Human Development and Civic
Community in India
Making Democracy Perform

This paper tries to show that the central methodology of Robert Putnam's Making Democracy
Work can be fruitfully applied to the study of the Indian states. It reports some
of the results of the author’s replication of Putnam's Italian study for the states. While a clear
relationship can be demonstrated between state government performance in development and
levels of civic engagement, it is harder to replicate Putnam's findings concerning
the crucial role of social capital. In the Indian context, levels of education are more important
and the implications of this unexpected result are addressed.

I
Introduction

rust, voluntary associations, social

capital and the institutions of civil

society al became the subjects of
intensified scholarly examination in the
late 1990s. While none of thesetopicswas
new, the renewed search for the social
originsof good governanceand successful
economic development — what Tonkiss
(2000:72) hascalled the ‘social turn’” was.
The catalyst for this renewed focus on the
importanceof society generally andfor the
possibly extravagant hopes that social
capital, specifically, could provide the
‘missing link’ in development economics
[Harriss and Renzio 1997:921] was the
publication of Robert Putnam’s Making
Democracy Work. Asweshall seein detail
below, Putnam’s remarkable conclusion
from his study of the decentralisation of
government in Italy was that what best
predicted which regions were well gover-
ned and which were not was the presence
or absenceof “ choral societies, soccer clubs
and cooperatives’ [Putnam 1993b]. The
fruitfulness of Putnam’ swork can be seen
intheworkswhich havesoughttoreplicate
his findings elsewhere in Europe [Rico,
Fraile, and Gonzalez 1998], Austraia[ Cox
1995; Roberts 1997], Africa[Narayan and
Pritchett 1997; Widner and Mundt 1998]
and L atin America[Bebbington 1997; Fox
1996]. Along with the contributorsto this
symposium, other scholars have explored
thefruitfulnessof Putnam’ sfindingsabout
the significance of socia capita in the
Indian context [Heller 1996; Morris 1998;
Serra 1999].
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This paper reports some of the results
of my replication of Putnam’ sltalian study
for the Indian states. While a clear rela-
tionship canbedemonstrated between state
government performance in development
and levels of civic engagement in those
states, it is harder to replicate Putnam’s
findings concerning the crucial role of
socia capital. IntheIndian context, levels
of education are more important. | will
addresstheimplicationsof thisunexpected
result in my conclusions.

I
Making Democracy Work
inTtaly

The essence of Putnam’s findings and
argument can be summarised briefly,
though at the cost of richness and detail.
In the 1970s Putnam and his colleagues
studied the results of a major devolution
of power in Italy: many responsibilities
once monopolised in Rome were given to
newly created provincial governments.
After tracing the political history of the
new regiona governments over the first
two decades of their existence, Putnam
evaluated the performance of the different
regional governments.

Measuring Performance

He did this using 12 indicators ranging
from the stability of regional cabinets to
legidative innovation to bureaucratic re-
sponsiveness. To measure the latter,
Putnam and his colleagues wrote to local
authorities asking for information about
fictitious problems such as job training

facilities available for a brother finishing
junior high school; they then measured
how longittook togetareply. Theachieve-
ment of provincial governments on these
12indicatorsweresummarisedinanindex
of ingtitutional performance.

Regional governments in north Italy,
most notably that of Emilia Romagna,
ranked much higher on the index of insti-
tutional performance than did those in
southern Italy such as Calabria and
Campania. Theoverall index wasstrongly
correlated with the evaluations Italian
citizensmade of thework of their regional
governments. Voters were satisfied with
effectiveregionsand displeased withthose
which were not.

Explaining Performance

Sincethe most effectiveadministrations
were found in the prosperous north of
Italy, Putnam asked whether differencesin
wedlth explained differences in institu-
tional performance. Although he found a
reasonably strong relationship between
economic modernity and institutional
performance, Putnam advanced a striking
argument about the significance of the
institutions of civil society.

