CHAPTER 3

Making Employment
an Entitlement

Mabarashtra’s Employment Guarantee Scheme

i

The larger landowners complain that the EGS artracts
workers away from them. They ask us to close down the
EGS projects. But we can't listen to them since the poor are
in greater numbers.

Sabhapati, Parner Panchayat Samiti
(Chairman, Parner Block Council)

Entitlement programs are generally associated with the welfare states
.of advanced industrial countries. Their expense and administration
usually are considered too burdensome for Third World countries. This
chapter discusses an entitlement program in the state of Maharashtra
in India: the Employment Guarantee Scheme (EGS). The EGS entitles
any adult residing in the state’s countryside to a job and fulfills this
guarantee by creating a system of public works designed to promote
rural development. Implementing such an ambitious program in a state
whose population is larger than that of France, and whose area approx-
imates that of Germany, presents many problems. Public works projects
must provide employment to 600,000 workers dispersed throughout
the state. Implementation must be made responsive to sizable fluctua-
tions in the demand for employment occurring over time and across
space. In addition, corruption must be kept in check.

In spite of many problems, making employment an entitlement gen-
erates unexpected benefits. By guaranteeing jobs to the unemployed, the
EGS creates an incentive that shapes behavior. It politicizes the rural
poor by inciting them to demand employment from the state. Politicians
and government officials are also affected. Though it provides oppor-
tunities for patronage and corruption, the EGS facilitates mobilization
of the rural poor and encourages politicians and bureaucrats to be more
sensitive to their needs. Changing the micro incentives of such groups

88



Making Employment an Entitlemen: 89

results in a surprising macro outcome. Greater responsiveness on the
part of politicians and government officials to the less privileged sec-
tions of society ultimately produces a redistribution of developmental
expenditures to backward areas.

THE POLITICAL ECONOMY OF MAHARASHTRA

Mabharashtra has one of the fastest-growing economies of any state in
India. From 1970-71 to 1987—88, the net state product for Maharash-
tra grew in constant prices by 114 percent while that for all of India
increased by only 82.4 percent. Real per capita income showed even
greater disparities. India’s per capita income increased by just 25.6 pet-
cent, while Maharashtra’s grew by 48 percent. In 1987—88, per capita
income in Maharashtra was 37 percent higher than that for India as a
whole.!

The impetus for economic growth in Maharashtra was unevenly dis-
tribured. Much of it came from the manufacturing sector, which grew
in real terms by 162 percent from 1970-71 to 1987—88. Manufactur-
ing’s share in Maharashtra’s net state product grew from 26.5 percent
to 32.5 percent. Most of the industrial growth has been concentrated
in thres districts: Greater Bombay, Thane, and Pune (see Map 1).
Though these districts account for 25 percent of the state’s population,
they produce 81 percent of its industrial output. The agricultural sector,
in contrast, has been much less dynamic. Its 6o percent real growth
meant that its share in Maharashtra’s net domestic producr declined
from 27.0 percent to 20.2 percent.

Agriculture in Maharashtra’s rural hinterland is characterized by
considerable diversity. The Ghat mountain range divides the stare into
two geographical zones: a narrow coastal strip running ne more than
so miles between the ocean and the mountains and the Deccan plain
extending from the mountains almost 600 miles to the east. The mon-
soon winds drop plentiful rainfall as they rise over the Ghats, but they
are depleted by the time they have traversed the mountains, creating an
arid rain shadow on the other side. While paddy cultivation pervades
the coastal strip, peasants in the rain shadow eke out a livelihood
through dry-land agriculture based upon coarse foodgrains, excepr in
limited areas near river basins that bunefit from surface irrigation,
Rainfall gradually picks up to the east, and commercial crops become
viable in the central regions of the state. Paddy is the main crop. in the
casternmost districts of Bhandara and Chandrapur.
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TABLE 2

DISTRIBUTION OF LANDHOLDINGS IN
MAHARASHTRA, 1980—81

Percentage of

Size of Operational Percentage of Holdings Area Operated
Landholdings

(in acres) Mabharashtra India Mabharashtra India
Marginal
(less than 2.5) 29.4 56.6 4.8 12.1
Small
(2.5 w0 5) 22.6 18.0 11.0 14.2
Semimedium
(S 10 10) 24.0 14.0 22.8 21.2
Medium
(10 to 20) 19.6 9.0 39.8 29.7
Large
(over 20) 4.4 2.4 21.6 22.8
Total 100.0 100.0 100.0 100.0

soURCE: Government of India, Director of Economics and Statistics, Department of Ag-
riculture and Cooperation, Ministry of Agriculture, “Agricultural Census: All India,” Ag-
ricultural Situation in India 40, no. § (August 1985): 410-11.

Mabharashtra’s average agricultural holding of 2.95 hectares is sig-
nificantly above the 1.82 average for India as a whole. The share of
landholdings comprised of marginal tracts, at 29.4 percent, is smaller
than the all-India average of 56.6 percent (see table 2). The state’s share
of semimedium and medium holdings—2 4.0 percent and 1.6 percent,
respectively—is considerably higher than the all-India figures of 14.0
and 9.0 percent.? Nevertheless, arid climate and relatively infertile soils
ranging over much of the Deccan plateau have limited agricultural pro-
ductivity, and rural poverty is higher than one might expect given the
state’s agrarian structure. In 1983, §1.3 percent of the state’s rural
households were estimated to live below the poverty line, whereas the
all-India figure was 48.4 percent.’

Growth within the agricultural sector has been uneven. From the
triennium ending in 1966—67 (that is, 1964—65, 1965—66, and 1966—
67) to the one ending in 1986—87 (1984—85, 1985—86, and 1986—-87),
the average annual production of sugarcane grew by 128 percent while
production of foodgrains increased by only 45 percent.* The lack of
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growth and productivity in foodgrain production is cause for concern,
because most of the 65 percent of the state’s workers employed in ag-
riculture depend on foodgrain cultjvation for their livelihood. Annual
average foodgrain production per hectare in Maharashtra was 35 per-
cent below the national norm for the period from 1982-83 to 1986~
87. Furthermore, rates of increase of foodgrain productivity in Maha-
rashtra have lagged behind those of the country as a whole. Average
foodgrain productivity from the five-year period ending in 1965-66 to
the five-year period ending in 1985-86 increased by §7.4 percent in
India but by only 43.6 percent in Maharashtra.s
"The relative stagnation of foodgrain production is in part a conse-
juence of the low percentage of gross cropped area under irrigation.
‘Only 12.2 percent of Maharashtra'’s gross cropped area is irrigated,
whereas the rate for the country a3 a whole is 34.5 percent.* To some
extent, this disparity occurs because Maharashtra’s arid countryside
has less irrigation potential. Neu¢rtneless, the state has hardly ap-
proached the 30 percent of its gross cropped area estimated to be irrig-
able, and it lags behind most other states in this area.” A large share of
the benefits from irrigdtion has been absorbed by water-intensive sug-
arcane cultivation. Sugarcane cultivators’ appropriation of a dispropor-
tionate share of irrigation has become a matter of controversy as other
cultivators have demanded a more equitable distribution.?

Uneven economic development has promoted an uneven distribution
of political power in the state. Despite the buoyancy of the industrial
sector, political leaders in Bombay have succumbed to the political logic
dictated by the fact that 87 percent of the state’s residents live outside
the city. In fact, leaders of the state’s dominant Maratha caste developed
into a powerful political elite through the experience they acquired in
the anti-Brahmin movement of the 1920s and the Samyukta (United)
Maharashtra movement of the 1959s. One of the most striking political
developments during the postindependence era in Maharashtra has
been the “deurbanization” of political life, in which an urban-
dominared political leadership was displaced by rural leaders.’

The Maratha political elite come from an agricultural caste that con-
stitutes approximately 40 percent of the population and whose leaders
were the traditional village (patilki) and regional (deshmukbi) elites of
rural Maharashtra, The Marathas have gained control over the new
institutions of rural power, including cooperatives, schools, and local
government. Their control over sugar cooperatives. in particular. has
enabled the Marathas to gain control over other institutions.'® Since the
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1960s, the “sugar lobby” has become one of the dominant factions in
the state’s legislative assembly. In 1977-78 and 1983-85, it succeeded
in placing its leader, Vasantdada Patil, as chief minister of the state
despite the reservations of Prjme Minister Indira Gandhi."

The Marathas’ dominance has been especially resilient because of
their knack for cementing their support with patronage and co-optation
of potential rivals.’* These skills were epitomized by Y. B. Chavan.
From 1956-to 1975, Chavan became the dominant figure in the state’s
politics by fashioning a complex system of alliances and patronage that
incorporated virtually all factions of the rural elite within the Congress
party.!? Because of Chavan’s political craftsmanship, the Congress Party
dominates state politics. Its dominance is plagued with factionalism be-
cause the bonds of patronage that hold’it together are easily upset by
ambitious individuals striying to improve their standing.

Why should Maharashtra’s fractious state legislature, one that astute
observers have described as a “kulak lobby,” overwhelmingly support
the EGS when the program threatens to raise agricultural wages and
reduce the dependence of laborers on the cultivators?'* One might an-
swer this question by noting that the right to employment is an entitle-
ment recognized by the Indian constitution. But why has Maharashtra
established a program to provide this entitlement while other Indian
states have failed to do so?'* The most cogent answers to this question
lie in the distinctive nature of the state’s political economy. The state’s
thriving industrial sector makes it better able to afford the EGS. The
program is funded by taxes whose incidence falls predominantly on
Bor bay, the center of the state’s industrial dynamism. Urban political
leaders support the program because they hope that it will curb migra-
tion of rural laborers to their already overcrowded metropolis.'¢ At the
same time, Maharashtra’s rural Maratha elite makes concessions to
subordinate groups in order to protect the legitimacy of its political and
economic dominance.'” By creating an abundant source of patronage,
the EGS favors the interests of rural politicians even if it contradicts the
interests of their most powerful supporters.

