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I. INTRODUCTION
The last 15 to 18 years in India are marked by falling public development expenditure (Sawant et al. 2002, Gupta 2005). Because of this, an unparalleled and comprehensive crisis has taken firm root in rural India, resulting in growing unemployment, underemployment, peasant suicides, starvation deaths, impoverishment, and hunger. The per capita availability of foodgrains has dropped due to a fall in production and purchasing power (Patnaik, U 2004).  Public works programmes and employment generation activities of the state have contracted. Farm incomes too have contracted due to rising input costs and a simultaneous fall in prices, as well as the withdrawal of the state from the provision of credit, extension services, procurement, price support and infrastructure (Sen, Abhijit 2002). Indebtedness and land alienation have grown, particularly among small and marginal farmers.  Workforce participation rates in rural areas have declined, more so for rural women than men (Ghosh 1999 a and b). There is a growing feminization of lowly paid menial and arduous work, accompanied by a faster overall decline in women’s employment in the post-reform 1990s (compared to the decline in men’s employment).  There is a fall in employment growth in the 1990s, and unemployment has also grown since the growth in the labour force has outstripped the growth of employment. After 2000, the increase in poorly paid self-employment, particularly for women, accounts for the recovery in workforce participation rates (Himanshu 2007).

This was the context of Parliamentary elections in 2004, when the United Progressive Alliance (UPA) promised to enact an employment guarantee scheme, which has the potential of turning around the agrarian distress to some extent. In September 2004, the National Advisory Council headed by UPA Chairperson, Sonia Gandhi, put out a draft for rural areas that was in keeping with the commitment in the Common Minimum Programme (CMP)
.

Preceding Rural Employment Programmes

The preceding employment programmes like the National Food For Work Programme, etc. generated much needed wage employment for the unemployed and poor. However, they have suffered from shortcomings which may be summarized as follows: (1)The allocation of funds was low, and utilization even lower.(2) The number of person-days of wage employment provided per family was also very low, inadequate to help the beneficiaries to derive a sustainable livelihood and become non-poor. (3) Minimum wages were not paid due to high productivity norms (4)There were also huge delays in wage payment. (5)The worksites were devoid of any facilities (5) Village level monitoring and vigilance committees were usually not constituted in most places, which results in very little accountability and transparency (6) No attention was given to capacity building of the PRI functionaries and workers at the village level. Where the works were executed by contractors, the problem of non-payment of minimum wages and delayed wage payment were even more severe. (7) There was a top-down bureaucratic approach and centralized character of implementation and planning (8) Women’s participation in planning and works was low and their tasks at worksites are invisible, unpaid and subsumed under the overall labour process (9) These were supply-driven programmes and not a right

The Right to Work 

The passage of the historic National Rural Employment Guarantee Act (NREGA) by the Indian Parliament is of immense significance, especially in the context in which it has been enacted. It is recognition that the state is responsible for pro-poor development and must provide livelihood security and employment. Employment guarantee as a part of a constitutional right to work has been a long-standing demand of the workers’ movement in India, and the present Act is an outcome of their efforts. 

The National Rural Employment Guarantee Act (NREGA)

The Act guarantees each rural household a hundred days of manual work on a casual basis each year. The household and those of their adult members who are willing to perform casual manual labour are required to register with the relevant authority, and are required to apply for work, each time specifying the period and timing of work. Though for the moment they will be paid the minimum wage fixed by the State Governments for unskilled agricultural labourers, the Centre has the power to notify wages under the Act, provided these are no lower than 60 Rupees (Rs)
. A failure to provide work within 15 days of application would require the state governments to pay an unemployment allowance to the worker, which is at least one-fourth of the wage rate for the first thirty days and not less than one-half of the wage rate for the remaining period. 

Priority will be given to women in such a way that at least one-third of the beneficiaries shall be women. Some minimal worksite and social security facilities will be provided by way of childcare if there are five or more children under the age of six at a worksite, safe drinking water, shade during rest periods, first-aid, hospitalization in case of injury, ex-gratia payment of Rs. 25,000, and so on.

Clearly, this falls short of a full-fledged right to work. At least five basic features of a meaningful “right to work” are missing, which are full coverage of all urban and rural areas, individual entitlements, unlimited days for which work is guaranteed, an assured decent living wage and the inclusion of non-manual work to address the needs of the elderly, the disabled and, in many instances, women. The Act, however, is far more than what the government initially planned to enact.  Thus even as the present Act is by no means a full-fledged employment guarantee, it is an indisputable defeat of fiscal orthodoxy. 

Growth through Employment

Investments made under NREGA are expected to generate employment and purchasing power, improve the quality of life, raise economic productivity, promote women’s participation in the workforce, strengthen rural infrastructure, reduce distress migration and bondage, alleviate poverty and regenerate natural resources. But the multiplier effect of the NREGS goes beyond the direct impact on income, migration, debt, bondage and poverty alleviation. 

A universal employment guarantee is both a desirable and feasible engine of broad-based equitable growth that would revive agriculture and the rural economy through the creation of productive assets and the multiplier effects of demand expansion. An expansion in employment through government expenditure will increase the demand for wage goods, resulting in an increase in the production of industrial goods of mass consumption and agricultural output. Thus, the NREGA can not only generate employment but also catalyze economic growth. The NREGS will be a part of the solution to the agrarian crisis in at least three ways. First, by generating demand for wage goods, which include food and local artisanal products; second, by creating complementary infrastructure and assets for agriculture like roads, biomass, etc.; third, by increasing incomes of most farming households since it is rare to find pure agriculturalists in most of rural India, and at the lower and middle ends of the scale, they double up as (often migrant) wage labour and artisans.  

Maharashtra’s experience confirms that even as poor labour households experience increase in incomes and a decline in distress out-migration, the landed benefit from the infrastructure created under the Scheme.
Challenges in Implementation
Previously, all employment generation programmes were supply driven and the administration would “open” worksites and call workers to them. Under the NREGS, the process of accessing employment in public works has been put the right way up and now the onus is on the workers to apply for work, marking a transition from a supply-driven programme to a demand-driven one.  The most crucial aspect of the NREGA is this provision for demanding work according to workers’ requirements which the government has to make available within 15 days or pay the unemployment allowance. However, the biggest challenge is the institutionalization of the demand-driven aspect through an efficient, transparent, simple and smooth mechanism.  This requires registration of those demanding work and procedures for application; the mobilization of workers to assess the full demand for work and its timing around the year and thus plan works and projects to absorb the entire labour force seeking work at the time they want it (subject to their entitlements); the planning process, design and estimation of projects and work generation.  The second challenge is to ensure that workers receive their four entitlements of wage, workdays, worksite facilities and unemployment allowance by legally enforcing the guarantee.  

From a gender perspective, the NREGS holds great promise especially with its Clause for protecting women’s access to the Scheme through proactive inclusion. Apart from employment, the Programme can generate works that address gender needs.  The NREGS has the potential of addressing women’s “practical interests” (Molyneux 1985) through generation of income by way of wage employment and the creation of assets that address basic needs of food, water, fuel, fodder, and so on. It can also address their “strategic interests” (Molyneux 1985) by improving their status and structured involvement in local area development and better intra-family division of work. To meet women’s interests, both practical and strategic, however it is essential to have spaces and forums where women workers can meet, exchange views, and formulate their demands. 

II. WOMEN’S ISSUES IN THE EMPLOYMENT GUARANTEE ACT’S DESIGN

Some of the provisions in the Act have negative implications for women. These are the focus on manual work, the emphasis on productivity-linked wages, the specification of entitlements at the household (rather than individual) level, the limited worksite facilities (especially the provision of child care services) permitting only casual manual work, and the restrictions placed on permissible works largely to durable physical assets. These could produce a Scheme which either excludes or exploits women’s labour, both of which are dangerous in the context of abysmally high levels of malnutrition among women and poorly paid employment in rural areas. 

Invisibilize-ing Women’s Labour  

The gender based division of labour because of which women bear the triple burden of unpaid work for family reproduction, income generation, and customary social responsibilities, gives rise to the compulsion for female workers to remain close to the homestead and family farm even as men may migrate in search of relatively higher income work. This reduces women’s mobility and narrows down their work options considerably.  Women’s labour at government worksites too is exploited using the compulsions of proximity to homestead imposed by this gender division of labour. The past five to six decades of public works in India demonstrated that women’s entitlements have been curtailed in at least three interconnected ways: unpaid work due to the non-recognition of those tasks in the labour process that are typically performed by women (such as lifting and throwing the dug soil); low wages due to impossibly high productivity norms that are established under piece-rate payments; and little say in the selection and prioritization of works. This is not an innocent oversight. The urge to save costs and make additional assets by exploiting existing gender biases that subsume women’s labour under their husband’s and that pay women less/nothing for their labour is the most important underlying factor behind the continued clubbing together of easily divisible tasks.  In a sense, women’s labour at public worksites gets treated almost in the same way as women’s unpaid work for household reproduction and care. Unfortunately, administrative inertia has exacerbated this situation further whereby difficulty in computing women’s work has resulted in it not being recognized as independent work.  This experience informed the interventions by women’s and other mass organizations throughout the debate over successive Drafts of the Bill, amendments in Parliament and formulation of the National Operational Guidelines.  Perhaps the biggest gain for women’s social rights is that this debate forcefully placed women’s right to decent work and fair/equal wages on the national agenda.  

Access 

The use of the household as a unit for targeting welfare programmes or employment Schemes also raises the vexed issue of how a fixed entitlement is to be distributed among household members. Given the power asymmetries based on gender (and seniority), it can very easily lead to either conflicts within the household over the division of that entitlement, or the exclusion or marginalization of women from the Scheme. Experience has shown that women tend to get pushed to lower paid and arduous work when the men in the household are given the choice—not surprising in view of their greater power to control “family labour” and determine its allocation (Ghosh 1999a). At the moment, women tend to dominate the Scheme because of the rigorous nature of the work and the low wages earned.

In the absence of individual entitlements, obviously the definition of household that is used becomes all-important. The household is often defined as a group of persons who live together and take their meals from a common kitchen unless the exigencies of work prevent any one of them from doing so. A second way of defining the household would be to equate it with a nuclear family comprising mother, father, and their minor children, which may also include any other person who is wholly or substantially dependent on them. Traditionally, self-identification was done on the basis of the “common pot” definition in India, which has been retained by the Census and by the NSS. 

While this “common pot” definition is useful for some types of data management (e.g. household consumption), it is problematic when it is carried into development schemes to determine entitlements. Any policy instrument that aims to transfer income, assets or purchasing power to alleviate poverty and generate demand would need to specify a viable and effective unit. If an asset (such as land) or a cash transfer (such as a pension) is to meet the needs of both women and men, then it cannot assume that a benevolent household “head” will distribute the benefits justly and equally to other household members; some mechanisms needs to be put in place to guarantee fair distribution and to obstruct discretion on the part of the designated “head”. 

In the context of the work guarantee scheme under discussion, the NREGA, the problem with the “common pot” definition was that in order to reduce costs the entitlement was effectively divided among all adult members of the household, thereby reducing the beneficial effects of the intervention. The “common pot” definition also subsumes within the larger joint family household those female-headed households (formed when women are divorced, abandoned, or widowed and including their dependents) which are forced to become part of the larger joint family of their natal or marital homes, effectively depriving them of their own entitlements to public work provision. It was therefore argued that all female-headed households, including those within marital/natal “common kitchens”, should be treated as separate households with their own full (presently 100 days) entitlement. Household entitlements also work against the poor because lack of homestead space often compels joint families to live together. Despite the persistent demand made by women’s organizations that if individual entitlements are not provided the household should be defined as a nuclear family, the Bill and Act had a wide and all-inclusive definition in terms of shared dwelling or a common ration card so that one household could include several nuclear families. The National Operational Guidelines on the other hand has adopted the more inclusive definition of nuclear family, as well as explicitly recognizing single member households.

Labour Process and Wages

Since low availability of remunerative work results in distress wage rates and underemployment or disguised unemployment besides open unemployment, the levels of both real wages and employment should be high to make any significant dent on poverty. Yet, workers earn no more than half or even a fourth of the minimum wage in most government public works programmes. The underpayment is a direct outcome of the prevalence of what is called “productivity linked wages” with very high outturn requirements, which workers often fail to meet.

Women’s groups are particularly concerned about the nature of the labour process in public employment programmes. The employment is typically in manual labour for loosening, digging, lifting and throwing soil in what has come to be known as “earth works”. Obviously, heavy and arduous earth work cannot and should not be the only type of work on offer, given the high levels of malnourishment among the working class rural population who require the work most, especially women. 

The entire edifice of such earth works rests on family-based couples or jodis, usually a husband and a wife, working as a team. Single women find it very difficult to find a partner and are therefore not included in groups. The norms too are fixed on this basis.  Even though work is measured on a jodi or pair basis in most places, it is averaged for the entire worksite and everybody earns equal wages.  For this reason, there is a lot of resistance from other workers to the elderly and pairs of women (sometimes, a mother and daughter) working on these sites since their productivity is likely to be less, which will pull down the average wage. While one regressive solution to this problem is to measure the output of each pair separately and to pay them accordingly, so that the able-bodied do not directly “subsidize” the elderly and the women, an alternative that is simple, fair and more capable of ensuring that all workers earn the minimum wage is to shift to wages on the basis of time rates or to provide separate norms for women and the elderly.   

Apart from unrealistically high productivity norms, there are other administrative causes for low wages under piece-rated earth works. The tasks may not be clearly defined or specified, with different components of the labour process like digging and throwing clubbed together as one activity instead of being broken up into distinct tasks, with different rates of payment. Tasks performed by women, which are usually lifting and throwing earth after it has been loosened and dug by men, remain invisible, unaccounted and unpaid. Closely linked to this is the fact that work specification and productivity norms do not follow ecological conditions like soil, terrain and season. One of the most crucial but neglected aspects is the selection of qualified and trained persons to administer the worksites, who will identify soil conditions, specify tasks and productivity norms, and make lift and lead allowances, undertake timely measurement of the outturn, maintain the muster rolls and pay wages.  The role of contractors or middlemen in underpaying workers and other types of corruption in other schemes led to the successful insistence on banning them in the NREGS.   The moment machinery and high material costs are permitted, contractors will follow. There was therefore opposition to the use of machinery and high material costs in NREGS works to avoid both the displacement of labour and leakages. The government acceded to these demands.