Civic Community

What best explainsthe pattern of regional
differences in institutional performance,
Putnam argued, isthe civic character of the
citizensin different regions. He measured
thesedifferencesby looking at thepercent-
age of the population which reads anews-
paper, participatesin elections and belongs
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to voluntary association; he also tried to
measure the extent of patron-client domi-
nation of society. These measures were
summarised in a single civic community
index. The distribution of civic comm-
unity followed apredictable pattern: it was
lowest in southern Italy, and highestinthe
north. Putnam found a nearly linear rela-
tionship between levels of civic comm-
unity and institutional performance: weak
civic community was associated with
ineffective ingtitutions; where institutions
performed well levels of civic community
was high. The relationship between civic
community and institutional performance
was so strong that levels of economic
modernisation added no additional predi-
ctive power. High levels of civic comm-
unity werealso associated with high levels
of trustin others, to expectationsthat other
citizens will obey the laws and to percep-
tionsthat regional politicsarelargely free
from corruption.

Historical Roots of Regiocnal
Differences

A striking aspect of Making Democracy
Workistheargument Puthnam makesabout
the strength and significance of historical
continuities. He found that the regiona
differencesinciviccommunity whichwere
evident in the 1970s and 80s were plainly
visible a century before.

By 1904...Piedmont had more than seven

timesasmany mutual aidsocietiesasPuglia,

in proportion to population. By 1915,

cooperative membership per capita was

eighteentimesgreater in Emilia-Romagna
than in Molise [Putnam 1993a:148].

Earlier traditions of civic engagement
appear to exert a strong influence on the
performance of regional governmentshalf
acentury later. Contemporary governments
which deliver effective services to their
citizens are located in regions which have
long-established civic traditions. Those
regionswhich are now both well governed
and wealthy werenot alwayswealthy. The
level of civic involvement at the turn of
the 20th century, rather than the economic
well-being of thoseregions, best predicted
bothlevelsof civicinvolvement and socio-
economic development in the 1970s
[1993a:154-57].

Putnam argues that ‘civic republican-
ism' arising from “a dense network of
secondary associations” (p 90) generates
socia capital in the form of “trust, norms
and networks...that can improve the effi-
ciency of society by facilitating coordinated

actions’ (p 167). “The denser such net-
worksinacommunity, themorelikely that
its citizens will be able to cooperate for
mutual benefit” (p 173). Theargument that
there is a critical nexus between social
factors and the establishment of good
governance and the achievement of eco-
nomic development has been profoundly
influential.

What is the relevance of these Italian
findingsfor contemporary India?Certainly
there are intriguing geographic and insti-
tutional parallels which suggest that rep-
licating Putnam’s study might bear fruit
inIndia. Both Italy and Indiahave ancient
traditionsof regional diversity. If anything,
they are stronger in India where different
regions speak different languages and
groups of languages themselves descend
from completely different linguistic fami-
lies. There is another point of compara-
bility: thelndian stateswhichwereformed
after statesreorganisationintheearly 1950s
have much in common with the Italian
regional governmentscreatedinthe1970s.
In both cases there was a significant devo-
lution of government responsibility to
elected regional governments.

India thus offers us a parallel opportu-
nity to assess which factors — especially
social capital — foster good governance.

I
Measuring Performance
inTndia

Let us begin by evauating the institu-
tional performance of the Indian states. In
making thisassessment | proposeoneclear
departurefrom Putnam’ s methodology. In
his study Putnam insists that one should
measure ‘outputs’ rather than ‘ outcomes
[Putnam 1993a:65]. By contrast, | believe
that it is insufficient to consider outputs,
though they are a useful measure of one
aspect of government capacity, in isola-
tion. In the Indian context there are im-
portant reasons why we must also assess
statesin terms of outcomes. First, thereis
nodirect or necessary rel ationship between
outputsand outcomes. AmartyaSen’ swork
on ‘entitlements’, for example, has shown
in the case of faminesthat ‘ outputs' in the
form of food production and food avail-
ability do not automatically trandlate into
accesstofood by all [Dreze and Sen 1998;
Sen 1982]. Urban bias is a second reason
why we must consider outcomes. Figures
for thelevel of government servicesalone
may tell uslittle about the developmental
effectiveness of astateif relatively affluent
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urban citizens receive the lion’s share of
schools and hedlth services. Finadly, |
believe it is entirely appropriate to assess
effectivenessin achievement in the Indian
context. By their history and of necessity,
the Indian states are developmental states.
Thelndiannationalist movement, fromthe
foundation of the Congress Party in the
1880s, adoptedtheobligationtoendIndia s
mass poverty as a fundamental objective
of the post-colonial state. Dadabhai
Naoroji’s indictment of ‘unBritish rule
for its failure to aleviate poverty welded
the struggle for social justice to the de-
mand for self-rule. The failure of succes-
sive national governmentsin Indiato end
mass poverty has been used by critics —
especially thoseontheleft —asoneof their
most trenchant arguments (for earlier
writingsinthisvein, see. eg, Bhattacharya
1974; Davey 1975, esp Ch VIII; Harris
1974; Weisskopf 1975].

