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EMPLOYMENT CREATING PUBLIC WORKS PROGRAMS:
OBSERVATIONS ON POLITICAL AND SOCIAL DIMENSIONS

The problem of uneméloyment in developing nations resembles the
Mafia; everybody knows it exists and that it 1s a serious problem, but
there 1is little agreement about its precise dimensions or the effective -
ness of various policies and programs designed to eliminate it. While the
economist's admonition to policy makers to "get prices right" is a sound
prescription, there are serious 1nsti§utiona1 obstacles to correcting
. economic distortions by policy fiat, particularly in the short run.
Influential groups have important interests in subsidies to capital and
neither government construction agencles nor productive enterprises change
their operating procedures willingly. Yet unemployment is a pressing
economic and political problem that in many cases demands rapid alleviation.
In such situations, special employment creating public works programs, which en-
able the government to quickly organize unemployed labor to construct neceded
public facilities, appear to offer a welcome policy option., Such programs
are drawing incrcasing interest from both developing nations.and aid dogors.
The concept underlying labor-intensive public works is not new. Moghul
princes constructed tombs and mosques in northern India and Christian kings

carved churches out of rock in the Ethiopian highlands at a time when factor

*Public works are discussed in this paper in a rural context
since in practice, they have been preponderantly rural. Many of the ideas
in this paper have evolved from discussions with Carl H. Gotsch, Shahid
Javed Burki, Richard M, Hook and Barbara P. Thomas, Their contribution is
gratefully acknowledged,

The World Bank is supporting a study of public works programs at
Harvard University. This paper was prepared under the auspices of that study.



prices were not a concern. British colonial administrators ectablished
"test" work relief programs in times of famine and the United States
utilized public works during its most serious economic depression. De-
pending on the definition, there have been between iO and 20 emplo™ment
creating publis works programs established in low income nations in the
past two deczdes,

Despite this recurvence, relatively little is known about the
real effects of public works., There have been no comparative studies

y

published, Country stn~ies have tendsd to emphasize economic issues.™ However,

un:ertainty exists about Qne efficacy of public works programs for dealing
with unemployment and the factors which are crucial in determing their
outcomes, This paper attempts to broaden the focus of analysis with com-
parative observations of the political and social environment in which

public works programs operate, These are based on the available literature

l/Dam‘.el Kie-Hong Lee's iyational Construction Service - A Case
Study of Korea's Experience in Utilization of Underemployed Manpower Re-
sources (Bangkok, Thailand: Asian Institute for Economic Development and
Planning, United Nations, MarcL 1969) 1is primarily a description of the
NCS program which concentrates on th¢ economic need and administrative
arrangements for the program,

» Rehman Soohan's Basic Democracies, Works Programme ani Rural
Development in East Pakistan, (East Pakistan: Bureau of Economic Research,,
University of Dacca, Oxfeord University Press, 1968) concludes the Zyub
regimes's Works Program was an "elaborate welfare measure ... along with
the slightly more sordid mocive of winning the allegiance of thi narrow
class of Rasic Democrats", p. 238,

Both Rajaona Andriamananjara's Labor Mobilization: The Moroccan
Experience, (Michigan: University of Michigan, April 1971) and John Woodward
Thomas's "The Rural Public Works Program in East Pakistan'"., (W, P, Falcon,
G. ¥, Papanek, eds,, Development Policy II - The Pakistan Experience,
(Cambridge, Mass: Harvard University Press, 1971) examine e¢conomic issues
and utiliz>» benefit -cost analysis as a criterion fo judging the programs,

S. J, Burki's "Interest Group Invclvement in West Pakistan's Rural
Worka Program,' Public Policy, (vol, XIX, No, 1, 1971) pps. 167-206
examines the coalition of interest groups at the nationai leveil participating
in the decision t2 lainch the Rural Wovks Pregram,
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and data and first-hand knowledge of four public works type programs.

THE OBJECTIVES OF FUBLIC WORKS PROGRAMS

Regimes initiating special public works programs to utilize unéer-
employed labor can be divided into four broad categories. They are arranged
aécording to relative importance placed on broadly conceived social and
economic reform, frequently ideologically defined, and on the degree of
effective centralized political pover available to carry out these national
aims, The nature of the regime undertaking the program is significant
beczuse it has an important relationship to the ultimate outcome of the pro-
gram, First are strong, revolutionary change regimes, which are both suffi-
ciently determined and powerful to enforce a policy of full employment and a
relatively equitable distribution of income, Such governments are capable of
overpowering political forces and organized interests in the process of struc-
turing society at all levels, When such countries utilize labor incensive
public work§ to broaden employment Opportunities,‘the political responses do
not significantly affect their operation. Obvious examples of such countries
are China, Russia, Cuba and some Eastern European countries,

Second are structural reform regimes., These put primary emphasis
on political and distributional objectives and on their enforcement but
where the ensuing conflicts between central governments and other interests
have not been definitely settled. 1In North Vietnam, Yugoslavia, Burma or

Tanzania, the outcome of conflictes over divergent political interests is

E/The emphasis in this paper on political and social dimensions of
public works is not intended to diminish the importance of economic factors.
Detailed econcmic analysis plays a central role in the Harvard study of
public works programs. This paper attempts to examine previously neglected
political aspects and to suggest that there is an important interrelationship
between these and economic factors.



-l -
3/
either unknown or still in doubt,

Thirvd, moderate change regimes are concerned about inequities
and have declared their intention to carry out.social reforms, These
countries, like India, Pakistan, or Chiie (under the Frei regime) are committed
to democratic methods. When undertaking programs like public works with a
reform dimension, the emergence of political opposition and well articulated
economic interest groups is inevitable in these countries., The sponsoring
regime usually responds in an ad hoc manner, sometimes through political
accomodation, sometimes by seeking methods to enforce its reform ob jectives,

Fourth, structural maintenance regimes take action to deal with
unemployment only when it Feaches proportions where it threatens the regime's
objectives. Overall social and economic reforms are not the primary goal and
pblic works are viewed as a palliacive that helps alleviate a pressing
domestic problem. These governments do not want to confront distributional
issues directly; their objective is to maintain a balance among internal
political forces. Morocco or Ethiopia ;an be classified in this category.

