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WHAT’S IN A NAME

Ahmed Sa’id was Secretary of his neighborhood NGO and a member of a joint
government-NGO committee. He was also a successful owner/operator, or
master ‘Usta), of a workshopwarshg. He owned a body shop that checked
the balance of cars with computerized equipment. He had paid 120,000 LE
(about US$ 35,000) for that equipment—produced in lItaly to his specifica-
tions—with money he had saved as a migrant worker in Germany, Turkey, and
Italy. Sa’id’s equipment gleamed in the center of his workshop. To the left stood
his desk, which attested to the business function of a workshop master, and his
special status as Secretary of the NGO. Under the glass of his desk lay a dis-
play of the business cards of some of his most valued customers—mainly army
officers.

The neighborhood he lived in, al-Hirafiyeen, was a state-sponsored project.
It had been built in 1989 by a state ministry—the Governorate of Cairo—to
house workshops evicted from other parts of northern Cairo. All this followed
on the heels of Decision #242, which was issued in 1989, the official explana-
tion said, to rid neighborhoods of northern Cairo of polluting workshops. Sa'id
was one of about 600 craftsmen in a broad range of crafts who had been told to
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shut down their workshops, and given a subsidized apartment and workshop in
the new location. Decision #242 was only sporadically enforced, and the new
neighborhood stood half empty in the early 1990s.

When theWorld Bank started up the Social Fund for Development in Egypt
in 1991, to “ofset the temporary disequilibrium of structural adjustment pro
grams,” it utilized that space to make al-Hirafiyeen home to about 350-micro
enterprises as well. Soon after the Social Fund and thetliYMicro-Entrepre
neurs” they funded came to al-Hirafiyeen, a great deal of money followed in
their wake: from international ganizations, international NGOs, and bilater
al development agenciesmost of it tageted forYouth Microenterprise.

After the craftsmen had been moved into the new neighborhood, they had or
ganized themselves into an associatiomabta. This word had no relation to
the global discourse of NGOs and civil society with which we are all now so
familiar. Rather it drew on an indigenous tradition of craftssmessociations
and oganizations for self-help among recent migrants to Cairo from the coun
tryside, a legacy that includes historically diverse forms of interaction and reg
ulation by the Egyptian stateThe craftsmen had formed theabta, accord
ing to its leaders, in order to negotiate with the Governorate of Cairo regarding
their many complaints and concerns about the nefinished neighborhood
into which they had been movekk a civic association, thaebtawas regulat
ed by the state via the Ministry of Socidfairs.

The name the craftsmen chose for their association, and the symbolic frame
of reference for interactions with representatives of power it invoked, was ef
fective in the first years of the associat®akistence. But when the neighbor
hood became home as well to microenterprises funded by the Social Fund, the
craftsmen had to operate in a new configuration of poRefierence to a long
tradition of craftsmeis associations for interactions with the state as the hege
monic form of power no longer made seriBge dominant mode of discourse
to refer to civic associations had changed to one in which notions of develop
ment oganized around NGOs were paramodihis is not to imply that either
the craftsmersrabta, or the forms of associational life to which it was linked,
was devoid of poweRatheyl am pointing to the distinct trajectories and-con
figurations of power with which theabtaversus the NGO were associated.

To simplify, therabtais an indigenous cultural ganization that has histor
ically had links to the Egyptian stafehe NGO, on the other hand, has its ori
gins in a distinctly international stage. NGOs in Egypt are no less “Egyptian”

1 Civic associations have been under state regulation in Egypt since 1964, when the regime of
Abdul-Nasser enacted Law 3Phe legacy of self-help associations among internal migrants to
Cairo is very much alivelhere were 823 such migrant associations in Egypt in 1990, 80 percent
of them in Greater Cairo. S@anada (1996), cited in Bayat (2002). Bayaitticle provides a good
comparative overview of associational life in Egypt. See also the reseakahaof Qandil, in
cluding Qandil (1998), and see also Bianchi (1988 historical legacy of the “craft guilds” in
Egypt since at least the Ottoman Empire has been the subject of much debate among historians. For
an important recent reassessment of the debate, see Chalcraft (2001).



MAPPINGS OF POWER 573

than the craftsmesrabta, but that obvious point makes it no less useful to de
lineate the distinct genealogies of power to whicfediint associational forms

are linked. NGOs grow out of a distinctly international context and develop
ment agenda in which funding has been linked to programs to “develop civil
society” since the 1980s in particulaiThe craftsmers association, and the
neighborhood to which it was linked, had developed in a dual relation with the
state that had forced them to move to this new loc&tidter the graduate mi
croentrepreneurs had become co-residents of the crafssmeighborhood,
global configurations of power in which the internationajamizations and
NGOs were prominent had become localized as well.

Leaders of the craftsmenassociation thus changed their name in 1993 to
emphasize “developmenttaphmiyya as their aim, and began to use the word
“NGO” to refer to their oganizatiort This apparently simple name change was
effected in recognition of the changing global and national environment in
which the neighborhood was locatédsimple name change, in other words,
reflected crucial shifts in national and global configurations of polvatso
indicated the craftsmenability to maneuver and exercise power in the locali
ty where they lived and worked.

THE FENCE, THE MAP, AND THE NGO

Sa'id entered the NGO after its name had changed, and development had be
come the main referent for public pronouncements about the assosiation’
work. When he spoke about his work for the association, it was in terms of his
service to “the public interest’al-maslaha al-'am@ of which he was ex
tremely proudThere were issues in town that made him arbiggs that were

not right. Like the fence near his workshop, which should not have been there.
To accommodate that fence, the builders had short-changed Sa'’id and his neigh
bors of valuable working spacehe land behind the fence was illegally occu
pied and, he often repeated, the state should do something alAd¢thbiigh

2 | develop this ajument further in Elyachar (2001).

3 See Ghannam (1997; 1998) for analysis of another case where the Egyptian state ferced resi
dents of one neighborhood to move to another

4 The name change was from the Craftsmassociation (rabta al-hirafiyeen) to tAssocia
tion for the Development of el-Hirafiyeen City (al-gam’iyya li-tanmiyya madina al-hirafiyeen). In
Arabic, the term for association changed fraita to gam’iyya;the latter is usually used in Egypt
as the translation of NGO.

5 In this sentence it would be accurate to speak of “strategic power” in the terms of de Certeau
(1988). But the concept of “strategy” has multiple meanings in anthropology since Bourdieu used
“strategy” to develop his theory of practice in opposition to static notions of “the rule” (1977). De
Certeau contrasts strategic to tactical power in regards to the individual orsgreafibn to ex
ternal forms of poweA strategy can serve as a basis for generating relations with an “exteriority
composed of tgets or threats” (1988: 36), whereas a tactic “cannot count on a ‘ptsypetial or
institutional) locus” (ibid. xix). See Ghannam (1998) for excellent mobilization of de Certean’
cepts for analysis of a housing project in Cairo. De Cerezaricepts of strategy and strategic
power are, in turn, quite dérent than those of anthropologist BNolf (1999; 2001), which | draw
upon below



574 JULIA ELYACHAR

the land behind the fence was, on papamed by the Governorate, someone
else had long been using it. Such squatting is both illegal and an everyday prac
tice in Cairo, and many other cities of the wokidhen practices that violate
laws are accepted as the norm, and have a legitimacy that is not tise thteye’

are often called “informal practices.” In this case, the squatter on state land was
another part of the statetheArmy, or rather a poultry farm owned and run by
theArmy.6

Sa’id went on a hunt to find thefigial map of the neighborhood and where
things had gone wrong. He thought that having tlfieialf state map of the
neighborhood, with the boundaries clearly drawn in to show what land belonged
to whom, would help him prove that the poultry farm was illegally squatting on
state landAnd once that point was proven with the map, he thought, he would
be able to force the poultry farm to move the fence and f#iase meters of
land that were rightfully his. He never found that map. Neither did we.

Esam Fawzi and | started our search for tfieiafaccounting of property re
lations in el-Hirafiyeen in the Bites of the Governorate of Cairo, which had built
the neighborhood in the first place. But the relevant information had recently
“died” with the death of an 6tial responsible for the neighborhoedverall
planning, to use the language, half in jest, of &niaf of the Governorate. Of
ficials and stdfwere happy to learn that we were conducting research in & neigh
borhood they had built, and which had become so important to the progress of
the Social Fund-itself an institution of great importance in Egypt. Given the
paucity of information on hand,fafials were pleased for the chance to contribute
to the research and hoped to gather information for their own use as well.

Planners in Egyptian Ministries produce maps for reports and state planning
projects, often in cooperation with visiting French experts. But the Governorate
is a Ministry without professional planners, although it has the power to build
on state land allocated to the Governotdthen | visited the Ministry of Plan
ning, professional planners, Egyptian and French, were engagedeieaif
stages of planning projecsll such plans, of course, entailed the drawing and
redrawing of maps laying out the contours of envisaged, and completed, plan
ning projects. Such was not the case with the Governorate, although it is also a
builder of state projects on state lafitiat is not to say that there are no plan
ners in the Governorate, let alone in Egypt. Such would be ai$wegoint is

6 On the military as an important owner of land and businesses in Egypt, see Henry and Spring
borg (2001:156-52), and Bianchi (1989:5)ccording to Henry and Springlmpr‘the military con
trols vast tracts of valuable land, much of it along Egyptiastline or the Suez Canal, in prime
tourist development siteEhe conversion of such land..into other uses provides a major source
of revenue directly to the militaryt also enables it to enter into joint ventures with public sector
and private developers, therebydimg linkages with strategic elites” (2001:1581). They add
that a significant part of military manpower is absorbed in productive activities such as “the rising
of crops and livestock” (ibid.:151). In other words, the case that | discuss here of the poultry farm
is not an anomaly



MAPPINGS OF POWER 575

that, according to one of the engineers who planned some of the “New Com
munities” built by the state in the 1980s and 1990s, these were not trained plan
ners working inside this particular state agerRgther they were engineers

who took on planning projects as a way to save the Governorate the expense of
hiring outside consultants.

