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In October 2003, the Ministry of Urban Development and Poverty Alleviation in the Government of India released a model municipal law. This model law represented the efforts of more than two years and involved a number of research organisations, experts and government officials.  The model law begins with the acknowledgement that India’s “74th Constitutional Amendment is a  “bold initiative to help make local self-government work better and the Government of India wants to fully implement the promise of the Amendment.”

2.
Both the 73rd and the 74th Constitutional Amendments went as far as they could in identifying a list of functions to be assigned to rural and urban local bodies and included them as the 11th and the 12th Schedules of the Constitution. The 12th Schedule contains a specific subject called “urban poverty alleviation”. The subject itself was not new and in the decades preceding the Amendments, there was an assortment of schemes and projects pertaining to it. The clear intention of the Constitution Amendment was that local governments should have a major role in the alleviation of urban poverty. It was, therefore, expected that the very first model law prepared by the Government of India after the Amendment would consider this aspect in some detail provide an adequate legal framework for the municipalities to handle the subject. However the reality has belied the expectations.

Despite the Amendments Local Governments regarded as a lesser government:

 3.
In chapter 6 of the Model Law dealing with the functional domain of municipalities, section 47 lists various services such as water supply, drainage, sewerage, solid waste management etc., as the ‘core municipal functions’. Section 49 follows which identifies “other functions”. It is interesting to note that this section starts with a caveat as follows:

“A Municipality may, having regard to the satisfactory performance of its core functions which shall constitute the first charge on the municipal fund, and subject to its managerial, technical and financial capabilities, undertake or perform or promote the performance of any of the following functions:”
*Paper presented at the “Forum on Urban Infrastructure and Public Service Delivery for the Urban Poor, Regional Asia”, sponsored by the Woodrow Wilson International Centre for Scholars and the National Institute of Urban Affairs, New Delhi, 24-25 June 2004.
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4.
The rest of section 49 lists the other functions in six broad categories namely town planning, protection of environment, public health and sanitation, education and culture, public welfare, and community relations. Poverty alleviation is not even mentioned as an item in any of these descriptions. There is a provision for shelter to the homeless and relief works for destitute persons but there is no attempt anywhere in the model municipal law to understand or amplify in detail, what poverty alleviation measures could be and how the municipal law should provide for a local government to implement these provisions. 

5.
Local economic growth and employment generation are commonly understood to be important measures in dealing with urban poverty. But even this common understanding is not reflected in the Model Municipal Law. Though the Constitution specifically refers to the preparation of plans for economic development and social justice as the organising principle in determining the functional domain of the Municipalities and the Panchayats, this does not find adequate delineation in the Model Law. Of course the words economic development and social justice are repeated in Section 47 as a core municipal function but thereafter it is not amplified.

6.
Obviously this somewhat cursory treatment of the subject is not due to lack of knowledge. By the time the preparation of the model law was taken on hand, there was already much experience about the operation of several schemes targeted for the urban poor.  For instance, the Nehru Rojgar Yojana initiated in 1989 itself assigned a specific role for the Municipality in identifying beneficiaries, setting up facilities for training and self-employment, participation in wage and other employment programmes etc. There were a number of other schemes where it was intended, the municipalities would have a role. It was expected that the Model Law would take note of these schemes and suggest a legal frame work within which the Municipalities could perform the role more effectively in the design and implementation of these schemes. Unfortunately this has not been the case.  The common thread running though the Model Law is that the Municipalities would continue to perform mainly conventional functions like water supply, sanitation and garbage disposal and the presumption is that urban poverty alleviation schemes will be the responsibility of non-municipal agencies; at best the Municipalities would only have, if at all, an agency role. 

7.
It is also interesting to note that Section 49 contains a caveat on “managerial, technical and financial capabilities”.  No such caveat is ever mentioned, leave alone examined or evaluated, in the case of the many departments of the Central or State governments or innumerable parastatal organisations. If managerial, technical and financial capabilities are to be a pre-condition for any organisation to undertake its assigned work of poverty alleviation, most of them should be liable for summary abolition. Yet when it came to municipalities, the Government of India itself finds it necessary to write this caveat. In essence this betrays the mindset that a local government is a lesser government and its mandate is what is dictated by the State government. 

8.
It is extra ordinary that inspite of an elaborate constitutional amendment considered by the Joint Parliament Committee, ratified by the States and proclaimed by several political parties as a break through in democratic decentralisation, the basic legal framework is not free from the long persisting attitude towards local governments. This is an attitude which has persisted in the country for several decades and is a major reason for poverty alleviation programmes being treated as a largesse from the Government rather than its basic responsibility. This relegation of local government to a secondary position is an essential key to understanding urban governance in the country and how relevant it is to the people in general or to the poor, in particular. 

Community Development as an early approach of urban redress

9.
Poverty, hunger and disease have long plagued the Indian village. Gandhiji’s efforts in focusing the country’s attention about reviving the village economy through local initiative and self-help is part of our history. After independence, the Government initiated a nation wide programme of rural community development to reach India’s villages through a combination of self-help and technical assistance in agriculture, animal husbandry, public health, sanitation, education, cottage industries etc. Though targeting of poor households had not begun by then, it was expected that the benefits of such localized and convergent initiatives would bring relief to the poor and others alike.  A Department of Community Development at the Centre, corresponding departments in the States and the organisation of villages into development blocks of about 100 villages each and a population of 60 to 70,000 were part of the CD programme structure.  