The low wages are due to faulty design and implementation of the piece rate system. The corrective required is an appropriate delineation of work and rate in a location-specific manner with age-gender sensitivity, accurate and timely measurement, and stronger social audit provisions. State governments must revise their productivity norms to establish rates that ensure that seven hours of work would earn the minimum wage across genders, age groups, and climatic and ecological conditions. In fact this has been a long-standing demand of the women’s organizations. However, the recent increase in hours of work through an amendment is disturbing since it implies an across the board decline in the wage rate by 29 per cent.

The mode of wage payment—cash, grain or both—also has important gender consequences. Food security has always been the propelling force behind public works and famine relief programmes in India, with a significant grain component included as part of the wage. One of the main arguments in favour of the NREGA was that it would provide sustainable food security. This was to be achieved through the generation of purchasing power, as well as the spurt to food production from the creation of rural infrastructure like irrigation and roads, and by paying a part of the wage in food grain.  At present in India, the Food for Work Programme and the Sampoorna Grameen Rozgar Yojana meet the food security requirements of at best only a section of the rural population. The shift to cash payment only in the NREGS on account of administrative simplicity could become detrimental for food security, especially in the absence of an effective universal Public Distribution System for essential food items.  Women, as those with the primary responsibility for feeding the family, often voice a preference for receiving at least part of the wage in essential food items, the poor quality of the grain and leakages notwithstanding. In-kind payments (such as grain), as opposed to only cash, also have the added advantage of not being fungible, i.e. spent on personal items (e.g. alcohol) by those who are handed the wage or control it. 

Works

There are several concerns with regard to the type of permissible works under the NREGS and the procedure of their selection. The Act has an all-inclusive list of public works that focused on durable assets, water management and connectivity. Women’s organizations want greater flexibility and location-specificity in the permissible list of works under the Scheme, leaving identification and prioritization to the village assemblies and local initiative. Such flexibility could allow different kinds of work to be included, such as the creation of social infrastructure which is at least as important as physical infrastructure and would improve the quality of life in rural areas for everybody. Healthcare, literacy programmes, nutrition and sanitation are just some of the possible activities which could be, but are not, permitted under the Scheme.  Another concern was the importance of thinking of works when employment is needed most, in the food-deficit months, after sowing and before harvesting in the rainy season when distress out-migration is most intense. At this time, heavy rain does not permit large-scale earth works. Another reason why flexibility in works is important is that the labour process is linked to the types of works, which in turn determines the wages earned. 
III. THE PRESENT SURVEY: OBJECTIVE, AREA AND METHODOLOGY

This study was conducted on behalf of the Ministry of Rural Development with support from UNDP in over 4 selected villages in two districts each of four states. 
The NREGA is now into its third financial year and has been extended to all rural areas. Even though it is still very early days, the Scheme was analyzed in a broader macroeconomic perspective that examines performance and achievements in terms of the expected (and unanticipated) benefits. This is important in order to enable the Government to undertake improvements in programme and design and engender more accountable and effective processes. 

The chief objective of this Study is to understand if NREGS led to improvement in the quality of life of rural women through more work and wages under better working conditions and more useful Projects/Works. The Study will assess the impact of the Scheme on women’s employment and wages at the household and village level and document the changes, if any, in employment and work options. It will also capture the transformation in migration patterns in terms of destination, duration, season, remuneration, contracts, etc.

The Study will examine the nature of works/Projects undertaken in terms of their quality and ability to address women’s needs. Has the Scheme enabled women’s inclusion in the growth process as workers, planners and beneficiaries? Have state governments designed gender sensitive works that address both the practical and strategic gender needs that are compatible with the NREGA? The Study will evaluate the Scheme’s flexibility in dealing with the requirements of different categories of women in terms of their location-specific and seasonal requirements 

The Study will revisit the issue of the governance and design of the productivity linked task-based system, the wages paid and the norms and procedures for measurement, task enumeration, piece rates, etc. It will identify women’s work and specific tasks that still remain invisible under piece rate. Another issue of great importance for this Study is the planning, administration and monitoring of this Scheme and the role of women in this. Do women find voice in the decisions taken at the Gram Sabha and Panchayat level?

The Study will conclude by suggesting ways in which the State Schemes and National Operational Guidelines can  be improved to contribute better to improvement of working and living condition of women.and therefore facilitate the NREGS to contribute more by way of expected benefits, particularly at this early stage of implementation. 

The survey was conducted on the basis of a common questionnaire translated into three regional languages. The household survey included questions on the household (members, gender, education, employment, debt, assets, migration, etc.); awareness and experience with NREGS in terms of job cards, registration, work, etc. The worksite questionnaire probed details like facilities, wages, muster rolls, mode of payment, work organization, use of machinery, contractors, etc. and information on the level of awareness about the NREGA as well as experience with earlier wage employment programmes and preferred mode of payment. Government functionaries responsible for implementation were interviewed, including BDOs and DMs.  These formats dealt largely with difficulties faced by the administration-staffing, finances, etc.  Questionnaires for Elected Panchayat Representatives were on planning, organization of work, technical support, issue of work orders, etc.  
	Name of Districts Studied 

	State Name
	State            Co-ordinator
	District Name

	Karnataka
	Neela K
	Bidar

	
	
	Davangere

	Kerala
	TN Seema
	Wayanad

	
	
	Pallakad

	Uttar Pradesh
	Madhu Garg
	Mirzapur

	
	
	Gorakhpur

	Jharkhand
	Geeta Jha
	Godda

	
	
	Saraikela Kharsawa


Many of the aspects we wanted to cover were qualitative in nature, like ‘participation’, ‘gender-friendly works’, ‘empowerment’, etc. While ‘exclusion’ from decision-making is often easier to document and even ‘measure’ or ‘quantify’ through the absence of women from meetings or committees and the like,  extent of inclusion and influence requires greater thought. This is because while absence is a reflection of low influence, the reverse does not necessarily hold true.  As far as women’s inclusion and influence in decision-making is concerned, what is important as a first step is to see whether or not this is occurring at all. In the rural context, the very fact of such phenomena taking place at all is significant and, obviously, adds to the positive impact of the implementation of the Act quite apart from the much-needed access that it should provide to wages and work. In the case of ‘gender-friendly’ works, a useful method in judging the selection is to elicit women’s preferences during focus group discussions and interviews, probe whether these were suggested at the Gram Sabha (if not, why not) meetings and the fate of their suggestions (and the reasons thereof). 

	Sample Size

	 
	Number of households surveyed
	Number of worksites surveyed

	Karnataka
	250
	35

	Kerala
	235
	39

	Jharkhand
	250
	28

	Uttar Pradesh
	190
	20

	Total
	925
	122


Also, this is a dynamic process and in different states, the implementation of the Act is in very different stages and this is something that has to be factored in constantly. For example, in meetings in UP, it is already becoming obvious that women are not demanding work in the kind of numbers that is seen elsewhere but this is not a permanent response. As the various kinds of work that can be undertaken start to unfold - perhaps in the course of the study itself – the interest of women increases.

Since this survey is primarily focusing on the qualitative and quantitative dimensions of women’s participation in NREGS, it needs different instruments and methodology to capture the inclusion and influence of women in decision making. As is well known, capturing women's inclusion as well as their influence on decision making is very difficult. We undertook an in-depth qualitative study that relied on a few detailed and repeated individual and focus group discussions in the home, the village, the pada/tola/hamlet and at worksites. Case studies supplemented the exercise by giving greater depth towards a more nuanced and gendered understanding of the programme benefits and processes. Group discussions at the hamlet and worksite level with women workers were the most important instruments for eliciting information.

IV. BACKGROUND: WORKFORCE CHARACTERISTICS AND NREGS IMPLEMENTATION

The Census provides valuable information on the workforce composition and diversification in the selected districts. A comparison between the 1991 and 2001 figures provides valuable insights into the worsening conditions of work in the decade of the 1990s, underlining the importance of an effective NREGS. In addition, the NREGS Programme Officers and website provides secondary data on the progress in implementation of the Scheme in terms of several relevant parameters, which serves as an important backdrop. 
Workforce Characteristics
	Demographic Profile from Census 2001

	District
	Sex Ratio
	% SC 
	%_ST 
	%lSC+ST
	% total literacy
	% Male Literacy
	% Female Literacy
	WPR_Total
	WPR_M
	WPR_F

	Godda
	929
	8.66
	24.32
	32.99
	33.44
	45.49
	20.47
	40.81
	51.21
	29.61

	Saraikela Kharsawa
	992
	4.31
	60.19
	64.50
	35.88
	49.28
	22.38
	47.32
	52.53
	42.08

	Bidar
	956
	22.28
	14.70
	36.98
	47.58
	58.03
	36.65
	40.22
	49.03
	31.01

	Davangere
	977
	24.99
	5.91
	30.89
	34.78
	45.03
	24.30
	48.33
	53.69
	42.84

	Wayanad
	995
	4.14
	17.70
	21.84
	73.80
	77.50
	70.08
	39.48
	55.76
	23.13

	Palakkad
	1068
	17.26
	1.74
	18.99
	73.25
	77.33
	69.43
	36.46
	51.97
	21.92

	Gorakhpur
	977
	24.37
	0.02
	24.39
	43.19
	56.50
	29.58
	31.82
	43.42
	19.95

	Mirzapur
	901
	28.87
	0.07
	28.93
	41.95
	54.17
	28.39
	34.80
	45.77
	22.62


The male WPR is far more than the female WPR.  To put it differently, males are about 65 per cent of total workers.  However, males do three-fourth of main work, and only a third of the marginal work.  Though males in marginal work increased from a tenth in 1991 to a third in 2001, females dominate marginal work. Of the total female workers, 45 per cent are marginal and the corresponding figure for males is 16 per cent. The most significant finding here is that between 1991 and 2001, overall marginal work has grown while main work has fallen, far more for men than women.

	Gender wise Main and Marginal Workers (%) 2001 Census

	District
	Male Workers
	Female Workers

	
	1991
	2001
	1991
	2001

	
	Main
	Marginal
	Main
	Marginal
	Main
	Marginal
	Main
	Marginal

	Godda (Jharkhand)
	98.20
	1.80
	70.88
	29.12
	49.25
	50.75
	27.77
	72.23

	Saraikela Kharsawa(Jharkhand)
	98.01
	1.99
	70.62
	29.38
	55.06
	44.94
	35.67
	64.33

	Bidar (Karnataka)
	99.56
	0.44
	85.28
	14.72
	81.89
	18.11
	55.96
	44.04

	Davangere (Karnataka)
	99.39
	0.61
	86.48
	13.52
	83.76
	16.24
	53.73
	46.27

	Wayanad_(Kerala)
	92.67
	7.33
	76.71
	23.29
	74.71
	25.29
	56.89
	43.11

	Palakkad (Kerala)
	95.56
	4.44
	84.71
	15.29
	87.08
	12.92
	71.09
	28.91

	Gorakhpur_UP
	99.29
	0.71
	68.26
	31.74
	71.29
	28.71
	29.33
	70.67

	Mirzapur_UP
	98.93
	1.07
	81.31
	18.69
	69.05
	30.95
	37.74
	62.26


Cultivators as a percentage of main workers declined everywhere except Karnataka.  The result was a 4.2 percentage point decline from the 1991 level of 48.5 per cent.  Agricultural labourers in total main workers too declined everywhere, with a few exceptions.  This was more than the decline in ‘cultivators’, and most sharp in the more ‘developed’ states.  The result is that agriculture dependence has reduced from 80 per cent of total main workers to 70 per cent of total main workers across India.  Taking all work in 2001 — marginal and main — agriculture dependence is a little higher at 74 per cent. The higher percentage is a reflection of the concentration of marginal workers in the ‘cultivators’ category, which is 48 per cent for all workers as opposed to 44 per cent for main workers.  

In fact, states with higher base year WPRs in 1991, especially for males, witnessed a greater fall in ‘cultivators’. This was accompanied by cultivators being pushed out of the ‘main’ workers category into ‘marginal’ non-farm work.  Within marginal workers, it is the ‘others’ category which has absorbed a larger share of marginal workers.

At the All India level, marginal agricultural labourers are more than half of the total marginal workers while cultivators are over a fourth.  ‘Others’ are a lower 15 per cent, even though they have absorbed the ‘displaced’ main cultivators to a larger extent than ‘agricultural labour’ or ‘household’.  However, ‘others’ includes ‘livestock, forestry and hunting’ which are primary sector occupations, so we cannot as yet say anything conclusive about sectoral shifts.  When examining the distribution of marginal workers in different occupational categories along gender lines, we find that male marginal workers tend to do far more work in ‘other’ occupations than females, and this is due to proportionately lower male involvement in ‘cultivator’, and to some extent “household” work. Almost the same proportions of male and female marginal workers do agricultural, at over half. Of the total marginal workers, 36 per cent are men.

	Occupational Distribution of Total Workers (%) 2001 Census

	District
	Total
	Male 
	Female

	
	CL
	AL
	HH
	OT
	CL
	AL
	HH
	OT
	CL
	AL
	HH
	OT

	Godda (Jharkhand)
	33.79
	48.52
	5.01
	12.67
	35.84
	43.49
	4.30
	16.38
	29.98
	57.90
	6.35
	5.77

	Saraikela Kharsawa(Jharkhand)
	45.79
	34.63
	5.85
	13.73
	48.38
	26.37
	5.74
	19.52
	42.54
	45.03
	5.98
	6.45

	Bidar (Karnataka)
	29.32
	43.55
	2.34
	24.79
	34.28
	31.71
	2.30
	31.71
	21.12
	63.12
	2.42
	13.35

	Davangere (Karnataka)
	32.33
	47.07
	2.17
	18.43
	43.89
	29.59
	2.33
	24.20
	17.50
	69.49
	1.96
	11.04

	Wayanad_(Kerala)
	17.38
	31.45
	1.15
	50.02
	20.16
	28.60
	1.06
	50.18
	10.64
	38.36
	1.36
	49.64

	Palakkad (Kerala)
	10.05
	36.77
	3.31
	49.87
	11.10
	26.43
	3.21
	59.26
	7.71
	59.73
	3.53
	29.03

	Gorakhpur_UP
	34.73
	41.48
	3.73
	20.06
	38.03
	32.68
	3.68
	25.61
	27.37
	61.06
	3.86
	7.70

	Mirzapur_UP
	33.24
	36.87
	9.90
	19.98
	36.18
	27.06
	11.31
	25.45
	26.64
	58.93
	6.73
	7.70

	Note: CL: Cultivators; AL: Agricultural Labourers; HH: Household Workers; OT: Other Workers
	
	
	
	
	


There are far more marginal workers than main workers in ‘household’ occupations.  This could confirm this being a ‘residual’ or ‘distress’ sectors through without income data.  It is difficult to establish this conclusively from this data.