Not only were there no professional planners on the project; there was no of
ficial map.After many inquiries and investigations through various routes dur
ing my fieldwork led to no results, | finally concluded that there was fio of
cial map of the neighborhoothat is not to say that there were no maps at all.
Clerks in the Governorate still had a preliminary sketch of the bare outlines of
the neighborhood. Other drawings were with the firm that had sub-contracted
the building project. | was also given, by the end of my stadyap of the area
that had been drawn and used byAhay. They were kind enough to provide
that map for my research despite the fact that it had not been drawn for civilian
use.There were not maps of el-Hirafiyeen in théaefs of state agencies-re
sponsible for planning in Cairo, since el-Hirafiyeen was “the Governsyate’
and not theirsThis includes the dite that makes maps available to the public
and researchers. Nor wabmed Sa’id able to find the map. He could find no
official representation of how property was supposed to be allocated, and where
the lines were supposed to lie between el-Hirafiyeen and the poultryTiaem.
obvious conclusior-as he often repeatedwas that the map was being with
held from him. His enemies in the NGO and local governmédiaialé were
conspiring to keep the map out of his hamdghout the map, he said, he could
not prove his case against the poultry farm and force them to miooktbé
land that was rightfully his. Such a situation could not have arisen by accident.
For how could the state have nficgal map of its own land and property rights?

ACCOUNTING FOR THE MAP

To think about that question, it is useful to first consider the gap that often ex
ists between ditial accountings or maps, and actual relations of power and
property that exist on the grourds is the case throughout Cairo and many oth

er cities of the world, what is in on the ground is often quifergint than what

is on the map. Land in Cairo is rarely emiyt its users may not be seen by
the oficial eye of the statelhere are many reasons why a state might choose
not to see what is obviously there. Informal housing often exhibits a situation
of “ambiguous persistence,” to use Snwatérm for illegal activity that has a
“significant degree of social legitimacy” and is “usually tolerated, or only oc
casionally and situationally repressed” (2000:104). Sm#stimulation of the
problem has its limitations, but it is useful in its emphasis, first, on the-politi
cal and fluid nature of state decisions whether or not to “see” or “repress” so
cial situations where informality or illegality prevail. It creates analytical space
for thinking about contexts in which some things are “seen” and others are



576 JULIA ELYACHAR

“overlooked” at one and the same tif&very different explanation of the dis
crepancy between, on the one hanticiad accounts of property andfimfial
maps of land use, and on the ofhealities on the ground, is provided by Her
nando de Soto, in his bodlhe Mystey of Capital.De Soto agues for the re
vival of Marxist categories in a fashion endorsed byddestThatcherHis ar
gument is important, if for no other reason than his influential role as a “public
intellectual” whose research has a direct impact on development. gaticy
cording to de Soto, 6i€ial property rights are but a “bell jar” of privilege fleat
ing in a veritable sea of disenfranchised entrepreneurs (2000). Leaving aside
for a moment the many problems with de Sotwok, the extent to which-in
formality prevails in Egypt seems to support his stance.

In many ways, the guments of Smart and de Soto could not be moferdif
ent. But they share one important feature: an assumption that the state is in one
place, and informality is in anothémnd yet, | will maintain, the state cannot
always be so neatly located outside informalitye small story | opened with
above, about a fence that moved, a state that squatted on its own land, and a
map that could not be found, lays out in a nutshell some of the dilemmas sur
rounding the issue of informality in Egypt, and elsewhere as Wedlissue of
informality is of great importance in and of itselthe phenomenon is faced
by states throughout the world. For my purposes, howkaar more interest
ed in informality as a diagnostic issue that sheds light on some of the problems
faced by researchers who want to investigate changing forms of power in the
world today and, in particulathe nature of the relationship among “the state,”
“international oganizations,” and “NGOs.” | will pursue that interest by-lay
ing out the contours of the story | opened with above in more detail, including
its broader context. But first, | would like to provide an overview of how the
issue of informality developed in Egypias an empirical phenomenon, a re
search issue, and arganizing concept for development intervention.

STATES OF INFORMALITY

The problem of informality in Cairo was literally in front of everyaeyes by

the 1980s. It emged as a question of housing or other terms, changing
forms of the production of spad&ccording to a leading authority on informal
housing in Cairo, 84 percent of the building in the city in 2890 was car

ried out without authorization from the responsible government agencies, did
not conform to building regulations, and was not included ficiaf govern

ment statistics and publications of the period on urbanization (El Kadi 1994:
31).When new maps of the city were drawn up in 1990, entire “informal-neigh
borhoods,” built through such methods, took up about 40 percent of the land
mass of Greater Cairo (ibid.).

7 During the 1990s in Egypt, for example, some djeeces between the use of property and
official accounts provoked a strong response of the security apparatus of the state, and others were
systematically overlooked. See below
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We cannot attribute the complex phenomenon of informal housing in Cairo
to one factor like circular migration across state boundaries, although the link
between the two is clearly more than casuahwever assessing the degree of
causal relation between the two is not my concern here. Rhatrarinterest
ed in a complex process (one without unilateral causality) through which new
social spaces engad in Egypt where sovereignty of the state did not hold
sway | am also concerned with why some of those spaces were perceived as a
security threat and others were not (orSmarts terms, why some were situ
ationally repressed and others were not). Finathyl most centrally want to
elucidate the diverse levels of power that operate in those social spaces, and es
pecially the interactions among the forms of power we call the state, interna
tional oganizations, and NGOs.

Much of the housing built informally during the 1970s and 1980s was funded
by millions of individual Egyptians who worked in tAeab Gulf states during
the 1970s and 1980s, and moved their savings to Egypt via financial networks
that remained outside thdiofal banking system, and that, by andjrbypassed
state financial institutiondhose transfers can be characterized (depending on
ones definition of the term) as part of the informal econoBryce inside of the
sovereign territory of Egypt, moreoyeéitle of this money was deposited into the
banking system of EgypiVith the banking system weak and distrusted, and in
terest rates lowinformal alternatives were very attractive. One significant part of
migrants'savings was invested in “Islamic Investment Companies” (IICs), which
pooled small and lge sums (both from inside Egypt and migrants still in the
Gulf) to invest in the money markets of London and Nevk.®

The IICs built on informal networks created by Egyptian migrant workers in
the Gulf to move their money into Egypt and back to their famiiéth an in
vestment structure resembling mutual funds, and getnized as a specifical
ly Islamic form of investment in which profit, rather than interest, was paid to
depositors, the companies gained the trust of many Egyptian workers in the
Gulf. The debates surrounding them echoed other concerns of the time among
bank regulators worldwide regarding new possibilities for unregulated-finan
cial transfers enhanced by the new computer technology of the T9#3=
involved what was then called the Euromarkets, and they have been more re
cently debated in terms offshore banking® The “crowning flower of the hid

8 For discussions of the link between informal housing and migration, and in relation to other
factors see, for example, Oldham, El Hadidi, dachaa (1987)Arandal and El Batran (1997),
Tekce, Oldham, and Shorter (1994), Hoodfar (1997), Nada (1991), and Rageh (1985). For some
good summaries of the literature on Egyptian migration to the GulArs@eandAwny (1985),
Choucri (1983), and Feany (1988; 1991).

9 For a good overview of the issue of Islamic Investment Companies, see Roussillon (1988b),
Rycx (1987), and Sadowski (1991:21%8).

10 For an anthropologist who analyzes botfistfore banking in the Caribbean and Islamic
banking, see Maurer (2000; 2002). On the implications of unregulated banking and the rRew com
puter technologywith good references on the relationship to the LAatierica debt crisis of 1982,
see Castells (1996:2-25). In the wake of Septembetth, in turn, the U.S. governmentdated
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den economy” (Sadowski 1991:232), the IICs brought migrant savings net
works in the 1980s together with key money center banks and investment
houses in the United Statdsiey also practiced the kind of currency specula
tion that was then still being called “the black markétBy the end of the
1980s, the three Igest of the 1ICs claimed more than $1.3 billion dollars in de
posits belonging to more than 254,000 investors (ibid.:231).The state main
tained an ambivalent relationship to these leaders of the “hidden ecdnomy
Even as dbrts to suppress this source of competition to ttieiaf banking
system were underwaiypn 1988 the IICs served as a source of liquidity for the
state when it was faced with a severe food crisis (ibid.:238). But later that year
Law 146 was passed, which created a new set of regulations that forced most
of the companies into bankruptcy or rganization. Many Egyptians, many of
them former migrants, lost all their savings.