10.
In the wake of partition and the flow of refugees, many cities in India were in turmoil. Whether in Bombay or Calcutta, Delhi or Ahemdabad, the limited urban infrastructure built over decades was severely strained by the flow of refugees. Delhi’s population doubled from about 700,000 to 1.4 million between 1941 and 1951. Calcutta, Bombay, Madras, and Hyderabad had already reached a population of over a million by then. Make shift refugee colonies and shanty settlements began to appear in these and other cities.  Though the refugees showed remarkable adaptability, the severe conditions of daily life began to take their toll. Partly inspired by the community development work, the Government of India’s Ministry of Health requested the Ford Foundation’s help in setting up an Urban Community Development programme in the refugee colonies and other parts of Delhi.

11.
From inception, the Delhi Municipal Corporation took an active interest in the project and a separate department of Urban Community Development was set up. In a period of 7 years the Urban community Development programme had covered nearly a 100,000 people in Delhi. Soon after the programme was replicated in Ahemdabad and Hyderabad. In the following years the UCD evolved as the programme for Urban Basic Services and was taken up in several cities. As in Delhi the municipal governments continued to have an important role in the design and implementation of the UBS schemes. However, this example of involving local governments was not followed in other programmes for urban poverty alleviation. 

Slum as a surrogate for urban poverty

12.
The measurement of poverty, both rural and urban, has been a recurring exercise in the country since the publication of Dandaker Rath Study. The poverty line has been usually defined on the basis of a minimum colorific intake. It was estimated that 54.88% of the population was below the poverty line in 1973-74. It has also been claimed that this proportion has steadily come down and as of 1999-2000 it was estimated at 26.10%. The Planning Commission’s projections for 2006-07 is 19.34%. The proportion of urban population below the poverty line is considered to be less than rural, partly because of the  enhanced employment and income opportunities.  In 1973-74 the proportion of urban population below the poverty line was placed at 49% and by 1999-2000 this is reported to have come down to 23.62%. The Planning Commission’s projections are by 2006-07 the proportion will be about 15% or in absolute numbers about 49.5 million.  

13.
However, there are serious problems in measuring urban poverty in terms of colorific intake only.  In fact poor access to services, serious health care and environmental deficiencies critically affect the economic well being not only of households below the poverty line but lesser income families across a large spectrum. Prior to independence, the phenomenon of urban poor was looked at mainly in terms of workers migrating to cities in search of employment in the industries. Since the industries were privately owned, the housing of their workers was also left to be organised by private effort. The Chawls of Bombay were the principal supply of housing the textile workers. So were the Bastis of Calcutta and the Ahatas of Kanpur. The land was owned by private parties, while the housing units were constructed either by the workers themselves or entrepreneurs who built them for rent. Even to begin with, the living conditions in these areas were bad and as density increased and maintenance neglected, these settlements of industrial workers rapidly became slums. Neither the imperial nor the provincial governments were particularly concerned about the conditions. So the public health implications of these worker settlements were left to the municipalities concerned. Both the Bombay and the Calcutta Corporation Acts thus included provisions for regulating sanitary conditions in the Chawls or the Bastis and also requiring the owners to conform to certain standards. Whether this actually happened or not is a different story but atleast the Municipal Governments had the responsibility to deal with these slums.

14.
After independence, the first political reaction to slums came from none other than the first Prime Minister, Jawaharlal Nehru. “They are a blot on the Society’s conscience” Nehru once remarked. “It is bad enough to inherit slums but to allow them to grow is the society’s fault; the government’s fault”. A slum improvement and clearance programme was commenced in 1956 but the responsibility for implementation was taken away from the municipalities in various stages. The scheme sought to rehouse slum dwellers in small two-roomed tenements of less than 200 sq.ft. floor area. From time to time the ceiling costs of the scheme were revised upwards. Several states set up Slum Clearance Boards or special wings in the housing agencies for this purpose. In the 15 years between 1956 and 1971 the sum total of rehousing tenements constructed in the whole country was about 89,000, which was less than half percent of the total slum households in the cites. In most cities the local bodies were asked to take the responsibility for the upkeep of the slum rehousing areas and in most cases they declined. In the result the cumulative impact of the slum clearance effort was negligible. By and large the city governments were kept out of the picture.

Slum upgrading as an alternative to removal

15.
In 1966 the Basic Development Plan for Calcutta advocated a departure from slum removal concept and argued that slums were very much a part of the existing housing stock and therefore should be improved and conserved.  In 1970, a massive slum improvement programme was commenced in Calcutta as part of the rehabilitation initiative for the metropolitan area. The Calcutta approach was endorsed by the planners and city officials elsewhere. The Tondo Foreshore and the Kampang Improvement programmes in Manila and Jakarta were also being implemented at the same time. In 1972 a programme of environmental improvement of urban slums was commenced by the Government of India. The slum improvement or upgradation approach was the result of a conscious reflection by urban planners in many developing countries and marked a significant departure from the past. However, on the institutional side the municipal governments were left out or only peripherally involved in the structure. In 1980 a supplementary effort to provide serviced sites was also taken up. In many cases this became a part of World Bank assisted projects in the country. It may be recalled in 1956 itself there was a similar scheme of open developed plots initiated in Delhi and Chennai. In 1996 a National Slum Development programme was also launched but mainly by incorporating the elements of the earlier schemes.

16.
Bypassing the Municipalities was not limited only to slum improvement or rehousing programmes. In the 50 years since independence there have been more than 57 initiatives sponsored by the Government of India ostensibly for urban poverty alleviation. Excepting a few, the Corporation and Municipal Governments have had only a marginal role in the design or implementation of these initiatives. Housing, welfare, credit and employment have been the principle concerns in this host of schemes. Midday meals, nutrition schemes, child care or public distribution of food grains were some of the activities included. One would imagine that these efforts represent an elaborate, consistent and evolutionary approach towards poverty alleviation.  Yet on most occasions, these schemes were merely renaming or repackaging the old ones. 