Measuring State Effectiveness

Thereislittleagreement among devel op-
ment agencies and scholars how state
performance in a development-oriented
state should be measured. Different para-
digmsemphasi sedifferent measures. There
are three principal arenas of performance
which have been suggested in the litera-
ture: outputs, outcomes and redistributive
capacity. In this paper | will confine my
analysis to elements of the first two.

(i) Assessing Capability: Outputs

The World Bank’s World Devel opment
Report, 1997: The State in a Changing
World examines the factors which lead to
effective government and the measures
which have been used in different nations
to increase the capacity of governments.
The report identifies a number of ‘core
functions' which al national states should
provide to their citizens:

— a foundation of lawfulness

— a stable macroeconomy

— the rudiments of public health

— universal public education

— adequate transportation infrastructure
—a minima (social) safety net [World

Bank, 1997:59].

The report aso identifies a number of
factorswhich make state action unpredict-
able and severely corrode government
performance, the most important of which
is corruption.

SxIndicatorsof Ingtitutional Performance:
A primary measure of political capacity is
the ability of states to provide essential
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Figure 1: India - Institutional Performance Index and UNDP Human Development Index
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services such as these to their citizens.
There are many measures which we might
use to construct a summary measure of
ingtitutional performance of the Indian
states. The great differences in size and
wealth of the Indian states must, however,
lead us to exclude many indicators such
asthe extent of their sealed road networks
or the amounts they spend, per capita, on
various services. The challenges of pro-
viding sealed roads faced by alarge, rela-
tively sparsely settled state like Madhya
Pradesh cannot bereasonably comparedto
those of a small densely settled one like
Kerala; wetherefore need to use measures
which are not obvious proxies for sheer
sizeor populationdensity. Thesameistrue
of measures which may be the results of
income differences between the states; a
relatively less-well-of f statesuchasOrissa
may be able to afford to spend far lesson
health for each citizen than a prosperous
state like Punjab.

In constructing a measure of institu-
tional performanceforthe15largest Indian
states | will use six key measures of their
capacity to provide core outputs. Four of
these measure aspects of infrastructure
provision, one measures administrative
performance and one measures the provi-
sion of socia insurance. The measures
and their operational variables are as
inTable A.

Table A

Measure Tdicatar

Physical infrastructure  Percentageof villages
whichareelectrified

Medical services Number of hospital beds
per 1,000 people

Education Number of teachers per
school

Enforcement capacity  Percentageof girls6-11
inschool

Bureaucratic Percentage of IASofficers

independence who remain in a posting

for more than one year

Welfareprovision Percentage of the popula-
tiowithaccesstothe Public
DistributionSystem
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Index of Institutional Performance: |
entered these six indicators into a factor
analysismodel. Factor scoresfromthefirst
factor generated the Institutional Perfor-
mance Index for the states. The Index
summarises the relative capacity of each
state to provide these core outputs. These
measures, except for the length of 1AS
postings, are strongly associated with a
single dimension of performance. The
index captures significant differences in
levels of government performance across
awide range of activities. The indicators
are not perfectly associated one with the
other, reflecting important differences in
capabilities between the Indian states.

Important as the existence of capacity
isinitself, theachievement of policy goals
is the gold standard of capability for
developmenta states.

(i) Outcomes: Assessing Achievements

The developmental achievements of the
Indian states will be evaluated using the
approach pioneered by the United Nations
Development Programme (UNDP).2 Inits
annual Human Development Reports the
UNDP hasranked nationsaccordingto the
Human Development Index (HDI); since
1996 nations have also been ranked using
the gender-related development index
(GRDI). TheHDl isconstructedfromthree
components of human empowerment:
access to an adequate income (measured
in terms of the purchasing power of the
local currency), life expectancy at birth,
and levels of literacy. The GRDI, as its
name suggests, attempts to measure the
degree to which gains in human develop-
ment have been equally shared by women
and men. Like the HDI from which it is
derived, it summarises three independent
measures of gender equality: the Equally
Distributed Income Index, the Equally
Distributed Index of Life Expectancy, and
the Equally Distributed Index of Education.