Migrants who turned their cash into real estate assets had better luck. Some
of the remittances that had been transferred across borders without recourse to
the oficial banking system were invested in real estate through various forms
of informal property relationsThis money also stayed outside the national
economy when migrants or their relatives bought land and helped create new
or transformed neighborhoods, whose contours were shaped without regard to
state law Some gained unprecedented windfalls in the 1980s from an astro
nomical rise in real estate prices that continued through the 10§dis., the
investment of remittances in housing assets was not the sole cause of this real
estate boom, but it was clearly an important facdhers were massive mili
tary investment in new neighborhoods of Cairo, and state subsidization-of spec
ulative investment in real estate (Mitchell 2002:278). In this period, real es
tate replaced agriculture as the coumsttiiird-lagest non-oil investment sector
after manufacturing and tourisfiBy the early 1990s, through the complex set
of factors that go into creating any asset bubble, a real estate investment bub
ble was full-blown in Caird2 Between December 1993 afdril 1994 alone,
the price of land for building in most neighborhoods of Cairo rose by 50 per
cent el-Ahali,21 Apr. 1994: 3).

such informal banking networks as “financiers of tetrdhe links between &hore banking and
informal migrant financial networks became front-page news in November 2001, when the U.S.
Government shut down financialgamizations accused of funding the al-Qaeda networkTBee
Financial Times,The Vdll Street JournalandThe New &tk Timesof 8 November 2001, for re
porting about informal financial networks, lmmwalafunds.

1 In the late 1990s, on the other hand, similar practices ifeaetit period of globalization and
the triumph of financial deregulation were called arbitrage, and were made famous by financier and
civil society advocate Gege Soros.

12 Mitchell (2002:275) citing=conomist Intelligence Unit (EIU), CountRepot. Egypt, 3d
quarter 1998p.10. Furthermore, as Mitchell goes on to, $ldeed it may have become thegast
non-oil sectgrsince most tourism investment went into building hotels and vacation homes, an
other form of real estate.”

13 For study of the historical precedents in another period of “globalization,” see Owen (1969)
on the real estate boom in Cairo at the turn of the twentieth century
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Much of this phenomenal rise in real estate prices occurred through various
systems that were technically illegal, but normalized social facts. In the case of
“informal neighborhoods,” individuals invested theirgaror small sums of
money saved over a lifetime into land owned by the state, or invested in land
zoned for agriculture that was gradually being incorporated into Greater Cairo.
Surrounding villages were absorbed into the capital Bitgviously uninhabit
ed land owned, on papday the state became, de facto, the private property of
others in fully developed land markets with the state receiving no compensa
tion in the proces$? The city grew at an unprecedented pace, though little of
the growth went on according to the rule of I&ince there were no criminal
statutes against squatting on state land in Egypt, there were few legal instru
ments to put a stop to such forms of building once they were facts on the ground,
beyond ineflective fines and threats of razing buildings.

Such informal “squatting” had, of course, transformed the face of mget lar
third world cities in this period. In the thinking of many development theorists
of the time, squatting, and the ability of the poor to produce solutions to their
own housing crises, was a positive thiligere was hope that the poor might
provide some of the answers that development had failed to sDgpBotos
The Other Pattwas the strongest and most influential statement of the view
that informal neighborhoods of squatters were not the prebldra state was
(de Soto 1989).

But not everyone agreefls much as it was tolerated on the whole, informal
housing also became the object of direct attacks by the security apparatus of the
Egyptian state, especially when neighborhoods became associatédiah of
discourse with “Islamic fundamentalisnwhen some informal neighborhoods
associated with Islamistgeanizations were literally attacked by security forces,
the notion that “informality” was in itself linked with “terrorism” became eom
mon in oficial discourse. Informal neighborhoods in Cairo were often por
trayed in oficial state discourse as a cancer on the social and political body
When the Egyptian government laid siege to the informal neighborhood of Im
baba, the semantic association in Egyp#fieaibic of informal neighborhoods
(‘fashwaiyyat:which means random, disordered) to notions of a site of disorder
was extended to an association to terrofi8idere, | would like to point out
the extent to which state discourse echoes the assumption made by both Smart
and de Soto: the state is in one place, informality in another

And yet, | would maintain, “the state” and “informality” cannot be so neatly
separated. Given that informality was defined in terms of an opposition to the

14 De Soto (2000) gues that these informal property rights are “dead capital.”

15 See Denis (1994) and Ghannam (1998; 1997) for useful discussions of the security concerns
of the state about informal neighborhoods and Islamic fundamentalism. Denis provides -an excel
lent survey of the press debates of the time. See Denis (1995) for a more complex typology of the
sociology of housing in Cairo than that provided by the duality “infotfmahal” housing.That
duality is also critiqued byekce, Oldham, and Shorter (1994:10).
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state, such a conclusion raises a number of quedfi@sss-border circular mi
grations, pervasive unregulated financial networks across borders, and growing
percentages of territory in the capital city that seemed to be outside of state reg
ulation, were all too central in this period to be relegated to a sphere of negative
phenomena-the “not formal.” “Informal housing” was linked by the state to-spe
cific “problem neighborhoods” such as Imbaba, | have said, but informality as a
mode of technically illegal activities with a high degree of social legitimacy was
extremely widespread by the 1990s. Nor was informality characteristic of the
poor alone, as is often assumed in discussions of the Middlé’Hafirmal
property relations had become a crucial generator of wealth and power in society
at lage. Indeed, the state itself was not isolated from these dynamics.

The issue of widespread squatting on state land by the wealthy and state of
ficials in Egypt, for example, such as was evident in el-Hirafiyeen over the
course of my fieldwork, became the subject of debateficiafpublic space
via the Islamist press in the 1990s, exposed as part of a wider campaign to pub
licize alleged instances of government corruption and malfeasEimeajov
ernment, in turn, acknowledged that there was little it could do to stop such
squatting, even by fifial agencies of the state, in the absence of criminal (as
opposed to civil) laws against it. In some cases, military orders were issued to
enforce the rights of the state in the land it legally owned, against its own agen
cies!®Informality, it seems, had become part of the state it8dlhat is, mak
ing sense of the “informaf-be it informal housing or informal econormy
makes no sense without a parallel story of the siat, | would add, without
a parallel story of internationalganizations as well.

WHAT GOES INTO THE MAP

Informal housing in Egypt, | have said, became regarded by the state-as a se
curity threat associated with Islamic fundamentalism and terrorism. But at
tached to the term econommye term “informal” had a quite digrent fate.
When informal housing was replaced by informal economy on the agenda of
international aganizations, informality assumed positive attributes that could
be supported by internationalgamizations (I0s) and the state alike. Informal
economy became an agenda that the state, ironicallyd adopt as its own.

16 |n fact, by 1992, the originator of the term, anthropologist Keith Hart, was writing of the du
alism of “state” versus “informal economy” as a dubious idea at best (Hart 1992:225).

17 Asef Bayat (2002:3) makes a similar point. For examples of the notion that informality refers
specifically to “the poor” and “survival strategies,” $&ian (1996), Singerman (1995), and Heod
far (1997).

18 | discuss and document such cases in more detail in Elyachar (forthcoming).

19 A statement like “informality had become part of the state” can be read as a rhetorical device
to illustrate the problems of the duality “sttéormal.” But for the historical processes that are
captured by such a statement, see Castells (1998) on the informalization of the st®aydrtF
S. Ellis, B. Hibou (1997) on the criminalization of the state; and Hibou (1999) on the privatization
of the state.
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When housing was replaced by econpmfprmality gained new prominence
and oficial sanction.

When structural adjustment programs (SAPs) enforced bwnkel Bank
and the International Monetary Fund becaniieiaf state policy in Egypt (on
paper if not always enforced) in the 1980s and 1990s, the issue of informal
economy acquired new policy implications. 10s supervising the Staeat
from the economy realized that the practices through which the poor in Egypt
had always managed to survive were a good thing, and could become the basis
of a “safety net” for those who might fall through the holes made by SAPs. In
other words, they undertook to develop the informal econ&utybefore 10s
could do this, they had to gain a better knowledge of just what that economy was.

