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The COVID-19 pandemic, which began in the
11-million-person city of Wuhan, China, has had
a particularly severe impact on cities across
the globe to date. At this writing, New York City,
Detroit, New Orleans and Boston are among the
hardest hit in the United States, and the num-
ber of cases is increasing in cities and towns
in other parts of the world. The combination of
poverty and pollution in densely-settled areas
provides a particularly acute set of challenges.
This current global crisis underscores an urgent
need to pay attention to how the environments
in which we live affect our politics. How do pol-
itics vary from city to town to village? How do
urban and rural spaces affect public attitude
and behaviors? How does space configure the
kinds of public programs that can or should be
implemented? How does it shape contentious
politics? Is there a kind of politics that is spe-
cifically urban? How do urban politics differ in
developing countries?

The crisis we face today makes the study of
urban settings more critical than ever before.
When we set out to devote the current issue of
the newsletter to this topic, the pandemic had
not yet begun, but there were still two pressing
reasons to reflect on cities and urban politics.
First, there has been a growing sense of the
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substantive importance of understanding cit-
ies in the 21st century. Cities, as the authors in
this issue note, have grown rapidly over the last
half century, with urbanization leading to the
concentration of population in urban centers
in many countries. This concentration has con-
sequences not only for issues such as resource
use and allocation, but also for the political con-
text. Scholars and analysts have noted that an
increase in political polarization may reflect a
growing divide between rural and urban popu-
lations, with space affecting the ways in which
people understand their interests. Political ide-
ology appears to differ from city to suburb to
small town. The spaces in which we live increas-
ingly appears to configure political demands,
identities, behaviors and policies.

The second reason we chose to highlight this
area of research is because urban politics is
experiencing a bit of a renaissance in the disci-
pline. Urban politics was, in decades past, rele-
gated to a small corner of American politics, but
with the growth of urban centers and the par-
ticular challenges and promises of that growth,
scholars in comparative politics have under-
taken new research on cities and space that as-
sesses substantive arguments using cases from
allover the world.
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In this issue, we turn to a group of scholars who
are doing cutting-edge research on political
processes that unfold in urban spaces. Our con-
tributors use a diverse set of qualitative and
quantitative research techniques to discuss a
wide range of well-established and emerging
topics in the study of urban spaces and urban
politics: housing, protests and social move-
ments, crime, informal economy, environment,
political behavior and attitudes.

Several contributions address housing politics,
aparamountissue inanyurban space. Maureen
M. Donaghy focuses on the provision of public
benefits by municipal authorities. Public ben-
efits provided by national level governments
are at the center of social science research and
political debates, but benefits provided by local
governments are no less important for the sur-
vivaland wellbeing of millions ofurbanresidents
across the globe. Zooming in on the provision of
affordable housing and comparing Atlanta, Rio
deJaneiro,Sao Paulo,and Washington, Donaghy
highlights the importance of social movements
and grassroot organizations for our understand-
ingofpublicbenefits offered bycities.Yue Zhang
also approaches urban housing policies from
a comparative perspective. Focusing on urban
governance issues in China, India, and Brazil
she provides a typology of urban governance re-
gimes - integrated, pro-growth, contested, and
clientistic. Tanu Kumar studies the impact of
homeownership on political behavior and atti-
tudes in developing countries. The contribution
utilizes a natural experiment in Mumbai, India,
where citizens were assigned subsidized homes
through a lottery. Kumar finds that homeowner-
ship increased the lottery winners’ interest and
participation in communal and political affairs.

Governance of mega-cities is a key issue of 21st
century politics. Focusing on the case study of
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Nanjing, Kyle A. Jaros analyzes the changes to
the district structure of Chinese urban centers.
Such changes, the article shows, help scholars
to better understand the internal politics of
China’s cities. Jaros also demonstrates how the
authoritarian and hierarchal nature of China’s
political system affects urban governance.
Climate change, pollution, and other environ-
mental issues also pose governance challeng-
es to urban spaces. Yet comparative politics
scholars, notes Veronica Herrera, largely ne-
glect city-level environmental issues and poli-
tics. Studying environmental politics in urban
settings, the article shows, can substantially im-
prove our understanding of not only this crucial
policy area, but also of topics such as collective
action, mobilization, regulation and elections.
Eduardo Moncada centers on crime and crim-
inal violence, another important political and
governance challenge confronting cities in the
developing world. Moncada relies on extensive
fieldwork in Medellin, Colombia to analyze how
citizens resist victimization by criminal groups.
The article shows how pre-existing institutions
and capture of police forces by criminal actors
affect the strategies of resistance to criminal
violence.

Contentious politics and protests are a ma-
jor focus of urban politics scholarship. Jeffrey
W. Paller studies protest mobilization in Africa
and offers an analytical framework that sees
urbanization as “a contentious political pro-
cess where population growth leads to com-
peting and often conflicting claims on a city.”
Perceptions of urban citizenship and claims to
urban space, Paller argues, help us to better un-
derstand mobilization processes in the Global
South. Contributions by Tomila Lankina and
Regina Smyth focus on urban protests in Russia
and post-communist states. Lankina argues
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for the incorporation of historical legacies into
urban politics research. The past, she shows,
matters for understanding present-day protest
and non-protest in post-communist states.
Scholars of urban mobilization ignore histo-
ry at their peril while closer attention to lega-
cies of the past can substantially improve our
understanding of contemporary contentious
politics. Smyth analyzes small-scale, non-po-
litical urban activism in Russia. Whereas most
research on contentious politics and mobiliza-
tion in post-communist states centers on large
scale political protests and revolutions, Smyth
demonstrates how and under which conditions
non-political mobilization targeting local level
authorities might allow for subsequent politi-
cally oriented collective action.

Technological innovations and changes affect
politics not only at the national but also at the
local levels. As Eleonora Pasotti shows, one
effect of such innovations was the growing im-
portance of branding in urban politics. Instead
of relying on traditional political divisions, now
both city governments and protesters rely on
branding to promote or fight against urban de-
velopment and growth policies.

Understanding individuals in various urban
contexts is another important and growing re-
search area. Chagai Weiss discusses the role of
residential segregation in shaping intergroup
relations. More specifically, he reviews the ex-
isting scholarship on how, why, and under what
conditions segregation affects intergroup rela-
tions. According to Weiss, unpacking the black
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box of contact in urban spaces can substan-
tially improve our understanding of intergroup
relations in urban settings. Hakeem Bishi and
Shelby Grossman discuss the methodological
issues of conducting research on participantsin
informal urban economies in the Global South.
By drawing on their experience surveying infor-
mal market traders in Nigeria and Benin they
discuss the limitations of the traditional sam-
pling strategies and offer two new approaches:
“full census” and “grid + partial census,” which
help to better analyze political attitudes and
informal economies in the developing world.
Finally, whereas most urban politics scholars
focus on large cities, Jennifer Fitzgerald stud-
ies how citizens think about, relate to, and ex-
perience their local communities in the small
towns and villages of France. Focusing on such
communities, Fitzgerald argues, allows schol-
arsto betterunderstand the “locally embedded
individual,” namely the political implications of
the ways individuals relate to their communi-
ties and processes and conditions which shape
these individuals’ political beliefs and behavior.

These articles precede this Newsletter's special
feature. Neither scholars of comparative poli-
tics nor the broader public can avoid the impact
of the COVID-19 pandemic on individuals and
societies. The special feature of this Newsletter
issue is a collection of short Q&As with experts
on topics ranging from media to military medi-
cine discussing the impact of the pandemic on
the issues they study. e
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For nearly a century, political scientists have
debated why some countries offer more gener-
ous welfare benefits than others. The answers
generally revolve around democratic institu-
tions, political culture, and wealth, among other
variables. While questions about the provision
of public benefits continue to provide new ave-
nues of research at the national level, decisions
around benefits at the federal level significant-
ly impact the day-to-day survival of billions of
people living in cities. Research at the city or
municipal level on public benefits and services
not only serves to elucidate the influence of
national governance systems, but also demon-
strates how local politics differ in responding
to the needs of residents. In other words, we
need to know not just the impact of national
governments, but also how politics in cities,
themselves, generate responsiveness and ac-
countability and drive the motivations of actors
within municipal institutions.

Whetherornotwe, as academics, are directlyin-
volved in research on cities in the Global North
or South, we know that too many low-income
urban residents around the world lack the basic
necessities of sufficient food, clean water, and
secure shelter. The current crisis surrounding
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COVID-19 lays bare the severity of health and
economic consequences resulting from these
inequities. Basic services, such as trash col-
lection, schools, health care clinics, and public
transport often remain outside the means of
too many citizens. We also know that given the
scale of these challenges, the state must be in-
volved in providing solutions, in terms of subsi-
dies, infrastructural development, land rights,
and direct provision of benefits and services.
Individuals, communities, and non-governmen-
tal organizations simply cannot meet current
needs without public support. But how are city,
state, and federal governments persuaded to
prioritize low-income urban residents given the
many demands of their constituencies?

The answer from scholars and practitioners
across the world has often been that a strong
civil society is needed to push government au-
thorities into meeting the needs of low-income
communities. At the city level, however, there
has been a long debate about whether com-
munity organizations can outweigh the force of
coalitions formed by business and government,
eager for profit and revenues to be had from
urban development (for example, Stone 1988).
More recently, though, scholars acknowledge
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the key role that community organizations play
in enabling the stronger, more stable growth
that comes from increasing equity and secu-
rity among residents. A growing literature on
urban politics finds evidence of the expanding

role that civil society plays in providing

For decades a information on the problems facing

crisis of housing !ow-fmcome reS|denjcs and fadvoc?t-

- ing for government interventions (for
affordability had been g 1or 8 (

devastating low-income
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communities.

example, see Pasotti 2020 and Paller
2019). As | argue below, from social
movements in Sao Paulo to non-profit
community developers in Washington,
DC, and everywhere in between, communi-
ty organizations are fighting every day for city
governments to provide greater resources and
enact regulations that serve the needs of low-in-
come residents.

More specifically, | investigate the role of civil
society in bringing about benefits for afford-
able and secure housing. For decades a crisis
of housing affordability had been devastating
low-income communities in cities from Brazil to
the United States. In this time, housing security
has become an increasingly significant issue
in urban politics as residents beg their govern-
ments to protect them from surging rents, home
prices, taxes, and insecurity. In this context,
mayors debate the merits of various policies
and programs to promote affordable and se-
cure housing. But what is not up for debate, gen-
erally, is the scale of the challenges increasingly
apparenttoall.

In this brief essay, | share insights on what we
know about the strategies community organiza-
tions pursue to elicitinvestment from municipal
governments and what we still need to under-
stand in terms of what works across cities that
vary by institutions, resources, and governance.
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In particular, | focus on the provision of direct
housing benefits and policies meant to enable
low-income urban residents to access secure
and decent shelter in cities across the North/
South divide. Evidence from my own research
in cities in the United States and Brazil suggests
that the strategies of these organizations, which
directly reflect their ideology and their relation-
shipwith the state, matterforthe outcomesthey
achieve. The means of empowerment organiza-
tions pursue effects the path for accomplishing
the grand goal of inclusive cities called for by the
UN and “right to the city” advocates around the
world. In the near future, however, more com-
parative research across cities will clarify the
extent to which differing institutions, cultural
traditions, and governance arrangements in-
fluence the reach of community organizations
working to demand public benefits and services
forlow-income residents

Urban Challenges

The imperative to study cities is clear to schol-
ars and practitioners of development world-
wide. Compared to rural areas, cities across the
world hold significant promise for development,
including gains in education, health improve-
ments,andincome generation. As such, we must
confront the many challenges facing cities in or-
der to fulfill the long-term promise of improving
the quality of life for all. Between 1990 and 2015,
the number of people living in cities practically
doubled, led by growth in Asia, and followed by
Europe, Latin America, and Africa (UN-Habitat
2016). With this enormous growth in cities has
come expanded challenges for providing basic
services and infrastructure, key elements forthe
ability of cities to provide for the quality of life of
residents and to maximize productivity among
the population. In a study of basic services, in-
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cluding potable water supply, sanitation, waste
management, transportation, and energy, the
United Cities and Local Governments found
that as cities gain in wealth, they are better able
to provide these services to a growing propor-
tion of the population (UCLG 2013). Significant
variation remains between regions as to which
cities are increasingly meeting basic needs,
and without basic services to start, developing
country cities are at risk of stagnation or worse.

Alongside the inability to provide basic services
is the growth of people living in slums and in-
formal settlements. According to UN Habitat,
though the percentage of the urban population
living in slums has declined over the past two
decades, the total number of people in slums
continues to rise, surging to close to a billion
people in 2015 (UN Habitat 2016). Though cit-
ies in the Global South have experienced the
greatest rise in population and influx in slums,
cities of the Global North confront many similar
challenges of housing insecurity and affordabil-
ity. In the United States, cities including Atlanta,
Washington, DC, and New York have inequality
levels, - as measured by the GINI index - simi-
lar to developing country cities, such as Nairobi
and Buenos Aires (UN Habitat 2016). By 2025,
UN Habitat estimates that over 2 billion people
across the globe will require access to adequate,
affordable housing. Contributing to the prob-
lems of housing globally are lack of supply, lack
of political prioritization, and ineffective policies
and programs. The scale of these challenges has
motivated governments to increasingly under-
take public-private partnerships, leveraging the
resources of the private sector while often com-
moditizing basic goods and services for the pop-
ulation. But clearly more must be done to ensure
a basic standard of living forurban dwellers.

'.'-‘:.: APSA-CP Newsletter Vol. XXX, Issue 1, Spring 2020

In Latin America, and Brazil in particular, dis-
satisfaction with new democratic governments
in the late 1990’s and early 2000's led to a shift
to the left in many cities, often aligned with
social movements and non-governmental or-
ganizations oriented around housing issues.
In the United States, evolving recognition of
the continued role of race in housing access,
growing frustration with income inequality,
and reaction to gentrification pressures fueled
the origin and revival of community-based or-
ganizations fighting for housing among low-in-
come residents. A convergence in the crisis of
affordability across cities motivated an urban
politics increasingly focused on the role of the
state in meeting residents’ need for shelter. UN
Sustainable Development Goal 11 states that by
2030, all member nations should “make cities
and human settlements inclusive, safe, resil-
ient, and sustainable,” with 11.1 calling for states
to “ensure access for all to adequate, safe, and
affordable housing and basic services” (UN-
Habitat 2016). The question is what or who will
drive cities to meet these goals.

Urban Community Organizations

As mentioned above, though past research
on urban politics, particularly from the United
States, argued against an influential role for
community organizations, more recently schol-
ars and practitioners recognize the increasing
impact of civil society on creating more equi-
table conditions for economic development. In
particular, Clarence Stone, the pioneer of re-
gime theory in the US, now argues that we are
living in “a new era” in which community-level
actors have a greater role to play in directing
urban policies and programs (Stone et al. 2015).
Nolongerdo businessinterests and government
officials simply coalesce to undermine the pow-
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er of community organizations, but rather each
increasingly recognizes the strength of local
actors in creating more holistic, balanced de-
velopment that ultimately benefits all sectors.
In Latin America, as well, there are numerous
examples of organizations representing low-in-
come communities confronting the coalition of
public officials and real estate interests to elicit
investment that benefits the poor (see for ex-
ample, Rubin and Bennett 2015; Sandbrook et
al.2007).

