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ABSTRACT

“Reaching the Unreached”: (Un)Making an Inclusive and World-Class Delhi.
(December 2011)
Richa Dhanju, B.A., Lady Shri Ram College; M.A., Tata Institute of Social Sciences;
MSW, Washington University in St. Louis
Co-Chairs of Advisory Committee, Dr. Cynthia Werner
Dr. Kathleen O’Reilly
This dissertation focuses on the nature of governance of the urban poor and
examines the ‘behind the scene’ politics as well as the ‘side effects’ of a recent good
governance project designed to serve six million poor citizens in Delhi, India’s capital
city-state with a total population over 14 million. Over the past decade, Delhi’s march to
become a world-class city has further marginalized its poor residents as the government
has demolished slums, threatened informal livelihoods, and diverted social welfare funds
to host international events like the recent Commonwealth Games 2010. Overwhelmed
by the growing disparity and a concern for its impact on attracting global trade and
tourism, the Delhi government initiated Mission Convergence in 2008, a ‘good
governance’ project implemented in partnership with over hundred community-based
Nongovernmental organizations (NGOs), to survey every poor person in Delhi,
streamline and extend welfare service delivery, and to empower poor women across all

low income areas in the city-state. The slogan of this initiative was “reaching the



unreached” — to make the aspiring world-class city inclusive and caring of its poor
citizens.

Twelve months of ethnographic research with slum residents, partnering NGOs,
elected politicians, and government officials, indicates that Mission Convergence
introduced a new institutional arrangement for the exclusive governance of the poor in
Delhi as an additional two million poor citizens entered the government’s welfare
registers and more than 400,000 poor women participated in Mission’s women’s
empowerment programs. Such tangible results defined Mission as a successful example
of efficient inter-sectoral governance in the global South, but also disturbed the political
economy of pre-embedded traditional service providers like elected politicians, local
leaders, and welfare staff. This dissertation examines the competing logics of good
governance as traditional and new arrangements wrestled to claim authority over serving
the poor as the world-class city aspirations continued the social and spatial
marginalization of the poor. Mission Convergence was expected to reduce the growing
disparity that spawns out of exclusionary urban development policies. However, this
dissertation engages with theories of neoliberal governmentality, neoliberal urban
development, and feminist economics, to show that supposedly efficient inter-sectoral
arrangements could disturb regressive power relations and streamline services for the
benefit of the poor, but work in nuanced ways to enable the state to sustain its political
legitimacy and to create an aura of its caring and inclusive intentions towards the poor at
a time when fast-paced city modernization violated their basic rights to shelter and

livelihood in the aspiring world-class Delhi.
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1. INTRODUCTION: REACHING THE UNREACHED

“... 5o fixated is the modernizing gaze on the city as an object of planning and
development that it can approach the urban space as a constellation of problems that
require solutions.”
(Foucault 1986:22)

1.1 A broken wall

Fatima Bi was a 50 year-old Muslim woman residing in Wedal slum colony in
the north east district of Delhi since early 1970’s. She lived in a two room shanty with
her husband, two daughters, two sons, two daughters-in-law and five grandchildren.
Fatima’s shanty was located in the Muslim-dominated area of the slum and overlooked
an open, overflowing sewer. A wall that previously hid the sewer from the sight of the
residents had crumbled without effort last monsoon and the sewer water had seeped
inside her home. I had known Fatima as an active member of a people’s movement I
worked with in 2003 - 04. When I went to meet Fatima in May 2009, she told me that it
had been almost nine months since the wall’s collapsing, but the municipal staff never
came to fix it despite several complaints. As we stood outside her home and talked about
the broken wall, the sewer water gently lapped up and touched her doorsteps.

Across the sewer was Jaan slum colony, bustling with activity as hundreds of
home-based factories manufactured winter jackets and embroidered wedding dresses.

Further ahead was the metro rail station with its posh super market and clean compound.

This dissertation follows the style of Geoforum.



Families dressed in their best clothes visited the metro station and ate pastries and pizza
at the super market café on Sundays. The metro station seemed like a misfit in this
crude, informal, chaotic environment but was cherished as a social space by its
neighboring residents. On the other side of Fatima’s shanty was a government school for
girls and an open drain separating the school from a dilapidated piece of land. This land
held together the skeleton of a community toilet, ripped off of its doors, taps and toilet
seats by thieves several years ago. I visited Wedal colony several times since 2003 and
these sights always offered the same vision of the city to me — a mix of raw economic
and social energy and a depressing reality that in the capital of the world’s largest
democracy lay vast zones of poverty where a majority of people had no access to basic
amenities. Spread around me was a part of the slum-dense north east district in Delhi
with a total population of approximately 1.8 million people (Census of India; 2001).
Standing at Fatima’s doorsteps by the overflowing sewer reminded me that more
Indians lived in poverty than outside it. But if we walk into the metro rail station, the
untidy and crowded spaces are replaced by modern infrastructure, technological devices
and glitzy lights. If we sit in the metro rail and travel towards the heart of the city, we
cross the sewage-filled Yamuna river (almost like a symbolic rite of passage) and enter
specific zones in Central and South Delhi with their clean and wide roads, structured
residential colonies, chain of flyovers that mostly keep you off the ground and hundreds
of construction sites indicating the fast pace at which Delhi is expanding and reinventing
itself. Two cities exist in one — separated by a few miles and by rampant disparity, as

illustrated in figure 1.1 below.



Fig.1.1. Google Earth images of fieldwork sites (including Fatima’s slum). First
image shows a slum area in north east Delhi. The second image below shows
River Yamuna dividing east and north east districts from the rest of Delhi (A cloud
cover hides its details). Mission Convergence headquarters are located on the left
side of the river, close to the banks of River Yamuna. Slums exist across all nine
districts of Delhi but their density is highest in east and north east Delhi.
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Fig.1.1. Continued.

After some time Fatima said, “they [government] don’t care about us. No one
will come to fix the wall’. And then she asked me whether I knew the fate of her slum.
“Will it be demolished? When are they coming with the bulldozer? Where are we to
go?...” She rapidly fired one question after the other. In Fatima’s mind, the
government’s lack of concern about the broken wall and sewer-filled homes hinted at the
looming demolition of her slum. Since 2006, Delhi residents like Fatima had been

witnessing an unprecedented increase in the pace of slum demolitions as the city



prepared itself for the upcoming Commonwealth Games in October 2010." By the time
we met in May 2009, Fatima was convinced that the government would not care to fix
the wall if the slum itself had to be demolished. A few days ago I had come to know
through another resident of Wedal colony named Prasad, that the government was
planning the on-site resettlement of the slum for its original residents.” Fatima was one
of the original residents and I shared the news with her without hesitation. She replied,
“Oh yes, that is what the ‘center’ people were saying when Munni was there for her
henna- painting training yesterday...but I am not sure still.” She told me that her
youngest daughter, 16 year-old Munni is learning henna painting (as a part of the
beautician training) free of cost at this center. Since most NGOs in the slum areas are
known as ‘centers’ (meaning center of the slum, and/or a space where many services for

the poor® are centrally provided), I thought Fatima was mentioning one of the many

! Commonwealth Games in Delhi in October 2010 was seen as a major urban renewal exercise impacting
the material and well as human landscape of Delhi. It cost the Indian government $15Billion, seven times
its original planned cost. 120,000 beggars, 60,000 pavement squatters and 800,000 slum dwellers were
banished from the city in preparation for the games

(http://www.tehelka.com/story _main46.asp?filename=hub110910Gameon.asp). Besides, government
funds for social welfare were diverted in preparation for these games. For example: “A total of Rs. 744.35
crore (157 Million USD approx.) originally meant to improve the standard of living of poor sections of the
community through various government schemes and programs was diverted to the 2010 Commonwealth
Games projects.” (http://www.bbc.co.ukhttp://www.bbc.co.uk, July 21, 2010)

% An on-site resettlement of a slum colony means that the space where the slum exists would be sold by the
government to private corporations for building multi-storey housing units for the original inhabitants of
the slum who have been living in the slum before 1998 and have legal paperwork to prove the same. The
residents who came to the slum after 1998 would most probably be provided no resettlement (on-site or
peripheral) and will be rendered homeless. Half of the slum space is converted into housing units and the
other half is leased or sold to businesses. The idea is for the government to extract profits from the land
where the slum is located. Slum residents who are chosen for on-site resettlement have to pay a subsidized
amount to the government for their new housing unit. To be resettled on the same space as their slum
comes as a relief to many slum residents because they can then continue to maintain their economic and
social networks.

’I use the term ‘poor’ to refer to an individual or family facing vulnerability because of their poor social,
spatial, occupational, and income conditions. Mission Convergence uses the concept of ‘vulnerability’ to



NGOs that run short courses like tailoring and henna painting for women’s
empowerment.

I asked Munni to take me to this center so that I could talk with the staff and
gather more information about demolition and resettlement. Munni and I crossed over
from the predominantly Muslim area of the slum to the Hindu area across the road and
reached a big community center, bustling with different vocational trainings attended by
women and adolescent girls from the Wedal slum colony and the adjoining resettlement
colony. The first thing that caught my attention was a temporary board with Delhi Chief
Minister Sheila Dixit’s photograph on it and bold letters stating (translated from Hindi to
English):

This is a free Gender Resource Center (GRC) run by the government of Delhi.

We provide vocational training for women. We provide legal and health

counseling for women and girl child. We fill up and verify forms for social

welfare schemes like old age pension, widow pension, Ladli scheme, widow’s
daughter marriage, disability pension, etc.

A colorful sign of a handshake printed alongside “Bhagidari” (partnership)

signified that the GRC was an extension of the Delhi government’s* famous good

extend the definition of poor and poverty above and beyond its narrow confines to income ($1.25 a day or
2,200 calories per day in urban India). In metropolitans like Delhi, few people live below this poverty line
but the majority still live like poor people due to the abovementioned vulnerabilities, all of which are
interconnected. I use the term ‘poor’ and ‘slum resident’ interchangeably. I understand that there is no one
set definition or measurement of poverty and that residence in slum does not automatically qualify an
individual or family as poor. However, I use the term ‘poor’ to refer to the vulnerabilities that slum
residents face by virtue of residing in a spatially vulnerable space and the accompanying lack of basic
amenities and opportunities that define the slum.

* Throughout the dissertation, I use ‘Delhi government’ to refer to the Government of the city-state of the
National Capital Territory of Delhi. Delhi is the capital of India but it is also an independent union
territory and a state with its own government. The federal government in India is often referred to as ‘the
government in Delhi’ or sometimes, only as ‘Delhi’. I use the term ‘federal government’ to refer to the
Government of India.



governance project known as Bhagidari, indicating a government-civil society
partnership there. The name of the NGO that operated this GRC was Sharan (meaning
‘shelter’). Sharan has been working at Wedal colony since 1994 on issues ranging from
reproductive health, disability, environment and youth self-help groups. Inside the GRC,
I met with the staff who introduced me to the new government program called Mission
Convergence, under which several community-based NGOs like Sharan were partnering
with the Delhi government to open GRCs across all slums and resettlement colonies in
Delhi. As of August 2011, there were 104 (and growing) GRCs run by 104 different
NGOs in different zones of poverty” in Delhi. Each GRC worked for an approximate
population of 25 thousand families (between 150,000 to 200,000 individuals) in their
“catchment area” — a term used by NGO staff to define the geographic boundary of the
area where they work.

Rajan, the young Hindu male project coordinator explained to me that Mission’s
motto of “reaching out to the unreached” (in English, no Hindi translation) meant that
the Delhi government wanted to extend its welfare services to the poorest people who
have so far been left out by the welfare system. Even though the Delhi government had
been providing welfare services to the poor for at least five decades, the impact of the
services was limited and their reach questionable. Corruption, confusing regulations
across multiple departments and lengthy paperwork distanced the poor from benefiting

from these services, thus routinizing instead of ameliorating the everyday suffering of

°I use the term “poverty’ to indicate the social, spatial, and occupational vulnerability faced by people
despite their income level, even though people facing any or all the three vulnerabilities are mostly
income-poor or below poverty line. Mission Convergence defines poverty on these criteria (detailed
discussion in Section 2).



the poor. Gupta (1995) uses the term “malign neglect” to explain this kind of systemic
and ordinary suffering of the poor. Mission Convergence was implemented to reach out
to the people suffering such malign neglect by not only reforming and expanding the
welfare system but also by empowering poor women through vocational training, self
help groups, and health and legal counseling, etc, at their doorsteps. Rajan said,

The GRC is the community center where the poor can easily avail government

services, [vocational] trainings, free medicines and check-ups, and legal

counseling at a stone’s throw from their home.
While Rajan was enthusiastic about the Delhi government’s new initiative towards
reaching the unreached, Fatima was certain that the government does not care [to reach
her and fix the wall]. Neither was she aware that Mission Convergence was a unique and
recent initiative of the Delhi government. For her, it was one of the many “centers”
where some free training and services could be availed.

Unlike Fatima, another resident at Wedal named Prasad was well informed about
Mission Convergence. 65 year-old Prasad’s hobby was to read newspapers all day long
and then inform his friends and neighbors about the recent government promises and
policies for the poor. Prasad was so poor that he often borrowed money to buy
newspapers, and to use the public pay toilet. He worked part-time as a political party’s
karyakarta (party worker) at the party’s local office. As a karyakarta, Prasad’s job was
to moblize the community’s support towards the party by helping them access different
government services such as old age pension and admission in a government school.
However, most of Prasad’s time was spent in reading and disseminating news. He was

known as the khabari (news-giver) of the colony. When I met Prasad in May 2009, he



informed me about Mission Convergence and its 104 GRCs. He looked excited while
telling me that this new initiative would provide welfare services at the doorsteps of the
poor. But it was only a few days later that I actually came across the GRC with the help
of Fatima’s daughter Munni. In the meantime, a question that Prasad had raised could
not leave my mind, “but why now [is the government implementing Mission
Convergence for the poor]?” This question paved the foundation for my research on
Mission Convergence.

It was Prasad’s question coupled with Fatima’s conviction that the government is
uncaring, alongside Rajan’s optimism about the government’s new initiative for serving
the poor through NGOs like his, that increased my interest in understanding the
intentions and workings of Mission Convergence (Henceforth ‘Mission’, as many slum
residents call it). While Fatima Bi feared that her jhuggi would be demolished by the
government in preparation for the upcoming Commonwealth Games, Rajan was certain
that the government had sincere plans about serving poor people like her. Slum
demolitions for city modernization and welfare services for the poor were not
unprecedented. On the contrary, the two had simultaneously increased and expanded
over a period of time in postcolonial India, and especially after the liberalization of the
Indian economy in 1991. However, the Commonwealth Games of 2010 were one of the
largest efforts of the state to make Delhi a world-class city that would attract global
capital (Batra, 2010). Mission was one of the largest efforts of the state to make Delhi an
inclusive city that would care for its poor. Both these large-scale developmental efforts,

in their specificity between slum demolition and slum welfare, stood in contradiction and
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produced an evident tension and confusion for people like Fatima and Prasad. Fatima’s
worry about her slum’s demolition and Prasad’s surprise about Mission Convergence are
interlinked. They both force us to understand that the relationship between the
government and the poor citizens is a complex one wherein, despite knowing their rights
and making demands as political voting citizens, the poor have come to normalize the
continuing neglect from the welfare state, and therefore question the intentions of its
pro-poor projects.

With the introduction of a mass-scale government-NGO partnership for
exclusively serving the poor, set notions about who or what is the government, and what
the government does for its poor citizens at a time of fast-paced development of an
aspiring world-class city — are thrown into disarray. Noted scholars have rightly pointed
out that there is much discourse around the assumed decline of the developmental state
in the era of neoliberalism, but little is said or known about the kind of state that is
replacing it (Gupta and Sivaramakrishnan, 2010; Ferguson, 2009). This dissertation
takes up the challenge posed above. My ethnography of Mission Convergence aims to
examine whether and how the nature of the state is changing specifically for the millions
of poor citizens of an aspiring world-class Delhi situated in a liberalized Indian
economy. This dissertation explores the tensions, contradictions, and confusions as they
unwrap in the field among the project’s different stakeholders (slum residents,
government officials, NGO staff, and elected politicians) during the course of my

ethnographic fieldwork between 2008 and 2010. Below, I briefly examine the co-
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existence of development and disparity in the context of how projects like Mission come
to be seen as innovative solutions for bridging the gap.
1.2 Between development and disparity

In search of answers to the economic crisis in 1991, the Indian economy used a
complex mix of regulation and de-regulation to integrate with the international economy.
The emphasis was on changing policies around trade barriers, taxation, and investment
for the opening up of markets to foreign investments and trade (Ahmed, 2011; Gupta and
Sivaramakrishnan, 2010; p.19-20). The liberalization of the Indian economy is seen as
the beginning of the neoliberal era in India. In line with Ferguson (2009; Peck and
Tickell, 2002), I agree that neoliebralism is a complex term that has gained multiple
overlapping meanings over the years. I use the term ‘neoliberalism’ rather carefully in
my dissertation to note that in the context of India, it is a macroeconomic doctrine that
favors: 1) reduced but important government intervention in the economy; 2)
competitive markets; 3) private enterprise over public enterprises, and; 4) an emphasis
on running the state like an efficient enterprise (Gupta and Sivaramakrishnan, 2010).
Mission as an innovative institutional arrangement is a reflection of the state’s effort to
work efficiently in partnership with non-state actors. And yet, the working of Mission
leaves unanswered questions that arise out of the impact of certain neoliberal policies in
the city-state of Delhi.

In deviation from the standard claim that neoliberalism emphasizes reducing
public funds by an efficient and cost-cutting government, we see that India has a

different story to tell. Scholars have argued that neoliberalism takes different avatars in
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alliance with the political and economic environment of a nation-state (Ahmed, 2011;
Ferguson, 2009; Gupta and Sivaramakrishnan, 2010, p. 22). In India, higher voter
participation from the poorer sections of the population keeps a check on decrease in
public expenditure. As a result, the functioning of the democracy allows for market
liberalization to take root alongside greater public expenditure.

Twenty years after the liberalization of the Indian economy, mixed results
continue to surface. The economy has created a stable middle-class and managed to pull
out of poverty several million people. However, despite increased investments in social
policy expenditures at the national and state level, there is an increase in the percentage
of poor people living in poverty across India (Chatterjee, 2008; Gupta and
Sivaramakrishnan, 2010). Economic disparity and economic growth have occurred
simultaneously in the post-liberalization India — while 42 percent of Indians live on
$1.25 a day®, glorious estimates of India’s economy predict that India is an emerging
superpower with an 8 percent growth rate. According to the NCUES Report (2006) that
evaluated poverty based on indicators beyond basic income and caloric intake, even
though the percentage of income-poor in India living on $1 a day has reduced over the
years (from 274 million in 1993-94 to 237 million in 2004-05), the number of people
living in social, spatial, occupational and income vulnerabilities has increased by a
staggering 100 million over the past decade. The NCEUS Report (2006) argues that

approximately 77 percent of Indians live in some form of poverty, i.e., a sub-standard

6

http://www.worldbank.org.in/WBSITE/EXTERNAL/COUNTRIES/SOUTHASIAEXT/INDIAEXTN/0,,c
ontentMDK:21880804~pagePK:141137~piPK:141127~theSitePK:295584,00.html
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life with lack of basic amenities and social security. The current population of India is
1.21 billion, with approximately 337 million living in urban areas (Census of India,
2011). This means that 27.8 percent of the total population currently lives in urban areas
compared with 25.5 percent in 1991. This percentage is expected to increase to 41
percent by 2030, with over 575 million people living in cities and towns by then (India
Urban Poverty Report, 20097). According to the Report of the Committee on Slum
Statistics/Census (2010), 61.80 million people were living in slums in India as of 2001
and the UN Population Report (2001) estimated that this number will spiral up to un
unprecedented 158.42 million by 2011°. Cities in India are viewed as the engines of
economic growth, but they are also experiencing unprecedented population growth and
lack of basic resources to adequately match this growth.

