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How the Loca State Worksin Rura Bihar,
Jnarkhand and West Bengal

The state in its efforts to meet the needs of the poor has four major functions of governance —
developmental, empowermental, protective and disciplinary. This paper, based on fieldwork
across the rural areas in three states, probes the Employment Assurance Scheme to understand
the state’s performance on these parameters as well as aspects of participation, governance
and political society. What is revealed is the complexity and divergence of state action —
conflicts within and between different agencies of the state, as also the challenges posed to
these agencies by civil and political society groups. Also clear is that the participation of
the poor in development programmes cannot easily be stepped up in the absence of supporting
actors in political society. Part | of the paper presents the initial findings as they relate to
the development and empowerment functions of the state. Part 11, to be published next
week, will develop the argument further through discussion of an ‘action research’ project that
followed on from the authors ‘academic’ research.
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I
Introduction

his paper, published in two parts, reports on an extensive
programme of social scientific and action research in

Bihar, Jharkhand and West Bengal. In this the first part
we present some of the main findings of a research project that
was concerned with questions of state performancein thosethree
states, particularly as this performance affected and was expe-
rienced by different groups within the rural poor. In Section Il
wesituatetheresearch project intermsof an established literature
on state performance in different states in India (the latter re-
ferring to a geographical unit of governance), and we outline
the major hypotheses that guided our work. Section |11 discusses
the methods adopted by the research team in the field, and the
choiceof study locales. Sections 1V, V and V| present the research
findings as they relate to what we call the ‘developmental’ and
‘empowerment’ functionsof thestate, herestudied with reference
to the Employment Assurance Scheme. The empirical findings
are discussed in terms of three linked themes: the question of
participation, the nature of political society, and the workings
of what has been called ‘the everyday state’ [Benei and Fuller
2001]. Some broader implications of our work are discussed in
Section V11, which concludesthe paper. Intermsof public policy,
however, these implications are considered further in the second
part of the paper which reports on an ‘action research’ project
that the team carried out in 2000-2001 in Bhojpur district, Bihar
and Madadistrict, West Bengal . This project, which was funded
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by the UK government’s Department for International Develop-
ment (DFID), and which had the support of the State Institute
for Panchayats and Rural Development in West Bengal, used
avariety of participatory research techniquesto engage villagers
and other stakeholders around an agenda of * enhancing pro-poor
governance' . Thisagendawasinformed by theacademicresearch
project. In addition to discussing the findings of the various
workshops that structured the action research programme, we
also reflect on our experiences of carrying out participatory
research of this sort — research that Bent Flyvbjerg, in another
context, has commended for ‘making social science matter’
[Flyvbjerg 2001].

I
Issues and Hypotheses

The research project that we report on here was first defined
in 1998, athough its aims and ambitions were considerably
refined during 1999 and the first quarter of 2000 when the team
was active in the field.1 The project took shape with reference
to three literatures on the state in India that are linked in key
respects, but which can bedistinguished from themore obviously
‘macro’ perspectives on the political economy of the state
developed by Pranab Bardhan (1998), for example, or by Lloyd
Rudolph and Susanne Hoeber Rudolph (1997) or Achin Vanaik
(1990). Thefirst of these literatures deals with questions of state
performance at the provincial or state level. A second body of
work is concerned with the functions and spatialities of the state,
and a third presents an ethnographic understanding of the ways
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inwhichthelocal state worksin practice. Thislast body of work
isalsoinformed by thework of SudiptaKaviraj onthediscourses
and self-understandings of elite and subaltern government
officials (those educated in English or vernacular languages,
respectively).

A starting point for the project was Atul Kohli’s work on the
state and poverty in three states of India. Writing in the mid-
1980s, Kohli argued that three decades of economic growth had
failed to improve the lot of the poor across India[Kohli 1987].
The poor, furthermore, according to the more empirical parts of
his study, had not been empowered by the Janata Party in Uttar
Pradeshinthelate-1970s/early-1980s, or indeed by the Congress
Party inKarnatakaunder Devragj Urs. Only in West Bengal, Kohli
concluded, had the poor been able to improve their position
during thisperiod. The L eft Front government that cameto power
in West Bengal in 1977 had empowered the poor by land reform
measures, as well as by its campaigns to politicise local self-
government (the idea of the red panchayats) and to register
sharecroppers. The Left Front regime was ableto do this because
itwasled by astrong | eft-of -centre political party, the Communist
Party of IndiaMarxist (CPI-M), which was able to isolate its
opponentsand at the sametimedraw ontheeffortsof acommitted
group of cadres.? It was thusthe character of the political ‘regime
type’ that determined the possibility for and scale of poverty
reductions, rather than the rate of economic growth aswas more
normally assumed.

More recent work has served both to confirm and to question
Kohli’sfindings. Datt and Ravallion (1998) have suggested that
the record of the mgjor states in reducing poverty can largely
beexplainedwithrreferencetothesystemsof education and health
care, and of agricultural infrastructure, that were inherited from
the British rg. They do concede, however, and John Harriss
(1999) has underlined this conclusion in his own survey of the
performance of different states, that once economic growth rates
are controlled, the poor are most likely to be empowered in those
provinces where the lower castes or classes are strongly repre-
sented in ruling political regimes, as they are in Kerala, Tamil
Nadu and West Bengal. At the same time, Harriss (1993) has
acknowledged that much of the observed reduction in rural
poverty in West Bengal through the 1980s and early-1990s was
triggered by an extension in the double and even triple-cropping
of rice. It is possible that the government of West Bengal was
more efficient than some other governments in sponsoring
improvements in water management systems, but politics alone
cannot explain the successful diffusion of ‘green revolution’
technologies in the state. It has also been suggested that a first
waveof successesfor theL eft Front government wasnot fol lowed
up by actions to improve the position of the scheduled castes
or the labouring poor. According to Ross Mallick (1990, 1992),
the well educated and often ‘well bred’ leadership of the CPI-M
haslittlein commonwiththeschedul ed castesthey claimto serve,
and in his view the rhetorical outpourings of the party should
be treated with caution.

Mallick’sviewpoint is overstated, but it does suggest one area
where Kohli’s thesis might usefully be tested. Kohli’s account
of the successes of the Left Front regime was mainly derived
from interviews with party workers and senior officias; it was
not extensively ‘ground tested’ in the sense of tracing through
the effects of particular policies on the livelihoods and experi-
ences of different households within rural West Bengal. Our
research project, in contrast, adopted its first hypothesis from
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Figure 1: Location of the Field Districts: Bihar, Jharkhand
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Kohli —that the government would perform better from the point
of view of the rura poor in West Bengal than in neighbouring
Bihar (a state widely assumed to be caste-ridden, mismanaged
and prone to rent-seeking and even looting: Das 1992) — but the
emphasis was laid on the field testing of particular government
policies. Rather more important than this first hypothesis, how-
ever, was a set of hypotheses that followed from our reading
of another literature on the functions and spatialities of the state.
Kohli’ swork paid surprisingly little attention to the performance
of the Left Front regime across the districts of West Bengal, and
his accounts of poverty reduction were mainly confined to
conventional indicators like wages and incomes earned, and
calories consumed. Our reading of thework of Paul Brass (1997)
and the World Bank (2000, 2001), among others, encouraged
us to think of the needs of the poor in broader terms and with
regardtofour major functionsof governance: what wehavecalled
the developmental, empowerment, protective and disciplinary
functions of the state.

A second and more specific hypothesis, then, is that the state
should perform better in West Bengal than in Bihar in terms of
its ability: (i) to deliver and fairly administer a centrally funded
anti-poverty programme (wesel ected the Empl oyment Assurance
Scheme (EAS) as a proxy for the ‘ developmental function’, for
reasons we explain below); (ii) to manage an effective system
of primary education provision (the empowerment function: also
illuminated by our study of the EAS); (iii) to ensure that poorer
people are able to effectively utilise the law and the courts to
enforce their rights to a minimum wage, say, or access to a
common property resource (the protective function); and (iv) to
take steps to control the often negative encounters that poorer
peopleexperienceintheir dealingswiththepolice, border security
personnel, revenue officials, forest guards and so on (the dis-
ciplinary function). Thishypothesisislinkedtoathirdthat derives
from the work of Joel Migdal (1993) and Michael Lipton (1989)
on the spatialities of the state. It is misleading to imagine that
‘the state’ acts in a uniform manner across the territories that
are under its control. Not only are there conflicts within and
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between different agencies of the state, but the capacity of those
agencies is challenged in different ways by groups within civil
and political society. We thus hypothesised that the capacity of
the state to work effectively on behalf of the rural poor in West
Bengal would be quite different in adistrict, block or panchayat
where the CPI-M or some other party was actively mobilising
the poor (as in Midnapore) than it would be in a geographical
areawhere political society wasdominated by patron-client links
and/or by alack of awareness or engagement on the part of the
poor (asin Malda, see next section). We likewise supposed that
the four functions of the state that we had identified would be
discharged differently in the various regions of erstwhile Bihar
(since November 2000, Bihar and Jharkhand). Specifically, we
hypothesi sed that government would work better inan areawhere
anorganised| eft-of-centremovement or party waswel | devel oped
(asinBhojpur), or even perhapsin an areawhereamainly adivasi
(scheduled tribe) population could be expected to keep the state
at a distance and place few pressures on bureaucrats (as in
Ranchi), than in a district where political competition could be
expected to be severe, confrontational and dominated by the
forward and backward castes (as in Vaishali).

