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ABSTRACT

State processes and programs are often constructed and implemented with the intention to
ameliorate the lives of the inhabitants living within those borders. However, in order for citizens
to benefit from these programs and processes, for example, anti-poverty programs and
decentralization projects, their participation is a necessity. But societal contexts in which citizen
participation occurs vary to great extents. It is important then to investigate these differences so
as to further our understanding of the workings of participation. This research conducts a
comparative analysis between two states in India, Kerala and Bihar, of contextual factors
impacting participation. It shows that both trust in the state as well as formal education affect the
level of participation of the population. This research engages with and attempts to add to the
literature of participatory development by analyzing and explaining some of the impact that
context has on participation of inhabitants.
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CHAPTER ONE: SETTING THE STAGE

India is a tremendously fascinating country filled with both a rich history and an ever-
transforming contemporary political life. There exist endless avenues by which to begin
exploring the continuously changing diversity in Indian society; culture, religious beliefs,
societal norms, cuisine, traditions, and particularly its transition from a colonial state to an
independent one. India’s adoption of democracy upon Independence (1947) brought with it
certain expectations by its citizens as well as by the rest of the world. Democratic practices have
shown much progress within India; however, as in all democracies, there is always room for
improvement. For example, a fundamental element to its style of governance promises equality
of all citizens within the political boundaries. However, it is important to consider the
complications that inevitably arise in implementing a system based upon equality within a
society where significant structured inequality between citizens is present. Considering the size
of India (1.1 billion people), as well as the immense heterogeneity within and between its
political borders, it is worth trying to begin untangling the intricacies of what goes on and why
inside its borders.

Of course, this will never be possible to an extent that we can hope to find any kind of
ultimate, end-all ‘Truth’ in answering research questions that are taken into consideration;
however, such are the perils of engaging in social science research in which people are largely
the focal point of interest. People and societies are ever changing, unpredictable and there are
limitless paths that can be taken, or fallen upon. To borrow an idea from Jessica Allina-Pisano
with a slight modification, the best that we can perhaps hope to achieve through this research is
the understanding and formulation of small ‘t’ truths through the processes of research. To

illustrate, she makes note of the idea of ‘peeling the onion’ (Allina-Pisano 2009, 54). The idea is



not to uncover the diamond in the rough, or even necessarily to assume that a diamond exists, but
rather that researchers can help elucidate certain aspects that they wish to investigate about social
and political life. It is this ‘peeling of the onion’ approach that is taken in this research, with a
slight modification. It is argued here that onions should not necessarily represent societies,
questions or any other black box that is looked to be opened up and discovered, but rather that
each individual’s investigation of whichever black box they deem to be important is represented
by their own onion (or multiple onions). Essentially, it is argued that there is an infinite number
of onions (which can even change through time and space) in the social and political worlds,
none of which hold answers at the end of their peelings, but rather hold the individual
understandings of those that hold their specific onion at that time. Therefore, this illustration is
an attempt to demonstrate the end-product that this thesis has become, and that is an effort to put

into words the onions that I have held during my investigation and analysis of India.

FAILED STATE POLICIES: VARIATIONS WITHIN INDIA

The present research began with a three month-long internship from January to February
2009 at the Human Rights Law Network (HRLN) based in New Delhi, India. One of the projects
that was undertaken was an investigation of the functionings of the Right to Food initiative in the
tribal areas of Jharkhand (or, for the purposes of this research, Bihar, as its political borders
existed before the split in the year 2000). The goal of this project was to gather information
through surveys investigating the implementation of different government schemes such as the
Targeted Public Distribution System, the Integrated Child Development Program, Food for Work
and others. The result was that hundreds of surveys that we worked together to analyse, interpret

and compile into reports were sent to the High Court of India; our project asked that those



beneficiaries who were mandated to receive benefits, but who had not yet begun receiving them,
be immediately remunerated. The catalyst for the organization to initiate this study in this area of
Bihar originated from reports that had been made of some villagers having died from starvation'
a few years before’. I worked with a team of lawyers and other volunteers, both Indian and non-
Indian, tribal and non-tribal members of Indian society, to formulate these data into a report
which was sent to the High Court of India. The project is still ongoing by the organization.
During my time spent engaging in this research, as well as after having completed my
role in the project, I was left wondering why these poverty alleviation programs had been so
unsuccessfully implemented in this area of India. Why was it that there was so much frustration
by the volunteers and inhabitants in the ‘malfunctioning’ tribal areas of Bihar? I couldn’t help
but ask myself whether, even if the High Court of India indeed granted our request in deeming
that the list of beneficiaries start receiving their entitled benefits, these individuals would actually
ever end up receiving them. I made several humble observations during my time researching in
this project regarding the structures on the ground that seemed to play a role in inhibiting the
proper functioning of the programs. Through a review of the literature, I noticed that there were
many variations between states in India with respect to the success of state programs and
processes. Therefore, it was a logical conclusion that it would be valuable to undergo a
comparative analysis between two states in India, Bihar and Kerala. Although authors tend to
describe this method as looking to uncover what ‘India can learn from India’, I see it as more

what we, as researchers, can learn from India by studying India.

EXPLAINING PARTICIPATION

? Reasons for the delay of the investigation (being years later after receiving the reports) were due to elements such
as manpower, resources and priorities with other projects that were already begun.
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As this research progressed it was clear that a main factor of interest for researchers of
Kerala lay in participation of its population. Therefore, combining this finding with observations
of lack of participation on the ground in Bihar in development programs, both by beneficiaries
and by those that were in charge of implementing the programs (such as state officials and ration
shop owners), I decided to focus this research on investigating structural factors that impact
levels of participation in state programs and processes. Why is it that the level of participation in
Kerala was at such a high rate and seemed to be at a much lower rate in Bihar? From this point
on, the present research will only be investigating the levels of participation of inhabitants, as
opposed to focusing on the functioning of anti-poverty programs. Considering that Kerala has
been termed as a potential ‘model’ for the rest of India to follow, this encourages the focus upon
the elements that have allowed it to be as effectual to the extent that it has at ameliorating the
quality of life of its population. The element therefore to be investigated is participation.

This is an important topic to study since, much like HRLN’s motivations for initiating the
Right to Food investigation, suffering in the world, such as dying from starvation, is very
difficult to ignore. Thus it is important to undergo analyses in attempting to further the
understanding of why certain societies are able to maintain a higher quality of living, with
respect to meeting basic needs, than others. Participation is an element that is agreed upon by
many authors (which will be drawn upon in the theoretical chapter of this study) that brings with
it an ameliorated situation for inhabitants to live. This is argued to be so since a main point of
agreement among theorists is that participation means the inclusion of locals in decisions and
processes that impact their lives.

Therefore, bearing in mind the potential benefits that can be brought to Keralan society

due to the high level of participation of its citizens, the intention of this research is to investigate



how and why Keralans have been able to engage in participation to the extent that they have. In
order to do this, the approach taken here is to investigate contextual factors that can impact
Keralans’ abilities to manoeuvre within their state and achieve the act of engaging in
participation. The choices made of contextual factors to be focussed on in the present study have
been derived from several influential aspects. Firstly observations made during ground research
under the auspices of HRLN mentioned above, secondly through empirical investigations
conducted by other researchers that discuss participation in Kerala and Bihar, and thirdly through
theoretical research which finds certain elements essential to a society that allow participation to
flourish. The two contextual factors that I have deemed to be most appropriate to investigate, as
well as most influential (from my perspective) upon the levels of participation are (1) trust in the
state, and (2) education. Other factors are certainly playing a role too, but these two are
particularly significant.

The main research question for this thesis is “what contextual factors impact the level of
participation in Keralan and Biharan societies?” The two working hypotheses are (1) Trust in the
state is a contextual factor impacting participation; and (2) Education is a contextual factor

impacting participation.

CONTEXTUAL FACTORS: TRUST IN THE STATE AND EDUCATION

The first contextual factor, trust in the state, will be defined more thoroughly throughout
the research; however, for the purposes of clarification, a brief preview will be helpful.
Essentially, in narrowing down what is meant by trust in the state, help was taken from the
concepts discussed by several authors such as James C. Scott, Stuart Corbridge, Glyn Williams,

Akhil Gupta, Robert Putnam, Lily Tsai and others. A brief explanation of the definition used is



that trust in the state firstly consists of a macro vision developed by a population through
interactions with the state. Secondly, narrowing down this vision further, two elements determine
the trustworthiness of this vision: first, whether the state is seen as reliable or unreliable by its
population, and second, whether the state is seen as a source of protection, or whether it is
something to be feared. Essentially, the more a population sees its state as reliable, and the more
it sees it as a protector, the more its population considers the state to be trustworthy.

The second contextual factor, education, will be more thoroughly discussed as this
research progresses; however, for now the following discussion is intended to suffice to give an
idea of what is underway. From a macro perspective, education will be investigated as an
element that provides ‘capability’ to inhabitants. This concept is discussed through the works of
Amartya Sen, Martha Nussbaum, Jean Dreze, Wiebke Kuklys, Stuart Corbridge and others. This
overall idea of education providing capability is investigated through two different channels of
focus. The first is looking at how education has acted in the two states to facilitate the
population’s ability to participate in decentralization efforts. Secondly, education as a capability
will be investigated with respect to the equalizing effects that it has on a population, thus being
argued to facilitate the participation of those that had been traditionally marginalized from state

Processes.