In the light of the growing urban poverty and greater opportunities for attracting
global capital, the burden has fallen on cities to reinvent themselves and compete with
each-other for attracting national and global capital investments (Bannerjee-Guha, 2009;
Bhan, 2009). Delhi, the capital of an economically booming India, began transforming
itself into a ‘world-class’ city to join this competition and benefit from the inflow of
global capital (Batra, 2010). Over the past decade, Delhi improved its civic infrastructure
to attract global capital, but in the process, it marginalized millions of poor residents by
demolishing slums and restricting informal economies (Batra, 2010; Baviskar, 2006,

2010; Bhan, 2009; Dupont, 2011). Despite several programs and policies for the welfare

7 http://data.undp.org.in/poverty reduction/ITUPR_Summary.pdf

¥ http://mhupa.gov.in/W_new/Slum_Report NBO.pdf
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of its poor citizens, the Delhi government has been heavily criticized for their weak
implementation and poor results. Further, mass scale slum demolitions, their
resettlement in peripheral wastelands, and poor provision of basic amenities are some
indicators that have convinced scholars of the government’s intentional exclusion of the
urban poor from its development agenda (Batra, 2008, 2010; Batra and Mehra, 2008;
Baviskar, 2004, 2006, 2010; Dupont and Ramanathan, 2005; Menon Sen and Bhan,
2008). As a result, Delhi is ripe with contradictions — with 14 million people, it is one of
the fastest growing metropolitan cities in the world — but one where nearly 45 percent of
its population resides in sub-human conditions in slums or slum-like environments
(Delhi Human Development Report, 2006).

Overwhelmed by the growing wealth disparity, visible poverty, and its possible
ill-effects on attracting global business and tourism into the city, the government was
frantically trying to seek a balance between economic growth and alleviating poverty.
The intersection of both these critical agendas alongside the welfare state’s obligations
to serve its citizens occur through such government programs as Mission Convergence
that focus on making Delhi an “inclusive city” for its poor with the intention of also
fueling its world-class image. Mission Convergence, as covered throughout this
dissertation, is a “good governance” project of government-NGO partnership. It was
established in 2008 and continues till date, despite multiple alterations, to transform
government relations with its poor citizens. The core objectives of Mission were to
enumerate the poor, take stock of the levels and types of poverties, and guide the

government in managing poverty through equitable distribution of social welfare funds
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and resources while also training poor people’s labor (specifically women’s) to lift their
families out of poverty. In essence, Mission was bringing together supposedly
paradoxical ideas such as pro-poor (defined by Ferguson (2009) as unconditional
provision of cash and services to the poor), redistribution (use of Delhi’s wealth
generated through global and local businesses to fund welfare of the poor), and
neoliberal (use of NGOs to efficiently and economically to serve government’s agenda
of making Delhi fit for attracting global capital) (Ferguson, 2009, p. 178). Delhi
therefore was trying to create an impression that it was competent in managing its
poverty while also preparing itself to attract global capital.
1.3 Research focus

My research examines how Mission’s mass-scale government-NGO partnership
is introducing a new paradigm for the exclusive governance of the poor in Delhi. I
explore the workings of Mission’s programs within the overarching paradigm of Delhi
as an aspiring world-class city. I do not start with an assumption that the aspirations for a
world-class Delhi are at odds with or in opposition to the aspirations of an inclusive
Delhi. On the contrary, I argue throughout my dissertation that the two are inseparable.
To be more precise, the politics of transforming Delhi into a modern hub for global
capital hinges strongly upon the politics of governing the poor in Delhi through
programs that aim to include them with the intention of acquiring their political consent
and economic labor for the transformation of Delhi.

My research on Mission Convergence contributes a new area of inquiry to the

field of urban governance and state-NGO-poor relations through an ethnographic



16

examination of the everyday practices and experiences of actors impacted by and
engaged in the making of a world-class and inclusive Delhi. I aim to show that the
welfare and empowerment of the poor in Delhi as envisaged by Mission is located
between the political economy of a city aspiring to become ‘world-class’ and ‘inclusive’.
The two paradigms might seem exclusionary in their approach towards the poor — the
world-class Delhi is widely criticized as being built on the backs of the poor while the
inclusive Delhi is hopeful of mainstreaming the rights of the poor by efficiently
providing government services to them. While the former is guided by the neoliberal
principles of global capital accumulation, the latter is grounded in the Delhi
government’s welfare obligations towards its poor citizens (c.f. Ferguson, 2009). I argue
that Mission’s practices and programs attempt to bridge the gap between both aspirations
by creating an exclusive system for the governance of the poor. Mission’s practices
highlight that the development trajectory of countries like India often takes an in-
between path wherein neoliberal calls for liberalized trade policies (lesser but important
state intervention) favoring global economic networks and demanding modern
infrastructure, safe and clean spaces, and flexible labor must be achieved alongside
reforming and expanding the welfare programs of the government for its poor citizens.
14 The question of development

The programs for inspiring, empowering, including, disciplining, and nurturing
the poor represent the classic developmental trends highlighted by scholars like
Ferguson (1990), Scott (1998), Cruikshank (1999), Mosse (2005), and Li (2005, 2007).

Many scholars, including anthropologists, adopt a neo-Marxist approach to the study of



17

development projects and institutions (Chatterjee, 2008; Escobar, 1995; Kaviraj, 1984;
Li, 2007). They see development projects’ as an apparatus suspicious of spreading
government control, or elite power, or neo-imperialistic capitalism — all of which are
criticized for shunning radical social change in favor of maintaining their respective
hegemonic strongholds (Bardhan, 1984; Chatterjee, 2008; Escobar, 1995; Ferguson,
1990; Kaviraj, 1991). As a result, scholars have highlighted that several development
projects have failed in achieving their intended/ideal objectives in most parts of the
world and as Ferguson (1990) reminds us; their failure has become the norm. Following
Ferguson, Li (2005) calls for a critical engagement with development that looks beyond
asking why certain schemes fail, choosing to ask more plainly, in her own words, “What
do these schemes do? What are their messy contradictory, multilayered, and conjectural
effects?” (Li, 2005, p. 384).

In line with the above discussion, Roy (2011) and Ferguson (1994) provide two
different answers to this question. Roy (2011) suggests that the continuous production of
development solutions is a requirement for the flow of capital from financial and
development institutions that boost such projects alongside introducing reforms and
conditions that indirectly benefit them or help expand their ideals. Development
solutions therefore emerge out of the material and ideological circuits of global
capitalism. But Ferguson had noted many years prior to Roy’s current claims that to
interpret development projects as “part of the historical expansion of capitalism or as

elements in a global strategy for controlling or capitalizing peasant production”,

? Especially those development projects funded by international donor banks to seek greater market
flexibility and introduction of new financial regulations (Harvey, 2005)
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provides a weak analysis of why development projects are initiated or continued despite
weak results (1994, p. 180). Ferguson’s ethnographic study of the Canadian government-
funded Thaba Tseka development project in Lesotho shows that the global capitalist
agenda finds no space for articulation through such projects. But what finds space is the
ability of the government to expand its bureaucratic control over spaces and people
previously unreached. Ferguson (1990) argues that poverty alleviation is nothing more
than a justification through which the government is able to enter uncharted territory and
reinforce the power of the bureaucratic state. On an entirely opposite note, Corbridge et
al.’s (2005) multi-sited ethnographic study of state-citizen relations in India critiques
over-simplistic neo-marxist interpretations of state’s development interventions, and in
fact points out that the government is concerned with the poverty of its citizens and in
devising participatory and inclusive solutions for their benefit. What outcomes these
interventions produce are dependent upon the complexity of the social and political
relations on the ground, but poor outcomes should not be judged as poor intentions.

I argue that the question of why development projects like Mission are
implemented despite recurrent failures does not have a single right answer. In
contemporary India, it is difficult to differentiate between the welfare state and the
neoliberal state (c.f. Sharma, 2006). I argue that the state’s genuine interest in the
development of its poor, in the expansion of its bureaucratic control and political
legitimacy over their lives, and in enabling the circulation of neoliberal capital and
ideas— these are all closely tied and overlapping objectives. Mission’s welfare and

empowerment programs delivered free of cost at the doorsteps of the poor were expected
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to legitimize the authority of the state and showcase the caring and inclusive nature of
the government; such programs were simultaneously expected to extend the state’s
bureaucratic control (through NGOs) on the messy terrains of poverty to produce
countable and governable subjects that contribute their labor and political consent
towards the making of a world-class Delhi as the hub for global trade and tourism (c.f.
Gupta and Sharma, 2006, p. 281). The Delhi government’s partnership with NGOs, the
establishment of community-based GRCs, the expansive surveys of the poor, the
extension of welfare services to more poor added to government registers, and the
systematic implementation of a conventional set of women’s empowerment programs
across all slums in Delhi — all these practices being implemented alongside the frenzy for
making Delhi world-class highlight only too clearly that the welfare of the poor in
contemporary India remains a significant concern of the post-liberalization Indian. Why
this entrenched concern has taken the shape of Mission Convergence in Delhi, and how
this concern is being managed or solved by its programs — these are questions my
dissertation aims to answer.

Further, I draw attention to Li’s analysis that we must look beyond “the state” to
other non-state actors — like NGOs, politicians, and local leaders — acting on multiple
spatial scales to improve the target population. As Li argues, ““the state” has seldom had
a monopoly on improvement.” (2005, p. 384). Li (2005) suggests aptly that development
projects or ‘improvement schemes’ are never one coherent plan emerging out of the
authority of one coherent source. Instead, they maintain a journey through fragmented

objectives, techniques, and knowledge that emerge as an ‘assemblage’ always in the
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process of change. Li (2005, p. 386) states that an assemblage is ““...always subject to
contestation and reformulation by a range of pressures and forces it cannot contain.” I
suggest that Mission as an assemblage of development is constituted and disturbed by
the multiple state and non-state actors that carry conflicting agendas for the poor in
particular, and, for the city in general.

The development theories examined above highlight that in order to study a
specific urban policy, it is important to look at the intentions behind the policy as it
evolves from political and economic motivations and forces across the global, national,
and local scales (Brenner, 2002; Harvey, 2005; Robinson, 2002; Roy 2011, 2011a).
Large scale development projects like Mission are formulated with certain intentions —
make the government responsive to the poor, alleviate poverty, and empower the poor to
break through the cycle of poverty. Such project ideals, when implemented, activate
several expected as well as unexpected changes not only on the target population that
they intend to develop but also on prominent actors sharing political and economic
relations with these populations. An ethnographic examination of the intentions that
introduce Mission as a solution to Delhi’s growing poverty and the changes that they
unleash in the slums of Delhi reveal multiple things to us: the political and economic
logics behind the intention; the gaps between the infended and the implemented, and
most importantly, the political, economic and social relationships sustained or strained in

the process of the working of the intention.
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1.5 Anthropology of the state and the government

Anthropologists have provided a new meaning to the concept of state. Unlike
philosophers, political scientists, and sociologists who studied the state as a system
distinct from the society, an autonomous actor, an instrument of capitalist class, or an
object not worthy studying, anthropologists examine the state as a product of cultural
processes and social relations (Fuller and Benei, 2000; Gupta and Sharma, 2006).
Contrary to neo-Marxist and Weberian theories of the state that saw culture as a product
of the state, certain prominent anthropologists (Corbridge et al., 2005; Gupta, 1995,
2005; Ferguson and Gupta, 2002; Gupta and Sharma, 2006; Ong, 1999) conceptualize
the state within the context of the family, civil society and the economy, and global
capitalism, thus rejecting the state-civil society binary which has been at the core of
several prominent theories of state (c.f. Skocpol, 1979).

Ethnographers explore the mundane minutiae — the microscopic relationship
between different people and the mechanisms of the state at the level of the everyday.
Anthropological studies of the state are mostly known as ethnographies of the “profane,
mundane, and banal bureaucratic working of the state at the local level” (Fuller and
Benei, 2000, p. 16). Anthropologists look to understand the micropolitics of state at
work and how the citizens engage in a constant process of imagining, encountering and
re-imagining the state through their daily direct or indirect (through intermediaries)
interactions with state machinery, and through their discussions, rumors, narratives about
the state (Jeffrey and Lerche, 2000; Gupta and Sharma, 2006). Gupta (2005, p. 28, also

Tarlo, 2000; Corbridge et al., 2005) points out that the most mundane practices and
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representations of the state along with the materiality of the state’s practices are located
in statistics, reports, surveys, offices, transfers, inspections, and bureaucratic processes.
For many poor people, such practices and materials have life-changing repercussions,
and therefore allocate great power in the hands of specific state actors (Tarlo, 2000). For
the poor in Delhi, their ability to receive welfare services was dependent on the files,
reports, and offices of the welfare departments and elected politicians. These materials
defined the state rather unpleasantly for the poor and highlighted a lop-sided relationship
between the poor as beneficiaries and the state as benefactors.

Beyond the local, anthropologists have examined the increase in the supra-
national and non-state actors that constitute the state (Ferguson and Gupta, 2002), also
indicating how state practices at the level of the everyday are changed through the state’s
policies emerging out of circuits of global neoliberal ideology and capital (Dolhinow,
2005; Gupta and Sharma, 2006; Roy, 2011; Sharma, 2008). Drawing on Foucault’s
notion of governmentality and a Marxist emphasis on political economy, Ong (1999)
proposes that special attention be given to the regulatory effects that particular
institutions like the state and the economy have in making particular kinds of subjects
and also how these subjects respond to the changing political-economic conditions
induced by globalization. The general assumption is that states in the neoliberal era are
eroding and minimizing, shunning welfare, thinning the apparatus, and being economics-
centric. However, Ong (1999; also Brenner, 2002; Ferguson, 2009; Gupta and
Sivaramakrishnan, 2010; Sinha, 2010) asserts that the state is anything but shrinking in

today’s neoliberal global era. Instead, the state is only taking more flexible forms.
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Ferguson and Gupta (2002) show how the state is emboldened through
neoliberalism — the state extends its tactics of governance through diverse actors which
are either taking over or sharing states’ responsibilities (these actors include -
international NGOs, community NGOs, government NGOs, transnational agencies, local
struggling groups). Ferguson and Gupta (2002) show that state has tactics to claim
hierarchy (verticality) and encompassment (localization) among its population even
when its functions are displaced on to other actors. Anthropology of the state has
therefore been largely successful in dismantling the logic of a material, centralized, and
coherent state, and instead produces a fragmented, multiple, and discourse-dependent
idea and effect of the state that exists above and beyond its visible and assumed
materiality and national boundaries.

The postcolonial state in India has been predominantly understood as a system
separated from the common citizen by the passive revolution of the elites enabled
through their bureaucratic controls (Kaviraj, 1984; Chatterjee, 1986). More recently, the
passive revolution theory has been extended to show the utilization of development
projects as a technique to pacify the poor and avoid violence by those suffering from the
nexus of industrial capital, elites, and state bureaucracy (Chatterjee, 2008). Despite this
Gramscian outlook on the state as being managed by the dominant class, scholars have
also pointed out that this does not make the state a cohesive unit. Most Indian scholars
have argued that the state-society boundary is porous and unclear and that social forces
play a significant role in influencing the working of the state in the everyday lives of its

citizens (Edelman and Mitra, 2006; Harriss, 2010; Harriss-White, 2002; Jeffrey, 2001).
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As a result, people who come together to constitute the state at different levels do not
share a common vision, purpose, or interest. In fact, they are often in competition or
conflict with one another — as we see in Section 3.

My dissertation on Mission suggests that the state, through its networks across
multiple government departments and partnering nongovernmental organizations that
intersect within this Delhi government project, decides what Mission should do on an
everyday basis, how it must access the poor, and what results it must produce on the
ground. Attending to the state’s welfare obligations through an efficiency based inter-
sectoral model of governance enables the state to spread its ideology (of ‘reaching the
unreached’), agenda (managing poverty), and material presence (through GRC
infrastructure and its welfare services). This initiative of the Delhi government was
understood by several slum residents as the initiative of local NGOs, several of which
already run centers on the same model as the GRCs, and are known as “silaii kadhaii
centers” (tailoring-embroidery centers). Few slum residents also noted that the “Sheila
Dixit government” (Sheila Dixit is the Chief Minister of Delhi) was simplifying welfare
procedures for their benefit — as if the government were one specific entity or actor
operating from a single site and through a single agenda. Most partnering NGO viewed
Mission as a political strategy of the government, and a much required one at that.
Despite being a significant cog of this political strategy, NGOs continued to see
themselves as different from the government, often complaining that their “partnership”
was a farce, and that they worked more like paid contractors than as equal partners of the

government. Politicians, however, vented over the “outsourcing of democracy’ and
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“privatization” of the government once NGOs started provision of welfare services. For
all politicians I interviewed, government and NGOs were separate entities and the two
had no business in working as partners for serving the poor. These ethnographic
considerations give me the impression that the state and the government do succeed at
some level to produce an effect of unity and rationality. And yet, at the level of the
everyday, the unity and the rationality take on complex, fragmented, conflicting, and
competing logics of government.

In my dissertation, I examine the state as a symbolic and material entity which is
multifaceted and internally fractured. Following Ferguson (1990), I view the state not as
a unitary actor or material reality, but a way in which multiple power relations come
together in a coordinated manner to assert control over the population. In agreement with
several scholars, my research dispels the idea that the state is distinct from civil society
and in fact asserts that dispersed networks of social actors and non-state institutions
assist the state with its processes of governance and especially with expanding and
consolidating its control over populations (Foucault, 1991; Ferguson and Gupta, 2002;
Gupta and Sharma, 2006; Mitchell, 1991; Rose, 1996).

In the sections below, I first introduce the core stakeholders that impact and are
impacted by Mission’s practices and then move on to discuss in detail the concerns that
activated the government’s attention towards making a world-class as well as an

inclusive city.
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1.6 A description of the stakeholders
1.6.1 The Delhi government

Delhi is a federally managed union territory but has the political structure of a state
with its own government constituted by seventy members of the legislative assembly
(MLASs) that represent the seventy constituencies in Delhi. There are two prominent
political parties that have presided over the legislature over the past twenty years —
Indian National Congress (INC, also popularly known as ‘Congress’) and Bharatiya
Junta Party (BJP).'° The Congress Party has been in majority in the legislature since
1998 and the head of the legislature is the Chief Minister (governor) of Delhi, Sheila
Dixit.

The MLAs play a major role in the infrastructural development'' of their
constituency for which each receives Rs. 20 Million ($445,000 approx.'?) under the
Local Area Development Scheme (LADS) for a period of five years from the Delhi
government (Delhi Citizen Forum, 2003)."* However, almost 50 percent of these funds
are returned unused to the Delhi government due to the tedious coordination required
across departments, long delays, and the lack of such projects to generate immediate
political goodwill within the constituency. The MLAs therefore had come to rely heavily

on identifying and approving the needy for 42 different welfare schemes provided by

0 As 0f 2011, 24 MLAs are from BJP, 5 from other smaller parties, while the majority is from Congress.
"'Infrastructural development under LADS includes: construction of school buildings, community halls,
hostels for working women or school girls, public toilets, public libraries, water tanks, roads and

drainages, parks and street lights, etc.