To intervene in any given social realiy institutional power first has to map
it. That is true of 10s as well as of states. In the case of informal neighborhoods
identified with “terrorism” and “Islamic fundamentalism,” as | have said, the
security dimension was paramount. But in the case of the informal economy
security of the state did not ergeras a key motivation for deciding to see, and
to map. Rathesecurity of the global order under conditions of widespread un
employment and structural adjustment was on the agenda of internatioral agen
cies around the world. Here it is significant that informality was cast as an eco
nomic issue in a context when definitions of just what the economy is were
under widespread debate within and outside the profession of ecof8Res.
cast as economynformality became an issue solvable by economic means.
Specifically in the case of the development of the informal economy under the
sponsorship of 10s, a statistical mapping of the massive informal economy was
needed. But informal activityoy definition, is not included in state statistics,
S0 mapping it was no easy mattéentailed rewriting some of the basic eate
gories around which statistics are gathered on both national and international
scales?! Such a project was sponsored by |0s ifiedént parts of the world.
Once the contours of the informal economy were mapped out, it then became
possible for IOs and others to begin funding this thing that they had helped to
define.

| have made a shift here, of course, from literal maps to the more metaphor
ical notion of mapping. Not all maps are images of roads in space, or engineers’
plans.The statistical summaries we call “national income accounts,” for ex
ample, give a numerical mapping of “national econdritye can read éfof
those tables of value added an image of a country at work, of laboring bodies
within the bounds of a distinct national econoi@yce we speak of “national
economy’ moreovey the state is an implicit unit of analysis as well. National
income accounts, like gross national product, are mappings made by the state

20 On this issue see Fine (1999), Callon (1998), Elyachar (2002), and Mitchell (2002).

21 On categories and counting in the colonial context, see Cohn (1986; TRe&tudies in
spired by Foucault on such issues are numerous, butCahalysis of state building as a cultur
al project actually precedes Foucault (Dirks 1996).
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of the oficially recognized national economl§ such mappings are accounts

of the present, then they are also plans for the future (Scott 2828)ch, they

are also instruments in the deployment of powkis is true of other kinds of
accounts and mappings as wéltcounts, David Stark reminds us, is a term
that “simultaneously connotes bookkeeping and narration” (1998 A33ac
counting, he says, draws on and reproduces social orders (fihitk)point

could not be clearer in the United States in the wake of the accounting scandals
of 2002: what goes into accounts is highly contestaid.so, too, what goes

into the map.

In the words of an engineer in Cairo who built el-Hirafiyeen: “there is no
state decision without the mafT.he engineer was speaking, here, about-Deci
sion #242, to move workshops from neighborhoods of northern Cairo to el-
Hirafiyeen. His pragmatic statement captured something brdzmeeveyin-
cluding the fact that sometimes decisions about what goes into the map, and
what stays out, are not so simple. Maps and accounts of the state reflect the of
ficial story of the state, the ways in which resources will be deployed in plans
for the future. Decisions about what goes into this story entail contests for pow
er among dierent groupsAnd in a context where fitial rules of the game of
ten do not prevail, conflicts over mapping take on special significance.

Mapping is also about power exercised via property in [ane question of
what goes into the mapthe oficial accounting—involves contests for pow
er among dierent groups attempting to assert control over lAsdsuch it is
useful to think of property in these contexts as a “bundle of rights” or a “bun
dle of powers” over which contestation is neeading and rampa#g In the
context encountered yhmed Sa'’id, | suggest, contestation over the bundle
of rights in this one parcel of state-owned property resulted in a negative out
come—the oficial map was not drawn.

Maps were not drawn in other arenas as well. | have outlined above some of
the spheres of economic exchanges in Egypt that were not captured by the of
ficial state accounts of the economy in the 1970s and 1980s, and the extent to
which this “informal sector” was growing. Moreoyén a parallel develep
ment, questions were being raised about the adequacy of dominant definitions
of economy within the economics profession as iléle need for new maps
of economy was becoming cleRedrawing such maps involved extensive-proj
ects of counting, and a rethinking of what to count and Must of those prej
ects were sponsored not by the state, which had counted, taxed, and managed
the “national econom¥yRather new contests over what went into the map, and
efforts to include that which had remained outside, originated this time, by and
large, in 10s.

The redrawing of maps of the economy is part of the shifting relations be

22 For anthropological contributions to a rethinking of propesgg/erdery (1998, 1997), Hann
(1998), Ghani (1996), and M. Strathern (1998).
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tween states on the one hand and 10s on the. ®hgects sponsored by 10s

to generate research and statistics independent of state institutions and state sta
tistics are, simultaneouslg deployment of power in that changing relationship.

We should remember that since Breti®nods |I0s have been given the au
thority to oversee not only relations between states but the conditions of life of
their citizens as well (Escobar 1995:38Bhis aspect of 10sivork was rein

forced when mandated concern for human rights was added to earlier humani
tarian concerns of poverty alleviatiéfWith this switch, the person being
counted became, rather than a citizen of a nation-state, an individual in a uni
versal humanity

By the 1970s, when it had become clear that significant portions of the peo
ple living and working in third world cities did not appear in government sta
tistics and were ignored by the appropriate authoritigp§1.997:22), this as
pect of I0s’agenda became extremely significant. lig&amportions of the
people living and working in third world cities did not appear in government
statistics, then 10s would have to generate an alternative set of staisges.
ercise their mandated responsibility for the individuals in member states, 10s
had to know more about their life conditions, but, again, they were now-count
ed as individuals, not as national citizens.

The statistical agencies of nation-states were deemedidienif for such a
task. First of all, they lacked statistics about the informal econButyhis was
not the only dilemma. Statistical systems for tracking the economy in the third
world were often transferred wholesale from industrialized societies, and as
sumptions embedded in the numbers were often incompatible with loeal eco
nomic conditions. Furthermore, a breakdown of the social science tradition and
state educational institutions in the 1970s and 1980s in Egypt and elsewhere
around the world under the pressure of SAPs, reduced thes stapecity to
track its own economy (Fgany 1991:27).

Planning and statistical agencies in the “third world,” it should be remem
bered, were often set up in the capitals of the imperial powers. Development
lenders continued the imperial tradition, and linked their aid to the imptemen
tation of alternative systems of information gathering (Mosley 1987:21; Rob
ertson 1984:16; Gardner and Lewis 1996:8; Cooper and Stoler 1989; Cooper and
Packard 1998). From the time of its first loans of the 1940s, in fadt/dhe
Bank had borrower states sign a statement of commitment to provide the Bank
with any information it requested, stipulating as well the right of Bainbial
to freedom of movement in all the territory under the sovereignty of the state
(Escobar 1995:231). Gathering detailed information about borrowing countries
was an integral part of the work \éforld Bank “missions” sent to third world
countries (ibid.:23132).

23 On the change in the Bank to poverty alleviation see Finnemore (1997) and Escobar (1995).
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INFORMAL ECONOMY: A BRIEF HISTORY OF A CONCEPT

The problem of informal economy is linked to the issue we usually now call
globalization?4 In terms relevant for this article, | refer to the fact that by the
end of the twentieth century the assumption of the nation-state as the unit of
analysis for study of economy and societgne inherited from nineteenth-cen

tury social theory—was no longer tenablécademic debate about this prob

lem in sociology began with study of the “new social movements” in the early
1980s (buraine 1980; 1985; Cohen 198Bhthropologists started from an
other perspective, usually inside the boundaries of the nation-state but among
mauginalized populations who later would become identified with informality
These populations lived inside the boundaries of sovereign states, but they were
somehow “outside” its bounds as well.

Two theoretical approaches dominated early debate about informal economy
in Egypt and elsewher®.The first was linked to modernization theory and the
issue of rural-urban migratiomhe informal economy was here seen as a rest
ing place on the way to integration into the modern economy of theanity
residence in a shantytown was seen asfasut marker of informal econo
my. This approach was linked to the debate about “squatting” that | referred
to above. It was also linked with anthropological and sociological accounts of
the culture of poverty and dual “traditional” versus “modern” markets (Boeke
1953; Geertz 1963a; 1963Bnother early strand in the informal-economy de
bate had roots in the Marxist traditiokctors in the informal economy were
here seen as a lumpen proletariat outside the direct social relations of capital,
engaged in petty commodity production articulating capitalist and precapitalist
social relations.

Among economists, the issue of informal economy was approached from still
another standpoint. Corporations in the United States and Europe learned dur
ing the 1970s that subcontracting work out to small workshops was often cheap
er than having workers on dtéill-time, even when wages and benefits, where
they existed at all, were as low as in Egypt (where average full-time salary was
about $85 a month in the 1990d)hile the term “informal economy” was not
important in these debates, this form of downsizing or informalization as a re
sponse to working class struggles of the 1960s and economic stagnation in the

24 | only bring in the term globalization here to highlight the degree to which the debate about
informal economy in Egypt tends to be isolated from debates about globalization, and vice-versa,
despite the apparent link between the two by any definition of these contested concepts. I must oth
erwise bracket here the vast and endless debates about what is globalization and whether it exists.
I review and discuss the significance of debates about globalization and anti-globalization in Elya
char (2002). For a recent analysis of transformation of the Middle East in terms of “globalization”
as a positive process of distinctly economic transformation, see Henry and SpyifR{isr).

25 Research on the informal economy is voluminous and sometimes contentious. For a sample
of different perspectives on informality that also include good summaries of the debasseasek
etal. (1997), Peattie (1988Yipp (1997), Meagher (1995), and Lubell (1991). | do not include here
some of the more commonly cited works, since they are well-summarized in these.
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1970s laid important groundwork for the rise of the informal economy para
digm. Neo-Marxian research emphasized the political implications of this in
formalization: subcontracting to firms employing unprotected workers in the
third world was a strategy amounting to job flight, declining wages, and the end
of stable labor contracts for pools of unionized workers in the North (Beneria
1989; Castells and Portes 1989; Portes and Sassen-Koob 1987; Meagher 1995;
Wilson 1993)¢ By the 1980s, and even more in the 1990s, it became possible
to ague that the flexible structure of small businesses in the informal economy
was more developed than the economy of the first world, which was meanwhile
coming to resemble the third world in employment conditions and production
structures of key sectors of the econoBEgonomists began togare that small
business had great potential in a globalizing economy for economic growth in
a traditional sens#’

These debates were not restricted to the acad€mymandated the power
to oversee the conditions of life of individuals neglected by their state also need
ed to gain a better picture of the informal econoRoy such a task, fieldwork
at the magins of national economies and nation-states would not fieisnf.