In the first two categories, regimes stand ready to reinforce
change and income redistribution as political forces in the society arise to
challenge these objectives. If thé regime is sufficiently strong and if the
social groups with political power outside the regime cannct effectively
challenge these objectives, structural change will take place, 1In the third
category, regimes publically commiﬁted to change are dependent upon a diverse

coalition of internal groups for support. If the changes initiated threaten

3/
= Noam Chomsky, "In North Vietnam," The New York Review of Books

August 13, 1970, pps. 20-21, contains an illuminating discussion of the
difficulties in resolving the conflict between democratic participation,
central planning and Party direction of the econcmy,

Recent newspaper reports from Yugoslavia indicate that couflict
between the central government and the provinces over the nature and extent
of central control increased sharply in 1Y72 and 1973,
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the interests of these groups, and the regime is not able to strengthen its
supporting coaiition by obtaining the support of the target beneficiaries of
the proposad changes, the program may be expected to mutate, (This process

is described in more detail later in the paper.) The fourth category of regimes

may be expected to initiate programs which are consistent with the interests
of and supportive of the local power structure., Such programs will probably
perform in a relatively predictable way but will not bring abcut any basic

income redistributiop or alteration of the existing structure of society.

This paper limits its obsezva=ions to public wcrks in couantries of
the latter two categories., In these natioas, there are multiple attractions
to initiating public works programs to alleviate unemployment. Such programs
can be implemented rapidly; they are flexible as to location; and they are highly
divisable, and can frequently be phased to coincide with peak and slack

employment seasons, The impact of such programs is highly visable,

Labor groups constructing roads, reforesting hills of digging irrigation
channels heighten the impression that the government is acting to create
employment: and promote development., They can employ the poorest unskilled
lab?rers on projects that directly affect the entire pOpula;e of their
locality, and they have a rapid payoff without diminishing the benefits of
any other group, This is particularly crue when, as is often the case,
foreign aid is available to support the program, They are also perceived
in some cases as a means of mobilizing resources through local matching
grants., This self help approach appears to provide a low cost approach
to rural development,

Government construction agencies, with a pool of engineering

talent, capital equipment and beneficial relationships with private con-
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tractors, will resist conversion to labor intensive technologies,
Public and private industrial units Aay shift technologies in response
to relative changes in factor prices but such changes are slow and imper-
fect.é/ With conflict and delay inherent in changing existing technologies,
public works programs offer concerned governments an apparently easier and
more rapld mears of creéting new jobs,

In the countries with which this paper is concerned, public

works programs are perceived as one means of reducing unemployment and

redistributing income without prior structural reform, However, if

successful, they will alter the structure in significant though not
fundamental ways, This raises an important political question., In a
system where the governing regime is maintained by a coalition of
interests, as in most of these countries, can a public works program
generate enough new support to offset the political losses incurred
through the program? Can an existing equilibrium of political interests
be upset and a new more equitable one established without substantial
changes of basic power relationships or economic structures? This is an
issue that makes an investigation of the political and social effects of
public works intrinsically interesting. These programs represent a mid-
' range of government initiative, more reformist than production oriented

efforts, such as irrigation projects or agricultural extension, but less

ﬁlJohn Woodward Thomas's Development Institutions, Projects
and Aid in the Water Development Program of East Pakistan, (mimeo, March
1972) gives a fuller analysis of one such established system,

3/10uis T. Wells's Economic Man and Engineering Man: A Field
Study of Choice of Technology for Licht Manufacturing in Indonesia, (mimeo,
September 1972) explores the reason why, despite factor prices that reflect
relative scarcities in Indonesia, technologies are less labor intensive
than economic considerations would suggest,
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extreme than those which reallocate scarce resources, such as land or
control over production capital, Only as we begin to gain some under-
" standing of the factors that determine the performance of such programs

is it possible to judge the feasibility of this approach to reform.

THE PERFORMANCE OF PUBLIC WORKS PROGRAMS

Governments' statements of objectives of‘reform programs are
rarely matched by the actual accomplishments, Public works are no exception,
Consequently, in the absence of comparative studies or comparable data,
it is difficult to determine exactly what various programs have accomplished.
About all thac can be done at this stage is to compare four different
public works programs on the basis of first-hand observation. The four
chosen are: the East Pakistan (Bangladesh) Works Program, Pakistan's
Rural Works Program, the Travail »our Tous program in Mauritius and the

Food for Work program of Tigre Province, Ethiopia, The first two make a

particularly interesting comparison because they were initiated under

the same national political regime, they were similar in concept, objec-
tives and to a lesser extent in administrative design, but implemented

in strikingly different environments and with noticeably different results.
The programs in Mauritius and Ethiopia are much newer but offer a basis
for comparison from first-hand observations.

Four anticipated results of public wo;ks programs are compared
in Table 1, First, the creation of employment for unskilled or semi-
skilled workers at.the low end of the income scale, Comparisons are
based on proportion of total expenditure utilized for wage payment.

Second, projects which are socially productive and not simply make work. For

the prqductivity comparisons, an attempt was made to estimate the approx-



Employment

Project
Productivity

Distribution
of Benefit52

Nature of
Political Effects

* Table 1

1

COMPARISON OF PERFORMANCE OF FOUR PUBLIC WORKS PROGRAMS

E. PAKISTAN/ ETHIOPIA
BANGLADESH TIGRE PROVINCE
(1962-1969) (1370-1972)
1 5
3 3
2 5
Electoral Enhanced regional

support for
regime

governor status

Alienation of low
income groups

Activation of
local interest
in development

Creation of
hostility toward
local officials
and regime when
program objectives
thwarted

MAURITIUS PAKISTAN
(1970-1972) (1964-1968)
1 4
4 4
3 4
Uncertain Strengthened

control by
local elites

Strongly Alienation of
criticized by low income groups
political

opposition

lRange,frOm 1 - excellent performance to 5 - unsatisfactory performance. See detailed basis for rating below,

2All four programs have the important distributional benefit of increasing public investment in low income

rural communities,



-9 - Table 1 - continued

Employment Ratings

1. An average of over 607 of program expenditure (including food commodities)
spent on labor,

2, 50-607 of expenditures on labor,

3. 40-507% of expenditures on labor,

4, 30-407% of expcnditures on labor.