17.
In August 1988 the National Commission on Urbanisation submitted its comprehensive report. The Commission recognised that the Indian city of today and for sometime to come, will have almost a third of its population living below the poverty line. For them the state must organise both land for housing and work sites. The Commission argued that much of urban employment would be in the small scale and informal sector and what it needed was financing and marketing support. The Commission recommended the setting up of an Urban Small Business Development Bank. The Commission also urged that the urban form emerging from contemporary planning was rather exclusive and tended to make access to employment difficult and unaffordable by the poor. To pursue the thinking and formulate the needed interventions the Commission also proposed a separate urban poverty alleviation division in the Ministry of UD. Some of these ideas were picked up in later years by the government, but not in full measure. 

18.
The NCUs apprehension about the Indian urban slums being a predominant characteristic of the Indian city has come to be true. The 2001 Census for the first time counted the slum population in towns and cities of more than 50,000. A total of 607 such towns were covered and the slum population in these towns came to 40.6 million. In the towns of Maharashtra and Andhra a quarter of the total urban population are in slums. Even in states like Chhattisgarh, Meghalaya or Haryana with not too many towns the percentage of urban population living in slums varies from 18 to 24%. The dream town of the planners, Chandigarh also has 13% of its population in the slums. As mentioned earlier, for the country as a whole the Planning Commission’s projections for 2006-07 is a little less than 15% or 49 million in absolute numbers. ‘Cities without Slums’ may be an attractive slogan but in India ‘Slums without Cities’ may emerge as a stark reality. For instance in the Greater Mumbai City and the Mumbai Metropolitan area, the planners estimate that the percentage of population below the poverty line will be less than 5% and 10% respectively. Yet half the city’s population may be living in slums or in slum conditions by 2020.

19.
We may now consider how far the scope and thrust of urban poverty alleviation measures have progressed from the earlier preoccupation with shelter and slums and include other aspects of redress. The Ramanathan Foundation, Bangalore has attempted to chart the tortuous process of how the Urban Community Development Initiative of 1958 with some focus on the urban poor eventually became the 1997 Golden Jubilee Urban Employment Programme (SJSRY) (see figure below). This renaming approach was not limited only to schemes but for institutions as well.  An interesting instance has been the Valmiki Ambedkar Malin Basti Awaj Yojana (VAMBAY). The scheme had been started earlier by the Ministry of Urban Development for house holds below the poverty line but initially the intention was to converge the effort on such slum dwellers within a small locality. All that VAMBAY did was to expand the target to slum dwellers below the poverty line in the entire nation. The only thing added to the scheme was the name Valmiki. No additional allocation of funds was made and the Ministry was asked to utilize possible savings from other schemes. The exercise was thus reduced to an announcement rather than action.


20. An important observation of the Ramanathan study is when initiatives to alleviate urban poverty are merely renamed or repackaged for political purposes, it is only an attempt to manipulate the public into believing that some new initiatives were being taken or that the political commitment for the poor had actually increased. This is possible only because schemes are packaged or repackaged within a space of few days by the officialdom and the ministers without any serious effort to assess the real and felt needs of the people and the ground conditions needed for the success of the schemes. This is what happened in 1989 when the Nehru Rojgar Yojana, a self-employment scheme for the urban poor was hastily put together and announced in the Parliament when the Nagarpalika amendment bill was being debated. A Jawahar Rojgar Yojana was already in operation for the rural poor and this was to be an urban companion. ‘Rural Jawahar, Urban Nehru’ was a derisive comment in one of the newspapers. The announcement did not help the passage of the Amendment Bill. Nor was its implementation easy because so many operational difficulties had not been thought through before the announcement.

21.
As long as the practice is on announcement rather than careful design and as long as the process of design is not participative, the real impact of the poverty alleviation schemes will be minimal. They will not also help the community increase its own capability to understand and participate in the management of their neighbourhood or city. In fact such an empowerment approach to urban poverty alleviation is not encouraged at all.  Though in the case of some schemes, the involvement of the community based organisations may be significant, this is more as a co-option by the government agency concerned to help a particular scheme to be implemented or to minimize any resistance to it. When the role of NGOs is limited to implementation, the potential of developing a long-term relationship among the population itself through their own mobilization is lost. In the process priorities continue to be misunderstood or distorted.

22.
In keeping with the large number of schemes for urban poverty alleviation, the government’s prescription has also included several policy and institutional effects. Between 1974 and 2002 there have been atleast 15 policy documents or declarations such as the National Housing Policy formualted twice in 1988 and 1994, the National Housing and Habitat Policy of 1988, the National Health Policy of 1982, the National Policy of Manual Scavenging of 1993 etc. Creation of new institutions or re-designation of existing ones have also been many. The Minsitry of Urban Development itself has not been free of this renaming process as the figure below shows. To say the least the policy and institutional set up for urban poverty alleviation has been voluminous and complex, yet of limited impact. 


23.
While the phenomenon of urban poverty is spread across the country and initiatives for its alleviation need a national perspective, in most cases schemes for poverty redressal can succeed only if they have a local focus as well. It is also to be recognised that the settlements of the poor cannot be disaggregated and kept apart from the surrounding area. It is, therefore, not possible in all cases to segregate, isolate or insulate the settlement of the urban poor from the rest of the city or for that matter the rest of the locality. The solutions will, therefore, have to be devised within the context of a given locality.

24.
It is also an axiom that while the city or city government is an attractive planning, administrative or a cultural concept, they are not exciting for most citizens. The quality of urban life depends on what happens at their door step rather than what is planned at the city level. If ‘voice and exit’ are essential features of participatory democracy, its application and operation at the local level becomes that much more critical. It is somewhat baffling that this requirement of relating to a locality is well understood and articulated in the planning and development literature and also practiced in the rural setting but somehow its application eludes urban areas.  A village is more readily regarded as a physically viable entity for designing and implementing a scheme. Proximity is accepted as a given. In the urban area the municipal ward can well be a substitute for a village but most often it is dismissed as an administrative entity with little effort to relate the design of any scheme to its boundaries. 