Our last set of hypotheses came from an emerging body of
work on the ‘anthropology of the everyday state’. Rather than
seeing bureaucratsasfacel essautomatonsin theWeberianmould,
scholars working in this field have insisted that government
official sareal somembersof civil and sometimespolitical society,
as well as of particular faiths and communities.3 The workings
of local government can be expected to reflect these multiple
positionalities and the understandings of governance to which
they give rise. Following the work of Sudipta Kavirg (1991),
we might also suppose that many of the programmes for ‘de-
velopment’ or ‘empowerment’ which are designed in New Delhi
or the state capitals, are reinterpreted at the district, block and
panchayat-levels by poorly paid officias who are unable or
unwilling to recognise the discourses of their English-educated
superiors. To the extent that this hypothesis is confirmed, of
course, at least in West Bengdl, it would call into question the
idea that the workings of ‘the state’ can be read off from the
policy statementsor public pronouncementsof senior bureaucrats
or party members.

I
Methods and Locales

Turning theseresearch hypothesesinto field questionsrequired
us to combine “the depth of ethnographic fieldwork with the
breadth of aregional (heredistrict) perspective”, if we might cite
for a moment the recent and parallel work of Ben Rogaly and
his co-workers[Rogaly et al 2001: 4547]. Having first discussed
the choice of field districts with activists and scholars in Bihar
and West Bengal, the research team sought to locate blocks and
gram panchayats that would not be untypical of the political
regime types that characterised the districts more broadly. This
was no easy task: in the case of Vaishali district in north Bihar
we worked extensively in three blocks before choosing Bidupur
on the banks of the Ganges, and the village we selected was the
eleventhwhereweheld discussions. By theend of February 1999,
however, the team had selected Bidupur, Sahar (Bhojpur) and
Murhu (Ranchi) blocks in Bihar, and Debra (Midnapore) and
Old Malda (Malda) blocks in West Bengal, and had recruited
and trained a team of seven field assistants to work full-time in
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thevillagesor wardswhere we had negotiated access (Figure 1).4
By the end of March 1999 the field assistants had helped the
team to carry out aninitial census of the 1,700+ households that
residedinthefivefieldsites. Thecensusprovided uswithbaseline
information on household and community composition, on live-
lihoods and assets, and on patterns of receipt of government
benefits. We used this data, along with government and local
accounts of poverty and vulnerability, to select 80 poor house-
holdsin each village for further and more intensive work around
the main themes of the research. Twenty non-poor households
were aso selected for study in each village, again on a random
basis and with the consent of the respondents. Female-headed
households were also asked to take part in the survey that we
planned to begin in late-May 1999.

The questionnaire survey that we administered ran to 82 major
guestions, with many more sub-questions. After first asking
villagers about their receipt (or otherwise) of certificates to
confirm them as members of the scheduled communities, or of
the Below Poverty Line (BPL) population, the survey moved on
to questions about the people they turned to when they needed
health care, or aloan, or employment, or helpinsolving adispute.
We asked these questions to get a sense of the dependence of
different groups of people on state and non-state agencies, and
of the extent of their social, economic and political networks.
Most of the survey was taken up, however, with a mixture of
closed and open-ended questions on peopl€’ s experiences of the
four functions of the state, beginning with a detailed account
of their understandings of the Employment Assurance Scheme.
The answers that we received to these questions were supple-
mented by insights that the wider research team gained from
informal conversations and focus groups. These exchangeswere
particularly important in providing us with information on the
protective and disciplinary functions of the state. Instead of
relying only on quantitative data, we asked the field assistants
tocollect uptofive‘stories' in each villagethat wouldilluminate
these relationships. Most of these stories emerged in late 1999
or early-2000, by whichtimethevillagershad grown accustomed
to the research team.

In addition to this village-based work the team worked exten-
sively at the block- and district-, and even state-levels. We
developed astrategy of spoking in and out of villagesthat sought
to mirror many of the issues we were researching. In the case
of theEmployment A ssurance Scheme, for example, werecognised
theneedto collect dataon the sanctioning and funding of schemes
from thetime of theinception of the EASin the early-mid 1990s,
and across al of the panchayats in the blocks where we were
working. Thiswould guard us against the danger of making false
inferencesfrom limited data sets. Weal so tried to schedul e open-
ended interviews with all those individuals who we identified
as key players in the selection, sanctioning, execution and in-
spection of schemes, including the block development officer
(BDO), the district development commissioner (DDC), the sub-
divisional officer (SDO), additional district magistrates(ADMs),
junior engineers, clerks and accountants, members of parliament
(MPs) and members of the legislative assembly (MLAS), party
workers, panchayat officials, contractors and labourers. Figure 2
provides a template for the issues that we thought we should
research in the field, as well as lists of the people we identified
as key respondents and the basic indicators of scheme perfor-
mance that would alow usto compare the EAS across districts.
We adopted a similar strategy when researching the question of
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Figure 2: The EAS and the Developmental Function of the State: A Logical Framework for Analysis

Issues Questions Respondents Irdicators
Intentians 1 Howdoofficialsat different levelsand in 1/2 Qualitativedescriptionof thedifferent
and Goals different departments of the state interpret the interpretationsat different spatial scales
intentions and goals of the EAS? Questions tobedirected andbetween different departments
2 Towhat degree are these interpretations toall interviewees
different and/or contradictory?
Spread 1 What is the total spending on EAS by Data from Development 1 SpendingonEAS at block and district
block and year? Scheme Census and from levels as percentage of total government
2 What is the total number of schemes by secondary sources spending on development
block and year? 2/3 Concentration Index tomeasure EAS
3 What is the geography of the EAS within ablock? InBihar: activevillagesaspercentageof total villages
4 How is the spread/ concentration of schemes BDO and DDC inblockardistrict.
Jjustified? (Lock forthebalanceof tectmical,
political andgrass roots pressures) InWest Bengal:
5 How does our block and panchayat compare BDO and ADM (Dvt.)
withthedistrict asawhole?
InMidnapore:
check the relative importance
of ADM (Dvt) and SDO.
Generationof 1 What is the degree of grass rootsparticipationinthe BDO la Date of meeting(s) and rough level of

Scheme Ideas

Shortlistingand
Selectionof
Schemes

Execution-Leakage

Outcomes

scheme design?

—was avillage meeting held?

- was the meeting closed or open?
—didthemeetingcontribute significantlytothe choice
of scheme (s) ?

2 Whichpolitical andadministrative personnel and/or
contractors were involved?

-howistheir interactionjustified?

—what arethealliances, linkagesandconflictsbetween
these people? - how were conflicts managed?

1 How many schemes were put forward at the
selected panchayat and at the block?

2 How were the successful schemes chosen at the
blockanddistrict levels?

— Who decided?

- Conflictsbetweenadministrative layers?

3 How far are the choices driven by developmental
needs, bureaucratic imperatives, networks of political
patronage, and/or grass roots pressure?

4 Howare such choicespublicly justifiedby the
persons involved?

Who makes the decisions?

1 Withintheblock:

How were the executive agents chosen?

— Are the same people frequently chosen, if sowhat
are their backgrounds and connmections?

— Are the EAS books being used properly, and if not
why/how not ? Who checks?

2 Withinthevillage:

-Whendid the work begin, forhow long is it funded,
and for what purpose?

- How many labour days of work have been created?
— Isthere evidence to suggest that non-locals are
employed by the scheme? Who facilitates or
dbstructs their involvement?

3 Blockandvillage:
Is there clear evidence of money being siphoned off,
and if so how and to whom?

1 Was the work completed on time?
2 Was the standard of the work satisfactory?

(mainlyat thevillage level, but extra context
required from BDO)

Mukhiya/ GP member and
pradhan

Contractor

2-3village respondents
(including one froma weaker

sectian) .