"2 Throughout the dissertation, I have used the Rupees (Rs.) to US Dollar ($) conversion rate of Rs. 45 for
$1. As of March 18, 2011, the conversion rate is at Rs. 45.1 for $1.

13 Center for Civil Society: http://www.ccsindia.org/ccsindia/dh_pdf/ch_25mlalocalarea.pdf
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eight different government departments. The MLAs act as authorized middle-men
between the department bureaucrats and the welfare-requiring citizens. This authority
enables several of them to create political goodwill and also to engage in corrupt
practices in partnership with welfare staff and local leaders (pradhans).

In the context of Mission, I define the Delhi government as constituting the
following actors: elected politicians (MLAs and Chief Minister) and, bureaucrats and
lower level staff that manage different departments of the government. As will become
evident through ethnographic details in Section 3, even though Mission is a Delhi
government initiative led by the Chief Minister and is planned and managed by
government bureaucrats (with inputs from international and national development
consultants), it meets with stiff resistance from MLAs and bureaucrats that constitute the
same government. Collusion as well as conflicts between different Delhi government
actors shows that the concept of “government” is a fragmented reality (despite having
material and manual presence) that operates through multiple logics of multiple actors.
1.6.2 Mission Convergence

Mission was established in August 2008 as an autonomous body registered under
the Societies Registration Act 1860. But my research shows that there is nothing
“autonomous” about Mission as it operates within the institutional and ideological
domain of the state. It was conceptualized, designed and funded by the Delhi
government in consultation with academics and local and international development
consultants. The government bureaucrats working in Mission continue to manage and

monitor it on an everyday basis and its partnering NGOs run its programs on the ground.
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These characteristics make Mission a Government-organized NGO, or a GONGO. I
view Mission as a “government project” whose programs are implemented on the
ground through partnering NGOs. Sharma (2006) does an excellent job defining the
power dynamics and everyday field practices of a GONGO. In her case, she argues that
the government cannot entirely wash its hands off welfare duties and therefore uses
collaborative institutional arrangements like GONGOs to expand its work and reach.
Similarly, in the case of Mission, the Delhi government recognized that it could not
serve the growing poor in ways that NGOs were trying to do with their established
networks, services and infrastructure in the slums. NGOs worked as government’s
“partners” to survey the poor and deliver its programs at their doorsteps— not to replace
the government’s intervention in the same. The GONGO arrangement did enable the
government to extract more information about the nature and number of poor in the
slums of Delhi as the government tried to popularize itself as “caring” of the poor.
Mission’s institutional structure is broadly divided into two parts: headquarter
and field. There are three kinds of staff working at the Mission headquarter, also known
as the Project Management Unit (PMU): 1) government bureaucrats; 2) development
specialists hired on contract; and, 3) development consultants from the World Bank and
the United Nations (UN). Mission’s director is a high-ranking government bureaucrat.
She is the highest authority in the project and reports directly to the Chief Secretary
(highest ranking bureaucrat in the Delhi government) and the Chief Minister of Delhi.
Consultants from the World Bank and the United Nations assist Mission’s director with

policy formulation and provide advice on how to implement different programs. The



29

development specialists hired by Mission assist with the implementation of Mission’s
programs. Figure 1.2 illustrates the institutional structure of Mission Convergence.
1.6.3 Gender Resource Centers (GRCs) and other partnering NGOs

At the level of the field, there are 104 NGOs that have partnered with Mission
and are implementing programs through Gender Resource Centers (GRCs) in low
income areas across Delhi. These NGOs are selected by the project management unit
based on their past development record and reputation in the community. Most NGOs
are small scale secular organizations established and run by middle-class people. These
NGOs have been working in poor areas through large and small funded projects on
issues like water and sanitation, women’s rights, health, vocational trainings, non formal
education, etc. Two out of the four NGOs in my catchment areas worked primarily on
women’s empowerment and were headed by middle class feminist women. Each GRC
hires eight individuals who run different programs for service delivery and women’s
empowerment there. One female and one male community mobilizers are hired from
within the community and serve as the main contact between the GRC and the
community.

The GRCs are supervised by two different kinds of NGOs — two “Mother NGOs”
(MNGOs) each of which supervises the overall work progress of approximately fifty
NGOs, and; nine District Resource Centers (DRCs), one located in each of the nine
districts in Delhi. DRCs specifically supervise the welfare delivery component of all the
GRCs working within their district and they also collaborate with the Deputy

Commissioner in their district to take the welfare approval forward. The GRCs therefore
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are supervised and supported by a network of other NGOs placed into a hierarchy by the
Project Management Unit. Figure 1.3 illustrates the GRC staff hierarchy.

The GRCs are funded by the department of Women and Child Development
(WCD) of the Delhi government. It is one of the eight welfare-providing departments
and provides Rs. 72,800,000 ($1.6 Million approx.) per year for the construction and
everyday operations of the 104 GRCs. Each GRC receives a monthly funding of
Rs.145,000 ($3,333) for staff salaries, rent, and for running women’s empowerment
programs. This is excluding the Rs.80,000 ($1,740) for the GRC’s initial set up cost and
an additional Rs.80,000 for the set-up costs involving vocational training equipments

and materials.

Mission Convergence HQ
Project Management Unit
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District Resource Mother NGOs (2)
Centers (9)
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Gender Resource Center
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Fig.1.2. Institutional structure of Mission Convergence
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1.6.4 Slum residents

31

Recent figures indicate the at least 65 percent of the total population of Delhi or

approximately 9 million out of 14 million people reside in different variations of slums

and resettlement colonies (Bhan, 2009). These areas are categorized based on their poor

basic infrastructure and lack of basic amenities like potable water, sanitation, functional

clinics and schools, safe housing, drains, sewers, and roads. Table 1 below indicates the

different kinds of housing options available in Delhi and the percentages of people

residing in them. The columns in bold indicate the areas where Mission’s GRCs are

established to serve the residents there.
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Table 1.1.

Housing types in Delhi (blue indicates the housing types where Mission works).
Source: Government of Delhi (2004), Economic Survey of Delhi 2002—2003,
Government of Delhi, New Delhi. (Bhan, 2009, p. 132).

Type of settlement Percentage of total
population

JJ cluster (shanties) 14.8

Slum-designated areas 19.1

Unauthorized colonies 53

Resettlement colonies 12.7

Regularized-unauthorized 12.7

colonies

Rural villages 53

Urban villages 6.4

Planned colonies 23.7

Total 100.0

It must be made clear that not all people residing in these areas are income-poor.
And neither do all slum residents associate with the word “poor”. I use the term “poor”
and “slum resident” interchangeably but carefully while discussing the policies of the
government for the people residing in spatial vulnerability — one of the vulnerability
criteria’s of the Delhi government. When discussing individuals and families. I provide
details of the basic income and living condition of each slum resident or family in order
to show the different vulnerabilities faced by them. The basic average income earned by
most of my informants across four slum colonies was between Rs. 2,000 to Rs. 10,000

per month ($45 to $220). Though each family’s standard of living is dependent upon the
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number of wage-earning members, almost all of my informants (with the exception of
those residing in specific sections of Sethu slum) have basic amenities like electricity
connection, cooking gas, refrigerator, television, and ability to have three square meals a
day (by buying subsidized food grains and fuel from the government-authorized public
distribution system). Some families have to decide between sending their children to
college, or arranging for the marriage of their daughters, or receiving treatment for an
illness. Considering these other parameters of poverty, the Delhi government formulated
proxy indicators based on the social, spatial, and occupational vulnerabilities faced by
the income-poor as well as non-income poor. I explain this further in a later section on
Mission’s programs. I also examine the changing nature of slums in India in a later
section. Below, I examine the urban boom in India to show why exactly the Delhi
government found it necessary to implement Mission.
1.7 The urban boom and slums in India

The postcolonial Indian state has primarily focused its policies and resources on
the development and welfare of its rural areas because until recently, about 70 percent of
the Indian population resided in rural India. Urban policies mainly focused on
infrastructure development, not on creating sound institutional responses to the growing
population and poverty in urban India. Policy makers assumed that urban poverty was a
temporary phenomenon which would be solved with the gradual modernization of the
cities (Beall, 2000; p. 846). But policy makers are now realizing that the growth of urban

India requires a radical policy shift.'* According to McKinsey’s report on India’s

" http://www.livemint.com/2011/07/1600022 1/Fresh-thrust-to-urbanization.htm1?h=E
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urbanization, urban India will witness a growth by 250 million people over the next 20
years and the urban population will rise to 590 Million by 2030. This will mean that
almost double of current US population will reside in urban centers alone in India, a
country one-third the size of the US.

In Delhi, the urban population is estimated to rise from 14 million in 2011 to 25.5
million by 2030. According to McKinsey economists this kind of urban population
growth is unprecedented in human history and will require certain immediate
infrastructural and governance reforms to brace for such inflow of population.'” These
reforms would have to focus on a 70 percent increase in work creation to meet the
economic demands of the increasing urban populations. Work creation requires
increased investment in infrastructural expansion and modernization for attracting
investments from Indian and global corporations. Governmental intervention in
preparing these cities as urban economic centers for global trade, and tourism are
therefore considered imperative for the successful growth of Indian cities. The idea of
making Delhi into a world-class city is justified by the government in the light of
expanding urban population and their economic needs. But what remains unjustified is
the suffering of the poor as the city expands and modernizes its infrastructure to become
an economic hub. Below, I provide a brief history of slums in Delhi to prove that the
idea of slums has changed with the onset of neoliberal urbanization, thus further

marginalizing the poor.

15

(https://www.mckinseyquarterly.com/Economic_Studies/Country Reports/Indias_high stakes urban_chal
lenge 2571)
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Slums are illegal and informal spaces where the poor reside for lack of better
options. Slums are known as an off-shoot of rapid urbanization and weak development
policies of the state'® (c.f. Davis, 2006). Only about 25 percent of Delhi’s population
currently lives in planned colonies while the majority lives in slums or slum-like
conditions (Bhan, 2009). Attention from media (especially with movies like Slumdog
Millionaire, Salaam Bombay, City of God), development sector (hundreds of NGOs
work in slums and receive government and international funding for their work here),
government programs and services (free schools, hospitals, community centers, welfare
services), and from civil society (either middle class residential associations favoring its
eradication or middle-class activists fighting for its permanence - both on the grounds of
human rights), have in fact situated slums at the center-stage of mainstream development
intervention. Like in India’s other metropolitans, slums are a prominent fixture on
Delhi’s landscape, but the idea of the slum has taken various meanings in the post-
independent India.

Prior to independence from the British colonial rule, India became the capital of
the British Empire in 1911, exactly a century ago. Between 1911 and 1937, the British
developed a new area away from the old Walled City area of Delhi that was built during
the earlier centuries of Mughal rule. This new area came to be known as New Delhi.
While New Delhi became known for its architectural design and planning as the hub of

British administration and residence, the Walled City lay neglected, filthy and

' Weak policies for the agricultural, educational, and economic development in rural areas cause mass-
scale migration from rural to urban India, and, weak policies for affordable housing that are unable to meet
the basic demands for shelter of the increasing city population lead to the creation of slums.
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overcrowded with ‘natives’ and a rush of migrants who came to work in the booming
mercantile markets of the city (Batra, 2010; Sharan, 2006). In essence, the Walled City
was transformed from a bustling city into a slum with the onset of the development of
the “New Delhi”. Batra (2010) points out that the workers who built New Delhi and the
people who were evicted for its development were confined to the crumbling Walled
City — quite like the current mass of poor who build and run the aspiring world-class
Delhi but are shunned into its peripheries.

As early as the 1950’s, the newly-independent Indian government considered
housing a basic right of all citizens and slums a disgrace to the nation. Delhi being the
capital of India formulated policies to meet the housing need of the growing populations
(that increased with the flow of post-partition migrants from Pakistan in 1947) through
federal government’s Five-Year Plans and the Delhi government’s Master Plans (Beall,
2000, p. 846; Dupont, 2008). Dupont (2008) notes that despite a good start, the Delhi
government’s prime department for land acquisition and development — the Delhi
Development Authority (DDA) — failed to meet the housing needs of low-income people
and that led to the creation of informal settlements on public land (Dupont and
Ramanathan, 2007 examine in detail how the DDA plans went awry). As a result, the
slum population increased from 4 percent of Delhi’s population in 1951 to 27 percent in
1998, i.e. an increase in the slum population from 63,000 to 3,000,000 (Dupont, 2008, p.
81). The emergency period (1975-77) however temporarily halted the growth of slum.
During the emergency, apart from several other undemocratic programs like the

sterilization drive (Tarlo, 1995, 2000), a city beautification drive in major cities
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demolished thousands of slums and forced millions of people into peripheral
resettlement colonies with no roads, clinics, or schools."”

In general, between the 1960°s and 1990’s, the federal and Delhi government
considered affordable housing the right of the poor and therefore made efforts to meet
this growing need. Approximately 40 resettlement colonies were built between 1965 and
1985 with the logic of decongesting the city and providing better housing to the poor
(Puri and Bhatia, 2009). However, with more than 3 million people living in 1,000 slum
clusters across Delhi as of 1998, and at least 50,000 people migrating into Delhi slums
every year, the problems of slums had become too big to manage.'® Further, middle-
class judicial activism against slums in their neighborhoods gained strength in the 1990’s
to emphasize on the illegal nature of slum residency and the right of the legal tax payer
to live in clean environments (Baviskar, 2002, 2003; Ramanathan, 2005, 2006). The
concern for creating decent housing for the poor was replaced by the growing elite and
middle-class’s emphasis on ridding Delhi of all slums to make it an aesthetically
appealing city. Ghertner (2008) notes that slums now began to be seen as nuisance

created by the poor taking over spaces and making them illegal as well as unaesthetic,

'7 Some residents of Surja resettlement colony have narrated stories about their eviction from the center of
the city and forceful resettlement in the then peripheries of Delhi. Dadu is an 80 year old Hindu man. He
was evicted from Majnu Tila in North Delhi (near the Delhi University campus) in 1975 under the city
beautification plan. He said, “We were ten of us — me, my wife and children, and three relatives. The
government truck came one day, rounded us all up, pushed us in, and came to this place. We were told this
would be our new home. We were given a plot of land and we were supposed to make our own house
there. There were fields on all sides. No ration shops, no roads to the city, nothing. All of that came after
about 10 years. Until then, we just lived, somehow.”

'8 1t is estimated by the Slum and Jugghi Jhonpri department of the Municipal Corporation of Delhi
(MCD) that at least 200,000 people migrate to Delhi every year, out of which 50,000 make slums their
new home (Puri and Bhatia, 2009).
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not as spaces where people resided due to lack of other options. The government that
previously emphasized replacing slums with decent housing for the poor now focused on
getting rid of slums with restricted options of resettlement.

The economic liberalization starting with 1991 was also the time when
neoliberalism had begun impacting governmental development policies and economy in
India (Dupont, 2011). In the 2000’s, mass slum demolitions became common as Delhi
prepared itself for its entry into the global economic circuit (Baviskar, 2006; Dupont,
2011; Ramanathan, 2005). The emphasis was on converting slum-occupied “dead land”
into profit-bearing land that can be sold off to private corporations while transferring
select slum residents into subsidized plots in resettlement colonies. For example, 35,000
families were evicted from the Yamuna Pushta slums located on the banks of river
Yamuna on the claims that it polluted the river (Menon-Sen, 2010). A part of the cleared
area is currently being developed as a recreational site on the theme of River Thames in
London. Further, the $20 Billion federal scheme known as National Urban Renewal
Mission'’ was established in 2005 to disburse conditional funds to sixty-three cities
across India for their modernization (Mahadevia, 2011). Also, $13 Billion were spent on
modernizing Delhi for the Commonwealth Games of 2010 while an estimated three
million poor were displaced in the process — this only further confirmed that Delhi was
prioritizing material modernization that often limited the fundamental rights of its poor
citizens. Batra (2010) notes that the Delhi government’s policies are exclusionary of the

poor such that they create a superficially modern city with no space for the poor who

1 provide more details on this project in Section 2
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construct this modern city and make it work. He uses the term ‘apartheid city’ to define
the spatial and economic disparities arising out of the government’s exclusionary
policies. Even though apartheid connotes racial or social segregation, Batra aptly applies
it to highlight the spatial dimension of economic exclusion taking place in Delhi.
1.8 Beyond slumdog megacity and subaltern urbanism

Above, I have summarized that the idea of the slum has changed over the past
sixty years in post-colonial India. Rapid neoliberal development is making the
government focus on eradicating slums such that India should no longer be defined by
its sprawling poverty and deprivation in the public discourse. However, there is a stark
contrast between the fast-paced urbanism that is uprooting slums in favor of creating
modern cities in India and the scholarly discourses being circulated about the “slumdog”
and subaltern nature of Indian slums. Roy (2011) argues that cities in the global South
have been popularly defined as “slumdog megacities” and characterized by their
informal, unstructured, and filthy spaces energized by sparks of entrepreneurial energy
of the poor. Such definitions emerge in stark contrast to the global or world-class cities
of the North. The megacities of the South are seen as aspiring but struggling to emerge
from the shadows of the standards of the western world-class cities. The chaotic energy
and desperation to succeed in the megacities is further defined through public media
experiments like Slumdog Millionaire. Roy notes that while cities like Mumbai and

Delhi come to be known as slumdog megacities, little attention is paid to who claims

them to be so, and why.
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Challenging the interpretation of the cities of the South as struggling slumdog
megacities, certain scholars have elaborated on the subaltern nature of the megacity
which thrives economically and politically, despite many odds — one of them being lack
of governmental support (Chatterjee, 2004; Benjamin, 2008). These scholars provide
terms like occupancy urbanism, political society, subaltern cosmopolitanism, alternative
enterpreunerialism, and jugaar mentality (make-do with whatever you get) to create a
new yet equally homogeneous interpretation of the cities of the South as organic grounds
of subaltern urban survivalism and politics that does not care to fit into the mould of
development defined by the west. Roy (2011, p. 226) calls this ‘subaltern urbanism’, a
concept that tries to resurrect slums as spaces of desperation and instead focus on its
local vibrant entrepreneurial energy.

Roy argues that both interpretations of the city, the slumdog megacity and
subaltern urbanism, are important but offer a biased, partial, and synecdochic version of
the city in which the slum is the center or the backbone of the city. Poverty, desperation,
raw energy, and unique survival strategies have come to define both interpretations to an
extent that the slum has become synecdochic with the city of the developing South.