In addition, the debate coming out of the neo-
liberal era regarding the preference for the mar-
ket over the state to solve social challenges no
longer drives discussions of public benefits
provision, with acknowledgment that both the
private and public sectors play critical roles. In
the past two decades cities have seen a surg-
ing role for community organizations advocat-
ing for affordable and secure housing amidst
recognition that the market cannot solve the
crisis of affordability nor provide safe options
for the lowest-income citizens. Still, housing in
particular tests this notion that businesses and
government accept the role of community or-
ganizations representing low-income citizens
because of the direct threat to quick profits and
revenues.As such, business interests and public
officials still need strong incentives to preserve
and create low-income housing (Purcell 2008).
The question is how community organizations
are best able to wield power to shape program
and policy decisions and implementation.

Recent evidence from a survey conducted by
UN Habitat, the Global Network of Cities, Local,
and Regional Governments, and the London
School of Economics provides confirmation

that civil society organizations in general have
a largely positive influence on the decisions of
municipal government officials to enact urban
policies (London School of Economics 2016).
While officials ranked elections as the most
influential type of participation, they also iden-
tified local referenda, public consultations, pro-
tests-demonstrations, neighborhood advisory
committees, social media campaigns, and pub-
lic hearings as wielding significant influence.

As the survey indicates, community organi-
zations in cities around the world have devel-
oped wide-ranging repertoires of activities to
influence public policies and programs. While
courts adjudicate property disputes, protests
arouse disruption in the city, which can lead
to enhanced incentives for officials to attend
to the demands of protestors. Organizations
across cities also undertake occupation of land,
buildings, and government property, both out
of necessity for a place to live and as a form of
bringing the attention of government officials
to the problems of housing insecurity. Legal
claims, protests, and occupations may also
coincide with public campaigns domestically
and internationally to shame governments into
taking positive actions. Further, collectivizing
information, through advocacy campaigns and
media reports builds public pressure. Together,
all of these tactics often lead to direct negotia-
tion with government officials in face-to-face
meetings, sometimes resulting in the promise of
new policies and programs.

But the debate remains as to how community
organizations make decisions about the best
ways to achieve their stated demands, and
further, what works in bringing about their pre-

1. Forfurtherinformation, please see: https:/urbangovernance.net/en/.
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ferred outcomes. In my book, Democratizing
Urban Development: Strategies and Outcomes
of Community Organizations for Housing
across the United States and Brazil (2018), | ar-
gue forrecognizing the importance of strategies,
rather than tactics alone, in shaping the impact
of community organizations in eliciting policies
and programs to address housing needs. Sidney
Tarrow (1998) famously argued that social
movements adopt “repertoires of contention”
that range from cooperative to contentious ac-
tions, choosing activities at certain times based
on the greatest possibility for leveraging power.
But by looking at the strategies of organizations,
rather than repertoires, we gain a more holistic
understanding of the goals, tactics, and targets,
without dichotomizing the actions they under-
take as either cooperative or contentious.

Strategies involve a plan of action, which is pur-
posive, collective, and context specific (Maney
et al. 2012). To this end, in the book | developed
a typology of strategies the reflects the locus of
collective efforts and the nature of the desired
change. Inclusionary strategies are those in
which organizations intend to influence public
decision-making from within government insti-
tutions and enable citizen choice, while indirect
strategies are those in which influence is me-
diated by persuasion of government officials,
voters, or other actors. For example, inclusion-
ary strategies may involve the use of participa-
tory institutions to directly make program and
policy proposals, often with the ability to vote
on their adoption by the state. Indirect strate-
gies rely on public pressure, votes, or the will of
government officials to act as the organization
requests. Further, | identified overhaul strat-
egies as those that seek to change institutions

or leadership, and exit strategies, which involve
autonomous solutions or assistance external
from the local government. The typology builds
on Hirschman's (1970) revered “Exit, Voice, and
Loyalty”treatise, indicating the choices individ-
uals and groups make in the face of discontent
with the state.

The choice of strategies, | find in my case stud-
ies of Atlanta, Rio de Janeiro, Sdo Paulo, and
Washington, DC over the last decade, is largely
dependent on two key variables: the ideology
of the organization and its relationship with the
state. On the ground, we see tremendous varia-
tion in the strategies organizations pursue, par-
ticularly among those that fight for the right to
the city and those that are more conservative in
their approach to working within existing polit-
ical institutions and structures. Organizations
that adopt Lefebvre’s classic call for the right
to the city in which citizens seek to re-shape
the city to be more inclusive and reflective of
citizens’ needs, tend to adopt inclusionary
strategies, particularly when they enjoy a close
relationship with the state.?

For example, housing movements in the city
of Sao Paulo, under a left-leaning mayoral ad-
ministration in the mid 2010’s, demonstrated
a preference for inclusionary strategies as they
sought to work within the long-fought over par-
ticipatory institutions, undertook leadership
roles within the city government, and used judi-
cialinstitutions to claim the rights of citizenship.
In Washington, DC, where housing organizations
also benefited from a close relationship with
Mayor Muriel Bowser and her administration,
leaders took a different approach to eliciting
money for government programs through ad-

2. SeeLefebvre, Henri. 1995. “The Right to the City.” In Writings on Cities, eds. E. Kofman and E. Lebas, 63-181. Oxford, UK: Blackwell.
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vocacy campaigns and public testimony to
city council hearings. The constant pressure
from groups across the two cities succeeded
in prioritizing housing within both administra-
tions, though the outcomes looked different as
groups in Sao Paulo achieved a more expansive
institutionalized role while those in DC primarily
won gains in funding for housing programs. Both
outcomes were critical for assisting low-income
residents to secure housing, but in the long run,
| argue that community organizations need to
be more radical in their approach to structural
change in governance arrangements to pro-
mote long-term prioritization of housing needs.

Further, Atlanta and Rio de Janeiro represent-
ed cases in which community organizations
fighting for low-income housing had very weak
relationships with the city administrations. In
Atlanta, in the mid-2010’s, housing organiza-
tionslacked the political clout, for the most part,
to play a major role in policy making. Their ac-
tivities were limited by a lack of leadership and
fear of disrupting the power structure. In Rio de
Janeiro, prior to the 2016 Olympic Games, com-
munity organizations, including those fight-
ing against removal for stadium development,
sought to circumvent the conservative adminis-
tration by seeking international attention in the
midst of media leading up to the Games. While
this type of “exit” strategy held some success for
members of the community of Vila Autédromo,
in particular, they were unable to break through
the political structure for the long-term.

Sustaining the momentum of community orga-
nizations to influence urban policies and pro-
grams for years if not decades takes extreme
amounts of commitment from leaders and
members dedicated to the fight. However, if
cities are to be more inclusive, these organiza-
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tions need to be present at the decision-making
table, ensuring that a diversity of voices are not
only heard but acted upon in policy making and
implementation.

Future Research

Perhaps never before in recent history has it
been more important to address the well-being
of low-income residents as we face new chal-
lenges of global depression and disease. Civil
society will have to be at the forefront of efforts
to make sure governments respond to the needs
of low-income residents as they consider how
best to re-start and re-grow global economies.
To understand this possibility, we still need to
know much more about how an organization's
ideology and relationship with the state encour-
age adoption of various strategies across cities
that vary by regime type, cultural traditions, and
governance arrangements. Forinstance, in Sub-
Saharan African cities, tribal norms concern-
ing land rights may mediate the relationship
of community organizations with government
officials. Comparative case studies could serve
to identify what works - as well as where and
when -in term of eliciting government benefits
and services. The imperative for understanding
these issues has neverbeen greater, particularly
as the world faces the increasing economic, so-
cial, and health challenges of the coronavirus,
and millions of urban residents are already un-
able to meet their basic needs. With more con-
servative governments in power across much
of Latin America and the United States, we also
need to understand how politics at the city level
adapts to these changing realities and enables
community organizations to influence the land-
scape for local funding and implementation of
policies and programs. e
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Cities have a special position in political sci-
ence. Many classics in the field are city-based
research (Hunter 1953; Banfield 1961; Dahl
1961). However, with its almost exclusive fo-
cus on US. cities and narrower selection of
topics, the subfield of urban politics has been
constrained by its own ethnocentrism and es-
tranged from mainstream political science for
decades. The situation has recently changed
as a result of two concurrent trends. First, with

of lllinois Chicago.  the renewed interest in subnational research in
Her email s y ueilzgggf comparative politics, more light has been shed
~ onthe city level (Snyder 2001; Sellers 2005,
2019; Gibson 2013; Eaton 2017; Giraudy,
What matters for urban Moncada, and Snyder 2019). Second,
. there is an emerging scholarship that

governance (s not only o
i conducts urban politics research on a
the effectiveness of global scale, forging a connection be-
governance but also  tween comparative politics and urban
the inclusiveness of politics (McCarney and Stren 2003;
governance. Pasotti 2009, 2020; Read 2012; Zhang

-
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2013; Donaghy 2018; Paller 2019). The
two trends signal a vibrant urban turn in com-
parative politics.

Cities and urban politics deserve more atten-
tion from comparativists because massive and
rapid urbanization is one of the most significant
challenges facing the developing world. While
cities have long been the focal points of press-
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ing political and social issues, theirimportance
and relative autonomy has substantially in-
creased in the context of decentralization and
globalization (Post 2018). Besides the com-
pelling substantive reasons for studying cities
and urban politics, | would argue that analyzing
politics at the city level provides an exciting
opportunity for scholars to pursue innovative
comparisons across nations and across re-
gime types, especially between substantially
dissimilar political systems. This approach can
contribute to comparative-historical analysis
and development studies by showing that local
conditions and multilevel governance are as
important as national processes in shaping de-
velopment outcomes within nations (Mahoney
2015; Duara and Perry 2018). The cross-system
comparison, as Read (2018) argues, has the
potential of facilitating new, thought-provoking
theoretical and conceptual departures, echoing
what Charles Tilly (1984) called “big structures,
large processes, huge comparisons.”

In the rest of the essay, | illustrate the possible
theoretical and conceptual advances that may
be made by cross-system comparison with ex-
amples from my forthcoming book on informal
housing and urban governance in China, India,
and Brazil. Specifically, | examine the produc-
tion and governance of three types of informal
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settlement in three megacities across the three
large developing countries. The comparison
reveals the differentiation within the informal
sector. It also demonstrates that what matters
for urban governance is not only the effective-
ness of governance but also the inclusiveness
of governance. A typology of urban governance
regimes - integrated, progrowth, contested, and
clientistic - is developed to describe the pat-
terns of urban governance in the three coun-
tries and beyond.

Urbanization and the Politics of
Informality in the Global South

We live in a century of urbanization. While more
than half of the world’s population are urban-
ites today, the number is expected to reach 68
percent by 2050, and most of this expansion
has occurred in urban centers of the Global
South (United Nations 2019: 12). A distinguish-
ing feature of urbanization in the Global South
is the prevalence of informal settlements that
fall outside of government control or regulation.
According to UN-Habitat (2003: v), one third
of the world’s urban population, or more than
one billion people, lives in “slums” of southern
metropolises. The issue of informal settlements
is worth studying on its own merits given its
enormous scale and huge impact on humanity.
Further, these settlements represent a unique
urban space where political and social tensions
are especially intense, so that they provide an
important lens to investigate state-society rela-
tions, governance, and citizenship in the Global
South (Davis 2017).

To be sure, poverty, inequality, and precarious
living conditions are not unique to the Global
South. There is a rich literature on concen-
trated poverty in urban America, with a focus
on inner-city neighborhoods, public housing
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projects, and race and ethnicity (Zorbaugh
1929; Hirsch 1983; Dewar and Thomas 2013).
Nevertheless, we cannot simply apply the the-
ories developed in North America or Europe
to the Global South due to their distinct insti-
tutional and urban contexts. First, under a de-
centralized federal system, urban politics in the
U.S. is generally studied at the local or regional
level. In the Global South, by contrast, national
political institutions play a more visible role in
urban politics, and the relations between ur-
banization and national development are more
salient. Second, social mobilization and politi-
cal participation take different forms in new de-
mocracies and non-democratic regimes of the
South than in well-established democracies of
the North. Third, the definitions of urban are
different between the North and South as well
as between Southern countries. Given the ma-
jor divergences, it is imperative to develop new
theoretical and methodological approaches to
study urban politics in the Global South.

The term “informal sector” was coined by British
anthropologist Keith Hart in his 1973 study of
the local economy in Ghana. Since then, schol-
ars have explored the issue of informality from
various disciplinary backgrounds, such as eco-
nomics, sociology, and urban planning. Political
scientists have paid keen attention to the rela-
tions between the state and informality. In his
book on the relations between squatters and
the oligarchs in Peru, Collier (1976) argues that
the state encouraged the formation of squat-
ter settlements in Lima to facilitate its agenda
of rural and urban development. Chatterjee
(2004) developed the term “political society” to
describe how slum dwellers in India have to use
their votes to negotiate with political authori-
ties for access to land and services. A number
of recent studies provide in-depth analysis of
the clientelistic relations between the state and
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the informal sector, including party networks
in squatter settlements and informal welfare
distribution for the urban poor (Holland 2017,
Auerbach 2019). It is within this scholarly tradi-
tion that my research on the politics of informal-
ity is situated.

Large-scale Comparison: Challenges
and Possibilities

Before elaborating my own research design, |
would like to discuss the methodological chal-
lenges facing comparison across developing
countries, especially those in different world
regions and having dissimilar systems. The first
and foremost challenge is to find comparability
across cases. | argue that a viable strategy is to
use cities as the anchor of comparison. Due to
their more manageable sizes and shared socio-
economic and spatial characteristics, cities are
more comparable to one another than nations
are,and itis easierto identify key variables at the
city level than at the national level (Post 2018).

Using the city as the unit of analysis, however,
raises the question of generalization: how do
findings based on cities apply to nations as a
whole? There are two possible solutions. First,
as Sellers (2005, 2019) stresses, the national
context as “infrastructure” needs to be taken
into full consideration. This calls for a multilevel
analysis to integrate the comparison between
cities with a comparison between the nations
within which they are located. Second, the
scope of arguments needs to be effectively de-
fined. According to Goertz and Mahoney (2009),
researchers need to set limits on the scope of
their arguments ensuring that both measure-
ment and causal relations are stable across all
observations. These insights help illuminate
how city-based analysis can inform our under-
standing of nations.

123: APSA-CP Newsletter Vol. XXX, Issue 1, Spring 2020

Another challenge for large-scale comparison
is to collect reliable and commensurable data
in a cross-national context. While this is a com-
mon problem for comparativists conducting re-
search in the developing world, data collection
is especially difficult when studying informality,
given data scarcity and social and institutional
complexity in the informal settings. Scholars
have developed novel approaches to address
this challenge, including the use of informal
archives, worksite-based sampling, ethno-
graphic survey design, and crowd-sourced data
(Auerbach 2018; Post et al 2018; Thachil 2018).

Todevelop abigger picture onurban governance
in the Global South, | compare the production
and governance of informal settlements in
China, India, and Brazil. Specifically, | choose
one type of informal settlement in one megac-
ity of each country to address the issue. While
the three countries are drastically different in
terms of history, culture, and national institu-
tions and regimes, they have all experienced
rapid urbanization alongside economic growth
in recent decades (Figure 1); and they all have
a high percentage of their urban population liv-
ing in informal settlements. These conditions
make their cities ideal sites for comparison de-
spite nationallevel differences. Inallthree cities,
state intervention has taken place to regularize
orredevelop the informal settlements; however,
the processes and outcomes of state interven-
tion vary significantly. These variations imply
that different modes of development and gov-
ernance are at play in the three countries.