Amending the Constitution to facilitate citizen participation

25.
The problem received some attention when the Constitutional Amendments were being prepared. The thinking of the Rajiv Gandhi government was that neighbourhood committees with elected members, parallel to the village panchayats could be set up as part of a multi-tier structure for municipal governance. However, the elective principle had to be given up, as the Congress party itself feared this might not be easily digestible to the party. Accordingly in the first version of the Amendment Bill, it was proposed that committees for each ward should be set up in cities with more than 300,000 people. The Municipal Councillor elected from the ward would be the Chairman of each ward committee but its composition was left to be determined by the State governments. For various reasons the Amendments initiated by the Rajiv Gandhi could not be passed in the Parliament. Three years later in July 1992, when the Amendment initiative was revived a Joint Parliamentary Committee examining the draft observed as follows: 

“  There is a growing feeling that in the larger municipal bodies the citizens do not have easy access to the elected representatives since the ward-sizes become very large. The Committee therefore is of the view that within the territorial area of Municipalities having a population of three lakhs or more Wards Committees should be constituted. The details relating to the composition and the territorial area of the Wards Committee and the manner of filling seats in such Committees can be left to the state legislatures”
The Amendments eventually enacted in 1993 provided for committees to be set up for one or more municipal wards for cities with a population of 300,000 or more. As before the composition was left to be determined by the States through their conformity laws.

The story of Wards Committees

26.
An ongoing study by the Institute of Social Sciences (ISS), Delhi indicates that the arrangements made in the different states are highly varied and in several cases contrary to the spirit and substance of the Constitution. Firstly, ward committees have been established only in 12 states. Secondly in some cities of Tamil Nadu or Andhra and Delhi, the membership of the ward committees is limited only to the Municipal Councillors. Groups of 10 to 15 municipal wards have been made for this purpose with the Councillors concerned acting as a ‘cabal’ by excluding anyone else from the Committee. Both the principles of proximity and participation have thus been disregarded. Thirdly in some places like Bangalore and Bombay committees have been set up for groups of wards with municipal councillors as members but only a small sprinkling of representatives from NGOs or CBOs.  

27.
In West Bengal and Kerala committees have been set up in each municipal ward. But even in West Bengal in the city of Calcutta, committees were formed for 71 out of 140 wards but they are not functional. Only in Kerala the principle of elections is accepted and the membership of the ward committee provides representatives of resident’s association and neighbourhood groups to be elected. The two tables which follow an overview of the position. It will be seen that in the large cities instead of proximity to people a limited number of ward committees has only increased the distance.  The composition of the committees in different states also indicates the reluctance in establishing a participatory structure.

Table 1: Composition of Ward Committees

	URBAN 

LOCAL 

BODIES

	ELECTED

Councillor

	NOMINATED BY

	Total 

Members

of WC


	
	
	Councillor

	Local Body

	State Govt.

	

	Bangalore
	3-4

	None

	None

	5 experts +

2 NGOs/ 

CBOs

	10-11


	Greater Mumbai

	12-19

	None

	1-3 Ward 

Officers

	3 NGOs/ 

CBOs

	16-24


	Nashik

	15-21

	None

	1 Divisional 

Officer

	None

	16-22


	Siliguri

	1

	9-11

	3

	None

	13-15


	Bidhannagar 

(Salt lake)

	1

	7-11

	2-3

	None
	11-16


	Kolkatta

(as Siliguri)

	1

	-do-

	-do-

	None

	-do-


	Delhi

	10-12

	None

	None

	None

	10-12


	Urban

Local

Bodies

in
Kerala
	MLC
	Mem. 

Of 

RA
	Mem. 

Of 

NHGs
	Hds. 

Of all 

EIs
	Councillor jointly with 

Chairperson
	Political party
having

representation 

in the

Municipality
	Total

Members

of WC

	
	1
	15
	20
	One each
	20
	One each
	Min 58


Note:
MLC - Municipal Councillor; Mem. of RA - Members of Resident’s Associations, Mem. of NHGs - Members of Neighbourhood Groups, Hds. of all EIs - Heads of all Educational Institutions 

Table 2: Proximity to People

	Urban local

Bodies

	Population 

2001

(in thousands)

	No. of

Wards

	No. of

Ward

Committees

	Average

Population

per Ward

Committee

	Average

Population

per Elected

Representative

	Bangalore

	4,292

	100

	28

	1,53,000

	42,920

	Kochi

	596

	66

	66

	9,000

	9,000

	Kalamassery

	63

	33

	33

	2,000

	2,000

	Greater Mumbai

	11,914

	227

	16

	7,45,000

	52,485

	Nashik

	1077

	36

	6

	1,79,000

	29,917

	Kolkatta

	4,581

	141

	71

	33,000

	32,490

	Siliguri

	478

	47

	47

	10,000

	10,170

	Bidhannagar

	168

	23

	23

	7,000

	7,305

	Delhi

	13,779

	134

	12

	11,48,000

	102,828


28.
The ISS study also shows that it is only in West Bengal, Kerala and Karnataka that some thinking has been given to the functional domain of ward committees. In Maharashtra the functions of ward committees are merely symbolic.  (see table which follows)

Table 3: Functions of Wards Committees
	I - Supervisory Role
	West Bengal
	Kerala
	Karnataka
	Maharashtra

	1
	Unlawful construction
	· 
	· 
	· 
	

	2
	Execution of some municipal works
	· 
	· 
	· 
	

	3
	Assessment and collection of property tax
	· 
	· 
	· 
	

	4
	Issue of birth and death certificates
	· 
	
	· 
	

	5
	Monitoring use of municipal services
	· 
	· 
	· 
	

	6
	Redressal of public grievances
	· 
	· 
	· 
	· 

	7
	Literacy expansion programme
	· 
	· 
	
	

