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Foreword

When Smitha approached me in 2014 for a possible chapter for her book on
entrepreneurial urbanism, I had gently refused, given I didn’t have the time or the
aptitude for a book of this nature. Now, looking at the way in which this manuscript
has evolved, I wish I had contributed. The reason is that Smitha has launched upon
a very ambitious, but quite timely and highly policy relevant area for the research.

In 1989, Peter Eisinger published a book on the rise of the entrepreneurial state
(Madison: University of Wisconsin Press), taking the case of state and local eco-
nomic development policy in the USA, which highlighted the evolution of state and
local government initiatives in that country to influence the market/private sector as
it related to those policies. This ‘rise’ marked a sea change from governments’
conventionally small role in the affairs of private industry that had characterized the
first half of the twentieth century, at least as far as the USA was concerned. In his
book, Eisinger also showed that certain state governments in the USA, rather than
depending solely on supply-side strategies such as tax breaks and other incentives
to encourage firm relocation, actually promoted an innovation ecosystem and cre-
ated new business approaches.

Entrepreneurial states became very visible in India in the 1990s, following
economic liberalization. The 1990s was characterized by intense competition
among Indian states and cities for firms and jobs. A well-quoted example is the set
of choices which was considered by Microsoft between Karnataka (Bengaluru) and
then undivided Andhra Pradesh (Hyderabad), for locating its software development
facility. The two south Indian states competed with each other quite fiercely in
terms of incentives to attract the multinational, which eventually set up office in
Hyderabad in 1998.

This edited book looks at three aspects of urban governance and ‘entrepreneurial
urbanism’—institutions, the political economy of urbanization itself, and issues
pertaining to inclusion/exclusion. This book does not look at ‘entrepreneurial’
aspects of public–private partnership in promoting investments, but rather looks at
urban entrepreneurialism in governance, which, as some authors acknowledge, is
explicitly ‘economic’.
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The institutional part of the urban entrepreneuralist framework necessarily
focuses on programmes to spur urban growth and the role of entrepreneurial
governance in the context of resilient Bengaluru. It is positive to note the presence
of local and civic actors in the mapping of entrepreneurial urbanism, as seen in the
politics of the vision group by elitist corporate and non-governmental organizations,
at the local level. The section on urban inclusion/exclusion is very interesting as it
focuses on the role of entrepreneurial urbanism in the context of minorities, slum
dwellers and the urban poor generally, taking the cases of Mumbai and Bengaluru.

A welcome aspect of this volume is that it discusses either side of entrepreneurial
urbanism—the positive and negative aspects—given that it includes cases where
governance is considered ‘frail’. This should encourage us to learn lessons in cases
where urban entrepreneurialism is weak, and strengthen positive elements.

Kala Seetharam Sridhar
Centre for Research in Urban Affairs

Institute for Social and Economic Change
Bengaluru
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Chapter 1
Entrepreneurial Urbanism
in India: A Framework

K.C. Smitha

Introduction

The emergence of a new global order post-1980s coincided with the post-Fordist
regime, dismantling of the Keynesian welfare state and breakdown of the Bretton
Woods system (MacLeod 2002; Banerjee-Guha 2010). Concomitantly, an unre-
lenting pace of urbanization and uncompromising and highly uneven processes of
neo-liberalization in the 1990s has spurred political and economic shifts in the state’s
role in urban development and growth. The pursuance of a neoliberal project at
multiple geographical scales and its every day political practices generated wide-
spread contradictions, resulting in a socio-spatial polarization and an uneven urban
development (Brenner and Theodore 2002b). As a result, cities have emerged as
laboratories of ‘geographical and institutional’ reconfiguration and reproduction of
urban neoliberal policy experiments such as place-marketing, enterprise, public–
private partnership (PPP) and local boosterism projects producing new forms of
‘urban entrepreneurialism’, already evident in the cities of North America and
Western European countries (ibid.). Similarly, extensive research has drawn our
attention to how the economic and spatial landscape of cities in the advanced cap-
italist world are refashioned, contextualizing different city forms such as ‘informa-
tional city’ (Castells 1989), ‘entrepreneurial city’ (Harvey 1989; Hall and Hubbard
1996; Jessop and Sum 2000a), ‘transnational city’ (Smith 1999), ‘world city’
(Friedmann and Wolff 1982; Friedmann 1986, 1995), and ‘global city’ (Sassen
1991), reflecting dynamic interface between globalization and local processes (Genis
2007). Particularly the cities of global south have emerged as centres of management
and service, essentially a process to integrate into the world economy/global circuits
(Sassen 2002; Harris 2003). One such recent experiment envisioned for India is

K.C. Smitha (&)
Centre for Research in Urban Affairs (CRUA), Institute for Social
and Economic Change, Bangalore 560072, India
e-mail: smitha.kanekanti@gmail.com; smitha@isec.ac.in
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building 100 ‘Smart Cities’1 (2014), an intersection of ‘Competitiveness, Capital and
Sustainability’. These emerging urban forms are, therefore, multifaceted and at
broader complex geographical scales articulated through the global systems of
production, finance, technology/telecommunication, culture, politics and network-
ing cities.

Based on the above logic, cities in the global south have been undergoing a
drastic transformation in the form and governance to function as incubators of
neoliberal strategies, intensifying an interspatial competition on the one hand and,
on the other, accumulating economic and social tensions (Jessop 2002; Brenner and
Theodore 2002a; Banerjee-Guha 2010). Cities are simply plugged into a global
economy, prioritizing economic rejuvenation to stimulate national economic
growth and to strengthen local revenue capacities. An interaction between the
political and economic restructuring is linked to service delivery, creating a demand
for local public entrepreneurs. So, such a restructuring process is essentially con-
cerned with new forms of production process for capital accumulation (Harvey
1985, 1989) and ‘place-marketing’ (Brenner and Theodore 2002b). The city,
therefore, has emerged as a site for ‘new claims’ influences by global capital and
involving contestation (Sassen 1999). This process often represents ‘demand-side’
urbanization exacerbated by inequality and deprivation (Harvey 1985, 1989).

It is argued that the political economy of a neoliberal restructuring process is
premised upon ‘production of space’ producing new forms of ‘agglomeration
economies, infrastructure configuration, transportation and communication net-
works, spatial division of labour and so on’. Similarly, various strategies of terri-
torial redevelopment and place-promotion are channelized towards promoting the
economic viability of space. Under these circumstances, realigned institutional
practices and regulatory regimes with diverse actors, alliances and organizations are
encouraged with competing hegemonic visions and developmental models (Harvey
1989; Jessop 2002; Brenner and Theodore 2002a). Therefore, city as a place is
plugged into a global network not only as a place of production but also as junction
of people, commodities, finance, ideas and corporate capitalism2 with power.
Logistically, urban centres have emerged as global manufacturing chains, service
supply, financial chains, centre of exports of services and economic activities such
as finance, health, education, culture and sports. These ambiguities arguably lie
with the policy experiments in support of ‘place-making processes’ under con-
temporary global capitalism (Jessop 2000b) leading to polarization and not nec-
essarily ‘homogenization’ (Banerjee-Guha 2010). These global networks through
information and communication, finance and infrastructure essentially form the
potential basis for capital accumulation and circulation (Harvey 1985).

1Please refer more on Indian Smart Cities from the following links (http://indiansmartcities.in/site/
index.aspx) (http://indiansmartcities.in/downloads/CONCEPT_NOTE_-3.12.2014__REVISED_
AND_LATEST_.pdf).
2For Instance, the Bangalore Agenda Task Force (BATF) and ABIDe in Bangalore.
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As mentioned, the contemporary urban processes, to sustain and consolidate a
neoliberal project, often characterize (i) cities as engines of economic growth,
innovation and competition; (ii) offer market-based solutions such as replace welfare
to work, informality, encourage incentives to learn or prepare for a new job and
promote neo-communitarian values to tackle social exclusion and conflicts;
(iii) promote principles of subsidiarity and solidarity; (iv) emphasis on the alliances,
partnership and networks to improve infrastructure and to foster local entrepreneurial
competitiveness (Jessop 2002; Harvey 2005) and (v) decisions are increasingly
driven by cost-benefit rather than service, equity and social welfare (Brenner and
Theodore 2002a). The neoliberal city is, therefore, conceptualized first as ‘en-
trepreneurial’ for achieving economic competition and innovation. In short, to secure
neoliberal project, urban management was enunciated in different forms at diverse
spatial scales gradually transitioning towards ‘urban entrepreneurialism’. Taking a
step in this direction, next section comprises two parts: first part elaborates on the
conceptualization of ‘urban entrepreneurialism’ as a politically constructed project,
politico-institutionally produced and spatially specific with deep roots in local pol-
itics. The second part sheds light on empirical reviews on the wider process of
neo-liberalization and its impact at the local level in shaping and realizing ‘en-
trepreneurial urban governance’ in India. The final section discusses the contextu-
alization of entrepreneurial urbanism in India.

The Project of ‘Entrepreneurialism Urbanism’

The theoretical debates on ‘Entrepreneurial Urban Governance’ was highlighted
and developed by (Marxist) Harvey (1989) followed by Bob Jessop’s analysis
which was centred around the contemporary modes of entrepreneurial discourses
and narratives from Schumpeterian framework (Jessop and Sum 2000a). Harvey’s
body of work on urban entrepreneurialism is related to the broader neoliberal policy
transformations within the framework of ‘capital accumulation’ and production of
‘place’ rather than ‘territory’. Harvey (1985) categorically situates ‘entrepreneuri-
alism’ within a broader framework of ‘logic of capital’. While Jessop’s and Sum
(2000a)’s work describes cities as ‘strategic actors with entrepreneurial ambitions’,
Harvey (1989) presents contextual representation of the three tenets of ‘Urban
Entrepreneurialism’ which includes (i) urban governments during post-Fordist
regime are strongly influenced by business elites through PPP mode; (ii) local
governments implement highly speculative ‘flagship projects’ to enhance the ‘im-
age of the city’ and (iii) urban entrepreneurialism is driven by the political economy
of ‘place’ rather than ‘territory’. However, Jessop’s work emphasizes narrative
strategies that cities employ for ‘place-making’ or ‘image-making’ entrepreneurial
initiatives.

In the context of rapidly transforming urban governance under the influence of
global economy, the new urban strategies are typically understood to involve two
sets of interrelated processes at the local level. They are, foremost, prioritizing
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pro-growth fostering local economic development through inward investments and
(ii) creating necessary conditions for attracting mobile capital (Harvey 1989; Hall
and Hubbard 1996). So, urban governments are no longer concerned with the
welfare and services, but rather implement thepolitical projects promoting com-
petitive strategies and attract new forms of mobile capital for improving the local
embeddedness of firms (Jessop 1998), subsequently changing the ‘image of the
city’ (Genis 2007). The urban structuralist literature portrays such an image-making
project as to make the city attractive to capital (Harvey 1989; Jessop 2000b;
Brenner 2003). Secondly, organizational shifts in local governance such as
increasing the role of the private sector through public–private partnership (PPP) in
financing and regulating pro-growth policies are most noticeable which Harvey
identifies as a shift from urban managerialism to ‘entrepreneurial governance’
(Harvey 1989; Jessop 1997, 1998). Finally, many recent empirical works on ‘en-
trepreneurial urbanism’ in Europe and USA have captured the changing political
geographies of the state in performing and regulating urban development projects
(MacLeod 2002). These explicit policy changes as well as new organizational shifts
at the local level are indicative of the dominant responses to urban problems.

Meanwhile, a vast empirical literature on the discourse and narratives of
‘Entrepreneurial Urbanism’ have focused on the cities of North America, British as
well as some of the Scandinavian and Asian cities (Boyle and Hughes 1994; Hubbard
1996; Hall and Hubbard 1996; Jessop 1997, 1998; Jessop and Sum 2000a; Chapin
2002; MacLeod 2002; Brenner 2003; Shin 2007). In other words, urban
entrepreneurialism was discussed as a narrative, while examining and illustrating the
defining features and explicit policy strategies of local governance. To position the city
as ‘competitive and innovative’, various explicit institutional structures and strategies
were promoted in support of acquisition of command and control functions in finance,
information systems, the expansion of local tax-base and attracting investments. Such
entrepreneurial activitieswere encouraged in the formof smallfirmgrowth, supporting
virtual economy such as IT, installation of cybernetic infrastructure, promotion of scale
and agglomeration economies, creating new forms of labour market relations, new
cityscapes (Hall and Hubbard 1996; Jessop and Sum 2000a; Hall et al. 2014), thereby
redefining urban hierarchy. Finally, an entrepreneurial city concentrates more on an
orchestrated productionof spectacular projects towards the creation of attractive ‘urban
imagery’ such as flagship development projects in US cities such as restored water-
fronts, sport arenas or consumption attractions, tourism as a panacea for ailing urban
economies (Harvey 1989; Jessop and Sum 2000a). Certainly, these conditions are
reflective of mobilizing diverse sociopolitical structures and organizational capacities
for common entrepreneurial projects.

It is noteworthy to observe that the scope for urban entrepreneurialism has
expanded and articulated at diverse spatial scales in the form of an ensemble of
actors, dense institutional and social networks such as public–private partnership
(PPP), intellectual property regimes, production and management and so on for the
purpose of promoting local growth or market their space. For instance, to realize
international competitiveness, dramatic transformations of urban landscape are
captured in the cities of USA—Baltimore, Boston, Chicago, Cincinnati, New York
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(Harvey 1989; Roberts and Schein 1993; Boyle and Hughes 1994; Gillen 2009),
implementing flagship projects brokered through public–private partnership
(PPP) mode. Such was the case of cities such as New York, London and Tokyo
(Sassen 2002), demonstrating a changing economic character with their global role
in production, finance and management systems. Similarly, Hong Kong has
emerged as thriving centre for its increasingly internationalized financial and pro-
ducer services sectors with a similar project undertaken in Singapore, Kuala
Lumpur and Beijing (Jessop and Sum 2000a; Shin 2009) which eventually is linked
to the modern imaginaries of ‘competitiveness’ and ‘innovation’. The studies by
Wu (2000) and Zheng (2011) highlighted the transformation of the city of Shanghai
as a world city with skyscrapers and creative industrial clusters. Local policies were
thus, remodelled to suit international standards on how a city’s image must look and
function. Empirical evidence clearly illustrates how the tenets of ‘entrepreneurial-
ism’ such as attractiveness and ‘innovation’ were embedded within the local
policies for promoting image building strategies and ‘global’ standards. Such a
territorial logic of neoliberal project was identified even with ‘Revanchist city’
(Smith 1996), Spatial Dispossession (Harvey 2005), rescaling of state-spaces
(Brenner 2004) and ‘market-driven strategies of spatial fragmentation’ (Ong 2006,
in Roy 2011). Urban governance is, therefore, reoriented towards attracting ‘capital’
and promoting a lucrative business climate. Beyond these image building exercises
of the cities in different ways, focus must also be directed to the effects and far
reaching implications of these changes through institutions and urban built envi-
ronment (Harvey 1989; Jessop and Sum 2000a; Chapin 2002; MacLeod 2002;
Brenner 2003), i.e., on how the project of ‘urban entrepreneurialism’ explicitly
produces new forms of socio-spatial exclusion.

In this context, with the policies under the construct of neo-liberalization, cities
are experiencing a new forms of socio-spatial fragmentation characterized by the
dismantling of local forms of communities, neighbourhood, social organizations
and the subsequent economic and political exclusion of a large section of the urban
population (Jessop 2002; Harvey 2005; Brenner and Theodore 2002a; Brenner et al.
2010). Therefore, there is a general increase in problems like the spatial dispersal of
employment opportunities and encouragement of ‘informal sector’ consequently
contributing to the increased disparities in wealth and income, thereby accentuating
urban poverty and impoverishment noticed in all the global cities both in the north
and south3 (Roy and Ong 2011). Yet, literature on ‘urban entrepreneurialism’ does
not provide grounded analysis precisely on how do urban disadvantaged commu-
nities such as the urban poor reel under the ongoing institutional and structural
constraints, eventually struggling to survive and thrive in the context of such
exclusionary entrepreneurial practices? How is the institutional and structural shift
from government to governance articulated within an entrepreneurial narrative?
How is the governance performed or narrated? What are the policy priorities of the
local government? Who conceptualizes a vision for the city? What are the politics

3Such as New York, London, Tokyo, Hong Kong, Mumbai, New Delhi.
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of spatial restructuring and the influence of global capital at the local level? What is
the identity of city within the discourse of global modernism/capitalism? How is the
realm ‘urban’ reconfigured influencing citizenship rights, service delivery and
access to resources? Based on the theoretical observations, the next section presents
empirical reviews on how neoliberalism has been localized post-1990s as a political
project offering panacea for an economic crisis-ridden urban economy.

Anchoring ‘Entrepreneurial Urbanism’ in India

Building on a vast theoretical literature, empirical studies clearly demonstrates how
local governments and their developmental policies have embraced transition from
managerialism to ‘entrepreneurial’ forms of urban governance in the USA, Europe
and South-east Asia (Harvey 1989; Sbragia 1996; Hall and Hubbard 1996; Jessop
and Sum 2000a; Brenner 2003). This section seeks to engage with essentially
empirical reviews on the political context of transitional urban management (both
institutional and structural) in the last two decades bearing a strong imprint of
‘entrepreneurial urbanism’ in their strategies, mechanisms and actions in India.

Following liberalization, cities in the global south deserve an appellation of
‘neoliberalized’, subsequently impacting service delivery and urban poor. During
the past decade, Indian cities have grown to 50 with 91 million added (Nijman
2015). As per the Census 2011, India’s total urban population constitutes 31 %,
contributing 61 % of GDP. As projected, urban India would contribute 75 % of the
national GDP in the next 15 years. Although the pace of Indian urbanization4 is
slower as compared to other countries, yet the urban population5 has grown from
286 million during 2001 Census to 377 million (30 % of urban population) in 2011,
which is 2.76 % growth during 2001–20116 (HPEC 2011; Planning Commission
2012; Shaw 2012a). City governance often grappled for being costly, overburdened,
inefficient and incapable of eliminating poverty. Simultaneously, post-1990s, state
urban development policies categorically embraced liberalization, deregulation and
privatization, introduction of ‘new public management strategies’ and competitive
contracting of municipal services by introducing new network forms of governance
that suit the market-driven global economy. A major consequence of an explicit
neoliberal shift has been from state-led development to laissez-faire strategies

4For the 12th Five-Year Plan document on Urbanisation in India, http://12thplan.gov.in/12fyp_
docs/17.pdf.
5By 2030, out of a total population of 1.4 billion, over 600 million people may be living in urban
areas. Urban cities and towns have also increased from 5161 in 2001 to 7935 in 2011. One million
plus cities have increased from 35 during 2001 to 53 in 2011 (Planning Commission 2011).
6The level of urbanization in India has increased from 27.7 % during 2001 to 31.1 % in 2011, i.e.
an increase of 3.3 % during 2001–2011 as compared to an increase of 2.1 % during the 1991–
2011 Census. It is estimated that India will have more than 87 metropolitan areas by 2031 and
urban population will soar up to 600 million (HPEC 2011).
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(Harris 2003; Banerjee-Guha 2002, 2009, 2010; Benjamin 2008a, 2008b;
Sivaramakrishnan 2011a, b; Shaw 2012a, 2012b). Subsequently, the ‘urban’ was
reconstituted, branding cities as ‘engines of economic growth enabling neoliberal
policies and programmes to materialize across the urban landscape. There is a shift in
the focus of institutions, structures and actors underlying urban governance,
unveiling a range of measures which include the abandonment of welfare by plan-
ning agencies, deindustrialization,7 deregulation, flexible labour markets, chronic
absence of the state from social provisioning, increase in government subsidies for
the private sector, and the promotion of international organizations vision models
idealizing the private sector (Banerjee-Guha 2002; Benjamin 2008a; Harris 2003;
Nair 2006; Sivaramakrishnan 2011a, b; Shaw 2012a, 2012b) as an alternative path to
deal with the economic crisis. Concomitantly, 73rd and 74th Constitutional
Amendment Act, 1992, anchored a variety of institutional and structural experiments
and strategies through which ‘welfare’ was restructured, redesigned and highly
marketized in the form of public–private partnerships (PPP) in service delivery,
withdrawal of the state from urban development, corporate influence in urban
planning and policy and incorporating e-governance8 measures. Urban development
policies rolled out contextually specific form of neoliberal practices indicating the
withdrawal of state making way for a more market-driven and laissez-faire model of
‘development’ (Shaw 1999, 2013). Thus, the manifestation of ‘entrepreneurial’
political ambitions which began at the national level from the 1990s gradually
permeated the local political agendas.

In support of an urban, pro-growth model, principles of commodification and
commercialization were manifested in a series of urban policy circuits such as the
Megacity Programme 1993 for Infrastructure Development in the Ninth Plan and
the Urban Reform Incentive Fund (URIF) in the Tenth Plan, precipitating major
structural changes in Indian cities. Subsequently, urban sector reforms were rolled
out, proposed and funded by international funding and donor agencies with con-
ditionalities, for instance, the JNNURM9 (2005–06). Urban Infrastructure

7Closure of public sector industries such as textile industries in Mumbai, and others in Bengaluru.
8Essentially, to promote an efficient city management by introducing e-governance measures such
as fund-based accounting system, self-assessment of property tax system, Bhoomi programme and
Urban Property Ownership Records (UPOR) in Karnataka for the management of land
governance.
9The Indian government’s flagship programme, Jawaharlal Nehru National Urban Renewal
Mission (JNNURM), was launched in 2005–2006 consists of four components: (i) Urban
Infrastructure and Governance (UIG) for 65 mega-cities and 28 cities with a population of 1 mm+,
17 state capitals, and 13 cities of religious and tourist centres; (ii) Urban Infrastructure
Development Scheme for Small and Medium Towns (UIDSSMT) for 640 towns; (iii) Basic
Services for Urban Poor (BSUP) for 65 towns; and (iv) the Integrated Housing and Slum
Development Programme (IHSDP). The total project cost was Rs 1000 billion, of which 50 % was
to be provided as central assistance (Sivaramakrishnan 2011a, b). Amongst the major metropolitan
cities, Bengaluru received 40 projects worth Rs 27.98 billion followed by Chennai (39 projects),
Kolkata (34), Ahmedabad (25), Surat (25), Greater Mumbai (24) and Hyderabad
(22) (Sivaramakrishnan 2011a, b; Shaw 2012a).
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Development Scheme for Small and Medium Towns (UIDSSMT), Integrated
Housing and Slum Development Programme (IHSDP) and e-governance measures
were introduced for promoting local accountability and transparency by stream-
lining the property tax system in cities, enhancing customer service and creating
city governance (Sivaramakrishnan 2011a, b; Shaw 2012a). For promoting ‘Good
Land Governance’, major e-governance initiatives were introduced in Karnataka
such as Bhoomi programme and Urban Property Ownership Records (UPOR)
computerizing land records for both rural and urban areas (Manasi and Smitha
2013). This apart, Nirmala Nagara—the largest municipal e-governance redressal
system in Karnataka, reflects an increasing influence of international agencies to
implement urban sector reforms (Ranganathan 2012). As a corollary to JNNURM,
Rajiv Awas Yojana (RAY),10 a housing scheme was introduced for promoting the
rhetoric of ‘Slum free India’ targeting 250 cities with an estimated population of
32.10 million in slums. Urban reforms gained further an impetus with regressive
legislations formalizing regulatory changes governing land ownership and land
acquisition, private sector investment in urban land boosting large-scale infras-
tructure projects and real estate development in cities. The most significant of them
include: (i) Repealing Urban Land Ceiling Regulation Act, 1999, eventually
pushing the land market into the hands of private property sector; (ii) secondly,
promulgation of Special Economic Zone (SEZ) Act, 2005, for acquiring agriculture
lands from rural farmers to be sold to private developers constituting
export-processing zones and legislation of the Right to Fair Compensation and
Transparency in Land Acquisition, Rehabilitation and Resettlement Act, 2013
(LARR)11 for governing land and easing barriers for the appropriation of rural
agricultural land for private developmental purpose and (iii) finally, facilitating
foreign direct investment (FDI) in construction, housing and infrastructure
(Weinstein et al. 2013). These legislations as a precursor to neoliberal principles
marked a swift transition towards ‘realizing entrepreneurial mission of governance’.

10The central government would fund 50, 75 and 80 % of the project cost for towns, cities and
urban agglomerations, respectively, with a population of more than 500,000, less than 500,000 for
those in the north-eastern region in India (Jadhav 2013). See The Hindu (2011). The slum-free
India scheme was to be taken up as a national mission, August 2011. http://www.thehindu.com/
news/national/slumfree-india-scheme-to-be-taken-up-as-national-mission/article2358818.ece.
11This bill came into force from 1 January 2014 under Congress I governance. On 30 May 2014,
President of India promulgated the amendment ordinance and notified the Right to Fair
Compensation and Transparency in Land Acquisition, Rehabilitation and Resettlement (Social
Impact Assessment and Consent) Rules, 2014. Later, under Narendra Modi led National
Democratic Alliance (NDA) introduced Land Acquisition Amendment Bill 2015 in the Lok Sabha
on 10 March 2015. The Bill amends the Right to Fair Compensation and Transparency in Land
Acquisition, Rehabilitation and Resettlement Act, 2013 (LARR Act 2013) and replaces the Right
to Fair Compensation and Transparency in Land Acquisition, Rehabilitation and Resettlement
(Amendment) Ordinance, 2014.
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As a part of an urban revamping programme, the Government of India (GoI)12

announced an outlay of Rs 1000 billion for building 100 Smart Cities13 over the
span of 5 years. Further, JNNURM was to be replaced by Atal Mission for
Rejuvenation and Urban Transformation (AMRUT) for rejuvenating 50014 more
cities with outlays of Rs 480 billion and Rs 500 billion, respectively.15 Ushering in
such a new urban paradigm with respect to modern municipal management, the
technocratic and professional municipal cadre are expected to replace existing
municipal official pattern Gandhi (2015). Chapter 2 by Debolina Kundu and
SudhirKrishna, while reviewing the recent programmatic interventions in urban
India such as JNNURM, Smart City programmes and AMRUT, argues that urban
local governments have become visibly ‘entrepreneurial’ in three different but
interrelated ways. These contemporary narratives of Indian urban management
ventures can be argued as blatantly ‘entrepreneurial’ anchoring ‘core neoliberal
policies and programmes’ into multi-layered institutions and practices at diverse
urban spatial scales.

Furthermore, a multitude of actors has emerged as agents of change influencing
city systems, institutions and local or municipal politics. It is evident that the city
governments are increasingly networking with urban elites such as corporate, land
developers and private investors to develop public spaces in which daily interac-
tions and practices are carefully planned to bolster urban image by fostering
business and consumption activities that shape local capital investments. The
emergence of BATF and ABIDe in Bangalore is one such example of corporate led
urban governance (Heitzman 2004; Ghosh 2005, 2006; Benjamin 2008a, 2010;
Gopalan 2013; Banerjee-Guha 2010; Coelho et al. 2011). Most recently, the
Bengaluru Blue Print Action Group (BBPAG)16 (May 2016) was constituted by the
Siddaramaiah government. As the government order forming the BBPAG, the
Action Group will finalize a Bengaluru Blue Print and strive for its implementation
(Aditya Bharadwaj 2016). Such coalitions between public–private and corporate
were proclaimed to be absolutely necessary for Bengaluru’s economic recouping.
But these exaltations eventually led to overriding, manipulating and destabilizing
urban governments and planning instruments. Progressive and alternative vision for
the city was conceived and forced upon—through Master plans or City

12The new government in India was formed by the majority party Bharatiya Janata Party (BJP) in
May 2014.
13A list of 98 cities which were selected for ‘Smart Cities’ project was released in August, 2015.
14With population more than 100,000 and above to receive Rs 5 billion in three instalments.
15The Cabinet approved the implementation of 100 ‘Smart City’ Programme. Each state in India
will get at least one Smart City (The Hindu 2015), also http://indiansmartcities.in/downloads/
CONCEPT_NOTE_-3.12.2014__REVISED_AND_LATEST_.pdf.
16But the BBPAG has received widespread criticism from civic activists and NGOs, who view this
arrangement as ‘extra-constitutional’ and ‘undemocratic’, as bypassing the constitutional mandate
of the Metropolitan Planning Committee (MPC) (Mahesh 2016), and as possibly having ‘elitist
vision’ (Aditya Bharadwaj 2016).
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Development Plans (CDPs),or Vision Documents. Yet, the literature on urban
politics in India ignored the implications of non-political/non-elective agents for
urban governance. While examining one such ideological and institutional exper-
imentation, Chap. 6 by Vinay Baindur in this volume clearly presents how ‘en-
trepreneurial vision group politics’, comprising corporate echelons and influential
elites like NGOs, have been wielding their collective power and lobbying for
changes in various mega-developmental local projects in Bengaluru. While illus-
trating the cases of urban development projects, the study demonstrates how these
non-political entities influence the local political governance. Clearly, a transition
towards ‘entrepreneurial urbanism’ signifies a scenario of ‘less government’ and
‘more corporate’ who advocate that cities must be ‘run in a more business-like
manner’ (Hall and Hubbard 1996).

In tandem with decentralized governance, parastatals and development agencies
such as Bangalore Development Agency (BDA), Karnataka Urban Infrastructure
Development and Finance Corporation (KUIDFC), Kolkata Metropolitan
Development Authority (KMDA), Chennai Metropolitan Development Authority
(CMDA) and other financial institutions are mostly contesting over to gain control
over the land that have increasingly shaped the decisions of urban development
(Benjamin and Bhuvaneswari 2006; Weinstein et al. 2013). Exploring such urban
dynamics, the chapter by Anjali Karol Mohan (Chap. 4) reveals how the state,
amidst the processes of contemporary globalization, is increasingly pursuing ‘good
governance’ through network forms of governance referred to as ‘heterarchies’.
Taking the case of the Municipal Reforms Programme (MRP), an e-governance
intervention by the Government of Karnataka (GoK), India, the study examines
how network forms of governance provide an opportunity for the state to move
beyond the neoliberal policy framework of ‘entrepreneurial governance’ arrange-
ments like PPP for achieving larger public value, while capitalizing on the strength
of both private and civil society actors. Evidence also suggests that a combination
of ‘porous bureaucracy’ and ‘politics of stealth’ is often used by local groups17 to
influence and bargain with different levels of political agents to address land issues
and establish fragile claims on land in both Bangalore and New Delhi (Benjamin
and Bhuvaneswari 2001; Benjamin 2004) for facilitating ‘pro-poor’ politics. For
better understanding of the evolution of ‘urban’ in Karnataka, the contribution by
Sudhira in this volume (Chap. 3) illustrates the emergence of ‘political and
bureaucratic entrepreneurship’ through the evolution of a unique entrepreneurial
governance mechanism affecting urban governance, as against strengthening the
urban local bodies, in the city of Bengaluru.

Indeed, as Anjaria and Ulka (2013) describe, ‘civic activism seems to epitomize
the ‘entrepreneurial’ ideal of new liberalism’ in Indian cities, these new political
agents and deliberative horizontal governance structures by middle-class and elite
groups like Residential Welfare Associations (RWAs) or Area Local Management
Groups (ALMs), are pro-active citizenry donning urban social life in New Delhi,

17Such poorer groups of slums, pavement dwellers, street sleepers.
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Mumbai, Bangalore and Chennai which have led to the ‘depoliticization’ and
subversion of municipal politics (Heitzman 2004; Zerah 2007; Harris 2005, 2007;
Baud and Dhanalakshmi 2008; Coelho and Venkat 2009; Kamath and Vijayabaskar
2009; Benjamin 2010). Such participation was often referred to as ‘elite capture’ of
urban governance (Zerah 2009; Kundu 2011) has eventually institutionalized urban
disparities. It is apparent that these elite groups are camouflaged under the ethic of a
new civic activism or urban localism (Smitha 2010) which is more aligned with
neoliberal urban sector reforms. In fact, the modernist vision of the city was carried
forward by the new middle class exercising their agency by embracing ‘partici-
pative entrepreneurialism’ in favour of global capital formation. Such mobilization
gave a boost to the state-led entrepreneurialism for the implementation of
large-scale developmental projects and for attracting investments (Weinstein et al.
2013). Studies have dwelt into reconfigured urban citizenship within the specific
urban processes in different Indian cities, and Desai (2012: 32) shows how urban
citizenship and urbanism are constructed, negotiated and renegotiated ‘through
reshaping, regulation and governance of space and resources and contestation’.
Here, a transforming urban citizenship is interrogated in the context of restructuring
of governance and urban space from the perspective of an emerging ‘urban
entrepreneurialism’.

Further, urban centres are increasingly fostering command and control functions
by implementing ‘world-class’ infrastructure and material projects such as
expressways, urban metros,18 flyovers, airports, urban corridors,19 special economic
zones (SEZs)20 for minimizing transaction time and the cost of expanding global
production networks. The emphasis is on the ‘gentrification’21 of space for elitist
consumption such as malls, commercial centres, and gated communities, which are
deeply inscribed into the city’s image repertoires, essentially to manage the inter-
face between local economy and global capital. Clearly, the new urban spectacle
and image-making projects created an illusion of ‘homogeneous’ vision for the city
which coalesced into the local entrepreneurial political agenda. The emergence of
urban agglomeration22 has precipitated land use changes in peri-urban region

18At the time of writing, 10 metro-rail projects had been undertaken in Indian cities such as New
Delhi, Gurgaon, Bengaluru, Jaipur, Mumbai, Mumbai Monorail, Kolkata, Chennai, Kochi,
Hyderabad. Recently, Tier II cities have been considered for the metro project, which include
Lucknow, Kanpur, Patna, Ahmedabad, Pune, Surat, Indore, Nagpur, Coimbatore and Kozhikode.
19Some of Bengaluru’s corridors include the Mumbai–Bengaluru Economic Corridors,
Bengaluru–Tumkuru, Bengaluru–Mysuru Infrastructure Corridor (BMIC).
20For example, International TechPark, Manyata Embassy Business Park, WIPRO limited, Infosys
Technologies.
21Although the term ‘gentrification’ is conceptualized for private property regimes of Western
cities yet, in the context of developing countries like India, it has become synonymous with the
contemporary forms of slum demolitions, evictions and displacement in Indian cities
post-liberalization of 1990s.
22Urban agglomeration with the population of more than 1 million is referred as ‘metropolitan
city’. Census Provisional Data of 2011 indicated an increase in number of metropolitan cities to 53
constituting 42 % of Indian population (Shaw 2012b).
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‘linking such social and political circuits to the material manifestation of neoliberal
reforms’ (Benjamin 2008a). Local political structures are mobilized to intensify
land use changes in favour of the private and corporate sectors. Such a regressive
neoliberal articulation of urban governance and spatial restructuring has generated
new struggles and contestations within the urban–rural and interurban scales,
exacerbating sizeable socio-spatial inequalities.

Examining the dialogical relationship between urban citizens and urban policy
makers within the mode of ‘entrepreneurial urban governance’ as contested terrain
in India, Desai (2012: 32) shows ‘how entrepreneurial strategies of city image
making and place-marketing emerged following a brutal state supported
anti-Muslim programme in Ahmedabad and the rest of Gujarat during 2002’.
Certainly, such strategies, she argues, created a discursive shift away from the city
and region as violent and unsafe city to region as a ‘culturally dynamic and
developmental space’. Further, those narratives were categorically used in pro-
moting a ‘politics of forgetting’ or ‘politics of erasure and denial’ of marginalized
groups, thereby reproducing patterns of material and symbolic exclusion inscribed
in ‘Hindutva politics’ (Desai 2012). The study certainly unravels the practices of an
exclusive urban citizenship based on the class and religion, produced within
entrepreneurial governance.

Inevitable economic and respatialization of local governance was very much
evident from the cities of New Delhi, Mumbai, Kolkata and Chennai (Baviskar
2002; Banerjee-Guha 2002, 2009; Benjamin 2006, 2008a, 2008b; Shaw 2012b).
Drawing on Harvey (1989) thesis on ‘urban entrepreneurialism’, the chapter by
Bhuvaneswari Raman (Chap. 5) succinctly illustrates how shifts in urban gover-
nance accompanying PPP and urban renewal projects are mobilized for transferring
urban commons and lands under private tenure forms to speculative, urban real
estate projects for facilitating large private players. In such initiatives, the author
argues, the risks are disproportionately redistributed to the poor- and middle-
income households in the cities of New Delhi, Mumbai and Chennai. Such rapid
urban transformation, Banerjee-Guha (2002: 122), views as being ‘facilitated by
explicit state intervention promoting interrelationship of space and production of
accumulation’. Therefore, valorization of local entrepreneurial ambitions was pro-
moted by the state by actively participating in the promotion of city ‘boosterism’
projects, along with private investors, to attract capital and to compete vigorously
with each other. This stance resonates with research on urban transition in India.
For instance, Baviskar (2002) views that the bourgeois vision of New Delhi was
achieved by razing thousands of working homes in the name of construction,
road-widening and other ‘public purposes’. While narrating the account of trans-
formation of New Delhi’s urban imaginary as a ‘world-class city’ on the eve of a
spectacular event in the making, like 2010 Commonwealth Games, Baviskar (2011)
reveals a reorientation of social and economic policies in pursuit of ‘place com-
petition’ as a strategy for attracting mobile capital and people. In pursuit of such
place competition, she argues, there is an inbuilt nexus between local politicians
and private builders to promote such spectacular events and a business-friendly
environment. Similarly, to cater to the rapidly growing global economy, many cities
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in southern India have emerged as the ‘hub of transport’ (such as Mumbai)
(Harris 2003), international financial centre (Mumbai) (Banerjee-Guha 2002, 2009),
and ‘IT/BT hubs’ or ‘hi-tech information systems’, ‘silicon plateau’ such as
Bengaluru, Hyderabad, Chennai, Mumbai, New Delhi (Heitzman23 1999, 2003,
2004; Nair 2000, 2006; Aranya 2008), practically suggesting that these cities have
become destinations for footloose global investments and a measure to integrate
into the global economy. Further, the information technology (IT) clusters have
provided the infrastructural stimulus for global city making.

In the context of providing global city status to Mumbai, studies by
Banerjee-Guha (2002, 2009) point to the collusion between local politicians and
urban managers with business and commercial interests in implementing various
anti-people projects, there by legitimizing a dualistic conception of urban planning.
Within the broader context of such an urban restructuring process, illicit or informal
governance practices in Mumbai through OCGs with respect to property and land
development have drastically redefined and altered urban governance and regula-
tory regime by shaping land use practices and development paradigm (Weinstein
2008). In another account of Mumbai, while recasting the form of urban governance
to bolster a global competitive frame, Weinstein (2011) points to an explicit ‘en-
trepreneurial strategies’ which were employed in collusion with ‘consultocracy’—
planners and external consultants. In response to a state reconfiguration deeply
swayed by the neoliberal globalization and competitive urbanism, the study by
Weinstein (2014) narrates how during the implementation of the Dharavi
Redevelopment Project, envisioning a ‘slum-free city’ as part of the state’s mission
of globalizing ‘Mumbai’, attention was drawn to the emergence of ‘political
entrepreneurship’, i.e. the state’s coalition with other private actors (political net-
works and civil society).

In contrast, the city of Bengaluru24 in the south has emerged as an ‘IT hub’,
‘science city’, and a busy industrial and trade centre (Heitzman 1999, 2003, 2004;
Benjamin 2006; Nair 2000, 2006; Aranya 2008; Sudhira 2008; Nisbett 2009).
Technology in collusion with the private and corporate sectors played a significant
role in bringing about an ideological shift towards promoting a new identity for the
city, thereby rationalizing the liberal economic agenda (Heitzman 2004). Studies by
Benjamin (2008a, b, 2010) clearly indicate that a deeply entrenched ‘global capital’
has led to the subversion of local politics (citing Bengaluru) in favour of political
elites and corporate lobbies vigorously pursuing ‘neoliberal urban sector reforms’,
eventually leading to ‘control chaos’. While proposing to transform Bengaluru into
a model of ‘world city’ making, the study by Goldman (2010) provides evidence of
‘speculative governance’, in collusion with new actors such as international
financial institutions, influencing and implementing new urban projects such as the

23Heitzman (2003) views that the city of Bangalore (Bengaluru) ‘has reached the milieu of
innovation, would demonstrate “synergetic” features of organizational structure that place infor-
mation systems at the heart of planning’.
24Bangalore suburbs have attracted numerous investments.
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‘Singapore’ model or the ‘Shanghai’ model of infrastructure development. Under
speculative governance, land encroachment and active dispossession of low-income
groups, rural communities and the urban poor from peripheries has become very
common. The study points out that ‘most of these speculative activities are linked to
the tangible and highly remunerative challenge of transforming the rural economies
into urban real estate’ (Goldman 2010: 572). For promoting developmental initia-
tives, a great deal of synergy is visible amongst urban development strategies, i.e.
local state and private developers for ‘world city making’ in Chennai (Ellis 2012).
Thus, urban governance in India has begun to redefine its form and practices in
partnership with private and corporate sectors in order to promote urban economic
speculative projects. Such collaboration precisely reflects global economic and
social forces shaping and reshaping urban governance in India. These aggressive
place-marketing strategies, unproblematically located within the state’s purview,
exemplify ‘branding cities’ purely from a neo-liberalization perspective; yet, there
is hardly sufficient literature to capture a wider sense of urban tension and con-
testations in everyday practices.

An ensemble of urbanization and economic rejuvenation process has produced
locally specific, contradictory spatial and scalar expressions in the form of (i) fore-
most, gentrification,25 or a gradual acquisition of land for the use of upper-middle
and higher income enclaves; and (ii) secondly, urban informalization—a space for
employment opportunities for urban poor and middle class without protective leg-
islation (Shaw 2012b), escalating urban inequalities. These new models of urban
governance have been embraced by the state in response to opportunities and con-
straints fostered by the emerging influence of global actors in the urban political
economy (Shatkin 2008: 388). In other words, Banerjee-Guha (2011), while enu-
merating ‘development’ contradictions in India states, views that ‘[a] typical
neoliberal construction of space, place and scale is taking place in India that is
reconstructing a new geography of centrality and marginality, making the issues of
production and capitalization of space extremely crucial’.

Certainly, these aforesaid institutional practices and policies can be clearly
characterized as one of the variants of neoliberalism, i.e. ‘entrepreneurial’ approach.

Mission of Urban Exclusion

One of the entrenched features of the political economy of India’s urbanization
process has been the unplanned and haphazard growth of slums26 and informal
settlements, heralding urban dualism. One of the startling implications of

25Gentrification has been used to refer to as a process associated with the cities of USA, to
illustrate displacement of poor communities by rich outsiders (Shaw 2012b).
26The city of Bengaluru accounts for more than 30 % of slums, while Mumbai for 43 %, Kolkata
for 36 % and Delhi for 22 % (Shaw 2012b).
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‘entrepreneurial’ endeavours of the contemporary cities in India is urban unrest,
contestation, disenfranchisement, dispossession, deprivation and marginalization of
the urban poor. In essence, as the city engages in entrepreneurial ambitions by
creating a climate conducive for business/investment opportunities, which inevi-
tably has a detrimental effect in the form of thriving inequities affecting the
socio-economic livelihoods of vulnerable communities. As per Census 2011, there
are 37,000 urban slums in India, with an increase of 65 million when compared to
52 million during 2001 census (Nijman 2015). While urban population grew by
31 % as against 25 % growth of India’s slum population27 alone (ibid.).
Considering that slums are categorized as a permanent structural feature of India’s
urbanization process, Nijman (2015: 420) points out that ‘slums in India are usually
regarded as either a nuisance or irrelevance’. A host of empirical literature confirms
that under the contemporary urban redevelopment politics, a carefully manufactured
‘image’ building exercise28 has inevitably rendered slums, street vendors and
squatters marginalized, further deepening class inequalities (Fernandes 2004) in
Indian cities.

Under the rhetoric of promoting a world-class, or global, city in Mumbai,
marginalized sections such as street hawkers and the urban poor represent ‘an
undeserved claim on the city’s public space’, yet, they represent a ‘nuisance’,
‘menace’ or ‘eyesore’, causing the city’s notorious congestion (Anjaria 2006:
2142). Modernist ideas of city-spectacular projects supported by bourgeois class of
NGOs and elites determine who must own the city space and who will not (Anjaria
2006). Anjaria argues that the disjuncture between ‘enterprise culture’ of a thriving
middle-class activism perpetuating neoliberalism and the ‘entrepreneurial’ city’
does not recognize the political demands of ‘entrepreneurial hawkers’ but are rather
refracted by the ‘particularities of the city’s spatial politics’ (Anjaria and Ulka
2013). As literature sufficiently suggests, under the present urban political climate,
local governments are increasingly orientated towards the implementation of
anti-poor policies and redevelopment programmes. Ghertner (2011: 25), in his
study, reveals that as part of resculpting New Delhi’s image, ‘nuisance’ has become
a new legal term since 2000 for demolishing slums, thus reconstituting the ‘public
interest’. He argues that such a nuisance discourse ‘reorients the terrain of citi-
zenship, social justice and access to the city—categories that would typically fall in
the domain of Article 21’ (i.e. right to citizenship)’. The discourse further reveals
that the distinction between ‘public’ and ‘private’ nuisance is blurred, ‘re-imposing
a distinctly bourgeoisie sense of social order over public space’ (Ghertner 2011:
25). Thus, slums are objectified to be managed and disposed of, not as citizens with
rights. Reiterating the emergence of ‘new politics’ in Chennai (in South India), the
study by Harris (2007) reveals that new politics is exclusionary in nature and

27According to High Power Expert Committee (2011) estimates, approximately 24 % of India’s
urban population reside in slums (Planning Commission 2012).
28Fernandes (2004) refers to these as ‘political discursive processes’ rendering marginalized
groups invisible and forgotten. The process constitutes a part of spatial restructuring of urban in
India.
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endorses public–private partnership, reflecting the existence of dualism between
‘citizens’ and ‘denizens’. Although associational activities are extended to the upper
echelons and elites, these are hardly extended to the urban poor.

In fact, Nijman (2008) argues that slum rehabilitation policies are articulated
within the ‘neoliberal’ construct of an excessive reliance on market (donor or
International Financial Agencies) or local ‘self-help’ agencies (including civil
society like NGOs) eventually forging a political culture of promoting ‘urban
growth’ strategy with an intense competition for land acquisition particularly in
Mumbai city. Inevitably, urban governments are treading the path by increasingly
engaging in an ‘entrepreneurial mode of operation’. Citing the successful case of a
rehabilitated Ganeshnagar D, he argues that it was both ‘self-help’ and intervention
of NGO (The Slum Rehabilitation Society) that Ganeshnagar D was successfully
rehabilitated in the neoliberal Mumbai city. But this is an exceptional case and the
situation may not be the same for all the redevelopment and rehabilitation policies
(Nijman 2008).

As part of a paradigm shift in urban politics in India, slum evictions are mediated
through judicial decisions, perpetuated by the economic transition and the state
blatantly embracing ‘neoliberal ideology and market participation’ (Ramanathan
2006; Bhan 2009). While implementing the urban renewal mission, explicit insti-
tutional guidelines are prepared to promote a ‘slum-free city’, forcing evictions and
demolitions of urban slums (GoI 2010). For instance, in a frantic effort to project
the image of New Delhi during the 10th Commonwealth Games (CWG) in 2010,
contentious policies were enacted forcing evictions, demolitions and dispossession
of the urban poor. According to the HLRN fact-finding report (2011), since 2004,
2,000,009 people in Delhi have been forcibly evicted due to the CWG. The study
by Dupont (2011) clearly enumerates the fact that an explicit political strategy was
embraced to building Delhi’s global ‘image/competitiveness’ as ‘world-class city’
and in the process, erase or cleanse socially unwanted spaces such as slums, further
exacerbating the socio-spatial polarization. The economic emphasis of the ‘com-
petition’ has led ‘even unclaimed spaces on which the poor squatted became prime
land, ‘ripe for development’ (Baviskar 2006, cited in Dupont 2011). In a vivid
account of exclusionary practices under ‘entrepreneurial ethos of urban planning’ in
New Delhi, the study by Gidwani and Bharati (2011) cites how informal recyclers
have been consistently disenfranchised by a variety of formal and informal
manoeuvring tactics, whose lives and labour a redevalued under the global circuits
of capital and their political claims suppressed in favour of bourgeois middle-class
environmentalism. Even as global forces shape the local strategies within the dis-
course of ‘roll back of the state’, an equally compelling narrative is provided by
Ranganathan (2011) by revealing how the state, by embracing privatization of
water as a paradigm shift through ‘cost recovery’ and ‘efficiency’, has in fact
legitimized the middle-class claims to city and access to state institutions.

In the latest façade for urban rejuvenation mega-projects and for attracting
mobile capital promoting global city making, illuminating literature presents on
how a transitional governance in support of ‘elite-driven’ makeover projects ‘dis-
enfranchise and disposes’ the vulnerable groups such as slums in Indian cities. The
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work by Weinstein (2012) succinctly captures how the Dharavi Redevelopment
Project (DRP), a mega-infrastructure project designed to transform Mumbai’s lar-
gest slum into a multi-use and mixed-income township, did in fact facilitated
cooption between the local communities and the state between 2004 and 2008.
Such democratic urban citizenship practices, she argues, are not based on ‘high
liberal ideals but largely influenced by material considerations’. Further arguing that
citizenship is inherently uneven and open to those groups within Dharavi with
‘symbolic power and the political resources’—crucially linked to class, caste and
historical claims on space which is required to oppose any negative publicity.

The rise of a ‘newmiddle class’ is equally held responsible for driving ‘NewDelhi’
into a bourgeois ‘world-class city’ through the political mechanisms, citing the
implementation of ‘Bhagidari’ programme.29 The work by Ghertner (2014: 205)
critiques the Bhagidari programme ‘as representing an “invited space” consolidating
the normative stance of private property owners into urban governance for reinforcing
the vision of “world city”’. Thus, Bhagidari has led to the gentrification of political
participation. The study byBjokman (2014), citing the case ofMumbai, critiques both
‘global city making’ and ‘post-colonial’ formulations as articulations of action and
law, encapsulating the transformation of Shivajinagar-Bainganwadi slum ‘from
planned municipal colony into illegal slum’, facilitated by the politically mediated
deterioration and criminalization of its water infrastructure. He further argues that
in the context of liberalization-era, policy shifts have subsequently produced
‘informality/illegality’ as discursive effect’. Such measures categorically disrupt and
jeopardize the opportunities for income and livelihood of the urban poor. On the other
hand, ‘subaltern urbanism’, as an agent of change and distinctive political identity,
‘slums’ such as Dharavi, symbolizes ‘economies of entrepreneurialism’ and ‘political
agency’. But such economies are prone to be transformed into ‘neoliberal pop-
ulism’—through commodification of community economies (Roy 2011). The study
by Nijman (2015) citing Dharavi’s thriving self-organizing economic activities,
reveals that the state has completely failed to provide a secure livelihood. In the
mission to implement McKinsey report for transforming Mumbai into a ‘world-class
city, the Maharashtra State Housing Policy in its recent proposal (dated 7 April 2015)
aims at a stricter implementation of ‘Slum-free Maharashtra by 2022’.30 Further,
intense global and international investments at local level, booming mall culture and
consumerist ethic are precipitating urban violence against young women,31 thus
rapidly transforming the urban landscape of India.

On the other hand, studies dwelling into ‘subaltern urbanism’ recognize a vibrant
‘entrepreneurial space’ and political agency in slum and describe a slum as a

29A programme launched by the government to increase “citizen–government” interface through
residential welfare associations (RWAs) (Ghertner 2014: 171).
30See Shalini Nair, http://indianexpress.com/profile/author/shalini-nair/, Mumbai, Published on 15
April 2015.
31By 2014, India recorded highest number of rape incidents in the world (Bhowmick 2013).
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‘terrain of habitation, livelihood and politics’ (Roy 2011). In other words, how a
new urban cultural identity is perceived to undertake ‘entrepreneurial activities’ for
enhancing competitiveness by engaging with governance mechanisms such as PPPs
and networks (Jessop 1997). Similarly, McFarlane (2012), while documenting
Mumbai slums, argues that shared ‘social, economic and political practices
exceeding borders of entrepreneurial models view poverty as a socio-economic
potential and poor as ‘entrepreneurial subjects’.

Empirically testing such diverse vulnerabilities and contestations, the chapter by
Qudsiya Contractor (Chap. 7) argues how a discursive shift from managerial
urbanism to entrepreneurial urbanism has spawned new inclusion and collaboration
for the urban poor by illustrating the efforts of Muslim slum dwellers towards
remaking the mohalla, or Muslim locality, in Mumbai. Similarly, the chapter by
Xuefei Ren (Chap. 8) critically examines how entrepreneurial forms of urban
governance in India have manifested in the form of redevelopment schemes and
programmes, citing the case of slums near Chhatrapati Shivaji International Airport
in Mumbai. In quest for adequate housing in an entrepreneurial city like Bengaluru,
the contribution by Swetha explores how divergent interventions, especially
through policies and community mobilization, have inevitably led to differing
outcomes. Finally, the chapter by Smitha (Chap. 10) in this volume exposes how
the onslaught of urban spatial restructuring process influenced by global capital
interacts with localities and subsequently influence the livelihood and mobility of
the urban poor in the Bengaluru metropolis. Therefore, much less attention has been
paid, on the bottom-up multiple and complex contestation, despair, urban unrest
and conflicts within the cities for its explicit ‘entrepreneurial’ urban redevelopment
policies. This volume certainly fills this gap by presenting empirically grounded
analysis and by examining how neoliberalism is articulated in terms of political and
economic projects, spatial imaginaries and practices of contestations in Indian cities
(with an emphasis on Bengaluru, Chennai, New Delhi and Mumbai).