The UNDP shuman devel opment index

has played a significant role in drawing
attention to the importance of human, as
opposed to more narrowly conceived
economic development. Nevertheless,
there are many other measures of outcome
which might be used, including: the per-
centage of the population in poverty and
in ultra-poverty, the incidence of morbid-
ity, the extent of malnutrition, the inci-
denceof maternal mortality, and the extent
of inoculation against common illnesses.

L et usbegin by considering therelation-
ship between the index of institutional
performanceandtherankingsof thelndian
states on the human development index as
compiled by ShivaKumar (1991). Ascan
beseenin Figure 1, thereisastrong linear
relationship between the two indices. The
institutional performance index predicts
over two-thirds of the variance in human
development scores. There is a cluster of
states with low ingtitutional performance
scores (largely theHindi belt states— Uttar
Pradesh, Bihar, Madhya Pradesh and
Rajasthan — plus Orissa), which are aso
at the bottom of the human devel opment
rankings. At the other end of the scale is
an outlier whose exceptional performance
we will note repeatedly: Kerala. Bunched
in the middle of both scores are the rest
of the Indian states. Although this middle
group isroughly aligned along the regres-
sion line, both Andhra Pradesh and the
Punjab achieve noticeably higher human
devel opment scoresthanwoul dbepredicted
from their institutional performance.3

Thispatternisrepeated whenwecompare
institutional performanceandthe UNDP's
Gender Development Index [ ShivaK umar
1996]. Therelationship between thesetwo
variablesiseven stronger (Figure 2); insti-
tutional performance predicts 86 per cent
of thevariancein gender equity. Most states
lieclosetotheregressionline; Maharashtra
however performs relatively better than
one would expect knowing only its insti-
tutional performance. At the bottom of the
rankings once again are Orissa and the
north Indian Hindi belt states.

The strong correlation between the two
UNDRP indices and the index of institu-
tional performance gives reassuring con-
firmation of the reasonableness of the

Table 1: Index of Institutional Performance

Performance Indicator Factor Loading
Hospital Beds/1, 000 914
PDS Share 87/8 .844

Teachers/School 91
Percentvillageselectrified
School per cent girls 6 <11
IAS transfers > 1 year

.834
.785
.752
.221
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Figure 2: India: Institutional Performance Index and UNDP Gender-Related
Development Index

Gender Development Index

.25 T T T T T T
-15 -1 -5 0 5 1 15 2

I O AndhraPradesh O Bihar

L © Gujarat <& Harya

[ & Karnataka X Kerala
® Madhya Pradesh B Mahar

[ A Orissa € Punja

I ® Rajasthan O Tamil

|l R Uttar Pradesh VvV West

T

25 3
Institutional Performance Index

Gender Development Index = .388 + .074 * Institutional Perf Index; R™2 = .859

Figure 3: Institutional Performance and Female Literacy, 1991
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Figure 4: BirthRates, 1994 and Institutional Performance
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Index. In addition, the strong predictive
power of theindex of institutional perfor-
mance underscores the importance of
institutional capacity: more capable states
securebetter human devel opment outcomes
for their citizens.

Institutional Performance
and Well-being of Women
and Children

The impact of institutional capacity on
human devel opment can be seen when we
examine what the Indian states have
achieved in specific areas of human wel-
fare.4 Let us begin with human capital.

Itiswidely recognised that the achieve-
ment of basic literacy, especialy for girls,
is probably the most important develop-
mental outcome which a government can
secure [Dreze and Sen 1995:Ch 6].
Figure 3 presentstherel ationship between
institutional capacity and educational
outcomes. It is evident that thereisavery
strong and linear relationship between the
two; this is confirmed by the coefficient
of determination which indicates that al-
most 95 per cent of the differences be-
tween statesin the achievement of female
literacy could be predicted from their
institutional performance. The wide gulf
which separatesthe performance achieved
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by successive governmentsin Keralafrom
those in all other states is aso starkly
evident in the scattergram. The develop-
mental failure of the Hindi-belt states and
Orissa is equally obvious.