Cbservationof meetings: whois
invited, whoattends, who
decides?

InBihar:
BDO; DDC; MLA and/or MP;
1-2technical officers; possiblya
social activistorjoummalist

InWest Bengal:

BDO; ADM (Dvt) ; MLA and/or
MP;
lor2technical officers;
pradhan; standing committee
chairman

Qopositionpoliticalparty’s
district chairperson

Qontractor (s)

Junior Engineer
Block Cashier
2beneficaries of the scheme
(onemale and one female,
perhaps) , and 1 person who has
not gained employment fromthe

scheme but who may have
wishedforit.

BDO
Junior Engineer

2-3villagers

attendance
1b Geographical site of keydecisions

1lc The names of schemes that were considered
at any length, and/or finallyput forward

2 The names and official functions of key
decision-makers

1 Total number of schemes put forward

2a The percentage of all proposed schemes
that were finally chosen and funded

2b The percentage of villages by block or

district that were involved inagivenyear in
proposing a scheme

1 Descriptionof selectionof agent

2a Rough percentage of EAS registered
labourers who got work (as compared to
others)

2b Gender make-up of scheme employees

3 Stories of key respondents

1 Yes/no

2 Photographs
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primary education provision and uptake. The ‘logical frame-
works we used in these contexts emerged from a meeting of
theresearch team held in Patnain April 1999, one of many group
meetings that helped us to shape a detailed field agenda.

Fieldwork on the academic side of the project was completed
by February 2000, just a few weeks behind schedule. The data
sets that the project came up with will be archived with the
Economic and Socia Research Council in England and will be
availableto academic and non-academic user groupsfromwithin
and without the UK. Intherest of this paper we present our initial
findings as they relate to the developmental and empowerment
functionsof the state. Restricting ourselvesto the EASwill allow
usto develop our commentaries on participation, governanceand
political society in greater depth. Subsequent papers will com-
ment more extensively on education issues, and on the protective
and disciplinary functions of the state.

N
Participation: Information, Employment
and Power

The Employment Assurance Scheme (EAS): At the time of our
fieldwork, the Employment Assurance Scheme was the largest
employment provision programme in India, and a major com-
ponent of the country’s anti-poverty agenda. The EAS aims to
provide employment to therural poor through rural infrastructure
projects that have a high labour input, such as minor irrigation
works, soil conservation, afforestation, or thebuildingandrepair of
rural roads and primary school buildings. Research has suggested
that earlier programmes in this mould — including the Employ-
ment Guarantee Scheme in Maharashtra — were relatively well
targeted towards or by the poor.> Unlike schemes distributing
cheap credit or housing, the principal benefit of the EASismanual
labour paid at the rate of the government’ s minimum wage. This
work entails no financial risk or long-term commitment from the
participants, and should be unattractive to middle or upper class
households. Beneficiaries are thusto adegree self-selecting, and
‘leakage’ rates can be expected to be low relative to many other
anti-poverty programmes. In eastern India, especialy, where
seasona unemployment is high and rural infrastructure poorly
developed, public works schemes could be expected to suit the
needs of poor people rather well.

If the EAS is a good vehicle through which to explore the
distribution of government funds to poorer men and women, it
also offers awindow on the empowerment function of the state.
TheEA Swasdesigned asaparticipatory devel opment programme
in which one or two unemployed labourers per (registered)
household wereinvited to make demands on the state to provide
them with up to amaximum of 100 days of paid |abour per year.
Theworkdaysreceived wereto berecorded on special EAScards
that should be distributed to eligible households. At the time of
our study, this assurance was backed up by an unlimited central
budget (see Section V1). As long as there were work schemes
to be undertaken and labourers unemployed, New Delhi would
send additional allotments of funding once existing projectswere
completed. State governments would then provide 20 per cent
matching funds. In addition, grass roots participation was built
into the planning, implementation and monitoring of the projects
undertaken. The EAS guidelines require that public meetings be
held to identify and prioritise projects that the public deems to
be important within its own area. Once money for a scheme
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arrives, the guidelines a so stipulate that abeneficiary committee
and a job worker are selected in a public meeting to ensure that
thework isconducted properly. Thejob worker actsasaforeman
responsiblefor hiringlabourersfor the schemeand directing their
work. The job worker and the labourers should be registered as
unemployed and come from the area in which the project takes
place. The beneficiary committee acts to oversee the work: it
checks on the conduct of the job worker and labourers, verifies
thequality of thephysical assetsproduced, and ensuresthat wages
are properly paid and materials properly purchased. Throughout,
the money sanctioned for individual projects should be made
public at thetime of implementation, and project accounts should
be signed off by a combination of government servants (job
assistants, sub-assi stant engineers), el ected members of thelocal
council, and lay participants (job workers and members of the
beneficiary committee).

Thus described, the EAS guidelines propose a change in the
relationship between the local state and the public in the moni-
toring of development. Instead of relying on top-down bureau-
cratic surveillance, the EAS provides spaces for public partici-
pation and improved opportunities for public accountability.
These spaces, however, will vary from state to state depending
upon prevailing institutional arrangements. Within West Bengal,
theEA Swasmeant torunthroughthestate’ ssystemof panchayats.
The public proposal of schemes and the presentation of scheme
accounts were to be accommodated within the format of gram
sansads, or the statutory bi-annual ward-level meetings that had
been establishedinthe mid-1990sand which areopentoall voters
in the area. Gram panchayats and the block-level panchayat
samitishad theresponsibility for collating schemeproposalsfrom
the cluster of villages under their jurisdiction and for forming
theseinto EAS plans. Thesewould then bevoted onintheannua
gram sabhas which are open to those persons living within the
gram panchayat area, and passed upwards to block and district
councilsfor approval, withtechnical input from civil service staff
where appropriate. Within Bihar, an established system of local
public meetings had not been in place prior to the inception of
the EAS, and in 1997 the state’ s panchayats (which had last been
elected in 1978) were finally suspended. This meant that the
framework of institutions responsiblefor implementing the EAS
was less established than in West Bengal. The participatory
elements of the EAS were to be carried out in Bihar by block
officers who would organise the scheme's village-level open
meetings themselves. Particularly in Bihar, then, the EAS re-
quired a significant degree of changed behaviour from state
personnel, and provided the public with the opportunity to
experience directly any changes from a ‘monitoring’ to a
‘facilitating’ bureaucracy that occurred as a result.®

Table 1: Awareness of the Existence and Objectives of the

Employment Assurance Scheme
(Percentage of sample households)

District Vaishali Bhojpur Ranchi Midnapore Malda
Heard of the

employment

assurance Poor 6 8 14 30 1

scheme Non-Poor 25 25 15 45 25
Aware of the

major

(employment)

provisiansof ~ Poor 3 5 5 23 1

the EAS Non-Poor 5 10 0 35 25

Source:Village sample surveys, 1999.
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Patternsof Participation: Weshall seelater onthat thesechanges
have been dlow to occur. For the moment, though, let us consider
thepatternsof participationthat weobservedinthestudy villages.
As Table 1 makes clear, the rhetoric of participation that sur-
roundsthe EASisbelied by low level s of public awareness about
the scheme, particularly among the poor. The one exception to
thisis Debrablock in Midnapore, much as we had hypothesised,
where 30 percent of the poor in our ward, and 45 per cent of
non-poor sample households, had heard of the EAS, even if only
23 per cent of the poor (and 35 per cent of the non-poor) could
properly identify its demand-led features. In Old Malda block,
in contrast, as in the Bihar (or Bihar and Jharkhand) field sites,
only a small minority of poorer households was aware of the
existence of the EAS, and a more detailed understanding of its
major provisions was confined to a handful of households from
among the non-poor communities. In these field sites there was
little in the way of an organised flow of information to the poor,
either by government officialsor by active party workers (aswas
the case in the CPI-M-dominated ward of Debra block: see
Section V). Although poorer households were keen to find
employment in the off-season, their social networks were not
generally oriented to the state. In Murhu block, in Ranchi district,
poorer households pursued the ‘exit option’ (migration), and if
the state was engaged at all it was mainly through the office of
the ‘mukhiya (elected panchayat head). Some of these house-
holds had benefited from the ‘ developmenta’ arm of the state,
for example, through the acquisition of Indira Awas housing or
access to a standpipe, but for the most part they were unaware
of the demandsthat they might legitimately make of government.