ATypology of Urban Governance
Regimes

The literature on state capacity provides a
strong theoretical foundation forunderstanding
the relations between the state and informal-
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Figure1:
GDP and Urbanization Level
in China, India, and Brazil
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ity (Boone 2012; Slater and Kim 2015; Centeno,
Kohli, and Yashar 2017). Specifically, in his study
of urban development in India, South Africa,
and Brazil, Heller (2017) brings the focus from
the national level down to the local level, and
argues that economic growth and social inclu-
sion are two critical dimensions for examining
state capacity. Building on these insightful no-
tions, | develop a typology of urban governance
regimes to explain the varied processes and
outcomes of state intervention in the informal
housing sector. | define an urban governance
regime as the interrelations between the state
apparatus and the associated nonstate net-
works. It has two dimensions: effectiveness and
inclusiveness. Effectiveness refers to the de-
gree to which governing projects are successful-
lyimplemented, whereas inclusiveness is about
the social base of governance, or the spectrum
of social interests that are included in the gov-
erning process. The two dimensions are shaped
by three variables: intergovernmental relations,
party systems, and nonstate networks. The first
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Urbanisation Level (% of total population)

two influence the effectiveness of urban gover-
nance and the third affects the inclusiveness of
urban governance.

As Figure 2 demonstrates, there are four types
of urban governance regimes. An integrated
regime is an ideal type defined by a high level
of effectiveness and a high level of inclusive-
ness. Building on the integration and collab-
oration between different political and social
interests, it is most likely to promote effective,
inclusive, and sustainable development. A pro-
growth regime, characterized by a high level of
effectiveness and a low level of inclusiveness,
normally relies on a coalition of local state and
business interests. While a progrowth regime
may promote large-scale governing projects, it
often results in unbalanced economic and so-
cial development. A contested regime, featur-
ing a low level of effectiveness and a high level
of inclusiveness, is defined by the competition
between different stakeholders. This model is
built on a broader spectrum of social interests,
but the contestation may impede policy im-
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practice that the city is known for. A megacity
is defined as a metropolitan area with a total
population of over ten million people. There
Contested Integrated are currently thirty megacities in the world, and
(Brazil) two-thirds of them are in the developing world.
They are not only the magnets for much of the
urban growth in developing countries but also
epitomize the challenges facing the urbanworld
(United Nations 2014:13-14). The three cities are
Clientelistic Progrowth . . . .
(India) (China) all rising global cities and major national eco-
nomic, financial, and trade centers. They have
all attracted large numbers of migrants and ex-
perienced a high level of inequality. There is a
high percentage of each city’s population living
ininformal settlements.
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Figure2: plementation. A clientelistic regime is formed

ATypologyofUrban 56,04 the state’s rent-seeking activities and o .

Governance Regimes . . . Guangzhou is in the forefront of China’s eco-
characterized by low effectiveness and low in- ) ) i

nomic reform and opening-up. Among its 14.5

million residents, 38% of them - primarily rural

migrants - live in urban villages. This is a type of

Ofthese four possible regime types, three types ~ informal settlement produced by the govern-
of urban governance regimes - progrowth, clien- mMent’s selective land expropriation. After ex-
telistic, and contested - describe the patterns ~ Propriating a large amount of agricultural land

of urban governance in China, India, and Brazil, for new development, the government leaves
alone villagers’ homesteads to reduce the cost

of land expropriation. Villagers build multi-story
apartment buildings on their collectively owned
homesteads and rent the units to migrant work-
ers, who are otherwise ineligible for affordable
housing in cities due to their lack of local house-
hold status.' The construction and management
To explain how the urban governance regimes  of rental housing in the villages is not subject to
workin China, India, and Brazil, I selectonetype  any government regulation. Every urban village
of informal settlement in a megacity of every  has a complex set of self-governing institutions
country and examine state intervention in the including the village committee, the party com-
selected settlements. Each type of settlement  mittee, the village shareholding company, and
represents an important informal housing clannetworks, with overlap betweenthevarious

Urban Villages, Guangzhou

clusiveness. It may lead to slow and exclusive
development.

respectively. The following section explains how
these urban governance regimes work in the
three countries.

State Intervention in the Informal Space:
ATale of Three Cities

1. China hasimplemented a household registration system since 1958 as an approach to control internal migration. Under the sys-
tem, every citizen’s household status, or hukou, is classified as either urban or rural. A person’s welfare and housing benefits are
strictly associated with their location of origin.

000
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leaderships. These institutions are responsible
for the provision of infrastructure and services
inthe villages.

Under the support of the central party authority,
Guangzhou began the redevelopment of urban
villages in 2009. This was part of the central
government’s agenda of economic restruc-
turing, which aims to build high-tech and high
value-added industries and replace labor-in-
tensive processing industries. The Municipal
Bureau of Urban Renewal was created to super-
vise the redevelopment. The redevelopment
projects were monopolized by a few large devel-
opment companies. State-owned enterprises
had more advantages because of their close
tieswith the government.

While village committees represented villagers
in choosing developers, developers needed to
negotiate with villagers house by house to de-
cide the compensation. The common model of
redevelopment is to demolish the entire village
and rebuild on the village land. Developers pro-
vide free housing to villagers as compensation,
and every family can receive multiple condo
units. The rest of the land is reserved for devel-
opers to build market-rate housing and com-
mercial facilitiesin orderto finance the projects.
The density of development is usually extremely
high and breaks the zoning and density regula-
tions of the local government.

The progrowth coalition between the local state
and developers has generated dramatic chang-
esinurban China. Slum-like urban villages have
been replaced by luxury condominiums, glob-
al hotel chains, and upscale retail spaces. The
redevelopment projects have had a narrow
social base and provide insufficient channels
of participation. While the projects brought a
substantial increase in income to villagers and
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village collectives, migrant tenants were sim-
ply expelled from the villages and their need for
housing was never addressed. Despite the fact
that the Chinese government prioritizes urban-
ization as a major strategy of development, what
it has promoted is primarily an urbanization
of land, not an urbanization of people. The ur-
ban-rural divide has been reproduced through
the redevelopment of urban villages.

Squatter Settlements, Mumbai

Mumbaiis the economic capital of India. It has a
population of 12.4 million, and 42% live in squat-
ter settlements, commonly known as slums.
These are unauthorized and illegal structures
built on public or private land where inhabitants
do not have a legal title to the land. The areas
lack basic infrastructure and services and are
characterized by the prevalence of unsanitary,
squalid, and overcrowded conditions. The pro-
liferation of slums is closely related to a series
of restrictive rent control and land use policies
that Mumbai has implemented since the 1960s.
These policies disincentivized the private sec-
tor from creating rental and affordable housing
units. Meanwhile, due to the large number of in-
habitants, slums have become political parties’
“vote banks.” To capture the votes of slum dwell-
ers, politicians helped them register as voters
and provided services during election seasons,
thus institutionalizing the existence of slums.

Slum redevelopment was launched in Mumbai
in 1995 under the leadership of the Slum
Redevelopment Authority, a state-level agency
chaired by the chief minister of the Maharashtra
State. This model of redevelopment entails de-
molishing slums and providing free housing to
slum dwellers who have arrived in the areas
before January 1, 2000. The scheme of redevel-
opment resulted from party politics. Shiv Sena,
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the long-time dominant party of Mumbai, made
a campaign promise to provide free housing to
slum dwellers during the state assembly elec-
tion in 1990 as an effort to obtain their votes
(Mukhija2003).

The scheme of redevelopment provided in-situ
allocation to slum dwellers, allowing them to
stay on the same land after redevelopment, be-
cause politicians did notwant to lose their “vote
banks.” The standard size of rehabilitation unit
is rather small, only 269 square feet per house-
hold regardless of the size of the family. Many
rehabilitation buildings are poorly designed and
constructed and have become “vertical slums.
Developers have used the rest of the slum
land to construct market-rate housing. Some
of Mumbai’s most prominent real estate proj-
ects were built through this model on slum land.
Owners of these multi-million-dollar homes live
next to the shabby apartments of former slum
dwellers. The two worlds are separated by a wall.

”n

Under a clientelistic urban governance regime,
slum redevelopment in Mumbai has been ex-
tremely slow and many projects have stagnat-
ed for years. While the redevelopment led to
the formalization of property rights for former
slum dwellers, it has not reduced their political
dependency on political parties. They need to
rely on party officials for building maintenance
and service provision after redevelopment,
leaving clientelistic relations intact. In an effort
to eliminate informality, slum redevelopment
has generated a polarized housing market and
has reinforced spatial and social inequalities in
India.

Movement Occupation, SGo Paulo

Sao Paulo concentrates a large share of the
Brazilian GDP. The city has a population of 12.2
million, and a large proportion of its people
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lives in self-built informal settlements, known
as favelas, or substandard tenements called
corti¢os. Meanwhile, in the historic city center
of Sao Paulo, where seventy percent of jobs are
concentrated, the rate of under-occupation
and vacancy is around thirty percent. Radical
housing movements started in Sdo Paulo in the
early 1990s, during which time working-class
families who worked in the city, but could not
afford a place to live, mobilized to occupy va-
cant buildings in the city center. From 1997 to
2012, a total of 120 buildings were occupied by
housing movements. As of May 2018, 70 build-
ings remain occupied and have become home
for more than four thousand families.

Different from other types of informal housing
practice, housing movements in Sao Paulo have
actively used legal and institutional devices to
negotiate with the state. Thanks to the urban re-
form movements in the 1980s, Brazil has one of
the most progressive legal systems in the world.
The 1988 Constitution recognizes the “right
to housing” and emphasizes that the city and
urban property should fulfill social functions.
Movement leaders have made frequent refer-
ence to law in meetings and interviews, empha-
sizing that housing is a constitutional right and
that the lack of adequate housing is a violation
of citizenship rights. Movement leaders are part
of the constitutionally mandated municipal
housing council created in 2002, and they have
used the council as a platform to delay eviction
(Donaghy 2018).

Despite the fact that movement occupations
are a breach of property rights, the legitimacy
of the housing movements has been acknowl-
edged by officials at different levels of the state.
Under the leadership of the Workers' Party
Mayor Fernando Haddad, the city passed pro-
gressive property tax policies on unutilized
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properties. It also expropriated a number of oc-
cupationsinthecity centerand converted them
into socialhousing and approved plans for more
social housing construction. However, partisan
politics has slowed down the implementation
of these progressive policies and resulted in a
stalemate between the movements and the
state.

Housing movements in Sao Paulo have revealed
a contested pattern of urban governance,
through which different actors and interests
competed with one another and the policy pro-
cess was shaped by the contestation and ne-
gotiation between different stakeholders both
inside and outside state institutions. Meanwhile,
the housing movements have demonstrated
a rights-based approach of social movements
under the banner of the “right to the city.” The
rights-based approach opened up new space
of collective mobilization and provided new dis-
course and tools for disadvantaged citizens to
carryout their struggle.

Conclusion

China, India, and Brazil have different urban
governance regimes, which play a major role in
shaping the processes and outcomes of state
intervention in their informal settlements. This
comparison has a number of implications for
understanding state, governance, and urban-
ization in the Global South. First, the informal
housing sector is highly heterogenous, so that
we need to move beyond the simplified notion
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of “slums” in order to better understand the
politics of informality. Different forms of infor-
mal settlements are spatial manifestations of
different state-society relations. Second, state
capacity and urban governance need to be un-
derstood in terms of both effectiveness and in-
clusiveness.Unless the governing projectis built
upon a broader spectrum of social interests,
the effort to formalize the informal may gen-
erate more informality and increase inequal-
ity. Third, urbanization is not a linear process.
The definition of the “urban” is contested and
contextualized in the state’s broader agenda of
development.

As the old saying goes, all politics is local. And,
yet, analyzing politics at the local level yields
insights into politics at higher levels. Since cit-
ies are more comparable to one another than
nations are, city level analysis can facilitate
cross-nation and cross-regime comparison,
and thus contribute to theory development.
Moving forward, there are two issues that schol-
ars conducting comparative urban politics re-
search should keep in mind. For one thing, after
scaling down, it is critical to scale back up, so
that city-based analysis can help us better un-
derstand national and global phenomena and
address big questions. For another, political sci-
entists need to have greater engagement with
urbanists in other disciplines in order to be part
of the broader debate on urban issues and to
advance a more dynamic understanding of cit-
ies and urban politics. e

page 20



THEURBAN TURN IN COMPARATIVE POLITICS (CONTINUED)

References

Auerbach, Adam Michael. 2019. Demanding Development: The Politics of Public Goods Provision in India’s Urban
Slums. New York: Cambridge University Press.

-------- .2018. “Informal Archives: Historical Narratives and the Preservation of Paperin India’s Urban Slums.” Studies in
Comparative International Development 53(2): 343-364.

Banfield, Edward C.1961. Political Influence. New York: Free Press of Glencoe.

Boone, Catherine. 2012. “Territorial Politics and the Reach of the State: Unevenness by Design.” Revista de Ciencia
Politica 32(3): 623-641.

Chatterjee, Partha.2004. Politics of the Governed: Popular Politics in Most of the World. New York: Columbia
University Press.

Centeno, Miguel, Atul Kohli,and Deborah J. Yashar eds. 2017. States in the Developing World. New York: Cambridge
University Press.

Collier, David. 1976. Squatters and Oligarchs: Authoritarian Rule and Policy Change in Peru. Baltimore: Johns
Hopkins University Press.

Dahl, Robert A.1961. Who Governs? Democracy and Power in an American City. New Haven: Yale University Press.

Davis, Diane E. 2017. “Informality and State Theory: Some Concluding Remarks.” Current Sociology Monograph 65(2):
315-324.

Dewar, Margaret, and June Manning Thomas eds. 2013. The City After Abandonment. Philadelphia: University of
Pennsylvania Press.

Donaghy, Maureen M. 2018. Democratizing Urban Development: Community Organizations for Housing Across the
United States and Brazil. Philadelphia: Temple University Press.

Duara, Prasenjit, and Elizabeth J. Perry. 2018. “Beyond Regime: An Introduction.” In Beyond Regimes: China and India
Compared, Prasenjit Duara and Elizabeth J. Perry eds. Cambridge: Harvard University Asia Center, pp.1-27.

Eaton, Kent. 2017. Territory and Ideology in Latin America: Policy Conflicts Between National and Subnational
Governments. New York: Oxford University Press.

Gibson, Edward L. 2013. Boundary Control: Subnational Authoritarianism in Federal Democracies. New York:
Cambridge University Press.

Giraudy, Agustina, Eduardo Moncada, and Richard Snyder eds. 2019. Inside Countries: Subnational Research in
Comparative Politics. New York: Cambridge University Press.

Goertz, Gary, and James Mahoney. 2009. “Scope in Case Study Research.” In The SAGE Handbook of Case-Based
Methods. London: SAGE Publications, pp. 307-317.

Hart, Keith.1973. “Informal Income Opportunities and Urban Employment in Ghana.” Modern African Studies 11(1):
61-89.

Heller, Patrick. 2017. “Development in the City: Growth and Inclusion in India, Brazil, and South Africa.” In States in the
Developing World, Miguel Centeno, Atul Kohli, and Deborah J. Yashar eds. New York: Cambridge University
Press, pp.309-338.

Hirsch, Arnold R.1983. Making the Second Ghetto: Race and Housing in Chicago, 1940-1960. Chicago: University of
Chicago Press.

Holland, Alisha C. 2017. Forbearance as Redistribution: The Politics of Informal Welfare in Latin America. New York:
Cambridge University Press.

Hunter, Floyd. 1953. Community Power Structure: A Study of Decision Makers. Chapel Hill: University of North
Carolina Press.

Mahoney, James. 2015. “Comparative-Historical Analysis and Development Studies: Methods, Findings, Future.”
Sociology of Development 1(1): 77-90.