	8
	Maintenance and repair of roads
	
	
	· 
	

	9
	Maintenance of sanitation and public health; 

parks, tanks etc.,
	· 
	· 
	· 
	

	10
	Issue of licenses: lodging house, places for animals, slaughter houses, factory, shop etc.,


	
	
	· 
	

	11
	Permission letter for burial/cremation
	
	
	· 
	

	12
	Urban poverty alleviation programmes
	· 
	· 
	· 
	


29.
The financial allocations or fund raising powers for the ward committees are insignificant. In Kerala and West Bengal some modest allocations for works to be carried out at the ward level have been given. But in none of the cities is there any arrangement or process whereby the inputs or proposals from ward committees or neighbourhoods are used in formulating the budgets for the city.  Usually municipal budgets are prepared by the Chief Executive of the city government, discussed in the municipal council and approved. While the municipal councillors do show an interest and seek to ensure capital works and funds for their own constituencies, as far as the people are concerned a city budget is only “announced” very much like a ‘national budget’ and the process is simply not participative. In such a general situation of exclusiveness it is futile to imagine that the people in general or the poor in particular will have much of a role in municipal governance. 

30.
Nevertheless people in different cities where ward committees have been set up refuse to give up easily. In seeking the legislation to enable the formation of ward committees and in their subsequent establishment citizen groups have gone to the extent of filing cases in the Court as in Bangalore. Court decisions have helped in the Ward Committees being formed and the citizens have also been insistent about the regularity of the meetings. The table below indicates the frequency and participation at these meetings.

Table 4: Meetings of Ward Committees

	Items

	Karnataka

	Kerala

	Maharashtra

	West Bengal


	
	
	Kochi

	Trissur

	Kalamassery & Alappuzha

	Greater

Mumbai

	Nashik

	Siliguri

	Bidhannagar


	Frequency

Of 
Meetings

	Once in a month

Not held regularly 
(3-9 meetings in 30 month duration)

	WCs: Once in three months
Held regularly (Special meeting convened between 2 ordinary meetings)

	Ward Sabhas: Once in three months

Not held regularly


	Once a month

Held regularly


	Once a month. 
Held regularly (4-17meetings in a year) 
Annual general meeting and 
WC convention conducted once a year

	Once a month

Not held regularly



	Attendance

	90% to 100% 
Opposition party councillor’s attendance: poor

	23-35 persons

	35 to 45 persons

	Quorum:

50 persons
	70-90%

	60-90%

	Overwhelming

Participation

(70% of members)


	Citizen

Participation

	· Nominated members (NGOs, CBOs) are to represent
· Open to people in few meetings
· Citizen can have access to minutes

	· Nominated members to represent

· Open to people in few meetings of WC and all meetings of Ward Sabha
· Citizen can access minutes

	· Nominated members to represent
· Media not allowed

· Not open to people

	· No citizen representation
· Not open to people but media covers the meetings

	· CDS representatives, Health workers of India Population Project, Rotary Clubs, Poverty Alleviation Beneficiary Committee and other organisations represented in sub-committees of the WCs

· Annual General Meeting open to citizens



Alternate approaches

31.
It is recognised that the ward committees, though a constitutional dispensation, cannot be a solitary or exclusive platform for public participation in urban governance. Nevertheless they do serve a purpose in bringing about a measure of accountability from the ward councillor. Perhaps this is one of the reasons why the municipal Councillors themselves have not been very enthusiastic about these committees. 

32.
Development Authorities, Special Purpose Agencies and Parastatal organisations have been a major feature of the Indian urban scene. Justification for these organisations was derived from the theory that technical efficiency and the scale of resources required for delivery of some services were such which the municipalities could not mobilise. Another theory was, city redevelopment or city extension involved large-scale acquisition and assembly of land, which has to be organised and run on commercial lines. In actual practice both theories have been heavily eroded. Across the country these non-municipal or parastatal organisations are afflicted by the same problems of inefficiency, wastage, insensitivity, non-accountability and corruption, which were freely laid at the doorsteps of the municipalities at the time when these parallel organisations were formed. 
33.
Thanks to this massive bypassing of municipal bodies and the multiplicity of organisations, the fractured structure of urban management is now a part of the constant wailing, heard from urban dwellers across the country. The ISS study points out that the ward committee could emerge as a platform to bring some convergence atleast at the ward level for the work of many of these agencies. It is still a largely unfulfilled promise but there is some evidence to indicate that the ward committees are demanding such interaction.

Resident Associations as a limited form of participatory governance

34.
The desire and the demand for participation manifests itself through ward committees where they exist but where they do not, other civil society organisations have been taking the initiatives. To illustrate,
the Resident Welfare Associations have been a long time feature of middle class neighbourhoods in many Indian cities particularly in large cities where city level services are either not accessible or poorly delivered. The Resident Welfare Associations have helped to mobilise local effort. The collection of garbage, monitoring of street cleansing and some oversight of local parks and playgrounds are usually the kind of activities the RWAs have been engaged in.  The work of such RWAs in cities like Chennai, Bangalore, Hyderabad etc., have been extensively documented. In cities like Delhi where many residential neighbourhoods are gated communities or enclaves, the RWAs are regarded as essential for security and have been modestly successful in providing some services. 