Information, of course, is only one way of measuring partici-
pation, and it is significant that about one-fifth of poorer male
respondents in the Murhu, Sahar and Old Malda field sites did
receive work from the EAS (even if they were unaware that it
was EAS work and despite the fact that only a handful of them
had received EAS cards: see Table 2). It is aso significant that
not one poorer household from among the sample population
inBidupur (Vaishali) received even oneday of employment under
the EAS, despite the fact that EAS work was going on in the
field area(asweexplainin Section V). Matters were much better
in Midnapore where we found that 90 per cent of destitute
households, and 69 per cent of other poor households, had
received at least some EAS work, as compared to 35 per cent
of non-poor households.” 1n 26 per cent of poor househol ds both
males and females had accessto EASwork; only malesreceived
work in 34 per cent of poor households, and only females in
14 per cent of households. Even here, though, it bears saying
that each poor household benefiting from the EAS in the years
1995-99 received an averagetotal of 12.8workdays, whichworks
out at an average of 9.6 days for all poor households. (The
corresponding figures for Malda district are 5.7 and 1.4 days
respectively). The EAS provides cash incomes at a crisis point
within the seasonal calendar, but afew dayswork per year at the
minimumwage cannot besai dto beeither anassuranceof employ-
ment, or in itself a mechanism to lift households out of poverty.

Theapparent successof participatory devel opmentinMidnapore
should also be qualified in one further respect. For most people
inDebra, theEAS, for all itsparticipatory intent, was' just another
scheme'. This is reflected in the form of ordinary villagers
participation, and in the limitations in terms of real control that
they could exercise over scheme selection and implementation.
Our observations of one of the key points at which participation
was supposed to occur, the gram sansad, highlight some of the
contradictions within the processes of formal participation.
Attendance at these meetings was high: around 80 people at-
tended the ward-level meetings we saw, and panchayat members
stated that here (unlike in other parts of West Bengal) there were
no difficulties in ensuring that the meetings were quorate. Of
thoseattending, women madeup around afifth of theparticipants,
and poorer householdswereif anything over-represented relative
to their richer counterparts. For many poorer villagers, however,
attendance at meetings was quite often ‘ passive’. Some said that
they wereattending themeetingsprimarily becauseparty activists
had told them to do so. Far more came independently but felt
unable to speak up, even where they had previously participated
in amore informal ‘gram baithak’ (see below). Furthermore, a
number of key decisions regarding the EAS, including the
prioritisation of schemes, the selection of the job worker, and
the election of a beneficiary committee, were taken out of the
control of the gram sansad. The public perception was that the
gram sansad wasmainly for proposing schemesand hearing about
other developmental activities within the area: panchayat mem-
bers, or ‘the party’ (the CPI-M), would make thefinal decisions.

These public perceptionsfit closely with what elected members
of the gram panchayat considered ‘good participation’. They
thought that a good gram sansad was one in which the people
suggested a range of different development schemes that could
be undertaken. Their justification for deciding the final
prioritisation and short-listing of these schemes was that this
avoidedtheconflict and tension that woul d result from attempting
thisduring apublic meeting (see Section V). IntheBihar districts,
in contrast, many of the conflicts glossed over or avoided within
Midnapore were very much out in the open. Here, in the absence
of an elected local council, the EAS was being implemented
throughthecivil service, with public meetingsfor the selection of
schemes and of job workers being organised by block-level civil
servants. For theseindividual's, suchatask wasan onerousor even
frighteningactivity: lower-level officialsdonot generally command
therespect or authority that an el ected councillor enjoysamongst
his/her own constituents, and in no cases had they been trained
in how to manage large public events. It is perhaps unsurprising,
then, that many EA Smeetingsexisted only on paper. When public
meetings were held, our ethnographic evidence suggests that
conflicts over development projects were closely tied to other
power strugglesin thevillages. In Bhojpur, rival candidateswere
pushed forward for the job of implementing EAS work. This
rapidly turnedinto anargument between castebl ocs: largefarmers
had their ‘own’ harijan candidate, and he was opposed by the
candidate put forward with the support of the informal leaders

Table 2: Percentage of Male and Female Members of Sample Households Gaining One or More Paid Labour Days
from the Employment Assurance Scheme

Vaishali Bhojpur Ranchi Midnapore Malda
Poor Non-Poor Poor Non-Poor Poor Non-Poor Poor Non-Poor Poor Non-Poor
Males 0 0 25 20 15 60 30 21 0
Females 0 0 3 3 0 41 20 14 0

Source:Village sample surveys, 1999.
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of the scheduled castesthemselves. A scheduled caste|eader was
clearly using this occasion as an opportunity to demonstrate the
strength of his following, and forced a vote to be held on the
decision. InRanchi district, therewerereportsof several thousand
people attending meetings for the selection of executing agents,
and of meetings being cancelled due to the threat of widespread
public disorder between competing factions.

\')
Political Societyand Structuring
of Participation

What are we to make of such contrasts? Isthe restricted access
of poor people to ‘real’ power over the EAS in Midnapore
evidence of participation’s pervasive effects as a Foucauldian
act of subjection?® Are open conflictsin Bihar asign of healthy
competition? We believe that matters are not so simple. To
understand what is going on here, we need to consider the ways
in which formal acts of participation in the EAS are connected
with poor peopl€’ s maintenance of their broader social networks,
and how both are affected by the actions of local power holders
in political society.

In Midnaporethe partial successof formal participation within
the EA Smust beunderstood al ongsideaconsideration of other in-
formal spacesof public action opentothepoor. Here, the CRI-M’s
gram baithaksplayed avitally important role. Participationwithin
the baithakswas not universal —those openly identified withrival
political parties were not encouraged to attend, and richer vil-
lagers also stayed away — but these subtle acts of exclusion
actually improved the representation of the poor in our locality.
As select gatherings in which the poor were numerically domi-
nant, and sheltered from any chance of ego-clashes between rival
‘bigmen’, thebaithaksprovided aninformal spaceinwhichmany
poorer individuals felt able to express their opinions. They also
enabled the ‘stage management’ and rehearsal of participation
that was to occur in subsequent official open meetings: for
example, the baithak would decide which individuals would
propose EAS schemes in forthcoming gram sansads. This gave
poorer participants greater confidence to play an active role in
formal meetings, and, importantly for the CPI-M, ensured that
schemes were not always proposed by party activists.

Alongsidetheir roleinensuring thepartici pation of thepoor, the
actionsof local party workershaveaso played animportant role in
containing popular expectations of the EAS. The party did not
use the scheme's theoretical provision of 100 days work to
organise mass-mobilisation, or to connect this schemeto awider
political agenda of the labourers' right to employment. Given
the extensive roles played by local party activists this cannot be
blamed on alack of political capacity. Rather, poor households
lack of awareness about the distinctive features of the EAS
appears to be the result of a conscious strategy by the party to
deal with the difficulties of the scheme'simplementation.® The
rate of absorption of EAS resources was limited, and in this
situation the local party made the decision not to raise workers'
expectations beyond the panchayat’s abilities to create employ-
ment. This suggests that the success of party members as inter-
mediaries depended in part on the CPI-M’ s ability to deliver im-
mediate and concrete benefitsto its supporters, and that thiswas
seenasmoreimportant than playing awider conscientisationrole.

These aspects of the CPI-M’ s activities within the locality are
important in understanding the limited mobilisation of poorer
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households over the EAS. Given the importance of political
intermediaries within the public sphere of the village, it would
be unredlistic to expect that formalised participation within the
EAS would dramatically challenge this delicate set of socid
networks. For the poor, there is limited value in antagonising
such intermediaries over a few days of paid labour. They have
other opportunitiesto place their views—including any dissatis-
faction that they might have with the party’ s actions—away from
formal EAS meetings. ‘ Good participation’ in Midnapore there-
fore seems to go hand-in-hand with the routinisation of power.
EAS projects are proposed publicly and there is a fair degree
of satisfaction with the programme, but mass participation in no
way challenges existing power structures or brings ‘aternative’
interpretations of the scheme to bear.

In the other field sites there was little even in the way of mass
participation. The character of political society — the political
institutions and actors that mediate between higher-level gov-
ernment authorities and the population —in each caseis‘ vertical’
rather than ‘horizontal’ . Theresearch villagein Old Maldablock
istypical of itsregioninthat it suffersfrom low levelsof literacy
and social cohesion. At the time of our research the CPI-M
dominated the block council but had to share power with the
Indian National Congress (INC) in the village-cluster council.
Although the level of political competition here — as measured
by the balance of votesin recent elections — is not significantly
higher than in Midnapore, the conduct of local politicsis often
aggressive and disruptive. Politicsis based around personalised
networks of patronage and violence, and not on strong party
organisations. The CPI-M isrelatively weak, and its leadership
lacks deep roots in the locality. Agriculturaly, the area is not
asrich asthe central parts of Midnapore, and many poor house-
holds rely on non-agricultural day labour in Malda town.