The empowerment of women which
flows from literacy has broad develop-
mental consequences. It is not surprising
to find that institutional capacity, as a
major ‘driver’ of literacy, hasother, highly
significant, demographic impacts. Thisis
illustrated clearly in Figure 4 which pre-
sentsthe association between institutional
performance and birth rates in the states
in 1994 . Once again we find that the
lowest birth rates have been achieved in
states with higher levels of institutional
capacity. The large northern Indian states
where institutional capabilities are lowest
areresponsible for most of the continuing
growth in the Indian population. Haryana
appears as something of an exception with
a relatively higher birth rate than would
be predicted from its score on the insti-
tutional performance index. Birth ratesin
Andhra Pradesh and Tamil Nadu arerela-
tively lower than we would predict on the
basis of institutional capacity. Neverthe-
less, two-thirds of the differencesin birth
rates between the states can be predicted
fromtheir institutional performancescores.

There are other important outcomes for
which few states provide adequate out-
puts. For example, well under half of all
childbirths in India occur in a hospital. It
can be seen in Figure 5, which compares
the results of a large sample survey con-
ducted for UNICEF by the NCAER with
theindex of institutional performancethat,
athough there is a clear and strong as-
sociation between the two, most states do
not provide adequate hospital access.
Keralaand Tamil Nadu are the noticeable
exceptions to this generalisation. Some
states, suchasthe Punjab and M aharashtra,
whose governments generally achieve
higher levels of outputs, stand near the
bottom of the rankings on hospital births.
The overall disparity between general
outputs and achievement of specific out-
comes such as hospital births reinforces
the importance of examining both aspects
of performance.

There are, of course, many other indi-
cators of health delivery. Adequate pri-
mary health servicesarevitally important.
Thematernal mortality rateisanimportant
measure of the overall adequacy of local-
level health services. Figure6demonstrates
that mothers in highly capable states are
at much lower risk of death in childbirth.
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Figure 5: Percentage of Children Born in Hospital and Institutional Performance
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Figure 6: Maternal Mortality and Institutional Performance
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Figure 7: Per Capita Income, 1986-67 and Institutional Performance Index
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There are some minor surprises here —
Bihar doesrel atively better, and Orissaand
M adhya Pradesh do worse, than wewould
predict onthe basis of overall institutional
performance.

These differences in performance call
into question the propositions offered by
Atul Kohli in The Sate and Poverty in
India: The Politics of Reform. Kohli con-
cluded from a comparison of efforts at
developmental reforminthreelndianstates
— Uttar Pradesh, Karnataka and West
Bengal —that only wheretherewasastrong
|eft-of -centre regime, such asthe Commu-
nist Party (Marxist) of West Bengal, could
effectivereform take place.> Whileno one
would quibble about the failures of Uttar
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Pradesh, the superior performance in
developmental reform of strong left-lean-
ing governments in West Benga over
populism-dominated regimesinKarnataka
isnot self-evident. If one examinesFigure
2,forexample, itisevident that arelatively
wide spectrum of state-level rgimes have
shown equal or superior achievementsin
the promotion of human development to
Kohli’s exemplar, West Bengal.

These results suggest that there may be
more degrees of freedom to achieve human
development goals than our pessimism
may sometimes suggest to us. A number
of statesinIndiahave shownthat thesocial
structures bequeathed by colonialism are
not immutable. And equally that there is

more than one party under whose banner
girlscan learnto read and the unnecessary
deaths of babies can be prevented.

v
Explaining Institutional
Performance

How do we explain these striking dif-
ferencesininstitutional capabilities? Why
are output capabilities low and achieve-
ment of human development outcomes
poor in the BIMARU states of the north
Indian Hindi-belt? How may we explain
the anomalous position of Keraa, the
fugelman of Indian human development?

A simpleandfamiliar model isonewhich
presumes ingtitutional performance to be
afunction of theeconomicresourcesavail-
abletoastate. Incomparativeinternational
termsit seemsplausiblesinceinfant morta-
lity islow and democracy securein states
with high average per capita incomes.

Differences in per capitaincome, how-
ever, account for arelatively small propor-
tion of the differences in institutional
performance of the Indian states. It can be
seen in Figure 7 that there is little corre-
spondence between per capita income
levelsandrankininstitutional performance.
Punjab, with India's highest per capita
incomes, is on a par in performance with
lesswell-off states. Onthe other hand, low
per capitaincomes have not been abarrier
high levels of performance in Kerala. If
differencesinincomelevelsdonot explain
the differences in performance, where
should we look?