It has been argued that, contrary to initial appearances, the EGS
actually favors the interests of cultivators. By providing supplementary
employment to agricultural laborers at times when there is no work in
the fields, the EGS frees cultivators from their traditional obligations to
maintain their workers in slack agricultural seasons.'® It also provides
assets that increase the productivity of their cultivation and enhance the
value ot their land."”
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In sum, the EGS offers something for everybody. The rural poor re-
ceive employment. Cities reduce overcrowding. Cultivators profit from
the creation of agricultural infrastructure and freedom from traditional
obligations. Politicians benefit from EGS bedause it provides them with
a progressive image, not to mention an ‘abundant source of patronage.
The industrial dynamism of the state makes financial support for the
program tolerable. As a result, the EGS enjoys widespread support and
immense popularity.

THE ADMINISTRATIVE STRUCTURE OF THE EGS

Implementing the EGS requires a major commitment of resqurces. The
EGS generated an annual average of 154 million person-days during
the 1980s: approximately nine days of employment for each worker in
the rural labor force, or a 300-day work year for 513,000 workers—3
percent of the rural work force. EGS expenditures totaled Rs. 2.46 bil-
lion in the fiscal year ending March 1, 1987—12.5 percent of all ex-
penditures budgeted for Maharashtra’s annual plan. As of December
1989, EGS projects completed 22,766 irrigation works, 117,461 soil
conservation and land development projects, 17,3 50.road works, and
9,987 afforestation projects.?®

This extensive public works program, with its diverse array of proj-
ects, is implemented through 2 complex administrative structure incor-
porating seven different agencies.?! At the state level. the Planning De-
partment manages the EGS fund and budgets EGS expenditures for
each of the state’s twenty-niné districts’ outside of Greater Bombay. It
also encourages coordination between the EGS and other state pro-
grams. The Revenue Department is in charge of the EGS at the divi-
sional ‘and district levels, with the commissioner of the Revenue Divi-
sion and the district collector exesdising the ultimate authority over all
EGS projects under their jurisdiction. The structure of EGS administra-
tion at the district level can be depicted as a spoked wheel. The Revenue
Department is at the hub. Situated at the ends of the spokes are five
technical departments’in charge of implementing EGS projects: the Ir-
rigation Department, the Public Works Department, the Agriculture 2
Department (Soil Conservation), the Forestry Department, and the 5
elected district councils kgown as the zilla parishads. Panchayat insti- &,
tutions have three levels: the district (i.e., the zilla parishads), the tahsil %
(subdistrict), and the village levels. Members from each level may serve
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on the committees that coordinate the activities of the technical depart-
ments. ;

Tahsil-level officers in the technical departments plan EGS projects.
Wages must account for a minimum of 6o percent of project expendi-
tures. Plans are reviewed and given technical sanction by departmental
superiors at the district level. The senior Revenue Department official
at the tahsil level, the tahsildar, collects the plans and assembles them
into what is known as a “blueprint.” Blueprints are supposed to contain
a “shelf” of project plans sufficient to supply two years of EGS employ-
ment for the tahsil. Tahsil blueprints are then forwarded to the district
collector, who assembles them into a district-level blueprint and sub-
mits them for approval of the district EGS committee and finally for
review by the Planning Department.

People desiring work on the EGS are supposed to register with the
village registering authority (i.c., the talathi or gramsevak). After their
registration, they may ask for EGS employment either through the vil-
" lage registration authority or through the tahsildar. The tahsildar can
cither assign them to an ongoing work site or—when the absorptive
capacity of ongoing projcc;cs is exhaysted—begin a new project after
receiving at least fifty requests for employment. To initiate a new proj-
ect, the tahsildar selects a project from the blueprint and then submits
it to the district collector for review and administrative sanction. After
giving his or her sanction, the collector selects a technical department
to implement the project and allocates the necessary funds.

Revenue Department officials are encouraged to provide work in
projects located not more than eight kilometers from a laborer’s resi-
dence. The statutory guarantee of employment, however, requires only
that workers be given employment in the district where they live. The
tahsildar must assign them to a project within fifteen days. If a worker
appears at the site of the assigned project within seven days after re-
ceiving notification and is not provided with employment, that worker
is legally entitled to unemployment compensation of Rs. 2 for every day
that he or she goes without work.

The district collector possesses the ultimate authority over EGS im-
plementation in a district. The collector and his or her subordinates in
the Revenue Department monitor the progress of EGS implementation
in the district. They collect data concerning labor attendance, expendi-
tures, etc., from the departments, and they make periodic (and some-
times unannounced) inspections of projects.
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EGS IMPLEMENTATION: A RATIONAL
PROCESS PERSPECTIVE

The administrative structure of the EGS' took shape during the late
1960s and early 1970s. The idea for the EGS was introduced and pro-
moted by V. S. Page, a Gandhian politician who served as chair of Ma-
~ harashtra’s Leglslauve Council from 1960 to 1978. A pilot employment
security program was introduced as part of the experimental Integrated
Area Development Scheme (known as the Page Scheme) in Tasgaon tah-
sil of Sangli district in 1969. As part of the Page Scheme, elected village
councils known as panchayats were made responsible for providing em-
ployment and loans so that those below the poverty level could pur-
_ chase-productive assets. )

With the beginning of the extended drought in 1971, the need for
widespread employment relief became painfully apparent. The Con-
gress Party made implementation of the EGS on a statewide basis part
of the fifteen-point campaign program during the 1972 state elections.
It promised to integrate the EGS with the central government’s Crash
Scheme for Rural Employment (CSRE). However, the state government
considered the EGS supplemental to the drought relief works, and the
tremendous expansion of the relief effort during the scarcity period
preémpted efforts to implement the EGS.2 |

The legacy of the drought shaped the future of the EGS. From 1970
to 1973, the employment relief program was supervised by the Revenue
Department and administered by the departments concerned with rural
development. The relief effort was conducted under the slogan Magel
tyaala kaam (Work to all who want it).* The state government’s success
in fulfilling this promise during the drought period enhanced its confi-
. dence in the administrative structure, that had implemented the relief
program. When it initiated the EGS on a statewide basis in 1974, vir-
tually the same structure was retained. TMWQLM
EGS through panchayats was discarded.*

The drought period provided the state administration with experi-
ence in planning labor-intensive public works projects and supervising
the construction of these projects acrossithe state. This experience also
helped the state administration overcome practical logistical barriers,
such as paying wages to large number of workers spread across the
rural hinterland. Finally, the large number of projects left incomplete
after the drought relief effort was terminated made early planning of
projects for the EGS a less demanding task.

|
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Effective administration of the EGS calls for decentralized planning,
since administrators must provide employment over large areas and re-
spond to the fluctuations in demand for employment that occur across
Maharashtra’s 39,354 villages and through its different agricultural
seasons. They also must try to provide jobs within five to seven kilome-
ters of workers’ residences.

Planning of EGS works takes place primarily in the state’s 303 tah-
sils.?* Since the technical officers come mainly from outside the tahsil
and lack a politician’s familiarity with the localities, local poliricians
usually suggest EGS projects and their location. They make snggestions
at the tahsil EGS committee meetings or under more informal circum-
stances—at the offices of technical officers or at EGS project sites. Pol-
iticians add to the administration’s planning capacity by serving as
sources of information about local conditions and needs.2¢ Decentrali-
zation of planning at the tahsil level makes the planning process acces-
sible to them.

The EGS combines two appealing objectives. It attempts to alleviate
poverty by providing employment, and it promotes rural development
by creating productive infrastructure. Achieving these objectives simul
tanéously is not without contradictions. Alleviating poverty throug
public works requires that projects generate employment for peoplc
with limited skills and in locations acgessible to these people. These two
conditions restrict the types of projects that can be undertaken and the
return on the resources invested.

To reconcile the contradictions that arise in the pursuit of the pro-
gram’s two objectives, the EGS has created a matrix structure of
authority at the district and tahsil levels—that is, two hierarchies of
authority and a system of coordination between them. Research shows
that matrix structures are particularly suitable when an organization
has important competing objectives.?” When each hierarchy is identified
with a particular objective, the matrix structure of authority ensures
that one objective will not be subordinated to the other. In the EGS,
one hierarchy of authority runs through the Revenue Department, and
the other is located in the technical departments. Responsibility for co-
ordination resides largely with the Revenue Department and the EGS
committees. The technical departments are responsible for making cer-
tain that EGS projects create productive assets while the Revenue De-
partment makes certain that the program remains responsive to
changes in demand for employment.

Achieving the dual objectives of the EGS requires technical expertise
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for project design, flexibility to respond to changes in demand for em-
ployment, and coordination among different technical departments.
The matrix structure of EGS administration facilitates these tasks.2®
The technical departments apply their expertise in the design of proj-
ects. In periods of particularly high dem'and, they can shift personnel
from regular departmental works to the EGS. The role of Revenue De-
partment officers also enhancey flexibility. When one department has
insuffic: *nt personnel to meet demand for employment, the collector is
authorized to shift some of the; purden to other departments even if the
work he assigns differs frm::ilese departments’ normal functions:?®
Tahsildars also maintain discp¢tion over which projects are initiated
and can use their discretion to,make efficient use of the available per-
sonnel, They may also select complementary projects that enhance de-
velopment. As theimpact of various decisions cumulates, however, the
balance between different objectives becomes difficult to sustain. Many
of the adjustments that have occurred during EGS implementation have
been measures to preserve the balance of authority within the admin-
istrative matrix.3®

The Government of Mahqzashtra has attempted to maintain that
balance by issuing numerous government directives. During the first
seven years of EGS implementation, no fewer than 506 directives were
issued. Many of these dealt with relationships between the Revenue
Department and the technical agencies. For instance, relations between
the collector-and officers in the technical departments were defined, re-
defined, and reiterated, in at least 22 orders during the period. In an
effort to clearly delimit the important roles in the EGS administrative
structure, the government has compiled its directives into a 991-page
compendium and distributed it to officers throughout the state.®* To
promote coordination, the government also requires the technical de-
partments to provide the Revenue Department with detailed informa-
tion on the progress of the EGS projects under their supervision. In
addition to accounting for EGS expenditures, local departmental offi-
“cers must furnish the Revenue Department’s tahsildar biweekly reports
on rhe potential for labor absorption and the number of workers at-
tending the projects under their control.