In the late 1980s, therefore, the International Lab@a@ization (ILO) as
sumed a coordinating role in research on the informal ecqreomlybegan to
assist the statistical agencies of its member states in gathering standardized in
formation on the “informal sectdrin 1993, a “Resolution concerning statis

tics of employment in the informal sector” was adopted by the fifteenth Inter
national Conference of Labor Statisticians (Hussmanns 1996t&hew ILO
definitions subsumed the “informal enterprise” within the already established
category of “household enterprise,” and recommended use of household-based
(rather than enterprise-based) surveys to obtain knowledge of the extent of in
formal sector activity (ibid.:20).

Given the thrust of ILO work to make the “hidden economy” visible so as to
produce new data about the state of the global labor market in its broadest def
inition, the concept of informal economy now acquired a more technical mean
ing. In the new definitions of informality linked to econgmpt to culture, the
concerns of statisticians became paramount, and the informal became that
which was hard for the statistician to s&e a first pass, this meant activity not
included in national income accounts and Gross National Product estimations.

26 As Meagher points out, the analysis of informality and flexible accumulation was developed
in regards to Latilmerica,Asia, Europe, and the United States (Meagher 1995:265). Meagher
also points out that structural adjustment reforms “now enforce a process of systematic deconcen
tration of capital in the public sectahereby creating conditions more favorable to informaliza
tion” (ibid.:264).

27 For example, the growing size of sections igéabookstores like Barnes and Noble during
the 1990s on small business, or special issuBsgifiess ekon small and microenterprises. For
discussion of the potential of the informal sector as an “engine of growth,” see Handoussa and Pot
ter (1991) and Handoussa (1992). For a critique of the idea thatghetaporation is outdated in
the global age, see Harrison (199pood summary of the debates about the importance of small
business in the “information age” can be found in Castells (19965655



586 JULIA ELYACHAR

Practically it turned out that most economic activity missing in national ac
counts was carried out in small production units: workshops employing less
than ten people, and shops using simple tools of labor or with a low capital base.

While the new approach to the informal was technical and linked to statisti
cians’concerns, there was an implicit link of informality with the state on two
accountsThe first was because the informal was that economic activity ot re
flected in state-generated statistics such as national income accounts or gross
national product and, since it was not recorded, de facto omitted from accounts
of the national economy (in the sense of economic activity carried out-or reg
istered within the sovereign territory of the state). Second was the issue of the
scope of state legal systems. “Informal econ®mythe “informal sectqf was
economic space where state law regarding economic achieity labor regu
lations or tax lawdid not applyThis new definition of informality facilitated
a purely technical interpretation of the term. Once informal activity was iden
tified ex post facto by statisticians as linked to small-scale economic adivity
statistical correlation became a definitidith this change initiated by the
ILO, informal economy was transformed from a negative coreegtablish
ments of labor not recorded in state statistits a term usable by statisticians.
Even this was not a uniform criteri&hat was small in the United States could
be considered lge in Egypt, as my informants repeatedly told me.

In Egypt, the first attempts to carry out macro-studies of informality had lit
tle choice but to rely on national surveys using previous data-bases and other
definitions. Micro-surveys had confirmed that, in a number of cases, informal
ity was statistically correlated with small sizend thus it was a logical and
quite acceptable approximation, given the available data, to take size of enter
prise data, which was available, as a stand-in for informalitygéifgr1991;
Handoussa 1991; Lubell 199The next step, howevewas a move to dis
cussing informality not as an issue related to registration or legal status, but only
to size and technical criteria: to small and micro enterprise.

Research into informal economy had began with an anthropological edge fo
cused on the mgmalized from modern societyeither in the third world or
on the outskirts of first world developed cities. Fieldwork, long the disciplinary
trademark of anthropologiiad became popular as a way to study social move
ments and informal economy alike. But fieldwork projects were néitigurt
to understand a broad issue like informal economy on a global Shaleon
cept would have to be statistically relevant as well. Under the auspices of in
ternational agencies under the U.N. umbrella, informal economy was trans
formed into a term usable by statisticiafise concept changed from a negative
concept—establishments of labootrecorded in state statistiesto those es
tablishments employing less than ten (for micro) or fifteen (for small)-enter
prises (these are the numbers commonly used for E§yptde the first had a
shadow existence, the latter could be tracked only by either massive census-like
efforts, or by generalizing from micro-scale anthropological studies character
ized by depth, not breadth.
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Articles in or about Egypt gathered together those existing studies in frus
trated attempts to draw general conclusions (Kharoufi 1991; Rizq 1991; el
Mahdy 1995).While some ajued for further and “more sensitive field re
search” that would help reveal the contours of the informal economy and the
role of culture in the “Egyptian miracle” of survival in the face of extreme
poverty (Kharoufi 1991:17), others inside and outside of Egypt were clearly
trying to lay the groundwork for a more&dtive lage-scale statistical survey
strategy (Fegani 1991; Charmes 1990; Hussmanns 1996). It was then discov
ered by theWorld Bank that the informal econormysmall workshops em
ploying small numbers of people, and not always complying with thedaw
constituted the bulk of the productive private sector economy in Egypt. How
did this discovery come to be made?

COMPETING MAPS, CONVERGING PRACTICES

Once I0s had mapped out the rough contours of “the informal ecghiobey
came possible to begin funding that something they had helped #\&ut.
here 10s and other development agencies ran into a problem: many-govern
ments were unlikely to welcome the prospect of 10s running rampant-to pro
mote informality—which by definition negates the role of the stateenact
projects to develop informal economy in real time and space, states had to sign
on as wellThe new technical definition of informal economy linked to size
not legality—helped solve this dilemma. If informal economy is defined as en
terprises with only a very small number of employees, then they can be called
“microenterprises.That term does not have the same fdfiextra-legality as
does informal economyMicroenterprise also has quite fdifent ideological
connotations: it stresses individuals and their entrepreneurial qualities over the
community and its genius for survival.

This was no mere discursive switch job, and not an abstract ex#&vtisa.
theWorld Bank and other lge 10s decided that microenterprise could become
a “safety net” for the collateral damage of SAPs, they had to work out that strat
egy with real states, in real programs, in real tMdighout the involvement of

28 |t might be more accurate to write, here, “to invent as a problem of development intervention
based on the production of knowledge about legitimate practices on the ground that did not pro
ceed according to the rule of I&But considering the central role of the ILO in the history of the
concept, my statement is not really a glib exaggeration, as one reader suggesiating to
Keith Hart, the inventor of the term, the ILO applied the concept to a report on Kenya in 1972 even
before his original paper coining the term had been published (Hart 2001:150). See Hart (1992;
2001:148-51) for his own reassessment of the debate about informal economy and his role in that
debateAs | hope is clear from the thrust of mgament, | do not maintain that the processes cap
tured by the analytical concept “the informal economy” do not exist. Ratherinterested in an
interactive process whereby social realities are studied by anthropologists such as Keith Hart, un
der the auspices of specific forms of institutional power such as 10s, and that those concepts then
play a crucial role in the mobilization ofganizational and tactical power (in the sense defined by
Eric Wolf [1999]) in specific ethnographic settings. My thanks to Bill Maurer for alerting me to the
publication of Hart 2001 book.

29 | discuss further the dérences between the informal economy and the microenterprise ap
proaches in Elyachar (2002a).
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state institutions, it would be @ifult to carry out the broad statistical surveys
so sought after by thé&/orld Bank and other 10s. For there is still no mecha
nism in place for IOs to directly survey populations that enjoy the nominal la
bel of “citizen” in relation to the state. Ratheuch alternative surveys and-sta
tistical mappings have been carried out with the funding and direction of 10s,
from within the institutions of the state. In Egypt, establishment of the Social
Fund helped make suchHats possible.

SAPs in the 1980s did not yield the expected results that macroeconomic the
orists had predicted, and short-term disequilibrium between the forces of sup
ply and demand began to look like long-term equilibrium. Reformist voices
within the Bank (which acquired great weight inside the Bank with the ap
pointment of Jamed/olfensohn as its President), enforcing these programs of
financial discipline, began to voice doubt in the economic doctrine they
preached? It had been expected that feufng due to massive layfsfby the
state and public enterprises, and the withdrawal of state subsidies on food would
be temporarybut as it began to look as if they would be permanent, new de
velopment programs were devised to relieve thiesnfjs of those groups neg
atively afected by structural adjustment. In a number of countries where SAPs
were being enforced, th&orld Bank established Social Funds as the “social
safety net” of choiceThese experiments were carried out in the Caribbean,
Latin America, andAfrica (Graham 1994).