5. Less than 307 of expenditures on labor,

Estimated Productivity Ratings

. Benefits exceed cost

. Benefits 2> costs

. Benefits and cousts approximately equal
. Benefits < costs

. Costs exceed benefits

W WM

Distribution of Benefits Ratings

: EP/Bangla, Ethiopia Mauritius Pakistan
Employment 1 5 o1 4
Public participation
in project choice 2 5 4 4
‘Relative equality of 2 5 4 4

land holding in vic,
of projects

Percent of expenditure

on social services 4 -5 2 2
Average 2 - 3 4
Sources:
East Pakistan - Thomas, John Woodward, The Rural Public Works Program and East

Pakistan's Development, Unpublished Ph, D, Thesis, 1968.
- Notes and data collected by author, 1969-70.

Ethiopia - Notes and data collected by author in June and July 1972,
- Bruce, Colin, Cost-Benefit Analysis of a Tigre Agricultural
Development Unit, (mimeo 1972),
- Kowaleczyk, Gary, Economic Feasibility Study of Small Scale
Irrigation in Tigre Province, (mimeo 1972),

Mauritius - 4-Year Plan for Social and Economic Development, Vol, IXI, pps.
90-97
- Author's calculation of benefits while participating in IBRD
evaluation mission. '
- Labor productivity calculation by Emile Costa of ILO, manpower
economist in IBRD economic mission to Mauritius, November 1971,

West Pakistan - Thomas, John Woodward, The Rural Public Works Program and East
Pakistan's Development, Unpublished Ph, D. Thesis, 1968.

= Pickering, A, K. Report of the Rural Works Programme in West
Pakistan 1963 -~ 1969, Lahore, Pakistan: Development Advisory
Service, llarvard University, July 1969,

= Unpublished statistics on Rural Works Programme - West Pakistan
Statistical Office, Lahore,

= Unpublished data collected by S, J, Burki




- 10 -

from
-imate ratio of benefits to costs from data available or,cxisting studies,

Third, an equitable distribution of program benefits. Four indicators of
distributive justice are utilized; a) employment created (same as item 1);
b) public participation in project selection to indicate how broadly
éommunity interest was sgrved; c) relative equdlity of land holding in
vicinity of projects providing returns t¢ land owners (irrigation, rcads,
reforestation); and d) the percentage of project expenditure on social
services (schools, clinics), Fourth, responses which affect political
behavior. These cannot be defined similarly in all four countries and
cannot be measured, so only a description is attempted in Table 1,
Suksequent sections will amplify the comparisons. However,
several salient points emerge which should be noted here, 1. The per-
formance in creating employment is either very good or very bad, This

suggests that only when unemployment is acute and nations determine that

employment creation is the top priority,do they really achieve this objective.
Otherwise, the labor intensity of work is qQuickly diluted, 2., The social pro-
ductivity of projects in these countries is similar. The labor-capital mix does
not seem to arfect productivity, A negative correlation between productivity
and the development of infrastructure appears to exist, Both East Pakistan

and Ethiopia where infrastructure was relatively less developed, productivity
was slightly higher, 3, The detailed distribution of benefits ranking for
relative equality of landholding and extent of public participation in project
choice are identical and these correlate closely with the total distri-
bution rankings, Since equality of land holding affects participation more than
the reverse, this must be a factor of considerable importance, 4., In those
countries in which there are few distributive benefits from public works, the

alienation of the lower income groups is a consistent political effect, un-
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doubtedly because they see public works as one more way of extracting work from
them, 5. Perhaps most imporqant, is that the gap in anticipated results and
actual performance of public works ﬁrograms is substantial, If public works are
to be an effective means of employment crecation, development and redistribution,
it is necessary to examine the factors affecting performance to see why this
gap exists., Understanding of the reasons might lead to new alternatives for

improving the performance of public works programs,

PUBLIC WORKS: THE POLITICAL ECONOMY OF REFORM

To analyze the reasons for the gap between anticipated and actual
performance, it is necessary to understand the objectives of those responsible
for public works program;. The economic objectives of governments are usually
fully articulated in plan documents, official requests for foreign aid and

reports of program performance. Political objectives and criteria are frequently

as important but generally remain unarticulated.

When resources are combined in an economic system in such a way
that the demand for labor is low in relation to the supply, the result is that
labor is underutilized and poorly paid, If the numbers of low income under-
employed becomes large eﬁough, their poteﬁtial political power becomes meaning-
ful. This power may be exercised through organized bargaining, voting power,
or the threat of direct action. When this potential becomes sufficiently
great that the regime perceives a threat to its interests, it is stimulated to
attempt an adjustment in the prevailing demand for labor, Alternatively, the
desire may be to motilize the low income groups in support of the regime,
Whatever the motivation, the response is an increase in the payments to labor
or a redistribution of income, In so doing, the regime is motivated to act

by political as weli as economic considerations.
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The Travail pour Tous program in Mauritius was motivated in part

by a clear cut political challenge. The 4 Year Development Plan for 1971-1975

stated:

The immediate task on which the success of the entire long-

term development programme depends is a constructive programme

for dealing with the present unemployment situation. The

Travail pour Tous programme is therefore, the number one

priority in the country's development plan. (emphasis in original)-—

This pfiority is quite consistent with the serious economic problem of un-
employment which confronts the nation. The Labor Govermment draws most of
its support from the rural Indo-Mauritians who represent a slight majority
of the nation's population. The only strong opposition party, the
Mouvement Militant Mauritian (MMM) draws support from the ''general
population'" of mixed French, African or Chinese descent who are primarily

urban. In 1970-71, the MMM effectively mobilized urban workers and

unemployed in its support, organized a majorldock strike which threatened
the nation's sugar exports, and won l;rge concessions for workers., The

er -
MMM then announced a new effort to organize rural sugar estate workéfsf
and declared its intention to call a strike on sugar estates if Qorkers'
conditions were not improved. Simultaneously, the MMM scored'unanticipated
wins in the local council elections in rural constituencies which were con-
sidered Labor strongholds, These, in addition to the MMM's urban support
put it in a strong electoral position and inspired the Labor controlled
Assembly to postpone the next election until 1976, In this environment,
the initiation of a major new effort to alleviate rural unemployment must
be interpreted as having strong political motivations.