Roy is correct in her analysis of the synecdochic nature of Southern urbanism
which also explains why governments are making efforts at redefining the city through
policy interventions such as Mission. The idea is to replace the synecdoche of the
Southern city as the slum with the synecdoche of the Southern city as a world-class city.
This re-formation of the synecdoche is considered crucial for the governments in

attracting global capital. Mission was implemented to soothe the blow of neoliberal
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forces that work to alter the synecdoche of Delhi and make it a world-class city, and also
to channelize the entrepreneurial energy of the slums towards the economy of an
aspiring city. In the sections below, I first provide an overview of literatures on the
concepts of world-class city and inclusive city and then show how urbanism links the
two concepts into a cohesive unit of synecdochic development.
1.9 Making a world-class and inclusive Delhi

The idea of a world-class city emerged around the 1970’s when global and
transnational businesses began booming in the west. A world-class city, also commonly
known as world city or global city, is a concept that was first coined by Peter Hall in his
seminal 1966 book titled ‘The World City’. The term world-class city or global city
(Freidmann, 1986; Sassen, 2006) is used by urban scholars to explain a certain kind of
urban explosion across the world that caters to economic elites and corporations through
set characteristics like clean and modern infrastructure, safe and well-connected spaces,
skilled labor, political stability, and a government encouraging of economic
opportunities. To make a city world-class means to make its zones of poverty invisible
or to make them compatible with the world-class city image. In Delhi, “world-class™ is
the term actually used by the Delhi Development Authority in its official documents on
city plan (Delhi Development Authority, 2007; Dupont, 2008). This term is commonly
used by scholars and activists to explain the growing frenzy among policy makers and
the middle-class for converting Delhi into a city that meets the standards of popular

business and tourist destinations like Shanghai, Dubai, New York, London, and Tokyo.
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According to Freidmann and Wolff (1982, p. 310) world cities share a dialectical
relationship with the world systems. They suggest that open trade between the core,
semi-periphery, and periphery — with core operating as the node — leads to the creation
of world cities as “key basing points” and “command and control nodes” for
corporations (Robinson, 2002). Global or world-cities are major sites for majority of the
production of innovation emerges while the periphery is where cities of the third world
provide to the core their cheap and flexible labor in their sweatshops and back
processing offices (and these distinct zones exist even within each city). The world
system is reproduced and strengthened by the forces of neoliberal capitalism as cities
across the world compete to become world-class at the cost of marginalization of its own
citizens (c.f. Ahmed, 2011 for discussion on Delhi’s leap from manufacturing to service
industry to attract global capital, and its impact on the economic exclusion of the urban
poor). Olds and Yeung (2004, p. 495) state that “global cities are represented as the
visible manifestation of the global economy” as they showcase the “relationship between
globalization, urban change, and uneven development” (2004, p. 495). Brenner (2004)
reminds us that despite a seemingly free-market neoliberally-driven enterprise of making
world-class cities, the state plays the most significant role because global cities are not
only expected to attract global capital but also validate nationalist territorial
developmental claims of the state.

Robinson (2002, 2006) is a strong critic of state policies that make “calculated
attempts” at making world-class cities. She argues that such policies do not take into

consideration the geopolitical, historical and economic contexts that differentiate the
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cities of the developed and developing countries. Despite high percentage of citizens
living in poverty, such policies prioritize prominent sectors of the global economy for
development and investment while neglecting the state’s welfare duties towards the poor
(Robinson, 2006, p. 111). States like India are diverting disproportionate amounts of
public resources and funds to construct ‘show-case’ infrastructure or to host international
sports or trade events at the cost of marginalizing its own citizens in dire needs of these
resources (Batra, 2010; Olds and Yeung, 2004, p. 505-507). Such events and
infrastructures have been growing fast in Delhi and are publicized as glorious national
assets to the common person to justify its costs (Dupont, 2008). These represent what
Olds and Yeung (2004, p. 507) claims is a “reterritorialization of state power from the
national scale towards the urban scale” to create ‘glocal’ territories that serve global
economy and therefore act as hubs of economic growth for the entire nation (c.f. Bhan,
2009; Brenner, 1998, 2004; Srivastava, 2009). Such vivid intersections of the local with
the global and of economic growth with political territorial developmental claims are
driving many governments, including Delhi’s, to devise policies for fast-tracking their
evolution into a world-class city.

In contemporary post-liberal India, physical restructuring of the city is seen as
the prime indicator of economic growth as well as a political indicator of a responsive
state willing to invest into a fast-growing economy. But in cities like Delhi and Mumbai,
where poverty is visible and growing, material restructuring alone cannot serve the
purpose. Further, as cities modernize to attract global capital, the social and economic

disparities come to the surface. Tall buildings and shanties stand in stark contrast with
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one another. Slums as illegal and disorganized spaces become the prime target of such
modernization projects and the slum residents its prime victims. The mass displacement
of the poor, rising homelessness, and the ensuing loss of their livelihoods hinders the
modernizing city’s economic and social fabric. Social policy interventions are planned to
manage poverty and to assimilate the poor into the making of a world-class city.

For urban centers like Delhi, it is imperative to include the poor into its agendas
for economic development because the poor are the backbone of the city’s economy.
The number of poor in urban centers is so huge (and growing) that they can neither be
ignored nor banished out of the city in any sustainable manner without negatively
impacting the economy of the city. The poor provide cheap and flexible labor to all
kinds of businesses and therefore help the city keep production costs under check.
Further, the high economic stakes of the poor in cities like Delhi ensures that the
struggles for right to the city become even more intense and can also have profound
ramifications on the government’s ability to maintain political consent that can further
spill over and affect the city’s ability to attract global capital (Freidmann and Wolff,
1982, p. 330).

Recognizing their marginalization in the process of making a world-class city,
the poor in the city criticize urban policies. Their struggles are evident in large and small
protests organized around slum demolitions, peripheral resettlement, homelessness, and

ban on informal economies as direct violation of their basic human rights to shelter and
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livelihood (Hazard Center, 2007; Holston, 2009; Menon-Sen and Bhan, 2008).20
Through his long-term ethnographic research with autoconstruction (slum) residents in
Brazil, Holston (2009, p. 245) shows that residents organize action against the
“entrenched regimes of citizen inequality that the urban centers use to segregate them”.
He confronts Chatterjee’s (2004) claims that the Indian society is divided into civil
society and political society and that the latter are lesser citizens with tenuous rights due
to the illegality of their residence and livelihood. Using examples of successful urban
rights movements and alliances among slum residents in Brazil, India (specifically
Mumbai), and elsewhere, Holston claims that the poor are aware of their rights and use
their peripheral location as a site for a movement to demand their right to the city, i.e., a
right to property ownership, basic amenities, and decent life. In the slums of Delhi, an
organized call for the right to the city has originated predominantly from sympathetic
middle-class civil society organizations than from the slum residents themselves (I talk
in greater detail about NGO-middle class interests in Section 2). NGOs like Hazard
Center work both as organizations and as movements to engage the slum residents to
make demands of the state. Unlike Holston’s claims, I assert that the slum residents in
Delhi have relied upon a mix of support from civil society (NGO) and their own political
identity as voters to make demands of the state for their right to shelter, livelihood, and
basic amenities. Residents in my field sites were well aware of their rights as citizens but

unlike the autoconstruction residents of Brazil, they were not always convinced that their

2 One strong resistance group is the Bhalaswa Lok Shakti Manch (Bhalaswa People’s Power Group)
organized by the women residents of Bhalaswa, a peripheral resettlement colony in Delhi.
(http://www.youtube.com/watch?v=Z0HqAZxFInQ). Another strong resistance group was formed by the
Delhi University students to protest the displacement of the poor and the $13 Billion spent on the
Commonwealth Games of October 2010.
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rights could generate the desired results. NGOs’ call for collective action and demands
were interspersed by local gatekeepers and local elected politicians and often resulted in
fragmented and temporary movements. Despite more than 45 percent of Delhi’s
population living in slum-like conditions, there is no common grassroots platform or
movement that voices their demands. Scholars and academics have highlighted their
plight, but grassroots action has been small, rare, or temporary — though not entirely
invisible or ineffective.

Due to the high economic stakes and the growing resistance of the poor, the
government is now simultaneously making efforts through large-scale programs like
Mission to show that it cares for its poor citizens. These programs are expected to
alleviate or at least manage the poverty in Delhi with the core intention of nurturing
model citizens through specific programs for their welfare and empowerment (Roy,
2011). Mission uses the language of “reaching the unreached” as its core slogan. One of
Mission’s advertisement claims that “Mission Convergence is a movement to bring the
benefits through 42 schemes of Delhi government to 40 lakh unreached families”. A
picture on the back cover of Mission’s brochure (Reaching the Unreached, 2009) shows
that poor women now have “a ray of hope” (Figures 1.4 and 1.5 below). Such materials

presented the language of a state caring towards its poor citizens.
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We strive to
change lives.
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Fig. 1.4. “We strive to change lives.” An advertisement in a national newspaper claiming
that Mission is a “movement”. Source: The Hindu, August 12, 2009.

A Ray of Hope...

Fig. 1.5. “A ray of hope.” Source: Reaching the unreached, project brochure, 2009.
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The Delhi government claimed that Mission’s programs will make Delhi an ‘inclusive
city’ — a term that had gained much popularity since the United Nations Center for
Human Settlement (UNCHS) Global Campaign on Urban Governance in 2001 for
making cities inclusive across the urbanizing world. The campaign defines ‘inclusive
city’ as,

A place where everyone, regardless of wealth, gender, age, race or religion, is

enabled to participate productively and positively in the opportunities cities have

to offer. Inclusive decision-making processes are an essential means to achieve

this and are the cornerstone of the campaign.

UN report, September 200*'

Another section of this UN report on inclusive cities claims that the divide between the
rich and the poor is taking away the citizenship rights of the poor, along with their sense
of belonging to the city. According to the UN, the three inter-related ideas that can
contribute to the realization of the citizenship of the poor are: good urban governance
(with a focus on decentralization, inter-sectoral partnerships, and participation of the
poor), equitable growth, and respect for human rights (Inclusive Cities Report, 2001;
Taylor, 2000). According to the report, there is a direct relation between including the
poor in the city and ensuring that the city thrives economically. That poverty must be
alleviated, or at least managed, is recognized by all cities trying to win global capital.
Some cities do so by demolishing slums and moving the poor to the peripheries (pre-
Mission Delhi, Mumbai, Johannesburg, Jordan, (c.f. Davis, 2006; Parker, 2009)), others

do so by issuing passports that do not allow rural to urban migration (all cities in China),

and some use social services and public-private partnerships to clean up zones of

?! http://ww?2.unhabitat.org/campaigns/governance/docs_pubs.asp#Inclusive Cities
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poverty, pacify the poor and engage them in the global economy (Rio di Jenario®, post-
Mission Delhi). Recognizing that government’s across the globe are pressurizing cities
to meet global standards of business (like modern infrastructure, clean and safe spaces,
versatile labor), the UN reminds the cities that modern and clean spaces should not be
created by marginalizing or removing the poor because they are crucial to the
construction of world-class cities.

Literature on world-class and inclusive cities suggests that the two concepts
work together to seize the opportunities of urbanism and to minimize its ill-effects on the
poor. The neoliberal nexus of industrial global/local capital and the state works to
promote a homogeneous version of what the city should become — world-class.
However, the transition is not as smooth as expected as the poor fight for their right to
the city. I argue that Mission falls short in strengthening the rights of the poor to the city,
1.e. the right to shelter and livelihood — both of which are violated by exercises in city
modernization. Extension of welfare services at the doorsteps of the poor does enable the
poor to avail certain basic rights related to their citizenship. However, these are minimal
efforts at mainly redistributing the revenues earned by the state through global and
national markets (Gupta and Sivaramakrishnan, 2010, p. 23). Fatima’s fear of her slum’s
demolition does not vanish with her receipt of welfare at her doorsteps or with her
daughter Munni’s participation in Mission’s women’s empowerment programs. Mission
tries to fill — but is successful in further highlighting — the gaping hole in the

government’s efforts to create a truly inclusive city. I argue that the poor citizen’s partial

22 http://video.nytimes.com/video/2010/10/10/world/americas/1248069140837/taming-the-city-of-
god.html
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realization of rights through Mission’s programs does not enable them to effectively
benefit from these programs to alleviate their poverty or become empowered.

Why then is Mission being hailed as successful inter-sectoral experiment in good
governance and poverty alleviation by international organizations like the
Commonwealth Association for Public Administration and Management (CAPAM) and
the United Nations? I argue that Prasad’s optimism and puzzlement are key to
understanding the possibility of alterations in previously stagnant and unresponsive
government-urban poor relations. As hundred-plus NGOs work with the Delhi
government to bring services at the doorsteps of the poor, the poor are being informed
about the plethora of welfare services that they can rightfully access as entitlement
holders, not as beneficiaries of government dole out — this is the progressive language
used by Mission to describe its novel approach towards the inclusion and empowerment
of the poor — a step in the right direction towards the realization of citizenship, however
partial. I am hopeful that in the long run, despite roadblocks and subsequent unexpected
changes, Mission’s programs could spawn greater awareness and thirst for more rights
among the poor residents to call for their holistic inclusion in the city. In the sections
below, I examine the specific programs that the Delhi government implemented for
including the poor in the aspiring world-class city.

1.10 Programs for inclusion

The Gender Resource Centers established by Mission have symbolic value.

Located in 104 slums across all nine districts in Delhi, its uniform spread give a

semblance of inclusiveness and connectivity for the people residing here, trying to assure
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them that they have not been entirely swept off the modernizing agenda of Delhi.
Mission’s infrastructure (GRCs) act as systematic material markers of the government’s
plans to alleviate poverty across Delhi. To do so, Mission worked primarily on three
components: reforming the Delhi government’s welfare system; empowering poor
women, and; revising poverty as vulnerability. Below, I briefly discuss the reasons
behind Mission’s focus on these three components.
1.10.1 The welfare issue

According to the Delhi government, there are multiple reasons to focus on the
poor. As mentioned above, nearly 45 percent of Delhi’s 14 million people reside in
slums. Further, approximately 100,000 people are homeless and nearly 500,000 migrants
from neighboring states make Delhi their home every year. Despite being one of the
wealthiest cities in India, the distributive impacts of Delhi’s twice-the-national-average
per capita income have not reached a large chunk of its population (Delhi Human
Development Report, 2006; Project documents, 2009). Though the Delhi government
spent $17 million annually on welfare schemes™, a large number of poor were unable to
access them because of their poor management and delivery. Mission was established to
provide a single-window interface to the 42 different welfare services spread across the
eight welfare-providing departments of Delhi government. The idea was to create a

smooth process wherein welfare services can reach the poor at their doorsteps through

% The total Delhi government budget is Rs 27,067 crore for the 2011-12 fiscal year. The total social
security and welfare budget of the Delhi government for the fiscal year 2011 is 1040 crore. (Delhi
government budget:
http://delhi.gov.in/wps/wem/connect/lib_finance/Finance/Home/Budget/Budget+2011-
12/Budget+at+a+Glance+2011-12)
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the Gender Resource Centers located within their community. Section 3 examines in
detail the changes in welfare delivery, the conflict that emerges between new and old
welfare providers as a result of Mission, and its impact on the poor.
1.10.2 Untapped resources: Empowering poor women

Alongside problems with determining the actual number of welfare-entitled poor,
the low social and economic status of women in Delhi was also a concern that the Delhi
government considered in critical need of attention. High infant mortality rate (43 deaths
in 1000 live births), low sex ratios (821 females to 1000 males), and high gender gap in
literacy (12%)**, characterizes the social landscape of Delhi (Delhi Human Development
Report, 2006; Project documents, 2008, 2009). According to Mission documents (2008,
2009), the lower literacy rate, especially among women living in socially and spatially
marginalized locations like slums, was leading to women’s minimal participation in the
formal workforce of the city-state. In view of these depressing figures, Mission
expanded on a prior women’s empowerment program of the Delhi government known as
Stree Shakti (women’s power) and used GRCs across all Delhi slums for providing
services like vocational trainings, free legal and health camps, free medicines, non-
formal education, and self-help group formations. Figure 1.6 below illustrates a
community mobilizer informing a resident about women’s empowerment programs.

Sections 4 and 5 focus on the meanings and impacts of women’s empowerment

2% Delhi has the highest gender gap in literacy in comparison to the other three metropolitan cities —
Mumbai, Calcutta, Chennai. Even though 85 percent of people in Delhi can read and write, there is a
difference of 12 percent in the number of male v. female who have achieved basic literacy (Delhi Human
Development Report, 2006).
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programs on the beneficiaries as well as GRC staff respectively. Figure 1.7 illustrates the

women’s empowerment icon used by Mission.

Fig. 1.6. Mobilizing women. At a resettlement colony near Jaan slum community
mobilizer Farida (in burkha) is informing a woman resident about women’s
empowerment programs.

Fig. 1.7. Face of empowerment. This face is used as icon of Mission Convergence. The
script in Hindi next to the icon says “Stree Shakti Kendra” (Women’s power center),
known as Gender Resource Center (GRC).
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1.10.3 Counting and categorizing the poor

Apart from the problems with welfare schemes, there was also confusion about
how many people were really eligible for what kind of welfare. The Delhi government
used income criteria as a means to ascertain poverty. However, due to an un-revised
below poverty line criteria (BPL, at $1.25 a day) even in the face of inflation, a majority
of the population facing social, occupational, and spatial vulnerabilities did not fall
below the poverty line, thus failing to receive welfare services (Project Report, 2009).
To solve this problem, Mission used proxy indicators to develop a more inclusive
definition of poverty based on the social, spatial and occupation vulnerability of people

along with their income level.*®

This is known as the “vulnerability criteria” (Table 1.2)
and is expected to assist the government in surveying and categorizing the poor
according to their vulnerabilities for the purpose of targeted disbursement of welfare.
Figure 1.8 illustrates the survey of a poor household in progress.

Further, Mission was in the process of developing a Family Vulnerability Index
(FVI) during my fieldwork. Interviews with development consultants working on FVI
revealed that the government planned to measure the family-level vulnerability to
provide the most effective package of welfare services and to also track the progress of
the family. FVI was being developed as a technique for ensuring that each and every

beneficiary family would use the services responsibly for managing their vulnerabilities.

Such detailed calculation of the poor shows that the government wanted to make a

% Throughout the dissertation, I use poverty and vulnerability interchangeably to refer to the condition of
all those people who might or might not be income-poor but do suffer from the above mentioned
vulnerabilities.



gradual move from a welfare or assistentialist approach to a capabilities approach

(Molyneux, 2008, p. 783). Under the assistentialist approach, the government as a

welfare provider is blamed for promoting a “dependency culture” among the passive

dole-receiving poor. Under the capabilities approach, the emphasis is on making the

poor active and responsible stakeholders who develop/strengthen their capabilities

through trainings and education to chart their own exit routes out of poverty, or to at

least reduce their risks of falling back into poverty (World Bank Report on Attacking

Poverty, 2001).

Table 1.2.