THEORETICAL FRAMEWORK AND CONCEPTS

While contrasting the level of participation in two societies, as well as deeming
contextual factors to be influencing that level, it is necessary to touch upon elements of both
structure as well as agency during the investigation. A heavier emphasis on the role of structure

1s employed during this study, since context is largely drawn upon as a facilitator and/or inhibitor



of allowing inhabitants to engage in participation. However, there is most certainly an element of
agency that is drawn upon as well, especially with respect to the role that choice plays in this
discussion impacted by these structural factors under investigation. Also, considering the heavy
focus that is placed upon the interactions between the state and society throughout this research,
this renders the actions taken by agents, due to their subjective views of the state, significant.
Thus, these points of emphasis render the macro approach of neo-institutionalism to be an
appropriate theoretical point of departure for this research, which will be thoroughly drawn upon
during the theoretical chapter of this thesis.

Given that this thesis investigates variation in levels of participation, as well as its
relation to development, it will draw extensively upon the participatory development literature.
Again, the theoretical chapter of this thesis will provide a more thorough critical discussion of
this literature and how this thesis is situated within it, however a brief overview will be given
here to provide some context to which the reader can get familiarized.

The idea of including some form of citizen participation in processes and decision
making relating to development is nothing new. Approaches and tactics have been deliberated
for decades, at least since the 1940s (Hickey & Mohan 2004, 6-8). However, it was not until the
1990s that there was an actual calling for participatory methods (Hickey & Mohan 2004, 9-10).
Considering that new styles and attitudes towards participatory methods are increasingly
transforming, often due to failures of development projects, it is not surprising that it is a field of
literature that maintains a high level of both self-criticism and caution in making definitive
claims. Robert Chambers (2005, xii) prepares his readers in his preface of this very sentiment:

“The ideas here are directions not destinations. Some may lead to false trails.
Let me hope that some at least will serve as provocations, signposts or
springboards leading to action, reflection, learning and good change. In
development, we will always live in flux. We will always need to learn and
unlearn in order to do better. We will always travel and never arrive. Ideas for
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development will always be creatures of their time and context.”

Transformations in approaches and points of discussion have accordingly been engaged with and
deliberated. The field itself has been criticized for its lack of cohesion in theory and strength of
usage of concepts, such as power and citizenship, which will be discussed further in the
theoretical chapter. Accusations have also seeped through the literature that increasing
participation in societies has been seen as tyrannical. It was argued by these authors (Cooke &
Kothari 2001) that participation should not automatically always be seen as something that is
necessary for all societies in order to develop, and that a more critical approach to participation
was needed. The calling within the literature that will be addressed in this thesis, however, is an
increased understanding of context. More micro-level research is called for so as to further the
understanding of local conditions in which participatory development methods are being
implemented (Cornwall 2002, Gaventa 2004, Chambers 2005). This research is essentially a
response to this calling through comparing the contextual factors in Kerala and Bihar.
Implementing participatory development efforts into different contexts will undoubtedly result in
different outcomes. It is the goal of this research to shed light on certain aspects of contexts that
can hopefully help explain, at least in part, these differences in outcomes. Trust in the state and
education are seen here as two important structural factors to consider when studying

participation and participatory development efforts in different societies.

LIMITATIONS AND CLARIFICATIONS
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While it would be nice to be able to discuss all aspects that are related to the topics in this
research, unfortunately some boundaries must be set. Three main limitations will be briefly
mentioned here so as to prepare the reader through clarifications of what exactly will be analyzed
in this research. Firstly, some mention will be made of the limits of the scope of participation
that will be used here. Secondly, the two contextual factors under observation will be flushed
out. And thirdly will follow a few words on the limits of the approach and intentions of this
research.

Although participation is a concept that can take on many different forms in practice, as
will be further discussed in the theoretical chapter, the type of participation that is being
investigated here is one that is aligned with state processes and intentions. In other words,
although inhabitants can perhaps participate quite extensively in other actions, such as
mobilizations to keep the state away, or participate in actions that are aligned with anti-state
groups, these are not the types of participation that are the points of focus for this study, although
they will be analyzed for the purposes of evidence towards other avenues of research.

Secondly, it is important to mention a few words on some limits of the contextual factors
being investigated. First, it is acknowledged that trust in the state is an aspect of context that
cannot be easily measured or defined. It is largely a subjective structural element that can be
argued to change from individual to individual. Also, the more narrow notions that are drawn
upon to define trust, being reliability and source of protection, could also be easily represented
through other terminology. However, it is intended that through the literature review and
program analyses that this contextual factor will prove to be a significant point of entry into
furthering the understanding of local conditions. Second, I focus mostly on formal, state-led

education. It is not the intention to discount the value and significance of other types of
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education, which will be further discussed later, such as religious education, emotional
awareness, farming techniques, cooking, cleaning, and countless others. However the discussion
on education in this paper, for the most part, stops at the boundaries of formal education.

Thirdly, it is not my objective, by any means, to suggest that either society (Bihar and
Kerala) under observation is ‘better’ than the other. It is also not the intention of this work to
propose that participation is even necessarily a ‘good’ thing in all cases. The goal is merely to
critically analyze why participation occurs more strongly in one state than another. If this
research advocates for anything, it would be, simply, that context matters. It is the intention here
to support the idea that participatory development practitioners, theorists, governments, NGOs
and others should always expect different outcomes from efforts to increase participation

considering the heterogeneity of structures in which the programs and policies are implemented.

STRUCTURE OF THESIS

This thesis will consist of five chapters including this introduction. The second chapter
will consist of the critical theoretical discussion on participation and participatory development.
It will also contain theoretical discussion of the contextual factors, providing a base to depart
from during the analysis. The third chapter will include a mix of empirical research as well as
some brief theoretical discussion on the first contextual factor under investigation, trust in the
state. The fourth chapter will be much like the third, with the exception that the discussion will
entail the second contextual factor, education. Finally, a conclusion will follow as the sixth
chapter tying together different concepts that were worked with and what can be learned from

the observations and analysis made in this study.
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CHAPTER TWO: THEORETICAL BASES AND PARTICIPATION

Participation in state processes has shown to provide the foundation for a more
democratic and fair environment for citizens. One example of that is participation of citizens in
decentralization projects that look to increase the amount of local knowledge in policy planning.
Another example is participation in the election of representatives who, in theory, will work
towards meeting the needs of those within the state boundaries. Finally, it can also mean
participating in various development projects, both by the recipients in collecting their benefits,
as well as the non-recipients in allowing the processes to function properly. The breadth of the
concept of participation will be further discussed later on, however the aim here now is to
illustrate the potential that is seen within it for societal change by government officials,
academics and practitioners.

Various efforts have been undertaken in order to increase participation in countless
societies, largely under the label of ‘participatory development’. However, some societies have
shown to have been more successful than others at increasing participation levels. This research
will focus on comparing two states in India that have demonstrated dissimilarity in their levels of
participation aligned with state processes. The first will be Kerala, which has shown to have a
high level of participation; the second will be Bihar, which has shown to have a lower level. The
goal of this comparison is to further the understanding of why levels of participation in state
programs and processes differ between societies. More specifically, how do the contexts affect
the participation of the inhabitants? It is important to emphasize here that this investigation rests
mostly with participation levels in state processes and programs, as opposed to, for example,

participation against, or without the involvement of, the state. In other words, the Keralan and
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Biharan contexts will be contrasted to further understand the impact that they have on citizen
participation aligned with the state.

Through a review of the literature, program evaluations and field research with a team in
Bihar’, it was found that two contextual factors impact the level of participation in Kerala and
Bihar. Those factors are ‘trust in the state’ and ‘education’. In the exploration of this question, it
will be useful to draw extensively upon and engage with the literature in participatory
development. This will provide a framework for this research to situate itself in and also to limit
the scope of concepts to engage with. This will be more thoroughly discussed below, however
first it is necessary to present briefly a broader perspective of neo-institutionalism that this

research begins with.

NEO-INSTITUTIONALISM: A POINT OF DEPARTURE

The general macro theoretical point of departure in this research will be one of neo-
institutionalism. Also called new institutionalism, this research is concerned not only with the
impact of institutions upon individuals, but rather the interaction between the two (Lowndes
2002, 91). While understanding that actors influence context and at the same time their choices
being constrained by it (Hay 2002, 116-7, van de Walle 2009), this thesis will also pay attention
to the change of institutions. Rather than focusing on grand, seemingly catalytic transformations
of institutions, it is intended that this research look closely at the gradual, unfolding changes
since they can be hugely consequential as causes of other outcomes (Mahoney & Thelen 2010,
3). Two examples are, firstly, the evolution of state policies and the impact they have had

Biharans’ ‘vision’ of the state, and secondly, the transformations in Keralan society due to

3 Bihar is considered in this research as the state as it existed prior to the formation of the new state of Jharkhand in
late 2000. In other words, for the purposes of this research, the term Bihar refers to the state as it existed in the
1990’s when it included the region of Jharkhand.
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changes in education. These elements will be argued to significantly impact participation in the
respective societies.