Political considerations may play a dominant role in determining

§/Government of Mauritius, 4-Year Plan for Social and Economic
Development, 1971-1975, Vol, I, (Port Louis 1971) p. 29
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the character of a program. In Korea, after the student revolution removed
Syngman Rhee from power in April 1960, the Democratic Government decided that
the new political activism could best be utilized by channeling it into national
development through a Natiopal Construction Service (NCS). This public works
type program was to combine the talents of college graduates and rural under-
employed in an attack on rural poverty. The expectancy and enthusiasm with
which the program was launched in 1961 is captured in this description of its
origins:

The NCS program was born in urgent response to the call of the

nation newly established afier the bloody Student Revolution in

April 1960. There was a bustling energy and willingness to work

hard among the people, The masses yere spearheaded by intellec-

tuals and students ready to be guided by the nation's new leaders.

The NCS strongly appealed to the growing tide of the rapidly-

awakening pcople, especially the young people, through stressing

the patriotic aspect of working on the nation's natural resource

developnment, challenging nature's vagaries, and eliminating

centuries-old rural poverty.’

On March 1, 1961, the day of the inauguration of the NCS, '"college
graduates who completed training as NCS participants marched along the
main boulevards of Seoul with shovels on their shoulders, symbolizing the
dignity of labor and their taking up the spiritual revolution to challenge
8/ '
the nation's poverty",
Despite the widespread expectations created, and enthusiasam for the

NCS, the military dominated regime of General Park which replaced the Demo-
cratic Government in 1962 terminated the program after one year of operation,.

While the Program had encountered some administrative problems and its ter-

mination is sometimes credited to these, it is clear that these were not as

Z/ paniel Kie-Hong Lee, op. cit. p. 68.

8 ®mid., p. 33
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important as fundamental pol%ﬁical considerations. The emphasis on mobili-
zation of the populace for participation.in the NCS was a political style and
concept more appropriate to a government born of a popular uprising than to
its successor which emphasised stability and "discipliﬁed" development efforts.
The Park regime did not wish to terminate public works entirely, however, pro-
bably because of the expectations éreated. Instead, it decided to replace the
NCS with its strong poiitical overtones, with a low profile works program to
finance individual village projects on a matching grant basis., This approach
was more consistent with the style of the new government. With both regimes,
political objectives were paramount in determining the structure and objectives
of the public works type programs,

It is perfectly logical for regimes to insure that public works
programs be consistent with their broad political objectivcs and approaches.,
Beyond that, however, more narrow political considerations also seem to intrude

regularly,

The experience of Harry Hopkins, administrator of the U,S, Works
Progress Administration is typical. In 1935 he could declare, '"politics
has no business in relief and whenever it gets iz, we intend to get rid of
it damned fast".:/ Yet, only a little more than a year later, he ruefully
admitted, "I thought at first I could be completely non-political, then they

told me I had to be part non-political and part political, I found that was

impossible, at least for me. I finally realized that there was nothing for it

9/
="Arthur M, Schlesinger, Jr i
Mass: The Riverside Press, 1960, ;. 355.The Foritice of Upheaval, cembridee,
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but to be all political," but as historian Schlesinger comments, "he still
was not political enough to satisfy the Democratic National Committee".-g/
Hoﬁkins' experience would certainly have enabled hin to predict the problems
that would confront his cdﬁnterparts administering public works elsewhere,

In Ezst Pakiétan, the Works Program was,from its inception in 1962
until 1966 ,under the firm direction of the Secretary of Basic Democracies and
Local Government. A cardinal rule of the Program was that the size of the
annual aliocation of funds to local councils for implementation of the orogram
. was based solely on population, and that effective performance in the previous
year was a prerequisite for the releas: of funds, The Secretary's unwilling-
ness to let political considerations alter the standard for the allocation of
funds brought him into inc.easing conflict with the Governor of the Province
and political leaders of President Avub's Muslim League, The conflicts
resulted in the Secretary's dismissal in 1966, From 1967 on, as political
loyalty to the regime,rather thun poéulation or past performance in carrying

out public works,became the basis for allocating funds, the economic benefits

11/
of the program declined sharply,

Mauritius represents a variation of the theme, There, the Develop-
ment Works Corporation which administers the Travail pour Tous prog.cam hires the
unemployed on a permanent basis, This places the Program's director in a
position where he can be perceived to be commanding a large political following.
If he does not behave with extreme discretion, he may become vulnevable to
6vert Oor covert accusations of self aggrandizement. Such factors have alrezady

contributed to the dismissal of one man of generally acknowledged administrative

10/ mid, p. 355.

11/ 50hn woodward Thomas, "The Rural Public Works Program in East
Pakistan,” in W, P, Falcon & G, F, Papanek, eds,, Development Policy II -
The Pakistan Expericnce, Cambridge, Mass; Harvard University Press, 1971,
p. 225,
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capability,

From these observations of several public worke programs, it
becomes quite clear that although political objectives are rarely articulated,
they play a major ¥ole in both the initiation, operation and therefore the
results of these programs., Economic issues pertinent to public works programs
must be evaluated in relation to a range of political factors for it is clear

that economic cbjectives are altered by political considerations.

POLITICAL RESPONSE AVND PRCGRAM MUTATION

It has been observed that a gap exists between public works objectives
and performance and that political factors are interwoven with economic in
influencing results. In this section, an atteapt is made to analyze the mech-
anism by which program mutations occur, resulting in performance at variance
with expectations, Gunnar Myrdal claims, with considerable supporting evidence,
that these changes are intentional,

When policy measures have been instituted (in what he classifies
as the soft states) specifically aimed at ameliorating conditions
for the lover strata, they have either not been implemented and
enforced or have been distorted so as to 5avor the not-so-poor
and to discriminate against the masses, <
The question is who alters programs and how?
In the countries with mixed public and private economic systems
considered here, control of scarce resources is closely related to political
power, Public works channel resources into the rural sector with the low

incon.2,underemployed as the Principal target gmoup, However, groups other

than the target beneficiaries, such as landowners, traders or contractors,

* The term "mutation" as well as several other points in this section
were suggested by S, J. Burki in the couzse of our discussions,

12/ Gunnar Myrdal, The Challenge of World Poverty, New York: Vintage
Books, 1970, p. 220,
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may perceive that the government's initiatives and the accompanying resources
provide a threat to the group's interests or an opportunity to improve their
situation. Either perception will probably be sufficient to cause these local
elites to act to further their own interest. Since the economic position of
these groups usually provides them political power at toth local and national
levels, they are in a good position to alter the nature of public works programs
to serve their own interests, Most nacional governments are dependent to some
degree on these local elites and will find it difficult to bypass or sustain a
challenge to these interests over an extended period of time., Therefore, the
employment and distributive objectives of public works may be seriously eroded
by the efforts of local elites to divert more program benefits to themselves,
There are several important decision points at which pressure for
mutation can be applird: the choice of projects, the choice of technology, the
choice of project implementation agent, the establishment of wage rates,ror
selection of employees., Over some period of time, these pressures may succeed

in altering programs, since the rural poor usually provide an inadequate political

counterforce to defend their own interests, .