Regional Differences in Civic
Community

In Putnam’ sstudy, the Italian regionsin
the 1970s and 80s which enjoyed good
governance were those in which many
citizens read newspapers, voted in elec-
tions, were not enmeshed by patron-client
rel ationships—and bel onged to many clubs
and associations. Does civic republicanism
play a similar role in India? To test this
requiresthat we create a civic community
index for India. We cannot generate an
Indianindex by simply copying Putnam'’s:
equivalent datasets to those used for the
Italian study are not available for India

One of the variables which can be di-
rectly incorporated is electoral turnout. In
this case we use the average percentage
turnout for Lok Sabha elections between
1957 and 1991. Here the Indian measure
is superior to the Italian, since India has
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Figure 8: Civic Commnity Index and Institutional Performance Index
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Figure 9: Civic Community Index and Levels of Corruption
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never had compulsory voting. Another
variable which can be readily replicated
is newspaper readership for which circu-
lation figures are a reasonable substitute.
We have no census of voluntary organi-
sations in India, and thus cannot derive a
direct measure of the density of associa-
tions. At this stage | have opted to utilise
two proxies. The first measure is reason-
ably straightforward: membershipincredit
societies per 1,000 population 1986-87.
The second measure concerns political
organisations: it measures the degree to
which political competition occurs along
party lines. In some states opposition
parties are able to come to electoral
arrangements which alow them to com-
pete effectively with the dominant party
in the constituency. In others, where the
basis of trust and accommodation are
lacking, they cannot. In the extreme case,
large numbers of candidates, some repre-
senting parties and others standing as
independents engage in futile contests
under India's first-past-the-post electoral
system. This aspect of the measure shades
into the next.

Thefinal itemisameasure of theimpact
of personalism or social hierarchy which
| have called the strong society index.®
Items composing the index include law
and order variables such as violations of
the Arms Act, rates of grievous bodily

harm, rapeand murder aswell asindicators
of physical deprivation which are com-
monly associated with hierarchical
dominance in society such as child
malnourishment, infant mortality and
household size.

Indian Civic Community Index

Thefiveindicators used to construct the
index of civic community are reasonably
intercorrelated, and thusform the basisfor
an index using factor analysis.

Thedistribution of factor scoresfor each
state follows a pattern which by now is
quite familiar. The components of civic
society are weakest where we might anti-
cipateit: inthe Hindi belt. Bihar and Uttar
Pradesh come at the bottom of the list,
followed by Madhya Pradesh and
Rgjasthan. But there are also non-Hindi-
speaking states where the factors of civic
society are weak, including Orissa and —
especially surprisingly —the economically
well-off Haryana. At the other end of the
scalethepatternisa sofamiliar, withKerala
standing well apart, followed at some
distance by Tamil Nadu, below which
comes Maharashtra.

It comes as no surprise to discover that
there is a strong pattern of association
between the civic community index and
theindex of institutional performance; the
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correlation coefficient is .94 (p < .0001).
Some of the strength of the association
derives from Kerala's very high level of
civic community but on the whole, know-
ing how civicastateisallowsusto predict
theinstitutional capacity of itsgovernment
with considerable accuracy. One minor
exception, which we have aready noted
inpassing, isHaryanawhoselevel of civic
engagement is quite low, yet which has a
reasonably capablegovernment. Theplace-
ment of Haryana — a relatively wealthy
state — above the regression line suggests
that income may aso play apart in deter-
mining institutional performance. This,
however, is not confirmed by multiple
regression. By itself the index of civic
community enables us to predict 88 per
cent of the variance in ingtitutiona per-
formance. Adding per capita income in-
creasesour predictiveability by only 1 per
cent, and the variable is not statistically
significant.

Not only are the governments of more
civic states more effective providers of
core outputs and human development
outcomes, but in broad termsthey arealso
perceived by citizens to deliver better
governance. When theresultsof anational
survey which evaluated the extent of
corruption in each state are regressed on
the index of civic community, the result
isinstructive. Attheextremes, therelation-
ship is quite clear: low levels of civic
community areassociated with the highest
levelsof perceived corruption —extremely
so inthe case of Bihar; at the highest level
of civic community, in Kerala, perceived
levelsof corruption arethelowestinIndia
For the middle range of civic community
the results are indeterminate, as al are
perceived to have quite similar levels of
corruption.