More specifically, this research draws on the perspective of historical institutionalism.
Since this investigation has taken into account the transforming levels of participation, it is
fruitful to consider the temporal element of the context. This research plans to draw upon
Mahoney’s nuanced ideas of the idea of gradual change (Mahoney & Thelen 2010, 6-7), taking
into account both exogenous and endogenous sources (Engerman & Sokoloff 2008, 124-5). To
clarify, exogenous sources refer largely to the aspects of participatory development efforts, in
other words attempts that have been made by outside sources upon a society to increase
participation. Endogenous sources refer to the existing contextual factors within the societies
being investigated which foster an environment conducive to participation. The goal is primarily
to investigate the latter statement, which is how the contextual factors impact participation, or in
other words, how the existing structure impacts agents’ level of participation. But it is also to
understand the interaction between the endogenous and exogenous sources, in other words how
the contextual factors would impact participatory efforts and outcomes.

The two structural elements under observation, trust in the state and education, are seen
as informal and formal institutions, respectively, or structures, that impose both constraints and
opportunities on Keralans and Biharans who have to work within them. The investigation will be
trying to understand the types of constraints these institutions impose upon citizens within the
two states, the differences between them and how agents have used, or failed to use, these
structures to increase their participation in the political arena, thus resulting in institutional
change. There is the element of rational choice that is also focused on in this approach, since

several of the conclusions that are argued involve, to some degree, the element of choice by
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individuals. Essentially, where Katznelson and Weinsgast (2005, 1) see an erosion of boundaries
between historical institutionalism and rational choice, is where some of this research will be
situated. This is particularly the case with respect to the chapter on ‘trust in the state’, since it
will be argued that the vision that citizens develop of their state makes a significant impact upon
their choice of engagement in participation. The authors explain that questions such as “how
institutional situations shape and help constitute and induce preferences people use to make
judgments and choices about the present and the future at particular moments in time” nicely
demonstrate the blurred boundary between the approaches. The idea is that there is a shared
interest between the two approaches in how institutions “stimulate and help generate preferences
at particular times and places” (Katznelson & Weinsgast 2005, 2).

It is this broad framework that provides an entry point into the investigation of the
differing levels of participation between Keralans and Biharans. It will provide a lens to analyze
the workings of participatory development methods and the contexts in which they are situated.
To narrow down further the theoretical framework that will be worked within, this research will
now turn to the concepts of participation and participatory development. First will be some
discussion on the more general concept of participation. Several authors will be presented whose
work and research will be used to analyze the contextual factors that impact participation. The
goal will be to use these authors’ ideas to shed light upon certain aspects of participatory

development efforts.

PARTICIPATION
Participation has been widely used to describe and refer to a vast number of actions and

ideas. It can be understood as a blanket term which holds with it a broad array of ideas.
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Participation has brought its users criticism due to this very vagueness and breadth. It is
impossible to derive a definition which would envelop the entire meaning which participation
holds, as John Zerzan (1999) reminds us of the limitations of expression through language
regardless of the ideas we are trying to convey. However, it is necessary here to acknowledge
these limitations and attempt to craft an understanding of it for the purposes of this research.

Robert Chambers (2005, 104) understands participation to vary between types and
degrees. He demonstrates the ambiguity of the term by describing it as having “no final meaning.
It is not a rock. It is mobile and malleable, an amoeba, a sculptor’s clay, a plasticine shaped as it
passes from hand to hand...each generation, each group, each person, should puzzle out what
they think it should mean and how they can best give it expression.” He also notes that even
though he is using the term, participation can largely refer to human relationships anywhere such
as at home, the workplace and within social groups.

Considering that the concentration of this research is participatory development, it is
helpful to look at how public organizations who implement efforts in this regard define
participation. The first definition is that used by the UNRISD (United Nations Research Institute
for Social Development) research programme on popular participation in the late 1970s, “...the
organized efforts to increase control over resources and regulative institutions in given social
situations on the part of groups and movements hitherto excluded from such control” (Pearse and
Stiefel, 1979 (in Chambers 2005, 103)). Secondly, DFID (the United Kingdom’s Department for
International Development) defined participation as: “...enabling people to realize their rights to
participate in, and access information relating to, the decision-making processes which affect

their lives (DFID, 2000 (in Chambers 2005, 103)).
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As we can see, for both organizations, the definitions presented are somewhat vague and
silent on certain terminology used (not unexpectedly). One example of this is, for example, the
use of the term ‘resources’ the first definition which cannot possibly mean all resources available
in the country or state. Similarly, ‘decision-making processes’ in the second definition cannot
mean all decision making processes directly, since this would simply take too long to have every
individual in the state involved in every single decision. Also, both definitions refer to
participation through the enabling by and organized efforts of outsiders of some sort. It suggests,
implicitly so, that certain individuals external to the process of participation are to use their
power to increase the role of non-participants. In other words, the definitions refer to exogenous
efforts that would result in the increased participation of those that are less privileged. Therefore,
the meaning of participation for these two sources, as well as for Robert Chambers, does not
focus on the idea of participation occurring endogenously, without outside influence, and without
the ‘privileged’ allowing non-participants to act. This aspect of participation will be examined as
this research progresses.

This thesis seeks to critically engage with the realm of literature dedicated to the field of
participatory development which is discussed below through the analysis of its origins, some
main concepts as well as main criticisms against it. Following discussion on these elements will
be an explanation of how this literature will be used in this research, and finally, an introduction

to the two case studies will be presented.

PARTICIPATORY DEVELOPMENT: ORIGINS AND GOALS
Participation is referred to here in the context of participatory development. This body of

literature is an interesting point of departure considering the wide debate regarding its usage in
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practice, conceptual understandings and overall relevance in the world of development.
International and domestic development, in general, has taken on many different forms over past
decades. The practice itself, like many other political practices, evolves on a trial and error basis
— optimistically undertaking new approaches and perspectives, often met with disappointing
results, followed by new reformulations of ideas and perspectives. Realizing the potential to
actually worsen the situation that development policy-makers and practitioners work to
ameliorate, a more cautious outlook to international development projects is often embraced.

The idea of including participation and input by those whose situations are being
‘developed’ is an approach that has been engaged with and transformed through other forms of
development since at least the 1940s*, several of which emerged out of panic of previous failures
(Hickey & Mohan 2004, 9-10). However, Nelson and Wright (1995, 3) explain that it was not
until the 1990’s that there was an actual calling for participatory development methods. This
followed discussion in the 1980°s regarding the failure of technocratic, top-down development
practices of the past thirty years, largely attributed to alienation of the ‘beneficiaries’,
marginalization of women and the agenda of the post-colonial state. There are different
variations of meanings of what is meant by participatory development, which will be outlined
below.

In their critical review of participatory approaches, Cooke and Kothari (2001, 5)

<

understand the discipline’s “’ostensible’ aim as to make ‘people’ central to development by
encouraging beneficiary involvement in interventions that affect them and over which they

previously had limited control or influence”. Similarly, Guijt and Shah (1998, 1) posit that “the

broad aim of participatory development is to increase the involvement of socially and

* For a comprehensive table outlining the various forms of participation used in development since the 1940s please
see Hickey and Mohan (2004, 6-8).

20



economically marginalized peoples in decision-making over their own lives”. Cooke and Kothari
(2001, 5) note the quick adoption by individuals and organizations of this method that looks to
increase the presence and influence of locals’ perspectives, knowledge, priorities and skills into
development efforts. This was thought to provide an optimistic alternative to the traditional
donor-driven and outsider-led approaches. Although there is a diverse usage of terminology used
in these definitions such as involvement, presence and influence, for the purposes of this study
they will all be considered as synonyms to participation, since they are used as such by the
authors as well.

Despite the variations in the definitions of participation and participatory development,
there are broad general ideas that are consistent between authors. The most important aspect of
participatory development is the inclusion of locals (knowledge, priorities and actions). Of
course this previous interpretation is aching with ambiguities as it begs certain questions such as
how much inclusion? Which locals? What counts as development? However, in the interest of
space as well as the consideration of the ever-changing meanings of the terms used, this research
will move on with the above-noted interpretation of the prioritized meaning of participatory
development, that being the inclusion of locals.

To illustrate the value of researching participation in societies in general, Dréze and Sen
(2002, 9) insist upon the importance of people’s abilities to participate in social decisions as a
determinant towards a good functioning society. They maintain that participation is closely
connected with demands of equality and that it can greatly influence government agendas and
priorities. In another study, Dreéze and Sen (2002, 27-8) assert the connection between
participation through public discussion and participatory interaction in that people gain more

interest in each other and learn more about each other’s lives. This in effect results in more
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awareness of problems that should be politicized and addressed as well as an increased caring
amongst citizens for each other. Eventually, this increased participation then can lead to
increased efforts at alleviation from suffering, such as hunger. This goal has seemingly been at
the outset of engaging in participatory practices, that being the opening of avenues for the
inhabitants whose situations are in need of being ‘developed’. For example in the act of deciding
how and what changes should and could be made, largely through the empowerment of those
whose voices traditionally been silenced. However, criticisms have since poured through the
literature accusing participatory development strategies of exacerbating these very aspects that
were intended to be ameliorated. In other words, participatory development strategies set out to
avoid top-down development tactics, increase the level of local knowledge in development
planning and reduce the impact of unequal social status within societies. However, it is argued
here that outcomes have shown little success with respect to these goals. Essentially, these
practices have resulted instead in congruency with top-down approaches (Mosse 2001, 17), has
paternalistically influenced what counts as local knowledge (Cooke and Kothari 2001, 15), and
has often accentuated inequality within the societies (Chambers 2005, 93) where projects are

being implemented.