The changing standard for allocation of Works Program funds to
local councils in East Pakistan illustrates the operation of these forces,
From the.time of partition in 1947, when the Hindu landowners fled Pakistan
leaving their land to the Muslim peasants, the rural areas have been char-
aFterized by broadly distributed small holdings and a moderately egalitarian
social structure, Bertocci's view that rural East Pakistan can best be
defined in microregions, as "a tgrritory encompassing a complex of social

groupings with varying memberships" provides the best description of rural
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13/
social and political relationships in the area. when the public works

program was applied to this social system, a relatively broad distribution of.
benefits was possizle, as was extended participation on procject decisions.
Yet, as Bertocci also points out, "ocal economic and political power brokers
have had a way of always showing up in the official organslserving the ex-
tension of state power to the rural areas of East Bengal".—é/

In the first years of the public works program, the diffuse nature
og the social structure meant that 'brokers' were sloy to emerge. During
féh; election of 1965, the ruling Muﬁlim League showered its attentions on the
local councillors who as Basic Democrats, served as Presidential and National
Assembly electors, The result was a growing sense of political power among
local councillors who increasingly demanded that their political loyalty should
be the basis for public works allocations, rather than project performance,
In 1965, when the Ayub regime scored an uﬁexpected electoral victory in

v

rural East Pakistan, the eredit was widely attribu:ed to the impact of the

15/
Works Program, Paradoxically, the political impact of the equity and

performance oriented program caused the regime to begin seeing it as a
means of obtaining political support and this made them more willing to
manipulate the standards for political purposes., By the end of 1966, this
view and the pressures of local interests prevailed. The program director

was dismissed for not responding to local political demands and the standard

13/
—"Peter J, Bertocci, Microregion, Market Area and Muslim Community
in Rural Bangladesh, (mimeo, February 1973) p. 4.

¥/ m14, p. 3.
15/

The New York Times (January 3, 1965) p. 2 reported, '"the failure
of any real anti-Ayub vote to emerge in East Pakistan is veiwed as a triumph
for the three year old Rural Works Program, which has pumped much nceded funds
Into farm communities and brought many improve::ents in rural life',
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for allocating funds to local councils changed. From 1967 on, the leakage

of funds out of the program increased, and performance declined. By 1969,
the same levels of funding were producing far fewer projects. These were
carried out primarily by contractors and the project mix had shifted towari6/
construction of bridges and buildings with a much lower labor component.__
The principal beneficiaries were no longer the rural poor but the local con-
tractors, the larger farmers, and the money-lenders, the groups from which
the Basic Democrats were drawn.

In East Pakistan, the more egalitarian structure helped make the
process of mutation more difficult. Those attempting to keep the program
operating in a manner consistent with its original objectives could utilize
political competition, and enforce broad participation in projectlgjcisiOns
at the local level to help insure the realization of these goals.——

The emergence of nower brokers and the reversal of this pattern of benefit
distribution took considerable time, Once popular participation had

been invoked, the process of reversal was costly in terms of rural frustrationm,
both in the sense of loss of support for local leadership and of alienation -

18/
of the rural pcpulace from the regime,

" 16/, survey conducted by the author in 1969 of four thanas, in

which intensive research on the impact of the Works Program had been carried
out in 1967, provided plentiful evidence for these statements,

17/5ee John Woodward Thomas, The Rural Public Works Program apd
East Pakistan's Development, Unpublished Ph, D, Thesis, 1968, pps. 150-159
for a description of the politicization of the program at the local level,

lg/See issues of the Dacca Observer or Morning News of March 1969
when the anti-Ayub turmoil was at its height, ancd law enforcement in the rural
areas was non-existent, for a description of killing by local mobs of those

Basic Democrats who had been most flagrant in their corruption and misues of
funds,
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In Pokistan, the distribution of economic assets, particularly
land and politicel power are highly skewed and program mutation was much
more rapid.lg/ Large landowners, rural contractors, and small town tradesmen
quickly shaped the program to serve their own interests., Table 2 illustrates
the rapid shift in the level of decision making and implementation of projects
from the lowest level, the Union Council, to the much larger district council
controlled by large landowners and civil servants and the concurrent shift
of implementation from the work carried out by councils,to contractors, with
a resulting rapid reduction of labor intensity and employment creation.

This rapid shift took place because these elites of rural Pakistan
had a well developed sense of group interest and proven means of acting upon
it, including powerful representation at the top levels of Government, Given
this capacity to wield their power, the leadership of the regime was either
reluctant to impose or incapable of enforcing its distributative objectives
on the rural system, The result was a éublic works program that within two
to three years, sarved the interests of the landlords, contractors and
merchants more than it served those of the target groups of rural unemployed.

In West Pakistan the program had few political effects, For the
rural elites who already supported the regime, their influence over the
Rural Works Program only reconfirmed their ability to control the rural
environment, The political status of the regime was little enhanced or
diminished. For the tenants, landless and other unemployed, the program
probably only deepened their cynicism about government programs which

benefit only the elite, and increased their alienation.

19/ Charles M, Elkington, Land Reform in Pakistan, Agency for
International Development, Spring Review, (mimeo June 1970).
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Table 2

Changes in the Pakistan Rural Works Program

Funds . 1963-64 1964-65 1965-66
percents

Spent by -

District Councils 28.4 41.2 55.2
Tehsil Councils - 7.7 5,7
Union Councils 71.6 50.7 35,7
Other uses - 0.4 3.4
Paid to -

Contractors for 45.4 59.0 75.2

implementation

of projects

Spent by local
councils on -

Skilled labor 11,7 n.a. 2.5
Unskilled labor 17.0 n.a. 3.5
Total 28,7 12.5 6,0

Source: John Woodward Thomas, '"The Rural Public Works Program in

East Pakistan," in W, P, Falcon & G, F, Papanek, eds,, Development Policy II =~
The Pak’stan Fxperience, Cambridge, Mass; Harvard University Press, L197L, p. 223

In Ethiopia, political response took place but fell short of mutation
because the program was not aimed at redistributing income but at increaéing
returns to the holders of scarce resources, land and water, The Provincial
program in Tigre Province was undertaken with support from the U,S., Food for
Peace program, The program is relatively new and results from the initiative

of the powerful, influential Provincial Governor, member of the royal family

and a possible successor to the Emperox. The Governor gives the road
cénstruction program his personal supervision and takes ultimate decision
and administrative responsibility himself, He is interested in action
and results, and though short of funds, zets both through 'voluntary'" con-
tributions of capital, supplies, equipment, and labor. The program is a
clear product of the Governor's drive and ambition, and does serve the

development of this Province, which is one of the most densely populated
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and arid in Ethiopia, and has the lowest per capita income. The. focus is-
on asset creation not employment or distribution, and the result; reflect
this cmphasi;.