Discussion: Contextualizing ‘Entrepreneurial Urbanism’
in India

Based on the reviews, the main arguments in support of ‘Entrepreneurial Urbanism
in India’ are as follows: (i) foremost, there is a clear evidence of transition from
‘government’ to ‘governance’ through state-sponsored neoliberal policies and
programmes, perpetuating political and spatial restructuring process which is
inherently ‘entrepreneurial’; (ii) secondly, state retreat, i.e., Keynesian sense of
‘welfare state’ is replaced by state as a ‘facilitator’ or ‘steering’ networks dedicated
to the state’s mission of superfluous ‘image building’, ‘neoliberal interurban
competitiveness’ and ‘innovation’ in collusion with private, corporate, donor, and
international financial organizations, while severely compromising on service
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delivery, equity and social welfare; (iii) thirdly, the emergence of ‘new urban space’
of partnerships and coalitions is replacing the formal decision-making circuits of
local governments as a part of redesigning the form and function of urban gover-
nance; (iv) finally, urban citizenship has been reconstituted which is closely artic-
ulated within ‘neoliberal’ framework.

Such structural and institutional transformative processes and practices of sev-
eral Indian cities clearly demonstrate a transition from managerialism to an affir-
mative ‘entrepreneurial’ style of urban planning and urban governance that
constitutes the core of neoliberalism (Harvey 1989: 4; Jessop and Sum 2000a;
Aranya 2003: 13), almost symbolizing the marginalization of local planning and
elected local bodies in the spatial decision-making process of the city. The current
political and economic restructuring model in Indian metros has a striking resem-
blance to similar restructuring projects and shifts being pursued in many world
cities as a part of the globalization agenda through the 1980s (Harvey 1989; Jessop
2002; Chapin 2002; MacLeod 2002; Brenner 2003; Aranya 2008; Genis 2007).
Post-1990s, studies have dealt with the dynamics of urbanization and processes
from diverse perspectives, such as studies by Shaw (2007) and Banerjee-Guha
(2010), examining transitional cities and their impact from the perspective of
globalization and economic liberalization. One such urban transformation was
captured in the work by Anjaria and MacFarlane (2011) based on grounded
research on politics of urban space in South Asia, i.e. Indian, Pakistan, Nepal and
Sri Lanka. The work by Desai and Romola (2012) explores Indian cities through the
analytical lens of ‘urban citizenship’. The most recent research on the political
economy of Indian cities is by Shatkin (2013) examining the changing dynamics of
political power and its implications on spatial and social development in Indian
cities. Despite such rich illuminating literature on the changing urban contours in
India (by Annapurna Shaw, Isa Baud, Renu Desai, Gavin Shatkin, K.C.
Sivaramakrishnan and so on), yet there is a shortcoming in understanding how the
state continues be part of ‘entrepreneurialism urbanism’ which has been explicitly
mediated through local sociopolitical and socio-spatial trajectories, shaping and
reshaping urban systems in South Asia, particularly in India.

The emphasis of this volume, therefore, is to contextualize the urban entrepre-
neurial initiatives and projects produced within the local context defined by inter-
play of institutional frameworks, policy regimes, regulatory practices and political
struggles across broad spectrum of spatial scales in Indian cities. This volume
provides diverse empirical evidence from cities of India (especially from New
Delhi, Mumbai, Bangalore, Chennai), on how national and local political economic
restructuring processes produce new forms of governance that are is ostensibly
‘entrepreneurial’ by firstly, exploring the specific institutional and organizational
reorientation and spatial landscape during the neoliberal regime at the local level;
secondly, how the local governments regulate urban development projects and
assess the concomitant effects and implications of a rather passive relationship
between urban government and citizens within the mode of ‘entrepreneurial gov-
ernance’ i.e. social exclusion, urban inequality and sociopolitical contestation;
thirdly, the purpose is to generate analytical lens by exploring several social
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contradictions and complex contestations expressed in everyday life operating
through divergent political and institutional landscapes which can be described
blatantly as ‘entrepreneurial’. By doing so, the analysis in this volume contributes
to examining twin processes: to explore how the state is ‘less’ involved (i.e. roll
back of the state) in the local urban development projects in terms of deploying
seemingly ‘entrepreneurial’ in differentiated ways (in collusion with private, cor-
porate, RWAs or NGOs etc.) and, secondly, this book highlights other contem-
porary processes parallel to neo-liberalization impacting upon urban citizenry. This
volume presents substantive analysis on how urban governance and local responses
within a specific sociopolitical and spatial context forming distinctively ‘en-
trepreneurial’ thrive in the cities of South Asia, particularly in India.

The volume, therefore, contributes richly by documenting the theoretical con-
text, competing discourses, narratives, organizational approaches, and the forces
that reshape urban governance. Diverse perspectives—different in terms of social
and geographical location of researchers and case studies, as well as differing
theoretical and political leanings—enrich this volume by exploring ‘en-
trepreneurial’ narratives in Indian context. The focus is on how state-sponsored
urban planning, redevelopment and actors are adjusting to the changes brought
forward by entrepreneurial urban governance with inherent contradictions of
inclusion and exclusion. In this context, this volume is organized into three sec-
tions: the first section focuses on how urban governance and institutions (rules,
regulations, norms and policies) articulate the ‘urban’. This sets the context for the
second section focusing on the political economy of urbanization. The third section
presents discussions on urban inclusion and exclusion (urban poverty).

Urban Governance and Institutions

The Harvey (1989) model of ‘transitional urban governance’ argues that ‘urban
entrepreneurialism’ is most often mediated and consolidated through local policies
and programmes for creating competitive and business-friendly cities. Urban
entrepreneurialism is, therefore, the framework to examine urban policy agendas
and programmes of both public and private institutions and actors influencing
political economy of urbanization in India. In this regard, two chapters are pre-
sented under this subtheme. The chapter by Debolina Kundu and Sudhir Krishna
(Chap. 2) argues that urban local governments have become ‘entrepreneurial’ in
three different, interrelated ways. Foremost, the focus of the city agenda has shifted
from social policies to economic plans (Harvey 1989). As a consequence, the
function of city governments has also changed from delivering social welfare to
promoting economic development. Second, different formats of public–private
partnership working along with city governments have become popular ways of
boosting local economies. Third, practices and discourses initiated by these public–
private partnerships are proactive, innovative, and business-friendly. City market-
ing, land use design, image making, and competition with other cities are all cases
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in point. To substantiate the argument, the chapter presents the review of pro-
grammatic interventions such as JNNURM, Smart City mission and AMRUT to
illustrate how cities are made more attractive for global and domestic capital.

The chapter by Sudhira (Chap. 3) is about the emergence of political and
bureaucratic entrepreneurship in city governance. The author argues that as citizens
and numerous private enterprises contribute to a city’s ‘growth’, institutional
structures responsible for planning, management and administration of the city have
eventually transformed the notion of the ‘entrepreneurial’, particularly in matters of
governance. Political entrepreneurship, he notes, is reflected in terms of the creation
of extra-constitutional bodies to ‘manage’/’advise’ on city affairs apart from
effecting certain amendments to legislations, thereby facilitating greater a role for
the state instead of urban local bodies. Similarly, bureaucratic entrepreneurship is
evident from the numerous ‘parastatals’ that have been spun by the bureaucracy,
dwelling into the functions of urban local bodies. Based on the above analyses, the
author argues that both the political and bureaucratic systems at times work in
tandem towards evolving a unique entrepreneurial governance mechanism in the
city of Bengaluru. Therefore, the chapter highlights and challenges the city gov-
ernance as affected by the ‘entrepreneurialism’.

Political Economy of Urbanization

The reorientation of urban governance transcending towards ‘urban
entrepreneurialism’ has been clearly identified with the ongoing process of deep-
ening the neo-liberalization of urban politics and forces of economic globalization.
Urban political economy clearly demonstrates an accelerated reconfiguring of urban
hierarchies and networks. These strategies demonstrate explicit ‘entrepreneurial’
revealing important insights into the ever expanding global linkages as well as the
role of local actors in shaping the urban dynamics and contesting boundaries in the
cities of India. Three chapters are presented in this volume exploring such urban
dynamics. The chapter by Anjali Karol Mohan (Chap. 4) clearly demonstrates how,
in the context of contemporary globalization (ICT-driven) and localization pro-
cesses, the state is forging network forms of governance which are distinct from
hierarchical and market (including PPPs) modes of governance. Labelled as
‘post-corporatist’ or anti-corporatist, network forms of governance, also referred to
as heterarchies, are being posited not just as alternatives to state and markets, but
also are capable of addressing the wicked problems of development. Based on the
premise that no single actor (private or public) but has the capacity to tackle
problems unilaterally, heterarchies are collaboration between the public, private and
civil society, each of which constitutes a node in the heterarchy. Heterarchies are
based on a reflexive rationality and use negotiation, dialogue and knowledge
sharing as their operating code and the state is one node amongst many in the
heterarchy, it is a central one and is responsible for ‘meta-governance’.
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The author examines the municipal Reforms Programme (MRP), an
e-governance intervention of the Government of Karnataka (GoK), India, whose
organizational and institutional arrangements resemble ‘heterarchies’, to demon-
strate the varying manifestations of the state’s centrality. In doing so, the author
points to the potentials and pitfalls of heterarchies. The author strongly argues for
forging network forms of governance which provide an opportunity for the state to
move beyond the neoliberal policy framework of entrepreneurial governance
arrangements like PPPs, to achieve the larger public value, while capitalizing on the
strengths of the private and civil society actors.

The chapter by Bhuvaneswari Raman (Chap. 5) critically illustrates the manner
in which PPP projects are mobilized for transferring urban commons and the land
under private tenure forms for speculative urban real estate projects and the risks of
which are disproportionately redistributed to the poor- and middle-income house-
holds. Further, the chapter throws light on the shifts in urban governance accom-
panying these projects. The study points out that PPP projects take on different
forms including the urban renewal of squatter settlements in the established
localities of a city and land development for luxury housing and special economic
zones (SEZs) in the periphery. This aspect is further explored with the help of case
studies of public–private partnership (PPP), urban renewal and urban infrastructure
projects implemented in the cities of New Delhi, Mumbai and Chennai. The first
two cases examine the urban renewal projects for land share and redevelopment of
squatter settlements under PPP in the centre city neighbourhoods of Mumbai and
Delhi. These cases clearly illustrate the use of new planning instruments such as the
transfer of development rights (TDRs) with respect to such projects and crafting of
laws to neutralize the dissent from below. Further, drawing on the evidence from
the corridor development projects on the city’s outskirts in Chennai metropolis, the
third case examines the promotion of PPP projects for developing for luxury
housing and the development of economic corridors. Based on these three cases, the
study throws light on the shifting practices of urban governance with respect to the
roles of, and relationship between the state and the non-state actors. In this light,
this chapter traces the emerging new institutional arrangements and laws (including
the real estate developers’ bill under review) in facilitating the entry of large private
players.

In a similar context, the chapter by Vinay Baindur (Chap. 6) explores how
corporate/private entrepreneurs try to move beyond generating profits and provide
employment opportunities in terms of creating a more enhanced role for themselves
influencing the decision-making processes of the local self-government.
Simultaneously, politicians and bureaucrats have recognized that the corporate/
private sector can have an increased role in urban policy formulation and planning
for promoting brand ‘Bengaluru’. In Bengaluru, now actively supported by the elite
NGOs, they wield a collective might, lobbying for policy changes in various
speculative mega-developmental local projects. Such planned interventions in
investment and urban renewal projects are conceived by national and state level task
forces, vision group networks and consultants redefining Bengaluru’s urban
entrepreneurialism and its form of ‘competitiveness’.
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The author critically questions as follows: (i) What and how have the gover-
nance changes been introduced by these groups under a democratically elected local
government?; (ii) How does the local government deal with or counter this entre-
preneurial approach?; (iii) How does a globalized partnership between the state
level politicians and the elite private sector interests (through entrepreneurial
planning projects) counter democratic governance?; (iv) Are these partnerships
detrimental to local democracy in Bengaluru and do they cause an erosion of local
government sovereignty (even before it is fully expressed)? The chapter seeks to
illustrate how the democratic processes have been violated for implementing such
entrepreneurial development projects such as TenderSURE roads project, the
JNNURM funded flyovers on the Outer Ring Road, the elevated road from Silk
Board to Electronic City in Bengaluru.

Urban Inclusion and Exclusion

In pursuance of entrepreneurial strategies, global cities have eventually emerged as
highly polarized places. The politics of the city is caught between mediating the
growing discrepancy between the needs of global capital and the demands of
transnational elites impinging upon demographic, socio-economic and spatial
dynamics associated with the day-to-day demands of urban residents. Empirical
studies on Indian metros clearly demonstrate the failure of governance at the cost of
‘glurbanization’32 strategies on less privileged and less powerful groups. In fact,
studies have done to date little to clarify the forms of agency, mobilization and
community resistance33 to explicit ‘entrepreneurial’ endeavours of governance and
planning. Four chapters are presented under the subtheme on urban inclusion and
exclusion.

While examining the landscape of Mumbai, as the commercial capital of the
country which is influenced by national as well as global capital flows, the chapter
by Qudsiya Contractor (Chap. 7) explores how the city’s socio-spatial peripheries
are transformed or reproduced through active engagement amongst local residents,
the state and civil society groups. Through an ethnographic fieldwork in a pre-
dominantly Muslim basti, the study describes the efforts of Muslim basti-dwellers
towards remaking the mohalla or Muslim locality into a life space far from its
stereotypical image as an undesirable, dilapidated, poverty-ridden, criminalized and
denationalized urban space. The vast literature on urban entrepreneurialism has
raised several theoretical concerns, significant of which is the role of the state and
private capital in the disenfranchisement of the urban poor. Others, however, have
argued that the discursive shift from managerial urbanism to entrepreneurial
urbanism has spawned new sites of inclusion and collaboration for the urban poor.

32Term coined by Bob Jessop on urban ‘entrepreneurial’ strategies (Jessop and Sum 2000a).
33A framework to understand twenty-first-century metropolises (Roy 2009) of the global south.
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However, the author argues that so far the literature has mostly failed (with a few
exceptions) to highlight the bottom-up approaches at creating new technologies of
governance by finding basic urban infrastructure solutions.

The chapter presents two initiatives as an illustration—the reconstruction of a
local mosque in collaboration with a city-based NGO and a redevelopment proposal
for a local municipal market through direct negotiations with a private builder. The
analysis describes how the efforts of Muslim basti-dwellers are transforming a
segregated and peripheral yet culturally vibrant life space by engaging with state
actors through ‘slum’ redevelopment programmes as well as collaborating with
civil society groups. The study provides a unique perspective on the processes of
urban transformation shaped by global flows of capital, ideas and technologies in
creating environments where claims to and ownership of the city’s material (land,
property) as well as sociocultural resources are (re)configured by local Muslim
residents. As urban citizens and entrepreneurial subjects, they not only re-imagine
the mohalla reunited with the city’s socio-spatial landscape but also actively engage
in remaking it.

The chapter by Xuefei Ren (Chap. 8) critically examines entrepreneurial forms
of urban governance in India of the new millennium based on a case study of the
redevelopment of the slums near the international airport in Mumbai. The chapter
illustrates how such a redevelopment plan of the slums surrounding the interna-
tional airport, however, has met with a strong resistance from residents, community
organizations and NGOs. Several attempts of surveying the area by state agencies—
in order to verify eligibility for rehabilitation—were blocked by residents and
eventually, the plan has been put on hold since 2011. Based on new fieldwork
conducted in 2014, this chapter narrates the messy politics of redevelopment in
Mumbai and argues that the blockage of global city projects such as redevelopment
of the airport slums has to be explained by both the strength of the civil society and
the fragmentation of local state power, as well as the mediation of the two through
electoral politics.

The chapter by Swetha Rao Dhananka (Chap. 9) compares two communities of
the urban poor in the entrepreneurial city of Bengaluru in their quest for accessing
adequate housing. The tactics reflect the agency of disadvantaged communities in
the city. Civil society organizations (CSOs) intervened to help both the commu-
nities. One community accessed housing allotted under a public scheme called
‘Basic Services to the Urban Poor’ (BSUP) and the other relied on the means of
mobilization and negotiation that assured land tenure to plan their own-built
environment. The study reveals how the encounter between claim-making com-
munities and political opportunities (Kriesi et al. 1995) is articulated on the one
hand through bureaucracy and, on the other, through a political nexus that sustains
entrepreneurial governance being challenged by the mobilization of the urban poor.
This study reveals that innovation is applied in novel ways to navigate policy,
political actors and to stand out of the competition amongst the urban poor. The
cases in this study further show how social skill (Fligstein and McAdam 2011) of
the community and brokerage by CSOs foster confidence, build strategic alliances
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and enable to constantly come up with innovative strategies to face entrenched
politico-institutional structures. Thus, the author recommends that social skill of the
community is the key to overcome the exclusionary practices of the entrepreneurial
city and assert sustainable housing on their own terms.

The concluding chapter by Smitha Kanekanthi Chandrasekhar (Chap. 10)
explores how the onslaught of urban spatial restructuring process influenced by
global capital interacts with localities and subsequently influence livelihood and
mobility of urbanites by illustrating the case of relocated slum dwellers in the
Bengaluru metropolis. The study is based on two slums (namely, Jai Bheemanagar
and Basaveswara) that were rehabilitated while implementing the Metro project
Phase II by BMRCL. The study captures the changes occurred based on before and
after the rehabilitation framework about their socio-economic conditions, livelihood
activities, income and mobility. The study critically examines the role and impor-
tance of various factors influencing the decisions of slum dwellers particularly as
‘passive recipients’ while considering a relocation offer. The chapter particularly
draws on the experiences of employed slum households in relation to the larger
process of urbanization (informality, mobility, and opportunities of empowerment)
and entrepreneurial urban policies and planning (resulting in displacement and
rehabilitation). The question is of how rehabilitated slum dwellers renegotiate with
city spaces as well as the space of their employment opportunities, which offer
insights into the spatial reproduction of urban poverty.

Conclusion

The purpose of this volume is to contextualize the entrepreneurial urban initiatives
and projects produced within local context and defined by the interplay of insti-
tutional frameworks, policy regimes, regulatory practices and local struggles at a
broad range of geographical scales. The chapters in this volume provide diverse
empirical evidence on how national and local political economic restructuring
processes produce new forms of governance that are ostensibly ‘entrepreneurial’ by
exploring (i) the specific institutional and organizational and spatial landscape
influenced by the neoliberal reforms; and (ii) concomitantly capture the implica-
tions in terms of social exclusion and sociopolitical contestation and local resistance
emerging from the implementation of neoliberal projects.

The contributions to this volume is at least at two different levels: first, to
document the manifold ways in which urban governance has reconfigured espe-
cially the processes involving interplay of actors/stakeholders and organizations,
which the literature of entrepreneurialism has ignored; and second, to analyse
highly contradictory implications of ongoing spatial practices at the local level in
the context of entrepreneurial urban governance in India.
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Part I
Urban Governance and Institutions



Chapter 2
Introducing Urban Entrepreneurialism
in India: An Analysis of Programmatic
Interventions

Debolina Kundu and Sudhir Krishna

Introduction

The pace of Indian urbanization has been slow. According to Census, India’s share
of urban population in 2011 was 31.16 % which substantiates that India is being
described as a ‘reluctant urbanizer’. Nonetheless, researchers, international agen-
cies, and policy makers are optimistic that in the next decade or so, the rate of
urbanization will increase significantly in the country. This is, in part, because
urbanization is a necessary condition for economic growth perceptible in the
nation’s economic growth. Much of this growth is attributed to the robust urban
sector performance, which contributes to over 60 % of the national GDP. On the
other hand, infrastructure development in urban India has, however, not kept pace
with the growth with the rest of the economy, thereby posing a constraint for
sustainable growth process.

It is important to note that most of the urban local bodies (ULBs) in India and
especially the smaller ones are weak both in terms of capacity to raise resources and
financial autonomy. Their precarious state of finances as well as their complex
institutional and fiscal framework does not allow them to make investments in
capital works. Hence to empower ULBs to undertake self-resource mobilization
activity, delegation of powers enacted 74th Constitutional Amendment Act (CAA),
1992 become necessary. Despite the empowerment and delegation of powers
envisioned in the 74th CAA over past three decades ago, most of the ULBs in India
are still plagued by serious resource constraints restraining funding even for their
routine activities. The ad hoc measures of structural adjustment programmes (SAPs)
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initiated since the late eighties and the economic reforms and liberalization launched
in the early nineties opened up the Indian economy. Such open economy policy had
significant impact on the capacity to raise resource of the ULBs as well. Further, the
Financial Institutions and Reforms Expansion (Debt) component of the USAID
launched in the nineties tried to improve local governance in the country by bringing
about financial discipline among the ULBs. However, these piecemeal efforts failed
to bring about the desired changes in the urban governance structure in India.

Urban local governments transformed entrepreneurial in three different but
interrelated ways. First, the focus of the city agenda has shifted from social policies
to economic plans. As a consequence, the functions of city governments also
change from delivering social welfare to promoting economic development.
Secondly, different formats of public–private partnership introduced by city gov-
ernments have become popular ways of boosting local economies. Third, practices
and discourses initiated by these public–private partnerships are proactive, inno-
vative, and business friendly. City marketing, land-use design, image making, and
competition with other cities are all cases in point by Jessop and Sum (2000),
Ashworth and Woogd (1990). Indian cities, of late, are undergoing a sea change in
terms of urban governance and financing policies, increasingly involving the private
sector in financing and management of centrally sponsored schemes.

To make cities more attractive for global and domestic capital and bring about
infrastructural development, the Jawaharlal Nehru National Urban Renewal
Mission (JNNURM) was designed as a reform-linked investment mission. The
Mission tried to ensure financially sustainable development of the cities through
efficient governance, better infrastructure, and improved service delivery. The
Planning Commission’s Eleventh and Twelfth Plan document further adds that the
strategy must also include sector-specific policies to ensure that the structure of
growth and the institutional environment in which it occurs, achieves the objective
of inclusiveness in all its dimensions. The thrust of this mission-mode programme,
i.e. JNNURM, was to ensure improvement in urban governance so that the ULBs
become financially sound with enhanced credit rating and ability to access capital
market for undertaking new projects.

The Government of India (GoI) has embarked on the ambitious Make in India
(2015) initiative to create jobs. Also, attracting investment means that the envi-
ronment for business must be made investor friendly. The initiative is expected to
make cities investor friendly, and the responsibility lies with all levels of the
government, the central government laying down the policy guidelines and the state
and local governments being responsible for the implementation. According to the
World Bank’s Enterprise Survey (2014), businesses in India rank corruption as the
number one constraint to growth, ahead of factors such as lack of access to elec-
tricity, finance, and land. Corruption arises due to the lack of a transparent and
effective regulatory framework; this is highlighted in a wide range of global ana-
lytics World Bank, KPMG (2015). India ranks 142 out of 189 economies in the
World Bank’s Doing Business (2015) report, the second worst performing economy
in South Asia. The World Economic Forum’s Global Competitiveness Report ranks
India as 71 out of 144 economies. India is ranked at 93rd on irregular payments and
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bribes, 59th on burden of government regulation, and 57th on the efficiency of the
legal framework in settling disputes.

Given this background, Section “JNNURM: An Overview”, analyses the present
urban development policies and programmatic interventions in urban India in a bid
to make cities more attractive for global and domestic capital. The analysis has been
done for the recently completed JNNURM and the newly launched Missions, viz.
Smart Cities Mission and AMRUT. The final section presents the overview of the
government initiatives for easing constraints and doing business in Indian cities.
The last section summarizes the lessons learnt and attempts to delineate a policy
perspective for inclusive urban development across the country.

JNNURM: An Overview

JNNURM was a mission-mode programme which aimed at creating ‘economically
productive, efficient, equitable and responsive Cities’ by a strategy of upgrading the
social and economic infrastructure in cities. Under the JNNURM, provision of
Basic Services to Urban Poor (BSUP) and wide range of urban sector reforms were
introduced to strengthen municipal governance in accordance with the 74th
Constitutional Amendment Act, 1992. Urban renewal was one of the thrust areas in
the National Common Minimum Programme, 2004 of GoI and accordingly the
Jawaharlal Nehru National Urban Renewal Mission (JNNURM) was launched on 3
December 2005 with an investment of Rs 50,000 crore in the mission period of
seven years beginning from 2005/06.1 The mission was the single largest initiative
of the Government of India for planned urban development that integrated two
pressing needs of urban India: massive investments required for infrastructure
development and reforms those required to sustain investments. Since inception, the
JNNURM mission focused on sectors such as water supply, sewerage, drainage and
urban transport under the component of Urban Infrastructure Governance (UIG).
The JNNURM had two submissions for the mission cities,2 viz. (1) Urban
Infrastructure and Governance (UIG) and (2) Basic Services to the Urban Poor
(BSUP). Projects such as construction of roads, improving public transport, trunk
network of water supply, sanitation, solid waste management and storm water
drains, construction of multilevel parking lots and city beautification, etc., have
been taken up under the UIG component. The JNNURM, besides attempting
infrastructure development (ID) and reform in governance in 65 select cities
through its ID component, was expected to provide the poor in selected cities access
to basic services and land with tenurial security through its submission BSUP.

1The Mission was extended for 2 more years for the completion of the stipulated reforms and
projects.
2The select 65 cities for UIG component are called mission cities.
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Further, the JNNURM was expected to cater to the non-mission cities under the
two components, namely (1) UIG of the Urban Infrastructure Development
Scheme for Small and Medium Towns (UIDSSMT) and the Integrated Housing and
Slum Development Programme (IHSDP). The programme was expected to cover
all other municipal towns under the UIDSSMT. The existing programme of
Infrastructure Development Scheme for Small and Medium Towns (IDSMT) and
Accelerated Urban Water Supply Programme (AUWSP) has been subsumed under
UIDSSMT. Like-wise, the existing Valmiki Ambedkar Awas Yojana (VAMBAY)
and the discontinued National Slum Development Programme (NSDP) have been
subsumed with IHSDP. Interestingly, the indicative allocation of JNNURM is
biased against the non-mission cities/towns as the share of UIDSSMT and IHSDP
works out to be 16 and 14 %, respectively. The remaining share of about 70 %
funds is directed towards the selected 65 mission cities (JNNURM 2014).

Implementation of the JNNURM gave further impetus to urban sector reforms
with renewed focus on urban renewal. The programme has been successful in
enabling ULBs to execute projects on a larger scale which they never attempted
earlier, resulting in improved project planning, implementation and capacity
building. The programme has also led to many good practices and innovations
which helped states and ULBs to maintain the momentum of urban transformation.
However, these efforts have been limited to the developed states and big cities
therein, thereby increasing the interstate and intercity disparities at all levels of
urban development (Kundu and Samanta 2011).

Effectiveness of Reforms

The JNNURM was a landmark initiative placing India’s urban agenda at a centre
stage for the first time in its development history. It provided resources to the states
with conditionality for the implementation of reforms and preparation of viable
detailed project reports (DPRs). This necessitated the states and the ULBs to initiate
reforms in accordance with 74th CAA and adhere to the guidelines set by
JNNURM as well as commitments made by them as per the memorandum of
agreement (MoA) at the beginning of the mission period.

A detailed review of the status of reform implementation at the end of mission
period reveals that states which are economically advanced have taken reform
initiatives ahead of others while the rest are at different stages of implementation
(see Table 2.1). Many reasons could be attributed for delay in the implementation
of reforms. Foremost, during the launch of the mission, there was lack of clarity in
the nature of the reforms and inadequate specification of the processes involved.
While there was some delay on the part of the Ministry of Urban Development in
clarifying the content of reforms at the same time most of the state governments did
not take serious initiative to understand, implement and sustain the reforms. As per
the guidelines, states were expected to design reforms in collaboration with cities,
but the exercise often became one of satisfying the technicalities’ of reform and

38 D. Kundu and S. Krishna



drawing funds from the Government of India (GoI). For instance, introduction of
the property title reform is one such reform where the state and the respective ULB
were to initiate. However, given the complexity involved in the implementation of
this reform, not much progress was achieved. However, the government eventually
eased the method of appraisal and grants tied to reform compliance were released.
Similarly, the reform on re-use of recycled water makes it mandatory for the
respective ULBs to revise building by-laws to reflect re-use of recycled water and

Table 2.1 Status of achievement of reforms till Jan 2014

State *Reform achievement (%)

Tamil Nadu 96.20

Karnataka 95.40

Andhra Pradesh 93.30

Gujarat 92.00

Himachal Pradesh 91.70

Kerala 91.30

Maharashtra 90.80

Chhattisgarh 89.70

Uttar Pradesh 88.70

Rajasthan 86.50

Delhi 86.30

Madhya Pradesh 86.00

Punjab 85.90

West Bengal 83.90

Jammu & Kashmir 81.70

Puducherry 81.30

Goa 78.20

Orissa 76.80

Tripura 74.30

Uttarakhand 73.90

Assam 72.30

Mizoram 72.20

Bihar 71.70

Haryana 70.50

Chandigarh 70.00

Meghalaya 69.00

Jharkand 65.10

Arunachal Pradesh 50.40

Manipur 48.90

Sikkim 48.70

Nagaland 43.30

Source www.jnnurm.nic.in
*Only for UIG Cities
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dissemination on their website. Further, the state governments took initiatives to
revise the building—by-laws without assessing the capacities of ULBs to imple-
ment it. For instance, in Himachal Pradesh, the ULBs have revised the building
byelaws but because of the unsuitable physical terrain, recycling and re-use was not
deemed a feasible option.

Table 2.1 shows that until Jan 2014 only 7 states have been able to implement
90 % of the reforms. The north-eastern states (except Meghalaya, Mizoram and
Tripura) have shown slow progress (less than 50 %.). Table 2.2 shows the
achievement of state-level mandatory reforms against the set milestone. At present
the score of the reform is calibrated on a standardized set of checklist. The cities are
at the various stages of compliance. The score3 of the reform needs to be calibrated
on the basis of size of the city and reform compliance. JNNURM has achieved by
providing a fresh momentum to the 74th Constitutional Amendment. ULBs which
were inactive for decades have put in place the institutional structure by conducting
municipal elections and constituting ward committees. However, even now, only 11
states have been able to transfer the function of the 12th Schedule to ULBs. In fact,
many ULBs are not in a position to take over all the functions mentioned under the
12th Schedule of the 74th Constitutional Amendment, as they do not have the
capacity to delivery services, such as fire services, roads and bridges, water supply,
sewerage and urban forestry.

As many as 18 states have rationalized stamp duty by reducing it to 5 % (see
Table 2.2). However, many of the states while reducing the stamp duty to 5 %,
have also increased the surcharge to 2 or 3 % for the ULBs, thereby, increasing the
total duty. So far 20 states have made desired amendments in the Rent Control Act.
Though community participation law has been enacted in majority of the states, yet
the pace of implementation has been slow. The ‘Area Sabha’—i.e. the third tier
body is the representation of people at the level of polling booth. However, creation
of third tier body does not hold true for all the cities considering different popu-
lation ranges of the cities. Most of the states have enacted a Public Disclosure Law
but have not implemented them fully.

As per the JNNURM guidelines, the ULBs have to implement thirteen reforms
which enable the ULBs to function efficiently, bring about simplification and
transparency in the system of local governance and ensure that service delivery is
equitable, dependable, cost-effective and sustainable.

So far ULBs have made necessary amendments in the municipal acts to incor-
porate most of the reforms. The implementation of e-governance in ULBs aimed at
improving the system of local governance through use of information technology

3In September 2012, it was decided to include calibration of scores for each of the 23 reforms.
Equal score of 10 was assigned to each of the reforms, irrespective of whether the reform was
simple or complex, so that the total added up to 230. This was based on assigning predetermined
marks/scores to each of the reform milestones in a disaggregated manner. Thus, if a state and a
mission city have complied with all the reforms, it gets a score of 100 %.
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Table 2.2 Status of state-level mandatory reforms

State-level
reforms

Milestones Number
of states

States

Transfer of
schedule 12th
functions

States that have transferred
all functions

11 Chhattisgarh, Gujarat, Himachal
Pradesh, Jammu and Kashmir,
Jharkhand, Kerala, Madhya
Pradesh, Maharashtra, Orissa,
Punjab, Puducherry

Constitution of
MPCs

States that have constituted
MPCs

7 Chandigarh, Karnataka,
Maharashtra, Punjab, Rajasthan,
Tamil Nadu, West Bengal

Reform in Rent
Control Acts

States that have amended the
Rent Control Act

20 Andhra Pradesh, Chandigarh,
Chhattisgarh, Delhi, Goa,
Himachal Pradesh, Jammu and
Kashmir, Jharkhand, Karnataka,
Madhya Pradesh, Mizoram,
Nagaland, Punjab, Puducherry,
Rajasthan, Sikkim, Tamil Nadu,
Tripura, Uttar Pradesh, West
Bengal

Reduction of
stamp duties

States that have reduced
stamp duty to 5 %

18 Andhra Pradesh, Assam,
Chandigarh, Chhattisgarh,
Delhi, Goa, Gujarat, Himachal
Pradesh, Jharkhand, Karnataka,
Maharashtra, Orissa, Punjab,
Puducherry, Rajasthan, Tamil
Nadu, Uttar Pradesh,
Uttarakhand

Enactment of
community
participation
law (CPL)

States that have passed CPL
or incorporated relevant,
provisions into the existing
laws

13 Andhra Pradesh, Assam,
Gujarat, Himachal Pradesh,
Jammu and Kashmir,
Karnataka, Kerala, Maharashtra,
Mizoram, Tamil Nadu, Tripura,
Uttar Pradesh, West Bengal

Enactment of
public
disclosure law
(PDL)

States that have passed Public
Disclosure Acts

27 Andhra Pradesh, Assam, Bihar
(Bodhgaya), Chandigarh,
Chhattisgarh, Goa, Gujarat,
Haryana, Himachal Pradesh,
Jammu and Kashmir,
Jharkhand, Karnataka, Kerala,
Madhya Pradesh, Maharashtra,
Meghalaya, Mizoram,
Nagaland, Orissa, Punjab,
Puducherry, Rajasthan, Tamil
Nadu, Tripura, Uttar Pradesh,
Uttarakhand, West Bengal

1. 74th CAA is not applicable in Meghalaya Constitution of MPC is not applicable in Arunachal
Pradesh, Assam, Chhattisgarh, Himachal Pradesh, J&K, Manipur, Meghalaya, Mizoram,
Nagaland, Orissa, Sikkim, Tripura, Uttarakhand, and Puducherry
2. Repeal of ULCRA is not applicable in H.P, Manipur, Nagaland, and Kerala
3. Rent control reform is not applicable in Orissa, Manipur, and Nagaland
Source www.jnnurm.nic.in
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(IT). There were eight modules4 to be implemented by the ULBs. Among these,
registration of birth and death and redress of grievances through e-governance have
been implemented by the majority of the cities. However, only 29 cities have been
able to implement all the eight modules. Also, most of the larger municipalities
have shifted to the accrual accounting system based on double-entry bookkeeping.

Property tax is the principal source of revenue for the ULBs in India. However,
over the past few decades, the system of assessment in most of the ULBs was based
on annual rental value, which was non-transparent. To strengthen the resource base
of local bodies, a transparent and non-discretionary property tax reforms were
introduced to encourage voluntary compliance of citizens through the adoption of
area-based system of property taxation. This was an important measure for
improving the tax base and to strengthen the local economic development. But
introduction of this reform showed mixed results. Though GIS-based property
taxation has not been introduced completely in many of the ULBs, property tax
coverage in most of the cities has improved through this reform. After imple-
mentation of property tax reform, 41 cities have been able to bring more than 85 %
of the properties under the coverage of property tax net and the tax collection of 28
cities has been more than 90 % of the total demand (see Table 2.3).

In addition, cities have started levying water charges to recover part of the O&M
cost but not to the extent of 100 % as stipulated for implementation of urban sector
reforms. So far, only 7 cities have been able to do so. In most of the cities user
charges related to solid waste management (SWM) is collected as a percentage of
property tax or as conservancy tax. However, cities such as Bengaluru and Mumbai
collect separate charges for SWM. Since property tax collection is not a buoyant
source of revenue, a percentage of SWM collection only meets the operating cost.
The objective of promoting services to be self-sustainable has been partially
achieved and 100 % of the O&M cost could be achieved only if the initiatives by
the ULBs are sustained.

In a span of seven years, implementation of all the 23 reforms was a challenge
for most of the states. In order to access the funds, most of the states and cities were
in a hurry to pass legislations and office orders without having much know-how as
regards the reform per se or their long-term consequences. Many ULBs were not in
a position to implement several reforms due to lack of financial assistance for the
implementation of the reforms, for instance, the accounting reforms and the
GIS-based property taxation. The process of reform implementation was slow for
reforms such as introduction of property title certification, simplification of legal
and procedural framework for the conversion of agricultural land for
non-agricultural purposes due to the presence of multiple agencies and the fact that
amending different Acts related to different agencies falls beyond the purview of the
urban development department of the state.

4Eight modules include property tax, accounting, water supply and other utilities, birth and death
certificate, citizen grievance monitoring, personnel management system, building plan approval,
and health programmes.

42 D. Kundu and S. Krishna



Table 2.3 Status of ULB-level mandatory reforms (as on Jan 2014)

ULB-level
reform

Milestones No of cities
which have
achieved the
reform

Name of cities

Property tax 85 % coverage 41 Hyderabad, Vijayawada,
Viskhapatnam, Guwahati,
Bodhgaya, Chandigarh,
Raipur, Panaji, Ahmedabad,
Surat, Vadodara, Rajkot,
Porbandar, Faridabad,
Bangalore, Mysore, Kochi,
Tiruvananthapuram, Bhopal,
Indore, Jabalpur, Nagpur,
Nanded, Nashik, Pune, Greater
Mumbai, Shillong, Puri,
Amritsar, Puducherry,
Chennai, Coimbatore,
Lucknow, Kanpur, Allahabad,
Varanasi, Agra, Mathura,
Meerut, Nainital, Kolkata

90 % tax collection 28 Vijayawada, Visakhapatnam,
Tirupati, Chandigarh, Raipur,
Ahmedabad, Surat, Vadodara,
Rajkot, Bangalore, Kochi,
Tiruvananthapuram, Bhopal,
Indore, Nagpur, Nanded,
Nashik, Pune, Greater
Mumbai, Shillong, Chennai,
Lucknow, Kanpur, Allahabad,
Varanasi, Agra, Mathura,
Meerut

User charges 100 % cost recovery in
water supply and SWM

7 Hyderabad, Delhi Jal Board
(DJB) (Water Supply), Surat,
Nanded, Nashik, Pune, Greater
Mumbai

Double-entry
accounting
system

Cities which have
migrated to double-entry
accrued based
accounting system

37 Hyderabad, Viskhapatnam,
Tirupati, Patna, Bodhgaya,
MCD, NDMC, DJB,
Ahmedabad, Surat, Vadodara,
Shimla, Jammu, Srinagar,
Ranchi, Bangalore, Mysore,
Kochi, Tiruvananthapuram,
Bhopal, Indore, Jabalpur,
Ujjain, Nagpur, Nashik, Pune,
Greater Mumbai,
Bhubaneswar, Jaipur, Ajmer,
Chennai, Madurai,
Coimbatore, Agartala,
Dehradun, Kolkata, Asansol

(continued)
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Table 2.3 (continued)

ULB-level
reform

Milestones No of cities
which have
achieved the
reform

Name of cities

e-governance Cities that have
implemented all the 8
modules

29 Hyderabad, Viskhapatnam,
Tirupati, MCD, NDMC, DJB,
Ahmedabad, Surat, Rajkot,
Bangalore, Mysore, Kochi,
Tiruvananthapuram, Bhopal,
Indore, Jabalpur, Nagpur,
Nanded, Nashik, Pune, Greater
Mumbai, Ludhiana, Jaipur,
Ajmer, Chennai, Madurai,
Coimbatore, Lucknow,
Kanpur

Internal
earmarking of
funds for
services to urban
poor

Which services? 49 Hyderabad, Vijayawada,
Viskhapatnam, Tirupati,
Raipur, MCD, NDMC, DJB,
Ahmedabad, Surat, Rajkot,
Vadodara, Faridabad, Shimla,
Jammu, Srinagar, Bangalore,
Mysore, Kochi,
Tiruvananthapuram, Bhopal,
Indore, Jabalpur, Ujjain,
Nagpur, Nanded, Nashik,
Pune, Greater Mumbai,
Shillong, Amritsar, Ludhiana,
Puducherry, Jaipur, Ajmer,
Pushkar, Chennai, Madurai,
Coimbatore, Agartala,
Lucknow, Kanpur, Allahabad,
Varanasi, Agra, Mathura,
Meerut, Kolkata, Asansol

Provision of
basic services to
urban poor
(BSUP)

Services done so far
under BSUP?

46 Hyderabad, Viskhapatnam,
Tirupati, Guwahati, Patna,
Bodhgaya, Chandigarh,
Raipur, DJB (WS), Panaji,
Ahmedabad, Surat, Vadodara,
Rajkot, Shimla, Jammu,
Srinagar, Ranchi, Bangalore,
Mysore, Kochi,
Tiruvananthapuram, Bhopal,
Indore, Jabalpur, Ujjain,
Nagpur, Nanded, Nashik,
Pune, Greater Mumbai,
Ludhiana, Puducherry,
Chennai, Madurai,
Coimbatore, Agartala,
Lucknow, Kanpur, Allahabad,
Varanasi, Agra, Mathura,
Meerut, Kolkata, Asansol

Source www.jnnurm.nic.in
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An analysis of the funds released till September 2009 shows that only 58 % of
the urban population had been covered during the initial four years (Kundu 2009)
and this share is unlikely to have increased substantially. On an average 70 % of the
total funds had been released till January 2014 in the mission cities. Only 13 states
had received more than three-fourths of the total funds committed. On the other
hand, only 40 % of the projects had been completed in spite of the fact that the
duration of the mission deadline was March 2014. The time granted for the com-
pletion of projects was approximately two years. According to the Mid-Term
Review of the JNNURM Performance Audit of JNNURM (CAG 2012), there are
two main reasons for the slow release of central grants: firstly, the lack of capacity
of the state to develop plans, prioritize projects and raise matching funds and,
secondly, the inability of state governments to meet reform conditionalities slowed
down availability of fund.

Overview of the Current Missions

There has been an increasing realization that good urban policies are prerequisites
for economic and social development of cities. These need to be geared up not only
for revamping urban institutional structures to improve the squalor and inefficien-
cies of the existing urban centres but also could boost flow of both domestic and
foreign funds to the cities.

Various flagship schemes have been launched aiming to change the face of urban
India with expected investments around Rs 4 trillion over the next few years. Given
the multiplier potential of construction industry, the schemes are expected to assist
create jobs to boost the economy. The present section overviews these
interventions.

The Smart City Mission (SCM) 2015

The current Missions are directed towards innovative interventions and induce pri-
vate sector participation in financing urban development in India. Involvement of the
private sector in the creation and maintenance of urban utilities is expected to bring
more investment in the urban sector which ultimately would create investor friendly
cities. The Smart Cities Mission is an outcome-oriented programme—aiming to
introduce citizen-friendly governance, and cost-effective services—relying on online
services to bring about accountability and transparency. The mission promotes
application of smart solutions to infrastructure and services in area-based develop-
ment. The mission is based on convergence of area plans with national- and
state-level sectoral financial plans, for example, the Atal Mission for Rejuvenation
and Urban Transformation (AMRUT), Housing for All, HRIDAY, Swachh Bharat,
and Digital India.
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The Smart City proposals are expected to be citizen-driven taking into account
the issues, needs, and priorities of citizens. Besides, the planning and monitoring of
the mission is expected to be evidence-based. A total of 98 cities (see Fig. 2.1) have
been selected for the SCM on the basis of city challenge competition. In the first
stage, each state and union territory gave a score to their cities on the basis of four
parameters, which includes existing service levels, institutional system and
capacity, self-financing, and past track records. Based on scores, states nominated
the top 98 cities and the top 20 cities among them have been selected for the
funding in the first phase.

Fig. 2.1 Location of smart cities in India. Source Author
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Special Purpose Vehicle (SPV)

The implementation of mission at the city level will be done by an SPV. The SPV
will plan, appraise, approve, release funds, implement, manage, operate, monitor,
and evaluate the smart city development projects. Each smart city will consist of an
SPV headed by a CEO and board consisting of nominees from the central gov-
ernment, state government, and ULB. The states/ULBs shall ensure the following:
(a) a dedicated and substantial revenue stream is made available to the SPV to make
it self-sustainable and evolve its own credit worthiness for raising additional
resources from the market; (b) government contribution for smart city is used only
to create infrastructure that has public benefit outcomes. Thus, the execution of
projects may be done through joint ventures, subsidiaries, public–private partner-
ship (PPP), turnkey contracts, etc., suitably dovetailed with revenue streams.

At the city level, the SPV will be a limited company incorporated under the
Companies Act, 2013, in which the state/UT and the ULB will constitute promoters
with 50:50 equity shareholding. The private sector or financial institutions could be
considered for taking equity stake in the SPV, provided the shareholding pattern of
50:50 of the state/UT and the ULB is retained. Further, state/UT and the ULB
together must hold majority shareholding and control of the SPV.

It is proposed to give complete flexibility to the SPV to implement and manage
the smart city project, while the state/ULB will undertake measures to support.
The SPV may appoint project management consultants (PMCs) for designing,
developing, managing, and implementing area-based projects. SPVs are expected to
take assistance from any of the empanelled consulting firms in the list prepared by
the MoUD and the handholding agencies. The state/ULB financial rules will be
followed for the procurement of goods and services, transparent, and fair proce-
dures. Model frameworks as developed by the MoUD will be used for smart city
projects.

The Smart City Mission encourages the state government and the ULBs to adopt
the following ‘best practices’ to empower SPVs and as provided under the
municipal act:

(1) Delegating the rights and obligations of the municipal council with respect to
the smart city project to the SPV.

(2) Delegating decision-making powers available to the ULB under the municipal
act/government rules to the chief executive officer of the SPV.

(3) Delegating the approval or decision-making powers available to the urban
development department/local self-government department/municipal admin-
istration department to the board of directors of the SPV in which the state and
ULB are represented.

(4) Delegating the matters that require the approval of the state government to the
state-level High Powered Steering Committee (HPSC) for the smart cities.

The key functions and responsibilities of the SPV include, inter alia, approval
and sanction of the projects including their technical appraisal; execution of the
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smart city proposal with complete operational freedom; taking measures to comply
with the requirements of MoUD with respect to the implementation of the smart
cities programme; mobilizing resources within timelines and taking measures
necessary for the mobilization of resources; approval and action upon reports of a
third-party review and monitoring agency; overview of capacity building activities;
review of activities of the mission, including budget, implementation of projects,
preparation of SCP and coordination with other missions/schemes, and activities of
various ministries; monitoring and review of quality control related matters and
acting upon issues arising thereof; incorporating joint ventures and subsidiaries and
entering into public–private partnerships as may be required for the implementation
of the smart cities programme; entering into contracts, partnerships, and service
delivery arrangements as may be required for the implementation of the smart cities
mission; and determining and collecting user charges as authorized by the ULB and
collecting taxes, surcharges etc., as authorized by the ULB.

The key functions and responsibilities of the SPV are to incorporate joint ven-
tures and subsidiaries and enter into public–private partnerships as may be required
for the implementation of the smart cities programme. The smart city proposals are
being evaluated based on the analysis of financing plan and the sources of funding.
The project cost of each smart city proposal will vary depending upon the level of
ambition, model, and capacity to execute and repay. It is anticipated that substantial
funds will be required to implement the smart city proposal and, towards this end,
government grants of both the central and state will be leveraged to attract funding
from both internal and external sources.

The success of this endeavour will depend upon the robustness of SPV’s revenue
model and comfort provided to lenders and investors. A number of state govern-
ments have successfully set up financial intermediaries (such as Tamil Nadu,
Gujarat, Odisha, Punjab, Maharashtra, Karnataka, Madhya Pradesh, and Bihar)
which can be tapped for support, while other states may consider some similar set
up in their respective states. Some form of guarantee by the state or such a financial
intermediary could be considered as instrument of comfort. It is expected that a
number of schemes in the smart city will be taken up on PPP basis and the
respective SPVs have to accomplish the set agenda.

Building new smart cities and transforming the metros will need huge funds;
investments of INR 98,000 crores is to be brought into the cities through the Smart
Cities Mission, under which 100 smart cities would be built, and AMRUT for 500
cities over the next five years (Mathew 2015). Only about 50 % of this amount is
supposed to come from the central government, and the rest has to be shared by the
states and the ULBs. ULBs in most Indian cities are not in a position to shell out the
entire requirements and are looking for raising funds from the private sector. In
particular for the Smart Cities Mission, it is extremely crucial for the cities to find
sources of funding in order to execute the plans as per the proposals. Although all
the 20 proposals talk about convergence with other schemes both at the centre and
the state levels, majority of the funding is dependent on the Smart City Mission
funds, PPP, and multilateral/bilateral assistance.
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Madhya Pradesh is leading with 3 cities followed by Maharashtra, Gujarat,
Rajasthan, Andhra Pradesh, Tamil Nadu, and Karnataka with 2 each. Odisha,
Kerala, Punjab, Assam, and Delhi have 1 city each. Among the 20 cities,
Bhubaneswar was the top scorer during the appraisal followed by Pune and Jaipur.
It is quite interesting to note that medium-sized cities such as Solapur, Davanagere,
and Belagavi have made it through the first round of challenge, while many other
mega cities have not been able to make it to the first list. Among these cities, Indore
has the maximum proposed budget of INR 5099.60 crores followed by
Bhubaneswar (INR 4537 crores) and Jabalpur (INR 3998.5 crores), and Ludhiana
has the least budget of INR 1191.18 crores.

A closer look into the financial proposals of the 20 selected cities has revealed
that the 20 select cities have proposed an investment of INR 50,802 crores over five
years. Ten of the 20 cities have proposed to mobilize INR 8521 crores under the
PPP model, while others have also indicated this option. A total area of 26,735
acres has been identified by these cities for making them smart through necessary
interventions (Press Information Bureau 2016). Figure 2.2 shows the various
sources of funding as proposed by the cities in their respective SCPs. As per the
given template for submission of the plans, all the cities had to detail out the
financial plan (part E of all the submitted proposals) in which the ULBs had to
evaluate their own capacities (also the SPVs) to undertake self-funded development
projects, the availability of funds from other government schemes that will con-
verge in SCP and the finance that can be raised from the financial market. The cities
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Fig. 2.2 Percentage of funding options proposed by selected smart cities. Source: Smart City
Plans 2016 (MoUD website)

2 Introducing Urban Entrepreneurialism in India … 49



had to think about financial sources, lifetime costs of each project, and revenue and
recovery of O&M. Since all the projects proposed by the cities as part of area-based
development, pan-city development, and green field development are to be
implemented through the SPVs, the plans also include cash flows for each financial
year (annexure 3 of all submitted proposals). There has been a constant emphasis on
procuring private sector funding by the cities. The central government has made it
quite clear during the announcement of the mission that states and cities have to put
in matching amount into the SPVs and also find avenues to bring in private funding
for all the proposed projects.

Atal Mission for Rejuvenation and Urban Transformation
(AMRUT)

AMRUT is expected to cover 500 cities across the country. Under AMRUT, which
replaces the JNNURM, funds will be allocated based on the urban population and
number of cities/towns in each state/UT. The guidelines stipulate that without
availability of land and all necessary clearances, no project shall be included in the
Mission. States will transfer funds to ULBs within seven days of transfer by the
centre, and no diversion of funds will be allowed, failing which penal interest would
be charged in addition to the action by the centre.

Under JNNURM, the MoUD used to sanction project-by-project, subject to a
city preparing an integrated CDP, but under AMRUT, this has been replaced by the
approval of a State Annual Action Plan by the MoUD once a year and the states
have to sanction projects and provide necessary approvals at their end. In this way,
the AMRUT makes states equal partners in the planning and implementation of
projects, thus actualizing the spirit of cooperative federalism.

Every year, the outlay for individual city under both schemes—AMRUT and
Smart City—is Rs 100 crore each. Given the significant outlays envisaged for basic
infrastructure such as water and sewerage network expansion alone, even after the
state and local government investments, private sector investment would be critical.
Like the Smart City Mission, the AMRUT also builds on evidence, viz. available
data, information, and plans on water supply and sewerage from the states/ULBs.
To assess existing levels of coverage of water supply and sewerage, information
will be collected from the census (2011) or based on the baseline survey done by
the MoUD. No new baseline survey is envisaged, and the state/ULB should
accept/endorse the earlier baseline.

Once the gap is computed, plans will be prepared to bridge the gaps. As a
one-size-fits-all approach does not work, alternatives are generated in order to do
more with fewer resources and see that the benefits reach the people.

Non-availability of land or delay in availability was one of the key factors that
had delayed projects in the earlier mission. Another connected issue was obtaining
clearances from numerous other departments. To address these issues, the policy
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document states that under AMRUT, projects should not be included which does
not have land and work order will not be issued for new projects unless all
clearances from all the concerned departments are received on time. Moreover, the
cost of land purchased will be borne by the respective states/ULBs.

The basic building block for the State Annual Action Plan (SAAP) is the Service
Level Improvement Plan (SLIP) prepared by the ULBs. At the state level, the SLIPs
of all mission cities will be aggregated into the SAAP. Therefore, the SAAP is
basically a state-level service improvement plan indicating the year-wise
improvements in water supply and sewerage connections to households.

The states will decide on the inter-ULB allocation based on gap analysis and
financial strength of ULBs and choose those ULBs in the first year that have higher
gaps in provision of water supply and sewerage. Importantly, at the state level, the
SAAP should only contain those projects where complete project cost is linked with
revenue sources. This will include dovetailing with other sectoral and financial
programmes of the central and state governments. A financial intermediary is
proposed, also a reform in the AMRUT, in order to pool funds from all sources and
release funds to ULBs on time. Such intermediaries are expected to access external
sources of finance, such as debt and bonds, which small and financially distressed
ULBs are unable to access. Further, through the creation of an intermediary, the
potential opened by the promulgation of regulations by the Securities and Exchange
Board of India (SEBI) for municipal bonds can be fully realized. During the process
of developing the SAAP, the states/UTs are to explore the possibility of using
public–private partnerships (PPP) as a preferred execution model. Appropriate
service-level agreements (SLAs) will be induced into PPPs with strong citizen
feedback eventually leading to the people–public–private–partnership (PPPP)
model.