In Egypt, the Social Fund was set up in 1991 Wodd Bank project with
$572 million of funding from fifteen donor countries, the European Union, the
United Nations Development Program, andAhab Fund. It was established
as a new agenginside and outside of the state, created especially for this pur
pose (ThaNorld Bank 1991a)What does it mean for an agency to be both in
side and outside of the state? For all intents and purposes, the Social Fund was
an institution established in Egypt by tiMorld Bank, oganized as an au
tonomous agency and funded by sources outside the state budget. In the words
of its 1994Annual Report, the Social Fund was a “semi-autonomous apex
agency under the chairmanship of the Prime Minister’(Government of Egypt
1995). Its semi-incorporation into the state, howgegawre crucial levers of
power to the regime, such as the appointment of the Prime Minister as the Chair
man of its Board of Directors, the right to choose the Managing Directdr
a say in the direction of funding distribution, as long as the funding guidelines
of the donor agencies were respecitatyet groups of the Social Fund (women,
graduates, those laidfdfom public enterprises, those with low income), which
were not determined by the Egyptian state, also included migrant workers
forced back to Egypt during the Desert Storm G

The Egyptian Social Fund began funding microenterprise soon after its

30 For a critique of the impact of fundamentalist macroeconomic theorists in the International
Monetary Fund on third world countries, and a representative sample of one of the main viewpoints
inside theworld Bank, see Stiglitz (2000).
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founding. With the appointment of Prime Minister Ghanzouri following the
1995 parliamentary elections, three objectives were stated as the goals of the
new government: increasing investment and production, increasing chances for
productive labgrand increasing income for the average Egyptian. Microenter
prise seemed tailanade to meet these goals, and statements about its impor
tance became commonplace. One headline went so far as to state that “expan
sion of microenterprises was the goal of economic reféinn”other words,

the Egyptian state had adopted as its own an agenda that had begun as a way to
bypass and overcome the corrupt essence of the third-world state. Informal
economy had come full circle. It was being reabsorbed, via microenterprise,
into its supposed inversethe stateThe same was true of informal informa

tion gathering networks.

Assaad, Zhou, and Razzaz hayguad that the main function of informal net
works is to “facilitate the flow of information when formal channels of inferma
tion dissemination are weak or ifegftive” (1997:3). 10s like thé/orld Bank are
well aware of the importance of such informal networks for generating-the in
formation the state cannot be trusted to providir&sfwere thus underway in
the 1990s by th&/orld Bank and other IOs to establish alternative information-
gathering systems on an ongoing basis from within the Egyptian national insti
tute for statistics and planning, or CAPMAS, its English acrofg/m.

CAPMAS has long given its name to researchers who bring it funding (au
thor's interviews with stéfand researchers), but this institutionalization of a
state information-gathering capacity within the buildings of the state itself is
something else. Information gathering was seen as a central part of the Social
Fund’s mission from the sta’s an agency that was both inside and outside of
the state, it had a new capacity to undertake such research without being con
demned by local public opinion as an outsisl@nperialist venturéit the same
time, the Social Fund became a framework through whictMtréd Bank and
other agencies could gather information on a national basis without having to
rely on the discredited state statistics.

In that context, the Social Fund project entailed the development of new data
bases within CAPMAS itself. Data deemed necessary for the SocialsFund’
needs were to be collected and analyzed through surveys and #sdiemv
ernment agencYCAPMAS was to act as a “steering committee” for such sur
veys to ensure broad government participationr{VBank 1991:23). In line
with the approach to informal economy advocated by the ILO (see above), these
were to be household surveys. Such an approach was no departure for Egypt,
where household-expenditure surveys have long been conducted, but this time

31 “Continuation ofAdministrative and Legal Reformel-Ahram,17 May 1995: 1 (iirabic).

32 The name of the agency reflects its origins in the Nasser era, when gathering statistics was
seen as part of a nation and state-building profecan anonymous reviewer pointed out, statis
tics have always been seen as a security issue in Egypt, long before (I would add) the relation be
tween power and counting became a popular Foucauldian topic for academic research.
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those surveys were the basis for generating information about “the egbnomy
not about “household expenditure” or consumption paiga.informal econ

omy relocated by thé/orld Bank at the center of its notions of “the econgmy
such surveys were a logical way to proceed, since they are generally known to
render better data about informal economic activities than do surveys-of eco
nomic enterprises traditionally defined.

In the meantime, the rewriting of informal economy as microenterprise fa
cilitated the use of existing data to rewrite the contours of the economy in Egypt.
Economic activity that used to lie outside accountings of the economy that mat
tered now maged into the broader statistical mapping of “the Egyptian econo
my.” Workshops that had often been seen (with the caveats above) as backwards
and a block to development were now the essence of the market economy that
the World Bank and other development institutions should help to “grAw
new map of Egypt had ented.

This is well illustrated in &/orld Bank report issued in 1994, written for a
public-private sector conference about the future of the Egyptian ecédomy
In this report, the micro and small-enterprise sector in Egypt, defined-as pri
vately owned shops employing fewer than ten workers, was found to constitute
99 percent of private sector units@i Bank 1994:3), to produce 80 percent
of private value added (ibid.:8), and to employ 76 percent of non-agricultural
labor (ibid.:25). Microenterprise was pinpointed as the key to increased em
ployment, and central to economic growth as a whole (ibid.:26) -@geila
tion by the state-of health, safetyenvironment, and laberwas said to be an
important constraint on the growth of microenterprises and small enterprises
into lamger firms (ibid.:13).

The approach advanced in titéerld Bank report echoed the perspective ad
vanced by Hernando de Soto in his bddle Other Pathwhich identified un
wieldy and irrational state regulation as the main cause of informialitiis
view, the so-called informal economnmasthe private sectoit wasthe econe
my, and it was merely up to the state, with prodding from the IOs, to wake up
and recognize this. Rendered formal and licit, informality became micreenter
prise and the star of the private sector in the globaf4De.Soto and the net

33 Such conferences are advocated byoeld Bank to solve the dilemma of “ownership”: the
problems that occur when developing nations forced by conditionality agreements to sign-on to de
velopment programs do not feel that those programs are really “thghies ¢onferences are seen
as a way of mobilizing “civil society” in a dialogue with the state and the 10s over development
policies.Theoretically such conferences should help lead to a consensus among civil, gbeiety
state, and 10s about development policies, and increase the possibility that development policies
will actually be carried out. For the conference in Egypt that my informants were preparthg for
representations of “civil society” were, in the main, businesssrassociations. For discussion of
the concept of “ownership,” see théorld Bank (2001:19494).

34 One of the main authors of the 1994 report was, in fact, a development consultant who is cit
ed by de Soto as an important resource for his research in Egypt (de Soto 2000). | mention this not
to point to any “conspira¢ybut because informal networks of knowledge creation about informal
economy are a central topic of my papérthe same time, it is important to realize that views on
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work of researchers he drew on around the world provided extensive docu
mentation of the tangle of regulations and laws on the books, in Peru and Egypt
in particular regarding the establishment of economic enterpri$essolution

de Soto dered was a retreat of the state to render informality (noncompliance)
formal by eliminating state regulation of labor and the workplace. In desSoto’
later book;The Mystey of Capital(2000), microenterprise engerd as the van

guard of a new democratic world ordand microentrepreneurs a new global
army that had nothing to lose but the chains of the state.

THE FENCE AND THE MAP REVISITED

When | first visited el-Hirafiyeen in 1993, a mood of both despair and keight
ened expectations pervaded. Many of the craftsmen who had been moved from
their old neighborhoods had closed down their workshops. Some had opened
new kinds of businesses, in a new line of wérknaster carpenter opened an
unlicensed cdéehouse—an essential part of workshop life that had been-over
looked by the neighborhoaplanners. Some sold their workshops and apart
ments to new kinds of users, although those owners were by law forbidden to
sell. Buyers included government clerks glad to find the cheap prices and fresh
air, a factory worker with a job nearland a sister whose unemployed husband,
downsized under the terms of SAPs, could neverdhfo buy a flat for his fam
ily. None of these were users for whom the neighborhood had beeflesie
sales were technically illegal, had complete social legitirreny were de fac
to accepted by the state as well since state employees could resolve any tech
nical legalities via the payment of fees or bribem other words it could be
said, if one were attached to the term, that the craftsmen and users of this neigh
borhood changed the nature of their businesses and residences “infdrmally
Many craftsmen were full of resentment toward their neighbors, the “youth
microenterpreneurs,” whom they saw as spoiled “students” (as opposed to those
who really know) carrying around briefcases to play the role of businessmen.
They minded that the banners over town and elsewhere celebrated the spoiled
students, and not themselvethose who really worked. Only a few of the
craftsmen attempted to benefit from the new microenterprise and NGO fund
ing, while most looked on with grim amusement, at best.

these and many other matters are the subject of debate within the Bank itself. For example, the
World Bank Development Repg@000'2001, written under the leadership of Ravi Kanblearly
states that “microfinance*loans to support the establishment of microenterprisgesno pana
cea for poverty” (Wrld Bank 2001:75), and repeats throughout that the state has an important role
to play in development. In turn, it is important to realize that Kanbur resigned from the Bank due
to controversies inside thegamization about the views he advancBus debate can be charac
terized (if simplified) as one between thedgtington consensus” and the “posishngton con
sensus.” On that debate, see Fine (1999; 2001) and Elyachar (2002).

35 See Ghannam (1997; 1998) for a parallel discussion of the ways in which the users of gov
ernment-constructed housing for the residents moved from central Cairo to Zawiya el-Hamra re
ordered their built environment.
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The air of resentment was fed by a steady stream of funders who came to el-
Hirafiyeen (and other Cairo neighborhoods) on fieldtrips, and found & mar
velously authentic and down to eaffthe megastars of I0s came when they were
in Cairo for their international meetings. For example, President a/dhlel
Bank Jame$Volfensohn visited this project of the Social Fund that fyariza
tion had started, and the President of the European Union had been there as well.