PR
so0

/'
'.'-‘:.: APSA-CP Newsletter Vol. XXX, Issue 1, Spring 2020 page 21



THEURBAN TURN IN COMPARATIVE POLITICS (CONTINUED)

000

McCarney, Patricia, and Richard Stren. 2003. Governance on the Ground: Innovations and Discontinuities in Cities of
the Developing World. Baltimore: Johns Hopkins University Press.

Mukhija, Vinit.2003. Squatters as Developers? Slum Redevelopment in Mumbai. New York: Routledge.
Paller, Jeffrey W. 2019. Democracy in Ghana: Everyday Politics in Urban Africa. New York: Cambridge University Press.

Pasotti, Eleonora. 2020. Resisting Redevelopment: Protest in Aspiring Global Cities. New York: Cambridge University
Press.

-------- .20009. Political Branding in Cities: The Decline of Machine Politics in Bogotd, Naples, and Chicago. New York:
Cambridge University Press.

Post, Alison E. 2018. “Cities and Politics in the Developing World,” Annual Review of Political Science. 21:115-133.

-------- , Anustubh Agnihotri, and Christopher Hyun. 2018. “Using Crow-Sourced Data to Study Public Services: Lessons
from Urban India.” Studies in Comparative International Development 53(2): 324-342.

Read, Benjamin L. 2018. “Problems and Possibilities of Comparison Across Regime Types.” Qualitative and Multi-
Method Research 16(1): 33-38.

-------- .2012. Roots of the State: Neighborhood Organization and Social Networks in Beijing and Taipei. Stanford:
Stanford University Press.

Sellers, Jefferey M. 2005. “Re-placing the Nation: An Agenda for Comparative Urban Politics.” Urban Affairs Review
40(4): 419-445.

-------- .2019. “From Within to Between Nations: Subnational Comparison across Borders.” Perspectives on Politics
17(1): 85-105.

Slater, Dan, and Diana Kim. 2015. “Standoffish States: Nonliterate Leviathans in Southeast Asia.” Trans-Regional and
National Studies of Southeast Asia 3(1): 25-44.

Snyder, Richard. 2001. “Scaling Down: The Subnational Comparative Method.” Studies in Comparative International
Development 36(1): 93-110.

Thachil, Tarig. 2018. “Improving Surveys Through Ethnography: Insights from India’s Urban Periphery.” Studies in
Comparative International Development 53(2): 281-299.

Tilly, Charles.1984. Big Structures, Large Processes, Huge Comparisons. New York: Russell Sage Foundation.
United Nations. 2014. World Urbanization Prospect: The 2014 Revision, Highlights.

United Nations. 2019. World Urbanization Prospect: The 2018 Revision.

UN-Habitat. 2003. Global Report on Human Settlements 2003 - The Challenge of Slums. London: Earthscan.

Zhang, Yue. 2013. The Fragmented Politics of Urban Preservation: Beijing, Chicago, and Paris. Minnesota: University
of Minnesota Press.

Zorbaugh, Harvey Warren.1929. The Gold Coast and the Slum: A Sociological Study of Chicago’s Near North Side.
Chicago: University of Chicago Press.

'.'-‘:.: APSA-CP Newsletter Vol. XXX, Issue 1, Spring 2020 page 22



APSA | COMPARATIVE POLITICS

THE ORGANIZED SECTION IN COMPARATIVE POLITICS
OF THE AMERICAN POLITICAL SCIENCE ASSOCIATION

BACK TO SUMMARY

SUBSIDIZING HOMEOWNERSHIP BUILDS WEALTH,
CHANGES ATTITUDES, AND GENERATES URBAN
CIVIC PARTICIPATION: Evidence from India

by Tanu Kumar

Tanu Kumar

is a Ph.D. Candidate at the
Department of Political
Science, University of
California Berkeley.

Her email is
tkumar@berkeley.edu.

soN

000

Today, over half of the world's population lives in
cities. While low- and middle-income countries
remain predominantly rural, urbanization is ex-
pected to add 2.5 billion people to the global
urban population by 2050, with 90% of this in-
crease slated for Asia and Africa. India alone is
expected to contribute 404 million individuals
to this figure (UN World Urbanization Prospects
2015). As demand for living space increases,
governments have attempted to increase the
formal housing supply by encouraging private
developers to build and by constructing housing
themselves.'

One common policy is the subsidized sale of
homes to lower-middle class households. Such
policies exist in cities in many countries, in-
cluding India, Brazil, Uruguay, Nigeria, Kenya,
Ethiopia, and South Africa. Even while the stated
reason for these policies is most often a short-
age of housing, the subsidies actually constitute
wealth transfers to beneficiaries experienced in

some combination of three payout structures:
1) a stream of in-kind benefits for those who
choose to live in the subsidized home; 2) cash
benefits among those who choose to rent it
out; 3) or lump-sum through resale. Aside from
transferring wealth directly, the programs also
facilitate the purchase of an asset that forms
the cornerstone of wealth accumulation for
many families. This wealth accumulation will
be largest for those who live in cities with rising
home prices.

The programs are, in some ways, reminiscent
of homeownership subsidies that have been
in place in many high-income countries since
World War Il. Examples of relevant policies in-
clude Britain’s Right to Buy program and both
targeted and universal mortgage subsidies in
Japan, Canada, and the United States. These
programs are consequential not only because
they have transferred wealth, but also because
they have turned the relevant countries into

1. Theseattemptsare distinct from policies attempting to solve problems associated with illegal settlements or housing on a city’s
outskirts to which public services may not yet extend. Solutions to these problems include land titling (see e.g. Di Tella et al.
2007; Feder and Feeny 1997; Field 2005; Galiani and Schargrodsky 2010) and the extension of services (see e.g. Burra 2005;
Gulyani and Bassett 2007; Imparato and Ruster 2003). These interventions mostly help alleviate problems of informality faced
by a city’s poorest residents, but low housing supply affects members of higher socio-economic strata, too.
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nations of homeowners. Jord4, Schularick, and
Taylor (2014), for example, find that mortgage
subsidies increased homeownership from
40% in the 1930s to nearly 70% by 2005 (and
to about 65% in the wake of the 2008 housing

crash) in the United States, with

Winners were about 29  similar changes seen in the United

percentage points more  Kingdom.

/1'/<e/y than non-winners Wealsoknowthathomeownership

to report attending local  affects political behavior in these
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mun[(;[pg[ meet[ngg. contexts. A home is a large asset

comprising, in the modal situa-
tion, most of a family’s wealth. Homeownership
therefore leads households to engage in behav-
ior that improves their most immediate neigh-
borhoods to maximize the value of the home
(Fischel 2001). Studies of homeownership in
the United States have focused on a resulting
“not-in-my-backyard” mentality (NIMBYism)
that leads homeowners to defect from city-lev-
el public goods such as landfills and homeless
shelters due to the costs they impose on local
communities (Portney 1991; Dear 1992; Fischel
2001; DiPasquale and Glaeser 1999). To the ex-
tent that wealth affects political participation
(Brady, Verba, and Schlozman 1995), the asset
accumulation generated by homeownership,
particularly in cities, may also affect political
behavior. By increasing rates of homeownership
in the US and UK, subsidies have thus affected
local-level politics in these countries as well.

How, then, do subsidized housing programs af-
fect local politics and political behavior in low
and middle-income countries? It is not clear
whether findings from the US translate to ur-
ban India, where political participation is often
correlated with fixed aspects of one’s religion
or caste (e.g. Chandra 2004). Could a simple
wealth transfer change decision-making that
has often been described as tied to identity?
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The existing literature’s focus on identity might
just be a result of the fact that it tends to focus
on voting. Studying voting behavior does little
to reveal citizens’ preferences and their expec-
tations of government, mainly because turnout
and vote choice are one-dimensional measures
of adecision based on numerous factors. To tru-
ly understand how the wealth transfer changes
political preferences, | study what comprises a
large portion of everyday local politics in urban
India: demands to improve services, such as
piped water and sanitation, one aspect of what
Kruks-Wisner (2018b) calls “claim-making.”

The program

| investigate this relationship in Mumbai, India
by exploiting a natural experiment wherein
applicants were assigned subsidized homes
through a lottery system in 2012 and 2014.
Such programs have been spearheaded in all
major Indian cities by state-level development
boards created by India’s Second Five Year
Development Plan (1951-1956) that provided
central government funding to states to devel-
op low-income housing (Pornchokchai 2008).
This same development plan advocated coop-
erative citizen ownership in all sectors of the
economy; as a result, the housing boards de-
veloped apartments that would be sold, rather
than rented, to individuals and buildings that
would be collectively maintained by all owners
(Ganpati 2010; Sukumar 2001). The policy of
construction for ownership continued even as
the central government’s development plans
moved towards policies favoring the facilita-
tion of private construction after the economic
liberalization of the 1990s. Moreover, in 2015,
India’s federal government claimed a housing
shortfall of over 18 million to motivate a plan,
Pradhan Mantri Awas Yojana (P-MAY), to build
20 million affordable homes by 2022. Grants to
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subsidize the construction and sale of low-in-
come housing by local municipal boards remain
a central component of this policy.

| studied aninstance of the program implement-
ed in Mumbai by the Maharashtra Housing and
Area Development Authority (MHADA). Every
year, MHADA runs subsidized housing programs
for economically weaker section (EWS) and
low-income group (LIG) urban residents who
1) do not own housing, and 2) who have lived
in the state of Maharashtra for at least 15 con-
tinuous years within the 20 years prior to the
sale. Winners have access to loans from a sta-
teowned bank, and most take out 15-year mort-
gages. Households are not permitted to sell the
apartments for 10 years, but they can rent them
out.

"

The lottery homes were sold at a “fair price
that government officials claim was 30-60%
of market prices at the time of sale. Winners
could eventually hope for large gains; 3-5 years
after the lottery, the difference between the
apartment purchase price and list price for old-
er MHADA apartments of the same size in the
same neighborhood lies anywhere between
Rs.661,700 (about $10,300 at 2017 conversion
rates) to Rs.2,869,015 (about $45,000).2

The yearly lotteries are advertised in newspa-
pers (Figure 1), on the internet, over the radio,
and through text messages. Applicants can
apply online or in person at the MHADA offic-
es, and need only an Aadhaar card, personal
account number (PAN) card, a passport photo,
mobile number, email, and cancelled check.?

2. Data collected from magicbricks.comin 2017.

Most of these items, particularly the Aadhaar
card and PAN card, are required for most for-
mal transactions; possession of the application
materials thus forms a low bar to entering the
program. The 200 INR (3-4 USD) application fee
is nominal, and most applicants reported ap-
plying for the lottery year after year, with no real
expectation of ever winning.

From the perspective of an applicant, the pro-
gram is an opportunity to completely change a
family’s life and economic trajectory. The lottery
apartment buildings are close together, densely
populated, and stamped with the implement-
ing agency’s logo (Figure 2), but interviewees
rarely seemed worried about any social stigma
associated with living in the homes. “People
who win these homes have the chance to make
their lives better, everyone knows that,” replied
one applicant when asked about how the apart-
ments are perceived. “It's the chance to win a
home in this extremely expensive city. | could
never dream of that otherwise, and it would
make me feel more financially secure than any
job ever could. If things keep on going the way
they have in Mumbai, maybe | can sell it for a
high price one day and become comfortable,
even wealthy,” answered another.

Nevertheless, the program is not targeted at
the poorest households in a city. Winners must,
after all, be able to pay a down payment and
15-year mortgage. The sample of applicants |
surveyed was at about the 63rd percentile for
mean years of education in Mumbai based on
the India Human Development Survey- I, which
was conducted in 2010 (Desai and Vanneman

3. An Aadhar card is part of India’s biometric identification program. A PAN card is used for most formal financial

transactions.
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Figure1:

An ad forthe 2014 lotteries

PR
000

included in the study.

2016). Roughly half of each family was em-
ployed, compared to about 42% for Mumbai
overall (2011 Census). At the time of application,
most already lived in dwellings with permanent
floors and roofs. This housing was often a chawl,
orcheap apartment with shared taps and toilets
- extremely common throughout the southern
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part of the city. | thus describe the applicant
pool as lower middle-class and upwardly mo-
bile. Citing experience from Latin American cit-
ies, Alan and Ward (1985, 5) similarly find that
public housing interventions generally do not
benefit a city’s poorest citizens, as they simply
cannot afford the requisite rent or mortgage.
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Figure 2:

Examples of the buildings
inwhich lottery apartments
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are located.

Data collection

Because this program, like most others run by
state housing boards, allocates apartments
through a randomized lottery system, a study
of winners (treated) and non-winning (con-
trol) applicants is a randomized experiment.
Estimation of treatment effects requires that |
observe outcomes for both treated and control
units. For the 2012 and 2014 MHADA lotteries, |
received from MHADA1,862 phone numbersand
addresses for winners and a random sample of
applicants.” | then mapped these addresses us-
ing Google Maps and removed those that were
incomplete, outside of Greater Mumbai, or could
not be mapped. This left 531and 532 controland
treatment households, respectively. From this
sample, | randomly selected 500 households
from each treatment condition to interview with
the help of a Mumbai-based organization.

The data collection process entailed using
phone numbers and addresses that were 3-5
years old to track down respondents. Friends
and neighbors assisted in the cases that respon-
dents had moved away. After 9 months, we were
able to contact 834 of the 1000 households,

with 413 of the surveyed households in the con-
trol condition and 421 households in the treated
condition. There was balance on a number of
fixed or pre-treatment covariates specified in
the pre-analysis plan for this project.

Findings

| estimate effects on local political participa-
tion as measured through this survey.’ | find
that winners were about 29 percentage points
more likely than non-winners to report attend-
ing local municipal meetings where they met
with representatives and discussed community
improvements. During the time of the survey,
these meetings surrounded the Mumbai Draft
Development program, which addressed land
use issues in the city. Winners were particularly
concerned about the use of parks and gardens
near their apartments and wanted to protect
them from encroachment by squatters and
hawkers. They were also 11 percentage points
more likely to report approaching bureaucrats
and representatives to make complaints about
community issues, particularly the arrival of
water and electricity in the hot summer months
preceding the monsoon. This reported action
was accompanied by demonstrated changes
in knowledge, as winners were 11 percentage
points more likely to be able to correctly name
their local elected municipal officials. These
municipal officials had been elected just six
months prior to the survey, suggesting that win-
ners were quick to learn new information rele-
vant to their neighborhoods.

It might be possible that these effects were
driven by winners relocated to new neighbor-
hoods that were simply more politically active.
Yet this political participation was not confined

4. There are more than 300,000 economically weaker section applicants for roughly 300 spots.

5. More details on the estimation strategy can be found in Kumar 2019.
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Figure 3:
Aweekly meeting to discuss

neighborhood improve-
ments. Many of the attend-

ees are landlords who do not

live inthe lottery apart-
ments but rent them out.
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only to those living in the new apartment build-
ings. Winners were not required to move to the
homes, but could rent them out. Nevertheless,
those who rented out the homes might have
wanted to participate inlocal politics to improve
communities to increase the rental or resale
values of the homes. Fifty-nine percent of land-
lords traveled over an hour to the lottery homes
to participate in weekly neighborhood meetings
in the communities in which they owned homes
but did not live (Figure 3). When they could
not make this trip, they participated through
WhatsApp and video calls. This effort suggests
strong incentives for organizing separate from
the effects of social norms within a communi-
ty. Also, rates of reported demand-making and
knowledge about politicians were similar across
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winners who live in the homes and those who
rent them out.

Why do we observe these changes in behav-
ior? One explanation is that winning the home
made recipients feel wealthier and altered their
time horizons. Recent work (e.g. Mani et al. 2013;
Haushofer and Fehr 2014) finds that the stress
created by poverty can make it difficult to focus
on long-term goals and lead to short-sighted
behavior. Positive income shocks can increase
psychological well-being, happiness, and time
horizons, thereby reducing the cognitive ortime
related cost of action. In my qualitative inter-
views, | similarly found that winners reported
feeling “less stressed” on a daily basis and had
more time to think about making their futures
more comfortable.