Financing is an important element of the SAAP. The maximum share will be
given by the central government. The states/ULBs shall plan for the remaining
resource generation at the time of preparation of the SAAP. The financial share of
cities will vary across states. In some states, the ULBs may be in a position to
contribute significantly to the project cost as compared to a ULB of another state.
Accordingly, states shall decide during formulation of the SAAP on how the
residual financing (over and above central government share) is shared between the
state, ULBs, and any other source identified by the state/ULB (e.g. PPP, market
borrowing). However, the state contribution to the SAAP will not be less than 20 %
of the total project cost.

During the mission period, 11 reforms are to be implemented. Implementation of
reforms is an important objective of the SLIP. The ULBs shall prepare a roadmap
for reforms consolidated by the State Mission Director and as part of the
SAAP. Some reforms may require more funds than others. For instance, assessment
and collection of user charges, property tax, fee, and so on, are examples of
activities which require hardly any additional funds. If funds are required to
implement reforms, they can be accessed from the following: (i) the allowed
components of the AMRUT; (ii) the state A&OE funds; or (iii) the Capacity
Building for Urban Development (CBUD) programme funded by the World Bank.
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All these are expected to form part of the SAAP; however, duplication and
redundancy need to be avoided at the time of preparing the SLIP and the SAAP.

Past experience shows that projects are often delayed if release of project funds
is linked to the non-completion of reforms. So, AMRUT has shifted from penal-
ization to incentivization. Ten per cent of the annual budget allocation is to be kept
apart and sanctioned to the states/UTs each year as incentive for the implementation
of reforms. The mission will provide incentives for the previous year at the start of
the succeeding financial year. The incentive fund is an additional fund provided by
the MoUD, and no matching funds will be required to be sanctioned by the
state/ULB. The State High Power Steering Committee (SHPSC) will decide the use
of the incentive amount. The incentive award will be used in mission cities on
admissible components of the AMRUT, including new projects. The incentive
cannot be used as the state share in the project in AMRUT, but can be used by the
ULBs for their project funding. Each year, unutilized funds for reform incentives
will be transferred to the project fund.

Incorporation of resilience and securing projects against disasters will be done at
the stage of preparation of the SLIP, particularly for the vulnerable and the poor. At
the project development stage, disaster-secure engineering and structural norms
would be included in the project design.

Heritage City Development and Augmentation
Yojana (HRIDAY)

The objective of HRIDAY is to preserve the character and soul of a heritage city
and facilitate inclusive heritage linked to urban development. The purpose is to
promote adaptive urban rehabilitation by exploring various avenues involving
private sector. There is a provision for private funding for management and services
under HRIDAY scheme undertaken by private entities those directly or indirectly
benefiting from the project. Private funding can be acquired at any stage of the
scheme implementation, i.e. planning and design, implementation of works, and
user fee/charges for service delivery.

Swachh Bharat Mission (SBM)

SBM aims at elimination of open defecation; eradication of manual scavenging,
promote modern and scientific municipal solid waste management; effect beha-
vioural change regarding healthy sanitation practices; generate awareness about
sanitation and its linkage with public health; capacity augmentation for ULBs and
create an enabling environment for private sector participation involving capex
(capital expenditure) and opex (operation and maintenance).
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The estimated cost of implementation of SBM (urban) based on unit and per
capita cost for its various components is Rs 62,009 crore. The Government of India
share as per approved funding pattern amounts to Rs 14,623 crore. In addition, a
minimum additional amount equivalent to 25 % of GoI funding, amounting to Rs
4874 crore, shall be contributed by the states as state/ULB share. The balance
funds is proposed to be generated through various other sources which are but not
limited to private sector participation, additional resources from state government/
ULBs, beneficiary share user charges, land leveraging, innovative revenue streams,
Swachh Bharat Kosh, corporate social responsibility, and market borrowing and
external assistance.

SBM (Urban) Component-III: Public Toilets

There will be no central government incentive support for the construction of public
toilets under SBM (urban). States and ULBs are encouraged to identify land for
public toilets, and leverage this land and advertise for PPP agreements to encourage
the private sector to construct and manage public toilets. Additional funding sup-
port by any means other than GoI grant can be leveraged for public toilets.

SBM (Urban) Component: Solid Waste Management

ULBs are expected to prepare a DPR for solid waste management in consultation
with state governments. Smaller cities can form clusters to become viable entities to
attract private investment. About 100 % cost reimbursement for preparing the DPR
shall be borne by the GoI as per unit cost and norms. State governments may
handhold ULBs for preparing DPRs for solid waste management by empanelling/
shortlisting/identifying private or government agencies.

Government Initiatives to Ease Doing Business in India

According to the reports by the World Bank’s Doing Business (2015), India ranks
poorly in terms of business environment. Restrictions plague business throughout
its life cycle, making it difficult, expensive, and cumbersome to start, grow, or exit.
In the liberalized regime, there is a clear need to make it easier to do business in
India. Improving the business environment is likely to spur growth and generate
employment for millions across the country. The Department of Industrial Policy
and Promotion (DIPP) has taken up a series of measures to improve ease of doing
business. The emphasis has been on simplification and rationalization of the
existing rules and introduction of information technology to make governance more
efficient and effective. The process of applying for an industrial licence (IL) and
industrial entrepreneur memorandum (IEM) has been made online, and this service
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is now available to entrepreneurs on 24 � 7 bases at the eBiz website. This had led
to ease of filing applications and online payment of service charges. Further, 14
services are integrated with eBiz portal which will function as a single window
portal for obtaining clearances from various governments agencies.

The growth of business in India requires concerted action on several fronts—
infrastructure, capital markets, trade facilitation, and skills. According to the World
Bank’s Doing Business (2015) study, a disproportionately high regulatory burden is
borne by businesses today, as exemplified by India’s current rank of 142 among
189 nations. India does not feature in the top 100 countries on 8 of the study’s 10
indicators. On getting credit and protecting minority investors, India is ranked 7th
and 32nd, respectively. On dealing with construction permits and enforcing con-
tracts, India ranks among the bottom 10 economies in the world. It is encouraging
to note that the Government of India has embarked on an ambitious reform agenda
focused on improving India’s performance in the World Bank’s Doing Business
rankings. These efforts, among other things, focus on implementing reforms
relating to starting a business, resolving insolvency, enforcing contracts, and trading
across borders. A majority of the regulatory burden imposed on business is due to
the existence of a plethora of laws, rules, regulations, and procedures enforced by
the states. This gives rise to a wide number of registrations, licences, and NOCs that
businesses must obtain and file compliance returns on. While the World Bank
Group has been working for many years with officials of the Government of India,
this effort gained traction only in the last few years due to the political commitment
coupled with renewed and vigorous efforts of officials of both central and state
governments in India to ease doing business in the country. On 29 December 2014,
Chief Secretaries of States participating in the ‘Make in India’ workshop finalized a
98-point action plan on ‘ease of doing business’, and later, it was decided that an
evaluation will be conducted to assess progress by June 2015. This report captures
the findings of the evaluation of this unique exercise and ranks states in terms of
their implementation of the 98-point action plan based on ‘competitive federalism’
approach to business reform.

The results of the assessment indicate that states have embraced the challenge
placed upon them to focus on further streamlining the regulatory burden on busi-
ness in India. The assessment has also given rise to competition among states and
UTs to undertake reforms. Most states have expressed interest to not only compete,
but also to collaborate and learn from each other’s experience. Many states have
already embarked on ambitious reform programs or expanded their ongoing reform
efforts since the announcement of the 98-point action plan. Various process
streamlining and technology interventions have been undertaken in the areas of
commercial taxes (time-bound VAT/CST registrations, online mechanisms for
payments and returns of various taxes, etc.), labour (self-certification mechanisms
for integrated returns and inspections, development of online labour, etc.), and
environment (exemption of a number of green industries from approvals/consents,
implementation of consent management systems, etc.), easing urban governance
such as online building plan sanction.
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As per the World Bank assessment, on an average, only 32 % of the proposed
reforms have been implemented across the country. It is critical that these reforms
be properly communicated, monitored, and evaluated, to ensure that the impact of
the reforms is being felt on the ground.

Lessons Learnt and Future Perspective

It is a fact that JNNURM has been instrumental in rejuvenating the urban space in
the country. Even though JNNURM provides additional central assistance to the
ULBs, the discretion to exercise that option had been left to the respective state
governments. Out of the 65 mission cities, the state capitals and million plus cities
may not require the extent of funding under the umbrella of JNNURM as most of
these cities have the capacity to generate their own resources. In fact, funding may
be scaled down for them to increase the funding for smaller towns. Funding of the
mission cities was decided on the basis of population based on 2001 census;
the smaller states with smaller towns had some disadvantage over the large cities in
the access to the funds which has resulted in disparity in the creation of infras-
tructure across urban centres across the country.

The nine years’ experience with JNNURM has been a substantial learning
experience. It has revealed weaknesses in the governance systems.
Though JNNURM mandated preparation of city development plans (CDP) and
detailed project reports (DPRs) before taking up any project, in many cases, the
CDPs failed to link spatial planning with socio-economic planning and became a
mere mandatory requisite to avail JNNURM funds. Most of the CDPs gave limited
consideration to socio-economic aspects and excluded peri-urban areas. This has
further limited the adequacy of CDPs and has led to haphazard growth on the cities’
boundaries. The process of consultation was limited to preplan finalization stage.
Further, CDP was seen as an investment plan for projects in the immediate term and
not as a vision document for the city, and CDP is not a statutory document as the
master plan/regional plan.

It is a fact that the JNNURM has provided for substantial central assistance to
cities for infrastructure development and has indeed been effective in renewing the
country’s focus on the urban sector. However, the analysis exhibits a move towards
polarized development and an inbuilt big-city bias. The current mission pro-
grammes, other than the Swacch Bharat Mission, are also specific to being city
based. Further, all of them seek financing from the private sector and are also linked
to reform. This is likely to bring in entrepreneurism in the ULBs and a competition
among themselves for accessing capital from the central and state. This is the case
with Smart City Challenge fund, where competition among cities is being
encouraged even to access funds from the central and state. The reforms along with
the ease of doing business norms are likely to bring about more of private sector
participation and boost investment in the urban economy.

2 Introducing Urban Entrepreneurialism in India … 55



Acknowledgments The authors are grateful to Dr. Satpal Singh (Research Analyst) and Ms.
Pragya Sharma (Research Fellow), National Institute of Urban Affairs for assistance in data
analysis and development of arguments in this chapter.

References

Ashworth, G. J., & Woogd, H. (1990). Selling the city: Marketing approaches in public sector
urban planning. London: Belhaven Comptroller and Auditor General of India, Government of
India (2012): “Performance Audit of JNNURM”.

Comptroller and Auditor General, Government of India. (2012). Mid-Term Review of the
JNNURM Performance Audit of JNNURM.

Jessop, B., & Sum, N. L. (2000). An entrepreneurial city in action: Hong Kong’s emerging
strategies in and for (Inter-) urban competition. Urban Studies, 37, 2287–2313.

Kundu, D. (2009). “Elite Capture and Marginalisation of the Poor in Participatory Urban
Governance” A Case of Resident Welfare Associations in Metro Cities in India Urban Poverty
Report 2009, MoHUPA and UNDP, Oxford University Press.

Kundu, D., & Samanta, D. (2011). Redefining the inclusive urban agenda in India. Economic &
Political Weekly, xlvi(5), 55–63.

Mathew, G. (2015, August 15). Investment challenge: Smart cities need smart funding options.
The Indian Express.

Planning Commission. (2007). Eleventh five year plan (2007–2012), Chapter 1 (Vol. 1). New
Delhi: Planning Commission, Government of India.

Planning Commission. (2012). Twelth five year plan (2012–2017), faster, more inclusive and
sustainable Growth (Vol. I). New Delhi: Sage Publication.

Press Information Bureau, Government of India. (2016, January 28). Government announces first
batch of 20 smart cities from 11 States.

World Bank. (2015). Ease of Doing Business.
World Bank’s Enterprise Survey. (2014). http://www.enterprisesurveys.org/
World Bank, KPMG. (2015). Assessment of State Implementation of Business Reforms.

Websites Consulted

http://jnnurm.nic.in
http://smartcities.gov.in/writereaddata/SmartCityGuidelines.pdf
http://amrut.gov.in/writereaddata/AMRUT%20Guidelines%20.pdf
http://hridayindia.in/wp-content/uploads/2015/01/hriday-brochure.pdf
https://swachhbharaturban.gov.in/writereaddata/SBM_Guideline.pdf

56 D. Kundu and S. Krishna

http://www.enterprisesurveys.org/
http://jnnurm.nic.in
http://smartcities.gov.in/writereaddata/SmartCityGuidelines.pdf
http://amrut.gov.in/writereaddata/AMRUT%2520Guidelines%2520.pdf
http://hridayindia.in/wp-content/uploads/2015/01/hriday-brochure.pdf
https://swachhbharaturban.gov.in/writereaddata/SBM_Guideline.pdf


Chapter 3
Entrepreneurial Governance in a Resilient
City: Bengaluru, India

H.S. Sudhira

Introduction

India is growing in full steam in terms of population, economy or vehicles. The
recent provisional census data (Directorate of Census Operations 2011) for the year
2011 show that we are 1.21 billion people, nearly 17.5 % of the global population
making every sixth person in the globe, an Indian. We are only next to China in
total population which is contributing 19.4 % to world population with 1.341 bil-
lion people. Our population has increased over five times in the last 110 years from
0.24 billion in 1901. About 181 million people are added in the last decade with a
decadal growth rate of 17.64 % and annual growth of 1.64 %.

In a rapidly urbanizing economy with fast technological changes, the need for
the government is to quickly and continuously ‘adapt’ to these changes, ensuring a
smooth and sustained workflow through interface with the people. The governance,
which is the exercise of economic, political and administrative authority to manage
a country’s affairs at all levels, consists of the mechanisms, processes and institu-
tions through which citizens and groups articulate their interests, exercise their legal
rights, meet their obligations and mediate their differences. Poor governance gen-
erates and reinforces poverty and subverts efforts to degenerate it. Therefore, to
ensure ‘Good Governance’ developmental schemes has to be promoted to reach all
sections of the society and aid in enhancing the quality of life.

Democracy empowers citizens through decentralization of power, effective
people’s participation through state and non-state mechanisms, greater synergy and
consolidation among various agencies and programmes of government, civil service
reforms, transparency, rationalization of governmental schemes and mode of
financial assistance to states, improved access to formal justice system to enforce
rights, reforms and strengthening of land administration and harnessing the power
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of technology for governance. In contrary, policy-making takes place at the centre
(macro-level), and the actual implementations at the end-user (micro-level), by the
bureaucrats/administrators, are mostly different than what was originally concep-
tualized or intended for, as implementation practices are embedded within colonial
structures, bureaucratic autonomy and opaque systems leading to economic inef-
ficiency, ineffectiveness and inappropriateness.

In recent times, rapid growth of the country has posed significant challenges on a
host of aspects especially on cities and on planning and governance. An important
aspect has been how well the city is planned, managed and administered, those
activities which form the core part of an urban agenda—governance. However,
enabling appropriate mechanisms through organizational structures, procedures and
policies are needed. Also, apart from the formal administrative structures, the
presence and involvement of civil society significantly drive the urban agenda.
With the onset of economic reforms, emergence of technology-driven society
(socio-technical systems) and markets, it is imperative for the governments to
reinvent, realign and adapt to remain or sustain the external pressures from different
stakeholders, especially with pressures of globalization. So, the need for decen-
tralization for overall development of India’s 700 million plus strong rural popu-
lation cannot be ignored.

One should recognize that the urban evolution of this magnitude is a recent
emergence and the nations and states have been attempting to address differently
based on their respective abilities, appreciation and capacities. In no case, there is a
perfect path/trajectory of evolution and so consequently, there have been both ups
and downs in the process of evolution of urban (and governance). This is partic-
ularly true for a state like Karnataka in India, which like most other states has been
making attempts to navigate the murky waters of defining and putting appropriate
system for urban governance and planning. While there can be a set of optimal
solutions, the ways to tackle them are perhaps acknowledging and appreciating the
issues first.

The city of Bengaluru (earlier Bangalore) in the southern state of Karnataka,
India, has been witnessing growth consistently for over a century and garnering
global attention for different reasons over the time. The city has enjoyed sobriquets
such as ‘pensioners’ paradise’ and ‘garden city’, and lately, ‘Silicon Valley of
India’. Bengaluru is witnessing a strange transformation accompanied with a
booming and rapidly changing economic landscape. It is now home to thousands of
high-tech companies apart from numerous establishments in manufacturing, service
and processing industries including textiles.

The population of Bengaluru as per the 2011 Census was 8,443,675 (2001
census: 5,686,844) while it was 163,091 in the beginning of the last century (1901).
Geographically, it is located on 12.95 °N latitude and 77.57 °E longitude and it is
situated at an altitude of 920 m above mean sea level. While the city was a key
commercial and industrial centre of the state of Karnataka, it formally became the
principal administrative centre in 1956. Nevertheless, the city has always played a
key role in Karnataka’s history, as well as in India, both as a model city and as an
industrial centre.
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While the city was ‘growing’ obviously, there have been many forces at play
including the changing governance and political forces. In all these, the city had to
embrace to different and yet varied governance practices that were ‘adapted’.
Before we understand the nature of governance and its evolution in Bengaluru, we
will briefly review some of the key literature on public administration and gover-
nance that has influenced some of the structural changes the city has witnessed in
recent times.

Governance and New Public Management

In one of the earliest reviews on public administration, Ostrom and Ostrom (1971)
have analysed how public choice theory could be applicable while reviewing dif-
ferent aspects including the nature of decision-making entrepreneurial firms and
bureaucratic organizations. A key aspect they conclude is the need for a system of
public administration composed of and a variety of multi-organizational arrange-
ments for sustaining a high level of performance for advancing public welfare.

Hood (1991) traces the early origins of a ‘New Public Management’
(NPM) along with the criticisms it received when it was embraced. It however
survived and percolated to other countries as well with multi-lateral agencies
insisting on adapting to these changes. Later Hood (1995) notes that the changes in
public sector accounting in a number of OECD countries over the 1980s were
central to the rise of NPM and its associated doctrines of public accountability and
organizational best practice. Subsequently, Pollitt (1995) has presented evidence to
support the contention that NPM has been widely adopted, with local variations, in
many Western states.

However, Rhodes (1994, 1996) has noted the shortcomings of NPM as the
reforms of the 1980s and 1990s deliberately fragmented service delivery systems,
generating functional imperatives for inter-organizational coordination. Stating that
NPM was deeply entrenched in governments, another review analyses some of the
critiques of NPM and the challenges for NPM (Hood and Peters 2004).

Realizing the shortcomings in advancing the theory and purposes of public
administration Osborne (2006) put forward ‘New Public Governance (NPG)’ as the
next phase. Reviewing the notions of NPG (Osborne 2010), Villanueva (2015)
notes that there are real or methodological doubts about the validity of certain
approaches or concepts accounting for some social or natural realities in NPG.
Nevertheless, in this case we will be analysing the evolution of governance
structures in the light of the NPM paradigm.

The key challenges for administrative reforms in India particularly in the light of
NPM have been reviewed by Singh (2003). Singh (2003) has analysed early
attempts to reform administration in India from post-independence to recent reforms
driven by globalization and influenced by information and communication tech-
nology (ICT) in administration (e-governance). Although the emergence of NPM
and the need for economic efficiency in governance (through privatization) has
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spearheaded administrative reforms, innovations and best practices initiated by
either the local administration (decentralization) or by the civic society have made
these successful. Identifying the successful innovations and best practices while
addressing the issues of sustainability and replicating these in different instances is
difficult since most of these practices and innovations are context specific.
However, in the wake of decentralization and greater autonomy at the
local/grass-root level complimented by public participation can be a successful one,
as evinced from the different case studies.

With this theoretical backdrop, we will briefly discuss the nature of ‘urban’
public administration prevailing in Bengaluru.

The Context of Bengaluru

Bruhat Bangalore Mahanagara Palike (BBMP) is the ‘urban local body’ (ULB), the
local governmental structure representing and responsible for the city and outlying
areas. Notified in January 2007, the new City Corporation replaced the erstwhile
local bodies, Bangalore City Corporation (Bangalore Mahanagara Palike), 8
neighbouring councils (7 City Municipal Councils and one Town Municipal
Council) and 111 outlying villages. Independent of the City Corporation, which is
governed by locally elected representatives, several parastatal bodies controlled by
the State government are responsible for the delivery of essential services (see
Table 3.1; Fig. 3.1).

Anchoring the ‘Urban’

In India, urban development has been assigned by the constitution as a state subject
allowing respective states to formulate policies and legislations to govern and plan
urban areas. The key organizational structure responsible and representing the
citizens in urban areas are the elected local bodies. Technically for all the towns and
cities in India, there exists an urban local body. In Karnataka, they are typically
classified based on the size of these settlements and specifically as per the provi-
sions of Karnataka Municipalities Act 1964 and Karnataka Municipal Corporations
Act 1976.

The 74th Constitutional Amendment Act (CAA) passed in 1993 mandates the
urban local bodies for administering, managing and preparing master/development
plans. Instead, planning in the form of land-use planning and zoning regulations are
vested with a parastatal agency created by an act of State legislature. Significant
administration and decision-making powers in these areas with regard to delivery of
various services rest with other parastatal organizations. Apart from the urban local
bodies represented by the local elected representatives, all other organizations
responsible for essential services are parastatal bodies which are controlled by the

60 H.S. Sudhira



Table 3.1 Organizations of urban development and housing in Bangalore

Organisations Functional areas (scope of work)

Bruhat Bangalore
Mahanagara Palike
(BBMP)

Urban local body responsible for overall delivery of services—
roads and road maintenance including asphalting, pavements and
street lighting; solid waste management, education and health in
all wards, storm water drains, construction of few ring roads,
flyovers and grade separators

Bangalore Development
Authority (BDA)

Land-use zoning, planning and regulation within Bangalore
metropolitan area; construction of few ring roads, flyovers and
grade separators

Bangalore Metropolitan
Region Development
Authority (BMRDA)

Planning, co-ordinating and supervising the proper and orderly
development of the areas within the Bangalore Metropolitan
Region, which comprises Bangalore urban district and parts of
Bangalore rural district. BDA’s boundary is a subset of
BMRDA’s boundary

Bangalore Water Supply
and Sewerage Board
(BWSSB)

Drinking water—pumping and distribution, sewerage collection,
water and waste water treatment and disposal

Bangalore Metro Rail
Corporation Ltd (BMRC)

Public transport system—rail-based

Karnataka Urban
Infrastructure
Development and Finance
Corporation (KUID&FC)

Nodal agency for urban infrastructure and finance; handhold,
coordinate and manage several central/multilateral projects

Karnataka Housing Board Provisioning affordable housing

Karnataka Slum
Development Board

Promote the welfare and improvement of slums

Source Author

Fig. 3.1 Urban governance in Bengaluru
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state government. Thus, there exist striking contrasts with respect to devolution of
powers to the respective urban local bodies by the state governments much against
the intent of 74th CAA of central government.

Urban Policies and Programs in India

Traditionally, policies of urban development have focused on addressing the lack of
housing and delivery of basic services due to the rise in urban population.
A premise while pursuing urban policies was also that the country was predomi-
nantly agrarian and largely supported by the rural economy. These are further
evident from the plan outlays under the housing and urban development sector in
the Five-Year Plans of the Planning Commission of India. Until recently, the
positive aspect of cities as ‘engines of economic growth’ in the context of national
economic policies was not much appreciated and, therefore, the problems of urban
areas were treated more as welfare problems and as sectors of residual investment
rather than as issues of national economic importance (Ministry of Urban
Development 2005).

In terms of urban plans, in the initial years the focus was on land policies, which
later shifted towards delivery of basic services to the urban poor, and now on urban
infrastructure and governance. Ravindra (1996) has attempted to delineate the urban
land policy in the country. He has examined the instruments of land policy
employed by the state for interventions, broadly as: legal measures, fiscal measures
and direct interventions. There have been intense debates and some large-scale
initiatives to systematically tackle urbanization. The first major attempt to address
the urban land problems was by the Committee on Urban Land Policy. The other
initiatives were through the Task Force on Housing and Urban Development in
1985, the National Housing Policy in 1985, the National Commission on
Urbanization in 1988, the Mega City Scheme during 1993–1998, the Jawaharlal
Nehru National Urban Renewal Mission (JNNURM) from 2005 to present, the
National Urban Transport Policy (Ministry of Urban Development, 2006), the
National Urban Housing and Habitat Policy in 2007, and the most recent Model
State Affordable Housing Policy for Urban Areas (draft) of September 2013 and the
Smart Cities Mission (2015-current).

Evidently, the Central government has been over time formulating policies and
attempting to push for uniform ‘development’ across states. Realizing the lack of
motivation or incentives for states to pursue the overarching policies, the
Government of India has initiated reforms-driven schemes and funding mecha-
nisms. The JNNURM is one such reforms-driven mission that mandates the
respective city and state governments to enter into a memorandum of agreement
(MoA) to fulfil the reforms as a precondition to receive the funds or financial
assistance from the Centre. To a certain extent, this has indeed pushed both the city
and state government to take steps in this direction. Most of the schemes and
missions that have since emerged, like the Rajiv Awas Yojana (RAY), that were
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meant to provide social housing for the urban poor, slums and basic public services
for poor urban settlements, follow a reforms-driven agenda. This, in fact, has
resulted in serious negotiations between the city, state and Central government
towards arriving at a common ground and overcoming the numerous hurdles—
financial, technical and even legislative.

Realizing the importance of shaping the urban areas better, the Government of
Karnataka (GoK) came up with an Urban Development Policy for Karnataka in
November 2009. Following the action of the Ministry of Housing and Urban
Poverty Alleviation (MHUPA), and the Government of India’s National Urban
Housing and Habitat Policy—2007, the Government of Karnataka prepared a draft
housing and habitat policy in 2009. Both the national and state policies on housing
and habitat follow similar approaches and have raised concerns about inviting
comments from different quarters. Notable among them is the critique of the state’s
policy by the Slum Janandolana (popular protest movement) and various other
organizations. Notwithstanding the prevalent policies, the MHUPA has indeed
prepared a ‘Model State Affordable Housing Policy for Urban Areas’ in September
2013. Following suit, the Department of Housing, Government of Karnataka, has
notified its version of ‘Affordable Housing Policy, 2013’ setting clear guidelines
and invite private participation in housing.

Planning in the form of land-use zoning and regulation are vested with the
Bangalore Development Authority (BDA), a parastatal agency. The BDA on its part
has been following the provisions of Karnataka Town and Country Planning
(KTCP) Act of 1961 in the preparation and revision of the master plans. Despite the
KTCP Act itself being subjected to numerous amendments and ordinances to
facilitate ‘urban development’, debates have been raised on the efficacy of these
master plans. Notable controversies on the master plan and its amendments have
been with respect to the ‘regularization of unauthorized construction and devel-
opment’ pursued by an amendment (under Section 76-FF of the KTCP Act) and the
notification of its rules subsequently. Though the devolution of the planning
function is one of the mandatory reforms to be fulfilled under JNNURM, the state
governments skipped this by issuing a government order directing the planning
agency to send the draft and final versions of the master plan ‘for vetting and
comments’ before formal approval. However, recently the Government of
Karnataka issued a draft notification for constituting a Metropolitan Planning
Committee (MPC) required by one of the mandatory reforms under JNNURM and
the provisions of the Constitution. On all these issues, the high handedness of the
state is evident, resulting in little or no role of the local elected representatives.

Entrepreneurial Governance

In an attempt to embrace urbanization, it is the governance that is indeed bearing
the brunt of fast pace of changes and expectations. As can be seen, the key laws
governing the urban that were progressive came mostly during the 1960s and
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1970s. Since the 1990s, there have been mostly amendments to the existing laws
and even new regressive laws. The key laws governing the urban are as follows:

1. City of Bangalore Municipal Corporation Act, 1949
2. Bombay Provincial Municipal Corporations Act, 1949 (for Hubli-Dharwad and

Belgaum)
3. Karnataka Town and Country Planning Act, 1961
4. Karnataka Land Revenue Act, 1964
5. Karnataka Municipalities Act, 1964
6. Karnataka Municipal Corporations Act, 1976
7. Bangalore Development Authority Act, 1976
8. Karnataka Urban Development Authorities Act, 1987
9. Karnataka Regularization of Unauthorized Construction in Urban Areas, 1991.

The state government needs to amend laws, craft policies and implement
mechanisms in the process of fulfilling the requirements of the reforms agenda so as
to access funds from the Centre. Local bodies with limited capacity have to
assimilate and implement all of these.

Emergence of Political Entrepreneurship

There have been several attempts by the political leadership joining forces with the
private sector and non-governmental organizations in addressing affairs of public
administration. An experiment to promote public private partnership (PPP) and
bring together citizens, NGOs, industry representatives and the erstwhile local
bodies resulted in the emergence of ‘Bangalore Agenda Task Force (BATF)’ during
1999. Jalal (2005) presents the comparison of good practices in public sector
reforms that have taken place in Bengaluru and Kolkata due to administrative
reforms through participation of the private sector, non-governmental organizations
and public. In this case, the BATF acted as an interface for synergizing the efforts
undertaken by different stakeholders involving the different state-run service
organizations, the public and the private enterprises. Jalal (2005) further argues that
although the creation of BATF was a welcome measure in the administrative
reforms, its existence and the sustainability of ‘good practices’ is in question due to
the changed political scenario in the state. Although this experiment was bench-
marked as one of the ‘best practices’ in urban local governance, BATF faced strong
criticisms from several civil society groups for setting aside priorities favouring the
urban poor and was accused of making a back door entry into policy-making
(Ghosh 2005). Eventually, BATF was disbanded as soon as the government
changed.

However, a new government in 2008 set up the Agenda for Bangalore
Infrastructure Development (ABIDe) on similar lines as BATF. This initiative again
attracted similar responses and opposition from several grass-roots advocacy groups
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working in the development sector. Around the same time, Janaagraha, a prominent
NGO on urban governance, mooted ‘Bangalore City Connect’ to engage with
public authorities in a public–private partnership model for advising and managing
services. City Connect is comprised of industry and advisory groups apart from
Janaagraha, the key non-profit entity. While ABIDe suffered from political
patronage and was disbanded with the change of government, the City Connect
initiative did not generate enough attraction. This history was repeated with the
incumbent government creating the ‘Bengaluru Blue Print Action Group (BBPAG)’
in May 2016, which again drew flak from numerous civil society organizations.
A concern related to the promoters of Janaagraha is Jana Urban Space Foundation
that has come up with another creative project subverting the democratic process
called TenderSure. Under TenderSure, specifications for urban streets are pre-
scribed and are implemented. Though the specifications lay good emphasis for
non-motorized transport, its administrative approval and procurement process has
drawn flak from other citizen groups.

Evidently, the bureaucratic enterprises or the state created organizations were to
manage various services such as housing, infrastructure development, water supply,
law and order, and energy which resulted in ‘state-capture’ as against the spirit of
giving power back to the people—the urban local body in Bangalore. Further the
existence of many parastatal organizations, each of them acting in its own juris-
diction area, leads to the challenges in coordinating different activities. For effective
planning, it is imperative that all the basic information is gathered across a common
jurisdiction with the effect of creating a robust city information system. Apart from
the issue of a common jurisdiction and the lack of institutional coordination, even
basic information related to different sectors is extremely difficult to collect, collate
and to correlate. Notwithstanding all the governance challenges, the Government of
Karnataka set up an ‘expert committee’ for ‘BBMP Restructuring’ (Sept 22, 2014).
The committee has since attempted to gather and consult various stakeholders,
representatives and experts. In July 2015, the committee has submitted its report to
the state government. The key recommendations include: (a) committee echoes and
reinforces the call for setting up of a Metropolitan Planning Committee (MPC) as
envisaged by the 74th CAA; (b) it supports the creation of a Greater Bangalore
Authority (GBA) for the larger area of the metropolitan planning area that will have
present local body divided into five smaller local bodies; and (c) the wards to be
reorganized under these local bodies (Expert Committee for BBMP Restructuring
2015). Though the committee’s report envisages empowering the city through a
combination of legal, administrative and financial measures, it rests the key powers
with the chief minister heading the state, thus defeating the purpose of devolving
powers to the elected local body. Further, even the proposed Greater Bangalore
Authority seems to only further the situation of ‘state-capture’. Yet, the imple-
mentation of the committee’s recommendation requires political will and serious
commitment for furthering an efficient but liveable city with enhanced quality of life.
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Emerging Bureaucratic Entrepreneurship

The 74th Constitutional Amendment Act was implemented during the early 1990s,
and it coincides with the onset of an era of liberalization in India initiated by the
Government of India. In yet another coincidence, the Government of Karnataka
embraced some of the NPM concepts and ended up creating corporations for
managing urban affairs. The Government of Karnataka, in one of its smart moves,
established the Karnataka Urban Infrastructure Development and Finance
Corporation (http://www.kuidfc.com/) as a public limited company in 1993.
The KUIDFC works like any corporate with a board of directors, a chairperson and
a managing director for day-to-day affairs.

One of the key roles of the KUIDFC is being the ‘conduit’ for most funds received
by the state from the Centre or any multilateral agency as loans or grants. In the
process, it has been spearheading and leading the effort for reforms and mechanisms,
through professionally engaged project management services, for availing the grants.
On the prevalence of schemes like JNNURM and RAY along with their reforms
agenda, the KUIDFC has been working closely with the Urban Development
Department, Government of Karnataka, in driving these reforms. In effect, it func-
tions as a channel for all funds received externally and holds a stick through pro-
fessionally engaged project management consulting services, thereby reducing or
limiting the role of elected representatives. It is imperative to note that the chairperson
and managing director are drawn from the powerful Indian Administrative Service
(IAS) cadre that constitutes the bureaucracy in India. As a consequence, the political
leadership has little or no say in matters dealt by the KUIDFC.

Over the last two decades, such bureaucratic entrepreneurship has spun-off very
well in the state resulting the creation of several such ‘enterprises’ for key services
of energy and transportation. Notable among them are as follows:

1. The Bangalore Electricity Supply Company Limited (BESCOM) created in
1999, following a spate of reforms in the energy sector. This is headed by a
managing director (an IAS officer) with the Energy Minister as the chairperson.

2. The Karnataka Power Transmission Company Limited (KPTCL) also created in
1999 along with BESCOM, separating the transmission and distribution activ-
ities into two entities.

3. The Bangalore Metropolitan Transport Corporation (BMTC) created out of the
Karnataka State Road Transport Corporation (KSRTC) that had inherited the
erstwhile Bangalore Transport Service (BTS). The BMTC, despite charging
among the highest user fares, prides itself in being a ‘profit-making’ enterprise.

4. The Bangalore Metropolitan Rail Corporation Limited (BMRCL) was estab-
lished under a joint partnership by the Government of Karnataka and Ministry of
Urban Development, Government of India.

From all these efforts, some traces of NPM are evident for the fact that the public
services are now ‘corporatized’ or created as enterprises. However, what has not
completed in the loop is to allow other private sectors to enter, thereby ensuring a
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Fig. 3.2 Mind-map on Akrama-Sakrama

complete monopoly on the one hand and raising questions of accountability against
service delivery that is paramount in public administration.

As a case in point, to drive how manifestations of the cooperation between
political and bureaucratic establishment is presented by with an example of the
initiative called ‘Regularization of Unauthorized Development and Constructions’,
popularly called Akrama-Sakrama. Colloquially, Akrama-Sakrama means legaliz-
ing the illegal (see Fig. 3.2).
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Further, with numerous stakeholders responsible for addressing various city
functions, it is imperative that these organizations acknowledge their interdepen-
dencies formally through appropriate mechanisms. Thus, the possible way out to
break the gridlock are facilitating systems and practices that ensure feedback and
institutional coordination effectively. Essentially the interplay of these
stakeholder/organizations involved with different city functions has to be acknowl-
edged and bridged from short-to-medium (5–10 years) time frame planning under-
taken by development authorities to near-to-short term operations undertaken by
respective urban local bodies. With traces of NPM in place, and the leadership of
these ‘enterprises’ with the bureaucracy who serve for a maximum of three years,
most action plans are envisaged for their duration. In case of change in leadership,
even those initiatives with longer time horizon often suffer setback due to changed
priorities of the incumbent leadership. As a consequence, mostly short-term efforts
rather than any long-term initiatives are realized. Thus, it is essential to link the daily
operations with the planning of a 10-year period so that future chaos can be prevented.
In this perspective, planning and governance have to be responsive to local and
regional issues while ensuring requisite infrastructure and delivery of basic services.

The Resilient City: Civil Society Intervention

In addition to the official bodies, the civil society of Bengaluru is known for its
vibrant community participation, which makes this a ‘resilient’ city. The spectrum
of their activities ranges from literacy and green brigades to urban governance,
ensuring continuous interactions with the local administration. Notable spheres of
activity of these non-governmental organizations (NGOs) include: improving urban
governance by Citizens Voluntary Initiative for the City (CIVIC) and Janaagraha;
improving living conditions in slums by AWAS, APSA, Paraspara, etc.; and taking
on environmental issues by the Environment Support Group, Hasiru Usiru, etc.
Apart from the NGOs, there are numerous resident welfare associations, trade and
commercial organizations, and professional organizations that have played a major
role in some of the important activities of local bodies and influencing their
decision-making. Civil society has contributed considerably in shaping the policies
and governance structures and has always intervened whenever there has been any
apathy on the part of the administration towards activities of interest to society at
large that were affected by either political or bureaucratic entrepreneurship. In any
case, the city has been a victim of vibrant entrepreneurial governance.

Conclusion

The overview of the nature of governance as exhibited by political and bureaucratic
establishments poses grave challenges, since citizens who are at the receiving end
may have to ‘live’ with the manifestations effected by these establishments. In the
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course of evolution of the city, it emerges that both political and bureaucratic
establishments have deeper insights into the functioning than the citizen. As a
consequence, both of these establishments know how to manoeuvre and when both
of them cooperate on regressive policy and schemes; this can degenerate the system
at large. However, this also suggests that when they cooperate on progressive
policy, it has potential for betterment of services delivered to the citizens. It remains
to be seen what mechanisms and incentives will create an ecosystem conducive for
pursuing a progressive agenda in a cooperative manner.

Bengaluru is currently experiencing a remarkable transformation. It also stands
out as a beacon of the globalizing world and to sustain this, it needs to systematically
address the key challenges that the city is facing in terms of governance and
infrastructure. A question remains, though, of who decides who decides (Frug 2014).
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Chapter 4
From Hierarchy to Heterarchy: Moving
Beyond Entrepreneurial Governance.
Municipal Reforms Programme
in Karnataka

Anjali Karol Mohan

Introduction

The state has always been an important stakeholder in the post-WW II development
discourse, although its role has varied from being the primary authority ‘rowing’
development during the 1950s–1970s, to one that ‘steers’ development by allowing
markets to row in this process as was the case between the 1980s and the early
1990s.1 This changed in the 1990s when most development challenges continued to
persist (Watts 1994). By the late 1990s both state and markets began to be rec-
ognized as complimentary institutions (Wolf 1993; McMillan 2002) with the
argument that a choice between the two is, in effect, a choice between ‘imperfect
alternatives’ (Wolf 1993: 64).

This recognition was accompanied by another significant transition—that in the
context of development—unleashed largely by processes of ICT-enabled global-
ization and localization (WDR 2000).2 On the one hand, both these have led to a
context that while characterized as ‘informational, global and networked’ (Castells

A.K. Mohan (&)
Bengaluru, India
e-mail: anjalikmohan@gmail.com

1Within the development discourse, Osborne and Gaebler (1992) conceptualized the role of the
state in terms of rowing and steering a boat. When the state is providing services, it is rowing the
boat. However, they argued that the state should not provide services, rather should ensure these
are provided. Here the role of the state is akin to that of one who is steering the boat. In
conceptualizing the role of the state as steering the boat, Osborne and Gaebler distinguish a new
‘entrepreneurial form of government’.
2The World Development Report (2000) defines globalization as the progressive integration of the
world’s economies which requires national and international partners to work together and manage
changes relating to international trade, finance and global environmental issues. Localization is the
desire of people for a say in their government. It requires national governments to decentralize
political power to sub-national levels, to manage growth patterns, such as the movement of
population and economic energy towards urban areas, and to provide essential public services.
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1998: 77), also showcases ‘unstructured complexity’ (Jessop 1998: 33) that is
evident in social inequalities, poverty, an ever expanding informal economy cou-
pled with housing crisis and collapse of social and physical infrastructure (Castells
in Evans 2002; Sassen 2006). Termed as ‘wicked’ problems (Rittel and Webber
1973: 160), these have evaded solutions, whether state- or marked-led, while also
demanding alternatives.3

On the other, these processes have rendered supra-national and sub-national state
and non-state actors involved in governance, negotiation, coordination, regulation
and prominent (WDR 2000). The emergence of these numerous stakeholders
coupled with the demand for alternatives has paved the way for ‘governance’ as a
means to address wicked problems of development.

Governance, while having many definitions and understood differently in dif-
ferent contexts, simply put, is a process that envisages partnerships between state
and non-state actors (Stoker 1998). Conceptually, governance debates mark a shift
beyond the state–market dichotomy (Stoker 1998). Empirically, these have mani-
fested in a ‘plethora of organizational configurations that failed to conform to
traditional definitions of markets or hierarchies’ (Podolny and Page 1998: 57). Of
the many emerging organizational forms, recent years have witnessed a renewed
focus on the network form, also referred to as heterarchies (Powell 1990; Ansell
2000; Jessop 1998, 2003; Castells 1998).4

Heterarchies are wide-ranging collaborations (and therefore different from
public–private partnerships (PPPs) between public, private and civil society, each of
which constitutes a node in the collaboration. Premised on the argument that ‘no
single actor, public or private, has the knowledge and resource capacity to tackle
problems unilaterally’ (Kooiman 1993b in Stoker 1998: 38), heterarchies are cited
as distinct from state and markets both in the relationship between the various nodes
as well as in their operating code and decision-making processes (Mayntz 1991;
Rhodes 1997b; Jessop 2002 in Sørensen and Torfing 2005). It is this distinction that
allows heterarchies to disseminate and interpret new information quickly, in turn,
enabling these forms to cope with change (Powell 1990). This ability to cope with
change is further accentuated by the rapid proliferation of ICTs which allow
real-time communication and coordination amongst the various actors involved,
thereby rendering these organizational forms appropriate alternatives to state and
markets in addressing wicked problems.

Within heterarchies, the state is one amongst the several actors, although a central
one (Ansell 2000; Fountain 2001; Jessop 1998, 2003; Rhodes 2007). Centrality

3Rittel and Webber (1973, 160) describe problems of social policy as wicked problems. These are
wicked, as they are ill-defined and evade solutions—At best these can be resolved—over and over
again.
4Heterarchies have long been used as coordination mechanisms intermediating between the state
and the markets as the ‘socially necessary minimum’ (Jessop 1998: 32). With the rapid prolifer-
ation of ICTs, and their capacity to facilitate networking, coordination and communication across
and within networks, these networks are becoming increasingly visible.
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implies that the state is critical to the functioning of the heterrachy and is therefore
crucial to establishing its efficacy as an alternative to states and markets. As a central
node it is responsible for encouraging the nodes of the heterarchy to collaborate and
work collectively. This it does so by coordinating the actions of the various nodes
through dialogue and knowledge exchange. This requires the state to function
differently.

In state-led development, the Weberian bureaucratic state, functioned through its
hierarchies as a capacity, command and control entity (Fountain 2001), relying
largely on administrative fiat and bureaucratic routine. Referred to as the traditional
administration framework, this mode of functioning underwent a significant change
in the market-mediated model of the 1980s and early 1990s that called for ‘rein-
venting government’ (Heeks 1999) by demanding a rolling back of the state. With
this call emerged the New Public Management (NPM) framework, also referred to
as the entrepreneurial governance framework whereby the state was required to
adopt a pro-market working culture (Haque 2004).5 In contrast, within heterarchies,
the state’s role is conceptualized differently. It is neither dogmatic as in hierarchies
nor entrepreneurial as in markets (Jones and Bird 1999). Rather it is reflexive.
However, scholarly work on emerging modes of governance like heterarchies is
conspicuously silent on empirical evidence supporting the role of the state in
operationalizing reflexive rationality. How does the state’s centrality manifests
empirically to operationalize reflexive rationality such that it steers the heterarchy to
emerge an effective alternative to states and markets, capable of addressing
development challenges is not clear. This chapter uses the Municipal Reforms
Programme (hereafter MRP or the Programme), an e-governance intervention in
Karnataka, India, to explore the states transition from a hierarchical capacity,
command and control entity to one that can function reflexively (and therefore
assuming a significantly different roles from that in entrepreneurial governance)
while still being central. The MRP aims to strengthen municipalities in Karnataka
through administrative reforms that are conceived, designed and implemented
through organizational arrangements that resemble heterarchies. This chapter traces
the evolution of the heterarchy in two phases—the pilot and scale-up—to point to
how various state and non-state actors coalesce to deliver on goals of the MRP. In
particular, it focuses on the role that the state plays in these two phases. In doing so,
this chapter demonstrates how the state operationalizes reflexive rationality and, the
implications of this reflexive mode of working on the effectiveness of network
forms of governance like heterarchies.

Following this introduction, the rest of this chapter is divided into 4 sections.
The next section reviews the development discourse to trace the transitioning role
of the state. In particular, this section reviews literature on public–private part-
nerships to highlight how these differ from heterarchies. The Section “The
Municipal Reforms Programmeand the State’s Centrality” discusses the MRP
which relies on wide-ranging collaborations between state and non-state actors to

5For detailed review of NPM, see Haque (2004), Dunleavy et al. (2006) and Stoker (2006).
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design and implement e-governance reforms across municipalities in Karnataka. It
particular, this section traces the evolution or structuring of the heterarchy to
understand the state’s role and functioning in these collaborations. In doing so, it
points to how the state as a central node operationalises reflexive rationality
to render heterarchies as effective alternatives to hierarchies and markets. However,
it also highlights how the state can deploy the same centrality to marginalize the
other nodes of the heterarchy. In, the process the state dilutes the ‘diversity around
purpose’—the very basis for the evolution of the heterarchy (Lipnack and Stamps
1994: 90 in McGuire 2003: 16) while also rendering the heterarchy ineffective in
achieving its agenda. Drawing on the MRP, I argue that the effectiveness of the
heterarchy is contingent not on the state’s centrality, rather on how this centrality
manifests on the ground. By merely being a central node in the heterarchy, the state
does not necessarily steer the heterarchy to emerge as an effective alternative to
hierarchical and market-mediated modes of governance. It is how this centrality
manifests in its day-to-day functioning as is demonstrated in the MRP, which
determines the effectiveness of this mode of governance. As the MRP shows, the
state’s centrality can also manifest such that it undermines its capacity to be
reflexive, thereby, triggering a command and control behaviour. This chapter
concludes with an argument that the experience of the MRP allows us neither to
categorically argue for heterarchies as effective alternatives to state and
market-mediated governance modes, nor does it make us reject these modes of
governance as not having the capacity to deal with wicked problems. What we can
argue is that, one, the success of these modes of governance is dependent on how
the state’s centrality manifests empirically in a given institutional and policy
environment. Two, network forms of governance provide an opportunity for the
state to move beyond the neoliberal framework of entrepreneurial governance
arrangements like PPPs, to achieve larger public value, while capitalizing on the
strengths of myriad stakeholders from the private sector and civil society actors.

From Hierarchies to Heterarchies: Reconceptualizing
the Role of the State

For most part of the twentieth century, it was either the state or the markets that were
considered as the main vehicles driving development. In the 1950s and 1960s, most
developing countries relied on active state intervention. This transitioned in the 1980s
and 1990s when there was a call for anti-interventionist market-friendly development
(Escobar 2011). Despite these stands on the role of the state, most developing
countries recorded dismal progress on addressing persistent development challenges.

Consequently, in the last decade of the twentieth century there was a call for
alternatives to both the state-led and market-mediated modes of governance. These
alternatives were sought not only to address the persistent wicked problems of
development but also to manage the emerging ‘informational, global and net-
worked’ (Castells 1998: 77) economy and its attendant problems. Heterarchies or
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network forms of governance are being acknowledged as one such alternative. This
acknowledgement is also linked to the increasing visibility of numerous state and
non-state actors at the supra- and sub-national level, thanks to contemporary
globalization (triggered by the rapid proliferation of ICTs) and localization pro-
cesses. In fact, Jessop (1998) suggests that the emergence of heterarchies is
responsible for a renewed interest in the ‘relatively dormant’ concept of ‘gover-
nance’, understood as the ‘negotiated interaction of a plurality of public,
semi-public and private actors’ (Sørensen and Torfing 2005: 195).

Heterarchies are modes of governance that comprise agencies, institutions and
systems which, while being operationally autonomous are also structurally coupled
by their interdependence (Jessop 1998).6 These are argued to be distinct from
markets and hierarchies (Mayntz 1991: 1; Rhodes 1997b: xii; Jessop 2002: 228ff, in
Sørensen and Torfing 2005) along several dimensions, two of which I argue, are
critical to understanding or re-conceptualizing the role of the state in these orga-
nizational forms. First, in a heterarchy, the relationship amongst the various nodes
is pluricentric as opposed to the unicentric system of state rule and the multicentric
system of market competition (Kersbergen and Waarden 2004 in Sørensen and
Torfing 2005). Similarly, while heterarchies rely on reflexive rationality that
deploys dialogue, negotiation and knowledge sharing as its operating code, hier-
archies rely on substantive rationality that operates through administrative fiat and
bureaucratic routines, while markets rely on procedural rationality that operates
through contracts and legal systems (Jessop 1998, 2003). It is this pluricentric
structuring relying on a reflexive rationality that allows heterarchies to disseminate
and interpret new information quickly (Powell 1990), thus enabling these modes of
governance to respond to wicked problems of development (Cristofoli et al. 2011).

An important point to be noted here is that heterarchies are also distinctly
different from PPPs of the 1980s that were pushed by most international devel-
opment agencies as a key strategy/mode of governance to deliver services (Miraftab
2004). A review of literature on PPPs shows some sort of definitional ambiguity
between PPPs and heterarchies. While PPPs have diverse definitions (Bovaird
2004), there are few agreements on what exactly PPPs are (Hodge and Greve 2009).
Very often, network forms of governance like heterarchies are discussed as a form
of a PPP (Brinkerhoff and Brinkerhoff 2011; Börzel and Risse 2005; Lowndes and
Skelcher 1998), although there are studies that distinguish these types from the
‘corporatist partnerships’ of the 1980s (Bovaird 2004; Jones and Bird 1999).
A useful distinction by Jones and Bird (1999: 492) is as follows: partnerships of the
late 1990s are ‘post-corporatist or anti-corporatist’ and are not limited to the inte-
gration of representatives of capital and labour into the governing process. Rather,
these partnerships aim for a diverse and localized set of relationships between

6Heterarchies are also a form of governance. Jessop (1998) argues that many practices, including
heterarchies, now understood as ‘governance’, have been examined under other rubrics. These
include ‘public–private partnerships, industrial districts, trade associations, statecraft, diplomacy,
interest in ‘police’ (Polizei), policy communities and international regimes’. Since all these involve
aspects of what is now termed ‘governance’ (Jessop 1998: 31), the concept has definite precursors.
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public agencies, the private sector and hybrid organizations funded by a mixture of
private and public money. In these partnerships, civil society and not-for-profit
organizations are included (Jones and Bird 1999: 492). It is these partnerships that
are referred to as heterarchies. These are different from the PPPs in that the latter are
long-term agreements between the government and a private partner, such that the
service delivery objectives of the government are aligned with the profit objectives
of the private partner. This definition excludes arrangements where not-for-profit
civil society groups are involved (OECD 2011). Bovaird (2004), in discussing
different types of PPPs suggests that there are some that rely on traditional or
‘transactional’ contracts, i.e. contracts that are driven by pure economic incentives.
These are different from partnerships that are based on ‘relational’ contracts. The
latter relies on co-operation and mutual trust as well as shared problem-solving. It is
these partnerships that, more recently, are being referred to as heterarchies. These
partnerships, Bovaird (2004) argues, are constructed within the public governance
paradigm, compared to the corporatist partnerships that follow the NPM paradigm.

Heterarchies and the State

Within heterarchies, the state is positioned very differently from its positioning in
hierarchies and markets (including PPPs). While state rule is based on the undis-
puted centrality of the sovereign state, and market regulation is based on an infinite
number of self-interested actors who are not bound by any common agenda,
heterarchies involve a range of interdependent nodes which partner and negotiate to
achieve a common objective (Sørensen and Torfing 2005). The state is one amongst
the many nodes, although a central one (Ansell 2000; Fountain 2001; Jessop 1998,
2003; Rhodes 2007). In assuming this centrality, the state is responsible for steering
(and managing) the various nodes of the heterarchy to collaborate (Burns and
Stalker 1961; Powell 1990; Jessop 1998, 2003; O’Toole 1997; Börzel 1998;
Podolny and Page 1998; Ansell 2000; Raab and kenis 2006; Lowndes and Skelcher
1998). It provides the framework for individual nodes within the heterarchy to
pursue their aims, ensure compatibility and ‘act as the primary organizer of the
dialogue amongst policy communities’ (Jessop 2003: 6). It is responsible for
deploying and sharing information, resolving disputes, balancing power amongst
various nodes, developing capacities and ‘also assumes political responsibility in
the event of governance failure’ (Jessop 2003: 6). In other words, the state’s ability
to operationalize reflexive rationality is critical to the success of the heterarchy.

Yet, there is no empirical evidence demonstrating how the state operationalizes
reflexive rationality in the heterarchy.7 So far, the state’s centrality remains a

7Jones and Bird (1999) discuss ‘networking’ and its relevance in setting up Education Action
Zones (EAZs) in England. In doing so, they describe in detail the patterns of governance, and the
relationship they involve between 'public' and 'private' partners.
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theoretical construct and a hypothesis that calls for further exploration and testing,
not only to establish the efficacy of heterarchies as effective alternatives to state and
market modes of governance, but also to gain insights into when and how heter-
archies can fail.