The creation of boundary-spanning units at each important level of
EGS administration is another measure employed to maintain the bal-
ance within the matrix. At the state level, the EGS committee of the
state legislature and the Maharashtra State Employment Guarantee
Council were established on August 20, 1975, and April 6, 1979, re-
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spectively. Thesc committees enable members of the state legislature
and experts on rural development to evaluate the progress of EGS im-
plementation. At the divisional level, a special EGS unit was set up that
incorporates a divisional-level officer of a technical department into the
Revenue Department. Formally, this officer inspects individual works,
to see whether they meet technical standards, and reviews tahsil-level
blueprints to ensure their viability. Informally, the officer’s status as a
senior technical officer in the commissiéner’s office enables him or her
to mediate disputes between officials in the technical departments and
the Revenue Department.*? Committees of officers from all departments
and elected officials were created to coordinate the matrix a: the district
and tahsil levels. In Ahmednagar district, the collector established an-
other means to coordinate implementation. For each of the district’s
thirteen tahsils, he assigned a district-level officer in a technical depart-
ment to help supervise EGS implementation. These “monitors” were
appointed to help resolve technical problems, promote coordination be-
tween technical agencies, and represent the perspective of the technical
departments in the distribution of EGS projects.

A third way in which the Government of Maharashtra has atrempted
to maintain the efficacy of the EGS matrix has been through enhancing
the superior authorities’ ability to monitor implementation, In addition
to creating EGS cells at the divisional level, the government has estab-
lished a state-level Vigilance Committee, chaired by the secretary of the
Revenue Department, and a special “audit squad” in the collector’s of-
fice. Monitoring also takes place through inspections by Revenue De-
partment officers and superior authorities in the technical departments.
To enhance feedback to senior authorities, the government requires that
laborers be given identity cards and wage books that record attendance
and wages received. These materials alsp are intended to encourage la-
borers to take recourse if they feel that their wages have been manipu-
lated.

While the government uses EGS projects to complement regular
projects, it has found the program especially useful in fashioning re-
sponses to natural disasters. In 1979, after widespread flooding oc-
curred in the Vidharbha region, encompassing the eight easternmost
districts of the state, EGS labor and funds were used to repair damaged
bunds-(dams), terraces, and building§; reclaim land; and clear debris.
When an onslaught of paddy stemborers caused heavy losses to kharif
crops in Kulaba (Alibagh) and Thane districts in 1978, the government
called on EGS labor in its campaign to eradicate the pests. In times of
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natural disasters, the use of EGS labor and funds not only helps to
repair the destruction suffered but also provides income to those who
have lost their source of livelihood.

The Revenge of the Rational Peasant

‘The guarantee of employment causes special problems for the planning
~of implementation, since it makes the preferences of the workers an
important factor in determining the location and size of EGS projects.
The demand for EGS employment can be volatile. Droughts, natural
disasters, or even seasonal changes cause dramatic shifts in demand.
For instance, in the district of Ahmednagar, the dry 1982 monsoon
caused average daily labor attendance to jump 64 percent, from 54,250
to 89,234, between July and August. Even with the relatively flexible
administrative structure of the EGS, it is difficult to make adequate ad-
justments. Sudden increases in demand usually require rapid initiation
of projects. New projects may have to be implemented without suffi-
cient time for proper planning. In order to meet the demand for em-
ployment in the vicinity of the workers’ residences, Revenue Depart-
ment officers sanction projects that may be of little productive value.
‘Sudden increases also overload administrative personnel and resources.

Administrative stress in extraordinary circumstances is to be ex-
pected. Less expected is the stress that arises from the individual pref-
erences of EGS laborers. Despite government regulations requiring pre-
liminary registration with the tahsildar or a designated village official,
laborers prefer to appear at project sites and ask for employment. Be-
cause of the guarantee, project supervisors feel obliged to accept them.
Local laborers thus hive considerable autonomy in determining when
and where they will work. The|freedom allowed to workers creates
problems for administrators supervising EGS projects. They are unable

"to predict how many workers will attend various projects. A project
with a steady labor attendance{pf 100 may suddenly have 200 addi-
tional workers asking for work;:similarly, projects that have 150 labor-
ers one day may have fewer than ro the next.

Though such volatility perplexes administrators, it is easy to explain
from the workers’ perspective. R‘itional decision criteria cause the fluc-
tuations. Workers will leave projects en masse if another EGS project
opens up closer to theiri village. The difficulty of the work is another’
factor entering into their calculus. The bulk of their work on projects
such as road construction and 'Soil conservation involves digging and
transporting dirt. The effort required for such work increases consid-
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erably after the laborers have removed the topsoil and reached the com-
pacted base below. Some workers are unable to exert the necessary
physical effort; others feel that wage rates do not provide adequate
compensation. When projects reach this stage, those with an excess of
. laborers often experience a sudden exodus and are left with an insuffi-
cient number to complete the project.

Unanticipated fluctuations cause administrative turmoil. Sharp in-
creases in labor attendance may cause projects to be completed before
new projects are ready to take their place and may render locally avail-
able funds insufficient to pay wages. As the ratio of workers to super-
visors grows, proper oversight becomes difficult. The number of work-
ers may grow to the point where the productivity of their labor
decreases. As a result, wages that are based on piece rates fall, the
workers become discontented, and the quality of work declines. At the
same time, project costs increase, and superior officers become dis-
pleased. In Ahmednagar district, project supervisors have closed down
EGS work sites when labor attendance exceeds a project’s estimated
capacity to absorb workers.** In contrast, precipitous drops in labor
attendance may mean that projects are not completed before the onset
of the monsoon halts work and damages incomplete construction,

The Government of Maharashtra has-reduced the problems arising
from the volatility of labor attendance in four ways. First, project su-
pervisors have been ordered to direct excess workers to other EGS
works. Second, the supervisors have been authorized to shut down
works when labor attendance falls below a necessary minimum. Third,
the government has required laborers to commit themselves to a mini-
mum of one month’s work to be eligible for the EGS. Finally, the gov-
ernment has attempted to secure better estimates of the demand for
employment. Directives have called for tahsil “manpower budgets,”
which estimate the demand for EGS employment in each village by
month of the year and by the distance workers are willing to travel for
EGS employment; but these budgets are rarely computed and put to
use.” The government has also issued orders for updating the registra-
tion of workers desiring EGS employment. Despite these efforts, regis-
tration records are not kept up to date, and registration bears little
relation to actual labor attendance.? In the absence of effective plan-
ning to anticipate demand for EGS employment, limiting the number
of laborers on a project erodes the effectiveness of the employment
guarantee, since other projects may not be available near the homes of
the excess workers.

EGS planners feel that they are running out of viable projects in
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some areas. In the early years, minor irrigation projects were empha-
sized, but the potential for such projects and for traditional soil conser-
vation works has been exhausted in some areas. The initiation of the
Comprehensive Watershed Development Pragramme in 1984 was in-
tended to alleviate the problem by stressing land development projects
and encouraging more projects on private holdings.

Another weakness of EGS planning is the limited developmental im-
pact of its projects. Usually, only a fraction of the potential- benefits
from EGS projects is realized. One problem is that desirable comple-
mentary investments—such as the construction of wells, land develop-
ment, and the increased application of fertilizer—often are not made.
A joint siudy by. the Planning Commission and the Government of Ma-
harashtra found that complementary investment was made in only 23
percent (thirteen of fifty-six) of the EGS projects where it was needed
to realize optimum benefits. A related problem is that EGS projects are
not well integrated with other ongoing developmental projects. In ad-
dition, the assets created by EGS projects are often poorly maintained.
Maintenance usually becomes the. responsibility of the zilla parishads,
but the budget of these bodies usually does not increase in proportion
to these additional responsibilities. As a result, nearly 25 percent of
EGS works are poorly maintained.?’

The limited developmental impact of the EGS makes it more difficult
to justify the program’s growing expenditures. The Government of Ma-
harashtra had hoped that the EGS would eventually wither away as the
productive assets created under the program promoted economic
growth and generated employment opportunities for everyone. After
fifteen years, Rs. 23 billion in expenditures, and the completion of
172,201 projects (as of December 1989), the demand for EGS employ-
ment generation shows little sign of subsiding. In June 1989—in an
effort to improve the developmental impact of the EGS and encourage
innovative projects that move beyond the traditional public works—
the Government of Maharashtra initiated the Rural Development
Through Labor Force program (RDLF). This component of the EGS
attempts to increase the develogmental impact of projects by creating
village-level plans that will integrate EGS projects with local needs and
other developmental programs. The scope of EGS works has also been
expanded to include projects such as the development of horticulture,
fish tanks, and khadi and village industries—in the hope that these pro-
jects will be more successful in reducing the demand for employment
on the EGS. As of May 1990, however, the RDLF has yet to get off the
ground."
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In sum, implementing the EGS is a formidable task requiring the
administrative capacity to generate employment and respond to fluc-
tuations in demand throughout Maharashtra’s 39,000 villages. The
Government of Maharashtra has responded to the challenge by creating
a complex administrative structure that decentralizes planning while
using a matrix system of authority to maintain coordination. Agency
theory (discussed in chapter 1) posits two instruments for securing co-
operation from the officials involved in EGS implementation: a system
of monitoring that generates feedback on the agent’s activity and/or
program outcomes and a set of incentives motivating the desired behav-
ior. The Rational Process Perspective shows that the government has
tried to establish systems for monitoring the actions of those who im-
plement the EGS; however, relatively little concern has been given to
creating incentives to produce the desired behavior. In fact, the matrix
system that was established to accomplish the dual objectives of the
EGS actually interferes with the creation of a system of incentives that
would properly motivate implementation authorities. As a result, con-
flicting interests within the administrative network have influenced EGS
implementation.