In line with this explanation, | estimate that win-
ners were 19 percentage points more likely than
non-winners to claim to be “happy” with the fi-
nancial situation of the household. They also ap-
peared to believe they would pass on their good
fortune to their children, as they were roughly 12
percentage points more likely than non-winners
to say “yes” when asked if their children would
have better lives than them. Their predictions
might be supported, as youth from winning
households had higherrates of secondary school
completion than those from non-winning house-
holds, even though on average, lottery homes
were in neighborhoods with worse schools than
the non-lottery homes. Winners were further 8
percentage points more likely than non-winners
to respond that they “would never leave” when
asked if would ever consider relocating from
Mumbai, suggesting increased time horizons.
Multiple interview respondents reported being
less worried about having to return to their “na-
tive places,” or the villages from which the mi-
grated to the city, in the case of a job loss.
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A subsidized home may also affect political
behavior by altering a beneficiary’s perception
of her own status. In July 2018, The Hindustan
Times ran a story documenting the pride and
satisfaction reported by members of 13 house-
holds in Mumbai that had fulfilled their dreams
of homeownership (Hindustan Times (2018)). |
also estimate an 8.9 percentage point increase
in the likelihood of respondents selecting “No,”
when asked “Do you/people like you need to
listen to what leaders in the area say?” | inter-
pret this effect as an increase in respondents’
perceptions of their own status or efficacy. As
stated by one of the winners, “[Beneficiaries]
now have some status. The sarkar [government]
needs to listen to us now.”

Finally, as demonstrated by the literature on
NIMBYism, subsidized homeownership can
create interest groups of beneficiaries who are
particularly motivated to work together to pro-
tect their benefits. To illustrate this mechanism,
| also measure effects on stated motivations
for another form of local political participa-
tion, namely voting in local elections. Relative
to nonwinners, | estimate that winners were 22
percentage points more likely to state neighbor-
hood problems as a reported reason for voting,
thus supportingincreased interestin local prob-
lems as a mechanism for my findings. As one
winner stated, she “looked for politicians who
made an effort in improving the water, clean-
liness, and squatter situation in the neighbor-
hood.” In contrast, a non-winner said he voted
for “those who help people like us.”

Implications for the study of compara-
tive politics

These results differ from existing comparative
politics research on political behavior in im-
portant ways. First, | focus not on voting behav-
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ior, but demands for service improvement. In
cities in the developing world, the demand for
services such as water and electricity can far
outstrip supply. This leads to uneven service
access and service quality across a municipali-
ty. Oftentimes, communities must secure these
services through negotiation with politicians
(Auerbach 2016), brokers (Stokes et al. 2013),
orotherintermediaries (Jha et al. 2007, Krishna
2011). Much is written about politicians’ strate-
gies for allocation among different individuals
or groups (see Golden and Min 2013). We know
less about when and why citizens will prioritize
improvements to public service delivery over
otherdemands.

Second, in an attempt to learn about the causes
of this behavior, | move away from the literature
on clientelism, which focuses on ethnicity and
reciprocity between politicians and citizens.
Instead, | focus on citizens' capacity and aspi-
rations to make new demands (Kruks-Wisner
20183, 29). | show that government benefits
might actually alter how beneficiaries think and
what they want, thereby motivating and en-
abling citizens to improve their communities.
These important determinants of individual
political behavior may change over time in spite
of fixed characteristics such as ethnicity or reli-
gion, particularly in response to changing eco-
nomic fortunes.

| also demonstrate the importance of home-
ownership subsidies, which remain relatively
unstudied outside of the US, to urban politics
all over the world. The research shows that the-
ories of urban politics based on evidence from
the US will be enriched by the study of low- and
middle-income countries. US-based studies, for
example, emphasize the negative externalities
of homeownership that occur when homeown-
ers defect from city-level public goods such as

page 29



SUBSIDIZING HOMEOWNERSHIP BUILDS WEALTH, CHANGES ATTITUDES, AND GENERATES URBAN CIVIC PARTICIPATION (CONTINUED)

PP
/00

landfills and homeless shelters due to the costs
they impose on local communities (Portney
1991; Dear 1992; Fischel 2001; Schively 2007;
Hankinson 2018). They describe a collective ac-
tion problem wherein homeowners defect from
land use policies that are of general benefit to a
municipality because they impose costs (in the
form of land depreciation or externalities such
as crowds and pollution) on the very local com-
munities in which individuals own homes.

But cities in India experience variation in ser-
vice quality rarely seen in cities in countries like
the United States or United Kingdom.The home-
owners linterviewed in India were rarely fighting
for better views or schools, but rather hoping for
regularwater service, covers foropen manholes,
and effective sewage drainage during the mon-
soon months. Thus, if homeownership leads to
theimprovement of these vital community-level
public services, then it has the potential to gen-
erate positive externalities at the community
level not possible in cities with more uniformly
high levels of service provision. This is not to say,
of course, that homeownership cannot have
negative NIMBY-type externalities in urban
India as well. Many have documented, for exam-
ple, the urban middle class’s attempts to clear
slums and “beautify” cities; such actions likely
share the same underpinnings as NIMBYism in
that they benefit homeowners at the expense
of others in the city (Fernandes 2006; Heller,
Mukhopadhyay, and Walton 2016).
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The point is that homeownership subsidies are
wealth transfers, and wealth both confers pow-
er and motivates people to exercise power. As
cities grow, these subsidies will only become
more consequential because of both the grow-
ing potential for home value appreciation and
the increasing number of people city politics will
reach.

The study of comparative urban and local pol-
itics will thus benefit from the further study of
this common policy initiative. One important
avenue of future research is to see whether pol-
icies in other contexts affect political behavior
in similar or other ways. Another is to under-
stand why governments pursue such initiatives.
Formal housing programs may be particularly
appealing to governments for political reasons.
Alan and Ward (1985, 5-6) claim that public
housing serves three main functions in society:
it provides visual evidence that the government
is providing for the poor, construction creates
jobs,and it provides homes for government sup-
porters and officials. Leaders may also, as we
have seen in the case of the UK and US, be ideo-
logically motivated to promote homeownership
and/or civic participation. Ultimately, home
subsidies remain animportant cause and effect
of political processes across and within many
different countries, and there is still a great deal
to be learned about them. e
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District Restructuring as a Window onto
Territorial Politics

by Kyle A. Jaros

If the governance of swelling mega-cities is cen-
tral to the politics of the 21st century, there are
few settings where the stakes are higher than
China. China is home to dozens of multi-mil-
lion-person metropolises — both national cen-
ters like Beijing and Shanghai, and regional hubs
like Wuhan and Nanjing.' For an autocratic par-
ty-state, managing these cities represents a key

— asinothernational settings — is the question
of how to administratively organize sprawling
urban areas. Around the world, the architecture
of urban government varies widely. We find di-
versity in the pattern of power devolution, the
degree of administrative fragmentation, and
the blend of territorial and functional gover-
nance. Comparative scholarship makes it clear
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political challenge and balancing act. Large cit-
iesare China'smostimportanteconomicgrowth
engines, centers of innovation, and gateways to
the global economy (Jaros 2019). But large cit-

that these varying metropolitan governance ar-
rangements have important consequences for
development and politics. Among other things,
metropolitan government structures affect

ies also strain the party-state’s governance ca-
pacity. On the one hand, they represent latent
threats to regime stability, with their potential
for concentrated social unrest (Wallace 2014).
On the other hand, big cities face a host of more
routine — though no less serious — policy chal-
lenges, such as providing public services to di-
verse and demanding populations, reconciling
economic growth with inclusive development,
and managing environmental pressures (Saich
2008). In moments of crisis like the COVID-19
pandemic, both sides of this urban governance
challenge become vivid.

One of the most fundamental, yet most difficult
aspects of metropolitan governance in China
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the distribution of economic and social oppor-
tunities (Frug 1999; Freemark et al 2020), the
dynamics of political power and participation
(Myers and Dietz 2002; Lassen and Serritzlew
2011), and the efficiency of administration
(Zhang 2013; Blom-Hansen et al 2016).

In China, where the entities called “cities” (shi)
are often much larger than their counterparts
abroad, and where the party-state penetrates
virtually every aspect of political, economic, and
social life, the structure of urban government
would seem especially significant. Yet, despite
extensive research by political scientists and
other scholars on urban issues in China, there
has beenrelatively little attentionto the internal
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structure and workings of urban government. It
is clear that in recent decades, China’s big cities
have existed in a state of near-constant institu-
tional flux as the party-state has tried to adapt
its structures of rule to manage popu-
lation growth, land expansion, and eco-
nomic restructuring (Chung and Lam

system of China’s ,oarty— 2004; Hsing 2010; Rithmire 2015; Cartier
state raises the stakes 2015). ngever, many key questions
. about China’s urban government sys-
ofconflzcts'over urban tem remain only partly answered: How,
territory. and on what basis, is the territory of
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cities divided into different sub-units?
In what ways does the urban district structure
shape the political, economic, and social life of
cities? When and why do territorial-administra-
tive arrangements in cities change, and how do
such changes affect political elites and ordinary
residents alike? Answering these questions is
important not only for making sense of urban
politicsin China, butalsotoaddacrucial dimen-
sion to comparative debates about the deter-
minants of effective metropolitan governance.

To help address this gap in the literature, my
current research examines the changing forms
and workings of big-city government in China.
As one element of this research, | examine cases
of urban “administrative division reform” (xing-
zheng quhua gaige) (ADR), or changes to the
district structure of cities, to better understand
the evolving nature of urban governance and
the complex internal politics of China’s metrop-
olises. Urban district restructuring has occurred
frequently in recent decades, reshaping the ter-
ritory and governance arrangements of many
Chinese cities. Though officials speak of ADR in
technocratic terms as a way to enhance urban
competitiveness, spatial coordination, and ad-
ministrative efficiency, such reform is ultimate-
ly a manifestation of territorial politics within
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Chinese cities. Urban ADR reflects pent-up ten-
sionsand political divisions within urban govern-
ment, and it produces clear winners and losers.

In what follows, | use the case of the 2013 ADR
in Nanjing, Jiangsu Province as a window onto
the multifaceted territorial politics of a large
Chinese city. As | discuss below, ADR in Nanjing
highlights accumulating strains within the gov-
ernance system of a fast-growing provincial
capital and reveals conflicting interests be-
tween different groups of urbanites, different
government units, and different urban priori-
ties. Indeed, by examining changes to the urban
district structure, the underlying significance of
this structure becomes clearer. Urban districts
in China are as large as municipal units in oth-
er settings, and are responsible for many of the
same functions. In Nanjing, we find some of the
same types of horizontal conflicts among dif-
ferent urban districts—and their residents—that
might be observed between neighboring cities
in other national contexts. But we also see how
the hierarchical governance system of China’s
party-state raises the stakes of conflicts over
urban territory.

Urban district structure and
restructuring in the Chinese metropolis

The territorial units designated as cities in
China are less like municipalities in other con-
texts than city regions or provinces: their ad-
ministrative boundaries encompass densely
populated urban cores but also suburbs, sat-
ellite cities, and large rural hinterlands. Four of
China'’s largest cities, Shanghai, Beijing, Tianjin,
and Chongging, have populations in the tens of
millions, land areas of several thousand square
miles, and province-level administrative rank.
Even prefecture-level cities, of which there are
currently over 290, are typically home to several
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million people and comparable in land area to
small American states.

Based on province-level and prefecture-lev-
el cities’ size alone, their internal administra-
tive structures have important consequences
for development and governance. Indeed, the
administrative divisions of prefecture-level
Chinese cities are large units in their own right.
In addition to any remaining rural counties or
county-level cities in their jurisdictions, pre-
fecture-level cities contain one or more urban
districts—administrative units with county-lev-
el rank that play a major governance role as the
lowest full-fledged level of local government in
urban areas. Urban districts have populations
ranging from a couple hundred thousand to up-
ward of one million, and are themselves sub-di-
vided into dispatched organs called street
offices (jiedao ban). Urban districts are highly
heterogeneous in character: in large Chinese
cities, older core urban districts tend to be
smaller and more densely populated than erst-
while suburban areas that have subsequently
turned into districts. Additionally, both urban
and suburban districts often differ strikingly
from districts formed through cities’ annexation
of outlying counties or county-level cities, units
thatare oftenmuchlargerinland areaand large-
ly rural in character (Lam and Lo 2010). Urban
districts are often overlaid by special functional
areas, including development zones of different
types, ranks, and sizes, further complicating the
territorial structure of urban governance.

With multiple local government units and lev-
els of administration and dramatic variation in
local conditions found within a typical Chinese
municipality, it is natural for different political
and economic interests to collide. Frictions of-
ten emerge at the boundaries between different
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urban sub-units, and significant tensions can
accumulate within cities overtime. Although the
lively territorial politics at play within China’s cit-
ies often stay unreported and out of public sight,
political fault lines erupt into view at times of
change—particularly during moments when the
structure of urban government itself is altered.

For contemporary New Yorkers, it would be al-
mostunthinkableforthe BronxandStatenlsland
to suddenly cease to exist as separate boroughs
and instead be absorbed into Manhattan and
Brooklyn. But sweeping changes of this sort oc-
cur frequently in large Chinese cities, and more
generally as well, large-scale “reterritorializa-
tion” is a regular feature of China’s subnational
governance system (Cartier 2015). For China’s
major cities, in particular, the past decade-plus
has seen a major wave of changes to urban ad-
ministrative divisions, with far-reaching con-
sequences for the territorial make-up of cities
and for authority relations, resource allocation,
and state-society dynamics in the metropolis.
In 2009 and the years following, many major
cities, including Shanghai, Beijing, Guangzhou,
Nanjing, and Ningbo, altered their district struc-
tures. Like earlier municipal restructuring in the
late 1990s and early 2000s, ADR over the past
decade has included various cases in which
outlying counties and county-level cities have
been converted into districts and incorporated
into the city proper of Chinese metropolises.
There has also been a growing number of cas-
es of urban district mergers and more complex
rearrangements of urban territory (Yin and Luo
2013). In some cases, such as in Nanjing (2013)
and Ningbo (2016), multiple changes to a city’s
territorial configuration have occurred at once.

Some scholars have viewed recent cases of
ADR as a product of practical considerations
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Figure1:
Map of Nanjing, post-2013

restructuring.

Source: Map image from
wikipedia.org; labels
by author.

like ensuring sufficient space for new urban
development and growth, improving public
service delivery through larger jurisdiction size,
and reducing administrative costs (Yin and Luo
2013; Lin and Yang 2017). But ADR is also deeply
political in the way it redraws territorial author-
ity relations and changes the distribution of
resources across different parts of the metrop-
olis, and it must therefore be understood as an
outgrowth of urban territorial politics. Along
these lines, Cartier (2015) emphasizes the cen-
tral party-state’s ultimate control over ADR and
its use as a tool of party-state power to achieve
political and developmental objectives. Power
asymmetries in the party-state hierarchy be-

NANJING CITY, JIANGSU PROVINCE

New Gulou Central

District

District

Lishui
District

come reinforced through reforms that expand
the boundaries and resource bases of politically
privileged territorial units. Luand Tsai (2017), for
example, note how provincial capitals are more
successful than other cities in annexing wealthy
counties.

Overall, however, the politics of ADR in urban
China remains a rich and little studied topic.
As | discuss below in my analysis of the case of
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Nanjing’s 2013 ADR, municipal restructuring
brings together multiple aspects of urban terri-
torial politics and provides important clues into
the conflicts playing out between different state
actors, economic interests, and societal groups.