Like hierarchies and markets (including PPPs), heterarchies are also prone to
failures (Jessop 1998, 2003; Shrank and Whitford 2011).8 PPPs have been evalu-
ated (for a detailed review of evaluations of PPPs, especially those in the space of
long-term infrastructure contracts see Hodge and Greve 2009), although the liter-
ature on PPPs has little to say about whether and how partnerships have delivered
on development (Miraftab 2004). Although delving into the failures of these modes
of governance is not the intention of this chapter, understanding the manifestation
of the state's centrality and the implications of there one provide insights into the
potentials and pitfalls of these modes of governance.

The Municipal Reforms Programme
and the State’s Centrality

The MRP is an e-governance intervention of the provincial government of
Karnataka [as represented by its Department of Municipal Administration (hereafter
DMA)] in India. The Programme aims to strengthen municipalities by imple-
menting technology-led administrative reforms that rely on common standards and
processes. It implements five reforms that target the day-to-day functioning of
municipalities.9 These are: (i) websites for municipalities to put all information
regarding their functioning in the public domain; (ii) birth and death registration
and certification, which involves digitization of birth and death records, online
registration of current births and deaths, and issuing computerized birth and death
certificates; (iii) fund-based double entry accounting and accrual system to capture
the revenue and expenditure of municipalities in real time, allowing for the timely
preparation of balance sheet of income and expenditure; (iv) a public grievance and
redress mechanism, or Helpline that seeks to enhance efficiency and effectiveness in
service provision through citizen participation; and (v) property taxation informa-
tion systems, or Aasthi that seeks to computerize the functions of the revenue
departments of municipalities with the objective of enhancing revenue collection
through effective taxation of properties (buildings and land).

8While there have been attempts to thematize (Jessop 1998) and theorize network failure (see also
Shrank and Whitford 2011 for a review of literature on network failures).
9The main functions of municipalities include provision of basic services such as water supply,
solid waste management, street lights, provision and maintenance of roads, and administration.
The reforms also aim to strengthen the ULBs financially by enabling them to raise their own
revenues to perform these functions.

4 From Hierarchy to Heterarchy … 79



The reforms are conceptualized, designed and implemented through multiple
partnerships between state and non-state actors (see Fig. 4.1). The state actors
include: (i) the DMA as the nodal agency; (ii) the Municipal Reforms Cell (here-
after Reforms Cell), as the technical cell of the DMA; (iii) the Survey of India as the
technical advice support agency for mapping (GIS) and MIS; (iv) the Karnataka
Urban Infrastructure Development Finance Corporation Limited as the financial
agency; (v) Software Technology Parks of India, Bangalore, for operation and
management of the data centre; and, last but not the least, (vi) the 213 munici-
palities across the province of Karnataka. Prominent amongst the many non-state
actors are the (vii) eGovernments Foundation (eGov); and, (viii) the City Managers
Association of Karnataka (CMAK).10 Structured as wide-ranging partnerships
between state actors, and between state and non-state actors, the Programme
exemplifies heterarchies.

Fig. 4.1 Structuring of the municipal reforms Programme as a heterarchy

10In addition, the DMA, from time to time, roped in private sector organisations such as the
Infrastructure Professionals Enterprise (IPE), Microsoft, and Infrastructure Development
Corporation (Karnataka) Limited (iDeCK). However, these were not part of the core team that
conceived and designed the MRP. Given their relatively shorter involvement, these are not a part
of the collaboration, hence are not discussed.
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Methods

This chapter uses the case study method observed and analysed through a
‘multiple-nested research design’ (Yin 1994: 286), also referred to as a ‘decentred
analysis’ of governance, as this method allows an understanding of the broader
socio-economic context within which a particular practice emerges (Bevir and
Rhodes 2004: 1249). Using the Municipal Reforms Programme as the case study,
this chapter draws on fieldwork carried between February 2012 and March 2013.
The nested research design was deployed to understand the conception, design and
implementation of the Programme through semi-structured interviews, focused
group discussions and informal conversations conducted mostly at the provincial
level. At the municipal level, similar methods were used to unpack how the reforms
were conceived and to get an idea of how reforms were implemented and their
impact on the day-to-day functioning of the municipality.

The Municipal Reforms Programme: Evolution
of the Heterarchy

Initiated in 2002 as a pilot in 49 municipalities (hereafter the pilot phase), in 2006, the
Programme was scaled to cover the remaining 164 municipalities (hereafter the
scale-up phase). Interestingly, the municipalities chosen for the pilot cover most of
the large (and relatively complex) cities in the province. To facilitate the scale-up, the
DMA established a dedicated Reforms Cell in 2005, on the understanding that scaling
up of reforms would require concerted effort. It was acknowledged that implementing
reforms is ‘like driving a car—it needs continuous pressure’ (bureaucrat, Reforms
Cell, 16 April 2012). Yet, initial interviews at the provincial and municipal level with
the various state and non-state actors revealed that while the pilot ‘progressed well’,
the same degree of progress was not experienced with the scale-up. Why is it that
despite the establishment of a dedicated Reforms Cell the scale-up to the 164
municipalities—that are relatively smaller in size and therefore less complex—was
not considered successful? The answer, I argue, lies in the role of the state in the two
phases. In the rest of this section, I show how, to begin with, the state forges
wide-ranging collaborations exemplifying heterarchies. Within the collaboration, in
both the phases, the state maintains a centrality, although this centrality manifests
varyingly in the pilot and the scale-up phase. In the pilot, the state as a central node
coordinates the various nodes to work collectively by facilitating dialogue and
knowledge exchange amongst them. It encouraged what Malhotra (2002) refers to as
‘fluid’ relations amongst the various nodes. In other words, the state steered the
collaboration as a relational contract. However, in the scale-up, the state while
continuing to be a central node switches to a transactional contracting mode whereby
the various nodes deliver strictly as per their respective contracts. I demonstrate how
this transition in the working modalities in the two phases is responsible for the
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unanticipated negative impacts in the scale-up. In what follows, I trace the contours of
the heterarchy and within that the role of the state.

Pilot Phase (2002–2005)

The Programme was conceptualized and driven by the DMA whose main
responsibility is to supervise and monitor municipalities to enable them to deliver
basic services efficiently. While it was envisaged that the municipalities would
eventually own and drive the reforms, the DMA, by virtue of being the main driver
of reforms emerged as the central node in the collaboration. To design and
implement technology-led administrative reforms, the DMA sought the help of
eGov as it did not have the skills to develop or deploy technology. Since, the
Programme was the first of its kind in the country, there were few experiences to
learn from. Consequently, the pilot demanded preparatory ground work, primarily
to understand the nuts and bolts of municipal governance and how technology can
be introduced within this context. While led by the DMA, the ground work
involved all the nodes as is evidenced by the following response: ‘a lot of ground
work was done…—preparation work to build a system. [We] interacted with the
bill collectors [municipal staff], planned out the process to show what could be
done. [We] built a lot of social capital with the bill collectors. A lot of learning
came from the bill collectors without which this system could not have been
devised. Though not IT savvy—without their knowledge it is not possible to devise
or even understand the system’ (team member, eGov, 26 March 2012).

Municipalities, while part of the state hierarchy, were acknowledged as critical
partners in the collaboration as it was the municipal staff that was best suited to
provide inputs on the functional requirements and specifications for each applica-
tion supporting the reforms. Collaboration with these units of governance was
forged through monthly meetings where ‘…representatives of municipalities were
encouraged to articulate their experience with reform implementation, problems
[experienced during reform implementation] and possible solutions’ (senior team
member eGov, 26 March 2012).

As the DMA, eGov and the municipalities immersed themselves in the
preparatory work, there was a felt need for two other skill sets. First, implemen-
tation of the property tax reform, i.e. Aasthi required the mapping of properties on a
GIS platform as well as the preparation of a detailed database describing the
attributes of every property. Second, the DMA also realized the criticality of cre-
ating awareness on the utility of integrating reforms in the day-to-day functioning
of the municipalities and to instil a sense of ownership amongst these units for the
reforms. Given the enormity of implementing reforms in the envisaged 213
municipalities, the DMA roped in the Survey of India to map the various properties
on a GIS platform and to create a database of all the properties on MIS. Similarly, to
create awareness about the reforms and to ensure uptake and ownership at the local
level, the DMA entered into an understanding with the CMAK to deliver on this
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task. The City Managers association organized peer exchange programs, informa-
tion sharing between cities and various countries as well as documentation of best
practices.

For instance, in 2006 ‘CMAK in association with the Municipal Reforms Cell
organized training sessions for commissioners, engineers and personnel from
Accounts Department of Nirmala Nagara towns in the Bangalore division’ (CMAK
2006). Similarly, it organized a session on ‘Property Tax Reforms’ for top officials
… to deliberate upon different issues related to property tax’ (CMAK 2007). It was
through such events and Programmes that CMAK facilitated knowledge exchange
and experience sharing amongst municipalities. In doing so, the City Managers
Association initiated learning through experiences, while also instilling a sense of
ownership for reforms amongst these units of governance

Interestingly, while the MoUs between the DMA-eGov, DMA-Survey of India
and DMA-CMAK formalized the relations between these nodes, in effect, the
interactions were ‘fluid’ (Malhotra 2002: 97), i.e. the nodes did not strictly adhere to
their respective roles as defined by the agreements. The DMA emerged central to
this fluidity, as can be gauged from the following response:

We [DMA] were aware that the reforms are our projects – we have given the money so
therefore we need to get the work done…. As a team [at the DMA], we were encouraged to
spend a day each in Survey of India and eGov and work with them.… It was like a family—
we all worked together. There was a lot of information exchange and dialogue on everyday
issues. There were no reporting procedures, yet, we had first-hand knowledge of what is
happening in both the offices.

In fostering fluidity amongst the various nodes of the heterarchy, the DMA, in
effect encouraged a relational contract between the various nodes. In the process, it
ensured iterative reform implementation by steering knowledge to reframe prob-
lems in order to resolve them (Klijn 1996, in Sørensen and Torfing 2005). As a
process, the DMA encouraged continuous rethinking and learning while also
mobilizing the energies, wills and capacities of the other nodes, especially the
municipalities to shape interdependencies, and create discursive conditions for
interaction amongst the nodes (Sørensen and Torfing 2005). This, in turn, served an
important function of accommodating the diverse needs of the municipalities while
also seeking to instil a sense of ownership for reforms. Thus, in this phase the
DMA, while a central node in the collaboration, showcased a marked transition
from operating through its hierarchies to collaborating horizontally with other state
and non-state actors. Even where hierarchies existed, for instance, between the
DMA and the municipalities, the relationship was not one of command and control.
On the contrary, the municipalities were treated as equal partners with an
acknowledgement that without the active participation of the municipalities
designing robust reforms and implementing these was an impossible task.

As outputs, by 2005, all municipalities in the pilot stage had adopted common
standards and processes and these include the following: (i) standardized budgeting
and accounting procedures; (ii) standardized system of GIS mapping of municipal
jurisdictions and an MIS-based property data set; (iii) rationalization of cadre and
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recruitment rules to facilitate hiring of IT professionals at the provincial and
municipal levels11; and (iv) standardized tax assessment and enhancement proce-
dures. Adoption of these standards and processes heralded long-term systemic
changes in municipal governance. In other words, the basics to reform the
municipalities were in place.

In 2005–06, the DMA decided to scale-up the Programme to cover the
remaining 164 municipalities in the state. To facilitate implementation, the DMA
established a dedicated Reforms Cell. Despite, the experience of the pilot and, the
support of a dedicated Reforms Cell, the scale-up did not happen as smoothly.

Scale-Up Phase (2006–2012)

With the expansion of the Programme to cover the remaining municipalities, the
demand for updates, enhancements and improvements to the software applications
increased. TheDMA, in a bid to reduce its dependence on eGov (which up till the pilot
phase was providing services gratis, now began to demand monetary compensation)
decided to consolidate its Reforms Cell by recruiting technical staff. In 2008, a
renewal contract between the DMA and eGov positioned the latter as Maintenance
Support Organization, and its responsibilities (other than providing maintenance and
support services to facilitate the scale-up), included enhancing capacities of the
Reforms Cell staff to manage e-governance applications. Over the next two years, the
Reforms Cell consolidated itself to gain a distinct identity of the technical wing of the
DMA, having capacities to develop software applications. It was this consolidation
which triggered a change in the role and behaviour of the DMA.

As the Reforms Cell consolidated, there emerged a greater focus on developing
new applications for a host of new e-governance reforms.12 By 2010 the Reforms
Cell was rolling out applications for 24 reforms, consolidating itself as a software
developer by taking over most of the functions of eGov, with the latter functioning
as a Maintenance and Support Organization. Technological tools for the additional
reforms were deployed at a rapid pace, leaving little or no time for dialogue with
other nodes in the collaboration. By 2010, monthly meetings with the municipal-
ities ceased which, in turn, led to a reduced involvement of the CMAK and the
Survey of India as the work of both these nodes was with municipalities.
Consequently, the DMA emerged as the only active node in the heterarchy. It began
to centralize and broker all decisions with the other nodes contributing as per their
contractual specifications. In other words, the fluidity of relations amongst the
various nodes that the DMA encouraged in the pilot was missing in the scale-up.

11All municipalities in the state have an IT cell that is responsible for implementing e-governance
reforms. The IT cell is staffed by programmers and data entry operators.
12The demand for new applications is attributed to a new policy thrust of the national government,
advocating e-governance reforms in municipalities across the country, although the prescribed
basket of reforms was much larger than those implemented as part of the Programme in Karnataka.
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Consequently, on the one hand, eGov, Survey of India and city managers of
Karnataka emerged as passive contributors to the reforms, while on the other, the
municipalities emerged as passive recipients of reforms.

During fieldwork it was gathered that ‘implementing reforms, since 2008
[scale-up], means rolling out of technology’ (bureaucrat, GoK, 20 March 2012).
Thus, in this phase, ‘reform implementation’ shifted from being understood as
moulding the context for technology adoption by the municipal staff to just
developing and deploying applications. The Reforms Cell distanced itself from
concerns about whether the applications were being used effectively and who was
using them. In the scale-up, the focus of the Programme was primarily to deploy
online tools. Whether the municipalities were adopting and integrating these tools
in their day-to-day functioning became a distant concern, if at all, as is evident from
the following response: ‘we can roll out the modules [online tools], how best they
are used, is not monitored or tracked [by us] and is not our responsibility.… Taking
these reforms ahead is largely dependent on the motivation and the drive of the IT
engineer in the municipality’ (bureaucrat, Reforms Cell, 10 December 2010). In
other words, contrary to the approach in the pilot phase, in the scale-up, the state as
represented by the DMA (and the Reforms Cell) distanced itself from governance
concerns. By February 2013, the Reforms Cell took over most of the functions of
eGov, while expanding its operations across 32 applications.

While the completion of the reforms was anticipated by 2010, the DMA sought
two extensions of two years each. The Programme finally culminated in 2014.
While the Reforms Cell continues to provide online e-governance solutions to
municipalities across the state, as of 2014, the initial five reforms have been
implemented partially and, of those implemented, not all are successful. An eval-
uation of the Helpline by the City Managers Association in 2006 points to the
failure of this reform. CMAK (2006) observes that most complaints are not being
routed through the Helpline. The telephone lines meant for receiving complaints
from the citizens are often used for other office purposes, and the staff manning the
Helpline was assigned the task of being receptionists in many municipalities.

A detailed review of reform implementation and working in the two munici-
palities of Hassan and Bidar shows that the reforms are not working well, not just in
these municipalities, but across several in the province (Mohan et al. 2013). Not
only are the reforms not being used by the various municipalities, there also seems
to be little ownership for these reforms (Mohan et al. 2013). This was reiterated by
one of the senior officials from the provincial governments who believe that ‘re-
forms cannot be driven by the IT engineers [of the Reforms Cell. They have to be
driven by those who need the reforms, i.e. the ULBs “municipalities”. At the end of
7 years of its existence, MRC [Reforms Cell] should have been in great demand—
municipalities should have been lining up here [at the Reforms Cell office] and
seeking the services of MRC. On the contrary, many local bodies (at least the larger
ones) are now requesting to be excluded from the MRC–Mysuru, Hubli Dharwad,
Koppal, Tumkur, Davangere; mainly because they feel that in setting up the MRC
as a software company, the objective of reforms is lost. They feel they can proceed
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efficiently on their own. In fact many are developing their own tools as per their
requirements (bureaucrat, GoK, 15 March 2012).

My field work in the municipalities confirmed this. Several municipalities have
indeed developed and deployed online tools that meet their requirements. For
instance, Gulbarga municipality has developed an online tool for tax assessment
and collection.13 Conversations with the higher ups in the provincial government
confirmed that Gulbarga is not an isolated case.

Conclusion

In this chapter, I set out to understand the role the state plays in network forms of
governance that gained prominence in the late 1990s as a means to address
development challenges. The failure of market-mediated (PPPs) and state-led
development models in tackling development challenges, and the consequent
recognition that addressing such challenges requires collective (private and public)
resources and capacities, led to collaborations between governments, private sector
and NGOs. Within these collaborations, while the state is argued to be a central
node, responsible for managing and steering to heterarchy to deliver on its objec-
tives, there is little empirical evidence demonstrating how the state’s centrality
manifests to do so.

I use the Municipal Reforms Programme in Karnataka, India, whose organiza-
tional arrangements resemble the description of heterarchies to point to how the
state’s centrality manifests such that it operationalizes reflexive rationality to
manage and steer the heterarchy effectively. In doing so, I provide the much needed
empirical evidence supporting the state’s ability to render these modes of gover-
nance as effective alternatives to state- and market-led modes of governance like
PPPs, while also arguing that these alternatives provide the state the opportunity to
move beyond entrepreneurial governance models.

This chapter traces the role of the state across two phases of the Programme—
pilot and the scale-up. In the pilot phase, it was observed that the state makes a clear
departure from its hierarchical mode of functioning, while actively engaging itself in
what appears to be a heterarchical mode of operation. In this phase, most nodes were
operating on a relational contract that was facilitated by the state (DMA) by
encouraging dialogue, knowledge exchange and mutual trust. Yet, this was not the
case in the scale-up when the state as a central node begins to centralize and broker
most decisions in the collaboration while demanding the involvement of the other

13In January 2013, the Reforms Cell was yet to deploy Aasthi in Gulbarga, claiming that the ULB
had not digitized the back-end data. Yet, a visit to Gulbarga revealed that the IT cell in the ULB
had procured a rudimentary tool locally. Data of all properties filing their taxes with the ULB were
being digitized with this tool. Consequently, the property database with Gulbarga was an updated
version of the database of the Reforms Cell which was based on the GIS survey done in 2007–
2008.
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nodes as per contractual agreements, i.e. the involvement of the nodes was as per the
transactional contracts that were signed between the various nodes. The fluidity of
relations that existed in the pilot was absent in the scale-up. It was these differences
in the implementation modalities of the two phases that led to a relative success of
the pilot when compared to the scale-up.

While the MRP is not demonstrative of a stable heterarchy, it does point to the
state’s ability to steer a collaboration to function effectively to achieve its agenda—
strengthening municipalities through administrative reforms—although for a short
while. This mixed experience neither allows an argument for, not against heterarchies
as effective alternatives to states and markets. What can be concluded is that the
success of these modes of governance is dependent on the manifestation of the state’s
centrality in a given institutional and policy environment. Additionally, the success of
the Programme, albeit for a short span does allow us to conclude that these modes of
governance open up opportunities for the state to move beyond the neoliberal
framework of entrepreneurial governance arrangements.
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Chapter 5
‘Speculative Spaces’: The Material
Practices of Urban Entrepreneurialism

Raman Bhuvaneswari

Introduction

This chapter explores the land development policies and practices of two urban
development authorities’ in the Extended National Capital Region (ECNR). These
included the Haryana Urban Development Authority (HUDA) and the Delhi
Development Authority (DDA). Since 1995, the policies of the two urban devel-
opment authorities have prioritized private sector participation and, in particular,
public–private partnerships for the provision of housing for middle and lower
income groups. This chapter illustrates the manner in which the practices of the
urban development authorities prioritize the financial interests of a specific group of
developers and the state, and perpetuate speculative practices in several ways. Their
models for promoting private sector partnerships are premised on real estate value
gains. The state agencies act as a broker for assembling land for large development
projects of private actors. The land laws and the new planning instruments are
mobilized to transfer the land to developers’ promoting mega-development projects
in the form of townships, gated housing, and malls. Although on the one hand the
production of housing units increased on paper, in reality, the vulnerability of large
sections of population to hold on to their land or access housing has increased.
However, large development projects do not follow a similar trajectory. The
landowners/landholders counter state interventions, using the provisions in law and
resorting to protest actions.

Several scholars have drawn attention to the ascendancy of real estate-led urban
development strategies in India and other countries (Denis 2011; Searle 2010;
Raman 2015, 2016; Anand and Rademacher 2011). This has implications for urban
governance. In an influential paper, Harvey (1989) notes that real estate-led
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development is a feature of a wider shift in local governance practices from a focus
on welfare functions towards entrepreneurial urbanism. Entrepreneurial urbanism is
characterized by local governments’ focus on local economic development and
speculative place construction under public–private partnerships. The local gov-
ernments bear the risks associated with speculative development projects. The
governance shift, Harvey notes, is influenced by the macroeconomic conditions.
Analysing the patterns of urban transformation in Bengaluru, Goldman (2011a, b)
argued that speculative logic drives the actions of the state agencies. His thesis on
speculative urbanism shows that the state actively transfers public resources to
private actors and that land speculation and dispossession of rural communities
have become the main business of the government.

This chapter engages with the thesis on entrepreneurial urbanism and speculative
urbanism. It suggests that the turn towards real estate development and the PPP
marks an intensification of the earlier entrepreneurial models adopted by the urban
development authorities rather than a new turn. The development authorities pro-
moted a model of land development promoted by urban development authorities’
prior to mid-1990s is premised on tapping the land value gains and redistributing
the gains across income groups (Ravindra 1996). However, in reality, the housing
layouts (plots and built units) formed by urban development authorities were
captured by higher income and middle income households. The shift towards pri-
vate developer-dominated and real estate-led development further extends the
speculative practices of the development authorities. As opposed to the earlier
models, where there was a semblance of redistributing the real estate value gains,
the development authorities now facilitate the transfer of valuable land to devel-
opers. The authorities, as the two case studies illustrated in this chapter, act as
brokers and assemblers of land for the land-intensive projects promoted by large
developers.

Findings presented in this chapter extend the thesis of Harvey (1989) and
Goldman (2011a, b) in the following ways. First, this chapter sheds light on the
practices of urban development authorities and their relationship with different
social groups about which there is little documentation, particularly in the context
of Haryana. It analyses the experience of a public–private partnership project for
slum redevelopment in Delhi and the land and housing development practices in the
small towns of Haryana. Harvey’s account on entrepreneurial urbanism emphasizes
the changes in the local government. Unlike in the context studied by Harvey, land
development in the form of mega-projects is promoted by the different parastatal
agencies, namely the urban development authorities, special purpose vehicles for
infrastructure provision, and the industrial development corporation. Second, as
argued by Goldman (2011a, b), policies and projects promoted by the urban
development authorities in the two contexts are land intensive and rely on
land-based incentives to attract private developers. Unlike the linear trajectory
suggested by Goldman (2011a, b), the speculative projects promoted by state
agencies have been mired by conflicts and have not materialized in practice
(Shatkin 2011). Third, the case studies shed light on urban development practices in
small towns as well as in a metro city. Scholarship on urban transformation and
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governance is largely metro-centric. Further, the dynamics of transformation in
small towns of Haryana has not been documented. In addition, with the exception
of Searle (2010, 2014), not much is known about the characteristics of developers
or their engagement with the parastatal agencies. This chapter is an attempt to
contribute towards such empirical and conceptual gaps.

The rest of the chapter is organized into three sections. It explores two types of
PPP projects. Dhar (n.d.) lists five models of PPP projects which are as follows:
(1) state–developer joint development, (2) developer–landowner partnership,
(3) private developers’ project on acquired land, (4) private developers’ project on
government land, and (5) PPP for slum redevelopment. The first case study analyses
the partnership arrangements between a parastatal agency, landowners, and
developers, which is described in Section “Partnerships in Land Development: The
Case of Haryana’s Small Towns”. The second case study, described in
Section “Practices of Public-Private Partnerships for Slum Redevelopment”,
explores a slum redevelopment project in the capital city of New Delhi. In an earlier
work (Raman 2014, 2015), I had argued that the PPP is used as a mechanism for
facilitating the transfer of land to private developers. I build on this argument to
illustrate how the community–NGO relation can affect the dynamics of the PPP
projects. The final section concludes with a discussion on the implications of the
shifts in governance of land for social and spatial justice.

Partnerships in Land Development: The Case of Haryana’s
Small Towns

This section traces the practices of land development at the outskirts of three towns
in Sonepat district. The three towns are situated along the Grand Trunk Road, a
major roadway that connects the capital city of Delhi with the border towns of
Punjab. The GT Road is a historic trading route that runs from Chittagong in
Bangladesh to Lahore in Pakistan and Kabul in Afghanistan. The region between
Delhi and Haryana is considered to be a hotbed of real estate investment, and one of
the towns along this stretch, viz. ‘Sonepat1 town, was once described as ‘the next
Gurgaon’ (The Times of India, 15 June 2012). In anticipation of unbridled growth,
real estate developers from Delhi and small towns of Haryana announced projects for
building integrated townships, gated housing complexes, malls, and residential
apartments. They invested in the region from 2000, and their investments peaked in
2005. The hype of real estate growth has since slowed down. Despite so, government
interventions have promoted large developers, as we showed in the last section.
Following a brief introduction to the three towns, the characteristics of developers
and their practices of assembling land for their projects are described in this section.

1http://articles.economictimes.indiatimes.com/2012-02-11/news/31050062_1_property-prices-tdi-
infrastructure-region.
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Drivers of Urbanization: Real Estate-Led Development

The three towns, Sonepat, Ganour, and Karnal, are within a radius of 150kms from
the metropolitan city of New Delhi. Two of the three towns—Karnal and Sonepat—
are said to have existed as early as the seventh century BCE (Grewal 2009). Ganour
was declared as a town in the late sixties. Both Sonepat and Ganour Karnal were
renowned urban centres in the Mughal regime. The two towns developed
around the wholesale markets for agricultural produce and retail trade.

Post-independence, all three towns registered a steady increase in urban popu-
lation (Census 2011). The Karnal town, one of the large towns in the district,
registered a steady increase in urban population of more than four lakh according to
2011 census. The town’s population has grown from 59,790 in 1951 to 176,131 in
1991. The towns developed around an old core built during the Mughal period.
Post-independence, resettlement colonies and residential layouts developed by
private actors and planned residential and industrial layouts formed by the HUDA
and the HSIIDC, developed outside the old core.

The present-day economy of the towns is constituted of trade, manufacturing,
and real estate. Post the partition of India, the towns experienced growth with the
influx of refugees from Pakistan. The refugees invested in small trade. Alongside
trade, the refugee entrepreneurs established industries for manufacturing bicycles
and tyres. The famous Atlas Cycle is located in Sonepat and the Bharat Steel Tubes
and, subsequently, Apollo Tyres thrived in Ganour. Between 1960 and 1980, the
towns also benefited by the prosperity in the surrounding villages due to the Green
and White revolutions. The Green Revolution catalysed the evolution of private
agro-processing units, small industries for manufacturing agricultural imple-
ments, and public sector research institutions at Karnal town, and agricultural
mandis (or markets), at Sonepat and Ganour. Since the mid-1990s, the town
entrepreneurs invested in setting up schools to cater to the children from the sur-
rounding rural areas. This trend intensified in the mid-2000s, when the Government
of Haryana announced a policy for developing the state as an educational hub.
Entrepreneurs from Delhi and other Indian states set up universities for law, engi-
neering, management, and public policy, to attract students from India and abroad.

Urbanization accelerated in the region post-2000, predominantly driven by the
lure of high returns from real estate. The conversion of agricultural land started in
the early years of the 2000s, and reached its peak in 2005, slowing down since
2010. The Government of Haryana rolled out several projects to set up an educa-
tional city and an international horticulture/fruit wholesale trading centre; and, to
form the Karnal–Manesar–Palwal highway. Several of these projects are land
intensive. For example, around 2000 acres were earmarked to set up the Rajiv
Gandhi Educational City and another, 2000 acres for an international horticultural
and wholesale fruit market. Land prices rose with the announcement of these
projects. In addition, the Government of Haryana announced a policy-promoting
public–private partnership. Leading developers from Delhi announced their pro-
jects for building townships, malls, and luxury housing complexes. Their projects
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are located on land parcels along the highway. According to newspaper accounts,
large developers control nearly 2000 acres of land in the villages abutting GT Road,
and in the towns of Kundli, Sonepat, and Ganour. Besides, private companies, such
as the Bharat Steel Tubes, hold vast tracts of land in the region.

Our interviews with the development authorities and land developers in the
region show that the sale price of agricultural land in the villages around GT Road
increased from 80 Rs/ft2 before 2000, to 450–500 Rs/ft2 by 2015.2 Our survey of
the sale price of developed plots in the townships in 2014–2015 show the price
of developed plots range between 2800 Rs/sq.ft and 4500–5000 Rs/ft2. Land
prices have gone up to Rs 200,000/yd2 or Rs 20,000/ft2 in villages where private
developers have built integrated townships or universities. Although the land prices
quoted remain as high as Rs 10–40 million per acre in the villages around Sonepat
and Karnal, the actual transactions have come down due to delay in the completion
of township projects.

The interventions by the state and private developers are discussed in the fol-
lowing sections.

State Agencies Interventions in Land

Land development for urban use, in Haryana, is regulated by different parastatal
agencies, two of which are the Haryana Urban Development Authority and the
Haryana Industrial Development Corporation. Both institutions prioritize policies to
promote for private sector-led development, public–private partnership, and real
estate-driven growth. Unlike in other Indian states, the turn towards PPP and real
estate-led development is not a new phenomenon in Haryana, but the two
authorities, especially the HUDA, scaled up the strategy, since 2005, following the
success of Gurgaon.

The Haryana Urban Development Authority (HUDA) was created in 1975,
under the Haryana Urban Development Authority Act to undertake large-scale
acquisition of land. The authority acquired land for the first time in 1977.
Previously, the Haryana Urban Real Estate Department acquired land, and much of
the acquired land was allotted for the construction of resettlement colonies for
refugees. Besides, the HUDA and the District Town Planning Department
(DTP) are authorized to notify land for acquisition. The DTP decides on the area
of land to be acquired in accordance with the provisions in the master plan and
notify the Estate Department, which acquires the land and transfer it to HUDA for
development. The acquired land is then transferred to the HUDA for development.

The Government of Haryana has been promoting land development in part-
nership with the private developers since 1975. The Haryana Development and

2Interviews with the HUDA Chief Planner, dated 23 October 2015, land broker in Rathdhana
dated 6 May 2015, and land developers in Sonepat dated 14 June 2015.
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Regulation of Urban Areas Act (HDRUA) provides for private developers to
negotiate with agricultural landowners and assemble land for development.
The DTP provides licences to developers who are able to assemble 0.45 km2 of
contiguous land. Licences are issued initially for two years and renewed subse-
quently. What has changed, however, is the nature of partnership with private
developers. The policies, since 2005, favour large scale development projects such
as integrated townships, malls, and commercial complexes.

Until 2000, HUDA’s interventions was limited to selected location, often on the
outskirts of the town. The authority’s approach, similar to development authorities
in other states, is to acquire land and develop it as plots for sale to different income
groups. In addition, departing from the practices in other Indian States, private
developers with licences from the DTP, also formed residential colonies. The
buyers were mainly government employees and businessmen from Delhi. In 2005,
HUDA projected the Gurgaon model of urban development as a way forward for
building new housing and commercial complexes. Land was developed predomi-
nantly by one large real estate development company, namely the DLF. The DLF
incrementally purchased land directly from farmers, since the eighties, and
assembled large tract of land for building townships and luxury apartments (Bedi
2014). Several amendments were made to the Land Acquisition Act during the
1990s and 2000s, to facilitate the transfer of agricultural land to large
developers (Bedi 2014). The land acquisition act was amended again in 2013, to
further make it easier for claiming land for large scale development projects of
private developers as well as government agencies. Further provisions in the
Gurgaon model is now viewed as a blueprint for urban development in the country
(Chatterjee 2013). In the context of Haryana, the regional government, especially
the then chief minister, actively promoted real estate-led development and the
involvement of private developers in urban development. His role was critical in
facilitating the negotiations between real estate developers and farmers. He also
lobbied the political party then in power to reform land acquisition act in order
that agricultural land can be transferred easily for large speculative township pro-
jects and malls.

Besides HUDA, Haryana State Industrial Development Corporation (HSIDC) is
involved in developing land for industrial development in Haryana State. In 2011,
HUDA and HSIDC announced public-private partnership for land development as
a priority policy area. Of the five models listed by Dhar (n.d.), the HUDA and
HSIIDC promoted two dominant forms of partnership—joint development by
a private developer and a landowner and development by a private developer on
land acquired by a government agency. Under the PPP model, land is acquired and
allotted to builders or licences provided to builders for the land they have purchased
in the market. Once a licence is issued, the HUDA does not interfere with the
developer’s project. Further, the Government of Haryana introduced a
single-window process for issuing licences to developers via the HUDA. These
licences are issued for large-scale development under the special development
project area designated by HUDA.

96 R. Bhuvaneswari



The projects facilitated by the two institutions are not only land intensive, but have
also served as a vehicle for transferring land to a handful of large developers. By 2005,
large real estate development companies held nearly 2000 hectares of land, which they
have purchased from farmers (The Times of India, 2014). Between 2008 and 2014,
HUDA and DTP issued licences to private developers for developing 84.99 km2 of
land either on their own or in collaboration with the farmers; the dominant pattern is for
developers to secure licences in collaboration with the landowners.3 Of the 84.99 km2

of land, HUDA acquired 5.68 km2 of land on low rates, allegedly for serving ‘public
interest’ and sold the land to licensed developers. For example, HSIIDC and theHUDA
are involved in the acquisition of land of nearly 6400 acres from three villages for
setting up an education city and an international horticulture and fruit market (mandi).
The education city, named the Rajiv Gandhi Education City, a project pushed by the
then chief minister Hooda, is designed over an area of 2000 acres. The city was
planned to be built in two phases and was conceptualized by a private consulting group
—the Operations Research Group (ORG). HUDA sold the land acquired from three
villages to private developers. According to the information provided by HUDA
officials, landwas acquired from farmers for aroundRs 160,000 per acre since 2006 and
transferred to developers at the rate of Rs 20–30 mn per acre. Although 2000 acre of
land has been acquired so far and another 1000+ acres is notified for acquisition, only
three universities have located in the city, with seven others listed on paper.

The announcement of the projects such as the Rajiv Gandhi educational city in
2006, led to an increase of land prices in the market by a three and a half fold from
13.60 lakh per acre to 47.15 lakh the same year. Similarly, the plan to form Kundli
Manesar Palwal (KMP) highway, which is a 135-km-long peripheral expressway
connecting villages and small towns lying between Kundli in North Delhi with
Palwal in Haryana pushed up the land prices. Despite the fact that a substantial
proportion of the middle and lower income groups are priced out of the market, the
government agencies have been promoting large developers’ projects for luxury
housing and malls. Several projects are either incomplete or constructed units lie
vacant. The land acquired by different government agencies for mega projects
too lay unused due to delays and bottlenecks in the implementation.

The PPP is justified as the only way out to increase the production of housing in
the region. However, as Bedi (2014) notes, although there has been an overpro-
duction of housing units, with the high cost per unit, access to housing remains a
distant dream for a large proportion of the population including the middle and
lower income groups. While the real estate-led development at first promised
unbridled growth, the market declined in 2010 due to various factors, including the
reform of financial transactions in real estate and the financial crisis. Many con-
structed units in the private-developed townships and land acquired for develop-
ment remain vacant, and ongoing projects have faced long delays. Unoccupied
vacant units lay side by side with scarce supply of affordable housing in the state.
The next section describes the characteristics of developers and their strategies.

3Interview with chief planner, HUDA, dated 13 August 2015.
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Developers and the Trajectory of the Project

The entrepreneurs operating in the region are from different backgrounds. Their
projects are of different scales. Based on their scale of operation, developers in the
researched location may be differentiated into three groups, viz, large developers,
mid-sized, and small developers. Similar to the patterns observed in other Indian
cities (Raman 2016), large developers from Delhi control the development of land
parcels along the GT Road. Hoardings of gated housing complexes and integrated
townships along with vacant land waiting to be developed, and semi-finished malls
and apartments border the two sides of the highway. The townships and housing
complexes were envisaged to fulfil the housing ambition of the Delhi middle-/upper
middle-class population who were unable to invest within Delhi or Gurgaon. Hidden
behind the main road is the development promoted by medium and small developers.
Below, we describe their characteristics and forms of land development.

Large Developers

Large developers have a pan-Indian presence. They predominantly build integrated
townships covering more than 100 acres. Their projects are listed in the capital
markets. The financial layout of their projects varies from a minimum of 5 billion to
a maximum of 30 billion Indian Rupees. Among this group of developers are India
Bulls, Ansals, TDI, Omaxe Real Estate and Builders, the Jindal Global Realty, and
the Parker. All of them have an office in New Delhi, which they see as their main
market.

India Bulls, headquartered in Mumbai, is the country’s third largest real estate
company, established in 2005. The company started in 2000, as an online securities
brokerage company and subsequently diversified into different businesses, includ-
ing real estate, power, and housing finance. Their main investments are in the
National Capital Region (NCR) and Mumbai. According to the company’s annual
report, nearly 65 % of the investment is in the NCR region (India Bulls 2014). In
2011, India Bulls announced a flagship project for building an integrated township
in a HUDA-controlled neighbourhood at Sonepat. The township sprawling over an
area of 150 acres boats of an elite residential project, shopping mall, and recre-
ational facilities. India Bulls is listed on the Mumbai, Luxembourg, and Singapore
Stock Exchanges and is among the early generation of companies to source Foreign
Direct Investment for housing development.

Ansals is one of the seven large developers in the country listed in the Bombay
Stock Exchange (Business Standard 2015). The company was founded in the
1980s, by a school teacher—Lala Chiranji Lal Ansal. Currently, it has projects in
Sonepat and Karnal. Omaxe, another large developer sourcing FDI, floated a
township project sprawling over 357 acres at Sonepat. Like Ansals, Omaxe is a
first-generation firm in construction and contracting business, established by two
entrepreneurs—a civil engineer and a chartered accountant. The firm accelerated
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their real estate investment in 2001 and is listed in the National Stock Exchange
since 2007. The company has projects in other northern Indian states, including
Uttarakhand, Rajasthan, Delhi, and Himachal Pradesh. Besides, like other major
developers, the builders have relied on FDI for financing their projects.

Unlike the earlier group, the TDI group of companies and Jindal Global Realty
operate predominantly in Haryana, particularly in the second- and third-tier cities of
Haryana, Uttar Pradesh, and Punjab. The TDI group has business interests in the
UK. The TDI township in Kundli, Sonepat, is one of its signature projects planned
on 1250 acres of land. Jindal Global Realty is floated by the Jindal group of
companies, owning companies manufacturing steel, copper, power, and prefabri-
cated concrete blocks. Its township project located in Sonepat sector 36 covers an
area of 640 acres and is located at a distance of 2 km from the KMP highway. The
project announced in 2011, is still in its early stages of development.

Many of these projects, though announced as early as 2011, are still in initial
stages. For example, many investors in Jindal Global City are employees of Jindal
Global University. The university was seen as a catalyst of real estate development
in the outlying villages of Sonepat, but it did not follow a similar trajectory.
The Jindal Global city project got derailed over the issue of licensing and con-
version of agricultural land into urban use. Similarly, of the 1250 acres of land held
by TDI group for its flagship project in Kundli, only about 1200 apartments have
been constructed and 20 acres have been developed. Several of these constructed
units lay vacant. According to the TDI residents’ association, there are around there
are 200–300 occupants. TDI developers claim that it has plans to build 7000
apartments apart from independent villas.

Medium Developers and Small Developers

The second group of developers who described themselves as mid-sized companies
includes Shree Vardhman builders, Parsvnath builders, Tulip builders, and the
Divine builders. These firms operate dominantly in the NCR region and particularly
in the second- and third-tier towns. The scale of their projects ranges from an area
of 30 acres to under 400 acres. Their projects are concentrated in different sectors in
each of the three towns.

Three companies, namely, Parsvanath builders, Vardhman builders and Tulip
builders, dominate the residential real estate development in four sectors of
Sonepat. These builders are from a similar religious community and have extensive
family ties between them and with other members of their community in building
materials business. Two of them have a franchise in cement trade. Shree Vardhman
builders and developers—was founded by two brothers—Sandeep and Sachit Jain.
Prior to setting up the company, both of them worked as marketing managers for
Parsvanath and had managed the latter’s projects at Sonepat. The two entrepreneurs
set up the business with the help of their extended family—Parsvanath builders who
have been operating in the region since the early 2000s. All three builders belong to
Sonepat and floated projects on their inherited land. Besides, they assembled land
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through purchasing directly from the farmers. The Vardhman brothers, with
extensive contacts in HUDA supported other two builders in securing developers’
licence. These firms operate predominantly in different small towns of Haryana.
The Divine City’s project is concentrated in one sector of Sonepat city. The
company, headquartered in Delhi, was started by an entrepreneur in electronics
trade. The company has business operations in Hong Kong, Singapore, and China.
The entrepreneur, hailing from Sonepat diversified into real estate business after
2005, when the land market boomed along the GT Road.

The projects of small developers differ from the other group of developers
described above in terms of two aspects: scale of the project and the location. They
develop projects of less than an half an acre to 5 acres. Their projects are pre-
dominantly forming plots on agricultural land, and sometimes, not authorised for
urban use. They also assemble land for large developers. In general, large and
medium developers prefer to invest in HUDA-designated areas due to the high cost
involved in converting agricultural land to non-agricultural use and subsequently
planning permits from the HUDA. Small developers’ projects are located in the
interior land parcels, immediately outside the town boundary.

Land Access and Relationship with HUDA

Large developers acquire land in two ways—allocation by the HUDA, direct
purchase, or assembly through a network of property dealers and partnership with
farmers.

A dominant pattern of assembling land among large and medium developers is
to either purchase land from farmers or enter into collaboration with landown-
ers for land development. Large developers such as the TDI group, Omaxe, and
Parker purchased almost all the land belonged to a village. The negotiation is done
through a network of agents—connected to the village panchayat (local govern-
ment) president, accountant, and surveyor of the revenue department. Almost, every
landowner doubles up as a land broker in every village. An example is the ways by
which TDI developers assembled land for their first township project in Kundli,
Sonipat. The TDI township is located on land, which once belonged to residents
of a village called Nangal. The villagers had in total around 1450 acres of agri-
cultural land. They were from different caste communities: Jats, Rajputs, and
Dalits, and also Muslims. The HUDA, had earmarked in the master plan for Sonipat
Village agricultural land owned by residents of Nangal village along with two other
villages for acquisition. The plan was to develop urban residential and commercial
complex on the acquired land. The master plan was prepared in the
mid-90s. HUDA issued a notification for land acquisition in Nangal. According to
the villagers, they did not receive any written notification from HUDA. However,
developers’ middlemen started to visit the village soon after the notification
appeared in leading newspapers. The brokers offered the villagers three times the
compensation amount. The TDI developers also offered to develop the land col-
laboratively. Eventually, the TDI builder bought the land negotiating through a
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village resident. Although, the sale was negotiated, and advance exchanged, the
builder was not able to secure all land. Some residents withdrew their offer and
went to court challenging the price offered by the builder.

Another example, is the manner in which Jindal Realty assembled land for their
project in a village on the outskirts of Sonepat town. Of the 3600 acres of agri-
cultural land belonging to the village, the builder managed to rezone nearly 79 %,
or roughly 2900 acres of agricultural land for urban use, using their political
connection. According to the developers, a key hurdle that outsiders face in
developing land in the state is the complexity of securing conversion and, subse-
quently, developer’s licences issued by HUDA. Large developers such as Jindal
Realty with political connections in the village and their power in the central party
office alone invest in such unconverted land.

Many large developers started to purchase and assemble land since 2005. They
purchased an acre of land for an amount of Rs 180,000–250,000 and tried to sell
developed land at the rate of Rs 10,000–38,000/yd2. Large developers such as India
Bulls, TDI group, and Omaxe have substantial land in their land bank. India Bulls
has a land bank of 3598 acres across the country, of which 60 % are located in the
National Capital Region. Like India Bulls, Omaxe has a land bank of 4030 acres of
which 74 ft2 is under construction.

Entering into a collaboration agreement with farmers is another common practice
among large and medium developers. In 2009, the Vardhman builders floated a
project called Gardenia, on 14.3 acres of land. Of these, the builder owned 9.5 acres
and they assembled another 3.8 acres by entering into partnership with farmers for
land development. They floated a luxury housing project, costing around 650
crores. The builder used his share of land and the land purchased from farmers, as
collateral to raise loan from the HDFC bank. The loan was used as a working
capital from the HDFC bank. The builders enlisted the help of their family members
in securing licences from the HUDA.

According to a land broker who also hold a developer licence in Sonepat town,
large developers negotiate their land transactions through several intermediaries.
The intermediaries perform two functions, viz. sale of built property, finance part of
the construction, and assemble land. Occasionally, a broker–investor may undertake
land development on a smaller scale. KS and RNK are such investors–
assemblers. They buy land from farmers and sell the assembled land to large
developers. Besides, they also finance small builders and retail buyers, KS started
his firm after having worked as a sales and marketing manager in a renowned firm
at Sonipat, owned by their relative. During his stint as a marketing person, he
developed contacts with retail buyers from the villages along the GT Road and
Delhi. Small developers too sometimes act as land assemblers. In his view, land
assemblers consolidate a minimum area of less than 2 acres to a maximum to 30
acres. Developers such as KS make a distinction between a land developer and a
developer undertaking construction projects or selling retail plots after providing on
site infrastructure. According to KS and RNK, land transactions in the
HUDA-developed area have declined due to several factors: slump in the real estate
market as well as government assessment of land value.

5 ‘Speculative Spaces’: The Material Practices … 101



The intermediaries rely on their networks with the village panchayat president
and the namardhar (accountant), as the practice in many of these villages is that
landowners do not resist/contest the request of the panchayat president. An inter-
mediary pays around 25 % of the sale price as commission to their network
members. Both developers and intermediaries prefer to transact land through their
networks due to the cumbersome process of converting the land and adjudicating
future conflicts with buyers.

Landowner—HUDA—Developer Relationship

The landowners’ relationship with the developer was initially conflict free. However,
post 2010, conflicts between farmers and developers came out in the open. One of the
well-known cases is the conflict between TDI and the landowners of Nangal village.
The conflict has several aspects. One group of farmers, though they had agreed to the
sale, stated that the terms of transactions favoured the developer and that the
developer prepared the collaboration agreement without consulting them. Another
group of farmers claimed that the builder had used fake documents and hypothecated
their land in the bank, without taking their consent. A third view is that though some
farmers did not want to sell their land, the land was taken over by coercion. The
dominant view among landowners is that in case of conflict, the HUDA acts as a
broker of the developer rather than addressing farmers’ concern. Several farmers in
the village have gone to the court. The confrontation took a violent turn, after which a
few landowners reclaimed their land. Farmers in some villages around Rai affected by
the Rajiv Gandhi Educational City formed an association called the Bhoomi
Adhigrahan Virodhi Sangharsh Samiti (Anti-land Acquisition Movement Group) to
stall the land acquisition by the HSIIDC and the HUDA. In localities where the Jat
community own land, the negotiation in such contests is done via the party channel. In
such context, the conflict is adjudicated in terms of higher compensation amount.

The HUDA has selectively attempted to regulate the developers through can-
celling licences.4 Such decisions are taken only when a developer fails to pay the
development fee or fails to show the financial source for completing the project.
Rarely has it interfered in the conflict on behalf of landowners.

Practices of Public-Private Partnerships for Slum
Redevelopment

This section explores the manner in which Public-Private Partnership (PPP) for slum
redevelopment materializes in practice, drawing on the case of Kathputli squatter
colony inNewDelhi. Similar to the projects described above, the PPP projects for slum

4http://www.tribuneindia.com/news/haryana/parsvnath-loses-licence-for-sonepat-housing-project/
37153.html.
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redevelopment, are designed to attract private developers’ through providing them
with opportunities to capture the land value gains. These opportunities are created
using new planning instruments such as the Transfer of Development Rights (TDRs)
and the land share in locations of premium real estate value. This section builds on the
earlier works (Raman 2015, 2016), which illustrated how the new planning instruments
such as TDR and land share are mobilized under the PPP. Further, it explores the role of
non-governmental organizations (NGOs), who are emerging as key partners in slum
redevelopment projects. Discussions on the PPP arrangements have focused on the role
of private developers, but have a limited focus on the role of NGOs.

The in situ development of Kathputli colony in Delhi was undertaken as part of a
centrally sponsored programme under the 12th Plan—the Rajiv Awas Yojana
(RAY). The Delhi Development Authority (DDA) partnered with private devel-
opers and NGOs for implementing the in situ development of squatter settlements
like this colony. The colony is home to more than 3500 households and is located in
a strategic location in west Delhi, abutting a main road and close to a metro station.
It developed from the mid-1950s when a group of seasonal migrant artisans from
Rajasthan occupied a marsh land, which was then on Delhi’s fringes. At present, the
colony is occupied by migrants belonging to 13 different artisan and non-artisan
communities. The colony was placed on the global map in the 1970s by a
well-known artist in the city, with close connections to the then ruling party. The
colony was demolished for the first time on 25 May 1976,5 when a number of other
settlements in the city became subject to Indira Gandhi’s emergency policies (see
Tarlo 2003). In the course of this demolition, Kathputli residents were allotted plots
in a resettlement colony outside Delhi, but many returned. Following this event,
there were several attempts to evict the colony in 1986, 1990, 1996, and 2002, but
each time the residents returned.6

In 2009, the then minister of urban development launched a project for the in situ
redevelopment of the colony. The project was scheduled to be completed within two
years, but was later extended by two more years. The DDA partnered with one of the
country’s largest property developers, called Raheja Developers. Besides the devel-
oper, an NGO organization actively participated in the project. The project started at
Kathputli colonywith theDDAawarding a contract to a professional consultancy firm
in architecture and planning, Gyan Prakash and Mathur Associates (GPMA), to
survey the settlement and formulate the DPR. Subsequently, the DDA awarded a
contract to Raheja according to which the DDA is responsible for clearing the colony
land, relocating the residents to a transit camp, and transferring the land of an area
5.22 ha along with Rs 6.11 crores to the builders in exchange for the construction of
houses.7 Further, the land would be shared on the ratio of 60:40, with the Kathputli
colony residents housed in the 60 % of the land, and the developer can utilize the

5‘Bhoole Bisre Kalakaron ke Sangharsh ki Saalgirah’, Hindustan, 2 June 1978.
6Interviews with Puran, Puppeteer Dilip—Pradhan, and Bhagawati Asia Heritage Foundation,
February 2014.
7Interview with Sahil, ex-DDA planner, dated 23 June 2014.
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remaining 40 %, for developing residential and commercial projects for sale in the
open market. The project also boasted of progressive policy language—community
participation and partnership with the NGO to mobilize communities to participate in
the project. Till date, however, the project has not progressed beyond a spiral web of
surveys and spatial maps, initiated by the DDA and the NGO alternatively. The
uncertainties and contestations over the terms of the project led to several conflicts
among colony residents and between the colony residents, DDA and the NGO.

The conflicts between the colony residents and the DDA revolved around two
aspects: the first relates to the question of who is included in the project. The
inclusion/exclusion of colony residents is determined by the criteria used for
selecting households. This affects the second aspect, namely the layout and housing
design. The conflicts between the DDA and the colony residents brought to fore
several questions about the decision-making process.

• How was the partnership forged between the different actors? How and why
was Raheja builders chosen?

• How were project decisions on eligible households, housing design made?
• How was the partnership with the NGO forged? What was the NGO’s role in

the PPP?
• How did the community respond to these decisions?

Decisions on Partnership: The DDA, Technical Consultant,
Builder, and the NGO

The two documents, i.e. the master plan and the detailed development plan, pro-
vided the framework for the implementation of the project. While the master plan is
the legal document for regulating the land use and development in the city, the
Detailed Project Report (DPR), as the name indicates, provides the detail of the
eligible number of households, the layout design, and the design of houses.

Much before the official launch in 2009, the DDA began to formulate the pro-
ject for Kathputli colony. In 2007, the DDA awarded the contract for the DPR to a
private consultancy firm in architecture and planning to prepare the DPR. The
process by which the firm was selected is unclear. Conversations with the director of
the concerned agency suggest that the DDA approached them when the DPR had to
be prepared and that they undertook this assignment as DDA is one of their
important clients. And that, they were aware as early as 2008 that the construction
contract would be awarded to Raheja.8 This raises the next question as to how and
why did the DDA enter into partnership with Raheja builders?

8Interview with chief architect GPMA and the team leader, GPMA November 2013. The DPR is a
design document outlining the building construction norms and the plans for squatter rehousing
and commercial complexes. The returns are higher for companies implementing the DPR rather
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Raheja builders are among the few large developers operating across India’s
cities, with a record of projects such as shopping malls, IT parks, special economic
zones, and high-income luxury housing. Based in Mumbai, the company specializes
in implementing projects under public–private partnerships, where land for their
projects is allotted by the state in exchange for housing development. The builders
boasts of constructing the world’s tallest building—Raheja Complex—on Kathputli
colony land. They planned to build the commercial component in collaboration
with Arabtec Constructions, the builders of the Burj Khalifa, the tallest building in
the world located in Dubai (Ramnani 2011). The multi-storeyed apartments for
housing the colony residents, originally designed in 15 storeys of 45-m-high
towers, would be built behind the Raheja Phoenix Complex and would be screened
off from view. According to the chairman and MD of Raheja Developers Ltd., Mr.
Naveen Raheja, ‘Nobody wants poor people to be their neighbour’.9

The process by which Raheja were selected for redeveloping Kathputli colony is
murky. While the DDA claims that only Raheja submitted a tender for the rede-
velopment of the colony, rumour has it that the terms of the tender process were
rigged to suit this company. Although eight developers enlisted by the DDA
qualified in the technical bid for in situ redevelopment, only Raheja submitted the
financial bid for Kathputli colony.10 An internal audit report also criticized the
DDA for the terms on which the contract had been awarded and the amount of land
transferred to the developer.