Hopes were high among the craftsmen inside the NGO. Sa’id later recount
ed that when took up his post as Secretary to the NGO, he was sure that he
would be able to turn matters around: he would abolish the illegal workshops
outside of the bounds of el-Hirafiyeen that had no licenses to operate and com
peted unfairly; would get the fence of #weny poultry farm moved so that he
and his neighbors could get their rightful allotment of working space; would
force state dicials who had squatted on state land near the access road to
move out.

As | have said, Sa'id was sure that a “correct” map of el-Hirafiyeen existed.
This map would show that all of these informal acts of the state were wrong.
He believed that map had gone missing, deliberaitelst conspiracy against
his eforts to put things right. Some readers of my work have asserted that the
map was rather being kept from me, fofeli€nt reasons, by loyal Egyptian-na
tionalist clerks and ditials who did not want me, a foreignéo see what was
none of my business. Personallythink neither Sa'id nor | were important
enough to inspire such bureaucratic conspiracies, and | find far more plausible
that, in a context where the forces acting on the production of space in Cairo
are so complex, an authoritativdicial map simply had never been drawn up.
This explanation seemed still more plausible to me after Sa’id and | attended a
local government meeting in late 1994.

THE OVERSIGHT COMMITTEE AND INFORMAL STATES

One day Sa'id invited Esam Fawzi and | to attend a meeting of the Committee
for the Oversight of thaffairs of Madina al-Hirafiyeen. He brought us in as
withesses—one a foreigner at thatin an efort to embarrass his opponents in
the NGO and the state into heeding what he interpreted as tAeHathought
that in front of us, the outsiders, the Committee would be forced to admit the
legality and justice of his claims to the public good, and to support his petitions
to force the army-owned poultry farm to movéte$ land, and to compel work
shops that had informally opened up their doors outside the boundaries allotted
to the workshop neighborhood of el-Hirafiyeen to close down.

The meeting that dag9 November 1994, was held in akihall of the local
government of the sister neighborhood to el-Hirafiyeen, el-SalanT@éymeet

36 | emphasize my foreignness in this context because of its centrality irsS&aision to bring
me to the meetingit first he thought it a bad idea, and only wanted Esam to attend, posing as a
craftsman. But then he decided that more pressure would be exerted by our presence as a foreign
researcher with a local assistant.
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ing was open to the public, and various constituents with grievaratesost all
having to do with dierent problems of “informality™~were in attendanc&he

first item on the agenda was the need to expand the access streets into-el-Hirafi
yeen, which included the street on which Sa’id had his workshop. Despite-the pic
ture of confrontation drawn by Sa'’id, all were in agreement that this €rpaof

the street, and thus of the workstsogé facto working space as well, was-nec
essaryThe only question was what to do about the informally constructed build
ings in the wayUp for debate was whether or not houses that had been built with
out permission on state land should be demolished to expand the access roads.

Meanwhile, the issue that had so incensed Sa’id and led him to conclude that
there was a conspiracy against him had been settled. It was announced in the
meeting that a deal had been made with the army poultry farm to buy out some
of the land that they had made theirs by occupation. In other words, this state-
owned land that had been the subject of controversy between ferewlifstate
agencies was settled by a third state agency mediating details of financial com
pensation. Since the issue had been settled it did not come up for debate (wheth
er the settlement was enforced is another issue, one | cannot answer here).
Ratherthe discussion that occupied us for some half an hour concerned houses
that had been built by individuals along another of the access roads on another
part of state-owned land. It was said (although not openly) that some of the
builders were state bureaucrats.

The President of the Locality of el-Salam explained his predicament: He had
in front of him two conflicting orders from state ministrig&&e first told him
to enforce the law and demolish buildings that had been built without permis
sion on state owned land. But he had also been told to enforce Law #25, under
which any building that had been finished, and provided with services before
1992, should be formalized and accorded legal status. He presented a-sophisti
cated overview of the problem of informal housing in Caiilus included a
comparative analysis of how things proceeded in other neighborhoods, ranging
from elite Nasser City to Manshiet Nasddre latter had been completely in
formal and was gradually being formalized, a process mediated by NGOs es
tablished with 10 and development agencgegiport (sedssaad 1996).

As he spoke, the President of the Council expounded his theory of informal
ity. Informal housing, he explained, was housing for which the state provided
no services—water electricity roads, or lighting. People who build in such
conditions enjoyed cheaper prices in exchange for doing without these services.
Those who lived in informal settlements had to provide for themselves, until
they were established enough that the state had to recognize them, such as had
happened in Manshiet NassEnose living in informal housing had the right to
build, he explained, but not to demand anything from the Stherefore, he
went on, it was unclear whether théhe state, in turn had the right to take back
the state land on which these people had built. In the end a compromise was
found: an engineer would be sent to survey the houses on that stretch of state
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land, to estimate the value of the land, and to see if the residents were willing
to pay compensation to the state for the occupied land. If they were so willing,
then they would be accorded full property rigfitse compromise turned state

law into a generator of revenue, with mediation that might impress the most ad
vanced jurisprudence in the United States, eager to reduce the costs-of litiga
tion (Mnookin, Peppet, antulumello 2000).

Also on the agenda that day was the problem of lighting for the public streets
of el-Hirafiyeen.Who was responsible for thi§¥orkshop owners had long
complained that the lighting was inadequate. Many of their customers came at
nightfall, after work, driving in their cars for minor repaiffie craftsmen ex
pressed their fear that female customers in particular would not bring their busi
ness to unlit street$hey claimed, as citizens, that the state should light public
streets. But the state representatives refused to accept the responsibiity to al
locate social services to the craftsmen as citizens. State responsilgiityaid,
was restricted to the main public square of the neighborhood, where, it-so hap
pened, the buildings of the state stoAtbund its periphery were the public
sector bank, the postfide, a public sector bus station, and thec@fl mosque.
Space where the state was symbolically afetafally sovereign (although no
one put matters in these terms) was the only section of the neighborhood for
which the state would provide lighting. Further inside the neighborhood, in the
spaces shared by the craftsmen and microenterpreneurs for their work and home
life, it was up to the users to provide their own lighting.

SEARCHING FOR THE STATE

In his bookSeeing Like a Statdames Scott presents a picture of an all-
powerful state that uses maps to deploy its power in projects to reshape socie
ty. Maps, as he puts it, have the “apparent poweta transform as well as
merely to summarize the facts that they portraynd, he goes on to add, this
“transformative power resides not in the map, of course, but rather in the pow
er possessed by those who deploy the perspective of that particular map” (Scott
1998: 87). Scott shows how the high-modernist state has used maps to impose
its visions of the future on society

But what happens when the state is thetdominant institution drawing
maps within its own sovereign territoryhat if the state refuses to shed light
on the back streets of its own sovereign territdifffat if the state reveals it
self to be a far less coherent force than that portrayed by S¢b#®if, as in
the case of Sa’id and many others who | could cite, maps are less an instrument
of a sovereign state, but rather another ground on which competing visions of
reality, and contests for power are played @ what if they are played out
inside the state itself?

The conflicting users on the ground in this corner of Cairo were all part of
the state: the Governorate that legally owned the land\rthg poultry farm
that squatted on the land, and the governméditiadé who built their homes
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on the land as squattefe opposite seems to be true regarding the project to
map the informal economit was not the Egyptian state that set new defini
tions of economylt was not the state that initiated surveys to decipher just what
was that new economy within which the informal economy was now subsumed.
Instead, it was 10s that set the new definitions and supplied the funding-and ex
pertise to carry out the statistical surveys.

The modern state imposes powaccording to Foucault, through the gaze
that sees (1980:14®5). If seeing, counting, and mapping the activities ef cit
izens have moved, at least in part, to the level of I10s, then there are implica
tions for state sovereigntyhat is only part of the starffforts to map out and
develop the informal economy were, as | have said, eventually incorporated
into the Egyptian state. If the gaze that sees has its nerves in institutieonal set
tings other than the state, and yet functions as part of the state, then the impli
cations are many_.urking inside the formidable fiées of the state can be a
complex range of forces competing for poyeerforging new ways to work to
gether and perhaps to create a new (even if informal) institutional entity alto
getherThe lines between “the state,” “internationajamizations,” and the civ
il society that is assumed to lie outside the state are far fuzzier than we often
realize.That much has become clear to me through my fieldwork on the evo
lution of the informal economy in Egypt.

Like the informal economylOs and NGOs are defined in opposition to the
state.The two can seem to be in stark opposition, but practices have evolved
across their boundaries, as the state can absorb infornaalityOs can enter
the stateThe all-powerful state portrayed by Scott and others, that can confi
dently count, map, and measure the activities of its citizens to better control
them, was in Egypt in question by 2000. Unitary state sovereigaiyl thus
sovereignty itsel—had come into question.

GOVERNMENTALITY AND THE ETHNOGRAPHY OF POWER

How to approach this problem as an ethnographer conducting research at the
point where the state, 10s, and informality intersé@tifze possible approach

es come to mind. One is deconstructive in nature andearthat “the state” is

a problematic category in the first place. Such an approach has been useful in
making clear that “the state” might never have been unitary in the fashion por
trayed by much social theo?y The second approach focuses more on histori

cal changes, under the idea that something has “really” changed otitéthere.