‘Household’ work increased everywhere, but from a very low 1.2 per cent to 3.8 per cent.  ‘Others’ increased more, from 18 per cent to 24 per cent.  The increase has occurred in non-ST areas with low WPRs in 1991.  These areas have also experienced a decline in main workers, cultivators (main) and agricultural labourers (main).  The correlation between change in agriculture dependent main workers (Cultivators +Agricultural Labourer) and ‘other’ main workers is - .99, a clear indicator of the growing labour absorption in the ‘others’ category as opposed to agriculture.  The increase in ‘others’ has occurred most in states with already higher workforce in this category in 1991, suggesting regional continuity.  

In 1991, more than half male main workers were cultivators and a fifth were in ‘other’ occupations.  A fourth were agricultural labourers.  Half of all female main workers, on the other hand, were agricultural labourers.  A much lower proportion of women were involved in off farm “other” work. Far more workers have to stay content with marginal work, signally a worsening employment situation.  In marginal work, agricultural labour dominates.  For males, ‘cultivators’ and ‘others’ are almost equal, whereas for females, ‘cultivator’ is more dominant.  

There is a large increase in ‘other’ work and small increase in the less important ‘household’ sector at the expense of cultivators and agricultural labourers in 2001.  This is for male, female and all workers.  These trends cut across all states (with a very few exceptions). Kerala has relatively higher workforce diversification. Uttar Pradesh and Jharkhand on the other hand, have low workforce diversification.

	Occupational Distribution of Marginal Workers (%) 2001 Census

	District
	Total
	Male 
	Female

	
	CL
	AL
	HH
	OT
	CL
	AL
	HH
	OT
	CL
	AL
	HH
	OT

	Godda (Jharkhand)
	24.59
	65.46
	4.08
	5.87
	21.59
	67.20
	2.60
	8.62
	26.84
	64.15
	5.20
	3.81

	Saraikela Kharsawa(Jharkhand)
	33.32
	54.73
	4.60
	7.35
	31.17
	52.79
	4.05
	11.99
	34.55
	55.84
	4.92
	4.69

	Bidar (Karnataka)
	9.75
	67.97
	2.65
	19.64
	7.95
	58.82
	2.55
	30.68
	10.74
	73.02
	2.70
	13.53

	Davangere (Karnataka)
	8.87
	77.88
	1.62
	11.63
	9.62
	68.31
	1.83
	20.24
	8.59
	81.47
	1.54
	8.40

	Wayanad_(Kerala)
	9.91
	48.16
	1.17
	40.76
	9.21
	47.82
	0.92
	42.05
	10.82
	48.61
	1.50
	39.07

	Palakkad (Kerala)
	7.06
	55.56
	2.95
	34.42
	7.26
	45.03
	2.65
	45.05
	6.83
	67.92
	3.31
	21.94

	Gorakhpur_UP
	18.89
	67.52
	3.25
	10.34
	17.56
	63.28
	3.27
	15.89
	20.22
	71.76
	3.23
	4.80

	Mirzapur_UP
	18.95
	63.95
	6.72
	10.38
	14.93
	60.43
	7.20
	17.44
	21.65
	66.33
	6.40
	5.62

	Note: CL: Cultivators; AL: Agricultural Labourers; HH: Household Workers; OT: Other Workers


	Occupational Distribution of Main Workers (%), 2001 Census

	District
	Total
	Male
	Female

	
	CL
	AL
	HH
	OT
	CL
	AL
	HH
	OT
	CL
	AL
	HH
	OT

	Godda (Jharkhand)
	41.08
	35.12
	5.75
	18.05
	41.69
	33.75
	4.99
	19.56
	38.13
	41.63
	9.36
	10.88

	Saraikela Kharsawa(Jharkhand)
	55.94
	18.29
	6.86
	18.92
	55.53
	15.38
	6.44
	22.65
	56.95
	25.54
	7.90
	9.62

	Bidar (Karnataka)
	36.11
	35.07
	2.24
	26.58
	38.82
	27.03
	2.26
	31.89
	29.28
	55.32
	2.19
	13.21

	Davangere (Karnataka)
	41.39
	35.16
	2.38
	21.06
	49.24
	23.53
	2.41
	24.81
	25.18
	59.17
	2.33
	13.32

	Wayanad (Kerala)
	20.44
	24.60
	1.14
	53.82
	23.48
	22.76
	1.11
	52.65
	10.49
	30.60
	1.25
	57.65

	Palakkad (Kerala)
	10.77
	32.21
	3.40
	53.62
	11.80
	23.07
	3.31
	61.82
	8.06
	56.40
	3.62
	31.91

	Gorakhpur_UP
	47.08
	21.18
	4.11
	27.64
	47.55
	18.45
	3.86
	30.13
	44.61
	35.30
	5.38
	14.71

	Mirzapur_UP
	40.00
	24.07
	11.41
	24.52
	41.06
	19.39
	12.26
	27.29
	34.86
	46.72
	7.28
	11.14

	Note: CL: Cultivators; AL: Agricultural Labourers; HH: Household Workers; OT: Other Workers


While female WPRs have grown at 2 per cent per annum, the overall growth rate in WPR is a far lower 0.5 per cent.  Main workers have a negligible growth rate, with negative rates of growth in the Uttar Pradesh and Kerala. Marginal workers have grown at a very high pace, especially for men who in any case constituted a bulk of the ‘main’ workforce.  There are two decelerating occupations, both on-farm.  Cultivator’s have declined at roughly half the pace of decline of agricultural labourers. Cultivators have fallen most rapidly in Kerala.  Kerala also has very high negative growth rates for agricultural labourer.  Main work in agriculture as a sector has declined. The two most rapidly growing sectors are ‘household’ and ‘others’. ‘Others’ is far bigger in terms of its share in total workforce, though its growth rate is lower.

Total workers have grown, most rapidly for females.  The growth rates are the highest in the East.  This is not on account of ‘main’ work, which has experience negative growth rates in Central, Northeastern and Southern India. Growth in total workforce is due to rapid growth in marginal work, which has grown everywhere, more so in North and Eastern India.  Despite Punjab’s negative value, Western India experienced a small growth in main cultivators. All other regions of the country, especially the East and Northeast, had negative growth rates of main cultivators.  The North and South have witnessed the sharpest fall in ‘main’ agricultural labourer.  Household main work growth rates are high in North and Northeast India, and ‘others’ are highest in Eastern and Western India.

WPRs in 2001 are positively correlated with percentage female workers, (with a higher coefficient for main work) and negatively correlated with percentage main and marginal male workers.  Female main workers in agriculture are a very significant positive correlate of WPR.  All non-farm work like ‘others’ and household is inversely related to WPR and is low in high WPR states and vice versa.  Together this gives rise to three important findings:

(i) Higher WPR is associated with a more feminised workforce

(ii) This feminised workforce is concentrated in agriculture as cultivators and agricultural labourers

(iii) High ‘household’ and ‘other’ work is not associated with high WPR.

Secondary Data on NREGS Implementation
1. Karnataka

	KARNATAKA : PERCENTAGE WORKS/ACTIVITIES DURING 2006-07 AND 2007-08(UPTO JANUARY) 

	DISTRICT
	STATUS
	% Water Conservation and Water Harvesting
	% Drought Proofing
	% Micro Irrigation Works
	% Provision of Irrigation facility to Land Owned by SC, ST, etc.
	% Renovation of Traditional Water bodies
	% Land Development
	% Flood Control and Protection
	% Rural Connectivity
	% Any Other activity Approved by MRD

	2006-07

	DAVANGERE
	Completed
	25.70
	6.13
	4.33
	5.86
	5.68
	5.23
	7.21
	39.86
	0

	
	On Going
	28.67
	15.16
	3.27
	4.70
	2.21
	1.88
	8.69
	35.42
	0

	
	Total
	27.54
	11.73
	3.67
	5.14
	3.53
	3.16
	8.13
	37.11
	0

	BIDAR
	Completed
	50.37
	1.13
	0.91
	17.61
	1.90
	0.00
	15.27
	12.81
	0

	
	On Going
	48.94
	0.00
	10.31
	6.58
	0.00
	0.00
	16.52
	17.64
	0

	
	Total
	50.00
	0.83
	3.34
	14.76
	1.41
	0.00
	15.60
	14.06
	0

	2007-08(up to January)

	DAVANGERE
	Completed
	19.35
	15.20
	11.81
	9.80
	7.41
	6.78
	10.93
	18.72
	0

	
	On Going
	25.38
	12.57
	6.72
	8.67
	4.82
	7.16
	10.23
	24.45
	0

	
	Total
	23.69
	13.30
	8.14
	8.99
	5.55
	7.06
	10.42
	22.85
	0

	BIDAR
	Completed
	36.98
	6.11
	0.23
	5.53
	10.94
	10.94
	3.57
	25.69
	0

	
	On Going
	35.05
	9.44
	9.44
	4.72
	13.05
	6.38
	1.73
	20.19
	0

	
	Total
	35.77
	8.19
	5.98
	5.02
	12.26
	8.10
	2.43
	22.26
	0


The main points that emerge from these tables are as follows:

· While Bidar has tended to focus far more on water management and irrigation, the focus in Davangere is much more on roads and connectivity. 

· Davangere has registered and provided job cards to far more people than Bidar, and this gets reflected in a far higher employment generation under the Scheme, both in per capita and aggregate terms.

· Bidar has provided a far higher share of work to women workers under the Scheme (at over 55 per cent) despite the lower overall generation of work. This inverse relationship between women’s share in total work and total employment per household in part reflects the demographic profile of a high Dalit population with a high WPR for women.

· Not surprisingly, given the higher generation of employment,  Davangere has a far higher utilization of funds and more ongoing works than Bidar. The cost of employment generation is lower in Davangere since the fixed costs are speard over a higher number of persondays.

· No additional types of works undertaken under ‘any other works approved by MoRD’

	KARNATAKA: EMPLOYMENT DETAILS

	Year
	District
	% Rural Households Issued Job Cards  
	% of Families Completed 100 days against Employment Provided
	Total Persondays In Lakhs
	% SCs Persondays 
	% STs Persondays 
	% Women Persondays 
	% Others Persondays 
	Avg. days of employment provided in a familly

	2006-2007
	DAVANGERE
	66.59
	30.80
	74.80
	30.00
	25.00
	40.00
	45.00
	51.70

	2006-2007
	BIDAR
	44.27
	2.30
	20.20
	31.50
	6.10
	56.20
	62.40
	38.10

	2007-2008(up to January)
	DAVANGERE
	68.17
	0.00
	34.00
	29.99
	25.00
	40.00
	45.00
	79.30

	2007-2008(up to January)
	BIDAR
	24.15
	88.80
	16.50
	29.02
	7.00
	63.40
	63.90
	50.30

	Phase 1
	 KARNATAKA: Job Card Distribution and Demand

	
	2006-2007

	
	District
	Of total No.of households issued job card(till the reporting month):
	No.of households who have demanded wage employment
	Out of Demanding households, number of households provided employment

	
	
	
	
	

	
	
	%SCs
	%STs
	%Others
	Households demanded up to previous month
	Households demanded during month
	Households provided employment up to previous month
	Households provided employment during month

	
	BIDAR
	31.74
	6.20
	62.06
	95.53
	4.47
	95.53
	4.47

	
	CHITRADURGA
	35.00
	25.00
	40.00
	100.00
	0.00
	100.00
	0.00

	
	DAVANGERE
	40.27
	18.11
	41.62
	82.29
	17.71
	73.89
	26.11

	
	GULBARGA
	36.10
	12.37
	51.53
	96.75
	3.25
	96.75
	3.25

	
	RAICHUR
	20.00
	25.00
	55.00
	98.73
	1.27
	98.73
	1.27

	
	SUB TOTAL
	32.30
	18.42
	49.28
	94.03
	5.97
	91.87
	8.13

	Phase 2
	2007-2008(up to January)

	
	BIDAR
	30.76
	6.10
	63.14
	95.87
	4.13
	95.87
	4.13

	
	CHITRADURGA
	35.00
	25.00
	40.00
	92.42
	7.58
	92.42
	7.58

	
	DAVANGERE
	40.20
	17.93
	41.87
	98.28
	1.72
	98.27
	1.73

	
	GULBARGA
	36.52
	12.92
	50.56
	92.29
	7.71
	92.29
	7.71

	
	RAICHUR
	20.00
	25.00
	55.00
	81.84
	18.16
	81.84
	18.16

	
	SUB TOTAL
	32.37
	17.94
	49.69
	90.71
	9.29
	90.71
	9.29

	
	BELGAUM
	22.96
	11.73
	65.31
	88.00
	12.00
	84.62
	15.38

	
	BELLARY
	25.50
	24.54
	49.96
	0.00
	100.00
	0.00
	100.00

	
	CHIKMAGALUR
	30.84
	5.60
	63.55
	50.30
	49.70
	50.30
	49.70

	
	HASSAN
	31.65
	3.77
	64.58
	0.00
	100.00
	 
	 

	
	KODAGU
	21.48
	10.45
	68.07
	0.00
	100.00
	 
	 

	
	SHIMOGA
	28.92
	7.63
	63.45
	48.94
	51.06
	55.42
	44.58

	
	SUB TOTAL
	26.24
	13.08
	60.68
	77.98
	22.02
	76.75
	23.25

	
	TOTAL
	29.94
	16.02
	54.04
	90.47
	9.53
	90.50
	9.50


	KARNATAKA: FINANCIAL DETAILS I


	Year
	Districts
	% Financial Utilization
	% works completed 
	Cost per day of employment