35.
In the ward committee set up of Kerala, the Resident Welfare Associations are formally recognised as a constituency from which representatives are elected as members of the committee. In Mumbai, Resident Welfare Associations have operated in different parts of the city and have collaborated with the municipal government in various measures for improving and upgrading civic services through a programme known as Advanced Locality Management.  In Bangalore, NGOs with significant professional skills such as Citizens’ Voluntary Initiative for the City (CIVIC), Public Affairs Centre (PAC), and Janaagraha have been involved in strengthening the activities of RWAs and neighbourhood groups in local area planning, ward level analysis of municipal budget, formulation of ward level development schemes, addressing problems of municipal non-performance etc. In Hyderabad citizen groups have also been active in their interaction with city government in establishing an improved property tax administration. In some cities like Ludhiana, Pune or Indore there have also been some conscious and modestly successful efforts in citizen groups participating in the design of neighbourhood or city level improvement schemes and assuming some responsibilities for implementation and maintenance. 

36.
In recent years many city governments have endeavoured to expand this spectrum of efforts to involve citizen groups. As a fall out of the political changes in the country where the power equations between the Union and the States have witnessed a change, there has also been a concurrent effort to broaden citizen participation. Transparency and the right of the people to information are much more a part of the government’s agenda now than ever before. Some state governments have passed Right to Information Acts though a similar Act by the Central government itself has been pending. Citizen charters have also become a part of the new vocabulary of urban governance. Information technology has helped provide some content and facilitate the citizen’s access to information.

Beneficiary Groups – Passive and Assertive

37.
Cumulatively all these are positive steps towards participatory governance. Yet the question remains how relevant are all these efforts for the urban poor. Though it is well recognised that without access to political power, the poor cannot and do not participate in their own governance, the channels of accessing political power continue to be limited. Squatter and slum settlements have long been regarded as an opportunity and a platform both for politicians and the slum residents to acquire and exercise political power. However, this well trodden path has suffered many diversions caused by fluctuating political loyalties, pressures of the real estate market, land grabbing mafia, rising costs of improvement or redevelopment works and the inability of most governments to be consistent for any length of time.  The phenomenon of ‘cut off’ dates whereby slum residents are included or excluded from relocation benefits is one example. In Delhi and Mumbai such cut off dates have been moved back several times.

38.
In recent years beneficiary groups or committees in slum areas have become an important feature whether they seek to provide or improve services or redevelop the area concerned. Aid agencies have been particularly insistent that beneficiary groups are established as a precondition in the projects. However, it is the project implementing agency which usually takes the initiative in forming such committees and to that extent this approach can be regarded as ‘co-option’ rather than a self-generated effort on the part of the community itself.

39.
The efforts of the National Slum Dwellers Federation and SPARC in Mumbai can be regarded as a positive experience of the urban poor seeking and shaping a role for themselves in urban governance. Set up in 1984, the Society for Promotion of Area Resources Centre (SPARC) is a network of activist groups in the Mumbai slums.   Instead of petitioning or depending on the officialdom or Councillors of the Mumbai Corporation for some basic services, these groups organised themselves to build and monitor the services like water supply and sanitation in their areas. A research and training network on shelter and livelihood rights of the urban poor particularly women was also undertaken later on. The city level network of slum dwellers is now numerically and politically strong enough to negotiate on its own terms with the political establishment the betterment of their living conditions. The network’s strength is derived from its extensive and broad based membership. Community resource mobilization in providing basic services like toilets, water supply and pathways has helped enhance people awareness of their entitlements and abilities. It has also enabled women in the slums to increasingly take up leadership roles and facilitate a real and positive learning experience through exchange programmes for slum dwellers. SPARC’s involvement in the rehabilitation of slum dwellers affected by the Mumbai Urban Transport project is a clear testimony to the scale and success of its community mobilization approaches.

40.
What started as an exchange programme for a few slums in western India is today a vast network of slum dwellers in 12 countries including Nepal, Sri Lanka, Thailand, Indonesia, Philippines, Kenya etc. What has been achieved today is a far cry from the days of summary eviction and demolition of slum dwellings in the 60s and 70s in Indian and other cities. International recognition of the work by SPARC and the Magasaysay Award to the NSDF President, Jochin Arputhan have also helped a greater understanding of the problems of the urban poor and how slum improvement can evolve as a major aspect of urban community development and then lead to peoples participation in atleast some aspects of urban governance.

The Bhagidari Initiative

41.
Bhagidari has now become a buzzword in Delhi. It is worth examining whether it amounts to a participatory form of urban governance.  Literally meaning partnership, the programme was launched in January 2000, Delhi is not a full-fledged state. It is important to understand that the organising principle in Delhi’s governance is a careful separation and cross balancing of powers between the central and the state governments. The Delhi Municipal Corporation and the numerous other parastatal organisations and utilities have to orchestrate their functions so that they do not   fall foul of either the Centre or the State.  Being the capital, Delhi is also long used to a culture of patronage. However, the demographic, spatial, economic and social character of Delhi have vastly changed and can no longer be dealt with by this patron-client relationship. From this point of view the Bhagidari scheme is an innovative concept seeking a process change. Initiated by the Delhi state government it seeks to make atleast a few government agencies under its control such as electricity, water supply and sanitation, a little more sensitive to the needs of the people and also brings about some transparency in their functions.  The process relies on interactive meetings with a large number of citizen groups such as Resident Welfare Associations, Market Traders Associations, school welfare committees, industrial associations etc. Through a series of iterative workshops and large group events, the Bhagidari initiative has achieved some modest success in opening up the service agencies to a participative process. Undoubtedly the strong leadership and interest of the Chief Minister of Delhi have been major factors in sustaining the process. 