Vulnerability based identification criteria.
Source: http://www.missionconvergence.org/survey.html

Households with single women
(alone or dependent)
Households with unprotected
children

Spatially vulnerable Socially vulnerable Occupationally vulnerable
Homeless Households with 60+ year old Ragpicker

JJ Clusters people (alone or dependent) Unskilled construction
Notified/non- Households with disabled worker

notified colonies people Porter

Resettlement Households with people Casual daily wage laborer
Colonies suffering from debilitating & Casual domestic worker
F,G,and H stigmatized ailments like TB, Street vendor/ hawker
colonies HIV/AIDS, Leprosy Cycle rickshaw puller

Unskilled worker in a
small household enterprise
or industry
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Fig. 1.8. Surveying the poor. Source: Annual Report, Mission Convergence 2009

Mission continued to extend welfare services to maintain state legitimacy over
the poor while also using FVI and women’s empowerment programs like vocational
trainings and self-help groups to strengthen poor women’s capabilities and make them
responsible stakeholders in lifting their families out of poverty. All these interventions
came together to provide both, a safety net as well as a spring board for the poor in Delhi
(Ferguson, 2009). However, such programs only superficially train the poor women to
manage their poverty in a more immediate or short-term basis without first attending to
the structural issues that cause their poverty and gendered discrimination in the first

place. I argue that such programs burden the poor women with the responsibility for
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managing something beyond the technical capabilities they are expected to gain through
Mission’s programs. The programs through which these capabilities are developed
become tools for the technical government and management of the poor by the state. I
examine these programs and criticisms in greater detail in Section 4. In this section |
have explained Mission’s programs and the outcomes they intend to produce. Below, I
will move away from project details and related theories to focus more specifically on
the methodologies and field experiences that constituted my research on Mission.
1.11 Ethnography of a development project

What does an ethnography of a government-led development project mean? It
means taking a closer look at several aspects of the project: the global and local scenario
within which the project was established, the objectives of the project, the actors that do
the ‘developing’, the actors they are trying to ‘develop’, the processes and practices that
make the project work (or not work), how success is defined by the project, and the
twists and turns a project witnesses on the ground. Ferguson (1990) suggests that
anthropological studies of development project must look beyond the intentions of the
project and into the social realities that it produces on the ground. In my dissertation, |
examine not only the social realities produced by Mission, but also the global and the
local economic and political realities that produce Mission. My ethnographic study of
Mission is the study of the ideas, peoples, techniques, and apparatuses put into place to
manage the poor in confirmation with the aspirations of Delhi as a world-class city. I
want to state here that it is not my intention to simply point out the shortcomings of the

project or to minimize the hard work of its staff. My intention as a critical scholar is to
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place the working of Mission within the larger context of how development projects are
planned, implemented, and impacted by the political and economic forces at the local
and the global scale. Mission does not exist in isolation; my aim is to show the networks,
forces and pressures at multiple levels that come together to enable as well as alter this
project on the ground. Below, I provide details about my fieldwork.
1.11.1 The journey to/in the field

For almost a decade now, I have been interested in understanding the relationship
between the urban poor citizens and their governments. When I started thinking about
my dissertation project during the early years of my PhD, I decided to examine the
question I encountered while working with the Right to Information (RTI) movement in
the slums of Delhi in 2003 and 2004 (Figures 1.9 below illustrates the location of Delhi
in India): What does the government do for its poor citizens? The RTI movement named
Parivartan (meaning ‘transformation’) was a call for action to force the Delhi
government to pass the Right to Information Act.?® We worked especially with the poor
citizens to show evidence of rampant corruption affecting their everyday life as a means
to pressurize the government into passing the Act. We worked with slum residents to

conduct social audits of government works and services impacting their everyday lives

26 Known as the Freedom of Information Act in the US, the RTI act allows the common citizen to demand
information about government proceedings, decisions, and works to ensure transparency and
accountability. The RTI Act was passed by the Delhi government in 2005. Common citizens can now file
a special application with the information officer in each government department and seek required
information. Under the Act, it is the duty of the department to provide that information to the applicant
within a month of the receipt of the application. Since 2005, the RTI has been used by several poor and
middle-class citizens to know the status of their works with the different departments. The slum residents
have been especially successful in using the RTI to expose millions of dollars worth of corruption in the
Public Distribution System that was set up to provide them subsidized foodgrains. As a result of their
struggle, most slum residents in Delhi now receive good quality subsidized foodgrains on time. The
federal government is contemplating a new system for delivering this subsidy in a more efficient manner.
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and followed that up with public hearings to publicize the unearthed corruption as a
means to generate collective action.

The main office of Parivartan was located in east Delhi and we worked most
vigorously with residents of Surja, Sethu, and Wedal slum colonies. As a woman RTI
activist, most of my interactions in the slums were with women residents like Fatima Bi
with whom I developed strong collegial bonds. These were women affected on an
everyday basis by the corrupt practices of local bureaucrats and elected politicians who
managed various welfare schemes ranging from old age pensions to subsidized food
grains.

While working with the RTI movement, I began to realize that the situation on
the ground was far more complex than what meets the eye. For the slum residents, apart
from corruption, there were several other entangled networks between the global and the
local scale that were actively marginalizing the poor. Delhi’s aspirations to become a
world-class city were already taking roots and slum demolitions were gaining an even
faster pace. Many of my acquaintances in the slums lived in the constant fear of eviction
and homelessness. By the time I left for the US in 2005 to pursue my higher education, I
was convinced that I had the answer to my question: the government does not do
anything for its poor citizens because the poor do not fit within its neoliberal
aspirations.

When I returned to the field in 2009, the government had devised a massive
project to revamp its welfare system and empower poor women in a bid to “reach the

unreached”. Mission was like a response to the mass-scale corruption causing the malign
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neglect of the poor by the state. The RTI movement and several other civil society
efforts highlighted the malign neglect of the poor. But what really made the government
act was the aspiration to make Delhi world-class. Mission’s uniform spread across Delhi
somewhat signified an ideological and material shift in the government-poor relations in
Delhi at a time when breakneck modernization of the city was further marginalizing the
poor. In view of these changes, I derived inspiration from Prasad’s question — “but why
now [is the government implementing Mission Convergence for the poor]?” to ask two
inter-related questions: what does the government do for its poor, and why? And, why
and how do diverse governmental policies co-exist in a city space?
1.11.2  Fieldwork sites

I conducted fieldwork in four slums — Wedal, Jaan, Surja, and Sethu (Figure
1.10). All four were located near the border of east and north east districts of Delhi,
districts with the maximum density of slums. My decision to select these four slums was
based on the following factors: high levels of vulnerability; specific areas facing high
probability of demolition; mix of Hindu and Muslim population; proximity to one-
another; and pre-established contacts in the field. Wedal and Jaan were predominantly
Muslim areas and were located a mile away from each other. Surja and Setu had an
equal number of Muslim and Hindu residents and were located two miles away from
one-another. The distance between both sets of field sites was approximately six miles.
Wedal slum became my primary field site because of my thick networks among the
women residents and NGOs there that I developed as an RTI activist and later while

doing preliminary fieldwork in 2008.
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All four slums had distinct histories. Wedal was established in 1975 when a
prominent Congress party leader struck a deal with those displaced from the core of the
city by the city beautification drive during the Emergency era in 1975-1979. The
politician asked for votes from the displaced citizens in return for security to squat on a
marshy piece of public land. For almost a decade, residents of Wedal claim that the
politician protected them from government bulldozers and land mafia. By 1990, Wedal
had developed from a cluster of temporary shanties to a pucca slum. Residents built
brick houses, demanded and received basic amenities like water, electricity, community
toilets, and drains (though the slum still does not have a sewer connection). The
Congress leader met his political downfall in the early 1990’s after he was indicted for
planning the anti-Sikh riots of 1984. Since then, Wedal has been a political stronghold of
an opposition party.

Jaan, Surja, and Sethu were slums that developed as off-shoots of the
resettlement colonies that were planned and constructed between 1970 — 1980 when
Delhi was trying to decongest and beautify itself. Similar to the story of Dadu from Surja
that I have shared above (p. 36), most residents here were displaced from the core of the
city and given subsidized plots of land in these areas. Fieldwork here revealed that
several residents in Surja and Jaan were provided free plots of land in the resettlement
colonies by the government as an incentive for undergoing sterilization through the
compulsory family planning drive during the Emergency era of 1975-1979. However,
when all plots filled up, the sterilized citizens decided to squat on empty pieces of land

around the resettlement colonies which gradually transformed from kuccha shanties to a
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pucca slum colony (Emma Tralo 1995, 2000 provides great insight into these related
processes of sterilization and land acquisition).

In the 1970’s, the majority of east and north east Delhi along the Uttar Pradesh
state border was fallow, swampy, or agricultural land with no roads, transportation, or
basic amenities like electricity and water until late 1980°s. Today, all slums there have
these basic amenities, however unreliable, (except sewers and fully functional
community toilets) and are connected to the other parts of Delhi by the metro rail and the
city bus system. The real estate value of these areas has increased by more than 500
percent over the past twenty years. As such, demolition of these slums for sale to private
corporations or for profitable governmental use is expected to generate millions of
dollars in revenue for the Delhi government.

As I entered the field and worked to immerse myself in the field, I tried to rent a
house near Wedal slum, my primary field site. Throughout the first month of house
hunting in this area, I heard from real estate agents and residents the same answer — we
don’t rent houses to single women. Dejected, I sought admission in a working women’s
hostel located in central Delhi, about ten miles away and across the river from my field
sites. My daily commute to the field took between 30 to 45 minutes and involved
changing two metro rails and walking or riding a bicycle rickshaw from the metro
station to the slum.

Next, I started looking for a research assistant. My friend and field assistant
during preliminary fieldwork put me in touch with Geeta Uniyal. Geeta had been

working for NGOs over the past ten years and was in the process of applying for
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admission for a master’s degree in social work. Geeta is a 34 year old married Hindu
woman. She lives in east Delhi and comes from a middle-class family. Geeta’s friendly
nature and extensive contacts in my field areas enabled us to create quick and strong
networks in the field sites. Geeta also assisted me during my follow-up fieldwork in July
2010.
1.11.3 Research methodology

Over the course of nine months between May 2009 and July 2010, I conducted
ethnographic fieldwork at three different levels/sites — four slums located in east and
north east Delhi (Sethu, Jaan, Surja, Wedal) (Figures 1.9 and 1.10), four partnering
NGOs working here, and Mission headquarter located in the posh ten-story building on
the banks of river Yamuna. I collected project literature and conducted participant
observation with the eight staff members (three government bureaucrats and five
development consultants hired on contract) at the Mission headquarters, forty staff
working in the four partnering NGOs and two additional partnering NGOs also located
in east and north east Delhi, three local slum leaders, three members of legislative
assembly elected from the field area, one cabinet minister of the Delhi government
including the minister in-charge for social welfare, and approximately fifty residents
across the four slum colonies.

I recorded my interactions, observations, and conversation in the field notes that I
wrote daily. I gathered information through semi-structured and unstructured/informal
interviews and interactions. Majority of my interviews (38) are with staff working with

the four partnering NGOs. All my interviews, with the exception of four interviews with



development consultants (working with Mission and the United Nations), were
conducted in Hindi and were tape recorded, transcribed, and translated by my research

assistant Geeta Uniyal and myself. Geeta also helped me with my daily field notes.
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Map of Delhi: districts and fieldwork sites
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Informal conversations constitute the largest chunk of my information,
especially with slum residents. Opportunities for gathering information came in the form
of discussions over chai and during meetings at NGOs attended by women residents. In
slums and NGO offices especially, planned interviews snowballed into informal
conversations and ended with group discussions. It was mostly once the digital recorder
was switched off and stacked away that people started taking more openly, not for the
fear of providing secret information but because most felt uninhibited when they were
not being recorded. With the recorder out of sight, passers-by joined our informal
interactions and entered into discussions about Mission’s work, basic amenities in slums,
corruption in welfare delivery, and women’s empowerment programs. These fluid
interactions generated rich data that tied together the various concerns of the slum
residents and whether they are met by Mission’s programs or not. I wrote all these
discussions in my field notes by relying on my memory and the sparse notes Geeta and I
would quickly jot down in the field.

Along with field notes and interviews, I also participated in various training
workshops, planning meetings, and one award ceremony conducted by Mission
headquarters for partnering NGOs. These venues provided scope to understand the
relationship between Mission staff and NGO staff. I also attended weekly and monthly
staff meetings at three out of the four Gender Resource Centers in my field area. One
GRC did not allow me to participate in their staff meetings. I accompanied each GRC’s
women community mobilizer into the field to observe their interaction with the slum

residents. I paid special attention to which areas of the slums each mobilizer chose to
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visit and why, and the language they used to explain Mission’s work to the residents. I
also took note of the questions and behavior of the residents towards the mobilizers.

In the interest of anonymity, I have used pseudonyms for my field sites,
informants, and partnering NGOs, using Hindu and Muslim pseudonyms of names to
convey the religious identity of each informant. However, [ want to clarify that my
statement on their religious identity does not automatically mean that all of them were
practicing their religion. Some did practice their religion while others were affiliated to it
by simple virtue of being born into a Hindu and Muslim family and therefore having
religion-specific names.

The use of pseudonyms for the slums where I conducted fieldwork allows me
to maintain confidentiality of the partnering NGOs and their staff working in each slum.
Only one NGO worked as a GRC in each of these slums; their identity would be
revealed without the use of pseudonym for the name of slums. My choice of photographs
throughout the dissertation was again based on ensuring the confidentiality of the NGO
staff; this concern reduced the number of photographs I could use without divulging
information about the area or the staff. I provide details about each informant to the limit
where it does not compromise her/his confidentiality. I have tweaked certain minor
details about informants that could have otherwise revealed their identity. For some
informants, I have either provided no or minimal details in a conscious effort to ensure
their confidentiality because even minimal details could have revealed their identity due

to their position in Mission’s hierarchy.
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On a typical fieldwork day (Figure 1.11 below), I would reach one of the four
slums around 10 am when women would have sent their children to school and had some
time to talk while assembling toys or binding books, or making artificial jewelry, or
tailoring clothes — some common economic activities taken over by most women
residents in the field area. During this time I would also visit the various NGOs (non-
partnering) working in that area, catch up with NGO staff (mostly women who also
reside in the same area), and gather information about any events or meetings planned
for the coming days before heading out to spend time at the GRC in that area. At the
GRC, I would spend hours observing staff practices, attending small staff meetings,
talking with women attending the vocational training classes held at the GRC, and
assisting the GRC staff with filling up welfare forms and informing slum residents about
their eligibility for different schemes. Later in the day, I would accompany GRC
mobilizers to the field and observe their work. Most fieldwork days ended with almost
an hour-long discussion and preliminary field notes writing with my research assistant
Geeta. She accompanied me throughout the day, with the exception of times when I
would conduct semi-structured interviews with women informants.>” While I would
conduct interviews, Geeta would observe a vocational training class or interact with the
staff. Geeta also helped the staff with the basic working of the GRC. Every evening, we
would sit at a cafeteria at one of the metro stations adjoining our field area to exchange

field notes and ideas and take stock of the day.

" In compliance with the local culture, Geeta and I always stayed together when interacting with or
interviewing a male informant.
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Fig. 1.11: A typical day in the field. Research assistant Geeta Uniyal (in red shawl)
talking with community members as a community mobilizer disseminates information in
the background.

Typical days in the field were often interspersed by visits to the Mission
headquarters located across the river Yamuna, approximately ten miles away from the
field sites. At Mission headquarters, I had little scope for observing staff activities or
sitting in on meetings. The environment there was formal and restrictive. My
headquarters visits were sporadic because each visit required gaining prior appointment
from a Mission staff, which in itself was difficult as the staff always seemed busy.
Nonetheless, apart from attending several meetings and workshops between Mission
staff and partnering NGOs, I also attended few planning meetings held between Mission
staff, the World Bank consultants, and the United Nations consultant on developing the
Family Vulnerability Index (FVI), on creating sound survey methodologies, and on

creating the technological database for the Suvidha Cards. Mostly, my informants at the
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four GRCs/ partnering NGOs helped me connect with the staff at the headquarters and to
set up interview appointments with them. Apart from observations and interviews, I also
photographically documented my fieldwork across the different sites. To my informants,
I identified myself as a student researcher interested in the work of Mission, women’s
empowerment, and urban poverty.

While in the field, I often found myself jumping scales in the way I represented
myself at different locations — for example, the way I dressed while going to the slum vs.
going to Mission headquarter, the language I chose to speak (Hindi or English) in
different locations, the affiliations I found myself revealing (PhD student in a US
university vs. research student) to certain informants. All my choices were guided by a
political understanding of what part of my identity worked best in which situation. If I
wore formal salwaar-kameez (Indian dress) and communicated in English in Mission
headquarters, it was to gain a sense of authority among those who judged me and how
much time and information they should spare for me based on these identity markers.
My decision to speak only in Hindi and wear simpler Indian clothes in NGOs and slums
was to ensure that despite being a middle-class and educated woman, I would fit into the
environment I aimed to study. However, changing identities often became difficult when
I met all informants on one platform, for example, the workshops and award functions
organized by Mission. I don’t know what impression such interactions gave to my
informants but these situations helped me recognize the class politics a researcher finds

herself immersed in, in order to fit into diverse environments and gather maximum
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information while trying to become one with her immediate environment (c.f. Lal,
1996).

I returned from the field in January 2010, but Mission continued to undergo
drastic changes in its objectives as politicians and bureaucrats resisted its work through
varied strategies. Being away from the field, I knew that I was missing out on significant
ethnographic details even as I continued to be in touch with a select group of internet-
savvy informants, most of whom work in the offices of partnering NGOs. My advisor
recommended that I return to the field and update my research. Upon returning to the
field in July 2010, I disseminated preliminary research findings to policy makers and
NGOs, and also received crucial feedback from them. July 2010 also proved to be the
best time to take stock of a number of recent major changes Mission had faced and to

learn about its new trajectories in the light of these recent changes.

1.12  Core issues and structure of dissertation

My dissertation is structured around three core issues: 1) the global and local
pressure faced by the Delhi government to turn India’s capital into a ‘world-class’ city
(Section 2); 2) the friction between partnering NGOs and local elected politicians over
control of the welfare system (Section 3); and 3) the effort to empower poor women
through conventional set of programs that provide temporary technical solutions to the
problem of poverty and gendered discrimination (Sections 4 and 5). Section 6 provides a
concluding discussion.

The first issue attends to the Delhi government’s global aspirations, which

contradict Mission’s objectives. Section 2 examines literatures on urban neoliberal
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development and governance to assert that development trajectories take the middle-path
between neoliberal development and welfare obligations to create a hybrid “roll out”
neoliberal paradigm that simultaneously includes and excludes the poor in an aspiring
world-class city. This Section lays the global and local economic and political context
within which Mission emerged to establish a kind of new paternalism exclusively over
the low income areas of Delhi.

The second issue involves conflict between local politicians and partnering
NGOs. In Section 3, I show that as the government tries to multiply sites of regulation
and supervision of the poor through partnering NGOs, state-NGO partnership, and
especially NGO-led welfare delivery creates tension and power struggles between
different actors. The new authority allocated by the Delhi government on partnering
NGOs is contested by elected politicians to indicate that the shift from government to
governance does not automatically follow the Indian state’s neoliberal aspirations, but in
fact alters it.

The third issue concerns diluted programs for empowerment of poor women.
Mission adopts the classic development myth that poor women are best agents to lift their
families and communities out of poverty. Section 4 examines women’s empowerment as
a strategy of governance to prove that these programs work, in expected and unexpected
ways, to enable neoliberal governmentality and patriarchal status quo. My criticism of
women’s empowerment programs shows that if things are staying the same, but for a few

tokens, then how in complex ways, the status quo is maintained.
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Section 5 examines the subject-agent diffusion of identity for the women
community members who work as community mobilizers at Mission’s NGOs. Using
feminist economic theories on care work and emotional labor, and development literature
on development workers, I trace the meanings and practices that come to re/define
empowerment as “poor women’ work to empower other poor women like themselves. |
argue that empowerment is given new meanings as shallow institutional expectations and
women mobilizers’ internalized subjectivities as “poor women” come together to
circulate the weak relations between the state and the poor.