	2006-2007
	BIDAR 
	57.31
	74.17
	133.55

	2006-2007
	DAVANGERE 
	93.78
	38.03
	113.26

	2006-2007
	Karnataka
	72.75
	59.03
	111.84

	2007-2008(up to January)
	BIDAR 
	45.35
	37.59
	117.67

	2007-2008(up to January)
	DAVANGERE 
	61.91
	27.94
	110.15

	2007-2008(up to January)
	Karnataka
	41.20
	55.21
	105.31


KARNATAKA: FINANCIAL DETAILS II
	Year
	District
	Expenditure in Lakhs
	Minimum Wages
	Avg. wage Paid Per Personday

	
	
	On Unskilled Wage
	On semi-skilled and wage
	On Material
	Contingency
	
	

	2006-2007
	DAVANGERE
	60.05%
	0.02%
	38.99%
	0.94%
	62.50
	68.01

	2006-2007
	BIDAR
	59.69%
	0%
	39.69%
	0.63%
	62.50
	79.71

	2007-2008
	DAVANGERE
	67.78%
	0.05%
	30.96%
	1.20%
	74.00
	74.66

	2007-2008
	BIDAR
	64.62%
	0%
	34.94%
	0.44%
	74.00
	76.05


2. Uttar Pradesh

	Uttar Pradesh : Percentage Works/Activities During 2006-07  & 2007-08 (up to January)

	District
	Status
	Water Conservation and Water Harvesting
	Drought Proofing
	Micro Irrigation Works
	Provision of Irrigation facility to Land Owned by
	Renovation of Traditional Water bodies
	Land Development
	Flood Control and Protection
	Rural Connectivity
	Any Other activity Approved by MRD

	2006-07

	GORAKHPUR
	Completed
	1.34
	3.55
	0.00
	0.00
	32.92
	24.22
	5.86
	31.37
	0.75

	
	On Going
	4.56
	3.33
	0.00
	0.00
	52.50
	0.00
	6.18
	25.49
	7.94

	
	Total
	2.82
	3.45
	0.00
	0.00
	41.93
	13.07
	6.00
	28.66
	4.06

	MIRZAPUR
	Completed
	10.64
	23.19
	2.34
	0.00
	12.77
	39.26
	0.53
	9.26
	2.02

	
	On Going
	17.20
	10.25
	1.25
	0.00
	50.91
	11.85
	2.05
	6.49
	0.00

	
	Total
	13.81
	16.94
	1.82
	0.00
	31.19
	26.02
	1.27
	7.92
	1.05

	2007-08(up to January)

	GORAKHPUR
	Completed
	0.00
	5.18
	0.58
	0.00
	21.97
	48.36
	1.96
	21.97
	0.00

	
	On Going
	0.34
	7.41
	0.34
	0.54
	10.58
	13.34
	4.18
	63.27
	0.00

	
	Total
	0.16
	6.21
	0.47
	0.25
	16.72
	32.24
	2.98
	40.99
	0.00

	MIRZAPUR
	Completed
	17.82
	6.89
	0.00
	0.42
	52.81
	7.00
	0.53
	14.53
	0.00

	
	On Going
	14.04
	2.67
	1.62
	0.00
	31.79
	3.02
	1.97
	44.90
	0.00

	
	Total
	16.01
	4.88
	0.78
	0.22
	42.77
	5.10
	1.22
	29.03
	0.00


The main points that emerge from these tables are as follows:

· While in the first year, renovation of traditional water harvesting structures were important activities in both districts, land development was far more important in Mirzapur and rural connectivity in Gorakhpur. In the second year land development and rural connectivity took over and were awarded high priority in Gorakhpur. Rural connectivity, along with renovation of traditional water harvesting structures became more important in Mirzapur too.

· The average days of employment per household is very low, even though the fund utilization is interestingly high. 

· The share of women in total work is low, especially in Gorakhpur. This reflects the low WPRs of women in Uttar Pradesh.

· The data on Gorakhpur are a trifle baffling since they report high utilization, which is not reflected in the field survey. Job card distribution too is tardy in the district resulting in low coverage of households

	UTTAR PRADESH

	S.No.
	Districts
	% Utilization
	%works completed 
	Cost per day of employment
	Minimum wages

	2006-2007
	GORAKHPUR 
	78.66
	53.96
	90.76
	80

	2006-2007
	MIRZAPUR 
	61.95
	51.71
	81.66
	80

	2006-2007
	UTTAR PRADESH
	75.79
	65.34
	94.75
	80

	2007-2008(up to January)
	GORAKHPUR 
	68.56
	53.96
	131.93
	100

	2007-2008(up to January)
	MIRZAPUR 
	64.22
	52.24
	128.16
	100

	2007-2008(up to January)
	UTTAR PRADESH
	62.34
	49.36
	136.86
	100


	UTTAR PRADESH: EMPLOYMENT DETAILS

	Year
	District
	% Job Card Issued to Rural Household
	% of Families Completed 100 days against Employment Provided
	Total Persondays In Lakhs
	% SCs Persondays 
	% Women Persondays 
	% Others Persondays 
	Avg. days of employment provided in a family

	2006-2007
	GORAKHPUR
	41.65
	2.70
	32.40
	60.82
	8.00
	39.20
	43.60

	2006-2007
	MIRZAPUR
	72.10
	3.20
	37.30
	67.11
	28.70
	32.90
	40.30

	2007-2008(up to January)
	GORAKHPUR
	48.84
	0.70
	12.30
	63.11
	0.40
	36.90
	16.20

	2007-2008(up to January)
	MIRZAPUR
	74.21
	7.20
	22.30
	64.89
	34.60
	35.10
	23.10


	UTTAR PRADESH: FINANCIAL DETAILS

	

	Year
	District
	Expenditure in Lakhs
	Minimum Wages
	Avg. wage Paid Per Persondays
	Cost one day of Employment

	
	
	On Unskilled Wage
	On semi-skilled and skilled wage
	On Material
	Contigency
	
	
	

	2006-2007
	GORAKHPUR
	0.64
	0.01
	0.33
	0.01
	58
	58.14
	90.77

	2006-2007
	MIRZAPUR
	0.63
	0.05
	0.31
	0.00
	58
	51.67
	81.67

	2007-2008
	GORAKHPUR
	0.65
	0.01
	0.31
	0.03
	58
	85.98
	131.95

	2007-2008
	MIRZAPUR
	0.72
	0.02
	0.26
	0.01
	58
	91.84
	128.14


3. Kerala
	Kerala : Percentage Works/Activities 2007-08 (up to January)

	District
	Status
	Water Conservation & Water Harvesting
	Drought Proofing
	Micro Irrigation Works
	Provision of Irrigation facility to Land Owned by
	 Renovation of Traditional Water bodies
	 Land Development
	Flood Control and Protection
	Rural Connectivity
	Any Other activity Approved by MRD

	PALAKKAD
	Completed
	14.74
	4.80
	20.55
	4.60
	28.82
	1.53
	21.55
	3.40
	0

	
	On Going
	13.62
	6.10
	19.72
	4.39
	31.68
	2.85
	18.63
	3.02
	0

	
	Total
	14.14
	5.50
	20.10
	4.49
	30.36
	2.24
	19.98
	3.20
	0

	WAYANAD
	Completed
	34.91
	1.23
	4.18
	0.43
	4.91
	21.16
	27.05
	6.12
	0

	
	On Going
	47.87
	0.00
	0.27
	0.27
	2.93
	33.51
	0.00
	15.16
	0

	
	Total
	35.89
	1.14
	3.89
	0.42
	4.76
	22.09
	25.02
	6.80
	0


· Both the districts are concentrating on water management, with Wayanad giving a greater impetus to land de development, essential in its undulating terrain.  Rural connectivity is awarded far lower priority in Kerala, partly because of the better initial conditions and partly due a misreading of the Act in such manner as to permit only pucca all weather roads.
· Micro-irrigation and renovation has a far higher share in Palakkad, with watershed planning being the greater focus in Wayanad.

· The rate of utilization was extremely low in the first year, and the overhead costs were too high. The picture has now changed and utilization has picked up with a falling per cent overheads. However, given the ecological and demographic specificities of Wayanad, the overheads are likely to be higher in less dispersed and hilly settings.

· Women workers dominate the Scheme in both districts, but far more in Palakkad. This correlation between high SC population and high women’s participation as workers is observed all over the country under the NREGS.

· The average days of employment per household has picked up substantially at least in the areas where the Survey was done
	KERALA

	PART-I : EMPLOYMENT DETAILS

	Year
	District
	% Job Card Issued to Rural Household
	% of Families Completed 100 days against Employment Provided
	Total Persondays In Lakhs
	% SCs Persondays 
	% STs Persondays 
	% Women Persondays 
	% Others Persondays 
	Avg. days of employment provided in a familly

	2006-2007
	PALAKKAD
	16.27
	0.60
	11.60
	29.44
	4.20
	77.40
	66.30
	26.30

	2006-2007
	WAYANAD
	87.09
	0.50
	8.90
	8.08
	23.00
	50.40
	69.00
	16.20

	2007-2008 (up to January)
	PALAKKAD
	37.49
	0.50
	16.10
	24.20
	10.60
	78.40
	65.20
	26.10

	2007-2008 (up to January)
	WAYANAD
	69.76
	1.30
	18.00
	6.80
	26.60
	55.70
	66.60
	34.10


IV. IMPACT OF NREGS
Number of Workdays

The generation of employment is far higher in the Southern states, with Kerala taking the lead. When compared to preceding programmes like the NFFWP, the NREGS has generated roughly three to four times the number of work days.  The programme has therefore succeeded in providing the much needed wage employment in many states, and in both Kerala and Karnataka there were strong demands from the workers for increasing the work days to at least 200 per household. One disturbing aspect is the discrepancy between the work days calculated by the workers through recall and the work days entered on their job cards in Uttar Pradesh, where there was a systematic tendency of over-reporting on the job cards.
	Work and Wage in NREGS in the Different Worksites

	
	District
	Average days of employment per household in the year by recall
	Average Daily  Wage by recall
	Wage earned as % of Statutory minimum wage

	Karnataka
	Davengere
	45
	55.00
	74.32

	
	
	56
	61.00
	82.43

	
	
	45
	56.00
	75.68

	
	
	61
	74.00
	100.00

	
	
	37
	74.00
	100.00

	
	
	58
	66.00
	89.19

	
	
	81
	65.00
	87.84

	
	
	66
	71.00
	95.95

	
	
	57
	72.00
	97.30

	
	
	55
	70.00
	94.59

	
	
	49
	73.00
	98.65

	
	
	70
	70.00
	94.59

	
	
	64
	72.00
	97.30

	
	
	78
	59.00
	79.73

	
	Bidar
	49
	58.00
	78.38

	
	
	45
	74.00
	100.00

	
	
	44
	74.00
	100.00

	
	
	39
	55.00
	74.32

	
	
	59
	54.00
	72.97

	
	
	57
	62.00
	83.78

	
	
	58
	55.00
	74.32

	
	
	43
	68.00
	91.89

	
	
	56
	67.00
	90.54

	
	
	48
	74.00
	100.00

	
	
	55
	74.00
	100.00

	
	
	53
	74.00
	100.00

	
	
	67
	74.00
	100.00

	
	
	59
	74.00
	100.00

	Kerala
	Wayanad
	86
	125.00
	100.00

	
	
	77
	125.00
	100.00

	
	
	75
	125.00
	100.00

	
	
	79
	125.00
	100.00

	
	
	67
	125.00
	100.00

	
	
	82
	125.00
	100.00

	
	
	91
	125.00
	100.00

	
	
	92
	125.00
	100.00

	
	
	81
	125.00
	100.00

	
	
	66
	125.00
	100.00

	
	
	51
	125.00
	100.00

	
	
	88
	125.00
	100.00

	
	
	79
	125.00
	100.00

	
	
	83
	125.00
	100.00

	
	Palakkad
	86
	125.00
	100.00

	
	
	74
	125.00
	100.00

	
	
	65
	125.00
	100.00

	
	
	79
	125.00
	100.00

	
	
	68
	125.00
	100.00

	
	
	49
	100.00
	80.00

	
	
	62
	110.00
	88.00

	
	
	59
	100.00
	80.00

	
	
	76
	110.00
	88.00

	
	
	33
	125.00
	100.00

	
	
	49
	125.00
	100.00

	
	
	76
	125.00
	100.00

	
	
	55
	125.00
	100.00

	
	
	35
	125.00
	100.00

	
	
	61
	125.00
	100.00

	Jharkhand
	Saraikela Kharsawa
	23
	76.68
	100.00

	
	
	31
	76.68
	100.00

	
	
	36
	76.68
	100.00

	
	
	15
	76.68
	100.00

	
	
	18
	76.68
	100.00

	
	
	35
	76.68
	100.00

	
	
	29
	76.68
	100.00

	
	
	32
	76.68
	100.00

	
	
	25
	76.68
	100.00

	
	
	25
	65.00
	84.77

	
	
	23
	56.00
	73.03

	
	
	21
	53.00
	69.12

	
	
	19
	40.00
	52.16

	
	
	17
	40.00
	52.16

	
	
	15
	52.00
	67.81

	
	Godda
	30
	45.00
	58.69

	
	
	29
	42.00
	54.77

	
	
	28
	46.00
	59.99

	
	
	27
	61.00
	79.55

	
	
	26
	62.00
	80.86

	
	
	25
	55.00
	71.73

	
	
	24
	49.50
	64.55

	
	
	23
	45.50
	59.34

	
	
	22
	54.00
	70.42

	
	
	21
	53.00
	69.12

	
	
	20
	60.00
	78.25

	
	
	19
	61.00
	79.55

	
	
	18
	55.00
	71.73

	
	
	17
	57.00
	74.33

	
	
	41
	45.00
	58.69

	
	
	37
	42.00
	54.77

	Uttar Pradesh
	Gorakhpur
	1
	 
	 

	
	
	3
	 
	 

	
	
	3
	 
	 

	
	
	2
	 
	 

	
	Mirzapur
	23
	49.00
	49.00

	
	
	24
	51.00
	51.00

	
	
	28
	53.00
	53.00

	
	
	32
	48.00
	48.00

	
	
	12
	61.00
	61.00

	
	
	12
	65.00
	65.00

	
	
	14
	63.00
	63.00

	
	
	28
	57.00
	57.00

	
	
	36
	58.00
	58.00

	
	
	15
	73.00
	73.00

	
	
	17
	74.00
	74.00

	
	
	16
	66.00
	66.00

	
	
	11
	72.00
	72.00

	
	
	15
	54.00
	54.00

	
	
	31
	71.00
	71.00

	Note: this is an average for workers at worksites


Wages

In Kerala and Karnataka, there were few complaints regarding non-payment of minimum wages. However, in gross violation of the Act, workers at many NREGS worksites (in Uttar Pradesh and Jharkhand) are earning less than the minimum wage.  This is the single most important problem in the Scheme.  Moreover, it is a problem that no one denies
.  This issue will be discussed in greater length later.
Indebtedness

A well-known feature of rural India is that the high-interest debt undertaken by rural workers and farmers is one of biggest causes of distress and dispossession, which leads to a vicious cycle of deprivation, debt and poverty, a cycle the NREGS is expected to break. The NREGS is expected to do this in two ways: by increasing purchasing power and therefore reducing the urgency for debt on un-favourable terms, and by facilitating repayment of outstanding debt. The tables that follow clearly show both these features: (1) a large proportion of the sample is indebted, and poorer people without adequate collateral incur costlier but a smaller quantum of average debt from the moneylenders; and (2) several NREGA workers have used their wages to partially clear their outstanding debt.  