Another key strategy advocated under the RAY is the partnership with a
non-governmental agency for mobilizing community to participate in the project.
Several non-governmental agencies were working with the colony residents to
organize work cooperatives, health, and education. However, at the time of rede-
velopment, a new NGO—the HC—renowned for their work on housing rights in the
city but new to the colony residents, represented the latter in official meetings. The
colony residents claimed that the NGO came to their settlement on their own when
DDA first attempted tomove residents out of the colony to relocate them in the transit
camp. The conflict was reported widely in newspapers. The publicity generated
support from various groups outside the colony, including artists, the NGO HC, and
interested citizens. The NGO on the other hand claims that they moved into the
settlement because of an invitation from the colony residents. TheNGOmobilized the
colony residents to contest the DDA–Raheja redevelopment plan. In the following
sections, we describe the manner in which the DPR, a legally binding document was
produced, followed by colony residents’ relationship with the NGO.

(Footnote 8 continued)

than those designing it, as construction projects for squatter rehousing and the commercial
complexes are highly profitable ventures.
9From Slum to Skyscraper, The Wall Street Journal, 17 February 2012.
10Technical Bid, Empanelment of Developers for Development of 21 sites identified for In situ
rehabilitation of JJ Clusters at different location of Delhi and Invitation for financial bid from the
qualified developers for in situ development at Kathputli Colony near Shadipur, New Delhi No. F5
(21O)W D-51DDA/2008-09/2466, dated 29 January 2009.
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Decision-Making Process: The DPR Document

The DPR relies on the information from demographic and spatial surveys. In an
earlier work, I have described in detail the conflicts that emerged in the colony over
the official surveys (Raman 2015). Right from the time the architect–consultant
published the survey results, the colony residents contested the number of households
listed in official survey. The DDA accommodated the residents’ concerns of the first
survey and ordered a second survey, which listed higher number of households in the
colony. However, subsequently, the DDA hardened its position in favour of the
developers’ plan and kept changing the number of households eligible for housing
allocation under the redevelopment project. The contestations of the survey results
published by the DDA’s consultant led to colony residents organising their own
surveys. There were several rounds of surveys andmaps—some of whichwere led by
the non-governmental organizations and others by the DDA. Despite several rounds
of surveys, a persistent dispute is over the numbers of households residing in the
colony. Ignoring the opposition from the residents, the architect-planning consultant
published the DPR and the builders finalized the plans for the colony. At the colony,
the NGO led the colony residents to repeatedly survey the settlement and prepare
plans allegedly to negotiate with the DDA.

Although the RAY project document mentions community participation, the
preparation of theDPRwas shrouded in secrecy. In fact, colony residents attempted to
secure the document using the provisions in the Right to Information Act, 2002.
Eventually, they secured the document from an architect researcher visiting their
colony. Until then, they had been under the impression that the project would provide
them access to land titles and housing. When they accessed the design details, they
realized to their dismay that land was a going to be shared and residents were to be
rehoused in multi-storeyed buildings. In my interviews with the representatives of the
DDA, it was suggested that the authority did not reveal the DPR to the community as
they did not have the technical knowledge to understand the document.

Raheja proposed to the DDA in 2011 to organize a tripartite agreement between
the builder, the DDA, and the households of the colony. The agreement would be
signed at the time of shifting the residents to the transit camp. The agreement was
drafted by the builder and approved by the DDA. Interestingly, the DDA officials
claimed that the community’s consent for the project was secured orally in June
2011, in the presence of the ex-Chief Minister, Sheila Dikshit, and ex-union
Ministers for Urban Development and External Affairs. However, many community
members were unaware of these proceedings.

When the DDA and Raheja attempted to coerce the colony residents to sign, the
residents took to the street. The colony leaders interviewed claimed that they came
to know through a Hindi newspaper article in December 2011 about the DDA’s plan
to shift the colony residents to a transit camp for transferring the land to the builder.
The leaders then mobilized the residents to oppose the DDA’s plan, concerned by a
lack of written assurance from the authority about re-allotment of a house or land in
the same location. Many residents feared that once they vacated the land, there
would be no guarantee that the builders would allow them to return and that they
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would be forced to accept resettlement. The DDA responded to their refusal to
leave by organizing periodic eviction raids and initiating criminal cases against the
local leaders as well as the youth in their families.

The DDA officials along with the developer managed to secure the signatures of
only 574 families, of whom around 400 still remain at the transit camp. The
majority of residents continue to stay in the colony till date. The stalemate between
the residents and the DDA led to the legal battle that lasted for four months (Raman
2016). Despite this conflict, the DDA and the developer moved ahead with the
implementation.

Throughout this conflict, the DDA acted as a broker of the developer coercing
the community to accept the project on their terms. In July 2015, the then chairman
of the DDA visited the area and in a public meeting ordered the community to move
out of the location and that the project would take place at any cost. In a subsequent
survey, the organization reduced the number of households to fit the number for
which the DPR was planned. Despite the highhandedness of the DDA, the agency
could not manage to force residents to vacate the colony land.

Until the election results were announced in 2015, the agency was open to
negotiation with the community. This is evident by the initial stages of the DDA
cancelling the consultant survey and ordering a new survey by the organization itself
which reported a higher number. Further, when the legal hearing was in process, the
planning authority organized ameeting at its main office on 22 February 2014 in order
to settle the dispute. However, post July 2015, when the BJP government was elected
to power, the DDA shifted its position and refused to negotiate any further with the
community. The conflict reached a stalemate which has stalled the project till date.

NGO–Community–DDA Relationship

As mentioned earlier, an NGO, HC, offered help to the community to fight the
DDA’s plan and develop an alternative plan. They started their work in the colony
in July 2013 and offered to help in the fight to secure land rights. The NGO and
resident-led enumeration started in November 2013. Between 2013 and 2015, they
mobilized the community to undertake their own surveying activities allegedly to
build evidence to contest the official information. HC conducted the survey with the
help of community leaders and student volunteers. The organization centralized the
survey data at their office, allegedly for the ease of data analysis, but two years later,
residents did not have any result of the survey finding. Arguing that the first survey
could not arrive at an estimated number, the NGO organized a second survey. In the
meanwhile, in February 2014, when the DDA eviction seemed imminent, the HC
representatives led the community to file a case for stalling the petition at the Delhi
High Court. Despite the repeated survey, HC could not ascertain the number of
households in the colony. The content of the petition was rarely shared with the
community members. The process was controlled by HC along with the lawyers.

The colony residents did not have direct contact with the developer until later in
the conflict, and much of the interaction with the DDA was mediated by the NGO.
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The Delhi High Court heard the case three times. As part of the hearing, the court
instructed the colony residents to present their development plan. Since the survey
results were incomplete, the NGO instructed the architect planners volunteering for
the exercise to design for 3200–3400 households in the colony. Their estimates
were supposedly based on a rough count of survey responses. Further, HC sug-
gested that their estimates could be used to frame the legal proceeding against the
DDA and to prepare the residents’ plan sought by the court. The fact that HC rolled
out new surveys without sharing the findings of earlier surveys enhanced the
conflict between HC and residents, resulting in the colony residents forcing out the
NGO from their settlement at a later date.

In July 2016, following the conflict, the NGO attempted to establish a people’s
committee. The committee formation came as a surprise to many residents as it was
announced by the NGO in a public meeting and the paper document was circulated
for consent. Several residents refused to sign the paper. The conflict with the NGO
reached its peak towards the end of 2015. The fluid alliance between the community
leaders and the HC had its ripple effect in terms of dividing the colony residents.
Although the NGO representative attempted to reconcile with the colony residents,
the latter severed their ties with the concerned organization.

The DDA and the NGO mobilized surveys to further their agendas—the former
to justify the number of eligible households and the latter to perpetuate the myth of
participatory processes. The relationship between various NGOs working at the
colony was fraught with a lack of trust, competition to control various groups in the
colony, and suspicion of their competitor NGOs depriving their claims to fame. The
NGOs’ narrative kept shifting between promising the residents of a plot, alternative
maps at the time of the court hearing, and switch back to redevelopment.

Following the court judgement in April 2015, few members of the community
decided to establish contact with the developer directly. These meetings did not
come out in the open till December 2015, by which time the developer and their
representatives attempted to elicit the support of several community members. After
a period of no action till April 2016, the community members once again attempted
to revive their discussion with the DDA. The community’s latest position is that
that their priority is location and that they have no objection to being accommo-
dated in multi-storeyed housing.

From Land Share to TDR

In March 2015, the DDA announced that the in situ development at Kathputli
Colony under the RAY programme had failed and that they plan to adopt the
Mumbai model of slum rehabilitation (SR). The model, introduced in the 1990s,
was designed around a mechanism called the transfer of development rights
(TDRs). The SR requires the slum dwellers to form a cooperative and register with
the Slum Rehabilitation Authority (SRA). The private developers are offered extra
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development rights (floor space ratio), which can be sold in the open market. Of the
TDR, 5 % are allocated to the NGOs.11

Under the TDR, the state will repay the private sector for constructing housing
units not in cash but with transferable development rights (Nainan 2008). The
development right is defined as the permissible floor area in a particular plot, also
known as the floor space index (FSI). The TDR instrument separates the land and
the development rights. Therefore, it allows developers to transfer the development
rights from one location to another. The Mumbai experience shows that the TDR
provision allows developers to appropriate land held by squatters in neighbour-
hoods commanding higher value and to relocate the residents to locations of rel-
atively low real estate value.12 The higher value land appropriated from the
squatters is then redeveloped for commercial or luxury residential apartments. After
securing the consent of a certain proportion of squatters for redevelopment, a
developer can request the state to acquire the land from squatters and transfer it to
them for redevelopment. The practice of developers in Mumbai is to form coop-
eratives enrolling not necessarily squatters, but their potential clients from lower
middle income or middle income households to form cooperatives and, together
with the use of force, to secure the consent of squatters.

The TDR model provides an incentive based on real estate. The analysis of
Kathputli Colony’s project success or failure tends to remain within the project
framework, especially the rhetoric of participation. Here, the NGOs are assumed to
play a neutral role in representing the interests of the poor. However, the experience
of both the Kathputli Colony and Mumbai’s TDR raises questions on the assump-
tions about the role of NGOs. In an interview with the president of a slum dwellers’
federation, it was revealed that large NGOs hold TDR in Mumbai worth crores of
rupees. The financial incentive offered by the model, together with the difficult
funding situation for NGOs, creates conditions to promote relocation of squatter
settlements. The TDR is now a regularly traded commodity in Mumbai like any
other asset with rates varying according the neigbourhood. Further, as an interna-
tional NGO based in Mumbai commented: ‘… Listing and mapping is like a gold
mine … every major project coming into the city’. Thus, NGOs’ interest in these
projects is as much economic as it is about representing the interests of the com-
munity. The large international NGOs have significant power, and the connections
of such NGOs in the national and the international policy arena cannot be under-
mined. New instruments of land development, such as land sharing, PPP for land
development, and TDR together with the proliferation of surveying and mapping
squatter settlements, generate incentives for all actors to push for large-scale housing
projects—apart from the squatters, whose interest is in land and location as much as
housing.

11Interview with deputy commissioner, Bruhat Mumbai Municipal Corporation, dated 16 January
2013.
12See Ninan (2008) for a discussion on the TDR experience in Mumbai.
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Conclusion

This chapter is an attempt to contribute towards the empirical and conceptual gaps
in knowledge on Indian cities in two ways. It explored the emerging practices and
policies of land development promoted by the urban development authorities in the
capital city of New Delhi and the extended national capital region. It suggested that
the real estate-led development strategy promoted by the urban development
authorities is an extension of earlier policies, albeit with some differences, rather
than a complete departure. The agencies were set up in the country in the 1970s to
facilitate access to housing to all income groups. The earlier approach of these
authorities has been to acquire land and develop plots for different income groups.
Their financing model relied on the sale of developed land and cross-subsidized
land access to low-income groups (Ravindra 1996). The reliance of real estate
profits for land development is a continuation of earlier policies, but the shift is in
terms of how surplus gets redistributed among the population.

The case study on the land development practices in Haryana, discussed in
Sect. 2, illustrates the scenario in small towns, on which there is dearth of research.
In general, studies on small towns in India are limited. Further, there are contextual
differences in terms of materialization of policies. Studies on urbanization pro-
cess in Haryana have focused on Gurgaon. The HUDA, which spearheaded the
model, introduced it in other parts of Haryana, anticipating a similar trajectory.
Unlike Gurgaon, the dynamics of land development differed in the towns and
villages around the GT Road, as shown in Sect. 2. Land development in the region
is undertaken by a chain of actors with varying scales of operation. At one end are
the developers with pan-Indian presence, sourcing finances in India and abroad for
their township projects, and at the other end are farmer-developers converting their
agricultural land on a small scale. Between the large developers and the landowners
are other actors—developers who operate on a small scale, but are involved in
assembly and financing land purchase, and in negotiating the rules of HUDA and
the revenue department. The slump in real estate markets in 2008 further derailed
real estate-led development. Though large developers announced projects and
implemented them in part, the occupancy rate is often less than a third of the built
area. Further, conflicts with farmers slowed down the land transfer to the devel-
opers, which also affected projects. In some cases, farmers have recovered their
land. Section 2 also contributed towards filling an empirical gap on research on
developers. There are very few ethnographic studies on the practices of land
development with a focus on the role of developers. The social and spatial out-
comes of private developer led urban development have been highlighted in some
studies. For example, Benjamin (2010) explores the coalition that emerged between
new economy, entrepreneurs, and the state to influence policy formulation and
implementation in favour of mega-projects and local government reforms.

Section 3 exposes the materialization of a PPP for slum redevelopment. It
suggests a conflictual relationship with NGOs which are taken as natural allies of
the community. The discussion on PPP projects also focused on the role of
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developers. Both the developers and NGOs are diverse in terms of their scale of
action, characteristics, and interests. Extending the Harvey and Goldman thesis, the
two case studies showed the manner in which speculative practices drive the actions
of the state, land developers, and non-governmental agencies. However, the tra-
jectory of these projects is ruptured by the unpredictability in local politics and
macroeconomic conditions. This unpredictability and the possibility to form flex-
ible alliances provide political spaces, albeit narrow, for affected landowners and
squatters to manoeuvre the rules and practices of urban.

The literature on public–private partnerships, predominantly supporting the
official position, talks about the necessity of PPP. However, the specifics of the
agents entering into partnerships with the urban development authority, their
mechanisms, and conduits of engagement and the power relations have not been
explored in depth, and Sect. 3 attempts to do this.
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Chapter 6
The Politics of Entrepreneurial Vision
Group Plans and their Impact at the Local
(Government) Level, Bengaluru

Vinay Baindur

Introduction

In recent times, India’s urban policy-making processes have begun to include
various organized sectors such as not-for-profit organizations and corporate con-
sultants. For example, the JNNURM secretariat hosted in the Ministry of Urban
Development, New Delhi, had personnel from Pricewaterhouse Coopers
(PWC) consultants during the period 2006–2011 with funding both by the Asian
Development Bank (ADB), Manila and the Ministry. Similarly, the chairman of
National Technical Advisory Group (NTAG) in the JNNURM1 was Mr. Ramesh
Ramanathan, co-founder, Janaagraha, a non-profit organization based in Bengaluru
with 4–5 other members also being from various non-profits in India.

In certain cases, this appears to be part of a handing over process to local
consultants who support urban reforms and infrastructure development in metro
cities and tier-II and III towns. An example of this is the case of the ADB-financed
project, North Karnataka Urban Sector Investment Program (NKUSIP), in
Karnataka which was the third loan in a series of urban projects. This project
created extensive opportunities for Indian firms and consortia to prepare city
development plans for 20–30 smaller towns in Karnataka. It has to be noted that
increasingly through such urban reforms and policies, the government, corporates
and other sectors are repositioning cities as ‘engines of economic growth’ and as
major contributors in generating the national gross domestic product (GDP).
The JNNURM (2005–2014) of the Government of India (GoI) had hoped that, with
massive urban sector reforms, and huge government investment, urban renewal
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1JNNURM: The Jawaharlal Nehru National Urban Renewal Mission, Ministry of Urban
Development, Government of India from Dec 2005–March 2014.
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would occur in project cities. However, a study by Sivaramakrishnan (2011)
showed that very few projects of urban renewal were actually implemented in the
65 mission cities. The current government2 has also renewed this effort with a
greater focus on private sector participation, by introducing a series of urban ini-
tiatives such as Pradhan Mantri Avas Yojana (PMAY), Smart Cities Mission,
AMRUT and HRIDAY.3 Some of these measures have been implemented through
committees of bureaucrats at the level of state government, and a few other projects
have been integrated as part of the long-term objective of implementing urban
reform agenda with a consensus developed by the multilateral and bilateral
development banks and agencies. These urban initiatives have been crucial in
pushing towards entrepreneurial planning processes in India.

‘Let the Good Times Roll’ for Growth, GDP
and Infrastructure

What is the imagination about these urban reforms that such missions, policies and
sectors support? Both formal and informal corporate lobbies have used certain
kinds of rhetoric to influence specific outcomes which are profitable to sectors such
as urban housing, urban roads and urban infrastructure. The aim is to carve out a
role for the corporate sector in regional and urban entrepreneurial planning. Such
interventions in urban governance seem to temporarily suspend specific (Articles 13
and 21)4 constitutional and statutory rights of citizens and render local democrat-
ically elected governments irrelevantly. A few illustrations will be discussed later in
this chapter.

The process of urban development is greatly influenced by global networks
interlinked with multinational corporations and international financial institutions
and assembled by a ‘policy community’ of consultants, experts and industry
associations (such as CII, ASSOCHAM and PHDCCI)5 For instance, in the city of
Bengaluru, some key forums created so far to push through urban reforms include
Bangalore Agenda Task Force (BATF), ABIDe (Agenda for Bangalore
Infrastructure Development), City Connect (BCCF), the Karnataka Tourism Vision
Group (KTVG) and, in May 2016, the Bangalore Blue Print Action Group

2The present government is led by Prime Minister Narendra Modi (BJP). Elected during May 2014
Lok Sabha (House of the People) elections.
3Atal Mission for Rejuvenation and Urban Transformation (AMRUT) was launched in June 2015.
Pradhan Mantri Avas Yojana—housing for all by 2022—is the housing mission with 2700 towns.
The Ministry of Urban Development, Government of India, launched the national Heritage City
Development and Augmentation Yojana (HRIDAY) scheme on 21 January 2015, with a focus on
holistic development of heritage cities.
4Constitution of India, Article 13: Laws inconsistent with or in derogation of the Fundamental
Rights, and Article 21: Right to protection of life and personal liberty.
5Industry associations and trade chambers CII: Confederation of Indian Industry; ASSOCHAM—
Associated Chambers of Commerce of India; PHDCCI: PHD Chamber of Commerce and Industry.
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(BBPAG)—the last two being active state-level committees of the current Congress
government in Karnataka. According to Coelho et al. (2013: 11):

A crucial aspect of institutional embedding and political persuasion has been a refiguring of
federal relations and a new significance attached to governance structures. State govern-
ments face increasing pressure to undertake reforms and fiscal discipline through condi-
tional grants from the centre.

JNNURM and many IFI loan-based projects are a result of such a thrust for
conditional grants.

It can be observed that the present city-based projects are promoted not only to
generate additional revenue streams but also to support sustainable profit mecha-
nisms to benefit global finance capital through partnering/participating in the
implementation of mega-infrastructure projects such as metrorail, high-speed rail,
industrial corridors, roads and highways and expressway construction in cities.

For example, during the period 2008–2009 before the preparation process for
the national 12th Five-Year (2012–2017) Plan by the union government had begun,
a corporate led planning process at the city, region and state level took shape which
was led by the Confederation of Indian Industry (CII) for the India@756 mission.
The young Indian (YI) network is also a part of CII (http://www.youngindians.net)
and is meant to involve youth in the same process. One of the objectives of such an
exercise seems to have been to promote a middle-class majority in India by the year
2022 on the 75th anniversary year of independence.

This CIImissionwas to implement and ‘validate’ the vision of the late CK Prahlad
(2004). The Boston Consulting Group (BCG), a global business strategy consultant,
was the main supporter of CII and YI for this process, which set up the framework and
developed the tools for this visioning and planning. Many academic institutions and
consultants have partneredwith andwere contracted by CII in each state to realize the
‘India@75 vision’. A series of stakeholder vision alignment consultations were held
and endorsed by industrial leaders. The preparation and subsequent public launch of
the India@75 National Vision Document7 was accompanied by 17 state-level vision
documents (which include Delhi, Karnataka and Tamil Nadu), 18 district-level
development plans and city-level strategic plans includingBelgaum andMangalore in
Karnataka. These plans were prepared by hired consultants. The recommendation
with respect to the ‘Infrastructure and Urbanization’ section in the report includes a
proposal for ‘India to build and develop 500well-plannedworld-class cities’. The fact
that the AMRUT mission plans to develop 500 cities now is quite remarkable in this
context. The process of preparing plans is shown in Fig. 6.1.

6http://www.indiaat75.in. In 2008–2009, Confederation of Indian Industry (CII) in collaboration
with the Boston Consultancy Group (BCG) undertook a pan-India visioning exercise to validate
the vision of Late Prof C.K. Prahalad. The exercise covered complete spectrum of society
including students, housewives, slum dwellers, farmers, bureaucrats, academia and politicians
among others; over 1000 interviews, 125 workshops with over 10,000 participants including 6
chief ministers were conducted to evolve the vision document ‘India@75—The People’s Agenda’.
7National Vision Document India at 75—CII, Young Indians and Boston Consulting Group March
2009. Accessed from: http://www.indiaat75.in/document/nvd-india@75.pdf.
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Similarly, in a previous case from Maharashtra, Bombay First,8 also a group of
companies registered as a non-profit organisation in 1995, and McKinsey, an
international consultancy, prepared the Mumbai Vision Report with the goal of
‘Transforming Mumbai into a World-Class City’. This is an illustration of an
entrepreneurial planning approach. The report recommended among other things:

1. Boosting metropolitan economic growth to 8–10 % per annum and making
Mumbai a consumption centre;

2. Expanding mass and private transport infrastructure;
3. Dramatic increase in low-income housing (1.1 million low-income houses) and

affordability and drive upgradation of housing stock;
4. Relocation and rehabilitation of slums and pavement dwellers to afford them a

better quality of life and simultaneously unshackle the growth potential of city
by releasing the spaces hitherto encroached upon;

5. Upgrading public safety, air pollution control, water, sanitation, education and
health care;

6. Creating a dedicated ‘Mumbai Infrastructure Fund’ with an annual funding of
Rs 1500 crore; enhance user charges;

7. Make governance more effective, efficient and responsive by institutional
restructuring including corporatizing key departments and streamlining impor-
tant processes such as building approvals;

Fig. 6.1 Process and structures deployed to enable involvement and alignment from all
stakeholders planned for India@75 by CII

8Bombay First, modelled on ‘London First’, is a civil society organization started in 1993 by
prominent industrialists of Mumbai. The mission of Bombay First is ‘to make the city a better
place to live, work and invest in’. It wanted to serve the city with the best that private business can
offer.
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8. Generating momentum through more than 20 ‘quick wins’ to show visible
on-the-ground impacts; and

9. Enabling implementation through committed public–private resources, led by
the chief minister: create a single coordinating body, make government orga-
nizations accountable for results and encourage active corporate and NGO
participation.

Then Chief Minister (CM) of Maharashtra state released the report in September
2003. Based on the recommendations of these consultants, a ‘Mumbai Task force’
was set up led by the chief minister and the chief secretary and a senior bureaucratic
official—the secretary (special projects) as member secretary of the task force.
Thus, a support structure was established to take forward this prescribed agenda for
‘strategic transformation’ of Mumbai through entrepreneurial planning. This
prompt state government action was supported and followed by a massive grant
from the World Bank and its partners such as the Cities Alliance. This technical
assistance (TA) grant was approximately US$ 4.6 million. A series of loans from
the World Bank also followed where 2 main projects—the Mumbai Urban
Transportation Project (MUTP) and the Mumbai Urban Infrastructure Project
(MUIP)9—were launched. Subsequently, Phase I and Phase II of this TA project for
Mumbai transformation resulted in the formation of the Mumbai Transformation
Support Unit (MTSU) in July 2005, which acted as a secretariat for the Chief
Minister’s Task Force based in the All India Institute of Local Self-Government
(AIILSG) in Mumbai, and Bombay First itself was the secretariat for the Citizens
Action Group formed in July 2004. Many billion rupees of infrastructure projects
were developed through the implementation of road, suburban rail and express-
ways. This has dislocated and uprooted hundreds of thousands of slum dwellers,
urban poor and migrants who were then to be housed in multi-storeyed (ground + 9
and more floors) apartment structures sometimes without elevator lifts and bare
basic amenities, with NGOs and federations of slum dwellers being the mediators.
The road projects included in MUTP were the Santa Cruz–Chembur Link
Road (SCLR) and the Jogeshwari–Vikhroli Link Road (JVLR). Bombay First
through its Chairman and Governing Board continued to participate in conceptu-
alizing and formulating plans and also by organizing conferences such as ‘Mumbai
Megamorphosis’ in November 2009. Phase III of the Mumbai Urban Transport
Project was approved in December 2011 by the Government of Maharashtra. It is
estimated to cost Rs 52,000 crore. The project includes a fast suburban rail corridor
from Chhatrapati Shivaji Terminus to Panvel with a connection to the proposed
new Navi Mumbai International Airport, as well as extending the Harbour Line to
Borivali. This project is proposed to be completed in 2031.

Clearly, this process has resulted in a huge loss to the people of Mumbai and
India in terms of the fact that the process of governance mandated by the consti-
tution was deliberately neglected, because of the overwhelming clout of the

9MUIP will boost MUTP: Chandrashekhar. Accessed from: http://timesofindia.indiatimes.com/
city/mumbai/MUIP-will-boost-MUTP-Chandrashekhar/articleshow/47530010.cms.
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Bombay First industrialist members by ignoring the existing Metropolitan Planning
Committee and being instead dependent on the techno-bureaucratic MMRDA and
the MTSU for policies, concepts and project implementation. This demonstrates the
role played by entrepreneurial planning and how it has far-reaching implications
with concept plans for the Mumbai Metropolitan Region for 2032/2052 being
initiated through consultants appointed in 2010 (see Fig. 6.2).

The investment of US$1 trillion for infrastructure proposed during the 12th
Five-Year Plan (2012–2017)10 is a culmination of this policy trend of entrepre-
neurial planning based on the numerous reports/initiatives of the private and cor-
porate sectors which are by now integral to the government planning process. The
private sector is in a broad multi-sector partnership with the union and state gov-
ernments, and therefore, it was expected to help generate around $500 million
worth of funding to achieve the target. With such a huge expected funding con-
tribution in partnership with the government and the support of various consultants
and advisors, the influence of these corporate groups with reference to the plan was
multiplied many times over.

Beyond Democracy: Creating Entrepreneurial Governance
and Planning Processes

The equitable allocation of resources is considered as important as the constitutional
principles of equality before law and one person one vote. As local government
delivers basic amenities (water supply, roads, drains and streetlights) closest to all

Fig. 6.2 Illustration from
Bombay First presentation in
the World Bank meeting,
2010

10Government plans $1 trillion spending on infrastructure. Accessed from: http://www.livemint.
com/Politics/PgVi4YqgvUXMpUfST9kr7I/Government-plans-1-trillion-spending-on-infrastructure.html.
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citizens in a municipal ward, diverting resources from human development and to
reallocate funds to more profitable ‘infrastructure growth’ come into direct conflict
with both the role of local government and constitutional norms.

In the year 2001, on the recommendation of the World Bank consultants and
state government finance advisors, the Karnataka Government as part of the
Karnataka Economic Restructuring Loan-I (KERL-I, 2000–01) had discontinued
the accrual of a 2 % surcharge on stamp duties (land sale transaction charges) to the
local government which skewed the fund allocation away from delivering basic
amenities such as water supply and roads, towards funding the implementation of
mega-infrastructure projects such as flyovers. At present, the same bias still con-
tinues with greater availability of resources and funds for entrepreneurial planning
and expensive infrastructure projects, while the local government is unable to get
funds to employ new staff for maintaining facilities and city governance.

The separation of powers and functions in government as in the case of elected
representatives like the MPs/MLAs/corporators in 3 tiers of government (especially,
local government) is part of the framework of principles in the Indian constitution.
Similarly, the union and state governments provide funds, and the local government
deliver basic amenities. Recent newer institutional forms such as government
committees for infrastructure or other corporate lobbies blatantly violate the con-
stitution. Instead, they must be allowed to debate in the democratic forums, and
elected councils must take decisions regarding infrastructure projects. According to
the laws of local government, committees constituted for infrastructure projects
must conform to the democratic principles which act as built-in checks and balances
of the working of the constitution.

As illustrated earlier, some entrepreneurial groups have tried to take over city
governance and planning by claiming to represent interests of urban citizens. By
doing so, the very concept of citizenship is reconstituted to exclude the urban
working poor, the labour, migrants and the deprived communities. Many of these
groups are closely involved in the preparation of plans, policies, primers, drafting
legislation and guidelines and in the identification and implementation of contracts
and projects. Some of them are funded by the corporate sector and/or their foun-
dations. These are non-profits which operate through a consensus by aligning their
objectives for city growth. They have together decided which sectors should grow
and the ‘stakeholders’ who should profit from this growth at the city level.
Similarly, the future investment destinations and new locations of manufacturing
and services are planned by the entrepreneurial investment interests with tacit
support from government and the backing from some key industry associations.
The case of Belagavi city in north Karnataka is a good example. CII had selected
Belagavi and prepared city-level plans, and the same city was also selected for the
implementation of a series of World Bank debt-financed 24 � 7 water supply
projects,11 and in January 2016, Belagavi was selected for the first shortlist in the
implementation of the union government’s new Smart City Mission. Thus, certain

11Karnataka Urban Water Supply Improvement Project—KUWASIP—2004–2012.
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cities are repeatedly beneficiaries of such projects, while the people for whom these
are planned and implemented tend to remain deprived of the results.

The policy-making process has undergone major changes with politicians and
bureaucrats recognizing that the private/corporate sector should and can have an
increased role in policy-making and planning. These are non-profits which are also
represented on various union or state government committees regarding infras-
tructure, investment, public–private partnerships (PPP), urban governance, afford-
able housing, microfinance, banking, transport and so on. Some of them like the
Jana Group from Bengaluru have a variety of family led non-profits and companies
with newer ones being added. The chart below shows how this has been happening.

If the local and regional planning paradigm is framed by multilateral banks,
bilateral funders and corporate funded non-profits, it is observed that such entre-
preneurial plans overpower Metropolitan Planning Committees (MPCs)/District
Planning Committees (DPCs) without proper deliberation, debate or discussion.
The process of the ABIDe task force appointed by the Government of Karnataka in
preparing the Plan Bengaluru-2020, funded by the Namma Bengaluru Foundation,
also illustrates how entrepreneurial planning has influenced urban governance in
Bengaluru. The question is: Why is the mandatory constitutional framework dis-
regarded except to convert the local government into a ‘rubber stamp’ authority for
approval of these plans?

More recently, a campaign led by the same corporate groups lobbied for a
directly elected mayor for a five-year term for the city of Bengaluru. It was assumed
as if one elected representative, i.e. the mayor, could miraculously take charge and
solve all of the urban problems if she/he were to be empowered with executive
powers without other representatives to ‘hinder or stall’ the democratic process. The
notion of a directly elected mayor militates against the basic spirit of a democratic
process of the three-tier governance suggested in the 74th Constitutional
Amendment Act. This is because it is not possible to have an adequate caste
rotation/reservation or representation if the term is five years for one directly elected
mayor. This might result in the election of a mayor from the scheduled caste or
scheduled tribe (i.e. marginalized castes and tribes) communities only after a gap of
20–25 years depending on the rotation in reservation. Therefore, the arrangement of
a directly elected mayor would be a massive setback to the principles of inclusion
and diversity. Similarly, considering an argument for the election of a mayor based
on the Bengaluru vision planned by a set of profit-oriented entrepreneurs, com-
mercialization and corporatization are also inconsistent with these constitutional
principles.

Thus the argument against the concept of a directly elected mayor comes from
the need to have a representative, democratic and decentralizing electoral process,
with caste-based reservation and by upholding the principles enshrined in the Indian
constitution. There is a need for representation of the historically deprived urban
poor, and further, abundant safeguards need to be identified and implemented to
ensure the compliance with principles in conformity with Part IX-A (74th CAA).

In the Indian context, the conflict between the processes of globalization and
constitutionally mandated principles of equality and social justice implemented
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through the form of reservation for backward and historically deprived castes and
communities (SC/ST, Women) is openly visible. Upholding constitutionally man-
dated principles shows how the nation can move forward and is consistent with the
long-standing demands for maintaining social justice and equality. Such principles
should be extended even to assess the elections to municipal and local governments,
use of resources and decision-making process regarding the planning and allocation
of resources for the fulfilment of basic public needs. On the other hand, based on
the demand of the globalized policy terrain represented by profit-oriented corpo-
rates and MNCs, there is an attempt to place a city such as Bengaluru in the
governance framework of New York or London.

Is Entrepreneurial Planning Predatory?

From the global to the regional and to the local level, many infrastructure projects
have been conceptualized and implemented which has resulted in what I term as a
predatory impact. The term predatory captures the targeted nature of such infras-
tructure projects that dislocates and displaces the poorer and economically vul-
nerable sections of the society in multiple ways. Such infrastructures exclude urban
poor from not only accessing but also displacing them from commons/resources,
further alienating them from the urban spaces.

The effort to restructure urban landscapes may be required sometimes, such as
for the public transport project, the bus rapid transit (BRT), which can benefit even
the most deprived communities. Influenced by the global capital and clandestine
objectives of entrepreneurial planned projects, city planning has become highly
predatory in nature by introducing changes in the governance processes and rein-
forcing infrastructure development (such as access controlled toll roads), and by
imposing norms of oppressive corporatized governance (such as infrastructure
levies and toll payments, development cess, tax burdens) on the public to support
the profits of corporates. Health, education and access to public commons are
relegated to secondary social welfare objectives. To fulfil two interdependent
agendas, i.e. the entrepreneurial vision-based planning and infrastructure growth at
the local level, local democracy has been sacrificed. Such entrepreneurial planning
ideology seems to be more consistent with the vision of a city state or a Union
Territory which negates the need for an elected (BBMP) municipal council.12

Corporate echelons in the city have consistently pushed forward entrepreneurial
and investment-oriented plans for boosting economic growth. But such an entre-
preneurial vision insisting on economic growth alone cannot drive a city vision and
is inconsistent with democratic norms. These corporate groups insist on a new
legislation for Bengaluru which does not conform to constitutional mandates and

12In 2004, Mr. N.R. Narayan Murthy, former chairman, Infosys, Bengaluru, demanded that
Bengaluru can be converted into a Union Territory such as Chandigarh or Puducherry.
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principles. For instance, the Bengaluru Region Governance Bill 201013 could not be
introduced due to severe critical opposition from the people, panchayat (village
elected government) representatives and MLAs. Despite such opposition, there
emerged a consensus among corporate groups such as members of ABIDe and later
on the Bangalore Political Action Committee (BPAC), who agreed that such a bill
suited their legislative requirements of governance, planning and policy. Those
corporate networks used their influence both officially and informally to push for-
ward this entrepreneurial vision-based planning and development of the city. This
was possible by misusing the institutions and mechanisms within the governments
without any legal backing and openly flouting the principles of decentralization,
democratization, people’s participation and people’s power of decision-making
through elected representatives as enshrined in the Constitution of India.

City Entrepreneurial Makeover Through
Globalized Governance

Pursuing the ideology of entrepreneurial planning at the local level has immensely
benefited large real estate, land developers, etc., which have lobbied for increasing
expenditure on massive infrastructure projects. For example, this was done through
government-appointed committees such as the Committee for Commercialisation
of Infrastructure, 1996, headed by Rakesh Mohan (former Deputy Governor of
Reserve Bank of India), and more recently, KTVG under the co-chairperson
Mr. V. Ravichandar, who was a member of multiple committees such as the former
BATF and the Greater Bengaluru Municipal Corporation (BBMP) Restructuring
Committee, appointed byGovernment ofKarnataka, aswell as theBangaloreBlue Print
Action Group (BBPAG) a vision group appointed in May 2016 (see Annexure 1).

The question is whether implementation of infrastructure projects shall aim to
improve the quality of life for all in an inclusive manner respecting the diversity in a
democratic framework? Or will it deliver only a soulless and cultureless ‘alien’
constructed urban space based on the promoter’s enslavement to predatory global
finance capital?

Thus far, infrastructure projects have been promoted and marketed through
entrepreneurial planning discourse with a development outcome so as to be made
acceptable to both the politicians and common man. Though entrepreneurial
planning is projected as a banal and neutral service provision for citizens, in many
specific cases, the infrastructure projects at the local level disempowers and bru-
talizes the population by increasing their vulnerabilities and often chronically
depriving them to access the basic needs such as health, education, water supply
and dignified housing by diverting limited government budgets.

13This bill was drafted partly by lawyers and the consultants for ABIDe task force during BJP rule
in Karnataka (2008–13).
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Are the infrastructure advocates and companies (mentioned earlier) creating
spaces which have a cultureless impact on many local users? Or are they merely
generating revenue for the promoters most of whom do not belong to the site/city as
residents? Does it become an excuse to negotiate or bargain away local democracy
for benefitting a few at the cost of the urban majority? This results in oppression in the
city, which is heightened due to the unbalanced role of the ‘market’ forces resulting
in the eviction of street vendors and others by the repeated surveillance, use of force
and usurious corruption. But while these kinds of experiences are faced regularly
and almost normalized in the lifestyle of the urban poor, a culturally inconsistent
streetscape, building or infrastructure could worsen the situation manifold.

There are numerous instances in some countries, where earlier infrastructure
schemes or projects built in boom town eras are being deconstructed to allow for
reclamation of landscapes. For instance, the demolition of flyovers (transport
infrastructure supporting access control for private cars in many cases) in countries
such as Germany, the UK and South Korea (see Fig. 6.3).

Among the crowd watching was Leicester’s city mayor Sir Peter Soulsby, who said
watching the demolition was exciting, despite the experts decision to do the job without the
use of explosives.

He said: “It’s still very satisfying to watch. It’s been a white elephant for the city ever since
it was built and people have been talking about pulling it down for a long time.”

“Now we can get the monster out of the way14”.

However, in India, the city vision is still bound in terms of concrete, glass and
high-rises. The insertion of built spaces (now termed as ‘software glass’ according
to an architect) at the Information Technology Park Ltd (ITPL) is a typical example.
Similarly, the construction of high-rise structures in the commons used by the
landless Dalit (marginalized caste) villagers for subsistence agriculture near
Whitefield on the outskirts of Bengaluru had a huge disorienting impact in terms of
culture, livelihood, status, dignity and quality of life and brought immeasurable and
unquantifiable loss to the villagers. In Karnataka state, the local language Kannada
has a word which is commonly used to describe the lived experience of violence/
oppression: ‘himse’. In this case, it implies economic violence created due to the
imposition of those conditions from the urban reform agenda in combination with
investment-oriented mega-infrastructure projects resulting in deeper human alien-
ation. The lack of fund allocation further increases the imbalances with respect to
access to basic amenities, along with the incalculable loss for the people in terms of
participation in the local governance.

In this context, it is apparent that implementation of infrastructure projects can be
located to deliberately keep the majority of people especially the poor, women and
children away from being able to use or benefit from them. Global finance capital
and the corporate sector deploy infrastructure to increase profit margins, while the

14http://www.leicestermercury.co.uk/Demolition-Belgrave-Flyover-begins/story-20637264-detail/
story.html#ixzz3vF8GjlEl.
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local government underwrites the major financial implications and bears the risk of
land acquisition/provision, materials and resource allocations. Essentially, infras-
tructure linked with the frameworks of capital converts the impact of such projects
into ‘economic violence’ on the citizens. For instance, a study on the ‘development’
of Hebbal Lake, in Bengaluru (Baindur 2014: 20–21), indicates the exclusion of
poorer sections of society to enjoy the precincts of the lake: ‘The phenomenon of
public space now is only about the paying public, and the non-paying public who
cannot have these experiences just because they do not pay. The displacing of place
occurs when public choices are replaced by the intentions of manager-stakeholders’.

‘Economic violence’ in the name of infrastructure projects could be an assault on
the livelihood of either a street vendor family headed by a single mother, or a
worker at a small and medium enterprise (SME) factory, or evict the urban poor
who are forced to relocate further away from the city and their sources of liveli-
hood. Such relocation allows for the creation of an export promotion zone or an
SEZ, thus uprooting people from their everyday livelihood. Similarly, the psy-
chological violence results in isolation and alienation with newly created urban
spaces that often have little or no use for the urban poor. As poor urban residents
gaze upon the opulent structures wasting resources and spilling over with multiple
lights and glitz, they are left with a sense of dissatisfaction, worthlessness, a deep
sorrow and resignation which is symptomatic of a society driven by neoliberal

Fig. 6.3 Flyover Demolition, Chatham, UK. Source Photograph by ChrisWhippet. Licensed under
CC BY-SA 2.0 via Wikimedia Commons; Flyover Demolition at Chatham U.K https://commons.
wikimedia.org/wiki/File:Flyover_Demolition,_Chatham_-_geograph.org.uk_-_1437084.jpg#/
media/File:Flyover_Demolition,_Chatham_-_geograph.org.uk_-_1437084.jpg
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economics. In India, the urban poor face additional structural and institutionalized
forms of violence such as casteism, a kind of apartheid, and economic oppression
bearing violent impacts which go beyond the mere lack of access to resources.

Infrastructure Advocacy Processes: Forming Coalitions
and Building Roads

Currently, corporate influence on urban governance, decision-making and projects
as well as policies is most apparent in Bengaluru which manifests itself in ‘hybrid
governance’ formed by the partnership of elected political representatives and
corporate money power. Most often, urban sector reforms and policies related to
infrastructure projects have been pushed through a closed and deliberately assem-
bled network of entrepreneurs, bankers, consultants, real estate builders, develop-
ers, mall owners, architects, contractors and so on. Such powerful groups have been
restructuring Bengaluru, influencing the use of its public space and urban commons
such as streets, roads and parks, in support of corporate sector vision of growth.
Sponsorship of museums and converting botanical gardens into theme parks and
tourism destinations as opposed to the venues for a family/community picnic are
some of the steps currently underway.

Through state government-funded urban renewal projects, corporates have taken
advantage of institutional structures supported by the ‘reforms’15 which is anti-poor
and anti-people and destroy democratic decision-making processes. An example of
the changing governance forms is to plan and implement transportation and traffic
infrastructure in the city of Bengaluru. For instance, the history of the urban reform
agenda in Bengaluru begins with the setting up of parastatal bodies such as boards
and corporations for delivery of services. The study by Chandrashekhar (2011: 69)
describes these parastatal bodies as part of the government yet independent from
government functioning: ‘… as parastatal bodies, they take care of functions which
constitutionally have been devolved to local bodies, such as infrastructure, welfare
of the weaker sections, women and child development and so on’.

Soon after the launch of JNNURM in December 2005, a partnership was set up,
in the form of Bangalore City Connect Foundation (BCCF) funded by the CII,
Southern Region (CII), through a memorandum of understanding (MoU) with the
NGO Janaagraha being the secretariat in 2006 (see Annexure 2).

The background for this urban reform actually begins in August 2004, when the
newly formed Congress–Janata Dal (Secular) coalition government discontinued an
earlier government–corporate partnership, viz. BATF16 (from November 1999 till

15The JNNURM (2005–2014), for instance, introduced 16 reforms in 2005 and later 7 reforms in
2008–2009 as part of the urban reform agenda.
16BATF, the Bangalore Agenda Task Force, was constituted in Bengaluru in 1999 through a
government order by the Government in Karnataka headed by Chief Minister S.M. Krishna to
provide a role outside the local elected government for local corporate groups. The BATF was
headed by Nandan Nilekani and then at Infosys in Bengaluru.
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February 2004), despite continuous efforts by the Congress party and corporate
sector to re-establish BATF. The Janata Dal (Secular) a regional-level political
party, as a coalition partner in the government, on the other hand resisted this and
refused to allow this partnership to continue. The logic behind the rejection was that
adequate official capacity existed in the government with its bureaucrats to
execute/carry out all assigned activities, and there was no need for any kind of
expert/vision group or task force from the corporate sector to be formed.

However, what emerged as a result of this was possibly a form of corporate
revenge politics. Kamath (2007: 4, 6) in an interview with one of the key persons
behind BCCF, ex-BATF member V. Ravichandar quotes:

How I see this working in the future is City Connect will be a foundation which will
function as a platform on which different stakeholders can come together to discuss and
decide on a particular issue (if government does not want to give up too much power they
can choose one issue, like transportation).

…On a general level people thought the BATF was a page 3 phenomenon and there were
lots of people- then and now- who stepped forward to be a part of it. But it was a lot of hard
work. I do believe that it will come back—maybe it will be called another name.

Such a new ‘hybrid governance’ form evolved by former BATF members to tide
over such ‘political risk’ to corporate government partnerships has its roots in this
kind of rejection. During this period, similar efforts to form BATF in Delhi had also
failed. The Hindu newspaper17 quotes Mr. Deve Gowda—a former prime minister
and the JD(S) national president in October 2005:

Indicating his ire at being painted as the one who does not want best infrastructure for
Bengaluru and taking a dig at his bête noir, the Maharashtra Governor and former Chief
Minister S.M. Krishna, Mr. Deve Gowda said: “I am aware of the problems and the need
for improving the transport system in Bengaluru. But should we not come up with what is
best for the city? Do we not have efficient bureaucrats and officials and technical experts
who can tackle this?

Mr. Deve Gowda, whose dislike for the Bengaluru Agenda Task Force (BATF) is
well known, reads from historian Janaki Nair’s book on “Bengaluru as a metropolis”, in
which the BATF is referred to as an initiative that failed to deliver its promises on the
public–private partnership.

Following this, in 2006, the Bengaluru City Connect Foundation (BCCF trust)
drafted an MoU (forming the Bengaluru Traffic and Transportation Initiative—
BTTI) with the Bangalore Metropolitan Land Transport Authority (BMLTA), a
parastatal body, arguing that there was lack of capacity within government agencies
for the implementation of urban transport infrastructure. Therefore, it is not sur-
prising that some members of the defunct BATFmoved into the non-profit sector and
continued to work on policy and projects without any notion of democratic
accountability to the elected representatives. One would also wonder why, despite the
presence of the elected BengaluruMahanagara Palike (BMP), key decisions about the

17‘Deve Gowda unimpressed with Infosys chief's new blueprint for development’, http://www.
thehindu.com/2005/10/17/stories/2005101717800100.htm.
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city-level reforms were not placed before the city council. The answer may be found
in a state-level reform18 mandated by JNNURM: transferring all special agencies that
deliver civic services in urban areas to ULGs over a period offive years and creating
accountability platforms for all urban civic service providers in transition.

This reform (about the accountability platform and transition period) was in-
troduced stealthily along with three other reforms into the JNNURM conditions.
These were lobbied for by some former members of BATF (which had also pre-
sented itself as an accountability platform for all stakeholders, during 1999-2004) in
a series of meetings in New Delhi which were held between November 2004 and
February 2005 with the United Progressive Alliance (UPA) government officials as
well as the opposition parties—to counteract ‘political risk19’. This business—
non-profit partnership—the 'City Connect20’ was introduced only in Bengaluru and
Chennai and in a few other cities.

Such an entrepreneurial intervention was initiated by these groups based on their
perspective and consensus about both lack of infrastructure and un-governability in
the city, i.e. because of the messy and what was to them ‘illegible local politics’.
The elite from the city demanded good governance and international standards in
service delivery and infrastructure which would suit them, and they increasingly felt
that the elected local government politicians were essentially unaccountable to
them. Kamath and Vijaybaskar (2013: 162) state, for instance, how the RWAs
(resident welfare associations) in affluent areas are more confident in their effec-
tiveness on the discourse of urban reforms. There is an increasing reliance on
credentialed ‘expertise’ of private sector. This resonates well with the urban
reformers’ emphasis on outsourcing tasks to private consultants, as local govern-
ments are deemed incapable. In Bengaluru, the elected BMP Council’s 5-year term
ended in November 2006, and the BCCF (as a continuation of key members from
the BATF) was positioned as the default institutional arrangement to implement the
JNNURM reforms. It was a corporate sector and non-profit sector partnership
which was itself an accountability platform ‘for all urban civic service providers in
transition’. It was also meant to identify and set a vision for the city by corporates
such as those from IT/BT sectors, real estate developers and transport and
infrastructure contractors through new governance mechanisms and projects plan-
ned for Bengaluru. The formation of not-for-profit forums like the BCCF happened
within the entrepreneurial economy.21 Janaagraha had earlier received financial and
other support from organizations such as IFC, WB, USAID and CII and later from
the Omidyar Network. The agenda of these funders and supporters has resulted in

18State-level reforms, Page 15 Annexure 2 JNNURM revised Guidelines 2011 MoUD GoI. www.
jnnurm.nic.in.
19‘Lobbying for change: the story of corporate India’s engagement in urban governance’, Lalitha
Kamath, CASUMM, Feb. 2007, www.casumm.wordpress.com.
20City Connect is a collaborative platform catalyzed by Business for Civil Society and
Government to work together to make cities more livable. www.cityconnect.in.
21Jana Group, as Janaagraha and its sister organizations are now known, consists of around 6–7
NGOs targeting microfinance, microhousing, etc.

6 The Politics of Entrepreneurial Vision Group Plans … 127

http://www.jnnurm.nic.in
http://www.jnnurm.nic.in
http://www.casumm.wordpress.com
http://www.cityconnect.in


various projects including privatisation of policy-making, urban commons, public
spaces and resources. The study by Urs and Whittel (2009: 76) claim ‘So while
corporate agenda directs (and finances) it the brilliance of Janaagraha’s positioning
on wide range of ‘social’ issues, it can undermine and scuttle without losing its
credibility’.

A subcommittee on BTTI projects was formed by BMLTA in 2008 with members
from Janaagraha, City Connect, as well as officials from BBMP and the Urban
Development department. In one of the subcommittee meetings held on 8 September
2010, it was recorded that BBMP had begun the road hierarchy process and had
started classifying roads as arterial and sub-arterial and the director Karnataka Road
Development Corporation Limited (KRDCL) brought this to the notice of BMLTA.
Yet, it was the BCCF which was appointed as the coordinator of the working group
on the road hierarchy and sort of took over the entire urban road hierarchy and design
process unofficially. Later, this has resulted in the Tender SURE (Specifications for
Urban Road Execution) project. While working pro bono for this government
subcommittee, the India Urban Space Foundation (IUSF)/Jana Urban Space (JUSP)
was funded by different industry associations (CII, BCIC, FKCCI) and corporate
funders such as Omidyar Network and MARG. The Bengaluru design group JUSP
(part of the Jana Group) identified key roads in the city’s central business district and
lobbied and garnered support from the state government and the engineers from
BBMP. So, in 2011, due to the efforts of BCCF, the chairman of CII Karnataka, Kris
Gopalakrishnan (former CEO of Infosys), Kiran Mazumdar Shaw of Biocon and
BPAC and number of others lobbied with the then CM Sadanand Gowda.
A government order (GO) was issued in September 2011 stating that IUSF/JUSP
would prepare the design and detailed project report (DPR) for the implementation
of Tender SURE project. As a result, the Government of Karnataka allocated Rs 200
crores for developing 50 roads in the city as well as in other towns of the state.
Though there was an elected local government since March 2010, corporate lobbied
for the implementation of Tender SURE project only with the state government and
the BBMP remained unaware of this.

As a precursor pilot to Tender SURE project, during 2008–2009, the entrepre-
neurial efforts resulted in laying Vittal Mallya Road. Approximately Rs 4 crores
was spent for laying the 430-m Vittal Mallya Road, for an elite mall ‘U. B. City’
which was constructed on the same road by demolishing the beer factory located
there earlier. It was clear that the objective of upgrading Bengaluru’s Vittal Mallya
Road was to showcase the ‘U.B. City’ mall. But during 2011 itself, both the
electronic and print media reported and highlighted the bad flooding on this road
due to lack of appropriate design for draining rainwater.

Despite the existence of the elected BBMP council since March 2010, such
parallel process of entrepreneurial planning and governance process caused a huge
and irreparable loss to the democratic process by functioning as an unofficial ‘vision
group’ for Bengaluru. The vision for the city must be developed at the level of the
municipal government for participation, planning and decision-making based on the
people’s mandate.
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At present, the ‘Tender SURE’ road project has been implemented at the central
business district of Bengaluru. The number of roads covered under this project and
the funds allotted have changed from time to time. But in the next phase, the local
government BBMP will have to bear the high cost of implementing these very
expensive road projects. For roads such as Mahatma Gandhi Road, funds were
received from both JNNURM and World Bank under KMRP project for upgrading
footpaths. Now, it is proposed for upgradation once again under this project, in the
next phase. The selection of only certain roads under Tender SURE project
demonstrates a strong bias towards the development of mainly commercial areas
of the city. This would help create some places with invisible entry rules; ‘
world-class’ ghettos, pockets of exclusion—through these expensive high-end
infrastucture schemes meant for the elite.

The entrepreneurially planned road contracts like Tender SURE demand high
investments from government that create an island of opulence in the middle of a
city which is surrounded by areas deprived of amenities in the periphery especially
in slums. Such deprived areas particularly low-income neighbourhood face chronic
deficiencies in amenities such as health care, water supply and educational facilities.
For instance, some areas such as Devara Jeevana Halli (DJ Halli) near the city’s
outskirts have a high urban poor population, particularly Muslim minorities and
Dalits. At a public hearing on public health which was organized by Jan Arogya
Andolana Karnataka (JAAK) in the DJ Halli area, December 2013, ‘residents
alleged that they are turned away without treatment, denied basic medication or
forced to pay bribes’.22 In the same area, death of a 5-year girl child was reported,
as having occurred due to malnourishment.