37 For two important examples of this approach by scholars who combine fieldwork with theo
retical inquiry see Mitchell (1991) and the ensuing debate irAtiherican Political Science Re
view; Herzfeld (1992); and Gupta (1995). Gibson-Gralsddentification of the strengths and 4im
its of the deconstructive and other approaches to the question of “global versus local” was helpful
to me in this formulation (Gibson-Graham, forthcoming).

38 For historical background on the concept of the modern state and implications for current de
bates about sovereignty and globalization, see Hont (forthcoming).
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Such inquiries might explore the changing nature of state sovereignty or ex
plore the nature of globalization as a while.

A third approach to the study of evolving forms of power that cross state
boundaries is that inspired by Foucauttoncept of governmentality his es
say of that name, Foucault writes with great prescience of the context that many
anthropologists and other social scientists are trying to grapple with only now
Writing at the close of the era marked by 1968, Foucault notes that there-is a ten
dency in the literature of “overvaluing the problem of the state” (1991:103). By
the turn of the eighteenth centuhe writes, it was no longer sovereignty over
territory, but rather population of a certain volume and dersity was the eb
ject of government: “Population now represents more the end of government than
the power of the sovereign; the population is the subject of needs, of aspirations,
but it is also the object in the hands of the government, aware, vis-a-vis the gov
ernment, of what it wants, but ignorant of what is being done to it” (ibid., 100).

Governmentalityin turn, is defined by Foucault as “the ensemble formed by
the institutions, procedures, analyses and reflections, the calculations and tactics
that allow the exercise of this very specific albeit complex form of pavech
has as its tget population, as its principal form of knowledge political economy
and as its essential technical means apparatuses of security” (ibid.:102). In the
history put forward by Foucault, the modern state appears as but one moment in
a longer historical process of the evolution of forms of governmentaiityceas
es to figure as the sole, or even most important, container of.gowagsproach
drawing on Foucaul’formulations of governmentality is an appealing solution
to the dilemma of the missing map and the intersecting agencies that | have ad
dressed in this papdhose tageted by 10s or states as part of the informal econ
omy or as microenterpreneurs are not of interest as citizens of a sovereign state.
Populatior—not citizenry—is the object of programs of intervention that were
initiated by 10s to “alleviate poverty” or to help the poor help themseles.
object of these acts of governing is clearly not to increase the sovereignty of the
state. (And without the state, it makes little sense to talk about citigenry

At the end of the 1960s, Foucasl8pinion that the problem of the state was
being ovetvalued must have seemed strange. But not by 2001. In political
protest actions at the turn of the millennium such as the anti-globalization
movement, it is often not the state, but ratheMtbed Trade Oganization and
the World Bank—international, or global ganizations—that may be “over
valued” (Elyachar 2001b; 2002)he state often disappears from view as the
object of political protest. Likewise, when world leaders of states and business
gathered in Okinawa in July 2000 to discuss the most pressing problems of the
global era, theytoo, called for new forms of “global governareaew coop
erative, though as yet ely unspecified way of running worldfaifrs in re

39 On the changing nature of state sovereignty see, for example, Hibou (1999) and Smith, So
linger, andTopik (1999).
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sponse to the massive changes wrought by globalization and rapid technolog-
ical change*° The statgper sewas not an object of concern; practices of-gov
ernance—governmentality—were. The concept of governmentality is easily
amenable to a discussion of new forms of “running worfairat”

But the use of Foucaudtconcept of governmentality to examine the complex
relations of states, 10s, NGOs, and informality is also problemati concept,
governmentality defines away the state as an object of andlysisdespite the
fact that Foucault was theorizing the nature of power within the territory of the
state when he developed his concept. In the notion of governmetitalitgove
to transnationality-like the move to micro-poweris already subsumed into
the theoretical perspective, rather than problematized as an issue for analysis.
For once the object of disciplinary measures is a “population,” rather than a cit
izenry; the move to a global scale is already implicit. Populations are universal;
they refer not to political identityput rather to human identity as a category out
side of political divisions (Malkki 1994; Mastnak 1996). If this is so, then the
adoption of the concept of “transnational governmenfatigrecently proposed
by Feguson and Gupta, may not solve the dilemma (2002).

The concept of governmentality is appealing in a world wher&\ibwgd
Bank has at least as much power to govern as do many states in the world
(whether with “good governance” or not is another question), but | would ar
gue that it can obscure some of the key issues that we need to focus on. Perhaps
we need to start approaching “governmentality” itself as a practice rather than
as a concept. From being a concept developed by Foucault at a historical mo
ment when it still seemed strange to say that the state was overvalued, “gov
ernmentality” (or “governance”) has now become the daily practice of “world
leaders,” such as those who met in Okinaiga theoretical notion, it is not
crucial if a governmentality is located in the state, or inteeld Bank, or in
an NGO. But | would suggest that it matters very much where practices-of gov
ernmentality are locatetlVe need to take note of transformations in the-loca
tions, and meanings, of practices in specific institutional settirgs. point
was made by Coronil in his analysis of the statéeinezuela (1997T.here, he
critiques the Foucauldian approach of seeing the state “as the strudaaal ef
of dispersed disciplinary formations” (Coronil 1997:63 n. 22). From such a per
spective, he suggests, power is not located in specific structures or institutions;
rather it is diffused throughout societgind thus dissolves as a specific form of
powetr Coronil agues, in turn, for the importance of locating “power in histor
ically constituted structural relationg”’

Thus, despite the importance of the analyses of the state inspired by Foucault,
perhaps we should not shift our level of analysis too quickly away from the state

40 Reginald DaleThe International Herald flbune, 25 July 2000, “ANew Debate on ‘Global
Governance”

41 That comment is made in the context of the debate surrounding Mbembe 1992, in which Coro
nil took part.The citation here is from Coronil (1997:73, fn. 8).
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as imagined (Gupta 1995), or as afe&f of dispersed disciplinary practices
(Mitchell 1991). Likewise, it may be a mistake to extol the virtues of “economic
citizenry” in the global agé? or membership in “global civil socigtyas a vi
able substitute for political citizenrlysuggest that we first spend more time ob
serving the transformations underway in historically constituted forms of insti
tutionalized powerln such a project, ethnography becomes crucial, for unlike
other modes of research, ethnographic research can look at seemingly-fixed in
stitutional entities, such as the state, to reveal the processes of change that are
underway within them and across them (Ashraf Ghani, personal communica
tion, 2000) At its best, ethnography is located between structure and process,
and can help illuminate complex processes of change underway in particular
historical conjunctures. Ethnography is key to any project that aims to analyze
the changes taking place in historically constituted forms of power

In the face of such a complex configuration of pqwéinography can in-it
self be a theoretical undertaking (Moore 1987; Ghani 18@#;2001).At such
a moment, it might be more productive for us to set aside some of the usual ar
guments about “the state.” For example, throughout much of this paper | have
written of “the state” in a manner that some will surely find unsatisfactory
There is no doubt that the state is changing, and that our categories have bene
fited from deconstruction. But rather than trying to definitively resolve ongo
ing debates about “the state,” | suggest a slighthewdint direction: more re
search on the forms of power that are eyimgy at the interstices of the state,
I0s, and NGOsThe hybrid forms we find there require much more analysis,
as do the processes that defy many of our assumptions about the state, and about
related binary oppositions such as “gldhadal,” “statdglobal,” and “staté
NGO."3In such inquiries, problems such as informality can be of crucial im
portance, as what Sally Falk Moore has called “diagnostic events” (19879,
but | would call them diagnostic points of analysis. Ethnography must itself,
then, be strategic, and tactical, in its nature, choosing those nodal points of re
search where the state appears “fuzzy” and where categories are blurred. In a
context where all institutionalized forms of powebe they the state, 10s, or
NGOs—are attempting to cope with unplanned dynamics outside their control,
and to devise programs to fit those dynamics into a planned future, we need to
rethink both our categories and our ethnographic methods.

A problem like “the informal economy” begins as an unplanned dynamic out
side the control of any stat€he 10s that launched projects for the informal

42 On the notion of economic citizenryee Sassen 1996. For a critique, see Spivak 1999:400,
fn. 116.

43 Bianchi (1989) agued in the 1980s for the importance of understanding “hybrid forms” and
the uselessness of the usual binary oppositions for understanding the Egyptian state and its rela
tions to civil societyStarks use of hybridity to analyze what he calls “recombinant property” in
Eastern Europe is also relevant here, particularly in the context ofbimant about the useless
ness of the search for divisions between “private” and “public” sectors in post-socialism (1998).
See also Callor’1998 discussion of hybrid forms.



MAPPINGS OF POWER 599

economy tried to fit those dynamics into a planned fuiline.informal econ

omy took shape as a research program, a funding agenda, and a new social field
on the ground, andfefts to map it were a crucial part of these undertakings.
However this time it was I1Os and not the state that initiated the mapping, even
when they did so within institutions of the state. Fieldwork to explore these re
alities must decipher why fences move and why maps disampeahy they

are not drawn up at all. It must decipher the relations of power that shape what
is on the ground, and what gets onto the maps, both graphic and stafisgcal.
mappings of power we need to chart as ethnographers, and as theorists; are com
plex indeed.
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