EGS IMPLEMENTATION:
A CONFLICTUAL PROCESS PERSPECTIVE

Conflicting interests abound in EGS implementation. Workers are often
indolent and undisciplined. Administrators frequently lack commit-
ment. These attitudes contribute to corruption. The interests of differ-
ent departments in the administrative network also conflict. Tensions
between the Revenue Department and the technical departments limit
the ability of authorities to curb corruption. The demands of various
social groups also create conflicts. Workers demand that EGS adminis-
trators be more responsive to their needs. Cultivators exhort adminis-
trators to limit EGS employment and locate projects in favorable posi-
tions. Politicians also urge that administrators implement the EGS in
an advantageous manner.

Conflict between Individual Values and
Implementation Objectives

°

V. S. Page, founder of the EGS and president of the Maharashtra State
Employment Guarantee Council, has observed, “A major problem of
the EGS is the lack of discipline. Laborers need more discipline in ap-
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plying for work, coming to.work daily, and in showing up on time. The
administration needs discipline to avoid corruption.” ¥ This lack of dis-
cipline, Page believes, is the result of a conflict berween the attitudes of
%ind.ividuals and the objectives of the EGS. Fifty percent (seventeen of
thirty-four) of the project supervisors interviewed complained of the
workers’ indolence or lack of discipline.*® Many EGS workers—for in-
stance, the elderly and women, overworked from their other responsi-
bilities, who are driven to the EGS by their need to supplement their
incomes—simply do not have the energy to do vigorous work. Most of
‘the problem, however, stems from|habits developed by the workers:
"they arrive late for work, take inexﬁt\ably long lunch breaks and other
work breaks, and often leave workj carly. Few of the officers lay the
blame on the workers’ inherent laziness but, rather, on the ¢ircum-
stances in which they work.

Oné problem is the manner in which-worken are organized. Because
of the indivisibility of tasks and the shortage of personnel to measure
‘their work, laborers are usually grauped into gangs. Their wages are
based on a piece-rate schedule designed to give them incentive to work
industriously. Under the gang system, the departmental officers measure
the work of gangs and calculate individual wages on the basis of the
collective work performed. When gangs are formed by four or five
friends or relatives, this is no problem. But often the gangs number
more than twenty people. One engineer reported measuring work in
+ gangs with more than one hundred members. The larger the gang, the
greater the incentive to free-ride, and the less work gets done.*!

Supervision of EGS workers presents another problem. The EGS reg-
ulations require that the technical departments directly supervise EGS
laborers, whereas in regular departmental works supervision is gener-
ally assigned to private contractors. The departments usually hire mus-
ter assistants to perform daily supervision of EGS projects.*2 These low-
paid positions (Rs. 300 per month) are filled on an ad hoc basis by a
diverse range of persons, including unemployed youths and local no-
tables. They often cannot maintain discipline. A junior engineer for the
Public Works and Housing Department in Shrirampur describes this
tendency as follows: “Muster assistants are lazy. They do not stay at
the work site the entire day. ... Some don’t even take daily attend-
ance.” Irresponsible muster assistants set a bad example for the work-
ers. Another problem with muster assistants is that those who take'the
low-paying position sometimes have dishonest motives. Muster assist-
ants can parlay their control over the records of labor attendance into
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an illicit source of income. The relatively lucrative opportunities for
corruption make the position attractive to the unscrupulous.*

The junior departmental officers also have difficulty disciplining
workers. Though these project-level officers visit EGS works only two
or three times a week, they have primary responsibility for the projects.
Their duties include measuring the work performed, paying the work-
ers, and ‘ensuring that the work meets technical standards. In some
cases, EGS laborers show disrespect for_ the officers; sometinies they
intimidate them. One junior engineer recounted:

?

Once | had to supervise a thousand laborers working on a road site. When
I would go to measure their work, many of them would surround me. This
makes taking measurements difficult. ... Sometimes the workers would
change the markings we made from previous measurements to make it ap-
pear that they did more work. If we complain, they get angry and protest.
If we continue to cor.‘ront them, they threaten to form a morcha [demon-
stration] and protest to the tahsildar. We get scared because we fear that if
many people complain, the tahsildar will believe them even if their accusa-
tions are false.

More than a quarter of the field-level officers surveyed (nine of
thirty-four) reported difficulties in trying to discipline EGS laborers.
The guarantee of employment prevents them from withholding bene-
fits—an important sanction that lower-level government officials em-
ploy to control their clientele. Furthermore, the officers’ efforts are hin-
dered because workers retaliate by placing them under political
pressure, either directly, through demonstrations and delegations to
their superiors, or indirectly, through politicians.+

Field-level supervisors are in an unusually difficult situation, al-
though their problems are not insuperable. Their position is made more
difficult because many of them are young. The average age of those
reporting difficulties with laborers was twenty-eight. Their formal
training is in engineering rather than labor management, and usually
they are not prepared to manage hundreds of laborers. Their depart-
ments do not provide them with labor management training, nor is
there much reward for developing such skills because the departments
normally hire contractors to supervise construction. Experience is the
primary means through which field-level officers learn to cope with
their difficulties.

Not surprisingly, most field-level workers do not like working on the
EGS: 79 percent (twenty-seven of thirty-four) of the officers said that
they preferred working on regular departmental works to working on
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the EGS; only 6 percent (two of thirty-four) preferred the EGS. The
officials have good reasons to prefer departmental works. Antagonism
on the part of workers can result in verbal and physical abuse.® A
number of the officers expressed dislike ofithe EGS because it placed
them under greater public pressure. Others complained of the political
pressures it subjected them to. Professional pride also dictates disdain.
One official said that the EGS devalued his professional status because
it compelled him to listen to the advice of everyone, “no matter how
ignorant.” Some officers complained about. the excessive paperwork
and meetings. They felt that their skills could be put to better use in
other ways. Other officers said that they preferred regular departmental
works because the quality of labor was better and they were able to
complete projects properly. Finally, one ambitious engineer voiced a
widespicad sentiment: that departmental works enabled him to im-
prove his relations with superiors in his department who were crucial
to his promotion.

Most senior officials in the technical departments also disliked the
EGS. The minutes of the Shrirampur tahsil EGS committee show that
many tahsil- and district-level officials avoided attending the commit-
tee’s meetings cven after being reprimanded by the member of the leg-
islative assembly (MLA) who served as chair. In an attempt to get
district-level officials more involved with EGS implementation, the dis-

 trict collector of Ahmednagar asked them to help coordinate the efforts
of the technical departments by|serving as monitors of their implemen-
tation of the EGS in a tahsil. Jn at least four of the district’s thirteen
tahsils, officers wrote back regpesting to be excused from these respon-
sibilities. They stated that they were too busy to take on the extra
work.* When [ asked the collector about this problem, he insisted
that technical officers at the cfistrict level shun involvement with the
EGS because they wish to avoid the political pressure that accom-
panies it. | :
Dislike of the EGS extends even higher up departmental hierarchies.
In a surprisingly frank intewkw that no doubt reflects widely held at-
titudes, a senior official in the Agriculture Department stated that he
was “totally against schemes like the EGS,” because “the EGS is more
Lconcemed with providing employment and amenities for workers,”
" thereby diverting concern from “the quality of work.” He charged that
! the politicians and collectors who demand more projects “have very

short time horizons.” He added, “Ultimately, we would like to reduce
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and even eliminate EGS funding, so that funds could be diverted to our
regular plan work.” ¥

Albert Hirschman suggests that corruption often occurs after a gov-
ernment official’s first flush of enthusiasm for public service gives way
to a more jaundiced assessment. “Losses in the satisfaction that is
yielded by action in the public interest are made up by material gain.” **
From this perspective, it is not surprising that corruption flourishes
among those who implement the EGS. Estimates of the extent of cor-
ruption on the EGS vary, but virtually everyone who has seriously
looked into the matter has found it extensive.*!

Corruption occurs at two levels. First, muster rolls recording the at-
tendance and wages given to laborers can be manipulated. The complex
wage-rate schedule utilized in computing wages often prevents workers
from calculating their earnings and makes them susceptible to corrup-
tion.® ‘Officials can add apocryphal names to pad the list, and they can
overstate wages in order to pocket the surplus.’ At the 'second level,
project expenditures can be falsified, giving a misleading impression
about the expenditures ingurred. For example, according to the EGS
committee of the state legislature, a percolation tank that had been re-
ported to cost Rs. 2.8 million should have cost only Rs. 226,000.%% Such
corruption often involves collusion. Partners in corruption include mus-
ter assistants, local politicians, and even workers.*’

EGS corruption is a serious problem and has received extensive pub-
licity. However, proper evaluation should compare it with corruption
in the implementation-of other programs in India. Programs designed
to ameliorate rural poverty—for example, the Integrated Rural Devel-
opment Programme—also have serious problems with corruption.*
The construction and operation of regular assets by government de-
partments are also plagued with corruption.** Given the nature of the
problem, rigorous comparisons are virtually impossible. Nevertheless,
two factors that limit corruption on the EGS are not present on regular
department works.