Field visits on the Tender SURE road project show the actual issues; for
instance, a major thrust of these roads is to provide space below the 4+ m wide
footpath for laying cables, ducts and pipes. The design also includes space for
cycling paths, but they have not actually implemented. In reality, cycle tracks are
missing, which could have been useful for those working in the service sector (such
as restaurants, hotels, shops and malls) as against the elite and upper middle-class
users who possess sophisticated bicycles. Similarly, only those vendors who are not
stationary, such as those with pushcarts, are allowed, evicting cobblers, vendors of
newspaper and fruit sellers and so on.

In May 2016, the Government of Karnataka in keeping with the previous trends
and patterns has once again appointed a new task force called the Bangalore
Blue Print Action Group (BBPAG), but it is really a ‘vision group’ and imple-
mentation committee. The blueprint being referred to here is an outline framework
prepared by Janaagraha. As in earlier cases explained here, the Metropolitan
Planning Committee has not discussed or debated this blue print or any other a plan
since it has not yet met even once, after being constituted in 2015. It must be

22‘D.J. Halli residents say State has abandoned them’, http://www.thehindu.com/news/cities/
bangalore/dj-halli-residents-say-state-has-abandoned-them/article5452523.ece.
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pointed out here that many of the members of this action group are from previous
task forces such as BATF, e.g., V. Ravichandar, Kalpana Kar and Ramesh
Ramanathan.

Thus, urban commons and public spaces of many cities and towns are being
appropriated by the commercial for-profit sector and real estate. The entrepreneurial
planning process of using the urban land for global capital has expanded to the
urban streets affecting the commons and the common man in the city.

Conclusion

This elite capture of decision-making processes and governance structures, by
members of entrepreneurial planning groups lobbying for the creation of infrastruc-
ture for the economic growth of Bengaluru, is in conflict with the human development
of citizens. Some of the proposed entrepreneurial planning interventions include
highly expensive and profitable signal-free corridors, underpasses, toll-based
expressways, metrorail and stilt flyovers. Many of these projects are proposed to be
access controlled through high toll rates and by restricting certain vehicles (such as
cycles, buses, animal drawn carriages and other non-motorized transport), but on the
other hand only allowing cars, SUVs, etc., in conflict with the National Urban
Transport policy (NUTP-2006). This is creating further threshold barriers to accessing
livelihoods and basic resources for the poverty-stricken and the urban majority.

Prioritising such infrastructure growth against basic needs, the BBMP’s property
taxes are diverted away from the core functions of local government such as water
supply, streetlights, roads and roadside drains which directly impacts the workers,
street vendors, the restaurant users and owners, the pedestrians and cyclists, taxi
drivers, auto-rickshaw drivers, tea vendors, cobblers and others.

While we assess the loss and the high cost of such a process of entrepreneurial
planning taking place in many cities and towns on democracy and the constitutional
architecture and ideology, the urban deprived communities are facing forcible
eviction. The level of rehabilitation and/or resettlement does not meet the
requirements at any scale since these sites are 15–20 km away from their liveli-
hoods, schools and hospitals. They are pushed to the peripheries where there is a
lack of basic amenities as well. They are also deprived from grievance redress
mechanisms which can help them solve their problems to some extent through the
representative democratic structures.

With entire governance structures becoming defunct due to such an entrepre-
neurial planning approach, the biggest casualty has been ‘social & economic justice
and planning’, which demonstrates that the concerns of citizens such as land, water
and other common resources will be snatched away unless there is a move to intro-
duce planning programmes that empower decision-making structures mandated by
the constitution and statutes, and all efforts to disable these are thwarted.

130 V. Baindur



Annexure 1

6 The Politics of Entrepreneurial Vision Group Plans … 131



Annexure 2

References

Baindur, M. (2014). Bengaluru lake story: Reflections on the spirit of a place. Journal of Cultural
Geography, 31(1), 32–56. doi:10.1080/08873631.2013.873296

Chandrashekhar, L. (2011). Undermining local democracy: Parallel governance in contemporary
South India. New Delhi: Routledge.

132 V. Baindur

http://dx.doi.org/10.1080/08873631.2013.873296


Coelho, K., Kamath L., & Vijayabaskar, M. (2013). Opening up or ushering in? Citizen
participation as mandate and practice in urban governance. In K. Coelho, L. Kamath &
M. Vijayabaskar (Eds.), Participolis—Consent and contention in neoliberal Urban India. New
Delhi: Routledge.

Kamath, L. (2007). Lobbying for change: The story of corporate India’s engagement in urban
governance.

Kamath, L., & Vijayabaskar, M. (2013). Urban reforms and the middle classes: Fragmented
collective action and the incomplete project of stakeholder participation. In K. Coelho,
L. Kamath & M. Vijayabaskar (Eds.), Participolis—Consent and contention in neoliberal
Urban India. New Delhi: Routledge.

Prahlad, K. C. (2004). The fortune at the bottom of the pyramid: Eradicating poverty through
profits. Wharton: Wharton School of Publishing.

Sivaramakrishnan, K. C. (2011). Re-visioning Indian cities: The urban renewal mission. New
Delhi: Sage Publications.

Urs, K., & Whittel, R. (2009). Resisting reform: Water profits and democracy. New Delhi:
Sage Publications.

6 The Politics of Entrepreneurial Vision Group Plans … 133



Part III
Urban Inclusion and Exclusion



Chapter 7
Remaking the ‘mohalla’: Muslim
basti-dwellers and Entrepreneurial
Urbanism in Mumbai

Qudsiya Contractor

Introduction

Shaheed1 is a 30-year-old housing rights activist with a national network for the
housing rights of basti-dwellers2 and a native of UP, who lives in Rafi Nagar since
2000, a neighbourhood in Shivaji Nagar. Shivaji Nagar is a predominantly Muslim
basti located in an industrial suburb at the outskirts of the island city of Mumbai. It
is situated on the city’s oldest and largest garbage dumping ground subjecting it to
the worst living conditions. Earlier, Shaheed used to make a living as a tailor and
was active in taking up issues of housing and sanitation in his neighbourhood.
I interviewed Shaheed over lunch at his house one day. We rode on his motorcycle
up to his house in Rafi Nagar II,3 which comprises 450 households located in close
proximity to the dumping ground. It is very difficult to say where the limits of the
dumping ground end and where Rafi Nagar begins. Rafi Nagar had the appearance
of a refugee camp. There is garbage lying everywhere—polythene bags, scrap metal
and glass, that is being sorted by bare hands and segregated into sacks and weighed.
We reached a small clearing, and Shaheed stopped there. As we got off, he said,
‘This is my humble abode (gareebkhana)’. He paused and then added, ‘Samjhe
(understood)? My home. Do come in’. The floor of his house was completely
broken, and there were no walls. There were just plastic sheets tied around metal
poles and bamboo sticks, like a large tent. All his household items were lying
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scattered around. Rafi Nagar had been recently demolished, and his house was
among those broken down by the BMC.4 In 2005, Shaheed’s neighbourhood was
given a notice for evacuation by the municipal authorities as it was declared
‘unauthorized’ since it had come up after 1995. There is also a perception that
Shivaji Nagar’s image as a ‘Muslim’ area makes it more vulnerable to frequent
demolitions. Shaheed pointed out that many predominantly Hindu- and
Marathi-speaking basti settlements that have come up much later are not targeted
for demolition like the Muslim bastis in Shivaji Nagar. The stereotyped image of
Muslim bastis as dangerous sites of criminality that need to be dealt with and
restrained makes them more vulnerable to harsher treatment from municipal
authorities. As Shaheed put it, ‘whenever the names of our [emphasis added] areas
come up they feel different. Whether it is the municipal authorities or the police
they feel these areas are dangerous. Why they feel these areas are dangerous I don’t
know [pauses to answer a phone call]. Perhaps it shows somewhere that this is a
Muslim community, these are not good people, more crime happens here, more
criminal-type people stay here. This is the message they get’.

Shivaji Nagar has a population of approximately six lakhs of which Muslims
constitute more than two-thirds, while the rest comprise Dalits, Christians and
migrants from outside Maharashtra.5 The city’s poorest reside here, and the area
lacks even the most basic civic amenities such as water supply and sanitation.
Shivaji Nagar is situated in M (east) ward of Mumbai, which according to the
Mumbai Human Development Report (2009) has the lowest Human Development
Index at 0.05, much lower than the city’s average of 0.56.6 It came into existence in
the early 1970s following the demolition of several bastis across the city as part of
the state’s ‘slum’7 clearance drives. Following the resettlement of basti dwellers
from other parts of the city, the population of Shivaji Nagar had a large proportion
of lower-caste and lower-class Muslims right from its formation. The older resi-
dents ascribe this to the large number of Muslims living in the bastis that were
cleared. One of the first to be resettled was a locality of butchers (from the
qureshibiraderi, a Muslim low caste) working in a municipal slaughterhouse
(popularly referred to as katalkhana) that was relocated close to the garbage
dump. The katalkhana, along with its predominantly arzal Muslim workforce (the
rest were largely Dalits) that lived in close proximity to their workplace, was
originally located in Bandra (a western suburb). This locality was evicted to make
way for an express highway that today connects the western suburbs in the city. The

4Brihanmumbai Municipal Corporation.
5This is an unofficial estimate based on those of local NGOs and elected representatives in the area.
Official sources do not give segregated data based on religion and language.
6For a detailed account on the history of Shivaji Nagar and its living conditions, see Contractor
(2011).
7This is a term largely used by the state administration and the use of which has transcended into
popular usage by the media, non-state policy actors including NGOs and INGOs. It can be argued
that its usage has had a far-reaching impact on Indian urbanism through elitist connotations of
nuisance tied to dominant perceptions of conduct and visual aesthetics (Ghertner 2011).
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katalkhana was relocated a few kilometres away from the garbage dump, thus
moving an unpleasant, dirty business to the margins of the city. The workers on the
payroll of the Brihanmumbai Municipal Corporation (BMC) were allotted houses in
a housing colony close to the katalkhana, in multi-storeyed buildings. Others, who
were contract workers, were allotted plots in an open stretch of land that was being
used before for garbage disposal. Therefore, garbage or filth is not just a material
thing but a conceptual entity whose parameters could be extended to the undesir-
ability of the marginalized and excluded in the city (Kaviraj 1997).

Recent work has extensively highlighted the agenda of urban planning in the city
as being driven by the commercialization of land use and real estate market
(Banerjee-Guha 2002; Nijman 2000; Sharma and Sita 2000; Harvey 2008). Others
have noted that the state’s ethno-nationalist imaginations of the city have impacted
its landscape (Hansen 1996; Singh 1993; Doshi 2013; Punwani 2003). The com-
bined influence of ethno-religious and class-based marginalization has meant that
basti residents of predominantly Muslim areas remain among Mumbai’s most
undeserved and vulnerable. The role of ethnic discrimination in eviction politics is
evidenced by the fact that the demolitions targeted not only ‘illegal’ slums settled
after the 1995 cut-off date but also areas where the majority of residents’
ethno-religious backgrounds have made them vulnerable to the xenophobic cam-
paigns of the Shiv Sena (Doshi 2013). This chapter explores how the city’s
socio-spatial peripheries are transformed or reproduced through an active engage-
ment between local residents, the state and civil society groups. Through ethno-
graphic fieldwork8 in a predominantly Muslim basti, it describes the efforts of
Muslim basti-dwellers towards remaking the mohalla or Muslim locality into a life
space far from its stereotypical image as an undesirable, dilapidated, poverty ridden,
criminalized and denationalized urban space. The vast literature on urban
entrepreneurialism has raised several theoretical concerns, significant of which is
the role of the state and private capital in the disenfranchisement of the urban poor.
Others, however, have argued that the discursive shift from managerial urbanisms
to entrepreneurial urbanisms has spawned new sites of inclusion and collaboration
for the urban poor. However, this literature mostly fails (with a few exceptions) to
highlight bottom-up approaches at creating new technologies of governance by
finding basic urban infrastructure solutions. The chapter describes two such ini-
tiatives as an illustration—the reconstruction of private homes and a local mosque
in collaboration with a city-based NGO and a redevelopment proposal for a local
municipal market through direct negotiations with a private builder. It describes the
efforts of Muslim basti-dwellers at transforming a segregated and peripheral yet
culturally vibrant life space by engaging with state actors through ‘slum’ redevel-
opment programmes as well as collaborating with civil society groups. The chapter
argues that processes of urban transformation shaped by global flows of capital,
ideas and technologies create environments where claims to and ownership of the
city’s material (land, property) as well as sociocultural resources are (re)configured

8Fieldwork was conducted in 2009–2010 and 2016.
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by local Muslim residents. As urban citizens and entrepreneurial subjects, they not
only reimagine the mohalla reunited with the city’s socio-spatial landscape but also
actively engage in remaking it. The changing agenda of urban (re)development
influenced by global capital flows on the one hand and the influential global human
rights discourse on the other hand have created new opportunities for the city’s
local elites as well as the disenfranchised. In the case of the city’s basti-dwelling
Muslims, these efforts highlight the urgent need to expand the ideological terrain,
where newer possibilities of sociocultural transformation as well as the inclusion of
diverse community needs can be realized.

Entrepreneurial Urbanism and the Urban Subaltern

Urban governance in recent years has seen a shift from managerialism that focused
primarily on local provision of services, facilities and benefits to city dwellers to
entrepreneurialism fostering and encouraging local development and employment
growth (Harvey 1989). For Harvey, urban entrepreneurialism in the right political
and economic circumstances is understood to foster progressive and socialist
transition with inter-urban competition opening up a way to a zero-sum pattern of
development. For scholars like Harvey, the main concern is to devise a geopolitical
strategy of inter-urban linkage that mitigates inter-urban competition and shifts
political horizons away from the locality and into a more generalizable challenge to
capitalist uneven development. In this context, urban entrepreneurialism seems to
on the one hand ‘sustain and deepen capitalist relations of uneven geographical
development and thereby affects the overall path of capitalist development in
intriguing ways’. On the other hand, they also hold the ‘potential for transformation
into a progressive urban corporatism, armed with a keen geopolitical sense to
mitigate if not challenge the hegemonic dynamic of capitalist accumulation to
dominate the historical geography of social life’ (Harvey 1989, p. 16). A distinctive
feature of ‘competition states’ and ‘entrepreneurial cities’ is their self-image as
being proactive in promoting the competitiveness of their respective economic
spaces in the face of intensified international, inter-regional and intra-regional
competition, the dynamics and effects of which vary across nations, regions and
cities (Jessop 1997). Others have noted that urban entrepreneurialism though lar-
gely defined in terms of shifts in city governance encompasses far more than the
transformation of the local state but involves the changing nature of economic,
social and political processes operating at both the global and local levels (Hall and
Hubbard 1996). In other words, new urban politics forge a new cultural politics of
identity at the urban level, changing the ways in which city-dwellers see themselves
and others. Hence, cities are in a constant process of being reimagined as economic,
political and cultural entities that must seek to undertake entrepreneurial activities to
enhance their competitiveness by the redesigning governance mechanisms such as
public–private partnerships and networks (Jessop 1997). But in recent years, there
has been a need to shift the focus of debates on urban entrepreneurialism to
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informal settlements and cities of the global south in order to broaden its horizon to
include ‘ordinary’ spaces that demand rethinking the techniques and scope of
contemporary urban entrepreneurialism (McFarlane 2012). According to McFarlane
(2012), policy and civil society forms of travelling urbanism are located on a shared
terrain of urban entrepreneurial development, to the point that any division between
elite and ordinary urbanism is in many cases untenable. However, this is not just a
shared terrain but a shared ideological resonance that holds common across mul-
tiple expression of urban entrepreneurialism, whether economic (e.g., financially
disciplined and business savvy residents), social (privileging a few ‘active’ and
‘do-it-yourself’ residents over the, so the implication goes, unorganized and passive
neighbourhood/city at large) or political (e.g., self-managed forms of local devel-
opment that enact shifts in responsibility from the state to community-based
groups). These practices while exceeding borders of entrepreneurial models are
based on their view of poverty as a socio-economic potential and the poor as
entrepreneurial subjects (McFarlane 2012, p. 2796).

In the Indian context, the city is a site of opportunities and possibilities for the
marginalized. It offers a promise for those who choose to make a life in it, a promise
of economic and social mobility, and freedom from the drudgeries of social stigma.
City life also offers its residents a chance to make a fresh start by providing
opportunities to make the most of one’s own abilities irrespective of the privileges,
and social capital one accumulates through social status. The ‘slum’ seems to be
most prominent in the socio-spatial representations of ‘subaltern urbanism’ as a
terrain of habitation, livelihood, self-organization and politics. Such an under-
standing of subaltern urban spaces is a radical yet vital challenge to dominant
apocalyptic and dystopian narratives of the megacity as it resurrects the subaltern
space of the slum as that of a vibrant and entrepreneurial urbanism (Roy 2011).
Within this context, the acts and practices of the marginalized geared towards
bringing about change in their immediate environments can be understood as aimed
at redistribution of social goods and opportunities in the form of the (unlawful and
direct) acquisition of collective consumption (land, shelter, piped water, electricity,
roads), public space (street pavements, intersections, street parking places),
opportunities (favourable business conditions, locations and labels) and other life
chances essential for survival and minimal living standards (Bayat 1997, p. 59). It is
through these gradual and ‘molecular’ changes that the urban subalterns attain
cultural and political autonomy from the regulations, institutions and discipline
imposed by the state, by gaining control over their working lives regulating their
time and coordinating their space. By initiating gradual ‘molecular’ changes, the
poor in the long run `progressively modify the pre-existing composition of forces
and hence become the matrix of new changes’ (Bayat 1997). On a similar note,
Simone (2004) provides us with another way of understanding how the urban
subaltern engages in contributing to the transformation of the urban environment
through acts of social collaboration. Through the notion of ‘people as infrastruc-
ture’, he extends the notion of infrastructure to activities of the marginalized within
the city. He describes this as a specific economy of perception and collaborative
practice that is constituted through the capacity of individual actors to circulate
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across and become familiar with a broad range of spatial, residential, economic and
transactional positions. Such a reconceptualization recognizes residents’ needs to
generate acts and contexts of social collaboration inscribed with multiple identities
rather than in overseeing and enforcing modulated transactions among discrete
groups (Simone 2004). In the following sections, the chapter will situate the tra-
jectory of Mumbai’s Muslims as a marginalized urban community and describe the
efforts of Muslim basti dwellers at finding infrastructure solutions as bottom-up
approaches to urban entrepreneurialism or ‘subaltern’ urban entrepreneurialism.

Trajectories of Urban Marginalization

Historically, Muslims formed a substantial minority in Mumbai city with their
economic engagements ranging from being traders to constituting the mill work-
force in the cotton textile industry (Hansen 2001; Chandavarkar 1994). Muslim
localities in colonial Bombay represented a sociocultural diversity, and their spatial
location was closely linked to their position in the city’s economy. Parts of the city
that had high concentrations of Muslims as early as the eighteenth century are
distinctly noted as Muslim areas even today. According to the 1901 census, these
areas were Chakla, Umarkhadi, Kharatalao, Nagpada, Mandvi and Dongri, which
still have a significant proportion of the city’s Muslim population. The ‘Muslim
quarter’ of the city being fairly diverse had mohallas associated with caste-like
groups or interrelated occupational groups among Muslims that were linguistically
and culturally distinct (Masselos 1976; Chandavarkar 1994). This included
working-class neighbourhoods housing the industrial workforce, which were seg-
regated along religious and caste lines as a manifestation of the social organization
of labour in the city. Entire mohallas were identified (for certain parts even within
1901 Census data) with specific, at times occupational groups—business commu-
nities such as Khojas, Memons, Bohras, Ansari weavers and Qureshi butchers.
Conforming to broader trends of nationalist politics and communal mobilization,
religious festivals and processions became occasions for the manifestations of
political identities and the contestation and coding of social space in the city
(Hansen 2001; Masselos 1976). The 1930s and 1940s saw an incipient isolation of
the Muslim working class in the economy as well as spatially in the city, and the
process became even more pronounced after independence (Hansen 2001).9

Post-independence, Hindu nationalist agendas, discourse and institutions gradually
penetrated everyday life and acquired a growing, though not uncontested, social
respectability in contemporary Indian society (Jaffrelot 1996). Bombay was no
exception to this, and the rise of Shiv Sena in the 1960s marked the beginning of the

9It is probably important to note that despite the communalization of city politics in the 1940s,
there was no mass exodus of Muslims from Bombay to Pakistan after 1947. For a detailed
discussion, see Hansen (2001).
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communalization of the cultural and political environment of the city (Appadurai
2000; Lele 1995).10 Shiv Sena offered the rhetoric of ethno-religious unity, regional
cultural pride and also a solidarity that repackaged older anti-Muslim myths
(Hansen 2001). The politico-cultural strategies of the Shiv Sena relied heavily on
spatial tactics (Foucault 1986), which included violently rewriting urban space as
sacred national and Hindu space (Appadurai 2000). The Shiv Sena took to slums
and working-class neighbourhoods with its Hindu–Marathi chauvinism in the light
of the growing insecurities of urban living (Appadurai 2000; Heuze 1995; Sen
2008). Nationally, it joined hands with the BJP to further its agenda of hindutva for
a Hindu nation, which radically transformed the city’s geography. Their spatial
strategies widely used public spaces as sites for the display of the Hindu rights,
violent political strategies and anti-Muslim rhetoric (Hansen 2001). Mhaskar (2013)
notes that the feeling of karahiyat [Urdu: nausea, disgust, hate, etc.] combined with
suspicion, in terms of terrorism and mafia, creates barriers for Muslims seeking
employment and self-employment opportunities. Hence, the spatial segregation of
Muslims in the city can be attributed to the growing economic, political and
sociocultural alienation of Muslims as well as violence eventually transforming the
spatial location of Muslims in the city.

The incidents that followed the demolition of the Babri Masjid in Ayodhya on 6
December 1992 including the bomb blasts in March 1993 have had a lasting impact
on the city’s landscape that saw communalization of the city’s geography at its
peak.11 Many chose not to go back to their homes in mixed neighbourhoods in the
city (Masselos 1995; Punwani 2003; Robinson 2005). It has been argued that it is
the scarcity of housing in Mumbai that translated the explosive violence of 1992–
1993 into the imaginary of cleansed space, a space without Muslim bodies
(Appadurai 2000). Soon after the riots and as a consequence of the violence, one
witnessed the formation of new boundaries around communal identities, defined
through a process of naming at the intersection of religious identity, nationality and
personal identity (Mehta and Chatterji 2001). This was the case, in particular, in
Dharavi,12 where the lines of demarcation between Hindu and Muslim dominated
areas were designated as ‘India–Pakistan borders’. Some have remarked that after
1992–1993 riots, religion-based segregation intensified in the working-class chawls
of Mumbai. The Bombay Improvement Trust (BIT) chawls in Nagpada have
become more rigid ‘only Muslim’ or ‘only Hindu’; those that are located facing
each other even in the same compound or street are now more resolutely aloof from
each other (Khan 2011). Yet those few who continue to live in mixed neighbour-
hoods do so in suspended animosity owing to the betrayal of their neighbours
during the violence, while they and their homes were attacked, looted and

10For a detailed account of the birth and rise of the Shiv Sena, see Gupta (1982), Heuze (1995),
Lele (1995), Sen (2008) and Eckert (2003).
11For the worst affected areas in the city during the 1992–1993 riots, see the Srikrishna
Commission report (1998) and the report of the Indian People’s Human Rights Tribunal (1994).
12The largest slum in the city if not in Asia.
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vandalized (Khan 2011). Other areas with an already sizable Muslim population
saw a further influx of Muslims from other parts of the city such as in central
Mumbai areas of Nagpada, Madanpura, Bhendi Bazar or Mohammed Ali Road,
some parts of Wadala such as Kidwai Nagar or Byculla. In the suburbs of Jogeswari
(west), KurlaGovandi and Mumbra were further concentrated with Muslims. Over
the past decade, middle-class Muslim localities such as Millat Nagar, a large
complex of apartments off Lokhandwala in Andheri (west) and Mira road, a distant
suburb in north-west Mumbai, have become noticeable and distinct as Muslim
localities (Robinson 2005). The city’s Muslims remain highly concentrated in its
basti neighbourhoods and some in its overcrowded dilapidated industrial districts.
According to a recent study, a high proportion of the city’s Muslim population
(21 %) live in slums, while 70 % reside in low-class areas and only about 5 % are
located in middle-class areas followed by 1.6 % in high-class localities of the city.
In general, Sunni and Shia communities make up the Muslim population living in
the city’s bastis. This excludes affluent groups such as Memons, Khojas and Bohras
(Jain and Shaban 2009).

Shiv Sena’s sustained dominance in the BMC and the city’s police force from
the late 1960s through the 1990s has ensured the institutionalization and democ-
ratization of the spatial exclusion of Muslims in Mumbai’s bastis (Singh 1993).
A study conducted by YUVA (1996) traces the concentration of Muslims over a
period of two decades in a progressively shrinking settlement now surrounded by
Hindu settlements. Drawing municipal ward boundaries between the exclusive
Hindu and Muslim areas has institutionalized this division. In a documentary film ‘I
live in Behrampada’ (1993) that captures a Muslim basti during the communal
violence of post-Babri Masjid demolition period, an old woman reacted towards the
state’s move towards the clearing of slums with a predominantly Muslim popula-
tion in Behrampada as part of a ‘Clean Bombay’ campaign after the riots, ‘What
new place? Where will they dump us? We’re afraid. We’ve lived here so long, yet
faced so many problems. What will happen to us elsewhere? When our homes grow
old, they make us leave. Once we’re settled there, they’ll push us out again. Will we
never have a place that is home?’

In an act to reclaim the city from its cosmopolitan image and to establish its
regional affiliations, the Shiv Sena–BJP alliance renamed Bombay to Mumbai in
1995 (Hansen 2001). Placed in power, their spatial tactics through democratic
processes/institutions transformed several other landmarks in the city by renaming
them after Chhatrapati Shivaji, the Hindu Maratha warrior king and icon of the Shiv
Sena. Today, several public spaces (including government offices, commercial
establishments, lanes, streets, parks and even traffic islands) across the city are
marked with the installation of grand statues of Shivaji (mounted on a horse holding
a sword) decorated with forked saffron flags.

One of the central concerns of Shiv Sena’s campaign before the 1997 BMC
elections was pollution—physical pollution caused by an inadequate infrastructure
and the constant influx of new migrants, and cultural pollution caused by ‘anti-
national’ elements, foreign cultures (Western and Muslims) and degenerate works
of art emerging from leftist and liberal milieus in Maharashtra (Hansen 2001). Most

144 Q. Contractor



of the party’s media campaigns called for a transformation of Mumbai to a beautiful
and green city free of disease and dirt. The most ambitious part of this transfor-
mation of Mumbai was the Slum Rehabilitation Scheme (SRS) envisioned by
Thackeray to remove the massive slum areas in the city and thus resolve ‘the major
problem of dirt’, as Thackeray put it (Hansen 2001).13 Before the scheme was
implemented, the minister of housing, ChandrakantKhaire, stated that it was meant
predominantly for Maharashtrians and that ‘aliens’—Pakistanis and Bangladeshis
—would never be given access to the plan (Hansen 2001). The SRS was brought in
by the Shiv Sena when it came to power in 1995 to fulfil their election promise to
provide free housing to the city’s slum dwellers. This scheme was a modified
version of what had been proposed by the previous government lead by the
Congress following recommendations by the Afzalpurkar Committee constituted by
the Shiv Sena. The committee comprised government officials, representatives of
the housing industry, architects and prominent NGOs. Under this particular scheme,
the emphasis was placed on the private sector’s involvement, which seemed to
substantiate the accusations against the Shiv Sena/BJP vision to serve the interests
of entrepreneurs and builders. It is understood that the concern is more on the
physical dimensions of the city than with the lives of the poor (Singh and Das
1995). Thus, Hindu nationalist and xenophobic regionalist imaginaries became
concretely embedded in resettlement policy through the exclusionary cut-off date
eligibility criterion for resettlement, which invoked a symbolic barrier to an
imagined tide of invading migratory outsiders (Doshi 2013, p. 7). This eligibility
criterion is determined by an ‘unauthorized’ or ‘illegal’ status defined by the Slum
Rehabilitation Act (1995) as those slum settlements that have been built after
January 1995. The date was extended to January 2000 by the Congress-led gov-
ernment in June 2009 just before the assembly elections in order to fulfil an election
promise made in 2004. These xenophobic regionalist imaginaries have, however,
not been limited to the Shiv Sena. Subsequent Congress and NCP governments also
have taken forward the legacies of ethno-nationalist chauvinism through the slum
policy discourse and practice (Doshi 2013). Hence, planning as a key government
technique not only generates knowledge about realities through tools such as sur-
veying or mapping but also actively engages in shaping spatial location of slums.
As Scott (1998) argues, the point of simplifying and making legible a certain
socio-economic reality is to manage and manipulate this reality towards achieving
certain ends.

However, this is clearly not limited to the realm of politics or state institutions.
Antagonisms against Muslims and more particularly the Muslim poor are not just
commonplace but also deep-rooted. In the recent history of the Mumbai city, the
1992–1993 riots were instrumental in translating the problem of space into the
imaginary of cleansed space, a space without Muslim bodies. Furthermore, in a city

13However, the issue of cleaning up Bombay was not limited to the slums. Clearing the footpaths
and removal of beggars have been high on Shiv Sena’s agenda for a long time and continue to be
targetted (see Hansen 2001).
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where daily sociality involves the negotiations of immense spatial stress, the much
spectrality that surrounds housing can create the conditions for a violent rein-
scription of public space as Hindu space (Appadurai 2000). On the other hand, in a
city that is increasingly becoming more intolerant to diversity in residential hous-
ing, moving to mixed neighbourhoods even for middle-class and upper-class
Muslims has become a challenge (Falzon 2004; Thorat et al. 2015). The main-
stream’s concerns for security and the negative cultural stereotyping of Muslims are
among the reasons for them to be confined to Muslim areas in the city. It is in this
context that one has to understand how Muslim basti-dwellers engage in trans-
forming their life space through acts of social collaboration driven by the aspira-
tions of a dignified life as urban citizens. The next section describes the efforts of
Muslim basti-dwellers in Shivaji Nagar at transforming a segregated and peripheral
yet culturally vibrant life space by engaging with state actors through ‘slum’
redevelopment programmes as well as collaborating with civil society groups.

Urban Subalterns as Entrepreneurial Subjects

Landownership in Shivaji Nagar is very complex as is the case in most bastis across
Mumbai. Those allotted plots by the municipal corporation were relocated on land
owned by the state government; others occupy land of the municipal garbage dump
and also old farm lands (gaothans). Those situated on municipal corporation land
are recognized as tenants by the state who were allotted housing on the submission
of documentary proof of residence in the city such as ration cards and payment of a
deposit amount towards the rental agreement. At the beginning, the rent for resi-
dential dwellings was 15–25 rupees and that for commercial establishments was 55
rupees. Today, the residents pay a rent of Rs 300, and the rent for commercial
establishments is Rs 400. The area has grown considerably since its formation in
terms of the density of population and the area it covers. There has also been an
influx of newer residents who have either purchased tenements from earlier resi-
dents or rented them. However, subletting is ‘illegal’ since the residents do not have
ownership of the land and are tenants themselves. The rents here are as low as Rs
400–500 per month for a small single room. A large proportion of the new residents
come through social or kinship ties with those resettled here, hence further
increasing the concentration of Muslims. The new residents are viewed as ‘en-
croachers’ by older residents and outsiders especially by state authorities and
non-local NGO workers. However, the older residents do see the cause for this
influx as a need for a familiar, safe and affordable space to live in. There is also a
significant difference between the resettled areas and the relatively newer settle-
ments. The living conditions in the latter are appalling due to the proximity to the
dumping ground and a complete lack of state infrastructure and amenities such as
water, sanitation and electricity. The poorest of Shivaji Nagar live there.

Despite its proximity to the garbage dump and the marshy land it stands on,
Shivaji Nagar has been the centre of housing and slum resettlement speculation for
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some years now. This is essential because the land that it occupies has become
prime property in the burgeoning real estate market. In the decade of the 1990s, the
floor space index (FSI)14 of M ward was changed twice under Chief Minister
Narayan Rane (who was then with the Shiv Sena) to be further liberalized. This
coupled with the deindustrialization resulted in the entry of many new land plots
into the market and drew builders to this otherwise ‘unpleasant’ area (Nainan
2008).15 According to Nainan (2008), it is the demand for housing from the
high-end segment in a particular location and the availability of relatively cheaper
industrial lands in predominantly slum-dominated areas which is dictating where
PAP (Project Affected People) townships such those of M ward come up. The urban
periphery of the city has emerged in planning and development imaginaries as the
ideal location to resettle displaced slum dwellers with ambitious redevelopment
initiatives relying on severe state violence affecting many northern periphery resi-
dents deemed illegal and ineligible for resettlement (Doshi 2013).

In 2001, Shaheed (who was introduced in the beginning of the chapter) formed a
cooperative housing society of local residents from his neighbourhood called the
Mohammad Rafi Nagar RehvasiEktaSangh. Shaheed is the elected president of the
society, and his role largely involves addressing complaints of local residents,
resolving conflicts or disputes, etc., related to landownership and housing issues.
The society has also been collaborating with local NGOs working on housing rights
in the area to address these issues whenever they concern the entire locality. The
society also extended its activities to address the educational needs of out-of-school
children in the area in collaboration with these local NGOs. This started as a centre
called Mahatma PhuleVarg that was built in the locality for these children to make
up for lost time at school, eventually preparing them to be reintegrated into the
mainstream education system. However, this centre remained functional only for
two years till it was demolished along with several other houses in Rafi Nagar by
the BMC authorities in 2004.

Weinstein (2012, p. 59) argues that though scholars of global urban citizenship
have demonstrated that the right to challenge the actions of the growth machines
that drive urban political agendas in globalizing cities represents a fundamental
expression of democratic citizenship, their theorizations have not adequately
revealed the barriers that prevent some groups from challenging these actions.
Based on an analysis of the ongoing US$2 billion Dharavi Redevelopment Project

14Floor space index (FSI) refers to a certain permissible land to construction ratio that prescribes
how much construction is permissible on a certain piece of land. This is governed under the
Maharashtra Regional and Town Planning Act. An associated instrument is TDR or Transferable
Development Rights of a particular piece of land which cannot be realized on the same land
because the land and the development on it area protected (see Nainan 2008).
15According to Nainan (2008), a ward-wise analysis of where slum Transferable Development
Rights (TDR) has been granted in the city shows that 64 % (21,74,478.41 m2) of all the TDR
generated in lieu of slum rehabilitation has been granted in M ward. And most of this generated
TDR has been consumed in Juhu in K (west) and Santacruz in H (west) wards, both part of some
of the high-end segments of the city.
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designed to transform Mumbai’s largest ‘slum’ settlement into a multi-use,
mixed-income township and attract global real estate investment to India’s com-
mercial capital—she argues that by participating in the project’s planning process,
some residents, workers, and activists have acquired political presence and a form
of democratic citizenship. Furthermore, she argues that the opportunity to engage
has not been available to all disadvantaged populations equally. Hence, the form of
democratic citizenship produced through the engagement of poor and working-class
people in the struggles around globally oriented urban development is inherently
uneven, open only to those social groups with the political resources required for
participation. Similarly, Doshi (2013) offers an alternative interpretation of urban
capital accumulation by investigating the differential political subjectivities of
displaces in slum residents in Mumbai. Based on a study of mass slum clearances
for the redevelopment in the city, she argues that Mumbai’s redevelopment entails
not uniform class-based dispossessions but a process of accumulation by differ-
entiated displacement whereby uneven displacement politics is central to the social
production of land markets. The ‘redevelopmental subjectivities’ these processes
create are influenced at key junctures by market-oriented resettlement, ideologies of
belonging, desired of improved housing and participation in non-governmental
groups. Furthermore, this articulated assemblage of power-laden practices reflects
and reworks, class, gender and ethno-religious relations, profoundly shaping
evictees’ experience and political engagement. Hence, eviction politics is not just a
dynamic of volatile class relations represented through the city’s planning agendas.
Rather it exposes how ethno-nationalist xenophobic agendas of the city’s ruling
class push the marginalized to its fringes through violent communal spatial
strategies.

As discussed earlier, the events that followed the demolition o the Babri Masjidf
illustrate how political violence plays a significant role in the way urban localities
are ruptured, created and transformed. In class-mixed Muslim localities or mo-
hallas, the experience and memories of violence have become part of a larger
collective memory linked to feelings of insecurity, influencing the construction of
the Muslim mohalla itself. More significantly, mainstream stereotyping of Muslims
based on their non-vegetarian food cultures manifested through notions of disgust
and ritual pollution has marginalized them to the city’s peripheries. Muslims remain
vulnerable due to their marginal political patronage, which means a marginal share
of basic amenities and infrastructure. Despite past experiences of state violence
through evictions and forced resettlement, Muslim basti-dwellers as urban subal-
terns are constantly engaged in negotiations with state authorities to make the most
of the housing market conditions and the shift in the state’s slum policies that seems
to be more receptive to the rights of basti-dwellers16 to transform their own living
environment. Many basti neighbourhoods within Shivaji Nagar are in the process of
forming cooperative housing societies under the current SRS offered under the
aegis of the SRA. The diverse interests of residents have also resulted in the

16For a discussion on this paradigm shift, see Anand and Rademacher (2011).
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involvement of several players such as local NGOs and private builders in the
speculation of resettlement and area development. The residents of Shivaji Nagar
themselves engage in construction and reconstruction of homes, public spaces,
gutters, roads, etc., in order to improve the living conditions and cater to the
community’s aspirations. These activities are almost entirely carried out by local
construction contractors who employ local knowledge and indigenous methods of
construction suited to the local terrain, governmental sanctions and availability of
resources. The following are illustrations of the efforts of Muslim basti dwellers in
Shivaji Nagar at finding infrastructure solutions as bottom-up approaches to urban
entrepreneurialism or ‘subaltern’ urban entrepreneurialism. Two such initiatives are
described as an illustration—a redevelopment proposal for a local municipal market
through direct negotiations with a private builder and the reconstruction of homes
and a local mosque in collaboration with a city-based NGO.

Aspiring ‘World-Class’

Nizam (45 years) has been living in Shivaji Nagar since 1972. He works as a meat
vendor and has a rented stall since the last three decades at the municipal mar-
ketplace (mandi) located in Shivaji Nagar. The mandi has 51 licensees (that
comprise Muslims, Dalits and Kolis) that include those who run general stores, sell
vegetables, mutton, chicken and fish. Each licensee pays a rent of Rs 120 per month
for the stall they occupy to the BMC. The condition of the stalls was appalling, and
most are broken with very little or poor maintenance from the municipal corpo-
ration. There was no electricity or water supply; those working there had to carry
the water they need for their businesses from home. Gradually, there has been an
influx of hawkers that have set up vegetable and fruit stalls right at the entrance of
the marketplace. Most of these are from neighbouring bastis (and largely
non-Muslims) that have been encouraged by local municipal authorities and the
police through the payment of hafta (extortion) as a fee to safeguard their busi-
nesses. This has affected the businesses of the licensee stalls inside the marketplace.

Meanwhile, Nizam along with the other licensees at the mandi has submitted an
application for market development under the area development schemes offered by
the SRA. The group formed a cooperative society and approached builders with a
proposal for rebuilding and modernization of the existing marketplace structure.
After a few meetings with prospective builders, they have finally signed an
agreement with one of them under the SRA for converting the mandi into a mall.
A detailed plan was then discussed, agreed upon and finalized, according to which
the existing 51 licensees would be given stalls on the ground floor of the new
structure complete with modernized infrastructure, maintenance and sanitation
services. It would provide them a decent work environment with water and elec-
tricity to keep their business premises clean and create an ambience (mahol) that
will attract more customers. The rest of the four floors will be opened up for other
commercial establishments. However, the SRA has a set of guidelines for what can
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be offered as low-cost housing or commercial establishments to basti dwellers
under the scheme. Private builders that are being roped in as part of the scheme are
not just open to offering more than what has been promised as part of the scheme,
they are also more accessible than the Slum Rehabilitation Authority. This has led
to several direct negotiations and agreements between Shivaji Nagar residents and
private builders. For Nizam, it is not just private investment but rather the state’s
commitment to the development of backward areas like Shivaji Nagar and safe-
guarding the rights of its residents to a dignified life that will take the city closer to
its aspirations of becoming world-class, ‘if Mumbai has to be made like Singapore,
this cannot be done by builders alone, the municipality has to be supportive. If the
municipality creates hurdles how will this go ahead? Right from those sitting in the
ward office, right up to the commissioner have to be supportive otherwise what is
the point of the builder investing so much money here?’

During a recent visit, the mandi was bustling with activity as usual. Three flags
coloured green, blue (with a white Ashoka chakra) and saffron (with an ‘Om’ in
black lettering) on individual poles hung limp as though exhausted in the sweltering
heat. A bright hoarding a few metres from the entrance announced an upcoming
public event to commemorate Hanuman Jayanti (birth anniversary) organized by a
local community-based organization and sports club. Unauthorized hawkers crowed
the entrance that had a brand new signboard. The interiors seemed to have been
recently repaired, and many more stall owners seemed to be in business. The
proposal for rebuilding and modernization of the market had been shelved since the
SRA had scrapped its schemes for area development. The private builders with
whom they were collaborating had been taken over by the next generation after the
death of the company’s owner who was more open to such projects compared to his
successors who do not see this as a lucrative business opportunity anymore. Nizam,
who was at his meat stall, was not very hopeful of any new opportunities with the
current government. Although in this case the collaboration seems to have hit a
roadblock due to the state’s withdrawal from investing in area development
alongside slum resettlement, it illustrates how such efforts need a greater com-
mitment to multi-sectoral development of dilapidated neighbourhoods like Shivaji
Nagar. Local Muslim politicians attribute the inability of the state to address
infrastructure and housing concerns in areas like Shivaji Nagar to its predominantly
Muslim demographic. As IrshadKaskar from the Republican Party of India
(RPI) put it, ‘like they say Mumbai hum sabki (Mumbai city belongs to all of us),
everyone should get the facilities of the BMC. But it is very clear that where there is
a high concentration of Muslims such areas remain neglected. […] Who would
want to live in dirt and garbage? People live here out of compulsions not because
they like to live in these conditions. […] Who wants to live in jhopdis (hutments)?
These are poor people. Still they try to improve their homes by putting a plastic
sheet or a tin roof’.
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Rizwanis an entrepreneur in his early thirties engaged in the construction business.
Originally from Solapur, he has spent most of his life in Shivaij Nagar. He has had
no formal training in construction but has learnt the trade on the job from his peers
and his father who has been in this business. In 1997, Rizwan’s father through some
acquaintance and meagre financial support from the late politician Pramod Mahajan
and an IPS officer friend (both of whom happen to be from his hometown) landed a
license for building construction with the municipal corporation. The company has
grown considerably since then, with six licenses, a substantial annual turnover and
key municipal projects such as the construction of police stations and health centres.
Rizwan, who has taken over from his father, has now expanded the business to
private construction broadening the scope of their work. Most of his private con-
struction contracts involve the construction or reconstruction of private houses, and
his clients mainly belong to low-income groups who prefer cost-effective but sturdy
construction. According to Rizwan, the average expenditure on construction of a
house in Shivaji Nagar is between 4 and 6 lakhs though a few even spend nearly
10–12 lakh if they can afford it. Rizwan is quite well known for his work in his
locality. His business flourishes through local networks and the trust of his clients,
which help him build a good reputation.

Through the construction business, Rizwan has been engaged in voluntary work
such as the distribution of aid after the Mumbai floods in 2006. Since then, he has
been actively engaged in social work, helping locals in procuring public documents,
addressing supply issues with the local public distribution system (ration) and
mobilizing financial assistance for education and marriages. Rizwan is often
involved in road and gutter repairs funded by local residents or politicians when the
BMC fails to attend to them. Dabbling in private construction and social work has
given Rizwan the space to collaborate with new partners to innovate with local
materials and construction techniques to address local needs. One such collabora-
tion was with a city-based experimental urban research and action collective
(henceforth referred to as ‘the collective’). Along with two other local construction
contractors, their experiments in Shivaji Nagar included upgradation of sewage
systems, reconstruction of private houses and a local mosque. These projects were
mainly based on the premise that residents were experts in their neighbourhoods
through their everyday experiences of places they live in and work.

Among the collaborative projects was the reconstruction of a local mosque, the
design of which was developed with detailed consultations with the trustees of the
mosque management and designers from the collective. Located in the interiors of
Shivaji Nagar, this mosque was a 10- by 15-ft temporary structure, initially used as
a madrasa since 1986. The mosque had been registered in 1991 and is currently
managed by a team of 12 members. The plan was for it to be reconstructed in its
original location in a crowded neighbourhood based entirely on crowd funding.
After a few meetings and discussions, it was agreed that the reconstruction plan
needs to be cognizant to the constraints of space and costs yet remains true to local
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needs, community aesthetics and aspirations. The outcome of the consultations was
an innovative design that took into account aesthetics as well as optimum use of
space for multiple activities. A couple of years since, the project has undergone
some major changes with insufficient funds and the inability to find architects
locally to execute it. Consequently, the trustees made some modifications to the
plan to suit local skills, budget and needs addressing a few main concerns—opti-
mum utilization of a small space for prayers (namaz), ablution section (wazukhana),
restroom (istinjakhana) and religious teaching (deenitaleem). The construction of
the mosque is still a work in progress like many other structures in Shivaji Nagar
awaiting resources (both human and financial) to see its completion. Collaborations
such as these have been very satisfying for Rizwan who described the experience as
simply ‘superb’. His work has earned him international acclaim and mainstream
media attention locally. He has even been rewarded for his innovative construction
solutions by a global building materials manufacturing giant. Rizwan through his
political patronage and the trust he has built based on his business and social work
has been able to create solutions to address the community’s housing and infras-
tructure needs. Though these efforts demonstrate upward mobility, they remain
insufficient to address other concerns of Muslim basti dwellers such as spatial
segregation, state negligence and discrimination in the mainstream housing market.
Clearly, informality is not an essential preference of the basti dwelling Muslims; it
serves primarily as an alternative to the constraints of formal structures. They
perhaps aspire and practise integrated life, only if they can afford its social and
cultural, not to mention economic, costs (Bayat 1997). Hence, the coproduction of
entrepreneurialism requires attention to both the mobile models that constitute
relations between different groups, from states and donors to activists and residents,
and the local contexts and histories that shape, translate and differently enact
entrepreneurialism (McFarlane 2012).

Conclusion

The lives of majority of basti dwellers in Mumbai have been shaped by troubled and
ambiguous experiences of localities. These have come to be experienced, for
instance, as places to which one has been forced to belong. For decades, city
planning has been preoccupied with aspirations of turning Mumbai into a city of
global stature. This imagination fuelled by the city’s elite has essentially been
translated into plans that have no room for the city’s poor. Millions of people have
been compelled to leave their neighbourhoods and forced to set up new lives in
unfamiliar surroundings. Muslim basti dwellers in Mumbai, much like their
non-Muslim counterparts, have been subjected to technologies of the state that have
sought to confine them to spaces of relegation in its efforts to realize futuristic visions
of making Mumbai a global city. The state’s imaginations of an urbane future have
been deeply influenced by elitist notions of what is polluting and undesirable, which
include not just the poor in general but also immigrants (more specifically
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non-Maharashtrians), Dalits and Muslims in particular. Shivaji Nagar represents a
socio-spatial periphery in the city shaped by the processes of exclusion, coercion and
violence. Its formation and existence exemplify the multiple inequalities and lines of
exclusion which expose the paradox and complexity of urban transformation in
contemporary Mumbai. Processes of urban transformation shaped by global flows of
capital, ideas and technologies create environments where claims to and ownership
of the city’s material (land, property) as well as sociocultural resources are (re)-
configured by local Muslim residents. As urban citizens and entrepreneurial subjects,
they not only reimagine the mohalla reunited with the city’s socio-spatial landscape
but also actively engage in remaking it. The changing agenda of urban (re)devel-
opment influenced by global capital flows on the one hand and the influential global
human rights discourse on the other hand have created new opportunities for the
city’s local elites as well as the disenfranchised. In the case of the city’s basti-
dwelling Muslims, these efforts highlight the urgent need to expand the ideological
terrain, where newer possibilities of sociocultural transformation as well as the
inclusion of diverse community needs can be realized.
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Chapter 8
Fragile Entrepreneurialism: The Mumbai
Airport Slum Redevelopment Project

Xuefei Ren

Introduction

In February 2014, the new terminal of the Mumbai International Airport flung open
its doors for business, and soon after, the building garnered rave reviews in
architectural magazines. Designed by a renowned architecture firm headquartered in
Chicago—SOM (Fig. 8.1), Mumbai’s new airport building was rated by BBC as
‘one of the world’s most spectacular airports’ and praised by another UK-based
blog as ‘the greatest building in the twenty-first century’.1 None of these reviews,
however, mentioned anything about the dramatic conditions on the other side of the
airport fences: the spectacular sprawl of slum settlements encircling the airport that
house more than 400,000 people (Fig. 8.2). Many are long-time residents who
settled here half a century ago and who over time transformed the marshy land into
habitable living quarters and made their home here. As part of an ambitious plan
approved by the State Government of Maharashtra, they will have to be resettled
elsewhere to modernize airport facilities and also to build shopping malls and
luxury hotels. The striking new terminal and the slums showcase the immense
polarization in the built environment in Indian cities, between global architecture
and the informal city. The redevelopment of the airport slums offers a microcosm of
an urban India in transition, caught between global aspirations to build world-class
cities and local realities of extreme inequality.

This chapter uses the airport slum redevelopment project in Mumbai as a case
study to examine the emerging forms of urban governance in Indian cities. Slum
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1See http://www.som.com/news/the_worlds_most_spectacular_new_airports, and http://blogs.
spectator.co.uk/culturehousedaily/2014/10/why-bombay-airport-is-the-greatest-21st-century-buildi
ng-and-what-we-can-learn-from-it/.
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redevelopment is well documented in the scholarship on urban India (O’Hare et al.
1998; Mukhija 2003; Das 2003; Bhide 2011; Sharma 2011). But as some have
pointed out, the current literature on urban transformations in India tends to

Fig. 8.1 The international terminal of the Mumbai airport, designed by SOM. Source: Author

Fig. 8.2 The slum settlements adjacent to airport runways. Source: Author

158 X. Ren



oscillate between two perspectives—the framework of neoliberalism and the
post-colonial perspective (Shatkin and Vidyarthi 2014). The framework of
neoliberalism focuses on entrepreneurial forms of governance, such as policies and
projects sponsored by the state, private sector, and international institutions to make
Indian cities more competitive for investment in the international marketplace
(Banerjee-Guha 2002; Nijman 2008; Goldman 2011). The post-colonial perspective
emphasizes the incompleteness of neoliberal and entrepreneurial approaches, often
attributing the failure or blockage of ‘world-class’ city-making projects to subaltern
contestations (Benjamin 2008).

The two perspectives capture some of the major trends of urban restructuring
taking place in Indian cities, but much remains unexplained. The meta-narrative of
neoliberalism cannot explain why some localities are more resilient to neoliberal
redevelopment drives, while others are less so (Weinstein 2014). The post-colonial
perspective often fails to acknowledge other factors at work—beyond subaltern
contestations—that erode world-class city-making projects, such as fragmented
state power prevalent throughout urban India.

Going beyond the neoliberal and post-colonial frameworks, recent scholarship
has sought a third way of interpreting urban social change in India by paying
attention to the graduated forms of citizenship obtained in the contestations over
urban development. This third perspective takes notice of the incompleteness of
neoliberal projects and incremental claims-making on the part of citizens. For
example, some have documented how slum dwellers in Mumbai over the years
have gained access to housing, and the redevelopment process has become more
inclusive, albeit still unequal (Anand and Rademacher 2011). Others have noted the
differentiated accesses to housing along gender and ethno-religious divides
(Appadurai 2000; Doshi 2013; Chatterjee 2014). Recent studies have also focused
on new actors in urban politics, for example, by uncovering how political entre-
preneurs, real estate developers, middle-class residential associations, and elite
urban task forces compete, cooperate, and form ad hoc coalitions to advance their
agendas (Searle 2014; Weinstein 2014; Sami 2014; Ghertner 2014). These studies
spotlight the particularities of urban India that do not fit neatly in the narrative of
neoliberalism.

This chapter builds on this recent dynamic scholarship, but shifts the focus away
from individual actors to the politics of coalition building among various stake-
holders across state agencies, private sectors, and civil society groups. Based on
fieldwork conducted in 2014 on the airport slum redevelopment in Mumbai, I
examine how urban entrepreneurialism manifests itself differently in Mumbai than
in post-industrial cities in the West, where the concept was initially conceived
(Harvey 1989). I argue that urban governance in India is characterized by ‘fragile
entrepreneurialism’, given the extreme fragmentation of state power at the urban
scale. A new coalition of stakeholders has to be reassembled for specific projects,
and prior success does not guarantee smooth alliance building in the future, even
with the same stakeholders involved.

For the airport slum redevelopment case, the stakeholders formed coalitions for
two pilot projects of resettling slum dwellers, to expand runways in 2000–2002, and
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to build an expressway connecting the airport terminal in 2008–2011. But the same
stakeholders, comprised of state government authorities, the airport company, and
NGOs, could not reassemble themselves again for the main phase of the project
(2007–present), which involves large-scale resettlement of more than 400,000
residents from 32 slum pockets. The project has been delayed for eight years as no
plans have been made regarding how to resettle the residents. The study highlights
that slum redevelopment in Mumbai largely hinges upon unpredictable associa-
tional politics, and the current redevelopment model favouring private gains falls
far short to solve the housing shortage in the maximum city.