Section 6 revisits the core issues discussed across all Sections to argue that
inclusive and world-class city aspirations, welfare delivery reforms, and women’s
empowerment programs — are disparate but connected issues that come together through
Mission to challenge conventional understanding of how welfare and neoliberal forms of
development both converge to take hybrid shapes in zones of poverty in the megacities
of the developing South. The dissertation consults an interdisciplinary body of literature
on neoliberal development, state-citizen relations, and feminist economics to argue that
Mission is trying to introduce techniques of “new paternalism” for poverty management
in India. My dissertation shows that pro-poor government projects like Mission are
carriers of powerful neoliberal agendas that are constantly modified through encounters
with local power plays and unimpressed and over-served development subjects on the

ground.
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1.13 Epilogue: Cosmetic treatments

During my follow-up fieldwork to Delhi in July 2010, I went to meet Fatima Bi
at Wedal colony. The long open sewer in front of her home was still overflowing and the
broken wall remained unrepaired. But construction workers were placing cement planks
over the sewer. I could smell the refuse escaping from under the planks. The government
had decided to cover up the sewer but not to clean it up. This cosmetic development
received a mixed reaction from Fatima. She said, “voh tou bas isko chupanein mein
lagein hain, usko saaf karna tou koii nahin chahtaa. Par chalo shukr haii kuchh tou
kiya” [They?® are just busy hiding it, they don’t really care to clean it up. But thank god
they are doing something at least]. The Commonwealth Games were less than three
months away and the Delhi government was frantically covering up the spaces it could
not develop or clean up.

This cosmetic treatment of the sewer also analogized the cosmetic treatment of
the poor through Mission’s programs — both being somehow managed to confirm with the
aspirations of a world-class city. Both showed that the government was doing
“something” to ease the problem at hand. The fact that the government was doing
“something” at a time when Delhi had to shine itself on the global platform shows that
the problems of the poor and the poor as a problem are acted upon when they pose an

impediment to the government’s other aspirations.

8 By “they” she was referring to the construction workers and the government.
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2. WHY NOW AND NOW WHAT?

2.1 But why now?

“But why now is the government even doing this?” — said Prasad, a 65 year-old resident
of Wedal slum, while stacking up newspaper cuttings spread across his desk. Having
lived in Wedal slum for the past 30 years, Prasad has been at the receiving end of several
projects for development or reform of the slum. One such project entailed the looming
demolition of his slum colony. Unexpectedly, his fears were put to rest by 2009 when
the Delhi government not only devised a new plan for the on-site resettlement® of select
slums, including Wedal, but also initiated Mission Convergence in several slums across
Delhi. That hot afternoon in May 2009, when his newspaper collection was unrolled to
show me articles on the changes in government’s plans for on-site resettlement and
efficient welfare delivery through Mission, according to Prasad, “sarkaar ne apna mann
badal liya.” (the government had a change of mind), and then he asked: “but why
now...?”

The fear of demolition, peripheral resettlement, homelessness, and loss of social

and economic networks loom large among most slum residents across this rapidly

% Prasad is one of the few remaining original residents of the slum that can show proof of their residence
dating before 1998 to be eligible for an on-site resettlement under the Delhi government’s new public-
private partnership for transforming slums into economically lucrative spaces. Under this PPP housing
scheme, those who have been residing in Delhi slums before 1998 and those who can pay a subsidized
amount would be selected for upgraded housing to be built on the site of the slum by a private corporation
in exchange of using the left-over land for profitable businesses. Since slums have fluid populations due to
rural-urban migration, less than 25 percent of the residents qualify for such housing and the rest could
eventually be rendered homeless when the private builders begin construction.
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modernizing city-state.’® But Prasad’s question still demands attention. It was not often
that a slum resident felt assured that the sarkaar had changed its mind. I take Prasad’s
question as the starting point to investigate the context within which the Delhi
government initiated Mission Convergence. Pro-poor policies of the government are not
new or sudden. However, the Indian state has failed in its past policies for poverty
alleviation and extending basic services to the poor. And Prasad had been a witness to
these past failures. What was surprising for Prasad was not that the Delhi government
was introducing yet another project in his slum, but the serious enthusiasm with which
the Delhi government had focused its gaze towards the poor. As an avid news reader and
news collector, Prasad had been following Mission’s work up-close and he was
convinced that Mission’s objectives and the fast pace with which its work was taking
shape on the ground were unusual of any governmental project. As of May 2009, he was
also convinced that Mission wanted to bring about some necessary transformations in
the working of the government. He listed out to me Mission’s objectives — community
based Gender Resource Centers (GRCs) run by local NGOs were expected to provide
welfare services at the doorsteps of the poor in ways never heard of in Delhi; poor
women were being provided free and certified vocational trainings at these GRCs; the
very definition of poverty had been expanded to include at least a million more welfare

recipients in the government registers. What Prasad didn’t say was that all this was

3% This threat was especially prominent for those who, unlike Prasad, had no documentation to prove that
they had been residing in their slum since 1998, the cut-off date set by the Delhi Development Authority’s
Jhuggi-Jhonpri Resettlement Scheme (Dupont, 2004; Dupont and Ramanathan, 2005).
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occurring alongside the continuous marginalization of the majority of urban poor as
Delhi prepared itself to become a world-class city.

The question Prasad asks envelopes within it one of the core questions of my
dissertation — why and how do diverse governmental policies co-exist in a city space?
With visible economic and governance shifts towards hybrid forms of neoliberalisms,
the Indian state is carving its own developmental path while maintaining a strong image
of a welfare state. As the development debates move from dependence on state to
dependence on self, i.e., from welfare to empowerment and efficiency, the Indian state is
not entirely transforming its relationship with the citizens. The relationship continues as
state-as-benefactor and citizen-as-beneficiary. But projects like Mission aptly highlight
the strategies through which governments are now focusing towards welfare and
empowerment of the poor while their other policies continue to displace and marginalize
the poor further. It is within this context that I attend to Prasad’s question: but why now?

This Section pays attention to why the Delhi government initiated Mission
Convergence and how Mission emerges from an intersection of neoliberal urban
governance and development. The plans for modernizing of city spaces to attract global
capital are intolerant of poor people and the marginal spaces they occupy. Solutions
come in the form of projects like Mission that introduce new techniques for governing
the poor in an attempt “to mediate between the rights of the citizens and the interest of
global forces” (Haque, 2008, p. 11). More than mediation, I argue that such techniques

enable the government to “reach the unreached” (Mission motto) through non-state
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actors that enable the state to better access, supervise and manage the poor through its
partnering community-based NGOs, thus producing technologies of new paternalism.
This Section starts with details about Mission Convergence. Next, it elaborates
on the literature of urban reform with special emphasis on neoliberalism. It moves on to
describe the interconnected global-local political and economic environments that
justified the establishment of Mission. Further, the Section examines the effects of
Mission’s NGO-oriented representation of the urban poor. After an extensive discussion
on good governance mechanisms and its impact on the politics of the poor, the Section
ends by asking how pro-poor urban governance and city modernization exercises go
together in the context of making a ‘world-class city’ and ‘inclusive city’ through a mix
of welfare and neoliberal governance.
2.2 Mission Convergence and the inclusive Delhi
Hailing Mission as a unique combination of social security measures for families
with an empowerment framework dedicated for women for sustainable growth,
Chief Secretary said that it was also an initiative of citizen-government
partnership to bring more inclusive development. It reinforces that Delhi cares
for its poor, vulnerable, and underprivileged. (emphasis added)
- The Hindu, June 3, 2009
The Delhi government is trying very hard to show that it cares for its poor as
global economic forces and local disparity overlap in the aspiring world-class city.

Mission is its new mantra for extending care to the poor. Emerging as a convergence of

two previous initiatives of the Delhi government — Bhagidari’ ‘and Stree Shakti

3! Bhagidari is a community participation approach to urban governance. It is discussed in detail in the
later section.
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program’> — Mission’s objective was to efficiently extend the Delhi government’s
existing social safety net worth Rs. 700 crores (153 Million USD) (divided in 42
different welfare services) across all vulnerable residents of Delhi and to empower poor
women.>® The aim was to include every poor or vulnerable individual within the welfare
(and regulatory) ambit of the government. To meet these objectives, Mission had
established 104 “Gender Resource Centers” run by partnering NGOs in several slums
across Delhi that serve as one-stop facilitation points for the government’s social welfare
schemes. They consist of two parts: 1) Stree Shakti Kendras (women’s empowerment
centers) where women’s empowerment trainings and legal and health counseling were
provided™, and; 2) Suvidha Kendras (convenience centers) where the poor were assisted
in receiving their welfare benefits. The slum residents popularly called GRCs the
‘sarkaari center’ (government center) as a way to differentiate it from the numerous
NGO centers that provide similar services, especially for women’s empowerment.
“Mission Convergence” therefore seems like an apt name for an initiative that brings
together pre-existing schemes and services for the welfare and empowerment of the poor

on a single community-based platform.

32Stree Shakti means women’s power. This program was initiated by Delhi government in 2002 in
collaboration with 40 NGOs. NGOs held monthly camps for poor women to receive health and legal
counseling.

33 The women’s empowerment component of this initiative initially seems out of place. But poverty
alleviation projects for decades haves included gender for a variety of reasons (c.f. Boserup, 1970;
Cleaver, 2001; O’Reilly, 2006). I dedicate Sections 4 and 5 to this component.

3* According to the Chief Minister’s statement in a news report, five million women have already
benefited from these programs (The Hindu, June 3, 2009)
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Two policies combine to increase the number of welfare-entitled poor in the
registers of the Delhi government. The first policy expands the definition of poverty by
including within it non-income based criteria like social, occupational, and spatial
vulnerabilities. This stretches the welfare net across approximately four to five million
vulnerable people in Delhi in comparison to the previous estimate of three million
residing in slums as of 2000 (Kundu, 2004, p. 267), not all of whom were enrolled in the
welfare system.>® There is no data publicly available on the exact number of welfare
recipients pre-Mission. Governmental structures for serving this swelling number are
also expanding due to Mission. The government has established in Delhi’s slums what it
previously lacked: the GRC as an administrative unit for serving the poor and, most
importantly, for including them within the government records and bureaucratic
channels.

The second policy change involves eliminating welfare bureaucracy. Prior to
Mission, the poor had to run between different welfare department bureaucrats and local
politicians to receive welfare. This system took months, often years, before the poor
could start receiving welfare. Welfare services vary — some are cash transfers (pension,
stipend, scholarship), others provide materials like free medicines, subsidized food,
health insurance, low interest business loans, etc, ranging from $10 to $20 per month.
With the establishment of Mission, GRCs acted as a single window interface between

slum residents and the government and provided welfare services at the doorsteps of the

3% Delhi planning commission estimates that in 2005-06, 14.2% of Delhi population was below the
poverty line of Rs.621 monthly per capita income
(http://delhiplanning.nic.in/Economic%20Survey/ES2007-08/C21.PDF)
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poor. Through Mission, the Delhi government undertook the challenge of restructuring
the bureaucratic and political channels of welfare delivery by engaging NGOs for the
same. However, as of May 2010, the authority to identify and enroll eligible entitlement
holders for six most popular financial assistance schemes®® of the social welfare
department was withdrawn from Mission and returned to the previous system involving
Members of Legislative Assembly (MLAs). The impact of these changes on Mission’s
objectives will be discussed in detail in the next Section. Below, I discuss the two prime
policy initiatives of Mission in greater detail —expanding the social security net to all
vulnerable people, and, simplifying procedures for welfare delivery.
2.2.1 Expanding social security

Delhi is a city-state with deep contrasts. Delhi’s per capital state domestic
product (SDP) at Rs. 29,231 as of 2004-05 indicates that its economic performance has
been the best in comparison to other states in India. Further, even though the percentage
of persons below poverty line has declined significantly from 52 percent in 1973-74 to
15 percent in 2004-05, the number of persons living below poverty in Delhi is at its all-
time high at 2,200,000 (above 2 million) as of 2004-05. Delhi’s rate of poverty reduction
at 0.08 percent as of 2004-05 is one of the lowest among all states, only behind
Maharashtra and Rajasthan. These are the recent-most numbers available from the
Planning Commission, a nodal agency in the Government of India that estimates the

number and percentage of poor at national and state levels (Urban Poverty Report, 2009,

3% These schemes are known as Financial Assistance Schemes (FAS). They include the following six
popular schemes: 1) old age pension; 2) widow pension; 3) financial assistance to disabled persons; 4)
Ladli Yojna; 5) Financial Assistance to Poor Widows for performing marriage of their daughter, and; 6)
national family benefit scheme
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p.9). There are certain evident flaws in the Planning Commission’s calculations of
poverty that have been criticized by several scholars and activists (Deaton, 2003; Deaton
and Dreze, 2002) for its unmodified poverty line based only on income and that too
based on consumer behaviors for the year of 1973-74. This was the main driving force
for the revision of the below poverty line (BPL) criterion to include a range of non-
income factors impacting lives of people in contemporary times.

Due to its good economic performance, the Delhi government has money in its
public coffers to spend towards the welfare and development of its residents. The Delhi
state currently spends Rs. 700 crore (153 million USD) each year on various social
welfare schemes (Outlook Sept. 2008). However, less than 50 percent of this amount
reaches the needy (Project Documents, 2009). In order to address the growing disparity
and the abysmal state of poverty reduction in Delhi®’, the Delhi government decided to
revamp its approach and systems towards poverty reduction. Poverty reduction was to be
achieved through enumeration of all the vulnerable people residing in Delhi for the
efficient and expansive provision of welfare services and women’s empowerment
programs to them.

In partnership with NGOs, Mission conducted a massive enumeration exercise
(mapping and surveys) in 3 phases starting August 2008 to identify all poor people in
Delhi on the basis of their social, spatial and occupational vulnerability (and not based
on income, as the conventional BPL approach does) and then assigned partnering NGOs

the task to ensure that each identified individual/ household is assisted with availing the

37 Examined in detail in the Delhi Human Development Report 2006
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welfare service they were eligible for. The idea behind using “proxy indicators” such as
social, spatial, and occupational vulnerabilities to accurately calculate the poor came
from a joint study conducted by the Supreme Court and Planning Commission in order
to take an actual count of the urban poor (Outlook, Sept. 2008). Based on these
suggestions, Mission undertook the first survey in India in order to expand the Delhi
government’s welfare net across all vulnerable citizens that were previously
unaccounted for in the government records — this making a significant effort towards
shifting the image of Delhi’s from an ‘apartheid city’ (Batra, 2010) to an ‘inclusive city’
(Project Documents, 2009).

During the first phase around 538,000 households were surveyed by the GRC
staff. In the second phase additional 390,000 households were covered. From the
900,000 families surveyed in both phases, around 515,085 families and 1,094,710
persons were found to be vulnerable and therefore eligible for different welfare services
(Project Documents, 2009). This increased the number of welfare entitled individuals in
the books of Delhi government. The survey also gave the Delhi government near-
accurate data on the number of poor residing in Delhi, the diverse nature of their
vulnerabilities, and the exact location and condition of their residence. The surveys
specifically paid attention to poor and/or single women, and therefore had clear gendered
implications which I explain in Sections 4 and 5.

2.2.2 Simplifying welfare
Through this enumeration exercise based on vulnerability indicators, Mission

tried to make the delivery of welfare services efficient in two ways: 1) enumeration
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helped the Delhi government create a centralized database of vulnerable individuals and
the specific kinds of welfare services they needed, and; 2) enumeration enabled Mission
to create a new set of guidelines that required minimal documentation proof for claiming
welfare from vulnerable people because their vulnerability has been identified and
recorded during surveys.*® Both points have extended welfare services to those who
were previously excluded from the same. Through these initiatives, Mission aimed to
relieve the needy from the grueling process of accessing welfare. I explain these
processes in greater detail in the next Section.

Above, I have highlighted the Delhi government’s intentions of making Delhi
inclusive through Mission. Mission conveys only partially the changes in government’s
plans towards the poor. I repeat Prasad’s question “but why now?” in order to illuminate
the larger changes happening in a neoliberalizing India which is aiming to turn Delhi
from an ‘apartheid city’ into an ‘inclusive and world-class city’. In the next section, |
trace the recent upsurge of urban reform connected at the local and global scale. I argue
that the agenda of making Delhi world-class is what pushed the Delhi government to
also make Delhi an inclusive city because visible disparity is not a favorable
characteristic for an aspiring world-class city. More importantly, as Haque (2008, p. 31)
points out, even though developing countries like India are emerging into neoliberal

states that tend to diminish democratic citizenship and fundamental rights, the state must

3% The procedures to prove ones welfare eligibility were simplified mainly by allowing two neighbors to
testify the years of residency and other such crucial information. The absolute dependence on government
issued documents such as ration cards and voter identification cards was discarded because most
vulnerable people are not aware about the often confusing procedures of getting them made which often
involves long hours of waiting away from work and bribing government staff — most vulnerable people
cannot afford either.



85

make efforts to convince the citizens that the state cares for their welfare and
development in order to maintain its legitimacy especially at a time when that legitimacy
can be challenged by those being rapidly marginalized through neoliberal urban reforms
(c.f. Chatterjee, 2008; Sharma, 2006).
23 The literature on urban reform
The vision of a city that promotes rapid global integration of the country is a city
which creates environment that attracts foreign investment. For this, the city
should be able to provide good living standards, which means cities with
adequate infrastructure and low incidence of crime and poverty; should have
good governance and be able to mobilize domestic resources to improve physical
and human capital base; should offer an environment that reduces the cost of
doing business; should have some comparative advantage in producing tradable
goods and should have diversified economic base to reduce vulnerabilities.
World Bank, 1999 in Mahadevia 200, p. 14-15
The urge to transform is not unique to Delhi. Cities worldwide have emerged as
the prime hubs of economic development and international connectivity where the global
and local meet (Brenner and Theodore, 2002). Cities represent the financial stability and
investment capabilities of a country and are therefore expected to reinvent themselves in
order to meet the new global demands of flexible capitalism (Chatterjee, 2009, p. 144).
There is extensive literature on cities in competition with each other for foreign capital
investment which argues that capital expansion endeavors further the interest of the
elites and comes at a heavy cost to the poor. (Banerjee-Guha, 2009; Batra, 2010,
Brenner, 2004; Choudhary, 2007; Harvey, 1990, 2005; Mahadevia, 2008, 2011). In
India, cities are seen as growth engines for the entire economy and are expected to

provide 65 percent of the total GDP (Mahadevia, 2006, p. 3399). But slum dwellers like

Prasad and Fatima and the spaces they occupy have become the staple explanation for
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why foreign investment eludes India (Batra and Mehra, 2008). Visible rampant poverty
stands in stark contrast to Delhi’s growing clean and modern infrastructure catering to
global trade and investments. Slums give the impression that the government’s
lackadaisical policies and practices could possibly also impact the investment a
corporation makes in Delhi’s economy. Further, fear of crime and pollution and lack of
modern basic amenities are linked to the visible manifestation of poverty — both
indicating the shortcomings of the local government. So how can these poor people and
their spaces be reinvented or transformed? Urban reform projects make an entry to pave
way not only for neoliberal development but also for neoliberal governance of the poor
(Choudhary, 2007; Batra, 2008). Projects like Mission try to count and categorize the
poor and efficiently manage the rising levels of poverty by providing welfare and
empowerment services as a safety net and a spring board for the poor in Delhi.
2.3.1. Neoliberal urban development: creative destruction of the poor
Neoliberalism is a form of political economy that advocates free trade, flexible
labor, active individualism, and extension of competitive markets that should be
achieved by downsizing and reforming the state into a trim yet efficient actor (Harvey,
2007). Neoliberalism assumes that states are inefficient and corrupt institutions that must
shrink, while also realizing that a stable and supportive state is a prerequisite for
economic development (Corbridge et.al., 2005, p. 41). Neoliberalism has been adopted
as an almost universal economic paradigm that will enable developing countries like
India to benefit from their alliance with global trade and its ensuing politics.

Neoliberalism may be hegemonic at the global scale, but it is customized according to
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the national and local political economy. Further, neoliberalism often emerges as a
hybrid of complementary and contradictory policies like increase in state support for
pro-poor policies, individual self-reliance, and efficient governance through NGOs
(Ferguson, 2009; O’Reilly, 2010; O’Reilly and Dhanju, Forthcoming).