First, the decisions of EGS officers are more open to scrutiny by the
public and by officers of the Revenue Department. Theories of corrup-
tion observe that the more likely the exposure of corruption, the less
likely officials are to commit it.*¢ Corruption on the EGS is more diffi-
cult to conceal than on regular departmental works. Planning of regular
department works is done primarily within the technical departments,
though politicians may have influence over the planning process. Selec-
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tjon of contractors to carry out projects often takes place behind closed
doors and can be a source of payoffs. In contrast, on the EGS, project
sites are selected mainly in tahsil committee meetings; project plans are
subject to review, not only by senior .officers in the technical depart-
" ments but also by the tahsildar and the collector as well as by tahsil-
and district-level committees; and contractors are hired only for the
capital-intensive component of these projects.

Second, the EGS provides more means to make officers accountable
than regular department works. In India, a major form of corruption
results from illicit attempts to influence public officials. “Speed money”
is used to circumvent bureaucratic bottlenecks, and political clout and
payoffs are often used to secure a favorable distribution of assets. Even
if such corruption becomes apparent on regular departmental works,
frequently the only way the public can change the situation is to up the
corruption ante with even greater political influence or payoffs. Most

“departments are insulated from ourside review, and superiors are often

reluctant to reprimand their subordinates in such matters. The court
system is notoriously slow. Any attempt to redress grievances outside
the “corruption game” may elicit retaliation when the next round is
played. The EGS, in contrast, opens a number of channels through
which pressure can be brought to bear on corrupt officers. Workers’
committees for projects with more than one hundred workers have been”
set up to hear grievances. The public can ‘make complaints to tahsil
committees, the state legislative committee, and various officials in the
Revenue Department.

Conflictual Processes in the Admm:stratwe Network '

Although implementation of the EGS lnvolves seven different depart—
ments, there is only one basic line of cleavage among them, Little con-
flict occurs among the five implementing agencies because they are
linked through pooled interdependence. The activities of one depart-
ment do-not have immediate consequences for the others. Their activi-
ties are coordinated by the Revenue artment. Indeed, sometimes
officials in these departments make common cause against the Revenue
Department.

To understand the conflict between Revenue Department officers and °
those of the technical departments, it is useful to place their relations in
historical context. Because the primary functions of administration
d;‘u‘ing the colonial era were the extraction of revenue and the mainte-
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nance of law and order, the Revenue Department was the most power-
ful department in district administration, and the collector was the su-
preme district official. The emphasis on promoting rural development
since independence has provided increased resources to those depart-
ments concerned with rural development.’” These departments are now
filled with technical experts—usually engineers—who possess consid-
erable professional pride and are united by their department’s organi-
zational mission. The Revenue Department may be first among equals
in district administration, but the increasing expertise and power of
technical department personnel make them less willing to countenance
intervention by the generalist Revenue Department officers. In spite of
this trend, implementation of the EGS is based on an administrative
arrangement that was created to cotnbat’famines during the colonial
era. It restores the preeminence of the Revenue Department and, as a
consequence, incites the resentment of technical department officers.

In addition to such historical conditions, the very division of labor
that engages the technical departments and the Revenué Department is
a source of antagonism. Revenue Department officials are responsible
for seeing that employment is properly provided. They are also respon-
sible for auditing EGS expenditures and.ensuring that the project su-
pervisors provide adequate facilities for EGS workers. Technical de-
partment officers are more concerned with ensuring that EGS projects
are well designed and promote development. Contradictions between
these two objectives become manifest in implementation and are a
source of tension.

Tension and antagonism are especially apparent at the tahsil level,
where most of the coordination between the Revenue and technical de-
partments occurs. Half of the technical department officers interviewed
(sixteen of thirty-two) responded affirmatively when asked whether
they had any problems in their relations with Revenue Department of-
ficials during the course of EGS implementation. They said that tahsil-
dars assigned them too many projects, sent them more workers than
their projects could absorb, and sometimes pressured them to begin
works before they were properly planned. Tahsildars and other Reve-
nue Department officials had complaints of their own. They charged
that technical deparment officials refused to obey their orders. Another
objection was that the technical departments were chronically late in <
submitting reports to them. Yet another was that technical department
officers sometimes refused to take up works that they had sanctioned.*

The problems stemming from the antagonism between Revenue De-
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partment and technical department officers might not have such nega-
tive consequences if the collector possessed enough authority over tech-
mul department personnel to supervige them effectively. The collector’s
_anthority is circumscribed in ways thidt reduce this capacity to ensure
effective implementation. First, the co]lector cannot add comments to
the “confidential reports” used to evaluate the technical officers for pro-
motion. Second, collectors.cannot prosgcute officers they discover to be
involved in corruption. Third, the departments possess enough allies
wﬁth.m the government to protect them! from zealous collectors.

A dramatic illustration of the constraints a collector encounters is
the controversy over Arun Bhatia, the crusading collector of Dhule dis-
trict. Shortly after his appointment in 1981, Bhatia began an investi-
gation into EGS corruption. He ordered his staff to verify 315 muster
rolls randomly selected from the 44,500 that had been prepared in
Dhule from September 1980 to August 1981. They detected 42 cases of

“misappropriation involving Rs. 43,000. Bhatia estimated that total cor-
mpfion in the district was at least Rs, 860,000—some 13.§ percent of
all EGS expenditures in Dhule in 1980-81.5°

* Public disclosure created a stir. The state legislature voted to estab-
~ lish a special commission headed by R. S. Gawai, chair of the Legisla-
tive Council, to investigate the matter. Bhatia was given orders to ex-
pand the scope of his investigation under the supervision of the Gawai

Committee. Misappropriations of Rs. 190,000 were found after inspec-
tion of 1,490 musters.* Bhatia’s investigation inspired the formation of
the Dhule Zilla Rozgar Hami Bhrashtachar Nirmular Kruti Samiti (Ac-
tion Committee for Eradication of Employment Guarantee Corruption
in Dhule District), which investigated another avenue for corruption, It
discovered eight projects where officials had made “excess payments”
of more than Rs. 200,000 to contractors.*!

The pewer of the technical departments shaped the final outcome of
the revelations. The target of the investigation, the EGS project supeér-
visors, organized a “bullet morcha™ (a procession of their Enfield Bullet
motorcycles) against Bhatia’s actions and then refused to take up new
EGS works.s? Realizing that any attempt to get action through an ap-
peal to technical department superiors would be futile, Bhatia at-
tempted to prosecute the offenders through the police. However, the
police aligned themselves with the technical departments. On June 25,
1982, Dhule’s superintendent of police issued an order instructing his
subordinates not to accept any more FIRs (charge sheets) from the Rev-
enue Department concerning EGS corruption.s Despite a request from
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the Gawai Committee that Bhatia be allowed to complete his investi-
gation, the collector was transferred in June:198z, shortly after the sec-
ond phase of the investigation had begun. Bhatia alleged that technical
department officers raised Rs. 500,000 to pay the minister in charge of
the district to transfer him.* It was officially acknowledged in the state
legislature that he had been transferred because he had passed on de-
tails of his investigation to the press before reporting it to the govern-
ment.* The investigation’s final result was that nine muster assistants
were dismissed. Not one officer from the technical departments was
prosecuted.*

From the Conflictual Process Perspective, the cleavage berween the
Revenue Department and the technical departments is a serious prob-
lem for EGS implementation. It impedes information flows and ob-
structs coordination. The power of the technical departments prevents
Revenue Department officials from effectively auditing the EGS for cor-
ruption. These problems, combined with widespread disaffection for
the EGS among technical department officers, create an atmosphere
that breeds corruption.

Conflict between the Administration
and Environmental Groups

Agricultural workers, cultivators, and politicians all attempt to pres-
sure administrators to implement the EGS to their benefir. Workers try
to increase opportunities for employment in EGS. Obtaining EGS em-
ployment may not be difficult if there is an ongoing project near their
residence, but problems arise when no project exists within feasible
walking distance. This has been a growing problem ever since the Plan-
ning Department issued directives instructing Revenue Department of-
ficers to finish incomplete works before taking up new ones.” Workers
must often deploy persistent pressure to make the guarantee of employ-
ment effective. For example, a representative from the Rozgar Hami
Kaamgaar Sangh (Employment Guarantec Workers’ Union) in Haveli
tahsil of Pune district gave me a memorandum stating that from De-
cember 12, 1983, through January 18, 1984, his organization had sent
representatives from six villages to meet with the tahsil’s subdivisional
soil conservation officer (sub disco) from the Agriculture Department,
the tahsildar, the deputy collector (EGS), and the deputy development
commissioner (EGS). Even though the organization’s members had
filled out work applications and its representatives had made a list of
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suggested projects, their efforts to initiate a project in their locality
failed.** When representations to government officials fail, workers
often organize demonstrations and sometimes take the administration
to court. In 1983, the Ahmednagar Zilla $het Majoor Union (Ahmed-
nagar District Agricpltural Workers’ Union) presented a petition to the
High Court in Bombay, in an effort to have projects initiated in Shri-
rampur tahsil. On March 26, 1984, approximately 2,000 workers de-
manding more EGS projects staged a dharna (sit-in demonstration) at
the Flora Fountain Park in downtown Bombay. The demonstration suc-
ceeded in obliging the chief minister to hear the demands of a delega-
‘,gon representing the workers. ;

Despite precautions built into EGS regulations, the guarantee of em-
\ployment often interferes with agricultural production. Revenue De-
partment officials are directed nbt to assign laborers to EGS projects
when work is available in a farmkr’s ficlds. Wage rates were also estab-
lished so that they would not draw laborers away from the employ of
cultivators. Nonetheless, implementation of the EGS often contradicts
cultivator interests. Many laborers prefer EGS work to working in a
farmer’s fields. Workers—especially women—can often earn more on
the EGS because the wages paid by cultivators are sometimes less than
the minimum wage. Even when agricultural wages are higher, some
workers prefer the EGS because cultivators are more demanding task-
masters than EGS supervisors. As a consequence, cultivators often ask
Revenue Department officials to ¢lose down EGS works so that they are
assured an adequate supply of labor.