Urban Entrepreneurialism Revisited

Writing more than two decades ago, David Harvey described the transition of urban
governance in the West as a shift from ‘managerialism’ to ‘entrepreneurialism’
(Harvey 1989). After the collapse of the Keynesian welfare state in the 1970s, a
consensus was reached among policy-makers in post-industrial cities in West
Europe and North America regarding the position of local governments: instead of
being merely service providers (i.e. as managers), local governments had to be
much more competitive, innovative, and willing to experiment with new policies
and programmes to alleviate the stressed fiscal conditions of their cities (i.e. as
entrepreneurs). As for how to be innovative and entrepreneurial, Harvey discussed
four alternative strategies—to create particular advantages for the production of
goods and services, to promote consumption, to build command-and-control
functions, and to compete for subsidies from the federal government with other
localities. These strategies should cultivate a favourable climate for investment, and
they will also spawn uneven development between and within cities.

What distinguishes entrepreneurial urban governance from conventional man-
agerial modes of governance, as argued by Harvey, is a public–private partnership
in which local state power combines private capital to promote projects oriented for
competition and capital accumulation. Urban entrepreneurialism is also character-
ized by speculation in project design and execution, as well as selective targeting of
specific localities, projects, and places as opposed to the metropolitan territory as a
whole.

The Mumbai airport redevelopment project might be an example of Harvey’s
entrepreneurial strategies, a project that aimed to create advantages in production
and consumption through investment in a state-of-the-art airport that would enhance
the profile of Mumbai as a hub for international business, investment, and tourism.
The project also had to compete with others for central government funding, as it
was one of the flagship infrastructure projects approved under the central govern-
ment’s JNNUR (Jawaharlal Nehru National Urban Renewal Mission) programme.
In addition, private–public partnership lies at the core of the project design and
implementation. Back in 2006, the Airport Authority of India privatized the
Mumbai International Airport, and management was entrusted to a consortium led
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by a private company GVK, and a private–public partnership was formed by
establishing Mumbai International Airport Ltd (MIAL). The airport slum redevel-
opment was endorsed by the Maharashtra State development agencies. The design
and execution of the project is largely speculative in nature: slum dwellers will have
to be relocated, only a small portion of the vacated land will be used for the
expansion of the airport, and the rest will be used for private property development.
Thus, the airport slum redevelopment project seems to be no different from the
profit-driven, entrepreneurial projects led by public–private partnerships in
post-industrial cities in the West, as described by Harvey.

But Indian cities present a different political and institutional context from
post-industrial cities in the West (Ren and Weinstein 2013). State power is highly
fragmented at the local level and who is being entrepreneurial and about what is
often unclear. As will be examined in the next sections, coalition building for
entrepreneurial projects has proved to be especially precarious and difficult to
achieve, due to the extreme forms of fragmentation of state power and high degrees
of organization in slum settlements. It is rare to find an individual or institution
powerful enough to ‘put a particular stamp upon the nature and direction of urban
entrepreneurialism’ (Harvey 1989, 7). In the airport redevelopment case, the
stakeholders managed to build a coalition for project’s pilot phase, but the fragile
coalition fell apart for the main phase. Thus, in the Indian context where municipal
governments have little power and autonomy, urban entrepreneurialism has taken a
highly fragile and contingent form.

Dealing with Slums in the Maximum City

This section reviews slum housing policies in Mumbai and situates the airport slum
redevelopment project in the historical context. From the 1950s to the present, slum
housing policies in Mumbai have experienced three phases: demolition and clear-
ance in the 1950s and 1960s; upgrading in the 1970s and 1980s; and a market-led
redevelopment scheme after 1991 (O’Hare et al. 1998; Burra 2005). Demolitions
and displacement have become rare as they are politically infeasible, but they do
take place periodically. For example, the large-scale demolition drives in 2004 and
2005 displaced more than 400,000 people in Mumbai. Community organizations,
NGOs, and residents routinely upgrade their residential quarters, sometime with and
more often without help from the state and international institutions. Since the early
1990s, state support has sharply declined and slum housing policies in Mumbai
shifted to a more market-led model, with the inauguration of the Slum
Redevelopment Scheme (SRS) in 1991.

The current phase of slum housing policies is centred on the market-led SRS.
Funding from the private sector is actively sought for redeveloping slums and
resettling residents, and in return, developers are given a certain amount of
developable land to recover their investment. As land and housing prices in
Mumbai soared in the 1990s, redeveloping slum settlements in central locations has
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become a profitable business. The cost of building resettlement housing is relatively
low, compared to the profit to be made by constructing market-rate commercial
properties. In most redevelopment projects in Mumbai, in situ rehabilitation2 is
offered to eligible slum dwellers—those who can prove their residency by an
arbitrary cut-off date of 1 January 2000. Ex situ resettlement is the norm if the
project involves large infrastructure construction such as metrorails, road con-
struction, and airport expansion. The SRS is not a top-down neoliberal policy but
rather a result of compromises and struggles between mainstream development
drives and housing rights movements in Mumbai (Anand and Rademacher 2011).

After more than two decades in operation, the privatized model of the SRS has
had little impact on improving the housing conditions in Mumbai. According to the
latest census in 2011, still nearly 55 % of the city’s population lives in slum
settlements and places not officially classified as slums often have slum-like con-
ditions.3 The market-led redevelopment policy has exacerbated housing inequalities
in Mumbai: developers are awarded transferable development rights to build
market-rate housing, and meanwhile, slum residents are ‘rehabilitated’ in poorly
constructed high-rise towers, either in situ or on the cheapest land possible on the
periphery without basic amenities (CEHAT 2006; Housing and Land Rights
Network 2014).

In addition to the flawed design of the SRS, Mumbai’s slum housing policies are
further undermined by the fragmented landownership structures. Mumbai’s slums
have developed on land owned by the central, state, and municipal governments and
also on private land. In the federalist structure, each state can frame its own policies
and programmes for slum redevelopment, but these do not apply to slums built on
land belonging to the central government. The airport slum is a case in point—it sits
on land that belongs to the Airport Authority of India, a central government agency.
The central agencies such as railway, airport, and port authorities often have large
land holdings, reflecting the colonial history of urban development (Burra 2005).
In Mumbai, upgrading programmes in the 1970s and 1980s did not touch the slums
on the central government’s land. State and municipal agencies are not allowed to
provide services to these slums, and they cannot evict them because many slum
dwellers have settled here before the cut-off date of 1 January 2000 (Arputham
and Patel 2010). The airport slum has expanded massively and precisely because it
falls in a regulatory vacuum between the central and state government.

The central government agencies are willing to cooperate with state-level and
municipal authorities for slum redevelopment only when they are desperate to
reclaim the land (Burra 2005). The first time in Mumbai that a central government
agency agreed to rehabilitate a slum was the project relocating families living next
to railway tracks: in this case, the Ministry of Railway and the State Government of

2‘Rehabilitation’ is a term commonly used in housing policy circuits in Mumbai, referring to the
process of relocating residents from slums to buildings and sites with better infrastructure and
living conditions, such as flats built by private developers participating in the Slum Redevelopment
Scheme.
3http://www.indiaonlinepages.com/population/slum-population-in-india.html.
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Maharashtra shared the costs, with support from powerful NGOs such as society for
the promotion of area resource centers (SPARC) (Patel et al. 2002). The airport
redevelopment project marks the second large-scale project involving rehabilitating
slum settlers on central government land in Mumbai, and as will be examined in the
next sections, its progress was not as smooth as the railway project, and the fragile
alliance of the state authorities, private sector, and NGOs fell apart after two pilot
projects.

Fragile Entrepreneurialism

This section examines fragile forms of entrepreneurialism that characterizes urban
governance in Mumbai by delving into the details of the airport slum redevelop-
ment project. The airport slum is one of the largest slum redevelopment projects in
Mumbai, involving relocation and resettlement of almost half a million people
currently residing on 125 ha of land that legally belongs to the Airport Authority of
India. Many of the slums are in the low-lying areas vulnerable to flooding, so that
the Airport Authority did not construct any facilities on these lands. From the
1950s, people began to settle here, filled the swamps, and made the marshy land
habitable. Some live in precariously close to airport runways and have to put up
with the pollution and noise from the air traffic (Fig. 8.3). International flights land

Fig. 8.3 A family living on
the other side of the airport
fence. Source: Author
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and take off almost every two minutes, and airplane watching has become a
favourite pastime for residents in Jari Mari, whose huts dot the hills overlooking the
runways (Fig. 8.4). Other slum pockets further away from the airport runways more
resemble a ‘normal’ neighbourhood, with lively markets, shops, schools, and
community organizations such as churches, mosques, and NGOs (Fig. 8.5). With a
large population and a variety of businesses—from cattle raising and light manu-
facturing to retail and street vendors, redeveloping the airport slum presented
challenges as deep and daunting as those faced in the nearby Dharavi area.

Precarious Coalitions

In a report prepared by MMRDA, the Maharashtra State development agency
described the Mumbai International Airport as ‘the most constrained airport in the
world’ (MMRDA 2012). The Mumbai airport has an operating site area of only
678 ha, about one-third of the size of Delhi and Hyderabad airports (MMRDA
2012). Because of the confined space, the two runways had to be built intersecting
each other, a configuration that substantially increased the pre-take-off waiting time.
Facing severe space constraints, the Airport Authority of India collaborated with

Fig. 8.4 Residents of Jari Mari, one of the airport slums, watching flights taking off and landing.
Source: Author
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state-level development agencies in 2002 for the first time, as it was desperate to
evict some slum settlers to expand the runway so that aircrafts did not have to take a
sharp turn before taking off. Providing funds for resettlement, the Airport Authority
worked with the Slum Rehabilitation Authority (SRA) to relocate 1850 families in
2002 (Burra 2005). The SRA, in turn, worked with a state government company—
SPPL (Shivshai Punarvasan Prakalp Ltd.)—to construct 27 rehabilitation buildings
in a north-west suburb of Dindoshi. Jockin Arputham, a leading housing rights
advocate and head of the National Slum Dwellers Federation, was invited to be the
facilitator between the community and state authorities. The consent of 70 % of
residents was needed for the project to proceed, and Arputham, together with
SPARC—the leading housing rights NGO in Mumbai, helped to convince residents
to relocate. Arputham led a survey to determine eligibility and collected and ver-
ified documents from residents. The resettlement of the 1850 families took two
years—between 2000 and 2002, but the actual planning and negotiation phase took
almost a decade. Delays in the negation process stemmed from the time lags in
securing approvals from the Ministry of Aviation, coupled with the rapid turnover
of personnel among officials in state government agencies (CEHAT 2006).

This pilot project was completed, largely because the scale of resettlement was
small and the task of expanding runways so urgent so that the Airport Authority had
no choice but to join hands with SRA and local NGOs. Moreover, the resettlement
was carried out without much opposition from residents partly due to the weak
political leadership of the community being relocated. The families were from
Rafique Nagar, a predominately Muslim neighbourhood in the Jari Mari area.
Without a strong leadership that could pose opposition, residents in large agreed to
relocate despite being aware that their livelihood would be negatively affected,

Fig. 8.5 Street life in Sahar village, one of the slums adjacent to Sahar expressway. Source:
Author
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as the resettlement site in Dindoshi is far away from the airport, where most
residents had jobs. Life after resettlement was harsh—the resettlement site was not
connected to main roads and lacked basic amenities (CEHAT 2006).

The second pilot project took place in 2008, when the Airport Authority col-
laborated with MMRDA and SRA to build the Sahar Elevated Access Road
(SEAR) to connect the international terminal with the Western Expressway. This
project also received funding from the central government’s JNNUR programme,
and the Airport Authority and MMRDA split the cost of road construction and the
resettlement of residents. The MMRDA was responsible for building the stretch
from the Western Expressway to the Hyatt Hotel, while the privatized airport
company (MIAL) built the stretch from Hyatt to the international terminal.
Commissioned in 2008 under the MUIP (Mumbai Urban Infrastructure Project), the
3.3-km-long access road was finally completed in 2014, when the new international
terminal opened its operation.

A slum survey conducted by MMRDA counted 1000 families to be resettled for
the SEAR project. Residents resisted the surveys, and some women were arrested
by the police under the charge of ‘preventing public servants from carrying out their
work’ (CRH 2012). According to the official cut-off date of 1 January 2000, only
700 families qualified and they were resettled in a SRA housing complex in
Vidyavihar. To minimize resistance, MMRDA provided temporary accommodation
in Goregoan to those not eligible. About 200 families from Subhash Nagar whose
houses sat on private land were given Rs 4 million per room. An NGO, Committee
for Housing Rights, conducted a study on rehabilitation and found similar results
with the first pilot project—that residents were resettled on the cheapest possible
land without basic amenities (CRH 2012).

The airport authority thus has worked together with state-level development
agencies to form a precarious coalition to carry out two infrastructure projects
deemed to be the most urgent for the modernization of the Mumbai airport. They
faced constant resistance (i.e. obstruction in the survey process) from those within
the community, who were not eligible by the official cut-off date. But such resis-
tance was overcome in the two pilot projects, with NGOs acting as brokers for the
first project and with MMRDA using both force and concession to relocate resi-
dents for the second project. For the main phase of the redevelopment project of
relocating all of the 32 slum pockets, however, neither the Airport Authority nor the
state government agencies were willing to bear the cost of relocating residents. In
addition to intergovernmental fragmentation between central and state-level
authorities, the coalition building was further complicated with the entry of new
actors—a privatized airport company and its contracted developer (Housing
Development and Infrastructure Ltd., or HDIL) that were put in charge of relocating
residents.
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Privatization of the Airport and Legal Battles

In 2006, the Mumbai International Airport was privatized, and the privatization
introduced new layers of complexity to the already murky situations of who should
be responsible for resettling residents. The complications and conflicts between
different stakeholders eventually ended up in the court, as the contracted developer,
HDIL, could not deliver what it promised in the contract—such as relocating slum
dwellers in a timely manner.

The Ministry of Aviation contracted the management and operation of the airport
to GVK, a private company, and MIAL was formed with GVK holding majority
shares. As part of the agreement, the land belonging to the Airport Authority of
India was leased out for 30 years to MIAL, which planned to relocate the residents
currently living on airport land and to devote a small portion of the reclaimed land
to expand runways and airport facilities, as well as develop commercial property—
i.e. building hotels, offices, and residential properties that targeted the middle class.
In 2007, MIAL contracted HDIL to undertake the slum redevelopment project.
HDIL was chosen from a number of competing bids because it has a ‘land bank’—
i.e. available land to build resettlement housing for slum dwellers. HDIL was to be
responsible for clearing slums and building resettlement housing. It would not
be compensated in cash, but instead awarded transferable development rights, both
on the cleared airport land and elsewhere in Mumbai. After the Airport Authority of
India approved the subcontracting arrangement, a ‘slum rehabilitation contract’ was
signed between MIAL and HDIL in 2007.

MIAL then entered into a series of other agreements with state government
agencies. In April 2006, the State Government of Maharashtra issued a ‘State
Support Agreement’ to support the modernization and upgrading of the airport. In
December, MMRDA signed an agreement with MIAL memorializing their coop-
eration. At about the same time, HDIL also obtained permission from SRA to build
rehabilitation housing. Thus, the airport slum redevelopment had acquired
endorsement from all major state agencies—including MMRDA, SRA, and the
Government of Maharashtra.

But overhauling a slum redevelopment project of this scale would require more
than the signing of agreements and the issuance of planning guidelines. The
coalition of multiple stakeholders would first have to conduct a survey to determine
how many people currently resided on the airport land and then determine the
eligibility criteria for rehabilitation. The project, however, fell apart at the very first
step, as neither the state development authority nor the private developer could
manage to complete the survey. Since many residents would not qualify under the
official 1 January 2000 cut-off date, they demanded that the government first release
details of rehabilitation before carrying out the survey. Because of the resettlement
scale—more than 400,000 people—MMRDA did not want to use force to complete
the survey, such as by sending in police officers, but neither did it want to offer
concessions as it previously had done in two pilot projects.
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Without the assistance from the state agencies and NGOs, HDIL itself could not
carry out any slum clearance work that it had promised to do in its contract with
MIAL. Six years later, in 2013, MIAL terminated the contract with HDIL. HDIL,
already having invested in the construction of resettlement housing, sued all other
major parties involved in the project, including the Airport Authority of India,
MIAL, the State Government of Maharashtra, MMRDA, and SRA. HDIL argued
that it had received too little support from central and state government agencies,
especially the critical nodal agencies of MMRDA and SRA. The Bombay High
Court ruled that the dispute was a narrow affair between MIAL and HDIL, that state
agencies were not responsible for project delays, and that HDIL was responsible for
any losses incurred because it breached the contractual obligations (Bombay High
Court 2013).

The Contested Slum Survey

Conducting a slum survey is often the most contested part of any slum redevel-
opment project, as residents who do not qualify by the official cut-off date strongly
resist being surveyed. The documentation required of the so-called basic
socio-economic survey is labour-intensive: every structure, family, and business
must be documented, and residents must multiple documents to prove their housing
tenure. The survey data becomes critical evidence to prove one’s tenure status when
residents negotiate with developers and state authorities over resettlement.
Participation of NGOs in such surveys is often critical, because they have networks
and familiarity with the local community, as compared to government surveyors.
Some NGOs are willing to survey the slum population, as a strategy to intervene in
the redevelopment process, as it extends some protection simply by documenting
the residents.

The difficulty of conducting such surveys can be seen in other redevelopment
projects. SPARC documented its experience of conducting the survey for the
Dharavi Redevelopment Project in 2007–2008. Patel et al. (2009) noted that even
with their extensive networks in Dharavi, the survey was interrupted multiple times
because of resistance from residents. Residents, uninformed about the details of the
resettlement plan, distrusted government authorities and NGOs. Also the resettle-
ment eligibility criteria excluded many kinds of residents: renters, dwellers unable
to furbish the required documents to prove their tenure, and others who bought their
dwelling after the 1 January 2000 cut-off date. Opposition to the survey also came
from political parties—some members of the Shiv Sena party objected to the
survey.

The airport redevelopment project did not advance as much as the Dharavi
project. The state development authority began the survey without any NGOs, and
instead, police was sent to assist surveyors. Residents refused to corporate with the
survey—some families locked their house and left when the surveyors came, and
residents demanded that the details of resettlement would have to be released first
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before the survey. The survey was finally stopped in October 2012, when the local
collector wrote to MMRDA questioning the surveying of properties on non-airport
land. In an interview, Arputham commented that the state government stopped the
survey, partly because the state did not want to rehabilitate too many people.4

If the slum survey is the contested battleground for redevelopment, then deter-
mining the eligibility of residents is the biggest battle of all. Slum dwellers are
deemed eligible for a free 269 ft2 SRA apartment only if they can prove that they
were on the electoral roll on and prior to 1 January 2000. If the current cut-off date
is adopted, then between 40 and 50 % of the residents in the airport slums cannot
qualify. One might assume that a more recent cut-off date would be more inclusive,
but Delhi’s experience proved otherwise. In a short period, the cut-off date in Delhi
has been updated three times, from 1 April 2002 to 31 January 2007, and to 4 June
2009. But residents must show a voter ID card for all three time points in order to
qualify. The eligibility rates among slum dwellers in Delhi were lower than in
Mumbai, under 50 % on average, and this reflects the difficulty of assembling the
necessary documents (Sheikh and Banda 2014).

As the cut-off date is often controversial, state development authorities and
private developers sometimes try to push their projects forward by extending the
cut-off date to include more residents. MMRDA, the authority that determines
eligibility, in the past has made concessions on several large-scale infrastructure
projects by extending the cut-off date or doing without it altogether. The most
celebrated case is the Mumbai Urban Transport Project (MUTP) beginning in 2007,
designed to rehabilitate families living close to railway tracks. For the MUTP
project, the cut-off date was based on date of the slum survey. Some developers
even would lure ineligible residents by helping them to fake documentation, so that
they would not stir up trouble opposing the projects. For the airport redevelopment
project, MMRDA must make some sort of concession if it wants the project to
proceed, but MMRDA is reluctant to decide on the terms of concession, as the land
belongs to the central government, the airport has been privatized, and the project is
not entirely a public infrastructure project like those it has worked on previously.
Thus, the airport slum redevelopment presents a highly complex case that the loose
alliance of state agencies and private companies is not simply prepared to handle.

Mumbai’s NGOs and Deep Democracy

The airport slum redevelopment project has been closely watched by a number of
housing rights NGOs in Mumbai. State government agencies in the past invited
NGOs to facilitate resettlement processes, but for the main phase of the project, no
NGOs have been invited to participate. The lack of involvement of NGOs as

4Interview with Jockin Arputham, 23 August 2014.
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facilitators further weakened the already fragile redevelopment coalition comprised
of uninterested state agencies and private companies.

In an open letter sent to the press in 2007, Arputham restated where his NGO—
National Slum Dwellers’ Federation—stood towards the airport slum redevelop-
ment; that is, residents have to be involved in the design and implementation;
otherwise, he warned that residents could be quickly mobilized to put a stop to the
airport slum redevelopment, by blocking roads and airport runways (Patel and
Arputham 2007). He insisted that the slum survey had to be conducted by an NGO
—instead of by the developer (HDIL) or state government agencies, to ensure
transparency and fairness. But in spite of its prior experience with surveys in the
airport slum area, the state government did not officially invite Arputham to conduct
the survey. In 2010, as the state government began surveying the airport commu-
nities by itself, Jockin Arputham and Sheela Patel jointly published an article
raising a number of concerns, including how the cleared land will be used, the
absence of any public agency to monitor the rehabilitation process, whether all
residents need to be relocated, and specific terms over resettlement and eligibility
(see Arputham and Patel 2010). Neither the airport company nor the state devel-
opment agencies were willing to address any of these issues raised by Mumbai’s
two prominent NGOs. The lack of interest from the state government and the
Airport Authority to work together with NGOs shows that for every project, a new
coalition has to be reassembled from scratch even with the same stakeholders
involved.

The Committee on Rights to Housing (CRH), another NGO closely involved in
the organizing of airport slum residents, takes a more confrontational stance by
stating that all residents should be resettled if redevelopment takes place. In an
interview with the head of CRH, Sweta Delma, she corrected me several times that
the airport land occupied by slums does not belong to the airport company, but to
the people living there.5 She knows that the airport authority legally owns the land,
but she believes that families who have lived in the airport slums for generations
have a right to stay. CRH was actively involved in organizing protests to prevent
the state government to conduct the baseline survey, and it helped to formulate a
central slogan for the protests—Hi Jameen aamchya hakkachi, naahi GVK chya
baapaachi (this land is ours by right, it does not belong to GVK). The demands put
forward by CRH are much more radical than SPARC and NSDF. For example, they
demanded in situ rehabilitation instead of ex situ. Instead of following the cut-off
date to divide the residents into the eligible and non-eligible, they believe that
eligibility should extend to every family living in the airport slums. They demand
bigger resettlement apartments than the government-mandated 269 ft2, so that large
families can be accommodated. And lastly, maintenance fees should be waived too
in resettlement colonies.

NGOs have redefined urban governance in Mumbai with their ability to
empower the poor by circulating knowledge about their communities, and

5Personal interview, 25 August 2014.
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Appadurai (2002) calls these practices ‘deep democracy’. There is no doubt that
Mumbai’s housing NGOs have made substantial progress in protecting slum
dwellers’ rights to housing, but NGOs cannot solve Mumbai’ housing crisis. The
pragmatic NGOs such as SPARC and NSDF are powerful brokers between the
community and developers, and the more radical NGOs can help to obstruct slum
surveys. But neither has the capacity to rehabilitate the residents in large numbers
living on extremely precarious sites, such as those areas adjacent to airport run-
ways. In other words, NGOs can deepen democratic practices and sometimes carry
out small-scale slum resettlement projects, but it is ultimately the task of the state to
provide housing for the large number of the poor.

Conclusion

With an in-depth case study of the airport slum redevelopment project in Mumbai,
this article has examined the specificity of urban entrepreneurialism in contempo-
rary Indian cities. The airport slum redevelopment project, designed to relocate
slum settlements to make way for expanding the airport and constructing com-
mercial real estate, is an example of urban entrepreneurial projects for world-class
city-making. However, urban entrepreneurism in India takes a fragile form, and
unpredictable coalition politics shape the trajectories of large-scale redevelopment
projects. For the airport slum case, the stakeholders across the public, private, and
NGO sectors formed an alliance for two pilot projects to expand runways and
construct an expressway. The private airport company and state government
authority, relying on the NGOs as brokers, used both incentives and coercion to
resettle slum dwellers to clear the land. However, for the main phase of the rede-
velopment project, state authorities, the private sector, and NGOs could not
reassemble themselves to tackle the task of conducting a slum survey, and the
project has been put on hold since 2007.

This study attempts to break away from the meta-narratives of neoliberalism and
post-colonialism, by focusing on coalition and alliance building processes over
redevelopment. Neither of the perspectives can fully explain the twisted trajectory
of the airport slum redevelopment over the past fifteen years. Neoliberal projects
designed to improve Mumbai’s standing as a world-class city are constantly
challenged by grass-roots resistance, but the outcomes of redevelopment largely
depend on project-based negotiations and alliance building. For each project, or
even each phase of the same project, a new alliance has to be reassembled. The
larger the scale of the redevelopment is, the more the difficult it is for any single
entrepreneur—either private or public—to put together a coalition to undertake the
project. In the process, slum residents gain differentiated access to resettlement
depending on the extent to which the state development agencies and private sector
are willing to make concessions. The official cut-off date is only a reference, and
eligibility is constantly negotiated. The question of ‘who’ is being entrepreneurial
and ‘how’ becomes fuzzy in the Indian context. When the tasks at hands are urgent,
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such as for critical infrastructure projects badly needed in the city, state develop-
ment agencies often are willing to work with the private sector and solicit help from
NGOs. But when the projects get more challenging, the ‘entrepreneurial’ spirit
quickly disappears as no single actor is willing, or able to build a coalition across
the state, private, and NGO sectors.

Overall in cities such as Mumbai with more than 50 % of its population living in
slum settlements, the current market-led redevelopment model is no solution to the
city’s housing problems. The design of the SRS favours private gains, and each
project has to be negotiated intensely among stakeholders. The NGO sector can
provide some protection against displacement, but it does not have the capacity to
improve the housing conditions for slum dwellers at a large scale. The challenge
faced by Mumbai is thus whether or not the state government can recognize the vast
informal city as part of the city, incorporate it in the formal planning, and open up
land in the metropolitan region to build housing for the poor.
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Chapter 9
Planning their Homes in Entrepreneurial
City: The Capacities of Urban Poor
and the Constraints of Public Policy

Swetha Rao Dhananka

Introduction

This chapter compares two urban poor communities assisted by the same NGO in
the entrepreneurial city of Bengaluru (earlier Bangalore, in southern India) in their
quest to access adequate housing. One community was the target of housing
delivered by the state, while the other mobilized to build housing on its own. The
aim is on the one hand to present the different housing outcomes by identifying
constraints in housing policy formulated within the framework of entrepreneurial
governance and on the other hand to highlight the nurtured capacities of the poor to
plan and build their neighbourhood on their own terms.

The presented argument draws from a qualitative study conducted in the city of
Bengaluru between 2009 and 2010 on the sociopolitical conditions to claim ade-
quate housing for the urban poor. This chapter deals with entrepreneurialism in two
forms: first, it argues not only that the entrepreneurial city is about politico-
institutionally produced economic competition and innovation, but also that these
economic imperatives trigger capacities within civil society organizations (CSOs) to
coshape urban transformations. They learn to veer around neoliberal priorities by
developing entrepreneurial (Roy and Ong 2011) and social skill (Fligstein and
McAdam 2011). These skills serve to resist and navigate policies and political
networks produced within the entrepreneurial city. Entrepreneurial skill will be
defined ‘as the ability to initiate and nurture new endeavours and ideas in the
pursuit of the right to the city’, while social skill signifies the capacity of individuals
or collective actors possessing a highly developed cognitive capacity for reading
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people and environments and to frame lines of action for mobilizing people
(Fligstein and McAdam 2011).

Second, this chapter deals with urban entrepreneurialism that finds expression in
a particular public housing policy, producing forms of socio-spatial exclusion.
I illustrate this by describing the tensions that arise in an entrepreneurial city of
Bengaluru that prioritizes monetary profit making (almost at any cost), but that also
ought to deliver public welfare to its citizens. Public housing for the urban poor
represents an exemplary case to demonstrate tension as housing necessitates urban
land, an asset that unequal players compete for.

Two slum-dweller communities are discussed that were assisted by the same
NGO. While one community was successful in developing crucial entrepreneurial
and social skills among its members to claim and plan their own neighbourhood, the
other had to deal with the constraints of housing policy—having to face competi-
tion among themselves, competition over productive land, and contending the
vested interests of slum leaders and government officials. The reason I argue that
policy specifications represent constraints is that the current experiment which is
under way in urban India is to reconcile the systems of public welfare (a consti-
tutional provision) with imperatives of the entrepreneurial city, which displays
contradicting priorities of resource allocation. The entrepreneurial city allocates
resources to demanding infrastructure projects, fuelling the ambitions of a
‘worlding city’ (Roy and Ong 2011), whereas public welfare ought to allocate
resources for the uplift of the poor (Chatterjee 2004). This contradictory engage-
ment produces particular policies aimed at the urban poor within an entrepreneurial
city. Simultaneously, these policies aim to make resource allocation to welfare
financially viable for the city too. Such requirements forge a particular type of
policy prescribed from top-down, i.e. centrally planned and integrating the
much-fancied model of a public–private partnership (PPP). To mediate such ten-
sions, an institutionalized role of an NGO is foreseen.

Within such contradictory imperatives in the southern Indian city of Bengaluru,
this chapter presents two cases of urban poor communities that worked with an
NGO called AVAS. AVAS was actively involved and assisted both communities
for more than 10 years to facilitate access to housing. One community battled for
adequate housing without being target or having to respond to the prevalent housing
policy. The other was ear-marked for an in situ housing development project under
Basic Services to the Urban Poor (BSUP), a component of the Jawaharlal Nehru
National Urban Renewal Mission (JNNURM) (2005–2012) which was imple-
mented through a PPP model. The outcome of these processes to access to housing
was different. While the former was successful to create a functioning and sus-
tainable neighbourhood, the latter is still grappling with low quality of construction
and suffers from weak unity within the community.

In the next section, I describe the conceptual considerations for framing the case
studies. Further, I narrate the distinct trajectories of both housing processes artic-
ulated within the policy environment for the latter community. Then, I analyse the
factors that contributed to the different outcomes, and finally, I formulate a con-
clusion and outlook.
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Means to Bridge Public Welfare with Neoliberal
Imperatives

Ongoing experiments within the entrepreneurial urbanism framework are about the
imbrication of neoliberal imperatives with public welfare. To understand the effects
of this imbrication on the place of the poor in the city, it is important to consider the
path dependency of welfare policies and the highly context-specific emergence of
neoliberalism in India (Sager 2011: 149).

The Governance of Public Welfare

The post-colonial thinker Chatterjee (2004) describes the current form of public
welfare in India on the basis of the way the British Empire administered population,
called techniques of governmentality. These are rationally manipulable instruments
to reach sections of society as target of policies, transforming the inhabitant into a
‘subject’ rather than a rightful citizen. The poor as targets of policies with their
inherited status of subjects inherently impacts their relationship to the state as one of
dependency of the benefits prescribed by the policy. But as the entitlements are
exclusive and outnumbered by the numbers of poor in a populous country such as
India, claiming governmental benefits becomes an issue of political negotiation.
Their relation with the state is hence a political one. Such ‘subjects’ are members of
what he refers to as ‘political society’ as against right-bearing citizens, which he
refers to as civil society (Chatterjee 2004). Belonging either to political or civil
society in Chatterjee’s terms consequently also means to possess differential
resources, not only in terms of money and time, but also in terms of social skills to
mobilize and create audiences (Boudreau 1996; Schram 2004), and the entrepre-
neurial skill to veer around policies and agents. The socio-historical position of the
urban poor, also characterized by caste in the Indian context, influences the
resources they have and experiences with the state that recursively shape values,
beliefs, and ideology to perceive and access ‘political opportunities’ (Carmin and
Basler 2002). India’s public welfare schemes are mostly derived from the same
logic of making the poor targets of specific policies, including some and excluding
others. The housing policy presented in the next section follows this logic.

Neoliberal City-Making: PPP and Organizations
in Bengaluru

During the post-economic liberalization of the 1990s, India awakened to the new
millennium, re-envisioning the urban. This vision relates to urbanism that is caught
between its past and the relational references to urbanism conceptualized and built
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elsewhere (Roy and Ong 2011). The materiality, the economic output, and the
efficiency of Indian cities are referenced to cities such as Shanghai and Singapore,
despite trajectories of cities being path-dependent. The leap towards the
ideal-typical entrepreneurial city in the Indian context is full of challenges, con-
tradictions, legal, and policy prescriptions, which currently do not necessarily
remedy the increasing societal inequality (Banerjee-Guha 2009).

Historically, the poor have had a particular ‘place’ in relation to the city through
caste stratification and its representation in the physical cityscape through the
colonial reordering. The British introduced the distinction between the informal and
the planned city as an ‘orderly, hygienic, scientific, technologically superior and
civilized space’ (Kaviraj 1997 in Mehra 2011) and reinforced it with the imple-
mentation of rigid urban laws and standards.

Such a distinction became more visible through the planned, serviced, and
orderly settlements of the British in contrast to the space inhabited by the ‘native’
Indians that was left to sprawl and became informalized mostly at the periphery of
cities. At the same time, municipalities ensured the governance of those population
leading ‘informal lives’.

Within the entrepreneurial city of Bengaluru, the current policy environment is
reproducing historical trends. Housing the urban poor requires land, and land in
urban India ‘unleashes value for which unequal players compete. Capitalization of
land has become the main business of governments and corporates’ (Goldman
2011) and leaves the poor to their own devices when they are displaced temporarily
or permanently.

I argue that the colonially derived system of welfare governance and the
imperatives of the entrepreneurial initiatives of the city of Bengaluru come together
and are eventually institutionalized in policies that attempt to imbricate public
welfare and neoliberal imperatives. As immediate profit making becomes a com-
ponent of welfare policy, top-down planning and implementation are secured and
beneficiary participation is avoided. A much-fancied PPP model serves this purpose
in the delivery of housing for the urban poor. This model was derived from
Mumbai, was developed in the ‘Plan Vision’ published in 2003—two years before
the launch of the JNNURM (Jawaharlal Nehru National Urban Renewal Mission)
—, and suggested various methods of capitalization of space (Banerjee-Guha
2009). The formulation of PPP within public housing delivery was conceived for
Dharavi, a ‘slum’ housing more than 70,000 hutments. The entire slum was planned
to be developed into a modern township with high-rise buildings that would be free
for sale in the market with a proportionate number of housing, which would be
reserved for the evicted slum-dwellers. Such PPP initiatives were heavily backed
and propagated by international institutions such as the World Bank (WB), the
United Nations Development Programme (UNDP), and the Asian Development
Bank (ADB).

It cannot be denied that institutionalized forms of PPP are a permanent feature of
urban governance of an entrepreneurial city such as Bengaluru. Urban governance
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consists of a process of blending and coordinating public and private interests1

(Sager 2011). Bengaluru has been a forerunner for integrating private actors into
urban governance. Earlier PPP models shaped up into specialized bodies to lobby
and coordinate interests. The first such body was BATF (Bangalore Agenda Task
Force) created in 1999 and included notable personalities mainly from the pri-
vate sector and few from elite NGOs, who were mainly representing middle-class
concerns (Ghosh 2005). It was constituted as an extra-constitutional body working
with the government and was considered to be an innovative form of PPP, vastly
discussed in the literature. The follow-up to BATF was ABIDe set up in 2008. Both
were deemed by scholars and critiqued as ‘unconstitutional, undemocratic, and
non-representative’ (Sami 2014). The same PPP logic was also integrated as a
modality of policy implementation. As the domain of public housing needs con-
siderable capital to secure land, inevitably the construction is prone to be modelled
within a PPP framework, where commercial units within the buildings are made
financially viable. In Karnataka, the public contribution came mainly in the form of
land acquisition and subsidy, wherein the construction is delivered privately.

The next section describes the housing policy, which was implemented during
2009–2010 and also narrates the involvement of AVAS and the actions of the
affected community.

Facilitating Housing: One NGO and Two Differential
Outcomes

In this empirical section, I first discuss the housing policy and then introduce the case
of two urban poor communities in Bengaluru. Both communities undergo a transi-
tion in the status of their habitation. There are three types of housing in Bengaluru:
official public, official private, and unofficial private (Perry 1998: 90). While these
three categories appear to be firm and delineated, they are strongly interlinked and
interdependent. ‘Official public’ refers to the delivery of public housing by the
Government of Karnataka (GoK). ‘Official private’ includes the housing built by
private builders that inscribe into the formal housing market. The last category of
‘unofficial private’ subsumes all informal housing forms. The third category includes
those not entitled to housing provided by public delivery and those who are not able
to afford official private housing or those breaching legal norms.

The first community, the Sanyasikunte slum in the South of Bengaluru, transited
from unofficial private to official public, and the second slum in Janashaktinagar

1It can be understood as the process through which local authorities, along with private interests,
seek to enhance publicly declared collective goals. It is a process shaped by those systems of
political, economic, and social values from which the urban regime derives its legitimacy (Sager
2011).
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also located in the South of Bengaluru changed its status from unofficial private to
official private.

Housing Policy as a Constraint

The first part of the empirical section focuses on the housing policy called Basic
Services to the Urban Poor (BSUP) under which one of the case studies was a
beneficiary. BSUP formed the subcomponent of the JNNURM that was launched
during 2005–2012 to upgrade cities as engines of economic growth.

The overall implementation of the scheme was to be overseen by the Karnataka
Urban Infrastructure Development Finance Corporation (KUIDFC),2 a state nodal
agency. The reception of central funds was conditional on fulfilling some prescribed
urban governance reforms.

The JNNURM-BSUP scheme that was underway during my fieldwork was
implemented either through the KSDB (Karnataka Slum Development Board) or
the City Municipal Corporation, Bruhat Bengaluru Mahanagarapalike (BBMP).
There were clear guidelines laid down for BSUP projects, which included an
institutionalized role for NGOs to mediate between the beneficiary community and
the government. Further, guidelines were to include participatory exercises relating
to the design and the construction process of the dwelling units. But the fact is that
government failed to adhere to all of them (Kamath 2012).

In Bengaluru city, 54 BSUP projects3 were initiated at different phases of the
implementation and a total of 11,603 dwelling units were aimed to be built (KSCB
annual report 2010). But there was no transparent criteria list to show how the 54
slums were chosen. While interviewing officials of the KSDB, they failed to pro-
vide consistent responses. A unit cost was budgeted for 2735 $ for which 50 % was
endorsed by Central Funds and 50 % from the GoK, which included 12 % bene-
ficiary contribution. The criteria for eligibility were minimum proven five years of
residence, possession of ration card, and voter id and a caste certificate to avail a
decrease 2 % in beneficiary contribution (KSCB annual report 2010). An identified
beneficiary was given a biometric card making him/her eligible for an unit.
Beneficiaries were given ‘only’ possession certificates, which permitted lifelong
possession without ceding ownership. The slum-dwellers clearly deplored having
no say in the design or the construction of the units (Kamath 2012). Furthermore,

2The KUIDFC was a special purpose parastatal created to liaise between lenders (both multilateral
and private) and municipalities. Its role was to assist the urban local bodies to place proposals in
front of the sanctioning committees of the JNNURM, manage grants, and release funds to the
urban local bodies (Ranganathan 2008: 7).
3Within the BSUP revised guidelines, it was explicitly stated that private sector participation in
development, management, and financing was strongly encouraged and such projects would be
given priority, as it was believed that it will help ‘leverage private capital and bring efficiency’
(Modified guidelines for BSUP, 2009).
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full costs of maintenance, services, and amenities had not been included in the
detailed project reports (DPRs), such that the affordability for continued residence
was doubtful. For the housing implementation process, the policy included an
institutionalized role for NGOs to broker between the beneficiary community and
the government.

It was the only public housing scheme underway in the city of Bengaluru during
fieldwork between 2009 and 2010. It had just entered its third and final phases.
From the mandatory reform agenda, the participation bill was yet to be ratified in
the State and there were other backlogs, which prevented the release of funds from
the Centre, grossly delaying the construction of the units.

AVAS: Access to Housing on Behalf of the Urban Poor

AVAS (Association for Voluntary Action and Service) was an NGO registered as a
trust in Bengaluru in 1980. Over the years, AVAS4 came to define itself as a service
organization. The founder was also able to complement the available resources
when needed with private-funding sources.5 When I met AVAS, they were working
in various slum communities since the time of inception of the organization. At the
time of fieldwork, housing for the urban poor was still a top priority area for the
organization, but they were also in the process of diversifying, restructuring, and
formalizing other domains (such as youth, education, and health).

AVAS came to life during the period when government measures for the urban
poor were radical, exclusionary, and criminalizing (Schenk 2001). The head of the
organization came from an elite background and possessed enough credibility
through her work with AVAS as it functioned totally on a voluntary basis. Other
staff members came from the middle classes and had graduate and post-graduate
education and capacities to engage and deal with a variety of actors. AVAS’
presence in slum localities was an important anchor for the communities. AVAS’s
staff learned about needs and capacities of the community by continuously inter-
acting with them.

They promoted awareness on housing but also made it a point to inform the
community about good practices and attitudes in the domains of health, collective
saving, and accounting skills. They also promoted awareness about government
programmes and schemes. They taught them administrative skills, how to face
officers and bribing expectations. In doing so, they boosted the self-confidence of
the community members.

4AVAS prides itself in having workers and employees who have stayed with them for more than
20 years.
5The main driver was the founder of AVAS, the daughter of an industrialist. AVAS was rather
well endowed with regard to material resources. The founding trustee coming from an elite
background assured financial stability through the renewal of donor-funding (from Germany).
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Veering Through Housing Policy: A Long Journey
to Housing Non-fits

This first episode of AVAS’ assistance involved the residents of the Sanyasikunte
slum, who were exposed to two housing policies with unsatisfactory outcomes. The
trajectory of this community is one of perseverance in their housing ambition and
AVAS’s commitment, despite internal dissonance with the leaders and their
political connections.

This community was settled on municipal land but could not get it
legalized/declared as it was a low-lying land a near lake, which was frequently
prone to flooding. Hence, the community could not be rehabilitated in situ. The city
municipality had to allot alternative land. But the community demanded for a site,
which was near to their present habitation close to their work and school location.
After years of resistance against rehabilitation far away, land was finally allocated
just metres away from the lake. This land was transferred to the KSDB, which was
responsible for the declaration and rehabilitation of the slum-dwellers on the basis
of the government order.

Within the purview of KSDB’s rehabilitation initiatives, each time the state
government would release funds for work, the leaders of this community along with
their political connections would divert the funds against the completion of the
building. Building material would often get stolen and resold by slum leaders
themselves. The tendered company would build with lower quality material, as
government officials and local politicians would siphon off from the allocated
budget. AVAS had recognized the limits of capacity building within this com-
munity and had learnt that if people were not able to oppose their own leaders, not
much room was left for positive development. This happened even after promoting
awareness on how power networks worked in detriment to their quest. Valmiki
Ambedkar Aawas Yojna (VAMBAY), the precursor to the BSUP scheme, was
brought to the community and one part of the land had got developed. But as
expected, the soil on that land was very loose and its stabilization swallowed more
money, resulting in a dearth of funds, which left the community without adequate
housing. Urban services such as sanitation, electricity, and water were not inte-
grated and hence delayed the rehabilitation and AVAS had to assist the commu-
nities to claim these services from different government agencies. The outcome was
that the entire exercise had resulted in an incomplete concrete slum.

A few years later, AVAS brought BSUP to the community to build the second
part of the land next to the VAMBAY housing development. The plan from the
KSDB was to build ground floor plus additional three floors. The ground floor had
been earmarked for commercial purposes loyal to the PPP model, which made
urban land viable by making space available for commercial activities. But the
community fiercely resisted the inclusion of commercial space and demanded
ground floor for housing.

AVAS members justified the resistance, citing the Asian Games Village that was
built in the 1980s—a PPP model that had set a negative example. AVAS members
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considered the PPP model for urban poor housing a ‘disguised land grab’. The
Asian Games housing units were allotted to both urban poor and commercial
entities. But the quality of the construction was ‘deliberately’ kept so poor that after
20 years when the area had become prime location, the site was up for destruction
and the land eventually could be tendered away to builders. Yet another reason for
the community’s resistance to vertical housing was that there was the necessity of
including an elevator, inflating the maintenance cost for slum-dwellers. Moreover,
vertical buildings would not allow for incremental expansion of the living space as
the family grew. After AVAS’ intervention, the community finally accepted to be
housed in a ground plus one floor project. According to KSDB data, 210 families
were housed in these apartments. AVAS was very particular that the outcome of
this second phase under BSUP had to be satisfactory, believing that they had taught
the community to monitor the construction work and the materials delivered on site.
As for all the other public housing projects, KSDB had published a tender for the
same site and no one was interested to take up the work knowing the stronghold of
the community leaders and their vested interests.

A year later, I visited the site without being accompanied by AVAS members.
The construction site was a dire sight. The KSDB and government engineers
executing the project had not done any participatory planning with the community,
even though it was a part of BSUP guidelines. A copy–paste method of ‘matchbox’
apartments (the way the community called it) was constructed with lowest quality
material and poor planning. There were rumours that rangoli powder6 was being
mixed with the concrete, making it brittle, and the planned thickness of the walls
was being further reduced. Such observations scared future residents. Even though
community members were working in the construction sector themselves, they were
in principle not given any chance to participate in building their future homes.
Frequent conflicts and tensions between the government-tendered construction
workers and the community members were constantly triggered due to the use of
bathrooms and the lack of construction quality. During my field visit, I could well
imagine the fear of living in these blocks. The staircase handrail and the cement on
the terrace were crumbling, there was no waterspout, and the apartments was not
vastu7 compliant. Hence, some of the future inhabitants, despite the substantial
beneficiary contribution invested, further shelled out their savings to upgrade the
‘slum-like’ quality of construction and get the unit secured physically, as well to
adhere to vastu principles.

6Rangoli is a white, shaded rock powder traditionally used for decorative purposes.
7Vastu is the traditional Hindu system of architecture, which emphasizes directional alignment.
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Access to Housing on their Own Terms

AVAS came into contact with the second community of Janashaktinagar during the
1980s. This decade was known for the government’s ambition for beautification
through forced eviction and brutally demolishing squatter settlements (Schenk
2001). Meanwhile, AVAS was trying to gather slum-dwellers across the city for a
big rally to draw attention towards the plight of the poor. When AVAS urged them
to participate in the rally, they met with a lot of distrust and resistance. The poor
had experienced that any external agent wanting to help ultimately would turn to be
manipulative or even exploitative. Nevertheless, after some discussion, they real-
ized that they were not alone in their plight. Consequently, women of the slum
approached AVAS with a letter, enumerating all their problems. With the help of
AVAS, this community over the years established a functional neighbourhood on
their own terms, where incremental investments to their houses were possible.
AVAS initially held meetings with the community and set up a saving scheme,
which eventually prepared them to initiate action towards land entitlements. The
slum was located beside an upcoming ring road. The BDA decided to form a layout
in that area, and it was emerging that government was unwilling to allot land to the
poor. Meanwhile, the land they occupied was promising to raise its value and attract
potent investors. Nevertheless, with the assistance of AVAS, they persevered with
protests and constant appearances at the government offices to assert the land. The
government tried to actually incite dwellers to illegally occupy space, as this would
appear as uncontrollable population growth with increasing internal conflict and
such dynamics would give them enough reason to evict the growing community to
‘avoid squalor and maintain public calm’. This was the government’s strategic way
of avoiding allotting land to urban poor. AVAS insisted on behalf of the community
for allotment letters and distributed (AVAS-made) ID cards to the existing families
to contain the number to 127 families. Through perseverance, BDA eventually
allotted them the land and started forming an in situ layout, by crushing their
existing huts without assuring any transit accommodation. With no shelter above
their roof, the community’s plight during the monsoon became unbearable. AVAS
in the meantime could mobilize private funds from the Rotary Club, which con-
tributed to the building of 24 houses. The community objected to the construction
of houses and demanded that the amount was to be divided equally between all the
families. Upon agreement with the donor, each family was instructed to lay the
foundation with the amount from the Rotary Club and their savings supplemented
the remaining. To continue the construction, AVAS managed to arrange for a
loan from HUDCO (government-owned housing and urban development corpora-
tion) and guaranteed 100 % repayment in four years. Finally, the community
was able to build their houses by themselves, learned financial management
skills, paid back the loan, gained credibility for bankability, and even won the
National Habitat Award for their efforts. At present, the locality has been trans-
formed into a neighbourhood where residents have planned the houses according
to their needs and lifestyles as well as accommodating incremental family
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growth. Nevertheless, almost 15 years after the initial negotiations with the BDA,
the community members are yet to receive their property documents and they again
sought the assistance of AVAS. Within this community, AVAS was able to induce
considerable social and entrepreneurial skills involving finance and document
management, respect from government officials, and had enough legal and insti-
tutional knowledge to face bureaucrats.

Discussion and Analysis

Both the narrations were documented and shared during fieldwork in 2010 by loyal
AVAS coordinators who had a longstanding commitment to these two communi-
ties. The information gathered was triangulated in separate interviews with com-
munity members. The common factors to both the communities were that at the
outset, both were informally squatting on land, had internal issues with slum
leaders, and were faced with the same evolving political regime spanning from the
1980s to 2010 during which AVAS was working with them. Both communities at
the outset were very similar, yet the housing outcomes turned out to be different.

In this section, I present a general critique of the urban renewal mission and the
BSUP policy. Foremost, I discuss how this policy influenced the emerging built
environment in Sanyasikunte slum and in contrast discuss the self-conceived and
built neighbourhood in Janashaktinagar. Second, I also identify the contrasting
community development processes involved in both the localities. Such an analysis
brings to light the pitfalls of housing policy and demonstrates the emerging
opportunities for successful housing processes driven by the community. Finally, I
comment on the work of AVAS and the larger role of civil society organization in
the delivery of services, particularly housings for the urban poor.

Despite the critiques of the JNNURM mission and its subcomponents
(Sivaramkrishnan 2011; Kamath 2012; Rao Dhananka 2013), one must acknowl-
edge that the grandeur of the ‘renewal’ exercise brought unprecedented awareness
of the potentials and pitfalls of urbanization. At least rhetorically, it integrated the
language of good governance and community participation. Unfortunately, most of
the States in India during the implementation of the renewal mission did not seri-
ously embrace the prescribed pro-participation reforms within the JNNURM and
particularly the BSUP guidelines that included the participation law, public dis-
closure law, community participation fund, and participatory budgeting. A closer
analysis of these provisions can be found elsewhere (Rao Dhananka 2013).
Unfortunately, the occasion was not seized to conduct inclusive participatory social
exercises to give the urban poor a voice and hence a rightful place in the city. The
whole exercise was merely tick-boxed by engineers who were unable to recognize
the necessity of participation, nor did they have the capacity to conduct a mean-
ingful social exercise. It seemed that the efforts were mainly made to avail funds
from the Centre.
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Policy and Emerging Built Environment

Figures 9.1 and 9.2 were taken during fieldwork and give a glimpse into the built
environment that emerged during the fieldwork in Sanyasikunte and in
Janashaktinagar. The construction of the latter community was completed and built
earlier, but at the time of fieldwork, the community was still waiting for the property
documents from the BDA. The former locality was a construction site with the main
structure standing and the interiors still having to be completed.

One can notice how in the policy-targeted community in Sanyasikunte the
buildings and the apartments are all uniform. Incremental expansion is not possible,
as the built structure and quality does not allow it. At the same time, there is hardly
any empty space in the developed area. The second picture depicts a colourful
neighbourhood that was incrementally built according to the needs of the habitants.
Incremental development allowed for a community hall to be recently built to
celebrate family events and festivals.

Indeed, one distinctive factor between both narrations was the tenure status that
the housing policy provided against the status the second community managed to
assert through effective community participation. As Kamath (2012) noted in her
study of housing delivery through the BSUP, the beneficiaries were issued ‘only’
possession certificates, which permitted lifelong possession without ceding own-
ership to the next generation. So the unit received by the residents of Sanyasikunte
did not represent a generational asset, which defeated the principle argument that
the security of tenure accelerated the process of housing improvement, capital
accumulation, and hence the upliftment of slum-dwellers from poverty. The PPP
model that the community resisted was also anticipated to be unsustainable fearing
that the land would be reclaimed for commercial purposes as witnessed with the
buildings of the Commonwealth Games in Bengaluru. The frail construction quality
of the houses raised suspicions and scared the community to move into their allotted
dwellings. They had to invest from their own savings in order to actually inhabit the

Fig. 9.1 Emerging apartment
buildings in Sanyasikunte.
Source Author

186 S. Rao Dhananka



apartments and getting them vastu compliant. Even though the BSUP policy
guidelines specified a participatory approach to the design and construction, none
was adhered to, despite having construction workers among the community.
Prototype delivery resulted in unsustainable housing in terms of quality and needs
of the poor. Moving from informal into public formal housing also meant that
dwellers were on the rolls and had to pay to access urban services. Usually, the poor
rely on cheap housing and services to afford food, education, and health care
services (Gilbert 2007). Hence, when they move into formal housing necessitating
payments for urban services, they compromise on those investments that in the long
run would yield most benefits and would be most sustainable.

The Janashaktinagar community battled for more than 20 years to finally get the
property documents in their hands. Despite the long wait for formal documents,
they could incrementally invest in their assets, improve housing, extend them to
accommodate their growing families and indeed became bankable. The emerging
neighborhood included space for livelihoods with small commercial entities run by
community members, which also served as important meeting points. As I visited
the community, they proudly showed me the newly constructed community hall
built from their own savings that was complemented with funds leveraged from a
political party during election time. The community in Janashaktinagar successfully
built their neighbourhood by collectively gauging their financial capacities and
incrementally accessing space and services as needed. Their built environment is
suited to their needs and lifestyles.