Megacities of the global South like Delhi are at the forefront of neoliberalism as
spaces that are under-developed but have great potential to polish up and attract global
capital through competitive markets, flexible labor, free trade policies, safe political
environments, and, clean modern spaces. To meet these expectations, Chatterjee (2009,
p. 146) notes that “the neoliberalizing state is compelled to release land, resources and
labor from the formal sector of national into the free market sectors of privatization”.
Mahadevia (2008, p. 19, 2009, p. 210) points out that such efforts of the neoliberalizing
state dispossess the poor of their shelter and livelihood opportunities, thus making the
welfare of the poor and neoliberal development exclusive of one-another. One such
example of dispossession is the ‘public-private partnership’ (PPP) in land development’,
a policy approach for selling ‘dead land’ (ex. slums located on prime government land
that generate lower than expected revenues for the government) to private corporations.
The government allows, in fact assists, private corporations to buy such dead lands,
convert them into profitable housing units (among other kinds of profitable
infrastructures), and reserve some of the houses for the economically-weaker population.
This PPP policy approach has been widely used in Mumbai and Delhi to convert large
slum colonies illegally built on public land into profitable and legal housing colonies,

recreation parks, and shopping malls — none of which can be conveniently accessible to
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the poor. The small quota of reserved housing for the poor further means the on-site
resettlement of less than 25 percent of the “original” residents who have been residing in
Delhi before 1998; the rest face displacement without resettlement options. Banerjee-
Guha (2009) notes that similar processes are underway in Mumbeai as the city’s housing
market is restructured to allow privatization of public lands, leading to unlocking of
speculative accumulation and also the gentrification of the city.

Harvey (2003, 2005) would agree that such restructurings of land enables global
elites to accumulate economic gains by dispossessing communities — thus creating place
and class specific accumulation by dispossession (also, Batra, 2008). On the surface,
previously unattractive spaces become attractive and begin to accumulate investments
while poor get further dispossessed of their basic rights to shelter and livelihood. This
process of urban renewal symbolizes ‘creative destruction’ — it is creating development
by destroying the spaces, livelihoods, social and economic networks, and lifestyles that
are believed to be under-developed (Chatterjee, 2009, p.147). Urban renewal projects
expect the city to meet a global standard of capital-attracting modernization while local
struggles for shelter, food, and livelihood of the poor are swept under the carpet.

2.3.2. Neoliberal urban governance: from ‘government’ to ‘(good) governance’

An emphasis on the infrastructural renewal of cities comes along with an
emphasis on restructuring urban governance. Because the support of the state is
important for markets to function efficiently in a stable social and political environment,
neoliberal economic shifts and urban development are expected to succeed only if the

governments operate on the principles of “good governance” to become efficient, lean,
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and entrepreneurial structure of support for the markets. I situate good governance
within the framework of neoliberal governmentality — a combination of techniques of
domination and discipline with technologies of self-government such that citizens
conduct themselves in a manner acquiescent to the state’s wishes (Foucault, 1991; Gupta
and Sharma, 2006).

With the onset of urban reform, ‘government’ is transformed into ‘governance’.
Governance extends the idea of government to encompass state as well as non-state
actors such as communities, NGOs and private corporations. The shift “from
government to governance” emphasizes greater role to non-state actors to manage
institutional arrangements. Due to this shift, hierarchical state power is decoupled from
the government and reproduced through multiple horizontal sites and partnerships that
operate at a distance from the state (Swyngedouw, 2005, p. 1992). The state takes on a
supervisory role while multi level participatory governance techniques devolve decision
making and implementation right down to the level of the community. Governance
therefore suggests new sets of relationships between citizens, policy-makers and
agencies responsible for service delivery (Raco and Flint, 2001). That the fluid nature of
the government emerges from its entanglement with non-state or non-governmental
social and political actors in a society is a well-established fact (Corbridge et al., 2005;
Gupta, 2005; Jeffrey and Lerche, 2000). But the evident shift from ‘government to
governance’ legitimizes and institutionalizes this fluidity as a powerful component of

neoliberal governmentality.
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The original debate about good governance was cast as the antithesis of state-
dominated economic and social development. But now, the debate is less about
jettisoning state institutions and more about improving and reforming the functioning of
democratic institutions, including the “deepening of democracy” by engaging non-state
actors to share government responsibilities (Appadurai, 2001; Weiss, 2000, p. 803). The
aim is to ‘re-regulate’ the government such that the government expands itself by
inviting NGO partnerships in strong regulatory and service delivery positions while also
internally restructuring its own departments to work more efficiently in alliance with
NGOs.

Decentralization by transfer of duties from central to local governments (and then
from local to non-governmental associations) along with privatization of urban service
delivery are the two main components of good governance through which the state can
be re-regulated (Swyngedouw, 2005). Decentralization is publicized by international
donor organizations as a preferred model for the cities struggling to provide basic
services in the face of rapid urbanization (Silver, 2003, p. 421 in Mahadevia, 2008). The
World Bank (1992, p. 2) assures that decentralization allows local policy makers to have
more effective control over the key processes for successful integration of cities with the
global economy. Since the early 1990’s, the state in India has made strong efforts to
decentralize its decision making and service delivery through the participation of local
bodies. Decentralization of service delivery has become a prominent component of all
major government projects and primarily involves partnership with civil society

organizations. Good governance strategies of decentralization and privatization are
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criticized as distancing the state from its citizens, absolving state’s welfare duties, and
depoliticizing the struggles of the poor as a technical problem that can be fixed through
the efficient intervention of non-state actors (Rose, 1999). I deal with all these criticisms
in a later section while examining the relationship between NGOs and the urban poor.
But before that, I hold on to the recent interpretation of good governance to show how
Mission is partnering with NGOs to “re-regulate” the government and expand (not
contract) its welfare services to the poor.
2.3.3 Steering and rowing the boat

Contrary to popular criticisms of neoliberal governmentality, Gupta and Sharma
(2006) argue that it is not easy to claim that the contemporary governance in India is
neoliberal in nature and has therefore absolved its basic welfare duties. Because the
developmentalist state’s identity is so closely tied with being a welfare provider, it can
decentralize its duties but not back away entirely from its welfare obligations with the
onset of neoliberal reforms (Chatterjee, 2008; Sharma, 2006, p. 64,). Gupta and Sharma
(2006, p. 277) define the working of Indian neoliberalism as the “multiplying [of] sites
of regulation and domination through the creation of autonomous entities of government
that are not part of the formal state apparatus and are guided by enterprise logic”. These
multiple sites might allow the government to spread its domination but it does not
automatically exclude the state from its welfare rights towards its citizens. Within the
neoliberal context, the government is now expected to steer the boat while non-state
actors managing the multiple sites of state’s domination and regulation row it (Osborne

and Gaebler, 1992). However, my research suggests that through Mission, the
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government wants to definitely steer but also row the boat in “partnership” with non-
state actors. The one-sided flow of information and orders along with the heavy
supervision over the NGOs proves that NGOs are themselves regulated and disciplined
by the government (Discussed in detail in Section 3). The Delhi government’s
partnership with NGOs was not created to contract out the responsibilities of a shrinking
government but to expand government control over the NGOs and the urban poor. The
Delhi government is doing so by spending more money to enroll more urban poor in its
welfare net and by widening its bureaucratic control over vulnerable spaces through
Mission. I will demonstrate this ethnographically in the next three Sections.

I argue that the government is steering and rowing because NGOs are working to
make the government’s functioning efficient, not unnecessary. In line with the second
wave of neoliberalism (Smith, 2004), the government is ‘re-regulating’, not ‘de-
regulating’ itself through internal restructurings of the welfare system and through
regulated engagement with NGOs that assist the government in rolling itself out through
a mix of welfare and neoliberal techniques. I use Peck and Tickell’s theory on roll-back
and roll-out neoliberalism to examine the hybrid nature of the Indian state. According to
Peck and Tickell (2002), roll back neoliberalism enabled some Western states to shrink
in favor of robust markets. The states ‘rolled back’ as markets rolled out to justify that
free and open markets can take care of disparities in the long run through a trickle-down
effect. However, with the failure of roll-back in Western states evident in the recession
of the late 1980’s, roll-out neoliberalism was introduced to balance out the disparities

introduced by markets by bringing the state back in. But this time, the state came back
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forcefully creating new forms of institutions and governmental regulations with the
intention of re-regulating, disciplining and containing those who were marginalized by
roll-back neoliberalism (Peck and Tickell, 2002, p. 389)

Though roll-back does not apply in the context of India, the concept of roll-out
provides a fresh perspective on the new forms of institutions and regulations that are
being floated through programs like Mission that extend welfare services over the
marginalized and in the process, to also disciple and manage them as pacified subjects.
Through these new institutional arrangements, the government is able to re-regulate and
actively engage in governing the poor through as well as with Mission’s partnering
NGOs.

Below, I investigate the two core urban reform projects — Bhagidari and National
Urban Renewal Mission (NURM) — that have significant impact on the implementation
of Mission. Bhagidari is a good governance project of the Delhi government for
enhancing civil society participation in local governance for making Delhi an inclusive
city. NURM is an urban reform project of the federal government for modernizing the
cityscape of sixty-three cities across India, including making Delhi a world-class city. In
both projects, it is evident to me that the government tried to establish control over the
urban poor through different tactics. Mission is trying to assist the government by
extending Bhagidari in the slums while also cushioning the blow of NURM on the urban

poor through the expansion of welfare services.
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24 Projects for urban reform: from Bhagidari to Mission Convergence

Mission Convergence is an extension of an earlier project based on state-civil
society partnership known as Bhagidari which means ‘collaborative partnership’.
Bhagidari started as a good governance program by the Delhi government in 2000 for
establishing a working collaboration between different government agencies” and
registered associations like resident welfare associations and trade associations. The
main aim of Bhagiadri was to empower citizens to have a voice in the development of
their area. Bhagidari won several international and national awards as a model of good
governance, the most prominent one being the United Nations Public Service Award in
2005. Scholars who have studied Bhagidari assert that it was launched to publicize
government achievements, to exert authority, and to introduce a participatory system of
governance that makes the citizens believe that they have a voice (Chakrabarti, 2008, p.
98; Harriss, 2005).

In spite of recognition and accolades, Bhagidari met with criticism for its
intentional exclusion of the poor residing in resettlement colonies and slums
(Chakrabarti, 2008; Ghertner, 2011; Harriss, 2005; Mawdsley, 2009). Apart from the
claim that slums lack formal resident associations, the government’s logic for this
exclusion was that any collaboration with the occupants of illegal land would involve
negotiations on the issue of land tenure, which could upset its political base with the
non-poor residents living in legal residential areas (Chakrabarti, 2008). Although

government agencies continued to provide basic services like water and sanitation in

3% like municipal corporation, water and power companies, Delhi Development Authority



95

illegal squatter settlements, they wanted to avoid negotiations that may result in
provision of land titles. Chatterjee (2004, p. 136) summarizes this rationale well by
suggesting that if squatters were given any kind of occupational legitimacy by
government, then the whole structure of legally-held property and the connected benefit
of formal citizenship would be threatened. Through a contradictory/ circular logic, it was
assumed that the extension of a participatory mode of governance to slums would: 1) be
impossible due to lack of formal associations that represent the residents; and, b) enable
the illegal settlers to make formal demands of government for land title and ownership.
Bhagidari did not reach the poor until 2008, but in the meantime, it did create a
politically conscious middle class in Delhi that successfully challenged government
decisions* and initiated juridical action against the unaesthetic and filthy spaces
occupied illegally by the urban poor (Ghertner, 2008, 2011; McGranahan and
Satterthwaite, 2000 (Green vs. Brown agenda)). The recent political interest of the
middle class is viewed as a reaction to the rapid economic growth of India which has
benefited them the most (Fernandes, 2006). Chakrabarty (2007) claims that Bhagidari
gave the political voice to the middle class to mimic life of global city and displace the
subaltern in the process (c.f. Baviskar, 2003; Mawdsley, 2009). Resident Welfare
Associations (RWAs) became hegemonic institutions that sought to redefine the use of
public space by dislocating the urban poor from their visual proximity (Fernandes, 2006;
Chatterjee, 2004). Educated and well-connected middle-class residents used their

knowledge of the judiciary for filing public interest litigations against slums, street

* regarding water privatization and electricity tariffs; Chakrabarty, 2007, p. 97
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vendors, and informal small industries (Baviskar, 2003; Batra, 2010; Mawdsley, 2009).
This new political power of the middle class that was enabled by Bhagidari eventually
became overbearing for the Delhi government.

While tensions between RWAs and government became pronounced, tensions
were also on the rise between the government and the slum residents as a new wave of
city modernization between 1997 and 2004 swept away thousands of poor from the core
to the peripheries of the city (Menon-Sen and Bhan, 2008). Slum demolitions also
gained pace between 2004 and 2006 due to middle class juridical actions demanding the
right to pollution-free living (Ghertner, 2008). Between 2004 and 2007, 45,000 homes
were demolished in three years, a staggering number in comparison to the fact that
51,461 houses were demolished in the eight years between 1993 and 2001(Bhan, 2009).
The fast pace of urban renewal accompanied by middle class juridical action against
informal settlements and economies — both came together to uproot and render homeless
the maximum number of poor in the shortest time span in the history of Delhi. The mass
of displaced poor were unhappy with the Delhi government, so were the middle-class
residents who expected more action and accountability from the government. This led to
the defeat of the ruling Congress government in the 2006 municipal elections for ward
counselors.

This was also a time when the government began preparations for the 2008

legislative assembly elections.*' Due to the rising anxiety among the middle-class about

! Representatives elected every five years through Municipal ward elections and the legislative assembly
elections work in alliance with local leaders and provide the political connections between the poor and
the state (Harriss, 2005; Edelman and Mitra, 2006)
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the sprawling slums around their neighborhoods and the anger among the poor against
the government’s continuing demolition drives, the Congress government decided to
extend Bhagidari to the urban poor as an innovative form of governance aimed at
alleviating poverty and empowering the poor. I argue that extension of Bhagidari was
also a strategy of the Delhi government to reduce the growing collective political power
of the middle-class, and also to convey to them that the government was taking steps to
manage poverty. Thus began the policy formulation for Mission Convergence. Contrary
to its prior concerns about establishing partnership with residents in unauthorized or
illegal settlements, as of August 2010, the government has extended itself through NGO
run GRCs across 104 slums and resettlement colonies in Delhi. Partnering NGOs played
a crucial role in extending government services to the poor through Mission but did not
represent the interests of the poor. I elaborate on the role of NGOs in a later section after
discussing below the other factors that highlight the union of pro-poor initiatives like
Mission with massive urban infrastructural development policies like NURM.
2.5 NURM, the excluded poor, and Mission

With more and more people moving into city slums** and interconnected global
markets seeking more economic hubs in the developing world, urban renewal has
become a necessity of sorts. Substantial investment in this area is seen as key to

maintaining India’s high economic growth.** The first major push for urban renewal in

2 An estimated 50,000 people out of the 200,000 who migrate to Delhi ever year live in slums (Vinayak
2009)

# Commonwealth Games in Delhi in October 2010 are seen as one such major urban renewal exercise
impacting the material as well as human landscape of Delhi. It is expected to cost the Indian government
$15Billion, seven times its expected cost. 120,000 beggars, 60,000 pavement squatters and 8,00,000 slum
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India came with the Jawaharlal Nehru National Urban Renewal Mission (JNNURM, or
NURM as it is popularly known), a $20 Billion seven year project of the federal ministry
of Housing and Urban Poverty Alleviation. Based on policy recommendations that Asian
Development Bank came up with in 1990’s for Asian mega cities (Mahadevia, 2008, p.
15), NURM started in 2005 across 63 select cities for: 1) expanding urban infrastructure;
2) reforming urban governance; and, 3) providing basic services to urban poor, (or,
providing BSUP). The first two received higher funds from the federal government
while BSUP was poorly funded (Mahadevia, 2006, p. 340). In order to tackle urban
poverty and proliferation of slums, BSUP’s core mandate was to provide land at
subsidized rate to the poor. So logically, BSUP funding should have been higher
considering the current shortage of 26 million housing units, 98 percent of which are for
economically weaker groups (Mahadevia, 2006). However, the government prioritized
infrastructural developments (like flyovers, sports villages for Commonwealth Games,
airport renovations, recreation parks) over housing for the poor. Mahadevia (2006, 2011)
asserts that greater emphasis is given to the expansion of urban infrastructure for the
creation of capital-worthy spaces in cities. This in turn means that the poor are only
going to be further displaced, not included, through the urban reform exercise proposed

by NURM.

dwellers have been banished from the city in preparation for the games

(http://www.tehelka.com/story _main46.asp?filename=hub110910Gameon.asp). Besides, government
funds for social welfare diverted in preparation for these games. For example: “A total of Rs. 744.35 crore
(157 Million USD approx.) originally meant to improve the standard of living of poor sections of the
community through various government schemes and programs was diverted to the 2010 Commonwealth
Games projects.” (http://www.bbc.co.uk, July 21, 2010)
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Critics view NURM as a neoliberal agenda for the making of world-class cities
across India to attract global business and also to set market driven urban development
in motion (Banerjee-Guha, 2009; Batra, 2008; Mahadevia, 2011). Batra (2008) describes
NURM as bait because the Indian federal government applies pressure on cities to
follow specific orders to create more and more capital-worthy spaces in return for funds
from the federal pool of money. “The huge money made available under the scheme has
forced unwilling state governments to toe this agenda” (Times of India, July 7, 2009,
Budget announcement day). Delhi, being a city-state, is also competing for the NURM
funds. This means that Delhi government has to convince the federal government that it
is following all its mandatory reforms — discarding certain regulations like the Urban
Land Ceiling Act 1974 which will allow sale of bulk land to private investors for
expanding world-class infrastructure in Delhi; and, applying good governance
techniques of decentralization and privatization to improve service provision to the
urban poor.

The Delhi government chose Mission Convergence as the nodal agency for
BSUP (basic services to urban poor) component of NURM. In order for Delhi
government to receive NURM funding for building world class infrastructure, Mission
adopted the NURM guidelines for good governance and introduced decentralized,
economic, and efficient actors like NGOs to provide basic services to the poor. The
faster and better Mission performs the sooner Delhi is sanctioned federal money to make
itself a world-class city. Critics like Banerjee-Guha (2009) argue that this entrepreneurial

turn in urban governance was a result of the spill-over of the largely neoliberal nature of
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NURM (Batra, 2008; Mahadevia, 2008), wherein ‘government’ was to be replaced by
‘governance’ and slow bureaucratic systems would give way to competitive and
corporation-like efficient systems run by non-state actors working at the grassroots
(Swyngedouw, 2005). The shift from government to governance in the slums of Delhi
suggested the “functional impotence” of democratically-elected actors and government
bureaucrats that were replaced by Mission’s partnering NGOs (c.f. Banerjee-Guha,
2009, p. 98). The tensions created through these shifts are elaborated upon in the next
Section as Mission’s plans to converge all services on a single platform are eventually
thwarted by political forces.