ROLE OF POWER IN PARTICIPATORY DEVELOPMENT

An important concept within the field of participatory development which deserves brief
discussion is power, including linked notions such as empowerment and power relations. Below
will be some discussion of the role of power as understood by Robert Chambers. Following this
will be some critical reflections upon his arguments by Uma Kothari, while drawing briefly upon

other authors’ ideas.
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Chambers (1995) discusses power in the context of its need to be shifted from one
location to another. He argues that there has been a paradigm shift in the previous two decades
(preceding his publication) in the field of development, one that shifted focus from ‘things’ to
‘people’ (Chambers 1995, 32). He insists that this attention on ‘people’ has brought with it many
other changes — being that “top-down becomes more bottom-up...uniform becomes diverse, the
simple complex, the static dynamic, and the controllable uncontrollable...the future becomes less
predictable” (Chambers 1995, 33). He then notes that this shift in paradigm is an empowering
process moving power to those who are local and poor, and thus implies a loss of power by the
powerful.

Chambers (1995, 33-4) divides human society in this context into ‘uppers’ and ‘lowers’
in effort to describe the vertical power relationships between people within them. For Chambers,
individuals are not assigned one static label from birth, but rather each person are multiple
uppers or multiple lowers and these statuses can change depending on the situations. He explains
that empowerment through participation weakens the ‘magnetic field’ between uppers and
lowers, resulting in a change in role of the dominant uppers in which they ‘hand over the stick’,
sit down, listen and learn from the lowers (Chambers 1995, 34). Although Chambers (1995, 35-
7) believes that participatory approaches to development are an avenue by which the shift in
power can and has occurred, he also acknowledges problems within this approach, such as the
potential for ‘mutual deception’ by uppers and lowers as well as visitors and villagers. Chambers
(1995, 41) notes different reasons that ‘lowers’ might rationalize to speak things other than the

truth which can be taken by ‘uppers’ and/or outsiders as representing reality. Nonetheless, he
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argues that methods such as PRA (Participatory Rural Appraisal)’ can reduce the distorting
effects of power relations.

Kothari (2001, 151-2) questions the idea of power being necessarily centralized in certain
locations, for example, solely among the elite. She argues that understanding power as being
dichotomously distributed between social groups precariously oversimplifies the element of
power relations within a society and results in the further concretizing of social inequalities, and
can even exacerbate them. By insisting upon the binary between ‘uppers’ and ‘lowers’ there is an
implication of assigning what is considered morally ‘good’ from morally ‘bad’. Thus
participatory development looks to adopt a framework in which the “micro is set against the
macro, the margins against the centre, the local against the elite, and the powerless against the
powerful” (Kothari 2001, 140). Instead though, Kothari argues that we should turn towards a
more Foucauldian perspective on power, and understand it as something which circulates, or
something which functions as part of a chain (Foucault 1980, 98 (in Kothari 2001, 141)). In so
doing, Kothari (2001, 141) notes that it shifts our understanding of power from concentration at
the centre and national institutions which allows us to explore more local and micro-points of
power. This is necessary, she argues, since power is everywhere, of which all individuals are
vehicles of, and we should analyze it through the creation of social norms or customs that are
practiced throughout society. She argues that rather than seeing ‘local knowledge’ as a “fixed
commodity that people intrinsically have or own...instead ...knowledge is culturally, socially
and politically produced and is continuously reformulated as a powerful normative construct

(Kothari 2001, 141). Knowledge is thus an accumulation of social norms, rituals and practices

> Robert Chambers (2005, 116) explains PRA (Participatory Rural Appraisal) as having been described as a “family
of approaches, behaviours and methods for enabling people to conduct their own appraisal, analysis, planning,
action, monitoring and evaluation. It often includes activities in small groups and showing things visually.” For
historical detail, see Chambers (1997, 102-129)
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that, far from being constructed in isolation from power relations, is embedded in them (or
against them) (Kothari 2001, 141).

Considering this more ‘complex’ (according to Kothari) understanding of power
relations, the author notes that the discussion of power in the dichotomous sense (ie. between the
haves and the have-nots) forces us merely to focus on material realities as representing power,
This is in contrast to social and political discourse or as embodied practice (Kothari 2001, 141).
She notes that participatory approaches “can unearth who gets what, when and where, but not
necessarily the processes by which this happens or the ways in which the knowledge produced
through participatory techniques is a normalized one that reflects and articulates wider power
relations in society” (Kothari 2001, 141). She argues that even the “local knowledge” itself
which is being sought out by PRA practitioners is embedded in power relations and thus greatly
affects the processes and findings of participatory research (Kothari 2001, 152).

Some preliminary thoughts regarding Kothari’s interpretation and critique of Chambers’s
understanding of the dichotomous distribution of power between the ‘uppers’ and ‘lowers’, can
be understood, it is argued here, with the help of Amartya Sen’s conception of ‘capabilities’
(Nussbaum & Sen 1993, 31). If we replace the idea of power represented through ‘material
realities’ (which is Kothari’s understanding of Chambers’ conception) instead with ‘capabilities
of individuals’, there is perhaps less tension between the different conceptions. Although Kothari
appears to be referring more to entities which can be seen or touched, this research also considers
intangible entities, as opposed to solely material realities, such as education and health® to be
also included in this dichotomous distribution of ‘power’. Capabilities can be considered as
contributing to localizations of power, since they enable individuals to act in ways that they

could not act without them. Like Chambers insists, individuals’ rankings change depending on

¢ Examples of Amartya Sen’s capabilities
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who they are with and what situation they are in (consider, for example, how level of literacy
between those in a given group would affect the distribution of power in a conversation about
literature). Thus, perhaps the analysis of capabilities, (or this ‘dichotomous understanding of
power distribution’), cannot necessarily help us to understand the processes by which these
capabilities are in fact gained (or perhaps sometimes they can), they do play an important part in
power distribution within a society after they are in fact possessed by the individual. Perhaps,
therefore, both of these conceptions of power could play an important role during the research
analysis, since they do not necessarily need to be thought of as mutually exclusive from each

other.

PARTICIPATORY DEVELOPMENT CRITICISMS

Participatory development has undergone much scrutiny and critical analysis by
practitioners and academics since its inception. Considering the goals that its practitioners set out
to achieve through this approach as well as the criticisms against other forms of development
that had already been acknowledged, critics were meticulous and comprehensive in their
evaluations of participatory development project outcomes and approaches.

Henkel and Stirrat (2001, 168) argue that even though a ‘participatory’ approach has been
adopted widely within the world of development, including by the majority of practitioners, that
there remains a lacking of ideology within this new orthodoxy. They argue that it is but a
“loosely connected set of ideas and approaches developed in response to what its proponents see
as an older misguided orthodoxy of development” (Henkel & Stirrat 2001, 168). Cooke and
Kothari (2001, 5) divide the criticisms between those focusing on the “re-examination of the

methodological tools used, for example in PRA and those that pay more attention to the
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theoretical, political and conceptual limitations of participation”. They also acknowledge,
though, the wide criticisms that come from within the ‘orthodoxy’. One example is described by
Chambers (1997, 32 (in Cooke and Kothari 2001, 5)) as an ongoing “self-critical epistemological
awareness” which the authors explain is considered important in the discipline to act as a check
on ethical practice and to constantly allow evolution when it is needed to ensure the best
practices (Cooke and Kothari 2005, 5).

The authors explain that these types of critiques focus mostly on definitions and debates
regarding the role of participation, for example whether it is a means or an end, as well as
questioning what tools are used and how to achieve the goals (Cooke and Kothari 2005, 6). The
authors also point out criticism that the field has received regarding usage of terms, such as
discussion relating to power, as noted in the previous section. Other disputed terms are also
criticized, for example Guijt and Shah (1998) have warned against the usage of the term
‘community’ in PRA discourse as being used too simplistically, since it implied the homogeneity
within communities and not sufficiently considering the existing power relations within them. A
similar criticism 1is also referenced by Williams (2004, 92-3), that by treating communities as
unproblematic as they are, that a veil is pulled over repressive structures such as those relating to
class, gender, caste and ethnicity. Finally, Cooke and Kothari’s (2001, 5-7) work entitled
“Participation: the New Tyranny?” set out to question and critically analyze the politics of the
discourse of participatory development, since they believe it is necessary to question whether
participation itself is necessarily always a ‘good’ investment.

This research intends to engage with the discussion of these criticisms that have been
addressed in the field of participatory development as the research unfolds such as by addressing

concerns with terminology (ie. power and participation) and questioning the participatory

27



approach in general. It does not, however, look to analyze the discourse of participatory
development, but rather to analyze the feasibility of its implementation considering the

heterogeneity of contexts in which it immerses itself.

SITUATING THIS RESEARCH IN PARTICIPATORY DEVELOPMENT

Much of the debates about participatory development practices tend to be on what is
being done unto a society/community/group of people by outsiders. It is taken for granted that
participation of the locals, (whatever is meant by participation in that given context) can and
should happen in every single society’. The concentration is on figuring out a way to make
participation happen, rather than what conditions allow it to happen freely in the first place. In
essence, | am arguing for an increased focus on existing endogenous factors that encourage or
facilitate participation. To illustrate the justification for this point of departure further, some
examples are provided below. They are intended to demonstrate the current focus of
participatory development practitioners and scholars, that being on factors relating to the outside
efforts being done unto a community.