In this case, low income groups are nelther the target nor real
beneficiaries of the program. The real beneficiaries are the owners of land
served by the road and those on whose land conservation and water management
projects are carried out, and the distribution of land ownership is highly
skewed, The small farmers, tenants and landless laborers are expected by
local leaders and authorities to work on road and reforestation projects,
and have been paid only in grain, an amount about 25% lower than the current
wage rate. In several reforestation projects where laborers were terracing
and planting trees on land that was not their own, trees were planted upside
down. This phenomenon occurred with enough frequency that it can only be
assumed to be a deliberate attempt to subvert the program's goals by those
being forced to work at wages lower than a minimum acceptable standard on
Projects from which they gained no benefits%_ This action forced authorities

on some projects to pay a cash wage in addition to grain payments, a precedent

which will undeubtedly have to become standard practice if projects are to
continue. As a result of this process, returns to labor will be increased
but the primary beneficiaries will remain the local elite who control
scarce resources,
The phencmenon of political response and program mutation is
"common to employment creating public works programs initiated by moderate
change regimes and is central to an understanding of a proéram's effectiveness,

These changes by groups vhose intcrests are affected, more thaa any:hing else,

20 .
-“/Reported to the writer by Todd Crawford, co-author of Habteab

Dagnewrand and Crawford's Susmary of Findinges Concerning the Food for Work
Reforestation Program in Tivre and Welo Provinces (mimeo Sept, 1972), this
pPaper contains a ygood discussion of factors atfecting performance of projects
in Tigre Province.
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shapes the nature of programs. They are not, however, a homogenous
phenomenon, They vary in terms of groups responding, the character

- and effectiveness of tﬁe response, and the time necessary to make the
response effective. If these responses can be anticipated and programs
planned in ways that will counter, accommodate, or otherwise deal with them,
the prospects of public works programs achieving the desired objectives may

be increased,

FACTORS INFLUENCING THE RESULTS OF PUBLIC WORKS PROGRAMS

Seeking indicators to anticipate potential responses to public
works programs is a difficult and hazardous task. An inigial attempt {is
mede here with the qualification that these indicators require considerably
more testing before their relative importance can be assessed with accuracy,
The following represent an initial step in the direction of identifying the
crucial determinants of response,

l. The first major determinant of the outcome of a public works
program is the level and strength of commitment to enforcing the objectives
of public works, 1In the earliér categorization, the strong revolutionary
change regimes and structural change regimes are most apt to-accomplish the
employment and distribution goals, and perhaps the social productivity goals
through a special labor-intensive public works program, Under moderate
change regimes, reform objectives generally motivate the initiation of
public works programs. However, over some period of time, these run counter
to the existing distribution of economic and political power at the local
level, When lecal forces react and attempt to mutate the program in their
own interest, the response of the regime is crucial. If it is too dependent
on local support to reinforce its original objective and risk alienating a

significant portion of its supporting coalition, mutation will take place.



- 24 -
1f however, the regime acts to reinforce the public works program and the reform
objectives, and face the opposition this incurs, some change in the distribution
of economic and political resources may’occur. Structural maintenance regimes
do not begin with reform objectives, but establish programs consistent with the
existing distribution of power and the result is neither mutation nor reform,
The;e is no discernible substitute for the government's full commitment, and
determination to achieve the objectives is emphasized in é survey article of
the literature on agrarian reform which states: '"the effects of agrarian reform,
their extent and intensity, stem from the forces that create the reform in the
first place more than the reform itself".gl/ Therefore, the nature and degree
of government's support for each of the objectives of public works provide a

useful indicator of potential success,

Pakistan's experience illustrates tﬁis process well, The reform
objectives of the Ayub Khan regime in implementing a public works program in
East and West Pakistan were vitiated by political forces that opposed these
objectives., The result was the mutation of the'programs, and the regime
decided in the face of this opposition to abandon the reformist objectives,
Now President Bhutto's regime with clearly articulated objectives of change
has made a commitment to undertake a People's Works Program, It is perfectly
predictable, given the size and objectives of the program proposed, that it
will bring responses from a variety of non-target groups and that the res-
ponses will come quickly and carry considerable force. 1If, however, Bhutto
is determined that the program will have the full range of benefits, under-
stands the ways in which they may be altered, and establishes an administrative

structure that will enforce the reform requirement with his full sanction,

21/pobert La Porte, Jr,, James F, Petras, Jeffrey C, Rinehart,
"The Concept of Agrarian Reform and its Role in Development: Some Notes
on Soc¢iectal Cause and Effect," Comparative Studies in Society and History,
October 1971, p, 485,
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there is some chance of success. The question remains, however, if hisg
regime can withstand the presssurcs that will inevitably grow over time to
alter the program, and can counteracg local aétion to frustrate the programs
intentions, Without high level, strong political support, there is nc chance
that public werks programs will have the reform-type benefits which are
usually considered part of their purpose,

2. Tae distribution of econormic assets and political pover at the
level at which the program is implemented is a second major determinant of
the responses to the program. The more equal the distributicn of resources,
particularly of land, the more likely it is that all members of the community
will be benefited by the program and will share an interest in assuring the
program's success, Conversely, a highly skewed distribution of relevant
assets, and well articulated local special interest groups inevitably lead
to strong forces to mutate the program to serve the interest of non~-target
groups. It does not follow, however, that the more economic equality, the
less public works are needed. Both Baﬁgladesh and Java which are characterized
by a shared poverty, are areas where large public works programs are needed
and have becen undertaken, Political power frequently parallels the distribution
of economic assets, and the more broadly this is shared, the more chance
there is that there will be a common interest and desire to see mutually
agreed upon goals fulfilled, Uuder such circumstances, local officials
(either locally elected or representatives of national government) will be
held responsible for seeing that public works programs are carried out as
intended. Broad political participation and competition at the local
level are beneficial to the objectives of public works.