	Uttar Pradesh: Percentage households who are Indebted , Source and Average Debt

	 
	 
	Households in Debt
	Traditional Moneylender @ 3 to 5 % per month
	Average Debt per HH in Rs
	Indebted Households who have used NREGS Wages to Partially repay Debt

	District
	 
	69
	80
	7,550
	41

	 
	 
	46
	62
	9,732
	40

	 
	SC
	63
	79
	4,913
	46

	 
	ST
	54
	65
	11,847
	39

	 
	Others
	49
	66
	10,552
	34

	Primary Occupation
	Self Employment in Agriculture
	60
	47
	15,750
	24

	 
	Self Employment in Non-Agriculture
	40
	72
	4,841
	36

	 
	Casual Labour in Agriculture
	64
	77
	5,790
	29

	 
	Casual Labour in Non-agriculture
	53
	76
	10,045
	27

	 
	Grazing and Gathering 
	63
	82
	5,837
	33

	Total
	 
	55
	70
	7,906
	41


The principle features related to debt are as follows: STs and SCs are the most indebted groups in terms of incidence.  In terms of occupational categories, casual labourers in agriculture and cultivators (self employed in agriculture) have a high incidence of indebtedness.  The quantum of debt per household is, not surprisingly, highest for the salaried who spend on consumer durables and cultivators or the self-employed in agriculture who borrow to purchase inputs.  Even though indebtedness cuts across social categories and occupations, afflicting all sections of the working population, with a high incidence of debt across all types of households, there is an inverse relationship between the average quantum of debt per household and social status. 

	Karnataka: Percentage households who are Indebted, Source and Average Debt

	 
	 
	Households in Debt
	Non-formal Moneylender @ 2 to 4 % per month
	Average Debt per HH in Rs
	Indebted Households who have used NREGS Wages to Partially repay Debt

	
	 
	57
	82
	6,500
	56

	 
	 
	69
	71
	5,600
	72

	Caste
	SC
	71
	84
	6,032
	59

	 
	Others
	61
	72
	6,000
	69

	Primary Occupation
	Self Employment in Agriculture
	67
	68
	11,400
	64

	 
	Self Employment in Non-Agriculture
	61
	81
	11,381
	70

	 
	Casual Labour in Agriculture
	79
	83
	6,100
	69

	 
	Casual Labour in Non-agriculture
	65
	71
	7,900
	56

	 
	Grazing and Gathering 
	
	
	
	79

	Total
	 
	69
	79
	6,200
	63


The Kerala districts in particular, reported several cases of farmer suicides on account of rural distress and falling profitability of agriculture. Most officials and community leaders reported a very marked correspondence between work generation under NREGS and falling rate of peasant suicides.
	Kerala: Percentage households who are Indebted, Source and Average Debt (contd.)

	 
	 
	Households in Debt
	Non-formal Moneylender @ 1.5 to 2 % per month
	Average Debt per HH in Rs
	Indebted Households who have used NREGS Wages to Partially repay Debt

	 
	 
	54
	29
	4,921
	65

	 
	 
	58
	36
	4,636
	74

	 Caste
	SC
	57
	43
	1,671
	64

	 
	ST
	69
	35
	2,320
	81

	 
	Others
	55
	26
	7,900
	67

	Primary Occupation
	Self Employment in Agriculture
	60
	23
	6,921
	79

	 
	Self Employment in Non-Agriculture
	59
	32
	4,409
	79

	 
	Casual Labour in Agriculture
	61
	40
	3,250
	 

	 
	Casual Labour in Non-agriculture
	46
	38
	2,251
	78

	 
	Grazing and Gathering 
	49
	39
	2,321
	65

	 
	Salaried
	41
	 
	10,200
	74

	Total
	 
	57
	33
	4,867
	64


The tight hold of non-formal high-interest credit is visible in all states with the notable exception of Kerala, though even here it is only low in a relative sense, but stands at an alarming 33 per cent. The important distinction between Kerala and other states is that the rate of interest on informal credit is lower, at an average of 18 per cent to 24 per cent per annum. In Karnataka too the rate is lower than Jharkhand and Uttar Pradesh, at 24 to 36 per cent per annum. The Kerala government’s initiative through the Debt Relief Commission is bearing fruit which became perceptible in the later part of our survey.  There is evidence of the emergence of ‘new moneylenders’ who operate along with traditional moneylenders, which include government functionaries.
	Jharkhand: Percentage households who are Indebted, Source and Average Debt (contd.)

	 
	 
	Households in Debt
	Non-formal Moneylender @ 3 to 5 % per month
	Average Debt per HH in Rs
	Indebted Households who have used NREGS Wages to Partially repay Debt

	 
	 
	74
	75
	4,934
	26

	 
	 
	82
	84
	3,819
	33

	 Caste
	SC
	78
	74
	3,678
	40

	 
	ST
	83
	91
	4,227
	32

	Primary Occupation
	Self Employment in Agriculture
	82
	77
	4,864
	23

	 
	Casual Labour in Agriculture
	83
	89
	4,740
	20

	 
	Grazing and Gathering 
	80
	89
	1,944
	29

	 
	Salaried
	73
	 
	11,690
	37

	Total
	 
	79
	84
	4,311
	35


Borrowers have used their earnings from NREGA to partially repay their debts across the board. However, the ability of workers to do so is strongly correlated to the wage and average number of days of work, or their total earnings. In areas where more work has been generated at higher wages (as in Kerala and Karnataka), repayment is higher than in states reporting lesser days of work at lower than minimum wages.
Migration

	Changing Dynamics of Migration

	 

 

 

 
	Karnataka
	Kerala
	Jharkhand
	Uttar Pradesh

	
	Male
	Female
	Male
	Female
	Male
	Female
	Male
	Female

	% of respondents who were migrants before NREGA
	49
	31
	7
	3
	52
	41
	38
	19

	% of respondents who  migrate after NREGA 
	29
	16
	5
	0
	30
	24
	26
	8

	Changing causes of migration as % of respondents 

	pull' factors such as wage differentials
	Before NREGA
	25
	6
	49
	64
	12
	9
	19
	0

	
	After NREGA
	51
	38
	66
	 
	49
	33
	41
	6

	push' factors such as local non-availability of employment as wage labour
	Before NREGA
	25
	32
	29
	 
	33
	38
	35
	24

	
	After NREGA
	15
	18
	12
	 
	18
	24
	21
	10

	push' factors such as crop failure or  rain-dependent single-cropping due to inadequate water availability
	Before NREGA
	35
	36
	22
	36
	23
	21
	28
	27

	
	After NREGA
	25
	23
	22
	 
	14
	17
	15
	19

	interlinking of migration with debt/advances 
	Before NREGA
	12
	21
	 
	 
	26
	31
	18
	49

	
	After NREGA
	8
	18
	 
	 
	17
	23
	23
	65

	interlinking of migration with land leases
	Before NREGA
	3
	5
	 
	 
	6
	1
	 
	 

	
	After NREGA
	1
	3
	 
	 
	2
	3
	 
	 


Given the short time since the programme started, it was both unexpected and heartening to record the impact of the NREGS on the patterns and causes of migration. The main findings can be summarized as follows:

1. There has been a fall in overall migration, especially of women. This is largely due to the direct impact of wage employment under the Scheme as well as indirect impact through an expansion in irrigation and other productive assets through the works undertaken and the consequent increase in cropping intensity as well as stabilization of farm incomes through availability of water.
2. There has been a marked reduction in the severity of push factors that resulted in distress out-migration under adverse contracts, with debt and unemployment playing a lesser role in explaining out-migration.

3. Simultaneously,  much more of the migration is of males due to ‘pull’ factors such as wage differentials
4. Female migration continues to be far more responsive to ‘push’ factors and a reflection of distress out-migration, a fact corroborated during the meetings. Women would prefer to stay close to the homestead in order to take care of the home, land and family.

5. Migration of whole families has come down significantly, facilitating continuity and enrolment of children in schools.

6. The other interesting finding is that both the distance and duration of migration has reduced, and there is a greater continuity in residence at the homestead and in the village.
	Changing Patterns in Distance and Duration of Migration

	District/ State
	Destination %
	Duration in months

	
	Outside Village
	Outside Block/ Mandal
	Outside district but within State
	Outside State
	Daily 
	< 1 
	1 to 3
	6
	12

	Uttar Pradesh

	Before NREGA
	43
	21
	26
	10
	33
	21
	19
	17
	10

	After NREGA
	67
	25
	2
	6
	51
	30
	15
	2
	2

	Jharkhand

	Before NREGA
	22
	35
	29
	14
	22
	12
	19
	29
	18

	After NREGA
	39
	41
	13
	7
	29
	20
	24
	13
	15

	Karnataka

	Before NREGA
	17
	14
	38
	31
	21
	22
	26
	17
	14

	After NREGA
	32
	27
	26
	15
	36
	29
	18
	17
	7


Expenditure Patterns

Respondents were asked detailed questions about their purchases and expenditure on various items using the recall method for the previous year.  The following table summarizes the findings. The data for Jharkhand is not available as yet.

	Percentage increase in Expenditure on Different Heads after NREGS 

	State
	Karnataka
	Kerala
	Uttar Pradesh

	S No.
	Item
	%Hhs
	%Increase*
	%Hhs
	%Increase*
	%Hhs
	%

Increase*

	1
	Cereals
	15
	10
	12
	8
	21
	18

	2
	Pulses & Products
	31
	24
	21
	18
	30
	32

	3
	Milk & Milk Products
	15
	14
	17
	19
	26
	22

	4
	Edible Oil
	22
	12
	15
	23
	24
	20

	5
	Egg, Fish & Meat
	29
	10
	31
	15
	11
	18

	6
	Vegetables And Fruits
	27
	15
	29
	18
	38
	23

	7
	Sugar
	17
	25
	6
	15
	15
	33

	8
	Pan, Tobacco And Intoxicants
	9
	15
	12
	17
	11
	23

	9
	Medical (Non-Institutional)
	21
	95
	5
	11
	29
	103

	10
	Toilet Articles
	70
	33
	35
	75
	21
	20

	11
	Clothing
	65
	35
	43
	50
	72
	42

	12
	Bedding Etc.
	15
	60
	56
	125
	 
	 

	13
	Footwear
	65
	50
	67
	53
	72
	35

	14
	Education
	39
	76
	21
	89
	46
	83

	15
	Electric Bulb, Tubelight
	27
	71
	9
	45
	14
	31

	16
	Bucket, Water Bottle/ Feeding Bottle & Other Plastic Goods
	29
	43
	31
	46
	13
	22

	17
	Bedstead
	7
	none to one
	9
	75
	3
	none to one

	18
	Almirah
	4
	none to one
	6
	130
	2
	none to one

	19
	Chair, Stool, Bench, Table
	16
	none to one
	18
	100
	4
	none to one

	20
	Suitcase, Trunk, Box, Handbag And Other Travel Goods
	45
	121
	47
	124
	23
	11

	21
	Radio
	22
	none to one
	29
	none to one
	4
	none to one

	22
	Television
	
	 
	4
	none to one
	 
	 

	23
	Jewellery & Ornaments
	17
	41
	65
	150
	 
	 

	24
	Crockery & Utensils
	75
	140
	55
	98
	76
	40

	25
	Electric Fan
	8
	none to one
	14
	none to one
	2
	none to one

	26
	Stove 
	14
	none to one
	3
	replaced old stove
	9
	none to one

	27
	Pressure Cooker/Pressure Pan
	2
	none to one
	16
	none to one
	3
	none to one

	28
	 Bicycle
	7
	none to one
	9
	none to one
	2
	none to one

	29
	Clock, Watch
	12
	none to one
	18
	none to one
	1
	none to one

	30
	House Repair
	19
	44
	26
	50
	11
	36

	 
	*calculated as an average of reporting households with amount of increase as weight


In Uttar Pradesh most houses reported increase in expenditure on food items like milk & milk products, pulses & products, vegetables and fruits. In general, there is an improvement in nutrition in terms of the frequency, quantity and quality of food. This is most marked in Uttar Pradesh and Jharkhand, which started with poor initial conditions. Most interestingly, we were repeatedly told that after payment day, women and girls manage to eat the same menu as the rest of the family, especially in Uttar Pradesh and Jharkhand. The pattern in the southern states which also report higher NREGS earnings is different, with far more households reporting an increase in the purchase of suitcase, trunk, box, handbag and other travel goods, clothing, footwear, toilet articles, crockery & utensils, bucket, water bottle/ feeding bottle & other plastic goods, etc. There is an increase in expenditure on school education everywhere, esp. on books. Households were buying consumer durables as well as food and non-food consumables more than before.
This will clearly generate demand in the sectors that produce these goods of mass consumption, and increase employment and growth through the operation of the multiplier.
Local Wage Rates

One of the important indirect outcomes is the increase in local wage rates, which has sometimes led to several social tensions and opposition to the Scheme from the bigger landowners. In most places, esp. in Uttar Pradesh and Jharkhand, the agricultural wages have increased by 10 to 20 per cent. 