The first example is one focal point concentrated on by Robert Chambers (2005, 59),
being on the practitioners themselves who engage in participatory practices upon communities.
He sees the improvement of management procedures to be essential to ameliorating the
discipline. He also conveys the concern of the silence of three terms, which he calls, the
‘cinderellas’ of words in development. These are commitment (ie. to an ideal, program or
policy), continuity (of time that is spent by staff in their specific posts), and irreversibility (ie. of

actions that are carried out in the name of development) (Chambers 2005, 25-6). These terms, for

’ Although there is some recent discussion on this point which is discussed throughout this thesis (Cook & Kothari
2001; Hickey & Mohan 2004).
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Chambers, implicitly originate with the practitioner and their approach to participatory methods.
Therefore, a main concern for participatory development practitioners, as Chambers
demonstrates, is what we can learn and change about the methods and practitioners engaging in
this discipline, rather than what we can learn about the societies in which these practices are
being undertaken. In other words, again, I am arguing for more focus to be placed upon the
societal differences in which these methods are being implemented and where the practitioners
are working.

Another example as mentioned above is Cooke and Kothari’s (2001) focus on the idea
that participation has become universal in its usage within development discourse to the point
that they polemically describe it as a ‘tyranny’. They are looking to investigate the politics of the
discourse itself and although they deny supporting an anti-participation movement in the
discourse of development, they do suggest the importance of acknowledging the possibility that
participatory development should not in fact be saved (Cooke & Kothari 2001, 13 & 15). The
frustration that seeps through the book regarding the failures of participatory development
maintains a focus on just that, what is being done in the discipline and how it is talked about,
rather than a questioning of what role the actual societal factors within each context had
potentially played. They also pay much less attention on the context in which the practitioners
are working. In other words, | argue that it is fruitful to dig deeper into learning to work with
what exists already, and that the heterogeneity of the makeup of different societies can

potentially play an enormous role in how participatory practices are planned and implemented®.

¥ Although it should be noted that two of the three ‘cinderella’ terms outlined by Chambers, including continuity and
commitment are insisted by him as important, partly because this would allow the practitioners to develop a greater
understanding of the local conditions in which they are working. However, his focus begins with and remains on the
practitioners rather than the societies.
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Mohan and Hickey (2004, 65) seek to broaden the discussion on participatory
development to include concepts that would capture wider aspects of popular agency, such as
citizenship. They explain that “relocating ‘participation’ within citizenship analysis situates it in
a broader range of sociopolitical practices...through which people extend their status and rights
as members of particular political communities, thereby increasing their control over
socioeconomic resources” (Mohan & Hickey 2004, 66). The authors note that there is a
necessary shift in participatory efforts when citizenship is considered; enhancing the
‘competency’ of participants becomes important. However, they argue that it is necessary to
consider notions of citizenship beyond legal definitions, since this judicial understanding does
not always take into account sociological realities on the ground. They note that it is important to
consider certain barriers such as inequality of decision-making capacity (Stewart 1995, 74 in
Mohan and Hickey 2004, 66).

Similar to the concern of sociological realities, Gaventa (2004, 25) argues that only under
certain conditions can we expect democracy-building and pro-poor developmental outcomes by
bringing more empowered forms of participation into the local governance sphere. He concludes
that “simply creating new institutional arrangements for participatory governance will not
necessarily be more inclusive or more pro-poor. Rather much will depend on the nature of the
power relations which surround and imbue these new, potentially more democratic, spaces”
(2004, 25). Therefore, the opening of the °‘black box’ of the intricacies within the
societies/communities in which participatory development efforts are being undertaken, as well
as those where participation appears to occur from within, has most certainly begun. This

research is an attempt to isolate certain societal factors between two communities and try to
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further the understanding of what impact these factors have, or would have, on the participation

by inhabitants.

CALLING FOR A GREATER UNDERSTANDING OF LOCAL CONDITIONS

Andrea Cornwall calls for a nuanced approach to participatory development. As she
argues: (2002, 28): “more micro-level research is required if we are to understand which forms
of participation work in which kinds of spaces to provide people with opportunities to realize
inclusive, active citizenship”. She insists power relations are never absent from any spaces of
participation and therefore could result merely in a reproduction of dominant knowledge
(Cornwall 2002, 8-9). She then argues that “more understanding is also needed of the
preconditions for engagement (or participation) in particular places, moving away from the one-
size-fits-all best practices paradigm towards strategies that take account of cultural, political and
historical contexts” (Cornwall 2002, 28-9). Similarly, Gaventa (2004, 31) considers the potential
that creating new spaces for participatory governance holds for positive transformative change
with respect to ‘democracy’-building outcomes. However he notes that the results are largely
dependent upon certain conditions. He argues that more focus should be placed on the pre-
conditions that are necessary to move towards more pro-poor governance, such as “awareness
building on rights and citizenship; building civil associations and social movements engaged in
governance issues; and strengthening institutions of governance, both at the local and central
levels” (Gaventa 2004, 33).

Robert Chambers also acknowledges the need for more understanding of local conditions
by practitioners in order to increase the likelihood of reaching goals set out in participatory

development projects. Chambers (2005, 17) demonstrates this when he questions how a foreigner
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could “be engaged in sensible policy dialogue without knowing and understanding a country?”
Although the focus begins and remains with the practitioner, rather than the society, Chambers
nonetheless does call for more understanding of local conditions.

Finally, let us turn to Amartya Sen’s capabilities approach to understanding poverty,
which centres on how varying structures in different societies impact the abilities of agents to act
freely within them. For Sen, a person’s well-being and standing in society should be evaluated to
one that is based on their “capability to achieve valuable functionings’ (Nussbaum & Sen 1993,
31). Different spaces contain and impose varying structures on the agents within which they are
situated. These are essentially the contexts which are being investigated, that is, the facilitators
and restrictors that impact the agent’s capabilities to act, or more specifically, to engage in
participatory practices. Nussbaum and Sen’s understanding that individuals hold capability sets,
and that they differ between each other, tells us that abilities of locals to participate in
development efforts would differ between and within societies.

This research is a response to the calling by these authors for a greater understanding of
the societal complexities in which participatory efforts are implemented. To do so, this research
looks to engage in a comparative analysis between two different settings, the states of Kerala and
Bihar. Before justifying this case selection, it is necessary to delve into explanation of why India

1s an important region to study with respect to participation.

? Functionings are defined as “the achieved states of being and activities of an individual, e.g. being healthy, being
well-sheltered...or being well-nourished” (Kuklys 2005, 5).
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CASE STUDY
India

India is a fascinating country considering the diversity of its population, the richness of
its history and culture, and its rapidly transforming way of life (ie. through urbanization). It is
also one of the most robustly charged developing economies in the international scene today.
However, despite having the fastest growing gross national product (GNP) in the world, as well
as having adopted a liberal democracy after Independence, it retains a high level of poverty and
inequality within its society (O’Malley 1974, Desai 1984, Pick & Dayaram 2006, Chalam 2007).
The Government of India as well as non-governmental organizations (NGOs) implement various
development policies and efforts to reduce poverty levels (Dhesi 1998, Radhakrishna & Ray
2005), such as those pertaining to Labor Migration (Staples 2007), Immunization (Varma &
Kusuma 2008), Child Development (Gupta 2001), and Right to Food (Government of India).
Legislation has also been passed in effort to give the poor a voice and resolve by creating
reservations in seats of power for under-represented social groups such as women, dalits
(formerly untouchables), and adivasi (tribal) members. However, these programs and legislation
have been met with varied success.

Given the demographic and political size of India (1.1 billion people), a more nuanced
and comparative approach is needed to delve into the kaleidoscopic elements of the country. In
effect, if we narrow down our focus and look at the twenty-eight states that constitutes the Indian
Federation (plus seven Union Territories), we notice that certain states in India have been more
successful than others at achieving the intended results of certain programs and processes. This
research conducts a comparative analysis between Kerala and Bihar investigating the different

contextual factors impacting the population’s level of participation in these state programs and
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processes. Considering space constraints, this study will not investigate the relationship between
poverty alleviation and participation, but rather focus solely on the societal features impacting

participation.

Kerala & Bihar

This study plans to follow authors such as Varshney (2002), Desai (2003), Wilkinson
(2004), and Sinha (2003), who have analyzed the “Puzzle of Subnational Variation within India”
(Sinha 2003). They all have conducted comparative analyses between Indian states, which
allowed them to contrast and explain variations of socio-political dynamics among Indian states.
In line with this methodological approach, this thesis contrasts Kerala and Bihar. Kerala has
undergone a fascinating transformation with respect to alleviation of poverty when compared
with most other states in India, which is why it is sometimes referred to as a potential ‘model’ for
the rest of its country. What is often attributed to this success, and what is of interest to this
research, is its rich history in political action and post-independence political decisions made by
the state government (Dréze & Sen 2002, 100-101). Though Kerala did fail in some sectors (i.e.
high suicide rate, stagnant domestic economy, etc. (Dréze & Sen 2002, 97-99)), much can be
learned through the success of Kerala considering the rapid increase in literacy rates, life
expectancy at birth and emancipation of lower castes since independence. Although no recipe
can fit all Indian states, there are elements to Keralan society that can be further investigated as
having some possibility of being eventually replicated to some extent in other societies. In
contrast to Kerala, Bihar is a state where efforts of participatory development approaches were
mostly undertaken by outsiders; participation efforts are mostly exogenous to the society

(Williams et al. 2003; Veron et al. 2003; Kumar & Corbridge 2002).
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There are two structural elements to the societies in Kerala and Bihar that tend to shine
through the literature which will be argued affect the level of participation of Keralans. These
include the role of trust in the state and the role of education.