Nanjing's 2013 big bang-style ADR

Of the many instances of ADR across China
over the past decade, the 2013 reorganization
of Nanjing, the provincial capital of Jiangsu
Province, was one of the most far-reaching. On
February 20, 2013, with little prior public warn-
ing, authorities in Nanjing announced that
the city had received approval from the State
Council and Jiangsu to carry out a significant
territorial restructuring. The city’s two remain-
ing rural counties, Gaochun County and Lishui
County,would be converted intourban districts,
bringing their territory under more direct mu-
nicipal oversight. In addition, two pairs of core
urban districts would be consolidated to form
larger, more populous units. Gulou District, a
densely populated and dynamic central city
area home to Jiangsu's provincial government
and party headquarters, would be merged with
neighboring Xiaguan District to form a New
Gulou District. And Qinhuai District, a com-
mercial and residential area with a rich history,
would merge with adjacent Baixia District to
form a New Qinhuai District. This ADR thus in-
volved 6 out of Nanjing’s 13 sub-units, areas ac-
counting for 29.7 percent of Nanjing’s land area,
38.7 percent of its population, and 36.4 percent
ofits GDP.

This sweeping change to Nanjing’s administra-
tive geography was intended by city authorities
to enhance Nanjing’s economic competitive-
ness, spatial coordination, and government ef-
ficiency. First, authorities noted, the goal of
economically integrating Lishui and Gaochun
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Table1:

Nanjing's district indicators
before and after February
2013 restructuring

Data source: Nanjing
Yearbook and Nanjing

Statistical Yearbook.
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Counties with the rest of the city had been
hindered by the counties’ underdeveloped in-
frastructure and public services. Converting
counties to urban districts would allow for
upgraded infrastructure and public service
standards and would simplify administrative re-
lations between the municipal government and
erstwhile counties. Second, Nanjing authorities
pointed to a lack of space for new development
in “cramped” central-city districts like Gulou
and Qinhuai. By consolidating core districts,
economies of scale in urban development and
improved planning coordination would result,
while cost savings could be reaped (Zhang and
Zhang 2013).

During March and April 2013, Nanjing mobi-
lized municipal- and district-level leaders for
a fast-paced implementation effort. The city
established a leading small group and subor-
dinate working groups to oversee district re-
organization, issued a series of policy notices
to guide the merger process, and launched a
propaganda campaign and party discipline en-
forcement efforts to ensure smooth progress
and to pre-empt backlash from affected district
officials or residents. By early May 2013, new
district leaders and departments were in place
and open forbusiness (Yong 2017,196-197). Still,
the work of district restructuring was far from
over, as harmonization of institutions and pol-
icies in newly established or merged districts

would be phased in over several years. Lishui
and Gaochun, which as counties had enjoyed
greater fiscal and administrative autonomy
than urban districts, were reassured that they
could retain most of these privileges foranother
fiveyears (Ibid., 203). Meanwhile, the city prom-
ised a tailored approach to administration of
the newly merged core districts. There would be
no fundamental changes to district-level poli-
cies during 2013, while gradual harmonization
of practices across formerly separate districts
would beginin 2014 (Ma 2013).

Involving several of Nanjing’s sub-units, the 2013
ADR significantly affected the contours of the
city as a whole and the average characteristics
of its districts, as shown in Table 1. By annexing
two rural counties, Nanjing achieved — statisti-
cally at least — a major expansion in urban land
area, urban area population, and urban area
GDP. By eliminating two sub-units, Nanjing fur-
ther consolidated its administrative geography.
With these changes, the average population,
land area, and GDP of Nanjing's urban districts
increase substantially.

The four central-city districts saw more dramat-
ic changes. Merged districts differed from each
otherin terms of population, land, and econom-
icindicators, and the resulting new districts also
differed in important ways from their predeces-
sors. Table 2 compares indicators of the New
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Total of
urban districts

Resident population 2012 (mn) 7323
Resident population 2013 (mn) 8188
Land area 2012 (sq km) 4,728
Land area 2013 (sq km) 6,587
GDP 2012 (bn CNY) 46511
GDP 2013 (bn CNY) 6170

Average of
urban districts

0,666

0744 ‘
4298
598.8 ‘
423

561 ‘

page 37



REMAKING URBAN GOVERNMENT IN CHINA (CONTINUED)

Table 2:

Indicators for Gulou District,
Xiaguan District, and New
Gulou DistrictData source:
Nanjing Yearbook and
Nanjing Statistical Yearbook.

Data source: Nanjing
Yearbook and Nanjing
Statistical Yearbook.
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Gulou District with those of the former Gulou
District and former Xiaguan District. At the out-
set, Gulou was a more populous and densely
populated district with a larger overall econo-
my and higher per-resident endowments of fis-
cal revenue and social resources than Xiaguan.
Relative to the former Gulou, New Gulou had a
substantially larger resident population of 1.29
million (first among Nanjing’s sub-units) and
GDP of 79.14 bn CNY (rising from fourth to sec-
ond ranked among Nanjing’s sub-units) and
almost twice its original land area. Although its
large size ensured it would have a high political
profile, New Gulou had lower per-resident en-
dowments of fiscal revenue and social resourc-
es thanits predecessor.

District restructuring and urban
territorial politics

While Nanjing’s restructuring was justified by
authorities in technical terms, this and other
cases of ADR are intensely political in practice.
As one media account acknowledged, a “change
to administrative divisions is to some extent the
reallocation of power and the readjustment of

interests,” and authorities saw the potential for
serious political difficulties (Zhang and Zhang
2013). Indeed, on closer examination, Nanjing’s
ADR highlights several aspects of urban territo-
rial politics that normally remain hidden behind
afagcade of technocratic urban governance.

First, and most basic, this reform in Nanjing,
like cases of ADR elsewhere, calls attention to
the frictions that can arise between neighbor-
ing urban districts and between districts and
city-level authorities. China’s urban districts are
often written off as mere “vassals” of the munic-
ipality, and sometimes not even regarded as a
full-fledged level of local government (Lam and
Lo 2010). But, as noted above, districts are large
entities in their own right—comparable to major
cities in other national settings. The fact that
authorities go to great trouble to alter district
boundaries makes clear that these boundaries
matter significantly in the first place. Like city
limits in other national settings, district bound-
aries are important for urban economic devel-
opment and social governance as well as for the
provision of many public services, such as pri-

Gulou District

(2012)
Resident population (mn) 0.839 (2nd/11)
Land area (sq km) 24.65 (9th/11)
GDP (bn CNY) 44.56 (4th/11)
Localfiscal revenue (bnyuan) 514 (3rd/11)
Localfiscal revenue perresident 5974 (6th/11)
(bnyuan)
Residents persq km 34,049 (1st/11)
Middle school teachers per 10000 271 (3/11)
residents
Hospital beds per10000 residents 116.64 (1/11)

Xiaguan District New Gulou District

(2012) (2013)
0451 (8th/11) 1.291 (Ist/11)
28235 (8th/11) 5418 (9th/11)
2536 (8th/11) 7914 (2nd/11)
167 (10th/17) 751 (3rd/1n)
3703 (10th/11) 5812 (10th/11)
15,901 (4th/11) 23,850 (1/11)

194 (10/17) 245 (9/1)
32,59 (8/11) 10312 (1/11)
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mary and secondary education and basic urban
welfare.And, though some urban districtsarein-
deed tightly controlled by city-level authorities,
other districts enjoy considerable autonomy in
fiscal and administrative matters. Coordinating
economic and spatial planning and public ser-
vice provision across district boundaries is of-
ten a challenge for city-level authorities, a fact
underscored in recent interviews with munic-
ipal officials in Nanjing (Author’s interviews,
2019).As Hsing (2010) notes, China’s municipal-
ities have achieved a measure of territorial con-
solidation over the past few decades and work
hard to present a unified face to the outside
world, they remain internally divided entities in
which district governments and other territori-
al players (e.g., development zone authorities,
major state-owned enterprise units, etc.) con-
tinue to exercise considerable sway, resulting
in frequent turf battles over development and
governance.

Second, Nanjing’s 2013 ADR highlights the dif-
fering priorities of city-level authorities and
higher-level state actors when it comes tourban
governance arrangements. Although ADR has
been a recurring phenomenon across China'’s
major cities, it is by no means easy to accom-
plish. Changes to China’s county-level adminis-
trative divisions require State Council approval
and must pass through the provincial level first.
Gaining official authorization to conduct such
reforms is a fraught, multi-year process. Even
the 2013 Nanjing ADR, not a particularly con-
tentious one, involved years of advance discus-
sion and planning as well as a nearly year-long
intergovernmental approval process. Following
lengthy informal consultations with higher-lev-
el authorities, Nanjing’s government submit-
ted its proposal for restructuring to the Jiangsu
Provincial Government on April 17, 2012. In late
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June, Jiangsu province gave its tentative sup-
portto the proposal and relayed it upward to the
State Council. Final State Council approval for
the proposal did not come until February 8,2013,
and formal provincial guidelines for the ADR
were not issued until February 19, 2013. In the
interim, Nanjing officials engaged in a lengthy
negotiation with higher-level officials, during
which the latter expressed concerns about
Nanjing undertaking such a large restructuring
in one-off fashion and suggested more piece-
meal changes instead (Yong 2017,192-193).

The difficulty of securing higher-level approv-
al for such changes speaks to the conflicting
priorities of officials at different levels of the
party-state hierarchy: While city authorities
were intent on using administrative reforms
to enhance the city’s economic strength and
competitiveness, central authorities were more
concerned with maintaining stability and or-
der in the city’s governance arrangements. In
this case, the provincial level of government,
which likely perceived benefits in the economic
strengthening of its capital city, was supportive.
However, in many other such cases provincial
support is withheld, thwarting cities’ efforts
to change their administrative geography. For
Suzhou, another major city in Jiangsu that has
historically been on strained terms with provin-
cial authorities, it took years to gain approval for
a similar administrative restructuring in 2012.
Even then, the city had to make significant con-
cessions to the province to get what it wanted
(Cartier 2016; Jaros 2019, 216-218).

Third, Nanjing’s ADR brings into sharper focus
conflicts between municipal authorities and
subordinate district and county leaders over re-
sources and territory. For the leaders of outlying
rural counties, “upgrading” to district status is a
decidedly mixed blessing. Although district sta-
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tus confers higher standards of public service
provision and infrastructure, it can compromise
the administrative and fiscal autonomy coun-
ties enjoy. In the case of Nanjing’s 2013 merger,
the existence of such concerns and pushback
on the part of county leaders from Gaochun
and Lishui can be inferred from the assurance
given that existing powers and special policies
enjoyed by the counties would not be changed
for five years and by the fact that incumbent
county leaders were left in place through the
transition. In Nanjing’s central city, by contrast,
we see the greater ability of municipal authori-
ties to flex muscle over district authorities. The
elimination of existing districts and reorgani-
zation of their staff and territory gave city-level
leaders an opportunity to dislodge entrenched
district-level actors and to redraw districts in a
way compatible with municipal development
and governance priorities. During the process
of consolidating four central urban districts
into two, existing district governments were
disbanded, and new leadership lineups and
staffs were chosen. Unsurprisingly, there were
concerns about potential grievances and push-
back from affected personnel amid this major
shake-up, and great care was taken to ensure
a smooth reorganization. On the one hand,
Nanjing carefully managed official discourse
and public opinion around the district restruc-
turing and placed heavy emphasis on enforcing
party discipline throughout the process (Zhang
and Zhang 2013). On the other, the effectively
city co-opted several leaders of the abolished
districts. After the Gulou-Xiaguan merger, for
example, the former directors of each district
were appointed as party secretary and director
of New Gulou district, respectively, while the
former party secretaries were reassigned to
city-levelleadership positions.
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Fourth and finally, Nanjing’s ADR lays bare the
conflicting interests of different groups of urban
residents. Insofar as significant cross-district
disparities existinthe social resources and pub-
licservices districts, restructuring of districts af-
fects how resources are shared and influences
the relative privilege of different territorial con-
stituencies. During the Gulou-Xiaguan merger, a
fiscally strong district with high-quality public
services (Gulou) was paired with a district that
lacked a comparably strong fiscal base and
high-quality public services (Xiaguan). Many
Xiaguan residents saw benefits in a merger that
would help them access the superior amenities
of Gulou. But some Gulou residents, including
elderly residents receiving minimum-income
guarantee (dibao) payments, feared their ben-
efits would be diluted by merging with a poorer
district (Wang et al 2013). The Gulou-Xiaguan
merger and others like it also have major con-
sequences for urban real estate prices, which
affect different territorial constituencies and
socioeconomic groups unevenly. Xiaguan’s av-
erage real estate prices were roughly 6,000 CNY
cheaper per square meter than Gulou's prior to
the merger but were poised to appreciate quick-
ly after the announcement, given the upgrad-
ing of district brand as well as public amenities
(Zhang 2013). While this would benefit home-
owners in Xiaguan and economic elites able to
invest in Xiaguan real estate development, the
district merger was less beneficial for Gulou
owners, who saw some of their district’s privileg-
es reduced.

Similar dynamics have been documented
during district mergers in other cities. In the
month following the April 2019 announcement
of a merger between Shanghai’s Nanhui District
and Pudong New Area, for example, real estate
prices rose over 10 percent in the less-devel-
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oped Nanhui (Tian 2009). Whereas urban res-  politics of urban China. As discussed above, the
idents in China have limited recourse to fight case of Nanjing's 2013 ADR shows the politically
district mergers (indeed, they typically only ~charged nature of municipal restructuring and
learn of them once they are underway), merg- highlights different dimensions of territorial in-

ers redistribute resources across different res-  terest conflict and intergovernmental bargain-
ing. Given the frequency with which Chinese

metropolises undergo such reorganizations and
the variety of approaches taken, there is ample
scope for research to clarify the political-eco-
nomic drivers and consequences of ADR. Such
work promises new insights into the evolving ur-
ban government system and patterns of urban
During moments when the administrative politics in China, and will also offer an instruc-
structures of large cities are in flux, observers tive counterpoint to studies of metropolitan
get a glimpse into the multifaceted territorial ~ governance restructuring in Western settings. e

ident groups and between ordinary residents
and those with the economic clout or political
connections to financially speculate on news of
such changes.

Conclusion
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by Veronica Herrera

mately linked to city leadership and multi-lev-
el governance (Bulkeley and Betsill 2013), and
pollution is responsible for one quarter of glob-
al deaths, most of which occur in low-income
countries (WHO 2016), which are increasingly
urban. Indeed, environmental problems perme-
ate the lives of many residents in Global South
cities (Hardoy et al. 2001), and comparative pol-
itics has not done enough to study this growing
reality. Environmental issues are a key policy
arena that drive politics at the subnational level
and require study. For this to happen, however,

The Urban Turnin Comparative Politics

Comparative politics scholars are increasingly
turning theirattention to subnationaland urban
politics in developing countries. There are many
reasons to study city politics in the Global South.
Over half of the global population lives in cities,
and thisfigureis projected torise to over 65% by
2050, with 90% of this increase taking place in
Asia and Africa, as Latin America is already over
80% urbanized (UN DESA 2018). Urban popu-
lation growth and decentralization trends have

Veronica Herrera
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of California Los Angeles.
Her email is vherrera@
luskin.ucla.edu.

created more policy arenas for which local gov-
ernments are responsible, and thus more spac-
es for citizen demand-making on government
and ensuing political contestation. Political
science scholarship focused on cities in devel-
oping countries has broken new ground on, for
example, political order and urban violence,
clientelism, and public services provision (see
Post 2018), but has neglected a critical urban
policy arena that is increasingly politically con-
tested: the environment.