	Impact of NREGS on local wages

	State 
	District
	% increase in Local wage rates

	Karnataka
	Bidar
	20

	
	 
	15

	Kerala
	Pallakad
	10

	
	Wayanad
	10

	Uttar Pradesh
	Mirzapur
	15

	
	Gorakhpur
	 

	Jharkhand
	Godda
	20

	
	Saraikela Kharsawa
	20


Cropping Pattern and Intensity

	Impact of NREGS on Cropping Intensity and Cultivation of Fallows Due to Availability of Irrigation

	State 
	District
	% increase in Double Cropped Area 
	% long duration fallow f(>= 3 years) Sown  

	Karnataka
	Bidar
	9
	15

	
	Davengere
	7
	17

	Kerala
	Pallakad
	14
	 

	
	Wayanad
	12
	 

	Uttar Pradesh
	Mirzapur
	2
	 

	
	Gorakhpur
	 
	 

	Jharkhand
	Godda
	6
	18

	
	Saraikela Kharsawa
	7
	20


The Scheme focuses to a large extent on irrigation assets, land improvement and soil moisture conservation through watershed development; repair, up-gradation and creation of irrigation facilities and land improvement on the private lands of some categories of cultivators like SC, ST, BPL, etc. This has helped stabilize existing cropping cycles through the timely provision of water as well as increased the gross cropped area by retaining enough soil moisture and irrigation water for a second (or even third) crop. The results are most marked in Kerala. Traverse inter-cropping has increased in Jharkhand and the hilly areas in Mirzapur. In Rangamatiya village (Saraikela Kharsawa) in Jharkhand where farm ponds have been built after land leveling and bunding on several ST plots, farmers were contemplating a move from dry broadcasting of short duration paddy that is highly susceptible to weeds to wet transplantation of HYV paddy. All these would result in higher productivity and production of crops, leading ultimately to greater food and livelihood security.
V. WOMEN, NREGS AND AREAS FOR ATTENTION

Contrary to what the Scheme’s critics claim, expenditure on the Scheme remains low. The low administrative capability, inadequate creation of shelf of works and a lack of official will to transform from a supply-driven public works programme to a demand-driven employment guarantee keep spending low. Not surprisingly, women bear a disproportionately higher burden of this through three inter-related processes: disenfranchisement through non-recognition as right holders; inability to make claims due to the excessive bureaucratization of procedures and the imposition of a host of arbitrary and discretionary eligibility criteria; and non-fulfillment of entitlements guaranteed under the Act. These issues are elaborated below.

Recognition as Right Holders

Many women were forced to accept lower annual entitlements to public works due to their inclusion on the job cards of the extended joint family. Most states have issued job cards on the basis of a pre-existing household listing using the “common kitchen” definition of the household, previously used for the Census and the ration cards.  The relevant State officials were either unaware of the provision for nuclear family and single member households in the Guidelines, or simply continued with the existing lists out of sheer inertia. This was particularly adverse for female-headed households nested within natal or marital homes (widows, separated/abandoned women) who were denied their rightful status as independent households under the Act.  Many older widows have also been refused cards on the grounds of their age, even though they worked under the National Food for Work Programme. The pressure to exclude older persons is due to the prevalence of piece-rate work with uniform productivity norms, and the arbitrary restriction on the number of eligible workers per household.  In the absence of a universal and adequate Pension Scheme, the exclusion of the elderly purely on the basis of their physical strength is a cause for concern.

	Missing Nuclear Households

	 
	Karnataka
	Kerala
	Jharkhand
	Uttar Pradesh

	Widowed/Separated daughter in natal home
	10
	11
	18
	17

	Widowed daughter-in-law /Second wife of polygamous son 
	9
	2
	14
	11

	Female-headed households
	12
	15
	17
	12

	Adult unmarried children 
	187
	171
	152
	122

	Adult married children 
	77
	81
	63
	69

	Total (including adult unmarried children)
	295
	280
	264
	231

	Total (excluding adult unmarried children)
	108
	58
	112
	109


Women in migrant families (and all migrants in fact) have faced a severe problem of exclusion since registration was not a continuous process, as provided in the Act, but took place at a time of high seasonal out-migration.  If entire families had migrated, they were told on their return that they have to now wait till the registration “opens” again.  If only husbands had migrated, the women who remained in their villages were turned back because they were not the “heads of the household”, which is itself a violation of the law.  

	Percentage Households who have received job cards and applied for work

 

	 
	District
	Received Job Card
	Applied for Work
	Assistance, if any, in applying for work

	 
	 
	Yes
	No
	Yes
	No
	Yes
	Agency/Organization

	Karnataka
	 
	75
	25
	39
	61
	95
	Janwadi Mahila Samiti

	
	 
	72
	28
	41
	59
	89
	Janwadi Mahila Samiti

	Kerala
	 
	91
	9
	75
	25
	92
	KudumbShree (SHG)

	
	 
	87
	13
	71
	29
	71
	KudumbShree (SHG)

	Jharkhand
	 
	53
	47
	17
	83
	100
	All India Agricultural Worker's Union

	
	 
	59
	41
	0
	100
	 
	 

	Uttar Pradesh
	 
	55
	45
	11
	89
	100
	All India Kisan Sabha

	
	 
	62
	38
	3
	97
	100
	All India Kisan Sabha

	Note: we have adopted the common kitchen definition adopted by the Government
	 
	 
	 
	 
	 
	 
	 


Local bureaucrats have evolved all kinds of completely illegal and unsound eligibility conditions resulting in workers not being recognized as right holders under the Act.   According to the Act the only criteria that need verification are family, local residence and age. Neither the Act nor the Guidelines call for any documentary proof. However, local bureaucrats administering the Scheme have often demanded documentary evidence, such as ration cards, voter IDs, Census lists, and so on. This echoes research findings from Bangladesh which analysed the implementation of gender and development policies by government functionaries and development NGOs. Local workers and officials were found to reflect their own biases against progressive policy aims like gender equity through discretionary practices and unnecessary paperwork which effectively undermined these very policies (Goetz 1996). In India, too, bureaucratic biases against gender equity have meant that despite the Act having a clear provision for ensuring women’s inclusion in the Scheme, women, especially if elderly, migrant, physically challenged or member of a female-headed household, tend to be disproportionately excluded due to all kinds of documentary and eligibility conditions imposed during the implementation process which act as barriers to access. 

	All-inclusive Definition of Household

	 
	Average number of persons per job card
	Average size of household

	Karnataka
	2.9
	6.1

	
	3
	5.8

	Kerala
	2.1
	4.9

	
	2.4
	4.6

	Jharkhand 
	3.6
	5.9

	
	3.5
	6.3

	Uttar Pradesh
	3.5
	7.1

	
	3.4
	7.3


Claiming Rights

After verification, registered households are issued job cards with the names of the eligible workers from the household marked on them. This job card is required when one of the members of the household applies for work through the Scheme, and record of the days worked and the wages received are also entered on this card.

Besides the delay in the distribution of job cards, often the cards are taken from the workers by Contractors, Panchayat officials, etc. Except in a few pockets, there is little awareness among the rural population that the onus is on them to apply for work, let alone any knowledge of how to do so.  Workers are under the impression that the onus is on the administration to provide them 100 days of work and that the possession of the job card automatically ensures this. Most field surveys did not find worksites where the demand-driven aspect of the Act was being put into practice. As a result, only those who are present in the village, have not migrated elsewhere and come to know about the work being provided through the Scheme are able to access it. Moreover, if the availability of work is less than the demand, many workers have to return empty-handed. The lack of awareness about the procedures in the Scheme stem partly from the fact that it is still early days, and there is bound to be some amount of confusion and delay in the dissemination of information and awareness. With time, more people are likely to be informed about the Scheme and its procedures. 

	Sources of Information about NREGA dETAILS

	 
	Karnataka
	Kerala
	Jharkhand 
	Uttar Pradesh

	
	Introduction 
	Details 
	Introduction 
	Details 
	Introduction 
	Details 
	Introduction 
	Details 

	Sarpanch/Gram Sabha
	12
	20
	11
	30
	11
	12
	21
	7

	Gram Sevak/Computer operator/Village Labour Leader, etc
	8
	31
	13
	18
	23
	46
	5
	31

	Other government officials
	9
	33
	14
	23
	9
	14
	3
	7

	Newspaper
	13
	2
	24
	 
	 
	 
	 
	 

	Posters
	1
	6
	8
	16
	 
	5
	1
	1

	Television
	35
	3
	23
	4
	7
	8
	9
	7

	Word of mouth
	22
	5
	7
	9
	50
	15
	61
	47


Where workers are organized through grassroots organizations, agricultural labour unions, peasant organizations, women’s organizations and trade unions, and are aware that they have to apply for work, other impediments come in the way, especially where women apply on their own. In the latter case they are either dispossessed of their job card, or are asked to get the approval of the male head of household. Dated acknowledgment of applications are not issued to claimants, with the result that they cannot hold the government accountable to the unemployment allowance if work is not provided within 15 days. 

The complicated procedures for application and hurdles created in the process have resulted in several claimants giving up and not pursuing their claims. Claimants are, for example, informed that photographs are compulsory, even though this is not the case, and that they must arrange for it themselves, even though the Guidelines clearly put the responsibility on the officials and exhort them not to insist on photographs. The village functionaries claim that the applicant must approach the Block officials. They are often required unnecessarily to travel to the Block headquarters to pursue their applications, only to be told on arrival after a difficult journey that their papers are not in order, or that they have come to the wrong place. This has given rise to a system of informal intermediaries, the erstwhile private contractors, who step in as the middlemen and extract a share of the wages to smoothen the process. The addition of conditions and paper work not in the original legislation prevents women from making claims. Research on women’s access to welfare grants in South Africa documents similar impediments being set in the way of women applicants by local officials, “Such misapplication of the rules that burden applicants or prevent them from getting grants are shaped in large part by negative perceptions held by officials at various levels of government and across departments. They view welfare recipients, particularly the poorest … youngest … and most vulnerable …as least deserving of assistance” (Goldblatt 2005:249).

The greatest strength of the Indian Scheme is the provision that workers can apply and get work when they need it most. This demand-driven aspect of the Scheme, which is its cornerstone, is not in place, resulting in the persistence of the bureaucracy-led supply-driven approach. This is because there is a vested interest in keeping control over the timing and amount of employment available across seasons in rural areas. This permits the local elite and landlords to continue their hold and discipline over local labour, and prevent an upward pressure on market wages. In the final analysis, barriers to fair and simple claim-making under the Scheme curtail overall expenditure and sustain the local power equations and dismally low wages. 

Receiving Entitlements

Number of Workdays

The number of work days provided has picked up significantly after January in both Uttar Pradesh and Jharkhand.  In Gorakhpur in particular, we had the ridiculous experience of having to hunt for worksites without success, and after repeatedly insistence, visits were organized for us to fraudulent sites quickly put together for our benefit!  In Uttar Pradesh and Jharkhand, we came across several cases of false entries and exaggerated number of work days under the Scheme on job cards. 

In general, in states where the limit of 100 days is close to being achieved, like Kerala, the dissatisfaction is largely on account of the 100 days limit and the demand is for more work.
Wages 
Wages are less than statutory minimum wages for two inter-related reasons. The first is structural in that the amount of production/outturn expected from workers is humanly impossible in the prescribed time. The second is the governance or administration of the productivity-linked wage system, since it involves judgment, discretion and measurement
. From this follows the two-pronged solution adopted by some State Governments. The first is the revision of the Schedules of Rates after time and motion studies under different conditions of ecology, worker age and gender, climate. The second is reform in administration through fair tasking as well as timely and accurate measurement by an expanded cadre of skilled village level staff. 

However, it is not that the non-payment of minimum wages to workers involves a saving for the Centre on this count, since in a clear case of serious malpractice, muster rolls are squared with the measurement book to show minimum wage payment on paper, but workers are paid as per actual output as maintained in the ‘kutcha register’. In Uttar Pradesh, we found cash payment on this basis.  The lower level government functionaries even tried to justify this by claiming that the system was essential since the Block Presidents demanded a 10 per cent ‘commission’ for signing the cheque, as mandated by the UP Scheme. Incidentally, the UP job card does not have a column for wages paid.

In Jharkhand, in an even more naked exercise of power, we found that workers were paid full minimum wages into their bank accounts. They were then herded together by the ‘Contractor’ and taken to the Bank to withdraw their money. Just outside the Bank premises, the difference between their productivity-linked wage and minimum wage was taken away from them. In fact, workers in Jharkhand call this yet another instance of ‘bicholia raj’ that they have to live with.

It has also promoted child labour in both Jharkhand and Uttar Pradesh as young children (7-13 years of age) worked with their parents on the worksite to increase outturn and the family’s meager earnings.   

Workers complained of delayed payment of wages—delays of up to four weeks. Uttar Pradesh and Jharkhand have a system of advances (which amounted to anything between Rs 50 and Rs 100 per worker, without any proper record of the payments made to each worker) that remained unsettled for well over the prescribed fortnight. On many sites workers received wages in their houses from the group leader, without public payment to the actual worker as prescribed by the Act. As noted earlier, despite the poor quality of grain and leakages, food security considerations make women want at least part payment in kind.  Interestingly, they wanted the men of their household to receive wages only in kind since, whatever the quality, whatever the quantity, it would at least reach home and fill empty stomachs. Over four-fifth of the sample preferred payment to be made partly in grain and partly in cash. Almost all female respondents and half of the male respondents wanted the wage partly to be paid in grain.  This view is held all over the country, which once again underlines the primary importance of food security
. 

Working Conditions

Some households do not own the implements required for earth works as they are expensive.   This was a serious problem for single women, Scheduled Caste, Scheduled Tribe and landless and marginal farmer households.  Workers also reported high wear and tear of the implements and thus an impending replacement cost. However the administration was unwilling to include implements under the material component.

The Act provides for four minimal worksite facilities: childcare, shade, drinking water and first aid.  Except in Kerala and Karnataka, these are more conspicuous by their absence, except perhaps for drinking water without which it would be impossible for workers to sustain themselves in the heat.  The provision of childcare is clearly not a priority in the implementation of the Scheme. For one thing, such provision is to be made if there are at least five children at the worksite. But the lack of information itself means that some women leave children behind at home, so this becomes an excuse for the administration not to provide childcare facilities. Often the greatest stumbling block is the attitude of the officials, as exemplified by an officer in Jharkhand. When asked about the provision of crèches he scoffed at them as elitist and alien concepts. Most women prefer permanent day care centres located in the village and not at worksites, unless they are breast-feeding the child. Women also felt that if migration was reduced, they could send their children to school. One way of integrating childcare, food security and employment for women workers is through dovetailing the Integrated Child Development Services (ICDS) with NREGS.  The Anganwadis can double up as day care centers or crèches for children of NREGS workers and be treated as NREGS worksites. 