The experience of both East and West Pakistan supports the pro-

position that the more equitable the distribution of political and
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economic power, the more successful the program is apt to be in achieving

the three objectives of employment, social productivity and redistribution. On

the other hand, there is evidence that at the other extreme, where societies
are highly stratified and strong class or group identifications exist,

even at the lower end of the spectrum of economic and political power, a
public works program which supports and organizes low income groups may
promote that group's ability and willingness to defend its interests and
therefore the distributional objectives of the program. Such an outcome is
more likely if the sponsoring regime is willing to reinforce public works
investment with considerable organizational effort in order to develop a
workabte mechanism to insure participation or if the program is combined with
a substantial element of ideological activism., In some instances, public
works may provide the catalytic outside force that enables the target, low
income group to begin acting in defense of its own interest. The public
works projects of Puno Province, Peru in the early 1960'5, following

major drovght and flooding, are reported to have helped create and strengthen

22/
the partially effective peasant demands to improve their economic status,

In summary, the distribution of economic and political power
constitutes a vital determinant of the effects of public works, At the
two extremes of the range, in relétively egalitarian societies where single
groups have difficulty dominating the community,and in highly stratified

societies with established grcup consciousness where low income groups can

ZZ/See Edward Dew, Politics in the Altiplano - The Dynamics of Change

in Rural Pcru (Austin, Texas: The University of Texas Press, 1969) for a
description of the Puno experience,
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be encouraged to defend their own interests, public works programs have the
greatest chance of success,

3, There are two corollaries to the preceding proposition. Tﬁe
first i; that there are spme couﬁtries where public works have a very low
ﬁrobability of success, Nations with clear social stratification but little
group identity among low income groups are poor risks. Where regimes are
dependent on local elites, and when powerful rural interests are well
established, dominating and controlling low income groups with little fear
of challenge, prospe¢ts for creating a stccessful public works program are
so low that such an undertaking should probably not be considered, Identify-
ing countries where program; should not be undertaken is just as important
as being able to define those whiie there is some prOSpecf of success,

The second is that it is not necessary to always think in terms of
country-wide programs. ﬂost countries are not homogenous in social structure
or in location of low income groups. The prospects for a successful public
works program may be greatly enhanced if programs are located in carefully
chosen areas, Regions where low income groups are partially organized and
have shown capacity to wield political power in their own interest, or

where local elites have only weak ties to national government, might be

propitious. Careful selection of limited areas which offer enhanced
possibilities of success ﬁay considerably improve the program's chances
of achieving its goals.'

3. In those cases where the process of program mutation is likely
to occur with a resultant shift in benefits away from target groups,
programs may still be justified if the time lags can be predicted and
1f programs can be terminated or reorganized once they have been altered,

In both East and West Pakistan, public works programs were ultimately trans-
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formed but the time this process took and the resultin3 benefits differed
substantially in the two areas. In West Pakistan, after one year, inroads
were being made on the program and after three years, the process was total,
In East Pakistan, there were five years of substantial benefits before the
program was vitiated, These lags are of importance and much can usually

be achieved if they are of sufficient duration. 1In the U,S, poverty
program, the concept of "maximum feasible participation"” required target
groups to participate in determining their own needs and programs, This
directive in the 1964 Economic Opportunity Act provided the basis for organ-
izing low income and minority groups to assert their own interests, The
response from established sources of political forces was sufficiently
powerful to nullify, in a shozt perZod, the organizational initiatives that
were being taken and the direct federal funding to low income areas.gl/
Nevertheless, the period was sufficiently long to organize and activate

the local target groups so that they we:e capable of acting in behalf of

. . 24/
their ovn interest,™ Once that capacity was developed, it continued

to be exercised even after its legislative mandate was reversed and
support funding reduced,

Therefore, in appraising the potential net impact of a public
works program, it is necessary to anticipate the speed and strength with

which disruptive forces will move to distort it from its original purposes,

gg~/Severa1 facets of the experience of the U,S, poverty program
arc examined in a Symposium on Alienation, Decentralization and Partici-
pation containcd in the January-¥February 1969 issue of the Public Admin-

istration Review,

gﬁ/Peter Bachrach and Morton S. Baratz, Power and Poverty, New
York: Oxford University Press, 1970 provides a useful description of this
process in Baltimore. This book is highly recommended for its analysis of
how political power holders attempt to control the decision-making process,
particularly by determining what issues are withheld from the political

arena,



- 29 -

Similarly, it is necessary to estimate with reasonable accuracy the min-
imum time needed to establish irreversable gains or minimum benefits. When
these are known, there becomes a possibility of making progress, despite the
operation of the process of mutation, )

5. In analyzing reSponses.égﬁg;blic works, the concept of thréshold
of significance secems to have applicability to public works., In terms of size
of public worké allocations, there may be thresholds of significance fhat are
necessary to activate responses from various social groups, If the program is
so small that it does not affect the interest of the more powerful groups in
important ways, they may not find it worthwhile to attempt to alter it. Yet,
it may still provide important benefits for the target beneficiaries., If
public works are not large enough to alter labor supply in a given time period
or to affect wage rates, groups which employ rural labor may not find the
program of interest., In contrast, in a country like Trinidad-Tolazo where
the Prime Minister's Special Works Program pays the governrent minimum
wage rate which is almost twice the rate for agricultural labor, substan-
tial rural interests are affected and will undoubtedly respond,

Likewise, there is probably a threshold of significance for
activation of public participation, If the number of people employed in
the program is not large, community participation in decisions and its
ability to enforce standards will probably be reduced. Nor is the
program likely to activate group consciousness within the target group
because the impact is simply not large enough to be critical,