A"/
What Builds Civic
Community? Social Capital
or Human Capital?

Putnam traced the roots of good gover-
nance of the Italian regionsto strong civic
traditions which were aready evident at

Table 2: Indian Civic Community

Index
CivicIrndicator Factor Loading
Strong Society Index -.90
Credit Society Membership 86-87 &4
Index of OppositionUnity .83
Average Lok Sabha turnout 57-91 .76
Newspaper circulation/1000 .73



Figure 10: Female Literacy, 1951 and Civic Community Index
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Figure 11: Female Literacy, 1931 and Civic Community Index
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the end of the 19th century and whose
ultimate origins he felt might be traced
back to the middle ages. The differences
between civic and less civic regions he
attributes to the higher levels of social
capital in the former. For more than a
century, civic regions have had denser
networks of the choral societies, sports
clubs, cooperatives, mutual aid societies,
trade unions and cultural societies which
nourish socia capital.

Are there similar traditions of dense
sociability and social trust in Indiawhich
explain the marked regional differences
we have observed in civic traditions and
institutional performance? | should note
here that | know of no evidence which
suggests that any part of India has the
dense networks of associational member-
shipwhichPutnamfoundinnorthernltaly.
Pradeep K Chhibber reportscross-national
dataon membershipinorganisations. India
—only 13 per cent of whosecitizensbelong
to at least one organisation — is placed at
the bottom of his list of democracies
[Chhibber 1999:17].

Welack thedatato undertakean entirely
satisfactory examination of this question.
As noted earlier, we lack comprehensive
censuses of contemporary community
organisations.” For earlier periodsthe data
are even more meagre, earlier provincial
boundaries do not correspond to those of
the contemporary states and the data we
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havedo not fully serve our purpose. | have
explored anumber of possible proxiesfor
therate of organisational membership and
thus indirectly of socia capita in early
decades of independent India, including
numbers of formal organisationsand trade
union memberships. Because the formal
organisationsreflect primarily activitiesof
the English-speaking middle class and
both they and trade unions are amost
exclusively urban in character, they have
been excluded. The most consistent and
apparently appropriate figures are those
for rates of membership in cooperative
credit societies.

The results here are disappointing espe-
cidly given the expectations raised by
Putnam'’ sfindingsinItaly. Thereisamodest
and statistically insignificant correlation
(r=.41, p=.19) betweentherateof primary
membership in cooperative societies in
1951-52 and the cooperative membership
rates in the 1980s and no relationship
between early cooperative membership
rates and rates of organisational member-
ship found by the CSDS post-1996 survey
(r =.03, p = .94) [cited in Serra 1999].
The correlation between cooperative so-
ciety membership rates of the early 1950s
and the civic community index is equally
moderate and statistically insubstantial
(r = .44, p=.15), and the correlation with
the index of ingtitutional performance is
weak (r = .31, p = .32).

Theapparent lack of asignificant causal
linkage between earlier levels of socia
capital and either civic community or
institutional performance raisesimportant
theoretical issues which | will consider
shortly. For the moment | want to pursue
another line of enquiry. My own replica-
tion of Putnam’s work on 19th century
Italy has revealed that earlier levels of
literacy, especialy female literacy, were
strongly associ ated with Putnam’ sturn-of -
the-century Index of Civic Traditions.8 |
found a strong and significant correlation
between Italian female literacy rates in
1871 and Putnam’s Index (r = .90,
p = <.0001), hiscontemporary Civic Com-
munity Index (r = .87, p=<.0001) and the
Index of Institutional Performance(r=.78,
p =.0001). If earlier literacy rates enable
us to predict about 80 per cent of the
variancein civictraditionsand three-quar-
tersof levelsof civic community acentury
later, it suggests, at the very least, that
education has an equal claim to our atten-
tion as socia capital.

When we examinetheimpact of literacy
in the Indian context, we find that there
is a similar strong relationship over time
between earlier levels of human capital
and later levels of good governance. It can
be seen in Figure 10 that there is a strong
correlation between the levels of female
literacy recorded in thefirst post-indepen-
dence census in 1951 and the civic levels
which existed in the 1990s. If anything,
Keralawasfurther ahead of theother states
in 1951.°

Asin Italy, the impact of what we may
christen educational tradition, is powerful
and enduring. As Figure 11 illustrates,
literacy levels attained in 1931 allow us
to predict two-thirds of contemporary
level sof civiccommunity; they areequally
powerful in predicting the variance in
levelsof ingtitutional performance (r = .84,
p = .0003).