In the research village, there was practically no dissemination
of information about the EAS to poor households. The only
respondent who had heard of the schemereceived theinformation
by chance on a visit to the gram panchayat office. Despite the
efforts of the Block Development Officer, gram sansad meetings
were often conducted ‘ on paper’ or with aminimum of publicity,
and they were never used to inform people about the aims of
the EAS. The mandatory public meetings that should have taken
place at the inception of each project were either not held or
not held properly. And the EAS cards had not been distributed
a al. The villagers only got to know about an EAS project —
or a‘government project’ —when they saw that work was already
in hand in their neighbourhood.

In Old Maldablock, key elementsin political society withheld
information fromvillagersand brought pressuresto bear onthose
bureaucratswhoweremindedtoadvertisetheEAS. We discovered
that the job assistant was unable to distribute EAS cards to the
intended beneficiaries because the ‘sabhapati’ (block-council
chairperson) had refused to finalise the EAS register. The EAS
cards lay unused and locked away in a cupboard in the gram
panchayat office. Block-level officersalsotold usthat councillors
of both political parties hindered their efforts to disseminate
information on development schemes. Rather than mediating
between the bureaucracy and the local community, local coun-
cillorsand political leadersweredeliberately obstructing theflow
of information to the grass roots.

Politicians were motivated to act in this manner by greed.
Villagers who are unaware of their rights are poorly placed to
prevent councillorsfrom diverting money into their own pockets.
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With people more or less unaware of the scheme, and EAS cards
safely hidden in cupboards, the scope for directing schemes to
private contractors is considerable, as is the opportunity for
skimming-off funds. A district-level officer told usthat: “If EAS
cards had to be shown, this practice (of employing private
contractors) would berevealed. EAS cardswould alsoreveal that
payments were made long after the completion of the works —
astrategy that is applied here to cover up the diversion of funds.
In fact, the distribution of cards may be a good indicator of
whether contractorsareinvolved behind the scene or not. If there
areno EAScards, itislikely that corruptionishigher. EAS cards
make the ‘hide-and-seek policy’ more difficult”.

Wefound that both smaller, labour-intensive, and bigger, more
material-intensive EAS proj ectswere mainly employing contract
labourers from other blocks or districts. The contract labourers,
who were mostly healthy young men, accepted work on a piece
rate basis. When they were employed at al, local labourerswere
paid 20 per cent below the statutory rate (of which, in turn, they
were unaware, just asthey were unaware that they were working
on an EAS scheme). Villagers told us that councillors liked to
employ outside |abourers because they showed little concern for
the quality of the work performed, and didn’t care about the
accuracy of the accounts. Claims about corruption are aways
difficult to substantiate, but a comparison of the officia records
with our own observations of a small pond-digging project
suggested that as much as 60-80 per cent of earmarked funds
were being skimmed off by the over-reporting and underpaying
of contract labourers — arate of ‘leakage’ that was significantly
higher than we found in Bihar.

The mere fact, then, of political competition between the CPI-
M and the INC did not prevent local councillorsin Old Malda
from practicing rent-seeking on a grand scale. Competition on
its own means little when political relationships are conducted
on the basis of clientelism, or where thisis little in the way of
accountability. In Old Malda block the residents of a para— a
hamlet or neighbourhood that is more or less homogeneous in
terms of caste and class — tend to vote en bloc for one political
party. Poorer membersof aparaaredependent ononekey political
broker and have few political aternatives. These brokers are
crucia for making contact with more influential politicians and
councillors, including the people who control state benefits. The
poor thought it too risky to jeopardise this relationship by
challenging the corruption that dogged the EAS and other
development schemes. They told us that they would not do so
becausethey needed the servicesof these peoplein order to access
themorecrucia government servicesof disaster relief and police

protection. Government relief is particularly important in Malda
because of perennia floods in the months of September and
October. The police aso play an important role in mediating the
frequent intra-village conflicts between different caste groups,
or between older settlers (mostly tribals and lower castes) and
recent immigrants from Bangladesh (mostly better-off Hindu
middle castes). Demand for police protectionisal so high because
of frequent and often violent cross-border cattle thefts.

Politicsin Maldadistrict —unlike in Midnapore —is conducted
with little sustained reference to ‘development’, and in this
respect it resembles parts of Bihar. It is rather characterised by
an emphasi supon the power of theindividual patron, anemphasis
that isreinforced by the practice of vote buying at election time.
The prospective councillor is expected to distribute gifts at
election time, but thereafter there are few expectations of him
or her. And when the elected loca councillor is from a party
other than the one for which a person voted, he or she will have
noexpectationsat all. Thedominant perceptionisthat all politicians
and councillors are dishonest. Although the poor disapprove of
corruption, knowing they are its major victims, they aso know
they have to play the game and pick up what spoils they can.10
When the better-informed villagers see their councillor employ-
ingnon-local contractlabourers, illegally,ingovernment schemes
that should be employing them or their fellow villagers, they
generaly alow themselves to be bought off with afew days of
paid employment.

Decentralised rent seeking is endemic in our research area
because of the absence of checkswithin or upon political society.
The two main political parties are only weakly organised and
are not well connected to the grassroots. The CPI-M leadership
did not emerge from the peasant and land reform movement as
it did in many other parts of West Bengal, and it is obliged, just
like the INC, to make use of local strongmen at election time.

Figure 3b: EAS Spending by Panchayat and Village, Bidupur
Block, Vaishali District, 1996-97 - 1998-99
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It might be argued, indeed, that the decentralisation of funds and
decision-making powers to the gram panchayats has encouraged
the magjor political parties to rely upon or even ‘invent’ those
local political bosses (now councillors) who are described as
‘feuda’ or as ‘feudal relics'. As a conseguence, and in sharp
contrast to the CPI-M in Midnapore, political partiesin Mada
have little control over thewaysin which local councillors spend
government monies, including the 50 per cent of EAS funds that
are now alocated directly to the gram panchayats in Mada
district. Bureaucratic checks on corruption are often ineffective,
and honest officers are met with violence if they investigate a
possible misuse of government funds. One block devel opment
officer, who we knew quite well, had her windows broken when
she tried to introduce a less corruption-prone system of funds
disbursement for a house-building scheme. This was just a
warning shot, but the message was clear. The domination of
political society by criminal elements was sufficiently complete
that there could be no question of alowing the poor to participate
effectively in targeted anti-poverty schemes like the EAS.

The nature of political society is different again in Bidupur
block in Vaishali district, north Bihar. The southern part of
Bidupur has been turned into a banana plantation, and even in
the northern part of the block, where we worked, the demand for
off-season work is perhaps less than in some other parts of the
state because of the proximity of Hajipur town or the state capital,
Patna. Nevertheless, our survey showed that there was a hunger
for work on government schemes among some members of the
labouring classes, and particul arly among themost disadvantaged
communities like the Musahars and the Paswans. These com-
munities, however, althoughthey areincreasingly being mobilised
assupportersof Ram Vilas Paswan and the Lok Jan Shakti Party,
haveto contend with the fact that politicsin Bidupur isdominated
by ‘Babu-ji’ (BJ), the loca member of the legislative council
(MLC) and de facto member of the legislative assembly (MLA).
BJisaleading light in the ruling party, the Rashtriya Janata Dal
(RJID), and an aly of the de facto chief minister of Bihar (and
husband of the de jure CM), Laloo Prasad Yadav. He is widely
seen as a protagonist for the Yadav farmers of the area. For his
part, BJ has to negotiate with different village leaders to secure
his continued pre-eminence. These negotiations often centre on
use of government funds. While BJisableto control these funds
more effectively than his‘ counterparts’ in Malda or Midnapore,
he is attentive to the demands that arise in the dense and com-
petitive political society of Bidupur. BJ is not a ‘pro-poor’
politician, but he is keenly aware of the need to maintain his
support across the block that he dominates.