Fig. 9.2 Self-planned and built neighbourhood in Janashaktinagar. Source Author
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Their situation confirms the findings by Gilbert (2007) who argues that ‘there is
a conflict between improving the physical quality of housing and improving the
housing conditions of poor people’. While the aim of the JNNURM was to renew
urban spaces to leap into ‘world-class cities’, the implementation of the BSUP only
removed a few huts and put the inhabitants into ‘concrete slums’, as an interviewee
referred to the newly constructed public housing. The case studies show that
housing policy being planned centrally, prescribed top-down, accommodating
imperatives of an entrepreneurial city with no community participation at any stage,
leads to a built environment that is there for its own sake and less to meet the needs
of its residents. In the case of Sanyasikunte, while the residents got a roof over their
head at a considerable cost, the entire process seemed to have benefited the slum
leaders and the bureaucrats who siphoned off materials and money for their own
benefit.

Policy and Community Processes

The case studies demonstrate that the housing process had the power to either split
the community or promote effective community participation. In Sanyasikunte, the
nexus between local politicians, bureaucrats, and slum leaders reinforced exclu-
sionary dynamics. The BSUP policy targeting eligible beneficiaries, equipped
bureaucrats with power to interact with local slum leaders to use housing as
political currency. Thus, to counter possible misappropriation was difficult, as no
transit housing during the in situ redevelopment was arranged. This compelled the
community to get scattered in search of cheap rental housing, thereby breaking the
necessary geographical proximity to unite the community against exploitative slum
leaders and to keep monitoring the work underway. In this sense, the leadership
blocked the progress, controlled and captured the benefits aimed for the poor, and
misused them for private (political) interests (De Wit and Berner 2009). Housing
involves not only the laying of brick and mortar to form a shelter, but the housing
processes holds the potential to trigger awareness about health, safety, financial,
planning, and leadership skills. While a holistic approach was rhetorically sug-
gested in the implementation guidelines, engineers executing the project were not
trained to trigger such a social exercise, as only the spent budget and the building
being constructed counted during monitoring of the BSUP policy (Sivaramkrishnan
2011). In other words, not only are the specifications in the housing policy
guidelines important, but also the monitoring mechanisms. In sum, the opportunity
was missed to engage the community holistically in the processes to promote social
skills.

In contrast, with the support of AVAS, the community at Janashaktinagar was
engaged in all the above-mentioned processes, which sufficiently empowered the
community. Sustainability comes from cultivating skills that let the community
manage their own neighbourhood, which includes interacting with the bureaucrats
and lay claim to benefits and services from the state. Containing the number of
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families, continuous community meetings to spread awareness in diverse domains
fostered community cohesion. The episode showed that unity highly depended on
social skill rather than material resources.

The intervention of AVAS is a critical point to discuss. The toolkit provided by
the BSUP policy suggested communities could seek the support of NGOs
throughout the project process and NGOs had a critical role to play in ensuring
communities to come together. Hence, it was not the local authority which ensured
capacity building, but rather NGOs who were expected to cooperate in this mission
and act as brokers enabling access and interface between local authorities and the
communities. The role of NGOs prescribed by policy is rather ambiguous. While
the government could expect through a brokering organization to avoid having to
deal directly with the poor, the organization was given a role of interest aggregation
from the bottom up. In other words, AVAS being in such a brokering role on the
one hand, they had to comply with the terms of such a brokerage in view of housing
delivery from the government. On the other hand, AVAS had to represent the
interests of the poor.

AVAS took such a role in Sanyasikunte community. While AVAS stood loyal to
the community despite difficulties and discontinuities, it did articulate the interests
of the poor. AVAS achieved to sustain the resistance against the PPP model and
ground + 3 housing, but at the same time, within the same community, AVAS was
not successful in having the design and orientation of the apartments changed to be
vastu compliant nor in curbing the influence of slum leaders with vested interests.

AVAS was not able to foster similar community dynamics, as in the Janashakti
community, which produced a sustainable housing outcome. The reasons behind
this failure in my view lay in the prevalence of patronage networks comprising slum
leaders and government agents that could not be broken, as the housing benefit
represented very important political leverage. This leverage comes with allocative
power of housing units; hence, the prevalence of such dynamics circumvents the
NGO and reinforces the status quo.

The engagement of AVAS in Janashaktinagar nurtured entrepreneurial capaci-
ties to veer around neoliberal priorities of the city, but had not to deal with a
particular policy to which AVAS would be accountable. In this case AVAS did not
have to balance their role as a brokering organization within a policy framework;
they could engage in claim-making without having to concede any dues towards the
government agents.

The contrasting trajectories of both communities show the role of policy and
how policy can be constitutive of community and the built environment. Even
though funds were released within two consecutive policy frameworks in
Sanyasikunte, the entire exercise was rather a constraint. Community development
could have been enhanced with more scope for community self-determination and
participation. AVAS taught a political society community in Janashaktinagar social
skills, unleashing entrepreneurial skills to claim their rightful place in the city.
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Urban Poor as Partners

This chapter shows how a committed NGO like AVAS fostered entrepreneurial and
social skills among an urban poor community and could bring about a sustainable
housing solution. They assisted the community to claim tenure and services from
the state and by proving bankability to private banks and donors. The NGO, having
accumulated these positive experiences with one community, could not achieve
similar outcomes within a public housing policy framework.

This study shows the intricacies of having to bridge systems of public welfare
with imperatives of the entrepreneurial city in Bengaluru. These integrate contra-
dicting priorities of resources allocation. When resource is accounted for only in
monetary terms, then the involvement of the poor might not be evident, as they
might seem resourceless. But when they are viewed as a resource themselves, they
can work as equal partners with other players. Worldwide ‘a billion squatters’ are
building the cities from scratch (Neuwirth 2006), developing the land and servicing
the city. When the poor are considered as a resource, then it would ‘only’ take for the
government to provide area-wise infrastructure and make land legally available for
upgrading (Bhan 2015). Such an approach has been the success factor for organi-
zations such as the Asian Coalition for Housing Rights.8 In the recent past, it has
achieved in upgrading slums in 230 cities into sustainable neighbourhoods across 19
countries in Asia, with only 14.5 million USD of donor funding. Flexible finance at
the duty of the decisions of the communities themselves and building community
architect networks9 were the programme’s chief tools to bring about change.

The aim of this study was not to unconditionally support the self-help debate that
has been going on ever since de Soto’s thesis on the ‘mystery of capital’ (2000).
Rather, it explored housing outcomes for the urban poor under particular con-
trasting conditions of active involvement of one single NGO in the process. The
insights from this case study do not confirm that favourable housing outcomes are
achieved when the poor are left to their own devices (Berner and Phillips 2005).
The potential of the poor has to be harnessed and the community united. Only then
can they cultivate a level of self-esteem to challenge those at whose mercy they
often are—the agents of the state. This requires serious and sustained effort from
engaged community members and organizations involved with the community.
Mere policy rhetoric does not suffice to recognize that the poor are not only equal,
but probably the most important partners in urban development.
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Chapter 10
Spatial Reproduction of Urban Poverty
in Entrepreneurial City: Bengaluru, India

K.C. Smitha

Introduction

This chapter explores the impact of ‘Rehabilitation package’ implemented by
BMRCL ‘metro project’ Phase I on two slums, in Bengaluru1 metropolis. The study
presents the findings based on an analysis of ‘before and after’ rehabilitation
framework with respect to income, livelihood and mobility. The chapter particularly
draws on the experiences of employed household members in relation to a larger
process of urbanization and urban planning influencing displacement, disposses-
sion, resettlement and mobility. The question is, how do the rehabilitated/resettled
slums negotiate and renegotiate with the city spaces as well as the space of their
employment and income opportunities which offers critical insights into the spatial
reproduction of urban poverty.

The context is an urban spatial restructuring process influenced by global capital
that offers channels for engagement or disengagement highlighting the vulnerability
of the urban poor. In fact, a variety of neoliberal initiatives introduced in the
national context are translated into policy induced evictions, displacement and
resettlement which is articulated through various redevelopment projects such as
metro in the local context. As a result, new forms of polarization intensifying
inequalities at different spatial scales continue to proliferate in the city. Therefore,
the key driver for the study was to assess the impact of the rehabilitation package
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same city.
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implemented by the BMRCL metro project, on the two slums, namely
Basaveswaranagar and Jai Bheemanagar in the city.

It is acknowledged that cities in India have emerged as nodes of network and
global capital for promoting innovation and competition, thus recasting the struc-
ture and organization of urban governance (Banerjee-Guha 2010). Underlying the
twin process of institutional and spatial changes, are cities particularly in the global
south, creating new economic spaces in the context of ascendance of information
technology, global operation of firms, corporate and service sectors and in the
process recasting work and labour relations (Sassen 2002; Heitzman 2004; Aranya
2008; Sudhira 2008) extolling place-based features and associated imaginaries.
From the perspective of political economy of urbanization, the state sponsored
urban restructuring process can be problematized in two differing and yet interre-
lated ways: firstly, there is an overwhelming evidence2 of corporate and private
sector influence on policy; secondly, the increasing role of PPP (public–private
partnership) in urban redevelopment projects to recoup finances (which does not
fully acknowledge the efforts towards demographic and social segregation) has
eventually socio-economically and politically marginalized the urban poor in the
city (Heitzman 1999; Ghosh 2005, 2006; Banerjee-Guha 2010; Shaw 2012a, b;
Shatkin 2014). Post-liberalization, therefore, entrepreneurial governance is routed
through a process of restructuring the ‘urban’ by introducing several renewal
projects such as ‘infrastructure’, ‘slum clearance’ or ‘slum-free’ cities those entail
eviction and relocation crystallizing uneven development (Baviskar 2002, 2011;
Benjamin 2004, 2010; Weinstein 2011, 2014). Such practices of intense global or
international activities at the local level have a profound impact on the urban poor
in terms of job displacement, low wages, booming land prices, and continued
economic and social isolation in the city. This explains the proliferation of an
informal economy, clearly placing the urban poor in the lowest rung of the urban
hierarchy. Theoretically, this addresses two key issues: foremost, repositioning of
cities of India in the global economy and secondly, a complex articulation of global
capital is generating new forms of spatial division of labour, eventually perpetu-
ating poverty. This collection, therefore, builds upon the debates centred on the
transition of urban governance towards ‘urban entrepreneurialism’.

Certainly, there is a dearth of empirical studies in contextualizing how
day-to-day neoliberal political practices manifest at broad range of spatial scales
generating new forms of urban poverty in global cities such as Bengaluru
metropolis. Further the spatial dimension of survival strategies of urban poor in
metro cities such as Bengaluru needs further probe. The study by Vacquier (2010)
in New Delhi and by Coelho et al. (2012) in Chennai throws considerable light on
how resettled communities fall victims to the vicious cycle of ‘working poverty’
embedded in the spatial dispersion of economic activities.

2For instance, the BATF (Bengaluru Agenda Task Force), ABIDe, and privatization of services in
Bengaluru.
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Entrepreneurial City: Bengaluru’s Economy and Structure

The city of Bengaluru3 is referred to as ‘million-plus’ city and one of the fastest
growing cities of the twenty-first century with a decadal population growth of
37.7 % (CDP 2009). The city is India’s fifth largest in terms of metropolitan area
and occupies one of the top 100 global city economies.4 A cursory glimpse at the
policy documents and master plans of the city clearly demonstrates that it is
spearheading global competition5 by emerging as the 4th largest hub of techno-
logical clusters6 in the world (Aranya 2003; Rode and Chandra 2008; Nisbett 2009).
In addition, there is a huge concentration of small and medium enterprises (SMEs)7

largely located in the periphery of the city. Thus, against the backdrop of such an
economic transition, the city proudly hosts more than 250 multinational companies8

has emerged as a leading hub of information technology/biotechnology9 industries,
earning its tag as the ‘Silicon Valley of India’ (Heitzman 2003, 2004; Aranya 2003,
2008; Rai 2006; Dittrich 2007; Nisbett 2009; Sudhira et al. 2007; Sudhira 2008;
Goldman 2010).

Therefore, the economic growth rate of Bengaluru is the highest
post-liberalization, particularly, in terms employment generation,10 hosting a vast
labour force, manufacturing and service sector, business clusters,11 real estate and
ownership of dwellings and activities such as trade, hotels, signature malls and
restaurants making it entrepreneurially/economically a viable destination.12

Therefore, following the tenets of Harvey’s (1989) ‘urban entrepreneurialism’ in
North America’s urban governance, I argue that the Bengaluru is an entrepreneurial
city in terms of boosting huge infrastructure projects (flyovers, metro, road
expansion projects, and special economic zones). Here, entrepreneurial governance
is ostentatiously routed through economic well-being with concerted efforts towards

3Bengaluru is the sixth largest and third most populous city in India.
4UK Economic Outlook Report: 2009, PricewaterhouseCoopers, 2009.
5According to the GaWC Global City Ranking (2010), the city ranks 59th (The World According
to GaWC; Classification of Cities 2010, 14 September, 2011).
6Over 130 multinational IT companies and 928 software export oriented companies are located in
Bangalore. The cumulative investment in IT was to the tune of $1 billion with a turnover of about
$1.59 billion from software exports between 2000 and 2001 alone (Aranya 2003).
7The Peenya industrial area of Bengaluru city hosts more than 4000 small and medium sized
enterprises (Sudhira 2008).
8Bengaluru host more than 30 % of IT workforce in the country (Sudhira 2008).
9By 2004, Bangalore accounted for 35 % of country’s software exports and has since been
growing by 30 % annually (Rode and Chandra 2008).
10For instance, 66 % of the employment was generated by the service sector during 2004–05 in
Bengaluru (Narayana 2008, 9).
11Bangalore–Mysore Infrastructure Corridor; Mumbai–Bengaluru Economic Corridor; IT Growth
Corridor; Special Economic Zones (SEZs), etc.
12By 2004, the city has garnered Rs 45 billion worth of foreign investment (The Brookings
Institution 2013).
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promoting innovation–technology, place-bolstering strategies by engaging with
public–private partnerships (PPP), and creating jobs in the high-end service sector
to compete with global markets. Further, these new urban speculative infrastructure
models with global-city ambitions are mediated through large finances from
international financial institutions (the World Bank, Japanese International Bank
Corporation, Asian Development Bank, etc.) through an entrepreneurial campaign
promoting transformation of Bengaluru into a ‘Singapore Model or Shanghai
Model’ (Nair 2000; Roy 2009; Goldman 2010; Benjamin 2010). These entrepre-
neurial urban planning strategies are driven to display the city’s spectacular wealth
and consumption with large pools of urban subaltern engaged in the informal
sector.

The spiral effect of an increasing population has led to an exponential growth of
the city. The conurbation area13 of the city has increased from 365.65 km2 in 1971
to 800 km2 by 2009 (Narayana 2008; CDP 2009). Two specific determinants of the
city’s growth are attributed to the intense international activities due to the con-
centration of IT/BT industries concomitantly spurring the immigration14 of both the
intelligentsia and rural labour into the city. While the Bengaluru population,
according to the 2011 census, stands at 8.43 million, the urban poor have drastically
spiralled to 13.86 lakh out 84.25 lakhs which is approximately 16.45 %15 of the
total population. The most visible consequence of such a horizontal expansion of
this city is the tremendous increase in the population density throughout the
metropolitan area.16 Thus, Bengaluru’s metro, has been christened as ‘Namma
Metro’ aimed at to promoting both comforts and contribute significantly in the
reduction of traffic congestion and carbon emissions17 in the city. But constructing
such a massive infrastructure project entails the acquisition of both public and
private properties affecting the local communities either directly or indirectly
(Goldman 2010; Benjamin 2010). In India, such a rehabilitation package18 involves
offering highly subsidized concrete houses with security of tenure which seems to
be an attractive proposition, particularly for slum dwellers (Vacquier 2010; Coelho
et al. 2012). However, such acts of acquisition and relocation seriously impacts

13First zone (i) erstwhile city corporation area comprising 226 km2; (ii) former eight Town
Municipal Councils (TMCs) and 111 villages forming the peri-urban area; and (iii) villages
extending up to Bengaluru Metropolitan Area limits as proposed by BDA (Sudhira 2008).
14According to the Census 2001, 13.4 % of the total population constitutes migrants into the city.
15Annual report of Karnataka Slum Clearance Board (2011–2012). But unofficial figures state that
between 25 % and 35 % of the city’s population constitute the urban poor.
16The population density rose from 9260 km2 in 1991 to 10,710 km2 as per 2001 census (BMRCL
2003). As per 2011 census, the density is 4378 km2.
17Between 1991 and 2005, the number of registered vehicles in the city rose from 0.68 million to
202 million, constituting an increase of more than 200 % (BDA 2007, 38).
18Rehabilitation package consists of two categories, namely (i) in situ rehabilitation: this does not
involve giving away the location advantage in exchange for housing assistance and (ii) relocation
and resettlement (R&R): in this case, slum dwellers are literally evicted from their occupied land
and relocated to an earmarked rehabilitated land. In the case of Bengaluru metro project, the
second category of R&R has been applied.
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income, livelihood and mobility of the urban poor. Particularly, those dwellers who
are relocated under R&R rehabilitation package are often subjected to lots of
hardships and inconvenience either due to the loss of residential premises or land in
a specific location and who eventually forego their daily wages or informal jobs19 in
the vicinity. This chapter, therefore, explores the following dialectic questions:
under local transformative processes (institutional, structural and spatial), how do
rehabilitated slums negotiate and renegotiate with the ‘urban space’ in the context
of externally imposed entrepreneurial urban planning instruments so as to integrate
into the city? How do the different spatial locations enable or constraint opportu-
nities of employment and income, thereby, contribute for upward or downward
mobility of the rehabilitated slum dwellers? This study draws attention to the spatial
dimension of the role of agency as part of critically assessing the urban poverty.

Framework for the Study

Figure 10.1 clearly describes how the ‘Bengaluru Metro Rehabilitation’ package
affects the broader aspects of income, livelihood and mobility of the relocated slum
households. Especially, the issue of land tenure is very critical as far as the city of
Bengaluru metropolis is concerned (Benjamin 2004; Goldman 2010). For imple-
menting various forms of developmental projects in the city, the state is highly
informalized,20 intensifying accumulation. Besides the issue of employment,
opportunities and income are the primary factors which determine the upward or
downward mobility of the poor households. Arguably, the notion of ‘employment’
has undergone drastic structural changes in the local context (Roychowdhury
2008). Most of the jobs are unregulated with low wages, mostly contracted out
(absence of job security), outsourced, highly capital intensive or technology
intensive and so on. The city of Bengaluru attracts a large scale in-migrants in
search of employment opportunities. A majority of these migrants mostly settled in
slums are employed in the informal21 sector22 drives them to settle down in the
vicinity of economic centres of the city. As Lefebvre (1991) views ‘urban space’ as
an object of political struggle, eventually the situation generates a place-specific

19Informal economy accounts to 60–70 % for Bengaluru city (BDA, n.d).
20As per Roy (2009), the definition of ‘informality’ or ‘informalization’ is an outcome of the
acquisition of land for developmental projects.
21Roy (2009) defines informality as ‘a state of deregulation, where the ownership, use and purpose
cannot be fixed, mapped according to any set of regulations or the law’. Such deregulation,
unmapping or practices of exceptionalism is purposive action and planning reflecting territorial
practices of state power.
22A broader definition of an informal economy in the context of developing countries is associated
with the changing dynamics of labour market, particularly the employment arrangement of the
working poor (Chen et al. 2006).
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identity, thus treating ‘urban space23’ as a poor-man’s ‘agency’ i.e. engaged in a
range of activities promoting both physical and personal identity to contest urban
degradation and stigmatized social life. Post-globalization studies have drawn our
attention to the spatial dimension of dispossession of the urban poor through pro-
cesses of information technology (Castells 1996), post-modernity (Harvey 1989)
and so on. Spatial metaphors and terms are now permeating urban studies such as
‘de-re-territorialisation’ (Brenner, 1999), ‘glocalization’ (Swyngedow 1997), ‘glo-
bal–local nexus’ (Peck and Tickell 1994) ‘world–city’ (Sassen 1991) reflective of
institutional and structural reconstitution of urban space.

Thus, institutional and structural reconstitution of the city has a bearing on how a
specific location or place enables or constraints employment opportunities and
thereby mobility of income for the urban poor and, on the other, the right to city is
expressed through security of tenure (see Fig. 10.1). Social disabilities such as
illiteracy, lack of skills and the loss of strong resource networks further cause a
disjuncture between the urban poor and the capacity to integrate. Particularly, the
security of employment has a direct correlation with their living conditions and
standards in addition to the land ownership and access to basic services. Yet, one
has to bear the brunt and literally struggle for finding a secure shelter or jobs in a
metropolitan city like Bengaluru.

Fig. 10.1 Framework to study ‘metro’ rehabilitation package. Source Author

23The study by Gotham and Krista (2002) rightly points out that ‘space’ has been viewed as an
object of consumption, means of production and geographical site of social action by urban
scholars such as Castells Harvey and Lefebvre.
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Most often rehabilitation schemes implemented in India for urban slums, such as
the one by BMRCL Metro, imply geographical relocation and, therefore, com-
pletely alter their employment status and income of the recipients.
Although BMRCL has secured the land tenure and upgraded their living conditions
by providing better quality of basic services, yet, the issue related to their labour
and livelihood security and thereby their upward mobility continuous to unattended.
Thus, spatial dimension of the survival strategies applied by the urban poor’s has
been largely missing from the literature on urban poverty.

Structure of the Study

As BMRCL’s rehabilitation package involves the relocation of only two slums,
namely (i) Basaveswaranagar and (ii) Jai Bheemanagar (see Fig. 10.2), the study
focused on both the slums. These two slums have been relocated to different
distinctive geographical locations i.e. while Jai Bheemanagar slum has been relo-
cated near to Peenya IInd stage, Basaveswaranagar slum has been relocated to
Srigandadakavalu, Magadi Road.

Initially, our target sample was ‘eligible households’ from both the slums con-
stituting 80 households from Peenya IInd stage and 178 households from
Srigandadakavalu, Magadi Road. But during the primary survey, we could inter-
view only 50 households at Peenya and 52 households at Srigandadakavalu,

Fig. 10.2 Map of rehabilitated slums in Bengaluru metropolis. Source Author
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Magadi Road. Thus, a total of 102 relocated households were interviewed. The
sample size was restricted to only those households with a proper ‘eligibility proof’
i.e. those occupied and possessed the ownership/registered document.
A comparison of two groups of relocated households allowed us for a reliable
assessment of the impact of the resettlement on the specific group of community. In
addition, a qualitative discussion was conducted to understand the overall profile
and background of the project and the impact of resettlement. The methodology
used for the study includes qualitative, ethnographic and quantitative data collected
through structured questionnaire. Semi-structured interviews and focus group dis-
cussion was held with the local community leaders and the officials of BMRCL
metro project. Analysis of the primary survey is presented in the next section.
Profile of the relocated slums in Bengaluru metropolis is presented in the Table 10.1
above.

Socio-economic Profile

An analysis of the socio-economic profile of the two relocated slums is presented
here. Since our sample size is small, traditional methods are used to infer results to
understand the initial socio-economic characteristics of the households in both the
slums.

Figure 10.3 reveals that a majority of the households from both the slums (72 %
from Magadi road and 65 % from Peenya) shares a common geographical origin
i.e. to Karnataka. Two reasons can be attributed: (i) these two slums are old set-
tlements aged between 30 and 40 years and so original migrants are not alive and
(ii) two generations of family members are actually born in Bengaluru city. Their
first generation i.e. their ancestors can be traced back to neighbouring states such as
Tamil Nadu or Andhra Pradesh.

Similarly, more than 32 % (Peenya IInd stage) and 22 % of the households
(Magadi road) trace their origin to Tamil Nadu, while 6 % (Magadi) and nearly 2 %
(Peenya IInd stage), respectively, are from Andhra Pradesh.

While a majority of the households from both the slums speak Tamil (i.e. 54 %
in Magadi road and more than 90 % in Peenya IInd Stage) i.e. their mother tongue
is Tamil. Both the slum groups share a geographical homogeneity in terms of
tracing their origin of first generation back to Tamil Nadu. Notwithstanding the
similarities of their geographical origin of the two sets of sample groups, they
display difference in two aspects i.e. the number of households who have actually
accepted the offer of ‘rehabilitation package’ and physically relocated and actual
date of occupying the relocated dwelling.

Similarly, the principle religion of the households in both the slums is Hinduism.
In other words, more than 90 % of the households from both the slums belong to
Hindus, while 4 % (Magadi road) and nearly 6 % (Peenya IInd stage), respectively,
are Christians from Peenya. Only 2 % of the households are Muslims from Magadi
road.
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Distribution of Households by Caste

In both the slums, a majority of the households belong to (i.e. 78 % in Magadi road
and 90 % in Peenya) Scheduled Caste (see Fig. 10.4) followed by 6 % (Magadi
road) and nearly 4 % (Peenya IInd stage), respectively, belong to Scheduled Tribe.
This is followed by backward caste (Only 8 % (Magadi road) and nearly 4,
respectively). Only 8 % from Magadi road and nearly 2 % from Peenya IInd stage,
respectively belong to unreserved category.

Gender Profile

Our pool of respondents comprises 46 % of female and 36 % of male from Magadi
road (see Fig. 10.5), while at Peenya IInd stage, nearly 54 % are male and 46 % are
female. But this distribution of respondents by gender does not determine their
employment status at the household level as most of the household members i.e.
both male and female are employed away from their dwelling and this was the
reason that the survey was conducted mostly during late evening and weekends.

72.00

6.00

22.00
Karnataka

Andhra 
Pradesh

Tamil Nadu
65.38

1.92

32.69

Karnataka

Andhra 
Pradesh

Tamil Nadu

(a) (b)

Fig. 10.3 Geographical origin of households at a Magadi road and b Peenya II stage

78.00

6.00

8.00
8.00

SC

ST

BC

UNRESERVED 90.38

3.85
3.85 1.92

SC

ST

BC

UNRESERVED

(a) (b)

Fig. 10.4 Caste profile at a Magadi road and b Peenya II Stage
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Distribution of Households by Size

At present, the family size (see Fig. 10.6) in both the slums varies between 4 and 6
(58 and 79 %, respectively). But in Magadi road, 28 % of the household size is
between 7 and 9 which is considerably big (as against 7 % in Peenya), given the
fact that they are located in Bengaluru metropolitan city.24

36.00

53.85

46.15 46.15

0.00

10.00

20.00

30.00

40.00

50.00

60.00

Magadi Peenya
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Fig. 10.5 Gender Profile
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Fig. 10.6 Household size at Magadi road and Peenya II stage

24But unfortunately, the study could not present the sharp changes in household size before and
after relocation.
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Distribution of Households by Age and Gender

Figure 10.7 clearly illustrates that a majority of household members (both male and
female) belong to the age group of 19–30 years (male 34 % and female 38 %)
followed by the age group of 31–45 years (male 19 % and female 18 %). The
population belonging to both these age groups (i.e. between 19–30 and 31–45) has
direct correlation with the employment status, particularly female. We can, thus,
infer that a majority of the employed household members in the age group of 19–
45 years.

Distribution of Households by Education

Education is one of the determining factors for employment opportunities and
income mobilities, thereby contribute for the improved lifestyle. At
Srigandadakavalu, Magadi road, the chart below (see Fig. 10.8) clearly demon-
strates that a majority (nearly 23 %) of the female are illiterate as against male (only
11 %). Similarly, those who have studies up to the level of high school are slightly
more among male than female (male account for 37 % and female for nearly 34 %).
Those with a higher educational qualification such as graduation are slightly more
among male (7 %) as against female (only 3 %). While among female, at least one
is postgraduate. Those female holding diploma qualification is higher (16 %) than
male (10 %).

A similar observation can be made for Peenya IInd stage (see Fig. 10.9), with
female illiterates outnumbering (38 %) male (22 %). Those who have attended
up to primary, middle and high school levels are more among male than female
(16 per cent, 16 per cent and nearly 31 per cent, respectively, for male). But the
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Fig. 10.7 Distribution of households by age and gender of both Magadi road and Peenya II stage
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trend of holding a higher degree such as graduation and diploma is high among
female (11 and 5 %, respectively) than male. This trend can be found particu-
larly among the younger generation of the households aged 16–22 years who are
inclined towards higher education. One of the encouraging trends is that those
male and female who have attained higher and vocational degrees are exposed to
better employment opportunities and thereby earn higher income.
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School Diploma Degree
Post 

Graduati
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Male 11.21 3.74 11.21 18.69 37.38 10.28 7.48 0.00
Female 23.01 2.65 10.62 9.73 33.63 15.93 3.54 0.88
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Fig. 10.8 Distribution of households by education at Magadi road
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Male 22.35 4.71 16.47 16.47 30.59 8.24 1.18 0.00
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Fig. 10.9 Distribution of households by education in Peenya II stage
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Possession of Identity Cards (ID)

Possession of identity cards such as identification through the PDS (public distri-
bution system) and election/voter cards, ‘Hakku-Patras’, Adhaar25 and PAN
(Permanent Account Number) cards are very crucial for slum dwellers to localize
and integrate into the city. In fact, possession of ID cards is an acknowledgement of
their physical presence in the city; while non-possession disempowers them from
accruing various social benefits such as access to basic amenities such as water
supply, electricity, sewerage and UGD connections. The study tried to assess the
possession of ID cards before and after relocation of both the slums.

It can be clearly noticed (see Fig. 10.10) that the families with ‘Hakku Patras’26

before (only 10 % in Magadi and 13 % in Peenya) relocation are few compared to
families possessing them after relocation (34 % in Magadi and 27 % in Peenya).
However, the families in possession of ‘PDS cards’ are higher in number (37 % in
Magadi and nearly 37 % in Peenya) before relocation as against those after relocation.

Possession of both ‘Adhaar’ and PAN cards entitles slum dwellers to various
benefits such as housing and bank loans. Those families who do not possess PAN
cards are high in number in both the slums (50 and 65 %). The numbers of families
without ‘PDS cards’ is equally high in both the slums (37 % in Magadi road and
22 % in Peenya). Possession of Aadhar cards is highest (31 and 27 %) in both the
relocated slums.
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Fig. 10.10 Possession of ID cards by households at Magadi road and Peenya II stage

25Unique Identification (UID/Adhaar) was introduced by the Central government of India in 2009.
UID is linked to bank transactions for household LPG subsidy and other governmental schemes. It
consists of both demographic and biometrics details of individuals in the country.
26‘Hakku Patras’ or ‘Swadhinapatra’ are lease documents issued by the local authorities like
Bruhat Bangalore Mahanagarapalike (BBMP), Bangalore Development Authority (BDA) or
Karnataka Slum Development Board (KSDB) for a period of 20 years or more.
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Security of Tenure

‘Legality’ or ‘formality’ of slum dwellers is ascertained by their security of tenure.
Jai Bheemanagar slum, which was centrally located in the junction between City
Railway station and Sampige road, Malleshwaram, received their ‘Swadhinapatra’
in 1991 from BBMP, and similarly, households in Basaveswaranagar slum origi-
nally located in between the City Railway Station and Magadi road received
‘Hakku Patra’ in 1991 from BBMP. Yet, these official residence documents are not
registered as proof of their ownership. So, residents without formal land titles or
legal documents27 are under the risk of eviction. However, after relocation, nearly
71 households of Jai Bheemanagar slum (Peenya IInd stage) and 65 households
from Basaveswaranagar slum (Srigandadakavalu, Magadi) have registered with the
BDA; thus, formalizing their physical existence in the city.

Section II: Labour, Informality and Mobility

In the following section, findings are presented that offer insights into labour,
livelihood and mobility i.e. jobs, income, distance travelled, mode of travel,
expenditure on fuel, travel and food in determining how the urban poor cope with
the transformed physical and material conditions of a specific ‘spatial location’ to
delineate the cause and consequences of urban poverty.

Employment Profile by Gender (Before and After
Resettlement)

The central issue of livelihood and mobility of slum dwellers largely depend on
their employment opportunities. The study examines the changes brought about in
the employment due to the relocation process. Various factors influence the
employment reconfiguration of the slum households which include: (i) changes in
demographic structure, (ii) education and skills and (iii) strong resource networks.
For slum dwellers, finding jobs is a major challenge and a daily pursuit. These
dwellers, usually without education and required skills, tend to be drawn to
informal jobs which are mostly unpredictable. Such informal jobs largely depend
on networks and contacts with friends, relatives and former employers. Besides,
‘urban space’ in the central district anchors multiple job opportunities.

Changes in the space strongly influence the evolution of urban employment
profile based on access to multiple job opportunities (labour market) for those

27Most of the formal procedures involved in obtaining legally registered documents are often
costly, involving corruption and extremely complex procedures.
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working in the informal sector. Further, such a process has a direct correlation for
income mobility and thereby improves the purchasing power of households. Here,
the occupation profile of the households is expanded in order to understand the
divergence in impact on gender i.e. on both male and female before and after
relocation.

Our study clearly displays (see Fig. 10.11) that ‘relocation’ to a newer area has
indeed affected the employment opportunities of the slum dwellers. The proportion of
male, who are mostly employed in unskilled jobs, has declined significantly (from 62
to 54 %) after relocation in both the slums. But men employed in ‘semi-skilled and
skilled’ jobs have significantly increased in percentage (from nearly 9 % to nearly 12
and nearly 10% to nearly 17 %, respectively). Alternatively, the proportion ofwomen
employed in unskilled jobs has declined (from 85 to 79 %) after resettlement.
Similarly, the proportion of women employed in ‘skilled’ jobs has increased con-
siderably (from 2 to nearly 8 %) after relocation. The study by Mitra (2006), as
mentioned in Coelho et al. (2012), refers to this trend as a ‘physical segmentation of
the labour market’, symbolizing area-wise specialization and physical proximity in
terms of distance to economic activities in the core city which determines the
accessibility of certain kind of jobs to a certain population. Unemployment, in this
instance, is eclipsed by spatial segregation of the community, thus perpetuating a
vicious cycle of unemployment—the working poor becoming poorer.

Occupation Profile by Gender (Before and After
Resettlement)

An occupational profile by gender based on various economic activities pursued by
them is presented in Table 10.2.

The results presented in the table (see Table 10.2) clearly show that the relo-
cation process has had both positive as well as negative implications on the
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Fig. 10.11 Employment profile by gender (before and after resettlement) at Magadi road and
Peenya II stage
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employment status of slum dwellers. Those positive implications include the
following:

i. First, Peenya is one of the largest industrial belts in the city of Bengaluru. Due
to relocation, particularly those households from Peenya IInd stage have an
advantage in terms of accessing small, medium and large scale industries
where they could be employed. Especially those women with the required skill
have an opportunity of being employed in semi-skilled jobs such as Tailoring
in ‘Garment factories’ (9.8 %). Even men have diverse opportunities of being
employed in small and medium scale industries such as engineering
(iron-melting making), electrical or plastic goods and motors.

ii. Secondly, our findings confirm that a professional upward mobility among a
few men and women, particularly the second generation of the family mem-
bers, who are educated up to higher secondary and undergraduation are
employed in better paid jobs such as office and administration (male 8.5 % and
female 3.3 %) and other salaried/white-collar jobs (male 6.8 % and female
4.3 %).

Table 10.2 Occupation profile by gender (before and after resettlement)

Occupation profile Before resettlement After resettlement

Male Female Total Male Female Total

Unskilled Domestic work 1.75 48.2 21.6 2.5 51.1 23.8

House keeping 2.63 1.2 2.0 0.0 3.3 1.4

Construction-coolie 32.46 20.0 27.1 25.4 14.1 20.5

Daily wage 0.88 0.0 0.5 0.8 1.1 1.0

Cleaner-helper 5.26 14.1 9.0 7.6 8.7 8.1

Painting 18.42 0.0 10.6 16.9 0.0 9.5

Security 0.88 0.0 0.5 0.8 0.0 0.5

Self-employed 0.00 1.2 0.5 0.0 1.1 0.5

Semi-skilled Tailoring 2.63 1.2 2.0 3.4 0.0 1.9

Factory work 2.63 4.7 3.5 5.9 1.1 3.8

Garment work 3.51 7.1 5.0 2.5 9.8 5.7

Street vendor 0.00 0.0 0.0 0.0 0.0 0.0

Vocational Mason 0.88 0.0 0.5 0.8 0.0 0.5

Driver 12.28 0.0 7.0 11.9 1.1 7.1

Carpenter 1.75 0.0 1.0 0.8 1.1 1.0

Construction-mestry 1.75 0.0 1.0 1.7 0.0 1.0

Electrician 1.75 0.0 1.0 1.7 0.0 1.0

Plumber 0.88 0.0 0.5 0.0 0.0 0.0

Skilled Office work 6.14 2.4 4.5 8.5 3.3 6.2

Sale assistant 0.00 0.0 0.0 0.0 0.0 0.0

Business 1.75 0.0 0.0 1.7 0.0 1.0

Other salaried job 1.75 0.0 1.0 6.8 4.3 5.7

Total 100.00 100.00 100.00 100.00 100.00 100.00
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iii. One of the interesting effects of the resettlement process seems to be that
women household members are relatively freed from daily chores (fetching
water, collecting fuel wood etc.) with an improvement in the access to basic
infrastructure and security of tenure which considerably freed women from
daily chores spiralling in the number female labour particularly among the
younger generation.

iv. Those male employed in vocational jobs such as mason, driver, carpenter,
construction workers, electrician and plumber during pre-resettlement have
continued to retain the same jobs even post-resettlement.

Thus, the entire resettlement process i.e. a shift in location, has drastically altered
the employment profile of slum dwellers, particularly those employed in informal
jobs such as unskilled and semi-skilled jobs with significant negative implications.
They include the following:

i. Majority of women those are undereducated/illiterate and employed in
informal jobs such as domestic maid (from 48 % before and 51 % after
rehabilitation) have continued in the same jobs after relocation. Because, the
newer area at present is rather isolated from the city which is actually a
non-residential area. But a majority of the working women have not changed
their jobs, instead have chosen to travel long distances to their former jobs.
Most evidently, more women have started working after relocation in order to
contribute to the declining family income.

ii. One of the most visible impacts has been on the elderly women who have
discontinued their previous jobs after resettlement as they could not travel long
distance or could they afford the cost of travelling. These women were mostly
employed as cleaners/helpers or construction coolies and factory work. After
relocation, new jobs are not offered citing their old age. As a result, women
contribution to the family’s income has drastically reduced.

iii. But those men (reduced from 32 to 25 %) and women (reduced from 20 to
14 %) who were employed as construction coolies or daily wage labour (such
as painters reduced from 18 to 17 %; for housekeeping from 2.63 % to None)
could not afford to continue in their jobs for the obvious reason that there are
at present located far away from the core city area which has considerably
increased the commuting time concomitantly their travel cost. A few opine
that most of them have lost their professional network which they were part of
in the pre-resettled location.

iv. These daily wage earners mostly rely on resource and social networks for
information from friends, relatives, acquaintances or present employers in
seeking employment opportunities. But relocation has completely cut them off
from such networks. Besides, the new area is devoid of any complementary,
commercial or industrial activities in the vicinity. As a result, there has been
drastic reduction in the number of male and female employed as construction
coolies (from 27 to 20 % after relocation). Similarly, those male engaged as
painters has slightly reduced (from 10.6 to 9.5 %). Such a change in the
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employment status post-relocation has a direct correlation with the income
profile of households, particularly those in low income brackets.

v. There is a clear evidence of stagnancy or downward mobility for youth aged
between 17 and 21 years,mostly educated up to SSLC,who could not to afford to
join jobs in the vicinity of the newly shifted areas. Otherwise, in the pre-resettled
areas such as Malleshwaram and Magadi road, they were occupationally local-
ized. As they were just 2–3 kms away from the core city of Majestic, employed
as mechanics in garage, car washers, cleaners, helpers, construction coolies and
so on. Some of them were employed on contract basis in small scale factories
such as steel, plastic making and reliance vegetable marts. One of the advantage
they had in the pre-resettled location was that they could easily engage in mul-
tiple jobs in a single day which is completely absent in the new location.

vi. Most importantly present new location completely cuts them off from public
work programmes including credit assistance, accessibility to multiple job
market and skill upgradation which can hasten up the process of an upward
mobility of income. Therefore, state sponsored relocation programmes, espe-
cially in the Indian context may eventually produce a state of ‘spatial ghet-
toization’. Such spatial ghettoization is through physical distance and exclusion
of the newly occupied dwelling from the core city, intensifying economic
marginality, thereby reinforcing ‘working poverty’ (Coelho et al. 2012).

Income Profile by Gender (Before and After Resettlement)

The demographic changes brought about by relocation of slums have induced
alterations in the employment pattern, thereby impacting drastically on the family
income. A brief comparative analysis (see Fig. 10.12) of income profile by gender
is presented below (before and after resettlement).
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Fig. 10.12 Income profile by gender (before and after resettlement)
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The average mean monthly income for male was Rs 1778 pre-resettlement as
against Rs 1683 post-resettlement. Similarly, the average mean monthly income for
female pre-settlement was Rs 1744 as against Rs 1575 post-resettlement.

Most importantly, post-resettlement, the average mean income of both male and
female has slipped, particularly for those household members whose income is
below Rs 2500. Given the fact that, the city of Bengaluru hosts urban poor between
15 and 19 % of its 10 million population, a majority of the Bengaluru’s urban poor
are employed in informal or tertiary sector such as construction labour, cab drivers,
in hotels or eateries, helpers, cleaners, mechanics, street vendors and rag pickers. It
is estimated that on an average, Rs 120 per day is required for surviving in a city
such as Bengaluru which invalidates the poverty line estimate of Rs 30 per day set
by Indian Planning Commission (Prashanth 2014).28

There is a noticeable decline of those members of the household of both male
and female (from 16 to 10 % for male and nearly 49 to 23 % for female) earning to
below Rs 2500 post-resettlement. We understand that such decline is supported by
various reasons as follows:

i. Majority of household members who use to earn below Rs 2500 were mostly
illiterates employed in low paid or informal jobs such as helpers, cleaners,
mechanics, construction coolies and other daily wage jobs. In fact, the reset-
tlement process has produced a trade-off between a better housing facility and
implied employment rigidity in the new area which is far away from the core
city. As a result, most of them (both male and female) are unable to engage in
multiple jobs in a single day, which was possible before resettlement.

ii. Particularly, those aged members of the household have significantly dropped
their previous jobs. They were unable to continue with their previous jobs for
the fact that they could not bear the cost of travelling to faraway place.

iii. Youth aged between 17 and 22 remained occupationally instabilized as they
could not be employed in temporary or informal jobs in the vicinity. Certainly,
the resettlement process has disabled them from contributing to their family
income.

There is a significant variation with respect to those male and female earning
between Rs 2500 and Rs 5000. While the income of male shows a more or less
similar trend, (35 and 33 %) between pre and post-resettlement, there is a noticeable
increase in the number of female who are earning between Rs 2500–5000 (from
36 % to nearly 49 %) per month and those who earns Rs 5000–7500 (from 12 % to
nearly 20 %) per month. Similarly, there is also a considerable increase in the
number of male and female earning between Rs 7501–10,000 (21–25 % male and
from 1–6 % in the case of female) per month. Certain reasons can be attributed to
this increase in the number of female earning more post-resettlement.

28G.N. Prashanth “State has more urban poor than national average: Study”, 21 July 2014, Deccan
Herald, p. 7.

212 K.C. Smitha



i. First, in many families, women from second generation, particularly those
educated up to high school and upper secondary have found employment as
tailors in ‘garment factories’ located in the vicinity at both Peenya IInd stage
and Srigandadakavalu, Magadi road.

ii. Besides, some of them are employed as office workers (3.3 %) and in other
salaried jobs (4.3 %) such as school teacher.

The income profile of the relocated households clearly illustrates the following
facts:

i. In a global city like Bengaluru, for those members who are less educated or
illiterate and are employed in the informal and daily wage jobs certainly find
the entire process of resettlement as having disruptive implications for their
employment opportunities and thereby the upward mobility of their income.

ii. In fact, it clearly appears that upward income mobility is mainly confined to
those who are exposed to higher education and skill and, in such cases, the
‘resettlement’ process has a relatively less disruptive effect. This actually
proves that those with stable jobs and higher income are exposed to and live in
more rigid forms of housing.

Access to Basic Amenities

The security of tenure through a permanent housing facility has a direct impact on
access to basic amenities and infrastructure (such as water supply, drainage, toilets,
electricity connection and garbage collection) facilities. Local authorities such as
Bengaluru Water Supply and Sewerage Board (BWSSB), Bruhat Bengaluru
Mahanagarapalike (BBMP) and Karnataka Slum Development Board (KSDB) are
responsible for providing basic amenities to the urban slums in the city. In addition,
many international financial institutions such as ADB, World Bank, JIBC (Japanese
International Bank Corporation) and AusAID are lending loans as a part of
extending infrastructure and basic services to the urban poor residing in slums.

From the study, it is clearly understood that post-resettlement process, both the
slums are well connected to water supply, toilets and electricity facility. Households
are adequately connected with underground drainage as well as individual toilets. In
fact, each household has access to two toilets and bathrooms. But one of the
problems encountered at Srigandadakavalu, Magadi road slum is that two to four
houses in each block share the same UGD, causing severe blockage, overflow and
stagnation of the drains every week. As a result, most of the households incur cost
of maintenance for these private amenities in the resettled site. Besides, a few
households have complained that as tiles in toilets are not laid firmly, they get easily
separated from the floor.
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Access to Social Infrastructure (Education, Health
and Transport services)

Access to social infrastructure such as education (schools and colleges) and health
facilities (primary health care centres and hospitals) and transport services deter-
mine the well-being of slum dwellers. But post-resettlement, one of the most
worrying aspects is a sharp deterioration in access to these social services such as
education, health and transport in the vicinity of the new dwelling.

Distribution of Households by Distance

Post-resettlement, households from resettled slums faced severe problem with urban
mobility i.e. particularly the transport facility. The main problem was the choice of
location for resettlement complex itself and the associated distance needed to reach
and access public transport services. At Peenya IInd stage, although metro network
is just half a kilometre from the dwelling, people felt that public BMTC buses were
not reliable. Hence people had to walk an average distance of 1 km to reach the
BMTC bus stop. The situation was worse in Srigandadakavalu, Magadi road. The
entire dwelling is located interior by at least a 2 km distance from the main Magadi
road. As a result, households were forced to depend on multiple forms of transport
services such two wheelers, autos (three wheelers) or four wheelers. After con-
tinuous struggle, at present households have managed to arrange for one BMTC
transport service, which is now available for two trips a day.29 But majority of the
households at the relocated slums opt for private autos, incurring huge amounts per
month on travel alone (see Table 10.3). Therefore, relocated slums are facing
serious problems related to urban mobility.

• Post-resettlement, 60 % of households from Magadi road travel 7–10 km and
24 % travel 16 kms and above to reach their workplace. While 72 % travel a
distance below 3 km and 24 % travel 4–6 km to access the market and, on the
other hand, 66 % travel below 3 km and 20 % travel a distance of 4–6 km to
access health care facilities. Similarly, 18 % travel 4–6 km and 16 % travel 11–
15 km to access educational institutions.

• Similarly, at Peenya, the highest distribution of households is found for those
who travel 7–10 km (44 %), followed by those who travel 11–15 km (21 %)
and 16 km and above (21 %) to reach their workplace. A majority of the
households travel below 3 km (67 %) followed by those who travel 4–6 km (27
%) to access market facilities. To access health care facilities, a majority of the
households travel at least below 3 km (nearly 58 %), followed by those

29One trip in the morning and another trip in the evening.
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travelling a distance 7–10 km (25 %). Those travelling to access educational
facilities are split between those who travel below 3 km (31 %) and those who
travel more than 3 km up to 15 km (nearly 6 %).

Distribution of Households by Mode of Transport

As mentioned earlier, after relocation to newer areas, each household from the both
the slums had to commute an average distance of 2–3 km for accessing facilities
such as market, health, education or work place. Different modes of transport are
chosen such as bus, two/four wheelers or in combination of bus and auto, auto and
bike.. The most affordable mode of travel selected was public bus services (see
Table 10.4).

A majority of the households at Srigandadakavalu, Magadi road, rely on public
transport bus to access their workplace, market and health care and education
facilities (54, 22, 18 and 24 %, respectively). A relatively more number of
households rely on a combination of services such as bus and auto (22, 18 and
16 %, respectively) for commuting. During emergencies such as health care, 40 %
of the households totally rely on autos followed by 22 % who use auto to reach
market. While 22 % used their own bikes to access market.

Similarly, at Peenya IInd stage, a very high number of households rely on public
bus to access the workplace, markets, and health and education facilities (86, 56 and
25 %). While nearly 14 % rely on auto for accessing health facilities during
emergencies and relatively good number of households i.e. 33 and 23 % walk down
to access market and educational facilities.

Table 10.3 Distribution of households by distance travelled from Magadi road and Peenya II
stage

Area Distance travelled Work place Market Health care Education

Magadi Not applicable 0.00 0.00 0.00 46.00

Below 3 km 4.00 72.00 66.00 14.00

4–6 km 6.00 24.00 20.00 18.00

7–10 km 60.00 4.00 10.00 4.00

11–15 km 6.00 0.00 4.00 16.00

16 km and above 24.00 0.00 0.00 2.00

Total 100.00 100.00 100.00 100.00

Peenya Not applicable 0.00 0.00 0.00 51.92

Below 3 km 11.54 67.31 55.77 30.77

4–6 km 1.92 26.92 7.69 5.77

7–10 km 44.23 3.85 25.00 5.77

11–15 km 21.15 0.00 7.69 5.77

16 km and above 21.15 1.92 3.85 0.00

Total 100.00 100.00 100.00 100.00
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Distribution of Households by Travel Expenses

Post-resettlement, households commuting longer distance at an average of 2–3 km
to access work place, market, health care services and education facilities obviously
involve incurring travel expenditure. As a result of expenditure on travel, there is a
considerable fall in the real income of the households thereby curtail their pur-
chasing power and impact standard of living (see Table 10.5).

• A majority of the households at Srigandadakavalu, Magadi road, spend at least
below Rs 1000 to access markets, health care and educational facilities (82, 68
and 34 %, respectively), followed by those spending Rs 1001–3000 (74, 18, 32
and 16 %, respectively). Those probably using two or four wheelers (14 % of
household) spend Rs 5001–7000 on travel/commuting for work place

• At Peenya IInd stage, 75 % of the households spend Rs 1001–3000 on com-
muting to the workplace, which is a considerable expenditure on travel alone,
followed by those who spends Rs 5001–7000 (nearly 15 %) to reach the
workplace. Households (11 %) also spent considerable amount (Rs 1001–3000)
on travel to access health care and education facilities.

Table 10.4 Distribution of households by mode of transport at Magadi road and Peenya II stage

Area Mode of transport Work place Market Health care Education

Magadi Not applicable 0.00 0.00 0.00 46.00

Walk 4.00 12.00 8.00 8.00

Bus 54.00 22.00 18.00 24.00

Bike 10.00 24.00 14.00 0.00

Auto 6.00 22.00 40.00 2.00

Car 2.00 0.00 0.00 0.00

Auto/bus 22.00 18.00 16.00 16.00

Auto/bike 2.00 2.00 4.00 4.00

Total 100 100 100 100

Peenya Not applicable 0.00 0.00 0.00 59.62

Walk 0.00 32.69 23.08 9.62

Bus 86.54 55.77 55.77 25.00

Bike 9.62 5.77 7.69 1.92

Auto 1.92 5.77 13.46 1.92

Car 1.92 0.00 0.00 1.92

Auto/bus 0.00 0.00 0.00 0.00

Auto/bike 0.00 0.00 0.00 0.00

Total 100 100 100 100
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‘Spatial Ghettoization’: Urban Space as ‘Agency’
in Entrepreneurial City

Analytically and empirically, the study locates a dialectic relationship between the
spatial context and reconstitution of identity for urban poor on the one hand, and
(duality of structure) on the other, the challenges imposed by the ‘entrepreneurial’
planning instruments through rehabilitation. In a city like Bengaluru, though the
‘rehabilitation package’ has satisfied the relocated slum community in terms of
providing material and infrastructure needs, tenure security and trust in the
immediate area by overcoming social discrimination; yet the findings clearly
demonstrate that the rhetoric employed under ‘package’ has, in fact, become a
potential source of economic insecurity and contested space.

Further, field observation clearly indicates that the entire package has generated
an opposition from the affected community severely condemning BMRCL as being
insensitive and disseminating inaccurate and insensitive information about the
location. Although the rehabilitation package has assisted the urban poor to escape
from the distressful lifestyle, yet the newer location has counterbalanced by pushing
the community with physical and spatial ghettoization as well as the absence of
choice. And most of them are unsure of what the future holds them. Relocated
residents are using various ‘spatial metaphors’ like ‘what is the use of a castle
without proper food and income to live’ deeming that the relocation has disrupted
their lifestyle in many ways. We can contend that the shift to a new location lacked
a transformative impact in the sense that they had to bear the cost of travelling back
to the work and incur an additional expenditure to access social amenities such as
health care, education, market and transport. In other words, a mere physical and

Table 10.5 Distribution of households by travel expenses (at Magadi road and Peenya II stage)

Area Travel expenses Work place Market Health care Education

Magadi Not applicable 0.00 0.00 0.00 46.00

Below 1000 10.00 82.00 68.00 34.00

1001–3000 74.00 18.00 32.00 16.00

3001–5000 0.00 0.00 0.00 4.00

5001–7000 14.00 0.00 0.00 0.00

7001 and above 2.00 0.00 0.00 0.00

Total 100.00 100.00 100.00 100.00

Peenya Not applicable 0.00 0.00 0.00 59.62

Below 1000 7.69 92.31 88.46 25.00

1001–3000 75.00 5.77 11.54 11.54

3001–5000 0.00 1.92 0.00 1.92

5001–7000 15.38 0.00 0.00 0.00

7001 and above 1.92 0.00 0.00 1.92

Total 100.00 100.00 100.00 100.00
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material nature of relocation of slums has been source of discontent among the
urban poor residents. In fact, redevelopment projects such as ‘metro’ has been
profoundly disruptive and disempowers by casting a shadow of uncertainty among
the urban poor even as they struggle to cope with the extremely poor living con-
ditions in Bengaluru metropolis.
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