Therefore, the broader research question which is being investigated is ‘what specific
factors explain the greater level of participation in Kerala as compared to Bihar?” The more
specific research question this papers seeks to investigate is ‘how do ‘trust in the state’ and
‘education’, as contextual factors, impact participation in Kerala and Bihar The working
hypotheses are as follows:

(1) Participation in development has been less prevalent in Bihar due to a lack of formal
education, literacy and spread of information amongst the population, whereas in Kerala,
problems relating to education have been largely overcome (Dréze & Sen 2002;
Williams et al. 2003; Fischer 2006; Radhakrishnan 2005; Brush & Burton 2009'°).

(2) Whereas Keralans hold a certain level of trust in state powers, this element is lacking in
Biharan society, thus resulting in less participation in state programs and processes
(Corbridge 2002; Shah 2006; Williams et al. 2003; Brush & Burton 2009'").

The subsequent sections will explore these questions and test the hypotheses presented.

However, first will be an overview of the theoretical bases for these contextual factors.

' Based on observations during research in January-February 2009 under the auspices of the Human Rights Law
Network.
' Based on observations during research in January-February 2009 under the auspices of the Human Rights Law
Network.
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THEORETICAL BASES FOR CONTEXTUAL FACTORS

Trust in the State as a Contextual Factor

The first contextual factor that will be analyzed in this study with respect to its
relationship with participation is ‘trust in the state’. Various authors will be drawn upon below
that generate discussion relating to the role of ‘trust” and how it can be understood. There are two
main themes that will be focused on here which will help narrow down what is meant by ‘trust in
the state’: first, reliability versus unreliability, and the second, the state as a protector versus the
state as a threat.

To begin the theoretical discussion on trust in the state, it is useful to turn to Scott’s
(1998) analysis of “Seeing like a State”. Scott argues that states develop mechanisms to make
their population legible. He defines a legible society as one that orders a space through grid lines,
roads and right angles, creating a “God’s eye view, or the (ideal) view of an absolute ruler”
(1998, 57). The act of crafting a state in modernity, Scott explains (1998, 65), began with the
administrative simplification'? of nature (he uses the example of the forest), and space (land
tenure). He argues that the last grand step is the invention and ascription of surnames — thus
administrative simplification of the people within the boundaries of the state. Although in
Western developed countries, individuals tend to take for granted the necessity of surnames,
given names and social insurance numbers, Scott reminds us of the enormous control that is
acquired by a state over its population through making its people legible (such as through
photographs, fingerprints and DNA (1998, 71)). Without some sort of legibilization of space and
people, the state would not be capable of interacting with its territory and the people within it.

Scott posits (1998, 77) that making its space and people legible permits either discriminating

12 For clarification of what is meant by this term, please see Scott (1998, 81).
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interventions, such as the identification and arrest of Jews in 1941 Amsterdam, or the ability of a
state to improve the quality of and even save lives.

Setting aside for a moment the intentions and motivations of a state to keep track of its
population, whether it be to increase access to and exploit resources, provide services to the
people, or to collect taxes, what concerns the present research is the idea that a population and
their space can be known and crafted to some extent. If we understand this ‘God’s eye view’, to
be essentially a vision created by a state of its population, it is equally important to consider that
through these relations, the population also develops an understanding, or a vision, of its state in
return (Corbridge et al. 2005). In other words, this research looks to, in a way, reverse Scott’s
focus, and investigate how a population understands, or sees its state. This vision that is held by
the population of its state is argued to be an important contextual factor that impacts the level of
participation in a society.

Corbridge et al. (2005, 8) seek to understand how the state is ‘seen’ in India by the
population through their interactions. They agree with certain authors in their insistence that “the
ways in which technologies of rule are made flesh will depend on the manner in which they are
interpreted and put into play by lower-level government workers, elected representatives and
others” (Corbridge et al. 2005, 7; See also Veron et al. 2003, 4). Gupta (2001), I believe, would
agree with this approach in that during a study in Uttar Pradesh, the author found that the
implementation of the Integrated Child Development Program largely depended upon the
interpretation and reformulation of it by all those it impacted (ie. workers and beneficiaries).
Corbridge et al (2005, 8) also insist that the sightings of the state are never straightforward or
unitary in both civil and political society, especially by the (rural) poor. The authors also agree

that an individual’s vision of the state is always influenced by others’ visions, past memories, as
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well as how we see others being treated by it (Corbridge et al. 2005, 8). Similarly, Hansen (2001)
argues in his study regarding the 1992-1993 bloody riots in Mumbai between Hindus and
Muslims that the vision of the state by the inhabitants was continuously transforming. How they
saw the state, or parts of the state, shaped their decision to avoid it or to seek protection from it.
This was occurring through the interactions with and sightings of the state during and after the
times of those riots. This resulted in a transformation of actions undertaken by inhabitants due to
their interactions with the state.

One major argument here is that the population’s vision of the state, how it represents the
state, derives significantly from government actions at the local level. This argument is similar to
Corbridge et al.’s (2005, 8) call for an analysis of actual government practices: “how government
business is transacted, how it reinforces or undermines local ideas of hierarchy, (and) how it
deals with the question of participation...” (Corbridge et al. 2005, 11-12). Although the authors
do not pay much attention to the idea that the state could be something that is feared, their study
does investigate the reliability of the state which will be useful in the analysis of trying to
understand this aspect of the population’s vision. To help provide guidance in interpreting how
‘trustworthy’ a population sees its state, as well as why it is important, Robert Putnam’s
discussion on social capital will be a useful starting point.

Putnam (1993) undergoes a comparative analysis between two regions in Italy
investigating, broadly, what conditions are necessary for creating strong, responsive, effective
representative institutions. He sees the development of social capital as a key ingredient to the
strong functioning of formal democratic institutions. Putnam (1993, 167) defines social capital as
“features of social organization, such as trust, norms, and networks that can improve the

efficiency of society by facilitating coordinated actions...it is productive, making possible the
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achievement of certain ends that would not be attainable in its absence...”. The author places a
lot of emphasis on the importance of trust between individuals in a society'?, which he notes is
driven by cooperation and reciprocally powered again through trust (Putnam 1993, 171). He then
clarifies, however that “the trust that is required to sustain cooperation is not blind. Trust entails
a prediction about the behaviour of an independent actor.” In other words, there needs to be
some reliability between the actors with respect to being able to predict each other’s actions.
Although the idea of ‘trust’ is focused mostly by Putnam as being necessary to exist between
members of the community, the present research will argue that it is also necessary for it to exist
between the people and the state. The idea of reliability as a characteristic of trust will play an
important role when investigating this factor during the empirical section of this study. Given
Putnam’s conclusion on the importance of trust between individuals in a society in order to
develop strong social capital to produce well-functioning formal democratic processes, this
research will argue that it is also an important factor when analyzing participation of a
population in state processes.

Similar to my focus in some ways is Tsai’s (2007) conclusion with respect to the
importance of state-society synergy in her analysis of state-society relations in China’s local
districts. Tsai (355 & 370-71) argues that what explains the variation in local governments’
provision of public goods provision is not a function of formal democratic and bureaucratic
institutions of accountability. She argues that “local officials may still have a strong incentive to
provide public goods when citizens award them moral standing for doing so” (Tsai 2007, 356).
In other words, even though government officials are not working within official structures in

which they are accountable, there are still informal institutions of accountability that impose

' He also discusses the significance of cooperation between different sectors of society, including a brief
mentioning between the government and private sector (1993, 170),
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obligations upon them. Tsai argues that this can largely be achieved through the existence of
solidary groups who are both encompassing (open to everyone under the local government’s
jurisdiction) and embedding (incorporate local officials into the group as members). Tsai’s
argument is important for this research in the sense that it highlights the significance of trust
(implicit in her idea of reliability), as well as the importance of trust between the society and the
state, as opposed to Putnam’s focus as largely localized between societal members. In other
words, reliability of state officials reinforces citizens’ trust in the state. Her approach is also
helpful in providing a base for this research in that she focuses on informal institutions, which
will be drawn upon in my work as well, as opposed to Putnam’s focus on the functioning of

formal ones.

Education as a Contextual Factor

The second contextual factor that impacts participation in state processes is formal
education. Given the breadth of this element it is necessary to narrow down the focus of how this
factor could shed light on the field of participatory development. The macro approach that this
analysis uses sees education as a capability, which impacts individuals’ ability to participate.

This conceptualization of ‘education as a capability’ derives from the capabilities
approach, as theorized by authors such as Sen and Nussbaum. According to Martha Nussbaum
(2000, 124), the capabilities approach is one that “provide[s] the philosophical underpinning for
an account of basic constitutional principles that should be respected and implemented by the
governments of all nations, as a bare minimum of what respect for human dignity requires.” And
she argues that “the best approach to this idea of basic social minimum is provided by an

approach that focuses on human capabilities, that is, what people are actually able to do and to be

40



— in a way informed by an intuitive idea of a life that is worthy of the dignity of the human
being”. More broadly, Nussbaum and Sen (1993, 31) believe a person’s well-being and standing
in society should be evaluated to one that is based on their “capability to achieve valuable
functionings”. Functionings are defined as “the achieved states of being and activities of an
individual, e.g. being healthy, being well-sheltered...or being well-nourished” (Kuklys 2005, 5).