Given the nature of caste and classtensionsin Vaishali district
we were not surprised to discover that only 6 per cent of our
sample poor households had heard of the EAS, or that just 2.5
per cent wereaware of itsdemand-led provisions. Nor didit come
as a great surprise to find that not a single villager had found
employment on the EAS schemes that had been sanctioned in
the research village over a period of three years. (Some harijans
had obtained work on a non-EAS road scheme to connect the
village school to the western-most Y adav tola, but they had been
promptly dismissed in favour of outside skilled labourers when
it came time for black-topping the road). This was consistent
with our understanding of thenatureof politicsinVaishali district
where, we had hypothesised, the local state had been more or
less captured by agencies of the dominant castes, in thislocality
by the Yadavs, and where there were no countervailing
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institutions at the panchayat level. In Bihar, unlike in West
Bengal, power was concentrated in the hands of the BDO and
the DM, as well as with the MLAs and MPs. And in Bidupur,
atleast, thebureaucratsfoundit convenient toleavemost decisions
about the disbursement of funds to BJ. Given the intense nature
of the competition for funds between locally dominant groups
andtheir brokers, government officersworried about thebackl ash
they would face from disappointed groups. Far better, one recent
BDO confessed, to handover effective decision-making powers
to BJ, and let him take any credit or blame.

But if political society in Bidupur is dominated by BJ, not al
of the outcomes of the EASwere aswe expected. Unlikein Sahar
block in central Bihar, where the sitting MLA (a member of the
Communist Party of India-Marxist-L eninist) waspoorly informed
about the EAS, and where scheme selection was more or less
in the hands of the district magistrate and district development
officer, BJ was extremely well informed about the EAS. His
knowledge of the guidelines extended not only to the ‘proper
balance’ of unskilledlabour and material sin different schemes, 11
but also to a critique of their prescriptive nature. It would be
an absurdity, he said, to make afforestation or water management
schemes a priority in Bidupur, given its location on the north
bank of the Ganges. What Bidupur needed was all-weather roads,
and if their construction required the importation of skilled
labour, that was how it must be. In hisview, therural poor would
benefit more in the long run from improved roads and market
access, than from afew worthless labour-intensive schemes that
might be washed away in the rains.

This view was clearly self-serving, for BJ knew that it was
the Yadav farmers who stood to gain most from this reshaping
of the objectives of the EAS. But there could be no doubting
the power that BJ and his allies exercised in the political society
of Bidupur. An ex-DM of Vaishali told us that during his long
tenureinthedistrict he had adopted aquotasystem wherein|ocal
MPs and MLAs were asked to recommend and decide upon the
schemes that would operate in their constituencies. His formula
was simple, if quite at odds with the instructions he received
from Patna or New Delhi. All programme resources that came
to his district were to be divided up on a 70:30 basis between
theMLAsandtheMP. If ablock fell between two constituencies,
the resources would be divided in proportion to the number of
panchayats in each congtituency. The representatives could then
use the money as they saw fit. In the case of Bidupur block the
records show that resources have been distributed almost exactly
on a 19:6 basis, reflecting the fact that BJ represents 19 of the
25 panchayats. But they also show that BJ has been active in
making sure that schemes are set up — or are about to be set up
(Figure 3a) —in al of the panchayats where he has supporters.
From his perspective, the building of all-weather roads not only
makes sense in developmental terms, but also ensures that re-
sources will follow a road map through his constituency, in the
process dampening down inter-village rivalries.

Naturally, his key supporters become the executing agents of
these schemes. The DM, meanwhile, having ceded power to the
MLASs in recognition of their local dominance — a labour con-
tractor exaggerated the power of the mukhiyas when he told us
that: “JRY ismukhiya s scheme and EASisBJ sscheme” —still
made an effort to ensure that some funds went to those ‘tolas
or villages that were ignored by BJ or another RID politician,
RR. “For those areas, and also aress that are of interest to
important political leaders from opposition, | used the interest
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money accrued to the development funds. If any MLA or ruling
party leader questioned as to why | was sanctioning projectsin
areas of their political rivals, | would say that that was being
done out of the discretionary DM’s funds and did not encroach
upon their quotas, hence they could not have any grievance nor
any locus standi to object to this’.

In Bidupur, then, asin Old Malda and Midnapore blocks for
quite different reasons, a combination of political forces came
together to redefine the aims and objectives of the EAS. These
forces also helped to determine the outcomes that could be
associated with the EAS. Although it is not our purpose here
to evaluate the EASin ‘developmental’ terms, it is possible that
the EAS will have its longest lasting effects in Bidupur (among
our research sites), much as BJ has claimed. The poorest house-
holds might yet benefit from the trickle-down effects of a con-
certed programme of road-building. But we need to treat this
argument with scepticism, just as we should exercise caution
when listening to the ex-DM of Vaishali talking about his use
of discretionary funds to help the poor. We have aready noted
that the poorest households in our research village failed to gain
work from alocal EAS scheme. In addition, as Figure 3b starkly
confirms, the determination of BJ to make sure that all of
Bidupur’ spanchayatswould benefit from EA S spending was not
matched by asimilar concern for individual villagesor tolas. The
truth is that 70 per cent of Bidupur’s villages, including almost
al of those villages or hamlets where poorer people are in a
majority, failed to receive any EAS funds. The poorest commu-
nities, for their part, including the Musahars and Paswans, were
left either to seek work out of the district, or to campaign more
openly for Ram Vilas Paswan.

VI
Trust, Rent-Seeking and Vernacular Society

BJ was not the only member of political society in Bihar (or
Jharkhand) who was keen to convert the EAS into a scheme for
the building of ‘pucca’ assets. A quick look back to Tables 1
and 2 will show that the EAS failed to meet its objectives in
equa degree in Bhojpur and Ranchi districts, despite our ex-
pectationthat demand for work woul d be high among theorgani sed
rural poor in Bhojpur. By the sametoken, as Table 3 makesclear,
in each of these districts the schemes that were run under the
EAS (from 1993-94 in Ranchi, from 1996-97 in Bhojpur and
Vaishali) were mainly designed to run as material-intensive
projects. In Murhu block (Ranchi) 156 schemes were sanctioned
intheyears 1993-94 to 1998, and of these schemesonly 17 could
be described as labour-intensive (the pond or ‘ahar’ schemes).
A further 90 schemesworth Rs 18.5 million generated ademand
for unskilled labour that cannot have amounted to more than

30-35 per cent of spending, and this percentage declined over
time as individua road-building schemes became more expen-
sive. InBidupur block just 57 schemeswere sanctionedinathree-
year period, and 90 per cent of the funds were spent on road
projects that were often all-weather and black-topped. This did
not deter the relevant officials from declaring that 58 per cent
of the budget had been spent on the wages of unskilled labour.
(In Sahar block the figures were shown to be exactly 60:40; a
district-level officer in Vaishali told us that he favoured a 58:42
split on the ground that it “appeared more credible’).

What accounts for this bias towards ‘big projects ? It might
be thought that it reflects alack of understanding among block-
level workers. None of the BDOs in Bihar who we talked to had
agood understanding of the EAS, despite the fact that they had
the assumed responsibilities of the pramukh (the elected head
of the panchayat samiti) in the wake of the dissolution of the
panchayatsin Bihar in 1998. The BDOs knew that the EAS was
about employment provision, but they were poorly informed
about the demand-led or guaranteed nature of that provision. The
BDOs rather understood the EAS to be a sister programme to
the Jawahar Rozgar Y ojana (JRY) programme, with the former
taking up ‘ big schemes' andthelatter ‘ small schemes’ (interview
with BDO, Murhu). Levels of understanding were still less clear
lower down the government ladder, and we were assured by a
block agricultura officer in Sahar that, ‘EAS mein sunishchit
samay per scheme ko pooraker dena hotahai’ (EAS means that
we have to complete the scheme in the assured time frame).