As far as provision of drinking water at worksites is concerned, although many sites had employed women to fetch water, it was pitifully inadequate, particularly in view of the hard work and the intense heat in which it was being done. In many caste-ridden areas in Uttar Pradesh, there was a shockingly discriminatory practice to provide separate vessels for Scheduled Caste on grounds of “untouchability” and “purity”. 

Preponderance of Women Workers

Uttar Pradesh has a far higher percentage of men on worksites than the other states surveyed, but nonetheless, there are far more women at NREGS worksites in Uttar Pradesh than at previous FFWP worksites. In Kerala, women dominated the worksites and most interestingly most of them were first time workers. Though they said the work was very tough on their bodies, nonetheless, it gave them the dignity of doing Panchayat work and the daily attendance made them feel like Panchayat employees, adding greatly to their status. They also said the payment of equal wages was a huge incentive, which ironically kept the men away since they earned more than the minimum wage on other work. 

[image: image1.emf]Age-wise Percentage Women in Total Workers

0

20

40

60

80

18-29 30-39 40-49 50-59 60+ Average

Age in years

Percentage

Karnataka Jharkhand Kerala Uttar Pradesh


 In general, a large section (a third or more) of the workers at NREGS worksites were women in the age group of 25-60 years, largely from landless, small and marginal farmer households, belonging to Scheduled Caste (SC) and Scheduled Tribe (ST) communities. Where women outnumber men, the cause is inevitably the non-payment of minimum wages and the consequent unwillingness of men to work at such low wages. At these abysmal wages, men would prefer to migrate or find alternative employment to increase family income while women need to remain closer home to fulfill their household responsibilities. The triple burden borne by women due to the gender based division of labour bound them to their villages and view some employment as better than none, irrespective of the wage.

In fact, the lower-than minimum wages have become a mechanism for targeting and exploiting the poorest and most vulnerable women, and even though persons from all sections registered, mostly women from low/no asset households availed of the work where wages were low.  Ironically, this has made it a self-defeating exercise as far as poverty alleviation is concerned.  

Works: Durable Assets through Manual Work

Except in Kerala, there are many deficiencies in the types of works selected and the method followed. In many places, the Gram Sabha (See Glossary) was held for the selection of works, but very few women attended it and none participated in the discussion. Despite their numerical predominance as workers under the Scheme, women have had very little voice in the selection of works on which they labour. Where women were organized into collectives, it added to their self-confidence in articulating their priorities. Apart from not having a say in the selection of works, many of the activities women are keen to undertake under the Scheme are not permitted in the rigidly defined list. Women’s main concerns are food security, domestic water security, health, education, fuel, fodder and income generation.  They also want the inclusion of infrastructure and personnel for social and human development like Anganwadis, crèches, ration shops and primary healthcare centers in the list of selected works.  

The other activities that women are keen to undertake in NREGS are individual-income generating activities, home-based and small-scale industries.  At the moment, individual beneficiary schemes for livelihood generation are not permitted under the NREGS. There are several suggestions for women-friendly economic activities and projects such as, civic services, sericulture, horticulture, floriculture, food processing, pisciculture, and rearing livestock.  However, such works are not permissible under the NREGS unless the labour-to-material cost ratio and the list of permissible works are changed. There are also several requests for convergence of training and literacy programmes with the NREGS. This is a good idea and given the very high illiteracy rates among women workers, an important opportunity for not only imparting skills but also basic literacy. There could be dovetailing with adult literacy programmes.  One very useful suggestion is that a land improvement package that includes land leveling, farm bunding and a farm pond should be permitted and encouraged on farms of female-headed households as well as farms of migrant workers where women predominantly do the farming. At the moment this provision is allowed for in the case of SCs, STs, BPL families and beneficiaries of Indira Awaas Yojana and land reforms, who mostly remain unaware of it. 

The Scheme only permits arduous manual work, which militates against frail, undernourished, and elderly people as well as some women. Single women or even pairs of women are turned back from worksites since they would bring down the average productivity. This focus on durable physical asset creation through manual work not only denies women full wages, but also promotes child labour, and makes it difficult for women to suggest key development activities to address needs.  Furthermore, since large earth works are not possible during the rains, a time of food insecurity, this effectively suspends the guarantee in the rainy season. The desire to minimize waste and leakage through “unproductive” works ends up undermining gender concerns. 

VI. INADEQUATE DEMAND GENERATION
According to a recent statement on “Status of NREGA” given to Parliament by the Rural Development Minister, in 2007-2008, 3.37 crore households in 330 districts were provided employment for 141.62 crore persondays of work that is an average of 42 days during the year. The previous year during 2006-2007 in 200 districts, 2.10 crore households were provided 90 crore labour days, that is 43.06 days on an average per year. 

Earlier employment generation schemes included the Jawahar Rojgar Yojana, the Employment Assurance Scheme, the Sampoorna Rojgar Yojana. A CAG report in 2000 assessed that on an average under the JRY/EAS scheme 17 days of work were provided per year to those who applied for work. These programmes were merged in 2001 in the Sampoornana Grameen Rojgar Yojana. Under the SGRY the highest number of work days provided in any year was 85.60 crores workdays in 2003-2004 covering 588 districts. Although the number of districts covered was 44 per cent higher, the number of workdays was 40 per cent less then workdays created under REGA in its second year of operation. Thus there is no doubt that the work created under REGA to help the rural poor is much more than work created under any other scheme so far. This should answer the carping criticism of those “cut subsidy” lobbies, who see nothing of any benefit in REGA.

It is necessary to review the functioning of the Act and on the basis of the experiences in different States to frame a set of issues and demands to ensure that the intended aim of the Act is met. 

However the question arises why is the demand for work under NREGA not commensurate with the growing need for work? If the guarantee is for 100 days, and on an average only 42 to 43 days are provided what are the reasons for the low demand?

There are several problems which if not addressed will gravely limit the potential of NREGA to bring the full benefit of the Act to the rural poor. Some are related to poor implementation and the role of State Governments, the rest which in a sense are more crucial to the functioning of the Act are related to provisions in the Act and the role of Central Government in financial allocations.

Minimum Wages

The Central Government bears the full cost of the wages under NREGA. The Act permits the payment of Minimum Wages decided by each State till such time as the Central Government notifies a central wage, which should not be below 60 rupees. As can be seen in the table given below with the exception of Gujarat which has retained a dismally low minimum wage of 50 rupees most States have a wage of either 60 rupees or above. Thus the present arrangement of validity of State level minimum wage is beneficial to the workers. 

The more crucial issue is that in a large number of States workers are unable to earn a full minimum wage because of impossibly high work norms or that they have to work “overtime” for longer hours to earn a minimum wage. The nature of work given in REGA is one of the major reasons why the need for work does not match the demand under the Act. 

The Act specifies that REGA is open to any worker willing to do manual work. However manual work offered is mainly earth digging and lifting work. According to the Ministry report, of the 17.76 lakh projects started in the country, three fourths are connected with water conservation like digging of tanks, canal desilting or repair,or digging tree pits for afforestation, all earth work related.  It is wrongly assumed that agricultural workers doing manual labour on fields will be equally accustomed to earth work. This is not true. Women who do weeding work, transplantation or picking cotton or vegetables, are now doing heavy earth work as the only alternative to starvation without work. The national average share of women in workdays generated under NREGA is 42.60 per cent .This is higher than the one third share sought to be achieved by provisions in the Act  However studies of worksites where there are a larger number of women going upto even 82 per cent as in Jharkhand do show that NREGA work is not the preferred work for males and women’s participation is related to acute economic vulnerability. During the early discussions on NREGA, one argument was that NREGA should be the last resort for employment so the conditions need not be such as to encourage workers to demand work through REGA, presumably to keep the costs down. It turns out after two years experience that this is exactly what is happening. Moreover in State after State, studies are showing that workers are not getting the full minimum wage. Although the Rules permit for time rated work payments, all States have adopted task based wage rates. So far very few States have conducted work, time and motion studies to decide work norms. This includes group-based work which is most common. The other problem related to group work is the exclusion of older persons particularly women. Single women also find it difficult to join a group. Thus a most urgent task is to ensure that proper work, time motion studies are conducted which can provide a realistic SOR. The NREGA cannot and should not be turned into a source of cheap labour.

Works 

Another discouragement to the implementation of REGA is the narrow scope of schemes permitted. From the State Governments point of view in States where there is a high percentage of cultivated land as for example in West Bengal, Punjab or Haryana there is a limit to the kind of work that can be undertaken under NREGA. Land is required for extension of water conservation projects and in many States a saturation point will be reached. Further, in States where there is heavy rainfall or a longer rainy period, there is no scope for the provision of work except afforestation. In this sense the REGA project list is discriminatory and helps those States with a dry climate or with large tracts of unused land. At the time of the drafting of NREGA this was pointed and therefore a provision was included in the Act under Schedule 1 Clause 1 (ix) which provides for “any other work which may be notified by the Central Government in consultation with State Governments.” However in practice this is not being properly utilized. Thus a more flexible approach to the type of works permitted would not only encourage State Governments to take up more projects but would benefit workers also through a change in the nature of work. It is necessary for our units in the States to take up alternative work possibilities from the village level to the State level including through the State Councils.

Allocations of Funds

The fund allocation for NREGA has not matched the expansion of the scheme. While the number of districts covered under NREGA has doubled in the last year, budget 2008-2009 has increased the allocation of funds only by 20 per cent. Since all employment schemes have now been merged with NREGA this is clearly inadequate. The actual increase in cash allocations for rural employment since the enactment of NREGA is only to the tune of Rs 2200 crores. In 2006-2007 the combined allocation for employment through SGRY and REGA was Rs 14,300 crores (Rs. 3000 cr and Rs. 11,300 cr respectively); in 2007-2008 it was Rs. 14,800 crores (Rs. 2800 cr and Rs. 12,000 cr) and in 2008-2009 it is Rs. 16,000 crores for REGA. The SGRY also had a food allocation. If the cost of foodgrains is included then the difference between SGRY allocations and the REGA will come down further. The method of fund allocations and the delays also tend to limit the number of projects the panchayats take up. The level of expenditure per week was around Rs. 1.35 crore to Rs. 1.45 crore. The process of fund disbursal from district to the panchayats takes around 20 to 30 days.  It is estimated that at that level of expenditure at least Rs. 4.5 crore was required in the system at any given time to ensure adequate work in keeping with the demand. However there was no backup fund with the district administration for meeting the demand. Another problem identified is that the center decides on an arbitrary amount and sends it directly to the districts. Often the demand varies from district to district depending on local employment opportunities. However even if there is no demand in a particular district the REGA fund of the district cannot be transferred to another district where there is an increased demand. Instead of sending the funds for REGA directly to the districts, the Central Government should allow State Governments to disburse the funds according to the requirement. A panchayat will hesitate to give work on demand if they do not have the ready money to pay the workers, which they should do within a week of completion of the work. Thus the demand for better fund allocations is important to ensure that panchayats encourage workers to avail of the rights given to them by REGA.

Unemployment Allowance

Only two or three States have paid unemployment allowance. This allowance is to be paid by State Governments and it is extremely unfair and unjust for the State Governments to deny workers unemployment allowance which is due to them because of the failure of State Governments to provide work. Often the demand for work is ignored and not registered so as to avoid payment of unemployment allowance. If the State Governments have a problem because of the methods of fund allocations as mentioned above, then surely it is the responsibility of these Governments to make a noise about it and demand that the Central Government should make the necessary changes. In any case workers should not suffer. It is important to address the issue of unemployment allowance wherever workers have been denied work as this is an important right which is being violated in many parts of the country.

Administrative Set-up

The NREGA Act has included a separate cadre for implementation of NREGA of a Programme officer and a Gram Sahayak. Yet in some States this has not been done and the present gram panchayat secretaries or at the block level the BDOs are being asked to fulfill the additional responsibility of NREGA. The situation is better where there are functioning panchayats and gram sabhas which ensure better participation and involvement. In Kerala the unique Kudumbashree project involving over 36 lakh women at the village level in the State organized in different societies, has done an excellent job in implementing REGA. All supervisory work on the site is done by women members of the Area Development Societies under Kudumbashree whose members also take on the responsibility of mates, measuring the work etc. This successful model shows the possibility of a REGA friendly administrative set-up which will enhance workers rights under REGA. The appointment of separate cadre is an important demand that we should make as it will help the implementation of the Act.

Against Corruption and for Social Audits

Even though REGA has the best in-built mechanisms for social control and anti-corruption measures compared to all previous schemes, entrenched interests at different levels seek to utilize the funds of REGA to line their own pockets. There have been examples of violence unleashed on activists when they have intervened to prevent administrative loot of REGA funds. In Godda district, Jharkhand some people were arrested under Sec. 307 on an attempt to murder charge because they had protested against corruption. Other organizations working for social audits have faced similar violence. In a most horrendous case, a young activist working with an NGO in Jharkhand was reportedly brutally murdered because he had been involved in a social audit which exposed corruption.

The problems of false muster rolls, non-payment or underpayment of wages, under measurement of work are important issues which need to be taken up. The anti-REGA lobbies have used some comments of the CAG report to conclude that REGA has utterly failed and is an avenue for massive corruption. While this is motivated propaganda, it is important for us to insist on social audits and peoples participation in the working of REGA. It will be a shame and an injustice to the rural poor if a legal guarantee for work, however partial, is allowed to be diluted, weakened, circumscribed and ultimately destroyed.
VII. NON-PAYMENT OF MINIMUM WAGES UNDER NREGS

The National Rural Employment Guarantee Act is of immense significance in the context of the widespread rural distress and growing unemployment in the countryside. The legal entitlement to work marks a transition from a supply-driven to a demand-driven employment programme. 

I. Non-payment of minimum wages

Like any other public employment programme, the NREGA also provides entitlements in terms of wages and employment, with the important feature that it is legally enforceable. The wage rate is one such entitlement.  However, there are Reports from across the country that workers are earning no more than 50 to 60 per cent of the minimum wage, sometimes even a mere one fourth. This is one of the biggest problems in the Scheme.  Moreover, it is a problem that no one denies. As argued below, this has little to do with corruption, an issue raised repeatedly by opponents of the Scheme. The non-payment of minimum wages is a direct outcome of the poor design and implementation of the Scheme’s productivity-linked wage payment system.