42.
Yet, the Bhagidari initiative does not include the slums of Delhi. This is because ownership of land and security of tenure is the most critical issue in the slums of Delhi and on this subject there is a continuous shifting game of positioning and posturing among the political leadership. The Delhi Development Authority which is the real estate monopoly in the capital and the Delhi Municipal Corporation are the principal institutional players in this and both have had to frequently change their stance and actions so that they do not fall foul with either the Central or the State Government. The Bhagidari scheme is, therefore, not strong enough to take on the slum issues. It is also not a substitute for the ward committee. In fact the Resident Welfare Associations have frequently complained that the Municipal Corporation or the Corporation councillors do not interact with them. At this stage the best that can be said for the Bhagidari initiative is that it is a modest beginning in making the water and power utilities a little more responsive. Though its functional and geographical focus are   limited, if continued Bhagidari may enable citizen groups and the service agencies to accept a more interactive and participative relationship. 

The Metropolitan Dimension to Governance

43.
If the position regarding municipal and urban governance is not very satisfactory it is unlikely to be so in regard to multi municipal urban agglomerations. The Indian Census usually presents data in regard to these agglomerations as well as cities with more than a million population, which in most cases are multi municipal. In 1991, about one-third of India’s total urban population resided in 23 such metropolitan cities. In comparison about 38% of India’s present urban population of 285 million are now living in 35 metropolitan cities. The projections are that the number of such cities will increase to 51 by 2011 and 75 by 2021. Various studies analysing geographical, demographic and economic data point out that these agglomerations covering several municipal jurisdictions will be the principal centres of urban population. 

44.
Years ago when Jean Gottman made his pioneering study of the north eastern corridor of the US and labelled it a ‘megalopolis’, it was considered an unparalleled phenomenon. Today transport-cum-urban corridors are emerging everywhere particularly in developing countries. The Golden Quadrilateral network of National Highway is currently regarded as one of the more dramatic infrastructure projects covering about 6000 kms length and is expected to be completed in the immediate future. Transport and urbanisation will thus mutually reinforce each other and we may expect that the bulk of urban population will be living in these corridors.

45.
 There is a whole host of problems involved in governing these agglomerations. It is not necessary to discuss these problems elaborately in this paper.. However, in regard to metropolitan governance and its relevance to the poor, four aspects merit attention. One is employment, second is travel and accessibility, third is the basic services of water supply and sanitation and the fourth is environmental vulnerability. 

46.
For many years India has tried to regulate industrial and therefore employment location. To some extent public investments in infrastructure have influenced and facilitated this process. Yet, it has not been a deciding factor in determining the location of all the associated manufacturing activities. With the dismantling of the licensing regime large-scale industries have also been left to choose their own location subject to some broad environmental parameters. The location of service industry has also been driven principally by the entrepreneur’s choice rather than government investment or even municipal regulation. Additionally the construction industry has been a large component of new employment. Here again the locations are derived from other activities. Overall in any metropolitan city or urban agglomeration employment location has been a matter of economic choice.

47.
Ideally in a metropolitan situation there should be some effort to map out the needs and volume of employment and their broad locations. Such attempts have indeed been made in the metropolitan areas in Mumbai, Chennai, Delhi, Bangalore or Hyderabad. However, even the broad-brush plans for employment location have followed an exclusive rather than an inclusive process. Where stakeholders are many, whether they are municipalities, development authorities or private developers adherence to a common strategic plan has not been possible. The National Capital Region is probably the single largest effort in the country to foresee and plan a vast and fast growing urban area.  The hypothesis and the principal contours of a growth and development strategy were discussed and backed by much professional work two decades ago and a consensus was also evolved. Yet the Delhi state itself as well as powerful development authorities like NOIDA or Greater Noida have run counter to the generally agreed strategy. A mismatch between employment and consequently travel has resulted, prompted as much by conflicting agencies as by real estate interests. For the general public it has been difficult enough to understand even a local area plan because of the largely and unfriendly nature of the process, a metropolitan level plan is mostly beyond public comprehension.

48.
Transport is the most important issue directly affecting the daily life of the poor and non-poor alike. In the Indian cities public transport has been a conspicuous example of policy failure.  Private vehicles have been increasing rapidly in most cities. Government’s response has been mainly to cater to this personalized private transport by provision of expensive infrastructure like flyovers and grade separations, pushing non-motorized and other forms of transit out of the limited road space. As Mohan et al have pointed out in the paper on access and mobility for the urban poor in India, world wide experience has shown that providing expensive infrastructure to accommodate increasing private transport is counter productive and also regressive. The paper on Hong Kong also shows that a policy choice between public and private transport cannot be avoided and that improving the public transport system also helps the lesser income people.  There is hardly a transport minister or a senior urban official in India who has not visited Hong Kong or Singapore.  Yet the lessons from both these cities are forgotten as soon as the compulsory pilgrimage is completed. Public policy choices in transport continue to be dictated by the interests of private automobile industry and promoters of high cost transit technology.  The situation is further aggravated by regressive and inequitable policies of road usage, allocation and taxation. 

49.
The third area of water and sanitation continues to be a serious problem afflicting many metropolitan cities in the country. Cities like Chennai and Bangalore face a continuous shortage. Delhi and Mumbai are able to access water sources over long distance and at high costs but the inequities in distribution are enormous. This is perhaps an area where an inter municipal compact on policy, project implementation and management can help but inspite of metropolitan wide special purpose authorities the problem persists. 

50.
Environmental vulnerability is another serious issue in metropolitan areas. Apart from air and water pollution, which are wide spread, employment location and transport policies (or policy failures, to be more specific) force the lower income people in metropolitan areas to locate themselves in places which are environmentally more vulnerable than others.  In Indian cities both growth and stagnation have an adverse impact on environment. Economic opportunities invariably lead to a proliferation of manufacturing activity to different parts of the city. The need for shelter also prompts people to seek locations which prima facie may not be suitable for residence. Inevitably a conflict of interest arises between employment and residence. Arguments as to which came first to a given locality, industry or housing are quickly sub-merged when industrial accidents occur. While the Bhopal gas leak has been the most conspicuous environmental disaster, in many other cities whether Delhi or Mumbai, Lucknow or Ludhiana there are any number of environmental conflicts occurring on a daily basis. It is not easy to foresee or plan for all environmental accidents   but atleast where the economy of the city is growing it may possible for the adverse effects to be minimized.   In situations of economic stagnation like Kolkata or Kanpur, the opportunities for environmental redress are far less.