Thercfore, along with the necessity to understand the time lags
in responses, it is also important to know what size public works allocations
become significant in bringing responses from variods groups in areas where
the program is being carried out, Understanding of this will provide some

indication of the timing and intensity of response,
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6. Matching grants for public works usually results in a local

contribution in the form of voluntary labor. This is usually counter-
productive in terms of distribution and it decreases productivity, This
férm of local contribution is more common in highly stratified societies.
The reasons for this are obvious, Laborers with the least political

power usually can be made to “contribute'" their time, This, of course,
results in a perverse distribution of income with public works making

no payments to labor and projects' benefits accruing to holders of other
scarcer resources, For precisely this reason, based on a year's exper-
ience, East Pakistan eliminated the local contribution requirement from its
Works Program procedure, In extreme cases, self-help can be counter:
productive‘as in the Ethiopian reforestation projects where deliberate
efforts were made to squert the project., Almost inevitably,the self-
help concept when applied in pubiic works,against the target beneficiary
group, will increase their resistence to the program and political aliena-
tion,

A related paradox is that low wages usually mean high labor
costs. In Mauritius, unskilled laborers are paid wages Selow market rates
on the theory this will encourage them to take the first available job
outside the Travail pour Tous program. While it may have this effect,
1t has also caused labor man hours (and therefore costs) to become about
twice that neecded,on the average,in developing countries to do a stan-
dardized piece of work}zi/ Similarly, in a labor intensive road construc-
tion project from Bako to Jere, in Wellega Province, Ethiopia, supported

by Swedish aid, and supervised by Swedish volunteers, it was found that

25/ Bared on calculation made by Emile Costa, ILO manpower
economist who participated in the IBRD mission to Mauritius, November 1971.
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by shifting wage rates from a daily basis to a task basis, productivity
rose by about 307 and in many cases laborers increased their daily
wages,

Therefore, it appears that application of the concepts of
matching gran*s and self-heip to public works projects portend serious
problems and will tend to negate employment>and distributional objectives
of a public works program,

7. A closely related factor is that labor productivity will
be higher, as will project quality, if there is broad participation or
consensus in project selection decisions, If laborers on projects see
the projects benefiting them, they will be more interested in the success
of the project. The Ethiopia reforestation projects illustrate this
point, In Mauritius, the fact that workers were hired and transported
to work sites away from their homes, and had little interest in projects
and their success,probably coﬁtributed to the low labor productivity
already mentioned. Therefore, to achieve broad participation in all
aspects of public Qorks programs can help in the realization of program
objectives,

8. Political benefits are a legitimate aim of public works
programs but they rarely result from direct payoffs for political loyalty.
Some political scientists have argued that public works as pork barrel
can help develop a loyal party structure at the local level, as was the
case in the United States in the 19th century and that such a use of
public works funds with its attendant corruption is justifiable.gél

Where unemployment is a serious economic condition and action is needed

2
26/ Karl Von Vorys has made this arguement both verbally and
in private correspondence in 1967, shown to the author by Igqbal Leghar


http:justifiable.26
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to alleviate poverty, the fattening of local political representatives
of the regime's party is likely to have adverse political effects as it
did in East Pakistan in 1968-69. In other words, the pork barrel is a
poor model for the political development aims of public works programs.,
In countries where much of the population does not participate in
the political system but where unemployment is sufficiently serious that
it poses a threat to political stability, public works cannot promote
that stabllity unless they treat the basic condition, Payoff to local
elites for support of the regime may be done in other ways. If accom-
plished through the medium of a public works program, the result may well
be an increased sense of alienation and inefficiency among the target
groups of unemployed or underemployed workers,

However, the enforcement of performance standards or economic
criteria in the operation of the program may bring substantial regime
support. If new employment raises rural incomes, aqd projects stimulate
the rural economy, the short-term effect may be to quieé unrest and
mobilize new groups in.support of the existing regime, As a result,
political benefits may be inversely correlated with attempts to manipulate
the program for political support.

The factors suggested in this paper as important variables in
determining the results of public works programs, such as levels anc¢ in-
tensity of regime political commitment, +he distributioa of economic and
political power among social ‘groups, or the timing and intensity of
political response must be tested and refined before they can be applied
more widely, This process will require the systematic development of
new sources and types of data, This may not be as difficult as it
appears. Government statistical offices have put heavier emphasis on

economic data than on political and social but in many cases, relevant
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data, such as voting records, indices of political participation,

internal migration data, and information on distribution of economic

assets can be located. There remain considerable reservoirs of data in the
rural areas that have nct been collected. Revenue records, court pro-
ceedings, land holding records, data on individual occupations and lo-
calities are frequently available to the diligent researcher. Sometimes,
it is necessary to utilize traditional recordkeepers, a potwari in

Pakistan or a chickassum in Ethiopia, but such efforts are usually well
rewarded, Systematically expancding sources and types of infomation

and data will prove to be a necessity for testing and utilizing the

types of factors which this paper suggests are important for understanding

the potential for success or failure of reform programs such as public

works,

CONCLUSION

This paper Suggests that the operation and effects of employment
generating public works Programs must be understood ip an interrelated
political, social apd economic environment, A gap between objectives and
performance has been observed and the question raised as to whether the
implicit reform objectives of public works programs: employment creation,
productive Projects, moderate redistribution of income and positive poli-
tical effects, can be effectively implemented, No clear cut answer to
that question is provided, Instead, an attempt is made to develop a con-
ceptual framework for understanding the process of mutation and change in
public works programs, This process is seen as resulting from the per-
ception by various groups,of potential effeotg of the program which could
affect their welfare, and their response to these, When this process of

response and change is understood, it may then be possible
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to deal wich it. A variety of factors affecting or determining the
nature and Iintensity of response have been suggested,

Jmplicit in this attempt to identify factors is the expecta-
tion that reform will be possible, although it is fully acknowledged
that this will be very difficult and me2y prove impossible, If reform
is to be attempted, it is necessary to understand the way in which
objectives are thwarted and to seek néw ways to accomplish them, This pro-
cess has been graphically described by one participant in U,S, attempts
to improve the status of low income groups as being similar to a game of
American football, One side carries out a play which may result in a
gain or loss of ground, It will, however, be quickly stopped by the
opposition and the team must devise a new strategy or play and try
again., The initiative switches back and forth. It is a lengthy and
bruising battle which either side may eventually win, but only with
repeated efforts and constantiy chénging strategy is there any chance
of success, - ;': |

This paper has atteﬁpted to analyze the strategy of the
groups who resist the reforming objectives of public works and to delin-
iace some of the conditions which may affect the nature and strength
of that resistance, Whether public works can succeed in dealing with the
problems they are designed to solve is uncertain, but if there is to
be any progress in this direction, this typeidf analysis will have to

be pursued, refined and strengthened.