The decisions of the Delhi government to modernize Delhi and to initiate
Mission are both key to understanding the new strategies used to govern the poor — the
removal of the poor is crucial for making space for a world-class city, but the select poor
that are to stay in place (in accordance with the government’s slum resettlement policies)
must become governable and economically resourceful citizens. The demolition of slums
coupled with selective resettlement of slum residents tried to serve two purposes —
convert slums from supposedly “dead capital” into lucrative spaces, and; displace a
majority of the poor out of the city which could also reduce creation of new slums.**

Those who qualify to live within the city could be managed through Mission’s

* The general logic floating in the corridors of the Delhi government is that if all illegal slums are
demolished and only “original” slum residents (those living in slum since 1998) are given resettlement,
then the poor will be discouraged to set-up new slums with the expectation that the government will
resettle them too once their slum is demolished. This logic does not take into consideration the desperation
of the poor due to lack of other alternatives that forces them to live in slums. Further, this logic does not
correspond with the expectations of the elected and petty local politicians who thrive politically on the
votes of slum residents in return for security against demolition, and on their bribes in return for welfare
services



101

partnering NGOs that use welfare services and empowerment programs to impart ideas
about the kind of citizen the poor should be in order to find acceptance in an aspiring
world-class Delhi. In summary, such contradictory policies create a mirage of change in
governmental intentions and give hope to people like Prasad to believe that “the
government has changed its mind” (c.f. Mahadevia, 2011).

Above, I have discussed the reasons that prompted the implementation of
Mission. These reasons are situated between reforming urban infrastructure and
reforming urban governance —changes in both come together to alter relations between
the government and the urban poor. One such alteration occurs as NGOs become
representatives and service-providers of the poor through good governance tactics of
Mission. Below I examine the relation of Mission’s partnering NGOs with the urban
poor and the uneasy debate this opens up about civil society vs. political society.

2.6 NGOs as representatives of the poor?

As an extension of Bhagidari, Mission is based on the principles of partnership
between government and citizens. In the absence of any formal associations to represent
the slum residents, the Delhi government assigned NGOs as representatives the poor. |
argue that instead of conveying the demands of the poor and representing them to the
government, NGOs performed only one function — make the government’s welfare
services and empowerment programs accessible at the doorsteps of the poor. In order to
understand why NGOs fail to represent the urban poor, we must move our attention to
the works of Chatterjee (2004), Harriss (2005, 2006, 2007, 2010), and, Mawdsley

(2009). These scholars examine the different patterns of politics and governance
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emerging from different groups within the city. Elaborating on Chatterjee’s (2004)
distinction between civil and political society, Harriss (2005) notes that the class of the
citizen defines her/his political participation and degrees of successful interaction with
the government in India. While the upper and middle class citizens interact with the
government through “civil society” organizations, the poor interact through political
society.

According to Chatterjee (2004), civil society comprises of educated and well-
connected individuals capable of maneuvering the bureaucracy and seeking efficient
government services through associational pressures. Political society emerges out of
socially and economically marginal areas like slums. It thrives on the language of rights,
using agitations and demonstrations as tools in their limited armory, have weak cultural
capital but stronger ties to political parties, and struggle to secure basic rights for poorer
people (Chatterjee, 2004; Harriss, 2006 in Mawdsley, 2009, p. 244). While the urban
poor rely more on political parties to secure basic rights and services (like shelter, health,
education), the middle-class have increasingly turned to, and even formed their own
“civil society organizations”. These organizations work in partnership with the state and
even approach the judiciary for securing consumer-oriented services and for maintaining
their social and physical boundaries of privilege (Baviskar, 2003; Mawdsley, 2009, p.
244). This is clearly evident in our discussion above on Bhagidari and the rising middle
class power. Harriss (2006, p. 455) argues that associational activities of a rising middle
class enable them to be more involved in tangible political participation, thus dismissing

the popular notion that vote-based participation of the poor is what determines city
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politics.* Based on the logic of good governance, Mission is promoting a civil society
model of governance for the urban poor which could weaken their political networks that
have been enabling them so far to make demands of the state as political subjects. The
problem with promoting an associational form of governance over political governance
is that not only are civil society associations like NGOs run by middle-class people who
do not represent the voice of the poor, such associations are more accountable to their
donors than to the poor (Crewe and Harrison, 1998).

2.6.1. Mission’s NGOs: service providers or representatives?

In the case of Mission, we see that lack of formal associations in slums (like the
resident associations) did not push the government to elicit any direct partnership with
the poor but instead assigned NGOs as their representative. Mission emphasizes that its
partnering NGOs are embedded grassroots organizations that understand the pulse of the
community, work for their welfare, and are therefore their best representatives
(Interview with Mission staff, January 2010). However, majority of the NGOs operating
in slums are not organic to the landscape but transplanted by donor driven middle-class
run organizations that provide piecemeal services to its residents. NGOs’ provide
services in order to sustain funding and to fill a service gap in the slums left by the
government. Some NGOs also work with slum residents to advocate for basic amenities
like clean water, health, sanitation, and functional schools. But for most NGOs, a
package of services based on donor interests defines their work with the slum residents

even if these services are not the top priority of the residents. Further, competition

* The recent upsurge of the middle class support for the anti-corruption campaign headed by Gandhian
activist Anna Hazare is an example of this.
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between different NGOs in the slums to increase their “catchment areas” and beneficiary
count for attracting big donors only convinces the slum residents that NGOs have sharp
economic motives behind serving the poor. These NGOs are not elected by the poor to
“represent” their interest or to serve them. Therefore, Mission’s partnership with such
NGO’s as “representatives” of the poor to help the government “reach the unreached” is
viewed with mild enthusiasm by the poor.

Not all NGOs are working to fill gaps in everyday amenities and services. Some
NGOs also help citizens understand their rights and make demands of the state. For
example, Action India is a feminist NGO that works in several slums across Delhi,
including all my field sites, to educate and mobilize woman towards their right to a
violence-free life but also advocates on right to health, water and sanitation. Center for
Advocacy and Research (CFAR) is another such NGO that works with slum residents on
a plethora of issues that arise as problems of the community, not as demands of the
donors. Another NGO is Hazard Center that works as a think tank and advocacy unit to
mobilize action against slum demolition and to demand right to livelihood, affordable
and accessible transportation, and property ownership rights. I argue that slum residents
make demands of the state for basic amenities and other rights through the works of
certain NGOs* and, as has already been discussed by several scholars, also through
local leaders and elected politicians (MLAs and municipal counselors). While Mission

has partnered with some such powerful advocacy NGOs, most of its other partners are

% The three NGOs mentioned here are founded and operated by concerned educated upper/middle-class
citizens and therefore present a deviation from the usually homogeneous claim that middle-class activism
and civil society engagement is centered towards securing their own rights and privileges at the cost of
marginalizing the poor.
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small, donor-dependent organizations that work as contractors or project managers. The
nature of the partnering NGOs was such that for several slum residents like Fatima the
GRC located in their community remained a “center” that provided services like every
other NGO working there. The welfare delivery aspect did help differentiate the GRC as
a “government center” from other NGOs as “centers”, but this aspect did not convey to
the residents that the government viewed the poor as direct participants in their
development. Further, with the withdrawal of Mission from welfare delivery in May
2010, slum residents’ enthusiasm only weakened more and GRCs came to be known as
“silaii-kadhaii centers” (tailoring-embroidery centers).

Recognizing the weak connection between partnering NGOs and the slum
residents, Mission emphasizes on community participation to promote the idea of
creating an inclusive city that cares for the voices of its poor. Also, participation of the
poor is a core objective of Mission through which it has been defining its success so far.
Partnering NGOs work hard to mobilize the poor to participate in its various programs.
Owing to its undisputed popularity among donor institutions (especially World Bank,
c.f. Cleaver, 2001), participation emerged as a “new ideology” almost two decades ago
(Cooke and Kothari, 2001). Community members are viewed as ‘participants’ who are
not only beneficiaries but also a decision-making “partners” within a project. Mission
project reports claim that poor are partners of the government but do not explain how
this partnership is created or what it entails. During the everyday workings of Mission,
this partnership takes various forms. Mission’s NGOs seek participation of the poor by

engaging them as volunteers to publicize Mission’s activities in slums, by conducting
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mohalla mapping exercises with local leaders (locally known as ‘pradhans’) in order to
determine the socio-economic status of slums residents, and, most importantly, by
employing community members as staff at the GRCs. Partnering NGOs hire community
residents as surveyors, community mobilizers, vocational trainers, and office staff. Paid
labor provided by slum residents is often translated as “community participation” in
Mission documents. But this participation is seen as a job by community members, not
as a democratic and direct engagement with the government (Section 5 elaborates on
paid labor of community members). In summary, slum residents as partners of the Delhi
government are no more than passive recipients of Mission’s various programs. These
programs are neither chosen nor run in consultation with the poor, and neither do they
produce the expected benefits for the poor in the long run, as I examine in Sections 3 and
4.
2.6.2 A critique of participation and NGO representation

Contrary to popular development belief that participation in Mission’s programs
will lead to empowerment and poverty alleviation, an expansive literature argues
forcefully that participatory approaches are Janus faced. Blaikie (2000, p. 1044) asserts
that participatory approaches are simply a cloak on the development business as usual
and do not change any power relations (Crewe and Harrison, 1998). Mosse (2001, p. 32)
suggests that participation “remains a way of talking about rather than doing things”.
Participatory approaches are also criticized for promoting a naive and homogeneous
understanding of the community sans the relations of social and economic powers that

shape it. Cleaver (2001, p. 46) notes wryly that communities are expected to possess
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certain latent powers that development practitioners can unleash only through
participatory approaches. Participation is expected to transform the community into a
cohesive and responsible entity that can develop itself independently while the state
enjoys a shrinking of its responsibilities (Paley, 2002). Zerah (2009) argues that
community participation is embedded in local politics. It reshapes forms of power
relations within communities such that the influential members are empowered while
reinforcing poorer members’ reliance on middlemen (Zerah, 2009, p. 872). Corbridge et
al. (2005) argue that participatory approaches make it appear as if the poor have the
social or economic power to assert themselves in ways a development scheme imagines,
when in reality, they do not. Although participatory approaches may be called a success,
the poor are left dissatisfied because schemes do not function as needed or promised, and
previously negotiated checks and balances between the state and citizens are also
disabled by participatory approaches. The result is that citizens’ relationship to the
Indian state does not change due to participatory approaches—the state remains distant,
episodic, and seen through intermediaries (Corbridge et al., 2005, p. 150).

Good governance projects like Mission seek citizen participation through
established NGOs which follow formal work practices as regulated partners of the
government (c.f. Mosse, 2005). Such partnerships tread over pre-embedded political
networks of slum communities with the purpose of replacing its chaos of everyday
complex politics with simplified, associational memberships of a technical nature. Based
on extensive empirical data, Harriss (2006) argues that working poor people are

progressively denied the possibility of engaging in politics as self-realization as NGOs
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take over governmental roles. The spaces invented by the poor to practice their
democratic citizenship with the state are taken over by associational spaces where the
poor are invited to participate (Miraftab, 2009). Partnerships between civil society
organizations and the government has been criticized as dangerous for the poor as it
empowers the middle-classes and elites to promote their agendas, to pose as experts with
solutions to the problems of the urban poor while closing down the spaces of urban
politics occupied by the poor. NGOs become intermediaries between government and
the poor, another layer that further distances the poor from their governments even when
the idea is to bring government services closer to the people. Mahadevia (2008, p. 49)
and Benjamin (2004, 2008) criticize innovative governance techniques based on
decentralization as leading to elite capture of urban governance and politics, which
further causes a “democratic deficit” (Swyngedouw, 2005). Corbridge et al. (2005) find
that because NGOs control access to state resources, they develop the regulating powers
of the state; they too produce governmentality (Gupta and Sharma, 2006).

However, these good governance techniques are not absolute failures. Corbridge
et al. (2005) suggest that good governance be critically analyzed. They agree that good
governance could deflect attention from real issues of social inequality but cannot be
entirely dismissed as a depoliticizing practice. According to Corbridge et al (2005, p.
186), the movement from politics to making public administration efficient is itself a
political agenda which wants to broaden the scope of common person’s empowerment
rather than take away their political agency. Good governance works especially well in

creating counter spaces for interaction between the government and the poor in places
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where none previously existed. Especially in the context of community participation,
Kesby (2005) is in agreement with Corbridge et al. He states that critics have failed to
appreciate participation for its ability to provide an alternative space, new ideas, and life
changing information to counter everyday power struggles to those who have larger
pressing issues in life other than how best they should resist the villainous powers
residing in participatory practices (Kesby, 2005, p. 2044). Based on his work with
SPARC NGO in Mumbai, Appadurai (2001, p. 37) claims that participatory practices
can disable power relations, reduce patronage relationships, and open up opportunities
for empowerment of the poor, thus deepening democracy through invited spaces.
Appadurai’s claims of deepening of democracy through participation of the poor in
community-based institutions have been criticized (Zerah, 2009) but still give hope,
along with Kesby and Corbridge’s assertion that good governance is not an entirely
hollow endeavor.

In the context of Mission, we see that decentralization of government welfare
service delivery to partnering NGOs emphasized on treating the poor as entitlement
holders and partners of the Delhi government — this has enabled a reinterpretation of the
traditional nature of government and its relationship with the urban poor. As the
government extended its control over the poor through enumeration and welfare-
empowerment services provided through NGOs, NGOs temporarily replaced local
elected politicians, and became intermediaries between the government and the poor (c.f.
O’Reilly, 2010). Whether these intermediaries actually depoliticize or repoliticize the

urban poor — that will be the focus of our next section.
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2.7 Depoliticizing or re-politicizing the poor?

The above discussion on good governance as a neoliberal governance technique
allows us to ask how good governance impacts the poor. The main question here is
whether Mission is empowering slum residents by introducing a more efficient system of
governance, or, whether Mission is depoliticizing the relationship between the poor and
the government by introducing NGOs as an additional layer of bureaucracy? Mission
uses the language of good governance to shift the political framework within which the
poor have been accessing government services. By decentralizing welfare delivery to
NGOs, Mission is trying to establish a stronger sense of citizenship among the poor. The
urban poor are informed of their welfare eligibility as their right, not as their dependence
on the government. However, in spite of these positive changes, what demands
examination is whether Mission’s programs implemented through partnering NGOs
empowers the poor to voice their demands of the government, or, does Mission’s good
governance strategies limit them to accessing welfare benefits?

I argue that through good governance projects like Mission, the Delhi
government extends its authority and control over its urban poor and partnering NGOs
through Mission. The Delhi government uses Mission to engulf the urban poor within its
administrative and ideological reach through enumerations, empowerment programs and
welfare service deliveries. The aim, I argue, is to manage poverty and create governable
subjects of an aspiring world-class Delhi. I suggest that through Mission, the Delhi
government is trying to reposition the politics of the poor in ways that would wean their

supposed dependence away from political actors like democratically elected members of
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legislative assembly and municipal counselors. The intention is to redirect governmental
responsibilities to non-governmental institutions so that the government can be lean yet
efficient. Demands made through political systems usually emanate from a political
expectation of the government as the main welfare provider or maai-baap (mother-
father, i.e. primary caregiver). Politicians come together to form the government and
sustain their votes by promising to fulfill constituents’ demands. Some such demands,
like the protection from slum demolition in return for votes, are in direct contradiction to
the government’s aspirations for making Delhi world-class. However, in order for the
government to be lean yet efficient supporter of larger neoliberal development ambitions
of the city, their political influence over constituents must be redefined and in fact shared
with non-governmental actors. This occurs by promoting a good governance agenda that
promises efficient service delivery, minimal bureaucratic hassles, and citizen
participation in decision making. These promises make government services accessible
to the poor but offer short-sighted technical solutions to complex political issues.
Beyond welfare and vocational trainings, I argue that the government remains episodic
and inaccessible for these urban poor as partnering NGOs become embroiled in
everyday logistics of service delivery and successful number crunching that weakens
their focus on the holistic empowerment of the poor as entitled citizens of the city.

Good governance projects like Mission re-position marginalized people as
entitled citizens who have the right to receive government services. However, such
projects also indirectly depoliticize the poor by further distancing them from making

demands to their elected politicians for other pressing issues like sanitation, water,
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education, and housing. Because Mission concerns itself with only a section of services
for the poor which are provided through partnering NGOs, when the poor need other
services they must still turn to their elected politicians and their local political networks
with the slum leaders. With the shift of significant and powerful welfare services from
politicians to NGOs, and the introduction of NGOs as an extension or intermediary of
the government to access these welfare services, the political and economic authority of
the local and elected politicians over the slums was threatened and the political link
between poor-as-citizens and politicians-as-democratically elected representative stood
tmporarily disturbed, thus weakening ability of slum residents to make forceful demands
across the hierarchy of local and elected representatives (Benjamin, 2004, 2008). Also,
growing tension and conflict between politicians and partnering NGOs over the
legitimate authority to serve the poor only further marginalized the poor and shunted
them aimlessly from one actor to the other (discussed in greater detail in Section 3).
One might argue that Mission effectively disabled the undemocratic and shallow
patron-client relations that depend upon the vote bank politics between the politicians
and the urban poor. In agreement with Benjamin (2004, p. 183), I argue that these
relationships are not simply a matter of vote in lieu of favors (security and amenities).
The slum residents practice a ‘politics of stealth’ (which I would also call “political
jugaar” in colloquial Hinglish) to establish a constructive relationship that produces
democratic outcomes for the poor and other slum residents living on illegal land. In

essence, even though patron-client relation might overtly seem undemocratic and
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opportunistic, they are utilized by the urban poor to practice their rights through
democratic channels to seek tangible outcomes (Benjamin, 2004, 2008; Ghertner, 2011)

Welfare delivery is a prime component through which patron-client relations are
established in most slums across Delhi. With the transfer of welfare delivery authority
from elected politicians to Mission’s NGOs, the dense network of patronage ranging
from local leaders, middlemen, welfare department staff and elected politicians was
weakened. Mission’s efforts in bringing order to the messy politics of the poor and in
motivating their associational partnership with the government through partnering NGOs
therefore also held the possibility of severing the messy but democratic ties of the poor
that have been putting forth their rights and demands for a decent life in the city. The
efficient inter-sectoral institutional arrangements emplaced in the slums of Delhi for the
(neoliberal) “good governance” of the poor therefore hold the possibility of limiting the
rights of the poor to the city to welfare and empowerment programs that could have little
if any impact on those living in constant fear of displacement, homelessness, lost
livelihoods, and circuitous poverty.
2.8 Discussion and conclusions

For over two decades, a ‘holistic’ approach to development was promoted by
international institutions. This approach expects governments to become more ‘socially
interventionist’ as well as ‘globally competitive’ in an internationally connected
economic system that promotes privatization and deregulation (Smith, 2004, p. 170). A
marriage between social welfare responsibilities and globally-tied economic growth

means that the government must create innovative institutional arrangements. In Delhi,
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such arrangements have been implemented in the form of Bhagidari, National Urban
Renewal Mission, slum redevelopment, and Mission Convergence. These arrangements
are expected to come together to provide a combined framework for the welfare of its
people and for the simultaneous neoliberal expansion of its economy.

Following Castree (2006) and Ferguson (2009), I do not assume that Mission
falls within some kind of a generic neoliberal framework. Instead, I pay particular
attention to the nuance and hybridity that scholars like Harvey (2005), Jessop (2002),
Peck and Tickell (2002), and O’Reilly (2010) expect researchers to seek in their
understanding of different forms of neoliberalisms, or the absence of its key criteria (also
O’Reilly and Dhanju, Forthcoming)*’. It is important to view Mission from a critical
neoliberal lens because Mission was established to balance-out the impacts of neoliberal
policies on the urban poor, and Mission also holds certain mixed characteristics of
neoliberalism and traditional welfare governance 