But such misunderstandings cannot explain the preference for
‘big schemes' that is evident at the district level. The block and
village-level workers, after all, were receiving their information
fromtheir superiorsat the district-level. They didn’t have access
to the same manuals as their bosses. So why did district-level
officers act as they did when sanctioning materia-intensive
schemes? Part of the answer is to be found in the ‘technical
imperatives' of theEAS. Thedistrict-level officerswhowe spoke
to in Bihar were well aware that the block was the main imple-
menting agency for the EAS. They aso knew that many block
offices were overburdened. In the 1970s the block office was
required to deal with relatively few poverty-reduction schemes.
In the 1980s and 1990s these schemes were significantly ex-
panded, and were supposed to be run on a decentralised basis.
By 1999 atypical block was receiving 6-8 times the funds flow
it would have received in 1979, and the block office might be
asked to run 100-130 schemes under JRY and EAS, as well as
providing 1,000 houses under the Indira Awas scheme and 500
wellsunder theMillion Wellsscheme. In ablock like Sahar these
schemes were supposed to be spread out across 55 villages in
12 panchayats, many of which are very difficult to access. The
block office in Murhu is responsible for 141 villages in 24

Table 3: Sectorwise Breakdown of EAS Schemes Actually Implemented by the Blocks, Bihar

Block SB CH PHS ICDS Road Checkdam Bridge/Culvert Pond/Rhar Other Total

Murhu (1993-94 until 1998) 20 schemes 8 3 2 62 24 9 17 11 156
34.16 lakh rupees 12.52 8.10 1.66 90.01 87.23 41.58 22.32 12.86 310.44

Percentage of total spent 11.0 4.03 2.71 0.53 29.00 28.10 13.49 7.49 4.15

Sahar (1996-97until 99-00 29 2 0 0 23 3 2 3 6 68
60.45 1.80 0 0 52.81 6.95 3.06 6.95 9.83 141.85

Percentage of total spent 42.60 1.27 0 0 37.20 4.90 2.16 4.92 6.95

Bidupur (1996-97until 98-99) 12 0 0 0 42 2 0 0 1 57
13.06 0 0 0 36.09 1.88 0 0 0.34 151.37

Percentage of total spent 8.62 0 0 0 89.87 1.27 0 0 0.24

MNotes:
Source: District andBlock statistics.

2386

SB = school building; CH=communityhall; PHC = primary health centre; ICDS = integrated community development .
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panchayats, while in Vaishali there are 133 villages to servein
24 panchayats. Despite repeated and sometimes justified claims
about government overstaffing in India, these workloads had to
be shouldered by about the same number of workers as would
befound in ablock in 1980. In Murhu, for example, the comple-
ment of civil staff in the block office ran to the head assistant,
the‘nazir’ (accountant), and two assi stants. On thetechnical side
there were four junior engineers and one assistant engineer (who
also worked for the neighbouring Khunti block), while the
complement of field staff ran to 24 panchayat sewaks and 9
village-level workers. The BDO of Murhu despaired of the
situation. He told us that the better able and connected of his
workers were trying to find work in urban areas, and that his
accountant was not up to the task of handling cash transactions
in the sum of Rs 3-4 crore.

The situation was not much different in Bidupur or Sahar. In
Sahar there were only 2 junior engineers to deal with between
300 and 400 schemes. These men were expected: (a) to prepare
estimates for proposed schemes (prior to any approva being
granted at thedistrict level); (b) to preparethelayout for ascheme
and to work with the chosen contractor; (c) to supervisein person
the most crucial stages of construction, which might include
foundation casting, the fixing of a lintel, and roof casting; (d)
toinspect and measure the progress of ascheme (in part to secure
future fund flows to the executing agent); and (e) to assist senior
engineers (including the assistant engineer) in their inspection
visits. Naturally, these tasks could not be completed properly,
even where the junior engineer was working to the best of his
or her ability. If there is state failure, and a significant leakage
of funds, it isbecausethelocal stateisunderdevelopedinrelation
tothetasksset for it. And thiswill betrue even when supervisory
staff from the non-technical side are deployed to help the process
of scheme inspection.

But it is not just technical or capacity problems that incline
district-level officials against the sanctioning of a large number
of labour-intensive (and ‘ kuccha') schemes. A block-level officer
in Murhutold usthat: “Wetried to include proposal s of (morum)
roads and irrigation ponds in our proposa as they generate
maximum employment. But, during the scrutiny at the level of
theDistrict Devel opment Commissioner (DDC), thosewere struck
off the list. In fact, in 1997, DDC gave an ora instruction that
henceforth no earthwork schemes should even be proposed”.
When pressed on why he thought this was, the officer replied
that: “They (district-level officials) worry about misuse of money
if morekucchaworksareexecuted. .. (Thiswas) not Ssmply because
they want to save skins (but because) they genuinely believe that
kucchaworkswill always be subject to siphoning off of govern-
ment money, and they wish to safeguard against that”.

This understanding of the motives of a (senior) district-level
officer provedto beextremely accurate. In our conversationswith
district magistrates and district development officers we found
that political considerationsloomed|largeintheir decision-making.
Contrary to the assertions of some neo-liberals, it is a mistake
toassumethat government officersinIndiaareintent onmaximising
the rents they can extract from the misuse of a public office. It
is clear that a scheme like the employment assurance scheme
does lend itself to a system of ingtitutionalised cuts and com-
missions, much as Robert Wade has described in the case of a
south Indian Irrigation Department [Wade 1982], and junior
engineers regularly mark-up the costs of a scheme in order to
inflate their wages. We describe the precise nature of this

Economic and Political Weekly  June 14, 2003

corruption elsewhere[Srivastavaet al 2002]. Here, it will suffice
to say that we estimated the magnitude of fund leakage from
EAS schemes in Bihar to be of the order of 30-35 per cent of
thetotal flow of funds, andthat (or rather ‘ but that’, givenreceived
views about Bihar) we found no cases of outright ooting where
a scheme existed only on paper. Even corrupt officials find
themselves in a more complex set of relationships than is ac-
knowledged in a ssimple theory of rent-seeking. Perhaps espe-
cidly in Bihar, given the publicity that has been given to the
cattle fodder scam, government servants are mindful that they
might be found out if they engage in corrupt behaviour, or that
they might be informed upon by one of their colleagues. This
cautions them against excessively predatory forms of behaviour.
In the case of district-level officers, moreover, there are strong
pressures not just to exact rents (which might be needed to
maintain close links with sympathetic politicians, or to help
secure better postings), but aso to clamp down on the corrupt
activities of their subordinates. Thus, whileit is clearly the case
that somebribes(‘ ghus') arechannelled up the hierarchy of Bihar
AdministrativeServiceand Indian Administrative Service officers
to the district and state-levels, it was equally clear to us that
district-level officials were pressing for pucca EAS schemes as
a way of guarding against what they saw as the twin evils of
kuccha projects: the fact that they provide so much scope for
corruption (on account of being difficult to inspect), and the fact
that some of these schemes will be built to fail (or to fall down),
thus denying any visible evidence of ‘development’.

What we observed here was a lack of trust in block-level
officials by their district-level bosses. But this lack of trust also
extends upwards from the district to the governments sitting in
Patna and New Delhi. When we pressed district-level officers
on their efforts to reshape the aims and objectives of the EAS
— efforts they freely acknowledged — they focused on what they
saw as the lack of credibility that surrounds the issue of fund
flows. All of our respondents challenged theideathat New Del hi
or Patna could ever hope to fund sufficient schemes to employ
two adult household members for up to 100 days each year
throughout India, and then mainly in the lean season. The DDC
of Ranchi was adamant that the centre simply didn’t have the
resources to direct more than two instalments of funds to any
district of Bihar in agiven year, a view based, no doubt, on his
difficulties in acquiring a third tranche of funds for Ranchi
district. When we put it to him that some districts in Andhra
Pradesh were reputed to have received five or six instalments,
he countered by saying that he had visited New Delhi to press
for afresh round of funding, and had been told by the secretary
of the ministry of rural development that this was so much
rhetoric: no district had received more than three instalments of
EAS funds in a year.

Whether or not thisistrue is not our main concern. The point
isthat DMsand DDCsin Bihar don’t trust the authoritiesin New
Delhi or Patna to provide sufficient funds to “check the out-
migration and exploitation of ‘akusha mazdoor’ (unskilled
labour)” — which is how, in 1995, the government of Bihar
described the main purposes of a programme that would be
“demand-driven and (with) no financia limit” (Government of
Bihar, secretary — rural development, Letter No 3248, June 17,
1995, sent to all DMs and DDCs, Bihar). They aso doubted
whether their own blocks and districts, or indeed the government
of Bihar, had the means or the drive to make demands of New
Delhi at the right time. The DM of Bhojpur told us that even
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if the EAS could draw down unlimited funds from the centre,
those funds were still budgeted on an annual basis and would
be taken up on afirst-come, first-served basis. In hisview, Bihar
was too slow in making its demands for further instalments of
funds. By the time it was ready to claim athird round of funds
it wastoo latein the financial year: other states had got in ahead.
Whatever the truth of the matter — and the fact that some blocks
are aways in surplus suggests that local capacity is key — the
fact remainsthat district-level officersarewary about advertising
the EAS too widely. In their view, it is better to plan for asmall
number of well-costed and at least partly monitored pucca
developments, than to plan for alarge number of kucchaschemes
that will generate kickbacks and local conflict, and which cannot
hope to soak up the local demand for paid labour. As the DM
of Vaishali summedup: “ Thefundthat weget now, twoinstalments,
can hardly generate 100 days employment. In fact, with this
limited resources available under EAS, the approximate labour
days generated are around 2,00,000 man-days, and, the surveyed
number of labourers being close to this figure, approximately
one man-day for each labourer has been created in this district.
If one looked at the man-days generated in entire state, and the
figure of the statewide registered labourers, then by and large
the same ratio would be observed”.