Caultivators also attempt to influence the decisions of EGS adminis-
trators concerning the location j¢f EGS projects. An irrigation tank in
the village may be a boon, but ¢fie in a cultivator’s own field is a disas-
ter. Resentment against the EGS is particularly high because proceed-
ings for compensation are notoriously slow. As a result, EGS projects
t¢ Rften delaved by reerleirrant culrivatars who refuse to give up their
land. i

Politicians stand between cultivators and workers. The EGS provides’

' them with a source of patronage to build support among both cultiva-
tors and workers. They curry favor with local cultivators by using their
influence to situate EGS projects in advantageous locations. Providing
EGS jobs is a way of building support among large numbers of work-
ers. For instance, the sabbapati (chairman) of Parner panchayat samiti
(block council) proudly remarked that the EGS enables him to claim to
have helped 15,000 workers get jobs in the preceding year.®
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The EGS is an particularly important resource for MLAs. Since state
laws exclude them from involvement with zilla parishads, they benefit
little from that munificent source of patronage. Their political rivals
often use zilla parishaa patronage to build support in order to unseat
tliem. As heads of the tahsil EGS committees. MLAs exert more control
over EGS patronage than other polmc1ans do. The EGS, thus, helps
them fortify their position.

MLASs frave been parucularly generous to EGS workers. They have
ensured that EGS wages keep pace with inflation. From 1974 to 1985,
the basic daily wage doubled from Rs. 3 to Rs. 6. In 198§, EGS wages
were made equal to the minimum wage, and by April 1, 1988, the Gov-
ernment of Maharashtra had increased minimum wages to Rs. 14 per
day. The state legislature has also passed rules that on-site child care be
‘provided for EGS workers with children aged three years or less. It has
ordered that compensation be given to workers injured on the EGS or
to the families of those who may.haye died as a result of injuries suf-
fered while workmg on the program. The MLAs have provided EGS
workers with a thirty-day maternity leave allowance at Rs. 6 per day,
and some have advocated giving workers a Diwali holiday-benus.”

MLAs extend their generosity to EGS workers on their own terms.
In addition to using the EGS to build worker support, some have used
their control over the EGS to discourage independent organizations. In
Pune and Sholapur districts, local social workers have allcgcd that the
MLAs of their tahsils have used their influence to prevent th initiation
of EGS works demanded by independent worker organizations.”!

In-sam, the Conflictual Process Perspective shows that lmpfementa-
tion of the EGS suEEers from serious problems. Poor supervision and the
gang system of paying wages encourage indolent attitudes among
workers. Project supervisors from the technical departments show a
lack of commitment to the program’s success. The EGS suffers from the
liability of being a tacked-on program in the sense that it is a diversion
from the main mission of the technical departments, whose personnel
consequently lack dedication to its objectives. Revenue Department of-
ficials do not possess the authority necessary to effectively monitor the
technical departments’ implementation of the EGS. These circum-
stances produce widespread corruption. g

Despite (and in some cases because of) this corruption, the EGS is
sustained by widespread support from workers and cultivators as well
as politicians. These observations lead to the conclusion that the EGS
is a pork barrel—good for the individual interests of various groups in
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the short term but bad for sodiety’s interests over the long term. In
arriving at such a conclusion, the Conflictual Process Perspective ne-
glects some of the redeeming facets of the EGS. The Organizational
Environment Perspective illuminates thcsc_.facets. ‘

EGS IMPLEMENTATION: AN ORGANIZATIONAL
ENVIRONMENT PERSPECTIVE

The Organizational Environment Perspective suggests that rational and
conflictual processes of implementation are shaped by the manner in
which implementing agencies are embedded in their social environ-
ment. Specifically, institutionalized rules or cultural norms condiiioned
the development of the EGS administrative structure; the structure of
control over important resources gave the technical departments rela-
tive autonomy from cultivarors and politicians; and the EGS created a
political market that encourages the organization of the rural poor and
alters.the incentives of administrators and politicians so that they have
become more responsive to their constituents’ needs.

The Impact of Administrative Culture
on the Founding of the EGS

The EGS was shaped in important ways by the administrative culture
that predominated in Maharashtra. V. 5. Page, the Gandhian politician
who is generally regarded as the founder of the EGS, originally made
village panchayats the administrative agency for his prototype of the
EGS. In fact, village panchayats and block-level panchayat samitis were
responsible for implementing the Pilot Employment Guarantee Scheme
created in the summer of 1964.7 Yet by 1974, they played virtually no
role in implementing the piogram. Why was authority over the EGS
transferred from the local panchayats tothe Revenue Department, zech-
nical departments, and zilla parishads? Exploration of this issue is par-
ticularly interesting in view of the later efforts by other states, such as
West Bengal (sce chapter 4), and most recently by the Government of
India through the Jawahar Rozgar Yojana to implement comparable
public works programs through village panchavats.

The local panchayats’ role diminished as the scope and funding of
the EGS increased: By 1972. when the Government of Maharashtra
committed itself to implementing the EGS statewide, the program was.
viewed as supplententary o the public works implemented by village



Making Employment an Entitlement 115

panchayats. The funding made available to the village panchayats,
however, was so limited that they never were able to abseeb-mare-than
a small share of the unemployment, and the EGS quickly dwarfed their
efforts. The longstanding practice of using the technical departments to
implement relief works made it “common sense” that they should be
key agencies in implementing an extensive public works program.
Furthermore, the technical departments and zilla parishads had gained
valuable experience in planning local public works through the drought
relief efforts and had proven capable of planning and implementing
such works throughout the state.

Instead of transferring the EGS to the departments, why didn’t the
government transfer the departments’ expertise to the panchayats? One
reason is that, in the state government’s view, the panchayats were not
prepared to implement a program that would give them discretion over
substantial funding. The state government shpwed a general reluctance
. to transfer programs to the panchayats, and it strictly circumscribed

their discretion over those that it did transfer by earmarking their
funding and elaborating strict guidelines. In addition, most technical
department officials resented being placed under the authority of
panchayat representatives, especially the less educated ones who pre-
dominated in the localities. They would have resisted the changes nec-
essary to enhance the village panchayats’ role. Finally, giving panchay-
;}s contrgl of the EGS would have made many MLAs uneasy.

aharashtra was one of the few states to prohibit MLAs from partici-
pating in the tahsil- and district-level panchayats, and most MLAs had
ambivalent attitudes toward them. While they supported the general
principles of decentralization, they were wary of giving away control
over resources and patronage, which might enable political rivals to
build up a base of support. Partly because of this apprehension, the EGS
commu.ees set up at the tahsil and district [evels enable MLAs to play
an astive role in guiding implementation.”

The Impact of the Structure of Control
over Environmental Resources

Observers of the EGS have argued that its implementation is biased in
favor of medium and large cultivators. Given the importance of these
groups in Maharashtra’s rural politics and the role of politicians in the
planning of EGS works, these arguments seem plausible. The basis for
such contentions is that the assets created under the EGS largely benefit
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. TABLE 3
msm:sunoq’ OF EGS BENEFITS
AMONG _CULTIVATORS

Percentage
of
Category Household Percenta : .
of Beneficiarics tage of Total  Percentage

Landowner to Total ' of Total Land - "of Total

(in acres) Households Households Benefited < Land

i ; R
<35 21.45 ‘ ! 34.32 9.06 7.56
5-12.4 38.62 ' 30.69 26.22 21.06
12.5-25 25.65: 21.05 ) 33.05 28.98
> 25 14.28 13.94 31.67 42.40
Total 100.00 100.00 100.00 . 100.00

! il kv Froy 4
souRces: Government of India, Programme Evaluation Organisation, Planning Commis-
sion, and Government of Maharashtra, Directorate of Economics and Statistics, Joint
Evaluation of Employment Guarantee Scheme of Mabarashtra (New Dethiz Con of
Publications, 1980), pp. 31~32; Governmeut of Maharashtra, Department of Agriculture,
Report on Agricultural Census, 1970-71: Maharashtra State (Bombay: Central Govern-
ment Press, 1976), pp. 122, 158, 177, 223. ;

medium and large cultivators. According to a survey of eight tahsils
conducted by the Planning Commission and the Government of Ma-
harashtra, 91 percent of the houscholds benefiting from assets created
by the EGS were cultivator houscholds, whereas only 6 percent were
households of agricultural laborers. Furthermore, the distribution of
the benefits from EGS assets favored medium and large cultivators at
the expense of small ones. As table 3 shows, cultivator households own-
ing less than five acres of land composed only 21.45 percent of the
cultivator households benefiting from EGS assets, even though they
constituted 34.32 percent of all households. Medium cultivators, own-
ing from § to 25 acres, fared much better. Though they formed 51.74
percent of all cultivator households, they comprised 64.27 percent of
those benefiting from EGS assets. Large farmers did not fare quite so
well. They accounted for 13.94 percent of all cultivator households and
14.28 percent of the cultivator households benefiting from EGS assets.
The bias is less prominent when one considers the shares of land
benefited. Small cultivators with less than five acres owned 7.56 percent
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of the land in the eight tahsils and 9.06 percent of the land benefiting
from EGS assets. Middle-sized cultivators continued to fare dispropor-
tionately well. While their holdings amounted to 50.04 percent of the
land, they accounted for 59.27 percent of the land benefiting from EGS
projects. Cultivators with more than twenty-five acres owned 42.40
percent and large cultivators only 31.76 percent of the land benefiting
from EGS projects.