Dréze and Sen (2002, 35-6) explain that:

“ the life of a person can be seen as a sequence of things the person does, or states of
being he or she achieves, and these constitute a collection of ‘functionings’ — doings and
beings the person achieves. ‘Capability’ refers to the alternative combinations of
functionings from which a person can choose. Thus, the notion of capability is essentially
one of freedom — the range of options a person has in deciding what kind of life to lead.
Poverty of a life, in this view, lies not merely in the impoverished state in which the person
actually lives, but also in the lack of real opportunity — given by social constraints as well
as personal circumstances — to choose other types of living”.

This research understands education as a ‘capability’ that facilitates a person’s
achievement of the ‘functioning’ of participation in state processes. Corbridge et al (2005, 3)
note that “it is one thing to provide institutions to promote accountability and decision-making at
the panchayat, Block and District levels, and quite another to produce men and women who are
able to participate effectively in these new or revamped structures”. Although education is not
the only capability that would enable this achievement, it is considered here to be an important
factor nonetheless.

Education is also broadly seen by several authors as a mechanism to establish feelings of
citizenship and political belonging amongst a population. Nussbaum (2000, 112-13) discusses
the relationship between education and citizenship, which is a fundamental element in
establishing an informed electorate. For example, education raises a population’s level of
awareness of the benefits that can be gained through participation (Saito & Kato 2008, 110;
Ramachandran’s 1997, 255). Dréze and Sen (2002, 143) also strongly argue for the importance
of education and literacy as a means of empowering inhabitants. They describe literacy as a
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source of protection. They explain, “An illiterate person is significantly less equipped to defend
herself in court, to obtain a bank loan, to enforce her inheritance rights,...to compete for secure
employment,...to take part in political activity — in short, to participate successfully in the
modern economy and society” (Dréze & Sen 2002, 143).

For practical and empirical reasons, this ‘education as capability’ concept will be
narrowed down further in two ways: first, I look at how education of the population provides
citizens with the capability to engage in and be involved in decentralization processes. Second, |
take education as a factor that generates equalizing effects. Certain social inequalities within
Indian society act as inhibitors in allowing individuals to participate in state programs and
processes. But formal education is a way of closing the gap of these inequalities. In the empirical
chapters that follow, I will investigate how education plays a role in the workings of
decentralization processes in Kerala and Bihar. Secondly, I will analyze how education acts as a
capability by encouraging marginalized groups to participate, thereby generating equalizing
effects amongst the population (Saito and Kato 2008, 108; Ramachandran 1997, 271).

The theoretical foundations of this thesis have been exposed. However I will now briefly
re-iterate the main authors and works that will be guiding this research. First, this thesis is a
response to Andrea Cornwall’s (2002, 28-29) calling for a nuanced approach to participatory
development. Cornwall advocates for an increased focus on micro-level research and one that
takes into account different contexts. Although other authors were mentioned to have addressed
similar concerns, such as Gaventa (2004, 31), Chambers (2005, 17) and Nussbaum and Sen
(1993, 31), Cornwall has been the most explicit with respect to support for investigating the

questions this thesis proposes. It is in this gap that I wish to leave my contribution. In other
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words, I am trying to provide an in-depth analysis of two different contexts to demonstrate the
ramifications towards participation.

Second, I use several authors in the field of participatory development to provide a base
of definitions and concepts to work with while investigating the contextual factors during my
research. Namely, Hickey and Mohan (2004) and Cooke and Kothari (2001) provided this
research with an overview of the evolution of participatory practices and where it currently sits
in academia. This discussion aided my decisions in avenues of research to take while
investigating the main research question of this thesis. It also helped determine what would be
left in and out of the thesis in that definitions were provided of what constitutes participatory
development. And finally, several authors are drawn upon to discuss the criticisms within and
surrounding participatory development. This discussion was to demonstrate that I plan on being
sensitive to the criticisms and look to address some of them throughout the research. The main
one under consideration is that more attention needs to be paid to the societal and communal
intricacies and how this can affect participation. Namely, Williams (2004, 92-3) argues that by
treating communities as unproblematic as they are, a veil is pulled over repressive structures
such as those relating to class, gender, caste and ethnicity. I intend in this thesis to be sensitive to
these very factors, those being individual AND? societal complexities in the case studies under
observation.

The analysis will now turn to the empirical investigation of the two case studies. The
next chapter will analyze how and why trust in the state impacts on participation in Kerala and

Bihar. It will then be followed by a chapter that studies the impact of education on participation.
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CHAPTER THREE: TRUST IN THE STATE

The first contextual factor that will be analyzed with respect to its impact upon
participation in Kerala and Bihar is trust in the state by its population. The notion of a population
trusting its state stems from the broad idea, firstly, that a population can be envisioned by its
state, for example through making it legible, secondly, that a state is envisioned by its
population, largely through state-society interactions. The approach that is taken by a state in
order to make its population legible is intricately connected to the vision that is developed by the
population of the state. These interactions also have long term ramifications, lasting through
generations. Hence, it is important to not only consider the recent interactions, but also the
gradual transformations of interactions throughout history and how this affects the current
relationship between a state and its society. Considering the breadth of the concept of ‘trust in
the state’, it is necessary to narrow down the focus and create a more precise working definition
for this research to begin with. Essentially, the main ideas that will be considered, and further
explained later on, are two overlapping spectrums that will define this factor. The first is whether
the state is considered reliable versus unreliable by its population. Second is whether the state is
considered to be a source of protection, or conversely, something to be feared.

The first section to follow will discuss what is meant by a state creating a vision of its
population, and vice-versa. The following section will review briefly theory on trust which was
discussed in the theoretical chapter. Following this will be an empirical analysis comparing
Kerala and Bihar, seeking to understand what can be learned about participation by isolating the
contextual factor of trust in the state. As mentioned earlier, the two points of entry that will help
channel the focus of trust will be drawn upon separately, that is the element the state’s reliability,

followed by the element of the state as a protector.
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TRUST AS A CONTEXTUAL FACTOR

State and Society.: Envisioning Each Other

As explained in the theoretical section, the concept of trust in this thesis is based upon the
foundations of Scott’s notion of a state creating a vision of its population. However, the focus is
reversed by examining the vision that is developed by a population of its state. It will be argued
below that interactions between a state and its population result in certain sentiments by a society
as a whole, which creates this vision. One clarification will be made regarding the two broad
actors envisioning each other, followed by an explanation of the sentiments comprising trust for
this thesis.

Scott’s understanding of the state and the population as dichotomous entities, to some
extent, as discussed in the theoretical chapter, provides a base for this research to begin with,
especially since the participatory development literature necessitates this distinction. This is not
to say that at times distinguishing individuals between these categories (state versus population)
could not enter gray area, especially since individuals in a society act as state officials,
individuals’ status can change depending on their working hours, and that representatives of the
state can also be beneficiaries of state programs at the same time. There are also official and
unofficial representations of the state. Unofficial representatives of the state can be, for example,
those acting in the implementation of development programs such as ration shop owners or
immunization workers. It is assumed here that all individuals within Bihar and Kerala can be
categorized as embodying one or both of the descriptions (state versus population). The
ambiguity here is less important than are the overall ideas that are trying to be conveyed through
this research, and in the interest of simplification, it is helpful to divide individuals within the

two states as such and work from this starting point.
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This thesis will focus on two points of entry characterizing trust when a population
develops a vision of its state. Through both ground research as well as reviewing program
evaluations and other literature on state-society relations in Bihar and Kerala, the two main
characterizations that have been concluded to define trustworthiness are: the spectrums of seeing
the state as (1) reliable versus unreliable; and (2) a source of safety versus a source of danger. To

help illustrate the relationship between the terms discussed in this section, please see the diagram

below.
Vision of the state > Trust in the state - | Participation
(through interactions (reliability and source
with society) of protection)

RELIABILITY OF THE STATE IN KERALA

State-Society Synergy

The nature of the relationship between the state and society in Kerala is one that is more
integrated and unified than in Bihar. In the language put forth by Tsai (2007), we can say that the
state is both encompassing and embedding in Keralan society. In other words, the state of Kerala
is argued here to be one of inclusiveness, as opposed to something to be evaded and worked
around such as is often the case in Bihar. The level of state-society synergy in Kerala results in a
greater level of transparency and accountability, and thus as something that can be relied upon.
As Putnam insists (1993, 174), in order for trust to be developed, there needs to be predictability
of behaviour between the actors involved. In Kerala, the population sees the state as a reliable
institution that has successfully played its role as a provider of social and economic services.

What can explain this situation? First, the Communist party influence in politics is an

important contribution to state-society synergy in Kerala. Williams (2009, 115) analyses the
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efforts to deepen socialist practices by the CPI(M) by encouraging the influence of civil society
over the state, its institutions and the economy. In essence, it has worked to shift power from the
state to the people. However, this approach is not one that can be easily replicated. This is
demonstrated through a study by Manali Desai (2001) where the author analyses the differences
in party formation in the Communist-influenced states of West Bengal and Kerala. He found that
the Communist-influenced parties had stronger ties with society in Kerala on a wider-spread
basis than in West Bengal. He also noted that they were more successful at implementing far-
reaching social policies. The CPI(M) in Kerala also inherited an ongoing movement for caste or
social reform that they could capitalize on and carry further its radicalization (Desai 2001, 52).
This played a large role in the unity that could be formed both within society as well as between
society and the CPI(M), since the distrust and suspicion between castes was much less of an
issue. Desai’s study demonstrates the synergy, thus transparency and reliability, that exists
between individuals in society, as well as that between society and political parties, at least with
the CPI(M).