51.
As in the case of the municipalities, the 74th Constitutional Amendment also provided an opportunity for a participative platform for metropolitan planning. Article 243 ZE requires that every metropolitan area having a population of one million or more and consisting of two or more municipalities or panchayats should have a Metropolitan Planning Committee whose principal task is to prepare a development plan having regard to “matters of common interest between the Municipalities and the Panchayats including coordinated spatial planning of the area, sharing of water and other physical and natural resource, integrated development of infrastructure and environmental conversation”  The Urban and rural local bodies within the metropolitan area would be the principal base for such a committee. Two thirds of its members are to be drawn from among the elected members of these local bodies and it is open to the state government to provide for the representation of other organisations. The MPC was thus envisaged as a platform to bring the local bodies, together with other stakeholders in a politically sanctioned and a participative platform.  Several states which have such metropolitan areas have passed the enabling laws for this purpose but only one state i.e. West Bengal has set up the Calcutta Metropolitan Planning Committee. The Metropolitan Development Authority thus functions as the MPC’s technical secretariat. The Committee has been in existence for two years and in this period has been able to help establish a metropolitan wide perception of its problems. The important point is that this exercise is not limited to professional planners but has been a significant learning experience to the elected political representatives. Tamil Nadu, Karnataka and Maharashtra made some preparations for establishing such Metropolitan Planning Committees but none has implemented the provisions. 

52.
Cities exist for many reasons. Economic well being is important but so are social mobility and cultural diversity. The contemporary city also faces many threats – social disorder, violence, external assaults, stress and strain of globalisation, persisting poverty, rising inequity aggravated by conspicuous consumption, under performing urban economy and a host of other problems. Devising a structure of governance which is both participatory and effective is not easy.

This paper has attempted to show that inspite of the country amending its constitution to confer on rural and urban local bodies the ‘right to live’ and function as institutions of self-governance, city corporations and municipalities continue to operate largely within a regulatory and restrictive frame work. The paper has also brought out that though there is a very large number of schemes with the ostensible objective of poverty alleviation these schemes are by and large outside the municipal ambit. The institutional structure devised in its place and comprising parastatal agencies or departments of the government or by and large hierarchical and not sufficiently accountable to the public.    It is not argued that urban governance is synonymous with municipal governance.  Yet, given the fact that the country’s basic structure of governance relies on democratically elected entities, it is expected that municipal bodies as instruments of local self government would serve as the organising principle of urban governance.  It is also conceded that the municipal pattern of governance is not ipso-facto people oriented or people friendly. One can only hope that democracy will make it so gradually. If it does not the poor and the non-poor alike will suffer the bad effects.

-------------------------------

Municipal and Metropolitan Governance

References

1. Government of India, Ministry of Urban Development and Poverty Alleviation: Model Municipal Law. October 2003.

2. Government of India, Planning Commission: 10th Five-Year Plan 2002-2007: December 2002.

3. Ramanathan Foundation, Bangalore: Urban Poverty Alleviation in India 2002.

4. National Commission on Urbanisation: Report August 1988.

5. Institute of Social Sciences, Delhi: Report of the Workshop on Comparative Study of the Working of Wards Committees: March 2004.

6. Sivaramakrishnan K C; Power to the People; The Politics and Progress of Decentralisation; Centre for Policy Research: Konark. Delhi 2000.

7. Sivaramakrishnan and B N Singh; Future of Urbanisation; Centre for Policy Research: June 2001.

8. Sivaramakrishnan, Kundu and B N Singh; Urbanisation and Growth Dynamics in India: An analysis of Trends and Processes; (Awaiting Publication).










































































































        The Evolution Or Renaming of a Ministry?











Design and redesign of Urban Poverty Alleviation Scheme: From UCD to SJSRY 





Ministry of Urban Development





2004 





Ministry of Urban Employment & Poverty Alleviation





1950 Ministry of Works, Housing and Rehabilitation





1948 Ministry of Supply, Works and Rehabilitation





Ministry of Supply and Works





2000 Ministry of Urban Development & Poverty Alleviation





1999 Ministry of Urban Development





1995 Ministry of Urban Affairs and Employment





1989 Ministry of Urban Affairs





1985 Ministry of Urban Development





1954 Ministry of Works and Housing





8th Plan





Employment Schemes and Urban Poverty Eradication cell





Implementation Structure





Scheme of Urban Micro Enterprises & Scheme of Wage Employment for Public Assets Creation





Converged





Subsumed





Included 6th plan





1997 SWARNA JAYANTI SHAHARI ROZGAR YOJANA





1996 NATIONAL SLUM DEVELOPMENT PROGRAMME





1995 PRIME MINISTER’S INTEGRATED URBAN POVERTY ERADICATION PROGRAMME





1990 URBAN BASIC SERVICES FOR THE POOR





1989 NEHRU ROZGAR YOJANA





1986 URBAN BASIC SERVICES





1981 LOW COST SANITATION FOR LIBERATION OF SCAVENGERS





1980 MINIMUM NEEDS PROGRAMME





1979 INTEGRATED DEVELOPMENT OF SMALL & MEDIUM TOWNS





1975 INTEGRATED CHILD DEVELOPMENT SERVICES





1972 ENVIRONMENTAL IMPROVEMENT OF URBAN SLUMS





1970 SPECIAL NUTRITION PROGRAMME





1962 MID DAY MEAL





1958 URBAN COMMUNITY DEVELOPMENT








PAGE  
23