The practice is to set tasks and rates according to the Schedule of Rates, and calculate wages on the basis of the outturn. Even though the Act permits productivity(linked wages under piece rate, it adds two very important riders: that workers shall not receive less than the minimum wage; and that the state government shall set productivity norms and rates in such a way that 7 hours manual labour earns the minimum wage.  The relevant sections in the Act read as follows:

6. “Under no circumstances shall the labourers be paid less than the wage rate.

7. When wages are directly linked with the quantity of work, the wages shall be paid according to the schedule of rates fixed by the State Government for different types of work every year, in consultation with the State Council.

8. The schedule of rates of wages for unskilled labourers shall be so fixed that a person working for seven hours would normally earn a wage equal to the wage rate.” Sch I

This is also backed up by very detailed instructions in the National Operational Guidelines (that incorporated our suggestions to a very large extent, attached as Annexure 1) in Sec. 3.

           “3.1. Norms for measurement of work have to be evolved by the States...for all the tasks listed under piece-rate works for the different local conditions of soil, slope and geology types in such a way that normal work for seven hours results in earnings at least equal to the minimum wage...3.2. The productivity norms for the District Schedule of Rates (DSR) should be worked out for each locale in such a way that seven hours of normal work earns minimum wages. 3.3. The State Governments should undertake comprehensive work, time and motion studies. These studies will observe outturn and fix rates after detailed location-specific observations. This implies that productivity norms must follow possible outturn under different geo-morphological and climatic conditions, across and within Districts. This is of particular significance in areas with a high degree of location specificity and variability in the soil, slope and geological conditions and seasonal variation. Therefore, a matrix of rates for the same task needs to be drawn up that follows ecological rather than administrative boundaries.” 

Wages are less than statutory minimum wages for two inter-related reasons. The first is structural in that the amount of production/outturn expected from workers as specified in the Schedule of Rates is humanly impossible in the prescribed time for most workers, especially for the elderly, malnourished and women. The second is the governance or administration of the productivity-linked wage system, which involves judgment, discretion and measurement. There are five distinct steps for wage estimation under piece-rated earth works: 

a. soil and slope identification 

b. task dis-aggregation / delineation 

c. task and rate specification

d. lift and lead provision

e. measurement

Apart from unrealistically high productivity norms, there are other administrative causes for low wages under piece-rated earth works. The tasks may not be clearly defined or specified, with different components of the labour process like digging and throwing clubbed together as one activity instead of being broken up into distinct tasks, with different rates of payment. Tasks performed by women, which are usually lifting and throwing earth after it has been loosened and dug by men, remain invisible, unaccounted and unpaid. In earth works, typically men do the loosening and digging, while women lift the earth on their heads, carry it to some distance (10 meters, 20 meters, even more), lift it to some height (4 feet, 20 feet, even more) and throw it, to return and repeat the cycle.  Rarely are correct ‘lift and lead’ allowances made, even though the existing Schedule of Rates allows it.  A uniform and standard productivity norm is specified, unmindful of determinants of ability like climate, weather, age, gender, nutritional status, and site conditions (vegetation, slope, soil and rock strata).  

One of the most crucial but neglected aspects is the selection of qualified and trained persons to administer the worksites, who will identify soil conditions, specify tasks and productivity norms, and make lift and lead allowances, undertake timely measurement of the outturn, maintain the muster rolls and pay wages. Worksite management is exceedingly poor in many areas since inadequate numbers of untrained persons manage the sites, who are unable to perform the technical functions of identification of soil and slope conditions; specification of tasks and productivity norms and lift and lead allowances; timely measurement of the outturn, maintenance of muster rolls and wage payment.  Work is rarely measured on a weekly basis, and there are huge delays, which leads to inaccuracies and distortions in measurement.

Our experience of the past five to six decades of public works in India shows that women’s entitlements have been curtailed in at least four interconnected ways: unequal wages or access to paid work at government work sites; unpaid work due to the non-recognition of those tasks in the labour process that are typically performed by women; low wages due to impossibly high productivity norms that are established under piece-rate payments; and little say in the selection and prioritization of works. This is not an innocent oversight. The urge to save costs and make additional assets by exploiting existing gender biases that subsume women’s labour under their husband’s and that pay women less/nothing for their labour is the most important underlying factor behind the continued clubbing together of easily divisible tasks.  In a sense, women’s labour at public worksites gets treated almost in the same way as women’s unpaid work for household reproduction and care. Unfortunately, administrative inertia has exacerbated this situation further whereby difficulty in computing women’s work has resulted in it not being recognized as independent work.  

The entire edifice of such earth works rests on family-based couples or jodis, usually a husband and a wife, working as a team. Single women find it very difficult to find a partner and are therefore not included in groups. The norms too are fixed on this basis.  Even though work is measured on a jodi or pair basis in most places, it is averaged for the entire worksite and everybody earns equal wages.  For this reason, there is a lot of resistance from other workers to the elderly and pairs of women (sometimes, a mother and daughter) working on these sites since their productivity is likely to be less, which will pull down the average wage. 

There are leakages too, through falsification of muster rolls, measurement books and all kinds of other innovative practices. However, the ‘vigilance and monitoring committees’ are rarely constituted and remain un-empowered. In many states, the task of Social Audit is completely privatized through ‘tenders’, with NGOs conducting them in a complicit and stage-managed manner. In places where genuine activists work with Gram Sabhas to examine records, they have faced severe resistance, physical assaults resulting in death from the local Contractors, elite and bureaucracy. 

There is a problem of tools/implements too, in terms of their quality, longevity and cost. Often, workers use implements that are either inappropriate for the task, or in a condition of serious disrepair since these are to be brought privately and are costly (in Kerala, the Panchayat provides the tools).
Carelessness and inadequate incorporation of tasks and quantum of work at the time of design and estimate preparation too leads to a squeeze on wages by placing an upper limit on the total wage component. Though upward revision or escalation is possible, it is in practice a highly cumbersome process and engineers tend to shy away from it. They claim all such shortfalls would be charged from their pockets and instead choose to restrict wages.

Several states have issued Orders to keep the material component even below the permissible 40 per cent in order to save their own component in total costs. When expenditure on material becomes inevitable, the wage is reduced and surreptitiously transferred to material purchases.
To sum up the causes for non-payment of minimum wages:
In many places, workers earn one-fourth to two-third of the minimum wage under the existing task-based productivity norms, for the following five reasons: 

· Unrealistically high work norms impossible to achieve.

· Clubbing together of easily separable tasks in the labour process like loosening, digging and lifting; 

· The same norms for men, women and older persons despite differential ability. 

· Insensitivity of norms to ecological and seasonal variations in soil, slope, rocky sub-strata, heat, dryness, etc.

· Very sloppy administration of the task based system due to inadequate and poorly trained staff, faulty and delayed measurement, stingy lift and lead allowance, etc.

· Faulty preparation of estimates due to arbitrary practices and SOR structure, poor technical design and financial assessment which put a cap on wage component 

· Squeezing material costs out of wage costs since some States do not allow the 40 per cent material component permissible under the NREGA 

· Leakages through falsification of records and other corrupt practices

· Poor quality and high wear and tear of implements/tools
VIII. CONCLUSION
The direct and indirect benefits have to some (and varying) extent mitigated the rural distress and agrarian crisis. The NREGA has at least halted the tendency of growth by-passing poor regions and people since it is a more universal, inclusive and labour-intensive strategy. It has promoted livelihood security through the creation of remunerative employment; reduction in distress out-migration; improvement in labour contracts and conditions of credit access; improvement in nutrition, etc.; regeneration of common property resources. It is poised to generate broad-based growth due to asset creation; soil moisture conservation; land improvement and the multiplier effects of demand creation. It has also given an impetus to democratic and decentralized planning and development by giving a principle role to PRIs in planning and implementation; the greater availability of finances with PRIs; central role of Gram Sabhas in selection, monitoring and audit of works and some empowerment of women.
However, problems remain, the most crucial being inadequate demand. There are six main causes for the low utilization of funds and inadequate generation of work and wages under the NREGS, which need to be addressed simultaneously and effectively. 

1. Restriction of access of workers for the following reasons: 

· Registration is not a continuous process and “last dates” are announced, which is a violation of the Act. 

· Unnecessary insistence on documentary proof for verification of age, residence and family entity like Ration Cards, Voter ID cards etc.. 

· Non-recognition of widowed/separated/divorced women and female headed households as independent households. 

· All kinds of arbitrary and unjustifiable criteria are used for eligibility like age, BPL card, income, or disability etc. which are not permitted by the Act. 

· Apart from women, the elderly and migrants face disproportionate exclusion.

· Registration is no guarantee that the household would get a job card, and there is a high gap between registration and job card distribution. 

· The wrongful use of common kitchen as the definition of household instead of nuclear family has meant a reduction in per capita entitlements.

2. Non-payment of minimum wages

Workers earn from one-fourth to two-third of the minimum wage under the existing task-based productivity norms, which results in very high savings for the Government. This is for the following five reasons: 

· Unrealistically high work norms impossible to achieve.

· Clubbing together of easily separable tasks in the labour process like loosening, digging and lifting; 

· The same norms for men, women and older persons despite differential ability. 

· Insensitivity of norms to ecological and seasonal variations in soil, slope, rocky sub-strata, heat, dryness, etc.

· Very sloppy administration of the task based system due to faulty and delayed measurement, stingy lift and lead allowance, etc.

3. Shortage of administrative and technical staff

A. Inadequate administrative and technical staff, especially at the village and Block levels, severely impedes the Government’s ability to absorb the funds and generate work for the following reasons:

· The pace of estimate preparation of the works selected by the gram sabha is very slow due to inadequate technical persons, resulting in inadequate creation of a shelf of works
· Even once estimates are prepared, technical, administrative and financial sanctions become a lengthy and time consuming process since the proposal has to move between several Officers and Offices who are already handling pre-existing Programmes, Schemes and responsibilities.

· There are delays in the commencement of works due to non-issuance of work orders despite sanctions since the same official has to handle the entire Block or District, as the case may be

· Worksite management is exceedingly poor in many areas since untrained persons manage the sites, who are unable to perform the technical functions of identification of soil and slope conditions; specification of tasks and productivity norms and lift and lead allowances; timely measurement of the outturn, maintenance of muster rolls and wage payment.  

B. Inadequate and Poorly Conceived Overhead Component: The 4 per cent that is given as overheads for administrative costs must be raised to 8 per cent since it is simply not enough. 

However, there is a further issue in this. At the moment, staff is hired on short duration contracts and the State Governments are under a great deal of financial pressure since the entire administrative cost component is variable, linked entirely to total expenditure. The administrative costs must be conceived as containing two components: fixed and variable. The fixed component should be de-linked from the actual expenditure and linked entirely to the approved State Annual Work Plan and Budget Proposal to facilitate the creation of a permanent NREGA cadre.
4. Bureaucratization of Procedures 

A. Financial Release: At the moment, after utilizing 60 percent of the funds, the District Programme Coordinator (with the recommendation of the State Government) may apply to the Ministry of Rural Development for the next instalment out of the National Employment Guarantee Fund. The proposal requires six Certificates:

(a) Utilization Certificate showing that 60 percent utilization 

(b) Certificate regarding the release and receipt of the State Share against the amount of the Central funds released so far. 

(c) Copy of the order sanctioning the State Share; 

(d) Certified copy of the bank statement indicating the credit of the State Share, authenticated by the Branch Manager and the Account Officer in charge of the REGS account at the District level.

(c) Non-diversion and non-embezzlement certificate. 

(d) Report of Monthly Squaring of Accounts of money held in bank accounts at various levels; Advances to implementing or payment agencies;  Vouchers of actual expenses.

This is an extremely cumbersome procedure and needs to be greatly simplified.

B. Signing of Cheques : Often, multiple signatories are required to withdraw money for advances and wage payments, usually the elected PRI member and Official. This has often caused inconveniences and delays.

C. Multiple Authorities for Sanctions: There are state specific requirements that involve files move from desk to desk to gain technical, administrative and financial clearances and sanctions instead of clear demarcation and devolution of functions following the principle of subsidiarity.

5. Non-institutionalization of the Demand driven Approach 

Though the Act has a demand-driven structure, the actual implementation and administrative structure has not moved away from the supply driven approach. Application as a procedure is not yet simple and know to the people.
6. Rigidity in Definition of Permissible Works

The works specified in the Act are in tune with the arid and semi-arid areas, and are biased against the specificities of the humid and semi-humid areas of the country which have very high rainfall

The period of greatest hunger and need fall in between post-sowing and pre-harvest Kharif.  Unfortunately, these are also the high rainfall months of August – September, when large-scale earth works are not possible.  There is an absence of creative thinking on works in the most food-deficit rainy months when there is greatest need for wage employment and lowest possibility of large-scale earth works. 
The exclusive focus on physical asset creation neglects several services and works for social development 

It is also extremely difficult for the vast majority of our malnourished population to be restricted to back-breaking earth works alone







� "The UPA government will immediately enact a National Employment Guarantee Act. This will provide a legal guarantee for at least 100 days of employment to begin with on asset-creating public works programmes every year at minimum wages for at least one able-bodied person in every rural, urban poor and lower middle class household" (United Progressive Alliance 2004).


� This allows the Centre (if it so chooses) to pay less than minimum wages in those states where the relevant minimum wage is above Rs 60.


All government officials who were interviewed by different researchers always admit it. 


� The procedure for calculating wages has four components: (a) task specification (b) soil identification (c) outturn, lift and lead provision (d) measurement. Typically men do the loosening and digging, while women lift the earth on their heads, carry it to some distance (10 meters, 20 meters, even more), lift it to some height (4 feet, 6 feet, even more) and throw it, to return and repeat the process.  When work is specified, the labour process is not broken up into the distinct tasks, with earth loosening, digging, carrying, lifting and throwing clubbed as one activity. Similarly, rarely are correct “lift and lead” allowances made. A single productivity norm is specified, unmindful of determinants of ability like weather, age, gender and soil.  Work is rarely measured on a weekly basis, which leads to inaccuracies in measurement since rain and wind can very easily distort the quantum.


� It also reflects the inability of the Public Distribution System to successfully address this vital concern.  
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