The cooperation and collaboration between the state and society in Kerala, especially the
CPI(M), is demonstrated again through the People’s Campaign. This program was implemented
by the ruling coalition government in 1996, the CPI(M)-led Left Democratic Front (LDF). This
was a direct effort by the state to decentralize certain policy planning, allocate funds and
responsibilities to panchayats (local) governments, and encourage participation of Keralans
(Fischer 2006, 26-8). The author notes that the idea was to ensure the contribution of inhabitants’
input into the Ninth Five Year Plan which would be sent to New Delhi. The goal of the project
was essentially to facilitate a democratic deepening in Kerala (Heller et al 2007, 628). The

People’s Campaign began with the LDF’s proclamation to have 35-40% of the Five Year Plan
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formulated from below and to have the resources allocated where it was necessary to accomplish
this (Fischer 2006, 28). The author explains that citizens were brought together with government
officials, the latter of whom were instructed to decentralize their planning responsibilities. Both
groups of people were offered extensive training programs on how to improve effective
cooperation'.

The LDF sought to involve the population by educating them on the importance and
benefits of participation in these processes using techniques that they thought the population
could relate to. For example, implementing similar efforts that were used during the successful
Total Literacy Campaign, they “held dances and local festivals sensitive to the local cultural
milieu to...encourage citizens to take part” (Fischer 2006, 28). The author then notes that there
was an extensive usage of a range of other audiovisual cultural approaches based on folk arts.
The choice by the LDF to utilize these techniques specific to the culture and society illustrates
the extent to which the state knows, sees and lives Keralan society. It shows that at least certain
representatives of the state see it an important task to work to understand each other so as to
entice genuine engagement. The findings by Heller et al. (2007, 642-4) show that the campaign
was successful in creating new participatory structures that were not there before, that civil
society’s input in the final output of budgetary allocations was used, and that a more socially
inclusive environment was created, especially regarding the role of SCs and women'”.

Therefore, state-society synergy in Kerala has proven to be one that is strong in the sense

that it is highly inclusive and interactions are transparent. The distinction between the state and

'* The People’s Campaign did suffer some criticism, as noted by Fischer (2006, 29), most notably, those that
questioned the political manipulation of the people as well as who (in demographic terms) in fact was participating
most. However, the author also points out the well-noted successes of the Campaign as well, such as the opportunity
for people to contribute to policy planning and the level of participation of women (Fischer 2006, 30).

' For a comprehensive understanding of the results of the 1996 People’s Campaign for Decentralized Planning,
please see the study by Heller et al (2007).
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society is less visible since there is a lot of effort by the state to include inhabitants in decision-
making processes. Therefore, state-society synergy is evidenced to be strong in Kerala firstly
through the efforts by the CPI(M) in shifting power from the state to the people, secondly
through the success of the People’s Campaign to increase decentralization, and thirdly through
the specific techniques taken by the state to increase participation in Keralan society. I argue that
this synergy positively contributes to the level of reliability that Keralans envision in their state.
This is because along with the close relationship brings increased mutual understanding,

transparency and accountability.

Functioning of Anti-Poverty Programs in Kerala

Anti-Poverty programs (ie. relating to education, food distribution, healthcare, etc.) in
Kerala have nurtured the population’s positive vision of the state due to the reliability of their
functioning. Kerala has been widely labeled by academics as a success story with respect to
alleviating poverty and closing the gap on economic inequality within its society. This can be
demonstrated through some general statistics on the overall descent of poverty levels since the
1970s. For example, in 1973, 59.8% of Keralans were considered below poverty line (BPL),
which was almost at par with Bihar who was at 61.2 % and was even higher than the all-India
average of 54.8 % (Sandbrook et al. 2007, 69). However, by 1999-2000, the proportion of
Kerala’s population sitting at the BPL level dropped to 12.7%, which was the lowest of any
major Indian state and less than half of the all-India average of 26.3%. Given the success in the
state of Kerala with respect to these factors, it is often considered to be a model for other Indian
states to follow (Dreze & Sen 2002, 101). An important contributing factor towards the general

reliable functioning of poverty alleviation programs in Kerala is that they carried out in a manner
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that is “comparatively corruption-free” (Sandbrook et al. 2007. 73). This will be shown later on
to be in stark contrast to the situation in Bihar. The authors also note that the strength of the
functioning of the programs has been a “response to broad-based support across all major
political parties for the extension of social rights”. This demonstrates the state’s priorities and
commitment in poverty alleviation in Keralan society. Two specific programs will be mentioned
below to demonstrate the reliability of the functioning of programs in Kerala.

The performance of the Targeted Public Distribution System (TPDS) in Kerala (which
has been highly successful in its implementation) is the first program that will be briefly
examined. The TPDS was developed under the Right to Food initiative in India which can be
understood as according to the Indian Constitution, namely the Directive Principles of State
Policy (Dreze 2004, 1723). Although there are other understandings that can be derived from the
Right to Food initiative'®, this one allows the analysis from the point of departure that the right to
enough food is an Indian constitutional right. According to the Department of Food and Public
Distribution'’, the TPDS began first as simply the Public Distribution System (PDS) in the 1960s
and was looking to control the scarcity of food through making certain foods available at
subsidized prices. This later led to the adoption of the TPDS in 1997, which was intended to
specifically target the poor. Sandbrook et al (2007, 70) draw upon Kannan (2003, 192-3) to
demonstrate the success of the subsidized food shops through their wiping out malnutrition'® by

covering 97% of households and accounting for two-thirds of the total rice purchased by the

'® For example, it can be thought of through the lens of international declarations and conventions on this matter, for
example the Universal Declaration of Human Rights. Secondly, the right to food can be thought of as a social and
moral right, he argues, as independently of all these documents.(Dréze 2004, 1723).

' Government of India:
http://fcamin.nic.in/dfpd/EventDetails.asp?Eventld=26&Section=PDS&ParentID=0&Parent=1&check=0 accessed
on February 7, 2011.

' 1t should be noted here that usually PDS systems distribute rice and wheat, which do not provide all of the
nutrients necessary for a healthy diet to combat malnutrition. Therefore, it is assumed here that what the authors
mean by “wiping out malnutrition” is that Keralans would have been able to use their income that they would have
saved from purchasing the rice and wheat at subsidized prices on nutritional foods.
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poor. The universal coverage of the TPDS provides Keralans with a security blanket to their
livelihood, which I argue results in a feeling of trust through the reliability of these state-run
programs. Comparing these results with those of the TPDS discussed below (in the section on
Bihar), especially considering the element of being corruption-free, it can be concluded that
Keralans participate in these programs because they are confident in the results it will bring to
their daily lives. This is in contrast to the unreliability of the results that would be expected for
Biharans.

The second program under analysis, also under the Right to Food initiative, is the
Integrated Child Development Program (ICDP). This program has shown similar results to the
TPDS in its successful implementation on the ground in Kerala. Gupta (2001, 69) explains that
the program, launched in 1975, has been developed through other initiatives'’. It was primarily
concerned by the sudden awareness of (or attention on) India’s particularly high rates of infant
mortality, morbidity, malnutrition and rates of maternal mortality during birth, compared to the
rest of the world. The author explains that the goal of the program was to provide services that
consisted of supplementary nutrition for pregnant women and young children, education,
immunizations, and preventive medicine for poor and lower-caste children®’. Unlike the choppy
implementation of this program in Bihar, there is a much higher success rate for the ICDP in
Kerala. The Anganwadi’' Centres (or childcare centers) are noted to be very common in Keralan
villages. They are also successful in promoting gender advances in society (Swain 2010, 69).
The author explains that mothers have been able to take up jobs more easily since Anganwadi

centers in many parts of Kerala have essentially taken up the responsibility of taking care of

' After the formulation of the National Policy for Children (Gupta 2001, 69).

%% For more information on the functioning of the scheme, see Avsm, Gandhi, Tandon & Krishnamurthy April 1995
“Integrated Child Development Scheme and Nutritional Status of Indian Children Journal of Tropical Pediatrics
Vol. 41 pp 123-128.

2! These are the centres in which the services are rendered to the beneficiaries.
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children in the pre-school period. This development program thus proves to be reliable in its
functioning from the perspective of Keralans, and considering the health benefits that it renders,
can also overlap with the second focus of trust, being seen as a source of protection.

Therefore, the widespread success in poverty alleviation programs in India, specifically
under the Right to Food initiative, such as the TPDS and the ICDP discussed above, have
resulted in evidence towards the reliability of the state in Kerala. Considering the extent to which
these programs improve upon the livelihood of beneficiaries, as well as their universal and
comparatively corruption-free distribution, these programs can play an important role in the lives
of Keralans. Their proper functioning thus results in the population participating in and
benefitting from the programs in Kerala. Let us now compare the situation in Kerala with that in

Bihar.

(UN)RELIABILITY OF THE STATE IN BIHAR

State-Society Disconnect

In contrast with Kerala, I argue that the synergy between state and society in Bihar is
much weaker. As Putnam (1993) would see it, there is much less room for predictability between
the two entities, often resulting in disconnect, uncertainty and opaqueness. This results in a
sentiment of unreliability by Biharans and thus negatively impacts the trust that is placed in the
state by the population. There are two aspects that will be examined that help ex