Conclusion

The evident lack of success of the EAS in its own terms has
been a recurrent theme in this paper, and is something we will
comment on in a later article. Our concern here, however, has
been lesswith the devel opmental ambitions of the EASthan with
the lessons that a close analysis of the scheme might offer for
the study of state-society relationsin rural eastern India. In this
respect the paper takes a cue from the recent work of James Scott
onwhat he calls* high modernism’ [Scott 1998]. In Scott’sview,
high modernist states come ‘to see’ the populations for which
they are responsible in terms of a bloated regard for ends over
means, and of the rights of developmenta states over those of
weakly developed civil societies.

Indiahasnot yet suffered fromtheworst illsof highmodernism,
a least not in the sense that China did at the time of the
(grotesguely misnamed) Great Leap Forward, or that rural areas
of the Soviet Union did at the time of forced collectivisation.
But if the state in India has been kept in check by a free press
and democratic ingtitutions, its developmental ambitions have
been tinged by scientism and even authoritarianism, and poorer
men and women have been forced to behave as supplicants to
theindividual swho aremeant to servethem. All too often* sarkar’
has presented itself to ordinary people as it did in British days
(from which time many of its practices derive), and the people
have developed mechanisms for dealing with government that
keep it a arm’s length. And when less fortunate families are
obliged to deal with government agents they are often required
to wait for hours outside the office of the BDO or some other
functionary, or to enlist the support of aloca fixer or ‘dalaal’
to gain entry to the one official who can help them with a
certificate or a pension or some other matter. If the state ‘ sees
these people, at least officialy, in terms of various fixed cate-
gories (scheduled caste or tribe, below poverty line, registered
unemployed), the people’ seethestate’ only dimly and after much
wasting of time and money. Unless poorer women and men have
accesstoimportant figuresin political society they can havelittle
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expectation that they will be dealt with courteously, or that they
will be invited to contribute significantly to the design of
programmes that are meant to improve their welfare. It is more
likely that they will be spoken to roughly or even abusively, and
that few efforts will be made by government servants to make
them aware of their rights or entitlements. The almost complete
lack of awareness of the EAS that we uncovered in Malda block
and the Bihar field sitesis evidence of this, and is not untypical.
If people show little loyalty to the idea of a dispassionate state
(preferring often to capture it), or are given few opportunities
to voice their concerns about such matters as accountability or
the rule of law, it can be of no surprise that the favoured option
istheexit option. In Ranchi district wefound that poorer families
did keep the state at a distance, much as we had hypothesised,
but for reasons relating lessto ethnicity (‘tribalness’) than to the
need to construct sustainable livelihoods, in which venture the
government often seemed to be irrelevant. We came across
similar stories in Malda district, West Bengal.

None of thismeansthat thelocal state isamonolith. Our work
has demonstrated that an understanding of the state must have
regard for the pressures that act upon named bureaucrats as well
asthe pressuresthat define the state asa socia relation. In Bihar,
in particular, where the local state was not balanced by func-
tioning panchayati institutions at the time of our fieldwork, the
conversion of the EAS into a scheme for the building of pucca
assets had a great deal to do with conflicts of interest between
district-level personnel and those working below them. The fact
that it was more senior officers who pressed for the reworking
of the EAS, however, callsinto question the suggestion that state
initiatives are mainly reshaped by officers within ‘vernacular
society’. In addition, and perhaps more importantly, the fact that
they acted to restrict opportunities for rent-seeking suggests that
social movements taking the part of the poor might yet be able
to exploit possibilities for state reform, much as the MKSS has
sought to do in Rajasthan.

It needs to be said, though, in conclusion, that just as the pro-
information and accountability movement in Rajasthan has
depended on the support of outside activists and ex-lAS officers
(and most notably on the leadership of Aruna Roy: see Jenkins
and Goetz 1999: 620), so poorer men and womenin eastern India
will need the support of key actorsin political society. Notwith-
standing the comforting fictions of the World Bank, poorer
people in India do not expect to be “centre-stage in designing,
implementing, and monitoring anti-poverty strategies’ [World
Bank 2001: 12], even where they aspire to a more symmetrical
relationship with richer people and the state. In eastern India,
at least, the mgjor demands that we encountered were for greater
information about state programmes and statutory rights. People
also voiced their concerns about corruption and sometimes
capriciousand often abusive behaviour of government personnel.
It was only in Midnapore district, however, aswe had supposed,
that there was some evidence of the state working on behalf of
poorer people, or at least those people who had not presented
themselves as opponents of the ruling CPI-M. Even though ‘the
party’ oftentook apaternalistic view of the people, and restricted
the number and sorts of schemes that they could present under
the EAS, the fact remains that the developmenta function of
the state was discharged more effectively in Midnapore than in
Malda district or in the Bihar field sites.

Just wherethisleavestheissueof statereformoutsideMidnapore
is a moot point. If one major finding of this paper is that the
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‘participation’ of the poor in development programmes cannot
easily beincreased in the absence of supporting actorsin political
society, it would be premature to conclude that there are no
optionsfor improving pro-poor governanceindistrictslikeMada
or Bhojpur. In a companion paper to this one we develop this
argument and itspractical implicationsinthelight of an extended
period of ‘action research’ that we carried out with villagers and
other stakeholders in Malda and Bhojpur districts. The paper
reports on an attempt to engage these stakeholders around the
themes of our academic research, and on our efforts to effect
aprocessof dialoguearound an agendaof ‘ pro-poor governance'.
It also reports on the limitations that are built into this sort of
‘participatory research’, and which must affect our efforts to
make a social science that matters. [l
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Notes

1 We are pleased to acknowledge that the research was funded by a grant
from the UK government's Economic and Social Research Council
(RO00237761). Some parts of this paper draw upon arguments that are
developed further in Srivastava et a (2002) in Contemporary South Asia
11 (3) 267-289, Williams et a (2003) in Development and Change 34
(1) 137-155 and Veron et d (forthcoming) Journal of Development
Studies 2003, 39 (5).

2 Kohli refers to the virtues of: “a coherent leadership; an ideological and
organisational commitment to excludethe propertiedinterestsfrom direct
participation in the process of governance; a pragmatic attitude toward
facilitating anon-threatening aswell asapredictable political atmosphere
for the propertied, entrepreneurial classes; and an organisational arrange-
ment that is simultaneously centralised and decentralised” (1987: 10).

3 See, for example, Gupta (1995); Harriss-White (1997); Ruud (2001);
Williams (2001).

4 In addition to thanking Ben Rogaly for his friendship and support, we
most especially want to thank Vishwa Ranjan, Ashok Kumar and Rakesh
Kumar in Bihar/Jharkhand, and Lina Das, Muhammed Basar Ali, Kushi
Dasguptaand Surgjit Adhikari in West Bengal for their tremendouswork
on behalf of the project.

5 See Echeverri-Gent (1988, 1993) and Herring and Edwards (1983). See
also Joshi and Moore (2000).

6 Panchayat elections werefinally held in Bihar in 2001. The research team
plansto return to the Bihar field sites, in due course, to examine the effects
and effectiveness of the reintroduction of local democratic institutions.

7 Where destitute households are defined as those unable to secure two
decent meals per day for al household members through the year.

8 On this, see Henkel and Stirrat 2001: 178. See also Kothari (2001) and
Kumar and Corbridge (2002).

9 This argument is expanded in Veron et a (2002).

10 For a broader discussion, see Bardhan (1997), Corbridge and Kumar
(2002), Jeffrey (2001) and Parry (1999).

11 The official EAS Guidelines state that: “All works started under EAS
should be labour-intensive works only. Labour-intensive works are
defined as those which have a ratio of unskilled labour to equipment,
material, and other skilled work of not less than 60:40. Works requiring
a larger component of materials like cement, steel, etc, should not be
sanctioned under the EAS unless the excess cost on material components
is provided from other sectoral programme funds’ [Government of India
1993: 5]. The Guidelines further state that this ratio of 60:40 can be
met if new works under the EAS are distributed as follows: 40 per cent
on water and soil conservation measures, including afforestation, agro-
horticulture and silvipasture; 20 per cent on minor irrigation works; 20
per cent on link roads (as per the district’s master plan guidelines), and
20 per cent on primary school and anganwadi (child welfare) buildings.
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