Despite growing attention to global environ-
mental governance (Hale 2020), comparative
politics scholars have been slower to examine
this fertile area of research, and this neglect has
been even more pronounced at the city level.
Yet climate change mitigation planning is inti-
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we must overcome outdated assumptions that
environmental politics is not politically salient
or that it is too difficult to study in weak institu-
tional environments like those that character-
ize much of Asia, Africa, and Latin America.

There are many lenses through which to study
the environment in the Global South, but exist-
ing research suggests that any environmental
law, standard, orinstitution with real authority is
such because of sustained pressured from col-
lective citizen action. While social mobilization
has played a big role in environmental policy-
making worldwide, the role of organized citizen
pressure in environmental institution building
has been particularly pronounced in the weak
institutional setting of the Global South. Thus,
comparativists can draw important lessons
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the discipline.

about the relationship between social account-
ability and institution building by examining
political conflicts over environmental issues in
these spaces.

Environmental Concernin the Global
South and its Politics

Perhaps because of Inglehart'sfamous post-ma-
terialist thesis (1990; 1995) much of the scholar-
shiponlocalenvironmentalissuesindeveloping
countries has developed outside of political sci-
ence. Inglehart argued that only countries that
enjoy economic security will undergo a “value
change” towards environmentalism, making
environmental concern a “post-material” issue
developed only in advanced industrial
economies. Inglehart assumed that en-
vironmental concern would be visible
only through formal institutions such
as political parties, leading political sci-
entists to associate a lack of ecological
parties with low environmental concern
and perhaps conclude that the environment
was not politically salient and thus irrelevant for
study in developing countries.

Otherscholars outside of political science reject
the post-materialist thesis, and have probed
the varied manifestations of environmental
concern around the world. Some have found
that environmental concern is even higher in
low-income nations (Dunlap and Mertig 1997)
and that we should expect to see mobilization
around slow harms that are framed as “claims of
vulnerability” such as when a community’s eco-
nomic livelihood is at stake (e.g. Martinez-Alier
2002; 1991). In contrast, ethnographic research
has documented the propensity for low-income
communities to be faced with resignation and
“environmental suffering” and thus fail to mobi-
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lize (Auyero and Swistun 2009; Lora-Wainwright
2017). Recently, comparative politics literature
has turned its attention to the rise in socio-en-
vironmental conflicts in some non-urban set-
tings, such as political conflicts over extractives
(Jaskoski 2014; Amengual 2018; Falleti and
Riofrancos 2018; Arce 2014; Eisenstadt and
Jones West 2017), forest protection (Kashwan
2017; Milmanda and Garay 2019; Andersson
2013) and conservation policy (Steinberg 2001).
Thus, although political scientists have begun to
revisit the uptick of environmental concern in
developing countries, the focus has not beenon
how these dynamics shape city politics.

Yet this reality is ripe for change. Comparative
politics scholars interested in cities and devel-
opment can look to the environmental policy
arena as a fertile area of study. Urban govern-
ments typically have authority over key policy
arenas within which environmental goods are
provided, regulated or consumed (although this
authority may be shared between multiple tiers
of government). These responsibilities might
include regulating building codes; regulating
industrial pollution; allocating land use permits;
regulating environmental impacts from water
and sanitation provision, landfills, incineration,
and transportation; managing forests, parks,
and waterfronts; and responding to environ-
mental disasters such as flooding, landslides,
and wildfires.

Environmental policy arenas in cities allow po-
litical scientists to study themes central to the
discipline in new empirical terrain. First, envi-
ronmental institution-building is tightly linked
to social mobilization, and students of civic
participation and collective action will be able
to fruitfully link these bodies of research with
conflicts over local policymaking in response to
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climate change. Second, regulatory politics, in-
cluding issues of state capacity and firm-state
relations, isalsoanarenathat playsoutinurban
environmental policymaking and can be further
probed in both democratic and nondemocratic
settings. Third, similarto the study of clientelism,
political scientists are well poised to study the
relationship between electoral cycles and envi-
ronmental goods provision and regulation. This
is an area of great interest to the interdisciplin-
ary study of climate change. Finally, many local
governments enjoy autonomous authority over
public services provision, which have important
environmental causes and consequences that
merit further study.

The Role of Citizen Mobilization: New,
Existing and Future Research

In my research on environmental policymaking
in Latin American cities, | have found that citi-
zen collective action has been critical for build-
ing state capacity for enforcing environmental
regulations. By focusing on slow moving harms,
such as water and land pollution, my research
highlights environmental problems that be-
come part of the everyday landscape in many
urban communities and thus become stymied
by citizen and political inaction. For instance,
my research with Lindsay Mayka focused on
the role of litigation for social accountability in
Bogotd, Colombia, which put urban river remedi-
ation on the policymaking agenda (Herrera and
Mayka 2019). In another work, | argue that the
historical legacies of pre-existing social move-
ments—such as the human rights movements
in South America—can create an infrastructure
of institutions, NGOs and frames—that can is-
sue-link with environmental issues, providing
policy entrepreneurs a pathway towards slow
harms remediation, as was the case in Buenos
Aires, Argentina (Herrera 2020).
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My research builds on earlier work on social mo-
bilization around environmental issues. For ex-
ample, in Brazil civil society groups have always
had environmental expertise and created pres-
sure on the state, moving between state agen-
cies and NGOs (Hochstetler and Keck 2007).
This is seen clearly in the alliance building be-
tween popular movements and technocrats to
cleanup “Death Valley” or Cubatao, Brazil which
was once one of the most contaminated places
in the world (De Mello Lemos 1998; Hochstetler
and Keck 2007). More recently, scholarship on
social mobilization around the environment
has focused on litigation as a demand making
strategy, for example in China (Stern 2013; Van
Rooij 2010), Argentina (Botero 2018) and Brazil
(McAllister2008).

Political scientists interested in social mobi-
lization have a rich tapestry of empirical de-
velopments to choose from when studying
environmental movements in the Global South.
Combining findings from environmental justice
literature (Bullard 2000; Hofrichter 2002) with
other political and social movements litera-
ture, comparative politics scholars can further
interrogate the collective action underpin-
nings of mobilization surrounding environment.
Framing, alliances, the role of NGOs, material
resources, and prior organizational strategies
are some factors that can be explored for move-
ment formation in new waves of environmental
contestation in Global South cities. Some of this
existing work that focuses on the utility of envi-
ronmental justice framing in the Global South
context (Urkidi and Walter 2011; Carruthers
and Rodriguez 2009; Diez and Rodriguez 2008)
could be combined with questions central to
comparative politics. For example, research
could focus on how movements impact policy
change, whether they depend on political par-
ties or mayoral leadership, or how they navigate
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multi-tiered governance agendas in climate
change mitigation planning spaces. Another
area of research is the relationship between
national or urban regime change and environ-
mentalism. Future research could build on
how, for example, environmental movements
expand after shifts from authoritarian rule, as
was the case of Brazil (De Mello Lemos 1998)
and Argentina (Herrera 2020), or how local en-
vironmental protests might contribute to na-
tional democratization movements as research
on Taiwan and South Korea illustrate (Haddad
2015).

Future Research: Regulatory Politics,
Electoral Cycles, and Public Services
Provision

Regulatory politics at the urban level have been

underdeveloped, despite the political influence

of urban growth machines in Global South cities

(Molotch 1976). Urban growth machines, wheth-
er real estate development or industrial plants,
create structural challenges for environmental

protections. Recent work by Kent Eaton reveals

the tensions between politically connected

land interests in Bogota, Colombia, and efforts

to regulate them in order to protect peri-urban

natural reserves (K. Eaton 2020, 7-9). Social-
political conflicts between real estate devel-
opers and urban environmental protections in

the Global South is a fruitful venue for future re-
search, particularly as these conflicts increase

and become co-opted by partisan interests.
Research suggests that social mobilization can

sometimes provide a countervailing pressure to

urban growth machines.

For example, research on agro-industrial plant
pollution in Santa Fe, Argentina shows that reg-
ulatory enforcement “was made possible by a
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mobilized community group that put pressure
on the plant and developed linkages with reg-
ulators” (Amengual 2016, 164). Indeed, regula-
tion as a coalition-building project in the Global
South, requiring the support of both engaged
citizens and non-state actors, deserves more
scholarly attention, in particular for identifying
the conditions under which such strategies are
successful. How these dynamics play out in au-
thoritarian settings, where social mobilization
is likely to be more muted, also merits further
study. Newwork could build on existing research
focused on the explanatory role of centralized
or decentralized institutional configurations
for environmental compliance in China (Van
Rooij et al. 2017; Kostka and Nahm 2017), and
the role of citizen-led litigation (Stern 2013; Van
Rooij 2010), and connect these types of insti-
tutional and citizen variables to urban political
leadership.

A promising new area of research involves po-
litical cycles and environmental outcomes,
focused largely on China. Local leaders experi-
ence high turnover as they are promoted in line
with central directives, reflecting short time
horizons that are at odds with implanting envi-
ronmental policies in line with China’s top down
model of environmental authoritarianism (S.
Eaton and Kostka 2014). Indeed, scholars have
documented a “political business cycle” where
local leaders selectively enforce environmental
regulations to reduce local industries produc-
tion costs or attract new firms, generating pol-
lution increases leading up to leader turnover
(Cao, Kostka, and Xu 2019). More work on these
dynamics in China will reveal how political cy-
cles shape environmental goods provision in
authoritarian settings. Extending this research
to electoral cycles in democratic settings
would be an excellent area for future research.
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Scholars should continue to build on the logic
of prior clientelism studies and find innovative
ways to measure the relationship between elec-
toral cycles and local environmental goods pro-
vision and regulation. This allows researchers to
harness concepts and tools developed within
political science to contribute to the interdis-
ciplinary field of climate change politics, while
also using environmental issues to address ev-
ergreen themes within political science.

Finally, comparative politics scholars could
pay more attention to the environmental con-
sequences of different types of public services
provision arrangements in cities in the Global
South. While the research on the politics of ur-
ban public services provision has increased (e.g.
Herrera 2017; Post, Bronsoler, and Salman 2017;
Auerbach 2016), few researchers focus on their
environmental dimensions. Public services
such as water and sanitation depend on water
pollution mitigation strategies and regulation
of over-extraction that could be more system-
atically incorporated into political analysis of
these types of services (e.g. Keck 2002). Cities’
political authority also includes waste manage-
ment, where landfills generate methane gas,
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CITIES, CRIMINAL GOVERNANCE AND
SUBNATIONAL RESEARCH IN COMPARATIVE POLITICS

by Eduardo Moncada

Scholars increasingly use a subnational ap-
proach to study longstanding areas of inquiry
in comparative politics." Subnational research
refers to an analytic focus on “actors, organi-
zations, institutions, structures, and process-
es located in territorial units inside countries,
that is, below the national and international

of land markets (Rithmire 2015), the politics of
preservation (Zhang 2013), redevelopment and
gentrification (Pasotti 2020; Donaghy 2018),
the fortunes of political regimes (Wallace 2014),
and experiments in participatory democracy
(Goldfrank 2007; Wampler 2010).?

The vibrancy and density of developing world

levels” (Giraudy et al. 2019, 7). Cities are fertile

Eduardo Moncada C e . cities, however, also makes them epicenters of
lsanAsslstgptProfessor terrain in this subnational turn. Over half of the criminal violence (Davis 2012: Moncada 2013).
of Political Science,

developing world’s population currently resides
in cities, and the majority of future popula-
tion growth will take place in the urban Global

Across the developing world, diverse criminal
actors govern everyday life in the territories

Barnard College, Columbia
University. His email is
emoncada@barnard.edu.

South (Montgomery 2008). Decentralization
has imbued cities with political power, finan-
cial resources and administrative responsibil-
ities, while global cities now fulfill some of the
functions in the international arena normally
reserved for nation-states (Nijmann 2016).
Issues long at the center of the comparative
sub-field exhibit rich variation both across and
within cities, including linkages between voters
and politicians (Auerbach and Thachil 2018;
Oliveros 2016; Paller 2019), the political econo-
my of social welfare (Eaton 2020; Herrera 2017,
Holland 2016; Post et al. 2018), the regulation

they control. Emerging research identifies ar-
rangements between criminals and state actors
- including police, bureaucrats, and elected offi-
cials - thatimpact modalities of violence as well
as electoral campaigns, civic life, and economic
markets (Albarracin 2018; Arias 2017; Duran-
Martinez 2018; Magaloni et al. 2020; Wolff 2015).
My current research builds on this work by bring-
ing victims of criminal violence into the analysis
and studying how victims of similar forms of
criminal extortion resist victimization in strik-
ingly different ways throughout Latin America.?
While much research on crime in the region
focuses on illicit drug markets, most people

1. The number of studies that use a subnational approach published in top-ranked political science journals and academic presses

hasincreased over the last two decades (Sellers 2019).

2. See Post (2018) for an overview of comparative urban politics research.

3. Moncada, Eduardo. Resisting Extortion: Victims, Criminals and Police in Latin America (under contract, Cambridge University

Press).
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Extortion is the

foundation for criminal
governance (n Latin

America.

000

experience organized crime, not through spec-
tacular acts of drug violence, but through every-
day victimization under criminal extortion. In
2017, over half a million Mexican firms
reported being the targets of extortion
- afigure that is most likely an underes-
timate given the challenge of underre-
porting." Furthermore, a recent study
provocatively concluded that criminal
extortion was so widespread in Central
America that it had become “embedded in the
[region’s] culture” (GIATOC 2019, 3).

Classic studies of extortion focus on the ex-
traction of money in return for protection (Blok
1974; Gambetta 1996; Varese 2001; Volkov
2002). Studying the economics of extortion
is undoubtedly important. But my current re-
search reveals that extortion entails more than
the forced extraction of money. Extortion is the
foundation for criminal governance in Latin
America. First, criminal actors use extortion to
make local populations legible and thus opti-
mize informal taxation. Everyday interactions
with victims enable criminals to gain knowl-
edge that is otherwise not easily observable,
such as whether a person has family members
sending remittances back from abroad or the
profitability of an informal business. Second,
these interactions also generate information
on who among victims might be inclined to de-
nounce criminals to their rivals or to the state.
As in wartime settings (Kalyvas 2006), this in-
formation is key for the ability of armed groups
to sustain territorial control. Third, the subor-

dination of victims obtained under sustained
extortion reduces the potential threat to other
criminal activities in the territory, such as drug
trafficking, the sale of black-market weapons, or
the commercial sexual exploitation of minors.*
Finally, regularly physically traversing territory
during extortion also enables criminals to mon-
itor for incursions by potential rivals or state
actors. These insights advance our growing
understanding of criminal groups as dynamic
and complex actors that, while not necessarily
the precursors to states, do exhibit a range of
state-like behaviors.® Attention to extortion as
the foundation of criminal governance also in-
vites us to complicate how we study victims and,
more broadly, relations between criminals and
victims.

In my current research, | use data collected in lo-
calities where the state is unwilling or unable to
enforce the rule of law in Colombia, El Salvador
and Mexico to analyze why victims of similar
forms of extortion pursue different strategies
of resistance. By resistance, | mean publicly
observable strategies outside of the rule of law
that victims direct at criminals to end or nego-
tiate victimization. These strategies vary in their
level and form of collective action, as well as
state involvement, and range from one-on-one
negotiations with criminal actors in Medellin,
Colombia, episodic coordination with individu-
al police to selectively assassinate criminals in
parts of El Salvador, and forms of collective vigi-
lantism against criminals in Michoacan, Mexico.
Analyzing these outcomes builds on growing re-

4. Reforma. "Extorsiones en México, Régimen Feudal.” December 19, 2018. Available at: https:/www.reforma.com/aplicacionesli-
bre/articulo/default.aspx?id=1567664&md5=ecebf6c8bde97e2bcdb7e3a08fd2fb57&ta=0dfdbac11765226904c16ch9ad1b2e-

fe. Accessed on March 1,2019.