My study of the EGS in three tahsils in Ahmednagar found that con-
flicts between workers and landed interests tended to occur less often
in underdeveloped areas than in more advanced ones. In the less devel-
oped tahsils of Karjat and Parner, the prevalent dryland agriculture
means that demand for labor is low, and in the off-season small and
sometimes middle-sized landowners work on EGS projects. Another
factor is that the assets created by the EGS have more value to cultiva-
tors in less developed areas that lack infrastructure. In the more devel-
oped Shrirampur tahsil, basic infrastructure of the kind normally con-
structed by EGS projects already exists. Cultivators feel that they have
little to gain from the EGS.

Shrirampur’s large share of gross cropped area under surface irriga-
tion fosters conditions that further exacerbate the tensions. Surface ir-
rigation promotes labor-intensive forms of agriculture such as sugar-
cane cultivation. Despite the demand for labor, agricultural workers
sometimes prefer the less demanding work provided by the EGS be-
cause harvesting sugarcane is especially strenuous. At the same time,
the concentrations of agricultural laborers'and small cultivators that
form in these areas are more amenable to organization. The conflicts
between workers’ organizations demanding EGS work and cultivators
demanding that EGS projects be shut down place the administration in
Shrirampur under more stress. o

One of the most striking features of EGS implementation is the rel-
ative autonomy of the technical departments. Their control over re-
sources provided by the state to promote rural development has made
them powerful actors on the rural scene. The technical departments’
claim to a monopoly of technical expertise and their authority over the
distribution of the costs and benefits of rural development often provide
them with so much power that it is difficult_for-other groups to make
them accountable.

 The technical departments’ role in land acquisition for EGS projects
illustrates the scope of their power. EGS projects such as irrigation
tanks and roads often necessitate that landowners forfeit possession of
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their land to the state; Technical officers are required to collect the
'signatures of affected landowners on consent forms before beginning
‘the projects. Approximately 8o percent of the landowners turn over
their land only after “private negatiations” with technical depart-
ment officers have preceded formal land acquisition proceedings.”
Other landowners often attempt to forestall the acquisition of their
land, causing delays in the initiation of projects. Resistance on the part
..of these landowners occurs because they often fail to receive timely
"'and adequate compensation. According to a 1983—84 report of the
state legislature’s EGS committee, lands were taken from 15,082 own-
ers but compensation had been provided to only 7,200. Not only
were cultivators deprived of their land, but the committee noted that
many were also compelled to pay lahd revenue tax even after they had
lost possession.” L
The responsibility for the landg *_predicament lies primarily
" with the technical departments. Injhany cases, they take possession of
the land but do not inform land acquisition officers in the Revenue De-
partment,” thereby delaying the initiation of compensation proceed-
ings 2nd preventing those responsible for the collection of taxes in the
Revenue Department from knowing who has lost land to the EGS. The
problem per ists despite a camp%n headed by the chief minister in
1978—-79 and repeated complaints| to the administration by the state .
legislature’s EGS committes.

The EGS illustrates the remarkable autonomy of the technical de-
partments even in relation to leading state politicians. The state legis-
lature’s EGS committee has repeatedly recommended that the authority
of the collectors over the technical departments be strengthened.” Fol-
lowing the Arun Bhatia controversy, the Gawai Committee also urged .
fthat the collector’s power over the technical departments be enhanced.
The technical departments have succeeded in resisting such moves. Ac-
cording to V. S. Page, the longtime chairman of the state EGS council,
they exercise too much political power to allow a diminution of their
authority.”™

The Constitutive Impact of the EGS on Local Politics

The EGS has given the rural poor greater incentive for political activism
and organization.” In the first place, it creates a factory-like effect sim-
ilar to that which has historically promoted the organization of trade
unions.* It concentrates large numbers of workers in one place, places
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them in similar conditions, and increases their interaction. As a result,
it helps to break down social differences and counters the effect of the
caste system, which creates divisions among people occupying similar
‘economic positions.®' It also breaks down gender barriers. The EGS
provides employment opportunities for women outside their house-
holds (at least 40 percent of EGS workers are women) and thus en-
courages them to be more active in public life. The fact that wage rates
are equal for men and women helps to promote equal rights among the
sexes. P :

By gathering workers in a single place, the EGS reduces spatial im-
pediments to their organization. It places workers under a single em-
ployer rather than under multiple and dispersed ones. The state is a
more benign employer than most cultivators. It does not actively repress
worker organizations as cultivators have been known to do. The avail-
ability of alternative employment by the EGS provides a measure of
security,.so that workers employed in the private sector are less depen-
dent on local elites and therefore can exercise more political indepen-
dence.

The EGS has promoted a limited but not inconsiderable growth of
organization among the rural poor. Some of these organizations focus
exclusively on EGS workers, but most are multipurpose voluntary or-
ganizations whose activity is not exclusively limited to the EGS. The
resources generated by the EGS have created opportunities for politi-
cians as well as for independent organizers. Opposition parties have
established organizations that take advantage of the opportunities pro-
vided by the EGS. The Janata Party’s Shet Majoor Panchayat (Agrlcu]
tural Workers' Assembly) claims a statewide membership of 24,000
and has used the EGS as an important component in its strategy to
expand its membership.*? In Ahmednagar, the Lal Nishan (Red Flag)
Party has supported the organization of the Ahmednagar Zilla Shet
Majoor Union. Its leaders claim a ‘membership of §5,000. Three thou-
sand of these members were organized as EGS workers.®

Politicians in the ruling Congress Party have probably benefited most
from the EGS. EGS constitutive policies, however, have changed their
position in the terrain of Maharashtra’s rural politics. Even though the
Congress Party has dominated rural politics, the political system re-
mains highly competitive because elites vie for power within the party.
In the past, success in politics has required support from rural institu-
tions dominated by elites—e.g., sugar cooperatives, District Central
Cooperative Banks, and private educational associations. The avail-
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ability of the EGS as an alternative resource enhances the potential au-
tonomy of rural politicians from other rural elites. ~

The EGS alters the political calculus of thosg politicians who come
to rely on it as a source of support. This point was made clear by the
sabhapati of the Parner panchayat samiti when he remarked that the
EGS sometimes placed him in the middle of a conflict of interests be-
tween many workers wanting EGS employment and a few landowners
who want to shut down EGS projects. It compelled him to weigh the
potential gain from the votes of the workers against the losses he would
incur if he defied the fewer but more powerful landowners. By doing
so, the EGS gives the numbers of the workers added weight in his cal-
culations.®*

The existence of the EGS enables politicians to build independent
political organizations similar to political machines. But—unlike ma-
chine organizations, which usually monopolize the distribution of ben-
efits to their-popular base of support—the EGS, with its guarantee of
employment, prevents such a monopoly. It facilitates the activation and
organization or workers by opposition parties and voluntary organi-
zations as well as by ruling party politicians. As a result, multiple chan-
nels are available to represent workers’ interests and increase the op-
portunities for workers to make politics more responsive to their
perceived needs.

The Impact of the Reconstituted Environment :
on EGS Implementation

By enhancing the rural poor’s incentiyes for collective action and si-
multaneously altering the calculus of politicians, the guarantee of em-
ployment alters the environment of the government officials responsible
for EGS implementation. It creates pressures on EGS administrators to
respond to the needs of the poor by encouraging them to demand EGS
jobs. In effect, the employment guarantee embeds EGS administrators
in a political market that pressures administrators to respond to differ-
ent levels in the rural poor’s demand for EGS employment. In compar-
ison to the misguided implementation and leakages that characterize
other poverty alleviation programs, the political market created by the
EGS incites administrators to be remarkably responsive to the needs of
the poor.

The EGS is not simply a pork bam:l While the aggregate expendi-
tures on the EGS at the state level shcm a steady increase, the pattern
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Figure 2. EGS employment generation, 1978—88. Source: Data provided by
Planning Department, Government of Maharashtra, Bombay.

of employment generation is much less consistent (see figure 2). EGS
employment peaked at 205 million person-days in 1979-80c and then
declined to 128 million in 198283 before peaking again in 1985—86
at 190 million. The explanatory power of the pork barrel model is fur-
_ther weakened when employment generation is disaggregated to the
district level, since EGS employment declined in seven of twenty-four
districts between 1975 and 1982.“ The laggest rates of decline were in
Raigad and Thane, where EGS employment shrank at annual rates of
36 and 14 percent. Both are located close to Bombay and Maharash-
tra’s industrial belt. In each distrjct, considerable amounts of labor are
absorbed through migration to the industrial metropolis. Kohlapur and
Jalgaon experienced the next-largest declines. They possessed the first
and fourth most productive agriculture of all districts in Maharashtra.*
The variation in EGS employment generation among the districts sug-
gests that pork barrel politics provides an insufficient explanation of
the patterns of EGS employment generation and expenditures. It sug-
gests that local labor market conditions also are important.

The political market created by the EGS makes program implemen-
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tation remarkably responsive to the requisites of poverty alleviation.
First, it effectively targets the poor, so that it efficiently utilizes resources
to improve their conditions. Second, the EGS responds to gender ineg-
uities that contribute to poverty and exacerbate its social consequences
for women. Third, it adjusts to crises (such as droughts and floads) that
dramatically increase the need for poverty alleviation measures. Fourth,
it responds to the temporal fluctuations in employment caused by the
seasonal rhythms of agricultural production. Finally, the EGS responds
to the spatial variation in the incidence of poverty.