5. Onobedience as a civilian behavior in wartime settings, see Arjona (2017) and Wood (2003).

6. On protection rackets as central to both state building and organized crime, see Tilly (1985).
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search on the politics of extra-legal responses
to crime in the developing world (Bateson 2013;
Jung and Cohen 2020; Moncada 2017; Smith
2019). To explain this variation, | build a theory
showing how criminals’ time horizons, the na-
ture of the pre-existing institutions available
to victims, and whether police are captured by
criminalactors combine to shape the strategies
of resistance that victims pursue.

This essay draws on evidence from my fieldwork
in Medellin to show how analyzing criminal ex-
tortion in urban settings can generate insights
into three aspects of criminal governance with-
in cities: the segmentation of urban space along
invisible borders, the strategies that criminal
actors use to sustain criminal governance, and
the ways that victims resist. This case consists
of several hundred vendors in a large informal
market who were extorted by a criminal gang
that was part of a larger drug trafficking orga-
nization. The police that patrolled the informal
market were captured by the gang, who paid the
police to turn a blind eye to their illicit opera-
tions. Over the course of five months between
2015 and 2019, | carried out semi-structured
interviews, focus groups and other methodol-
ogies to map the dynamics of extortion in this
locality and the vendors’ strategy of resistance.

Invisible Borders and the Segmentation
of Urban Space

Criminal governance within a city can be seg-
mented when multiple and competing criminal
actors enforce invisible borders behind which
they govern aspects of everyday life (Moncada
2016, 24).” The resulting segmentation has

implications for urban politics. More criminal
competition is associated with greater levels of
lethal violence (Friman 2009). Disorder, in turn,
makes it politically perilous for local incum-
bentstomove beyond hardline politics because
of voter demand for order in the short-term and
the potential for political opponents to paint in-
cumbents as soft on crime (Moncada 2016, 24).

While researching the politics of criminal ex-
tortion, | found that threats to equilibriums in
segmented territorial control reconfigure crim-
inals’ time horizons and, in turn, how they car-
ry out extortion and how victims experience it.
We can see this by comparing the dynamics of
extortion before and after increased criminal
competition in Medellin. Initially the informal
vendors that | studied welcomed protection by
the criminal gang because of the high levels of
crime and violence in the city center. Here, gang
members treated vendors with respect and
vendors paid them for a valuable service where
the state failed to do so.

However,in2013 afragile city-wideinformal pact
between rival criminal organizationsin Medellin
broke down and catalyzed violent micro-level
turf wars. Extortion became predatory as the
time horizons of criminal actors shortened: the
amount of money demanded from the vendors
increased, payment was made obligatory under
punishment of violence, and the promise of pro-
tection became an empty one.” As | detail in the
next section, gang members began purposefully
using disrespectful language and other forms of
public humiliation as part of extortion while fail-
ing to provide protection.

7. SeeKalyvas (2006) and Staniland (2012) on how control over territory influences civil war dynamics.

8. Frye (2002,574) makes a similar point in a study of private protection organizations (PPOs) in Russia and Poland.

9. Magaloni et al. (2019) identify similar patterns in studying extortion by drug trafficking organizations in Mexico.

'.'-‘:.: APSA-CP Newsletter Vol. XXX, Issue 1, Spring 2020

page 52



CITIES, CRIMINAL GOVERNANCE AND SUBNATIONAL RESEARCH IN COMPARATIVE POLITICS (CONTINUED)

PP
/00

Increased criminal competition thus upended
the equilibrium of segmented territorial con-
trol and prompted change in how the criminal
gang ruled and how victims experienced extor-
tion. This is akin to a shift from Olson’s (1993)
stationary to a roving bandit and, more broadly,
invites us to complicate the notions that rela-
tions between criminals and victims are either
static or always predatory. The evidence | col-
lected from Medellin indicates that micro-level
relations between criminals and victims are
dynamic and sensitive to shifts in broader mac-
ro-level contexts. This shows that the invisible
bordersimposed by criminalactorswithin cities
isafertile unit of analysis with which to generate
insights into a foundational aspect of criminal
governance.

Strategies of Criminal Governance

Coercive capacity is necessary but insufficient
to tax populations (Levi 1989, 13). | find that,
much like political rulers, criminal actors also
use social and political strategies of domination
to sustain material extraction. Thus a focus on
the material dimensions of criminal victimiza-
tion, while necessary, is insufficient to under-
stand the full scope of how criminals govern.

Through interviews and focus groups | conclud-
edthatthecriminalgangused practices of social
domination to keep vendors from challenging
its informal authority. This included regularly
verbally humiliating vendors by insulting their
lack of hygiene and old clothes, or simply vocal-
izing widely held notions of informal vendors as
“disposable” social groups that sit outside main-

10. Focus group participant (MDE_FG2_720), July 2016.
11. Interview, informal vendor (IV_MDE_1010), July 2016.
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stream society. As one vendor noted during a
focus group: “[The criminal actors] just say what
everyone in society already thinks about us.”"
Aligning with James Scott’s (1990, 188) concept
of “symbolic taxes,” these and other practices
of social domination fostered a loss of self-re-
spect among vendors that constrained the will-
ingness to contest criminal rule.

| also found that criminal actors invest substan-
tial amounts of time in political domination to
encourage victims to “accept their role in the
existing order of things” (Steven 1974, 11). Gang
members regularly told victims that the state
had abandoned them and that key state ac-
tors, such as the local police, were more likely to
work for them than for the vendors. Sometimes
these strategies substituted for the costly use
of coercion. One vendor recalled what a gang
member told him after he hesitated to pay the
informal tax: “He smiled at me because they are
all descarados [shameless]. And he said to me,
‘Of course, you could call the police, but even if
they show up, it's more likely that they work for
us than that they'llwork for you.”"

Conceptualizing criminal victimization as
asymmetric but contentious power relations
reveals processes that get overlooked when
we conceive of crime, particularly violent crime,
solely as a one-time physical offense (Moncada
2019). At the same time, unpacking extortion in
a micro-level urban space unearths productive
analytical links between criminal governance
and broader realms of research on relations be-
tween subordinate and dominant actors.
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Resistance and the Politics of Criminal
Victimization

The ways in which populations respond to crim-
inal rule vary across space and time. Unpacking
this micro-level variation can add to our under-
standing of the politics of criminal victimization
within, but also beyond, cities. Existing research
on fear of criminal victimization shows that peo-
ple self-segregate in privately guarded housing
developments (Caldeira 2000), while others
mobilize to stop criminal groups from taking
over their territories (Mattiace et al. 2019). |
complement these analyses by theorizing how
populations already under criminal rule resist it.

The vendors in Medellin engaged in “everyday
resistance” (Scott 1989). This entailed using
subtle individual-level practices to negotiate
extortion in ways that bypassed traditional rule
of law institutions. To resist material taxation,
vendors appealed to the very asymmetry in
power between themselves and their victim-
izers. This echoes Scott’s (1990, 18) point that
the “safest and most public form of political
discourse is that which takes as its basis the
flattering self-image of elites.” For example, ven-
dors would sometimes tell gang members that
because they were the authorities in the market
they should show benevolence by being lenient
in their taxation. Reductions in material taxa-
tion were not always granted and, when allowed,
were marginal: criminals sometimes told ven-
dors they could skip a week’s payment or pay
only half the normal tax. Everyday resistance
can mitigate but not end criminal victimization.

12. Interview, informal vendor (IV_MDE_899), July 2016.

Vendors also used rhetorical practices to resist
social domination by quietly but firmly urging
gang members to stop insulting them because
society viewed both of them as deviants.”” And
vendors contested political domination by pub-
licly talking about their state-sanctioned rights
towork and live dignified lives exactly when the
criminals arrived to collect the tax.” Vendors
did notaffirmtheirrelationship to specific state
institutions, but instead to the abstract notion
of constitutionally-sanctioned rights." This ex-
emplifies how the “myth of rights” (Scheingold
1974) can provide a catalyst for resistance to
victimization. Vendors strategically chose to
verbalize these rhetorical tools to remind the
criminals that they were not the only authority
inthe vendors' lives.

Taken together, these dynamics belie the con-
ventional notion of criminal victimization as a
one-sided affair where criminals impose their
will on helpless victims. In my broader research,
| identify and study further empirical variation
in the strategies and practices that victims use
to resist criminal extortion across diverse spac-
es. Comparing criminal-victim dyads within and
across cities can be afruitful strategy tounearth
contentious politics that may otherwise go un-
noticed by a macro-levelfocus on the city as the
unit of analysis. Centering on the criminal-vic-
tim dyad also enables us to compare features
and change in criminal victimization across
distinct territorial contexts, including the tra-
ditional rural-urban divide. This is particularly
important given the understudied prevalence
of different forms of crime, including criminal

13. Focus group participants (MDE_FG8_1112), (MDE_FG7_101) and (MDE_FG7_1212), March 2017.

14. Interview, informal vendor (IV_MDE_911), July 2016.
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extortion, across rural settings in Latin America  within this subnational turn. Critical among
and other parts of the developing world. these issues is the politics of crime. This essay

used a case of resistance to criminal extortion
Conclusion in a major developing world city to generate

Subnational research in comparative politics  insights into the segmentation of urban space
builds on and extends the insights, concepts through the imposition of invisible borders by
and theories developed through traditional —criminal actors, the dynamics of criminal gover-
cross-national comparisons. Cities offer gener- nance, and the surprisingly contentious nature
ative spaces for studying diverse politicalissues  of criminal victimization. e
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OnJanuary 21, 2020, residents of Tarkwa Bay in
Lagos, Nigeria awoke to gunfire. The Nigerian
Navy forcefully removed nearly 4,500 residents
from their homes in the informal settlement
along the waterfront, following an “order from
above.” The NGO Justice & Empowerment
Initiatives estimate that more than 2.3 million
Nigerians have been forcefully evicted from
their homes in the past twenty years (Kazeem
2020).Butresidentsare not passive bystanders:
they protest the evictions, demand account-
ability from their political representatives, bar-
gainwith traditional authorities and landowners,
and take governments to court. These political
dynamics in African cities disrupt the

Urbanization is a : - .
) o national political landscape by instigat-
contentious ,OO/ itical ing legal and policy reforms, pressuring
process where government representatives to action,

population growth leads

and emboldening opposition parties

to competing and often and other non-state actors.
conflicting claims ona  This contentious political process is
city. happening across Africa as rising ur-

-
000

banization places population pressure on cities
and raises property values. The forms of conten-
tious politics differacross distinct historicaland
institutional contexts, challenging dominant
social science paradigms that treat urbaniza-
tion as a linear process associated with eco-
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nomic modernization and bureaucratization. In
this essay, | outline a framework to understand
urbanization that sets relevant political factors
in motion, treating cities and urban neighbor-
hoods as receptacles of social interaction and
“active sites of creation and change” (McAdam
etal.2003,22).

My research contributes to a growing literature
thatapplies political economy analysis tourban
politics in the Global South. Groundbreaking
books uncover the importance of ethnic de-
mography and political participation in Ghana
(Nathan 2019), the role of neighborhood orga-
nizations in demanding development in India
(Auerbach 2019), and the calculations of polit-
ical elites in Colombia and Peru (Holland 2017).
These political economy approaches to urban
development uncover the diversity of political
forms bothwithinand across cities in the Global
South. My approach draws from these insights,
but adds an overlooked dimension: the role of
urban citizenship and claims to urban space.

| suggest treating urbanization as a contentious
political process where population growth leads
to competing and often conflicting claims on a
city. Drawing from Doug McAdam, Sidney Tarrow,
and Charles Tilly’s insights in Dynamics of
Contention, contentious politics are “Episodic,
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public, collective interaction among makers of
claims and their objects when a) at least one
government is a claimant, and object of claims,
or a party to the claims and b) the claims would,
if realized, affect the interests of at least one of
the claimants” (2003, 5). A focus on processes,
episodes, and mobilization better captures the
dynamic political struggle that urban growth
entails, as well as the particular trajectory of
urban political development that emerges. This
follows in the tradition of other comparative
politics scholarship that considers social and
political processes like religious fundamen-
talism and foreign policy decision-making as
nonlinear (e.g. Tabaar 2019; Hintz 2018). This
switches the focus from a static cross-sectional
approach to politics that treat actors, institu-
tions, and interests as fixed and unchanging to
one where resistance, bargaining, and partici-
pation can change the political landscape.

Africa provides a useful backdrop to uncover the
set of interactive mechanisms that spur mobi-
lization and episodes of contention during the
process of urbanization. Unlike urbanization
elsewhere, Africa is urbanizing without large-
scale industrialization. Violent conflicts, faulty
agriculturalpolicies, failingstateinstitutions,and
centralized political development and econom-
ic investments spur African urbanization - not
the pull of manufacturing jobs. It is also the last
region to experience widespread urban growth.
In1970, only 18 percent of Africans lived in cities;
this number increased to 40 percent by 2018.
According to the United Nation’s population di-
vision, 472 million Africans are now estimated
to live in cities, with the number increasing each
day. The region’s 3.5 percent urbanization rate
is the fastest in the world today with 21 of the 30
fastest growing cities in Africa. 74 urban agglom-
erations have more than 1 million people.

'.'-‘:.: APSA-CP Newsletter Vol. XXX, Issue 1, Spring 2020

Throughout Africa’s past, cities experienced
skewed land allocation, invasions and squatting,
immigrant and population expulsions, demoli-
tions, exclusive urban planning and the forma-
tion of parallel governance structures (Klopp
and Paller 2019). Migration and the growth of
non-native populations in cities can contribute
to new social conflict, either in the formation of
new identities or the politicization of ethnic and
indigenous identities. As urbanization contin-
ues, there is new pressure on land acquisition,
leading to multiple claimants of property, which
contributes to winners and losers. But Africa’s
urban history is also one of creativity, coopera-
tion, bargaining, deliberation, and debate.

The essay proceeds as follows. First, | outline
the relevant mechanisms that characterize the
contentious politics of urbanization. Second, |
compare four cities in Africa - Accra (Ghana),
Cape Town (South Africa), Nairobi (Kenya), and
Lagos (Nigeria). Third, | illustrate the conten-
tious politics of urbanization in these four cases,
using examples of forced evictions and demo-
litions to illustrate the argument. Finally, | con-
clude with the implications of this approach to
the study of urbanization and urban politics.

Mechanisms of contentious
urbanization

In Dynamics of Contention, McAdam et al. ad-
vance a theory of social movements based on
collective political struggle and the dynamism
of political action. By setting conventional theo-
ries of social movements in motion, the authors
blur the lines between institutionalized and
noninstitutionalized politics. They uncover im-
portantenvironmental, cognitive,and relational
mechanisms that lead to transformations in so-
ciety. This societal transformation is spurred by
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Table1:
Mechanisms of
contentious urbanization

/000

a political process made up of episodes of con-
tention, or “continuous streams of contention
including collective claims making that bears
on other parties’ interests” (McAdam et al.2003,
24).

Typically, urbanization is viewed as a static
environmental mechanism that sets the polit-
ical process in motion (Lipset 1959; Inglehart
1997). By contrast, | suggest that urbanization
(defined as the shift from a rural to urban so-
ciety) - through the movement of people from
rural to urban areas, the designation of rural
areas to urban, or natural population increase
in cities - is a contentious politica