Targeting the Poor A pmgram's:eﬁectivcnm in targeting the rural
poor is a function of two variables: the costs imposed on participants
and the discretion given to administrators in selecting recipients among
those who are willing to incur those costs.'” The EGS requirement that
participants perform manual labor at minimum wages acts as a mech-
anism for screening out the nonpoor. It seems more effective than other
mechanisms, such as means tests, since an individual’s willingness to
work is less subject to manipulation than other criteria for eligibility. It
also provides a more accurate indication of the needs of the rural poor,
since it reflects the fluctuations in these needs that occur at different
times and in different regions. While the costs imposed on participants
screen out individuals not included in the target group, the stipulation
guaranteeing employment circumscribes the discretion of administra-
tors selecting EGS participants. Leakage to nontarget groups is rela-
tively insignificant for the EGS. In their survey of 1,500 EGS partici-
pants, Dandekar and Sathe found that 9o percent of them lived below
the poverty line. According to another survey, by Acharya and Panwal-
kar, the mean per capita income of households participating in the EGS
was Rs. 790, almost 20 percent below the poverty line, and 77 percent
had per capita incomes below the poverty line even after receiving EGS
wages comprising 31 percent of their income. In still another study,
Bhende and his colleagues found a strong inverse relationship between
EGS participation and houschold wealth.**

Providing enough employment to absorb the rural poor is a more
serious difficulty than leakage to nontarget groups. The guarantee
under the EGS has been more effective than similar efforts, such as the
Government of India’s Rural Landless Employment Guarantee Pro-
gramme, or its Jawahar Rozgar Yojana. EGS officials like to point out
that the government has never had to make unemployment compensa-
tion payments to workers who do not receive EGS employment. Never-
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theless, in many instances demands for EGS employment have not been
met.®* Workers frequently complain that projects are suddenly shut
down when the number of laborers does not meet minimum levels;
furthermore, administrative discretion can be utilized to exclude work-
ers by assigning them to distant projects that make the costs of partici-
pation prohibitive.*

Reducing Gender Inequities The EGS helps to reduce gender ineg-
uities. By giving women an independent source of income, it has less-
ened their social dependence. In the fiscal year ending in March 1985,
738,000 women worked on the EGS, accounting for 38 percent of all
EGS workers.®! As reported by Acharya and Panwalkar, who compared
ninety-four households participating imr the EGS and ninety-eight non-
participants, the average female contribution of income in participating
households was 56 percent, while that in non-EGS households was only
18 percent. In half of the latter households, women were confined to
domestic work and did not earn any wages at all.

In contrast to agricultural wages in most areas in Mabharashtra, EGS
wage rates do not discriminate berween genders.”? Equal pay for
women on the EGS enhances their bargaining power in labor markets.
Acharya and Panwalkar found thatin areas where the EGS was not
present, average wages for women were 19 percent less than for men.
In EGS areas, the mean for men and women was virtually equal.*’

Responsiveness to Crises  EGS responsiveness to the demands created
by crises was most apparent in 197980, when Maharashtra suffered
from a sequence of natural disasters. Labor attendance rose sharply
after a drought disrupted sowing operations during the 1979 monsoon
in western Maharashtra and in the Marathwada region in central Ma-
harashtra. Disaster then hit the eastern region of Vidharbha when Au-
gust flooding destroyed the paddy crop in many areas. In response, EGS
employment increased dramatically. EGS labor attendance from June
through August jumped by 56 percent over the average of the preceding
and following years for the same period.**

Crises can occur at the micro as well as the macro level when local
conditions disrupt the income flow of particular households. The EGS
helps to stabilize the income of agricultural laborers. According to a
survey by Walker, Singh, and Asokan, the households in two villages
where the EGS operated had income streams 5o percent less variable
than those in a third village where there were no public works.”
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Acharya and Panwalkar also found that households benefiting from ac-
cess to the EGS had a much narrower distribution of per capita incomes
than comparable households that did not benefit from the EGS. The
standard deviation for the income distribution of EGS houscholds was
Rs. 543, while that for non-EGS$ houscholds was Rs. 1901. The major
reason for this disparity was that 41 percent of the non-EGS households
had annual per capita incomes less than Rs. 250, while only 4.3 percent
of the EGS *households had incomes at this crisis level.% The perfor-
mance of the EGS has led economist Martin Ravallion to commend the
program for its social insurance benefits, which protect the poor from
precipitous drops in their income.”

The EGS also appears to adjust to nal fluctuations in the demand
for labor. Although Maharashtra isia diverse state, the predominant
pattern in agricultural production is'a single kbarif crop beginning in
July and ending in November or December. Winter cropping is less ex-
tensive in most areas, and late spring is ‘the slack point in the agricul-
tural year. According to the NationaliSample Survey for 1983, unem-
ployment in Maharashtra peaked in the April-June quarter and was
lowest in the October to December quarter. EGS employment roughly
conforms to the seasonal pattern of unemployment. During April—June
1983, it averaged 798,000 person-days per day—s.1 percent of the
total available person-days of employment. From October to Decem-
ber, EGS employment dipped to 348,000 and accounted for only 2.1
percent of the total person-days of employment available.*

- EGS responsiveness to temporal fluctuations in the demand for labor
is even better reflected at the district level, where—according to one
study—variations in the seasonal pattern of EGS employment corre-
spond to differences in the cropping patterns among districts. Thus,
districts such as Bhandara, whose agriculture is bascd on a single crop-
ping pattern, have greater variation in EGS employment than districts
such as Sangli and Satara, which have more multiple cropping and
larger areas under sigarcane—a crop that increases the demand for
labor in slack periods.”*

Responsiveness to Seasonal Fluctuapons- in the Demand for Labor

The EGS and Spatial Differentiation of Poverty in Maharashtra The
EGS is remarkably responsive to the spatial distribution of poverty in
Maharashtra—largely because of the political market created by its im-
plemcntanon Areas with a high incidence of poverty tend to have sur-
plus labor and high rates of underemployment and unemployment. Dis-
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tricts with high underemployment tend to have greater demand for
work on the EGS, and administrators create more jobs in these locales.
Areas with less underemployment tend to have lower demand, and EGS
administrators generate less employment in these areas.

These observations are based on a study that compares the incidence
of EGS employment generation in twenty-five districts with thirteen
socioeconomic variables that offer plausible hypotheses for explaining
the variation in EGS employment. (For details, see the statistical appen-
dix.) The dependent variable is based on data showing monthly EGS
employment generation for each of the state’s districts from July 1975
through December 1989.!%® The data on EGS employment were
summed and divided by the rural labar force, to create a standardized
dependent, variable. The study’s findings show that EGS labor atten-
dance is most highly correlated in districts with high levels of tradi-
tional, dryland agriculture. Levels of employment generation are nega-
tively correlated with various indicators of agricultural productivity.
Multiple regression analysis also supports these findings. The equation
explaining the most variation in EGS labor attendance is one that in-
cludes the share of the gross cropped area under dryland agriculture,
the percentage of the labor force that is from scheduled tribes, and the
percentage of the labor force that is accounted for by scheduled castes.
Each variable has a significant positive relation to EGS employment
generation. Together they account for 72’ percent of the variation in
EGS employment among the state’s districts. Channeling EGS expend-
itures to areas with high levels of dryland agriculture, scheduled tribes,
and scheduled castes contributes to poverty alleviation, since dryland
agriculture is associated with underemployment and poverty while
scheduled tribes and scheduled castes represent the most underprivi-
leged groups in the state.

CONCLUDING REMARKS

Our examination of EGS implementation from the Rational Process
Perspective revealed ways in which EGS administrators responded to
the formidable problems confronting the program. EGS planners at-
tempted to surmount these problems by creating a complex administra-
tive apparatus that promotes decentralized planning and flexibility in
response to fluctuations in the demand for employment. An important
feature of this apparatus is its matrix structure of authority. The matrix
helps to maintain the dual objectives of the program by assigning the
Revenue Department responsibility for providing employment to labor-
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ers and the technical departments responsibility for ensuring that EGS
projects are properly designed and constructed. During the course of
implementation, a number of measures have been taken to improve co-
ordination within the matrix. .

While the matrix structure of authority seems beneficial from the
Rational Process Perspective, it appears disastrous from the Conflictual
Process Perspective. Largely because of the cleavage in its administra-
tion, administrators lack commitment to EGS objectives. The adminis-
trative division of labor generates antagonism between officials from
the Revenue Department and the technical departments. Field officers’
alienation from the EGS is reinforced by the pejorative attitude toward
the program that is pervasive among their departmental superiors. The
Revenue Department lacks the means to monitor and supervise the
technical officers cffectively. All these circumstances foment extensive
corruption. From the Conflictual Process Perspective, prospects for re-
solving these problems are dim. The political clout of the technical de-
partments seems too strong, and politicians appear to have little incen-
tive to bring about changes,

Profuse corruption, the enhancement of the power of ruling party
politicians, and the bias in creating assets that favor medium and large
cultivators have led many scholars to be highly critical of the EGS.10!
Viewing the program from the Organizational Environment Perspective
reveals some positive outcomes that are often unappreciated. By mak-
ing employment an entitlement, the EGS encourages political mobili-
zation of the rural poor and provides incentives for politicians to be
more sensitive to their needs. These changes have incited EGS admin-
istrators to be more responsive to the demand for EGS employment
thfoughout the state. Since demand to be associated with eco-
pomically less developed areas, the EGS redistributes expenditures to
these areas, In a state that is characterized by uneven development, this
is a significant achievement.

The causes of uneven development, carruption, and elite domination
in rural Maharashtra are decply rooted in the state’s political economy.
In ‘itself, the EGS alters their dynanucs only marginally. Nevertheless,
making employment an entitlement enhances the political capabilities
_ of less privileged groups and alters the political terrain in a2 manner that
improves the prospects for more equitable development.
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