Educational traditions are also strongly
correlated with more recent measures of
social capital. Thecorrelation betweenlite-
racy levelsin 1931 and ratesof cooperative
society membership in the mid-1980s is
high and signficant (r = .73, p = .006) as
it is with the levels of organisational
membership reported by CSDS for 1996
(r=.77,p=.002). Thestrength and impact
over time of levels of educational attain-
ment on the achievement of good gover-
nance and human development in both
Italy and India, forces us to reconsider
theroleplayed by social capital. Issocial
capital the primum mobile of successful
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Figure 12: Education, Social Capital, Civic Commmity and Institutional Performance
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democracy as Putnam argues in his con-
cluding chapter?

Itispossibletooffer apreliminary answer
to this question by constructing a causal
model (Figure 12). Bearing in mind the
possibly unsatisfactory nature of the prox-
ies used to measure social capital, the
mode offerssomeunexpected conclusions.
The strongest causal connections which
emergefrom themodel are thosethat flow
from education levels in 1931 and 1951
to civic community and institutional per-
formance. There is an independent sec-
ondary causal chainwhichlinksameasure
of earlier social capital levels(cooperative
membership rates in 1950-51) to civic
community. It is puzzling that the connec-
tion does not flow through the more recent
measure of associational membership lev-
els,whichisitself largely affected by earlier
educational levels. The model indicates
that although social capital does have an
independent impact on civic community
in India, it is weaker than that exerted by
educational traditions.

Therecursive place of education, which
at successive periods appearsasboth input
and outcome in the model, suggests that
in place of the essentialy linear model
which Putnam proposesfor socia capital,
we might better consider that there is a
helical causal spiral over time, represented
in crude typographic form:

human capital => Civic Community
(+ social capital) => Government Outputs
=> human capital outcomes

i
Conclusion

| have sketched in this paper the fruitful
parallels for the study of Indian develop-
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@ Female Literacy
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ment which | believe are to be found in
the experiences of Italy. It would be
misleading, of course, to overstate the
degree of congruence between two soci-
eties which are in many things so very
different. Nevertheless, | have tried to
illustrateafew of thewaysinwhich | have
found the developmental experience of
Italy to be a fertile source of hypotheses
and methods to apply to India. This has
been especialy the case with Putnam’s
exploration of the sources of institutional
capacity.

In this paper | have tried to show that
the central methodology of Robert
Putnam’s Making Democracy Work can
be fruitfully applied to the study of the
Indian states.19 His approach to the mea-
surement of institutional capacity and
exploration of the sources of good gov-
ernance in Italy delivers interesting and
importantinsightsinto India sown experi-
ment with democracy. When we expand
the scope beyond the limits of the Italian
study to include outcomes as well as
outputs, a strong — and | believe compel-
ling — case emerges for the importance of
effective civic involvement in making
democratic governments deliver essential
human development outcomes. The |east
civic states in India — where traditional
hierarchical dominance is strong and ac-
tive citizenship is weakest — are those
whereinfant mortality iselevated, life ex-
pectanciesarerelatively short and too few
girls learn to read.

The exploration of civic community in
Indiahasalso exposed asignificant lacuna
in the Italian study. Putnam says little
about education. Because he found that
“contemporary education levels do not
explain differencesin performanceamong
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the Italian regions’ (1993a:118), he con-
cluded they ‘did not pass muster’ as an
explanation for institutional performance.
Though he concedes that in the past edu-
cation may have strengthened the founda
tionsof theciviccommunity (118), itslack
of significancein Italy inthe 1970s appar-
ently led him to overlook itsimpact in the
1870s. Both the Indian evidence | have
reported in this paper and my other work
on 19th century Italy demonstrate that the
impact of educational traditions on the
development of civic community is con-
Siderable.

Thefailureto recognisethe significance
of educational traditioninfosteringcivic
community has potentially adverse
policy implications. Putnam argues that
uneven distributions of social capital
create ‘ path dependence’ which propels
some regions towards good governance
whilekeepingit out of thereach of others.
The strongly deterministic aspect in
Putnam’ sanalysis of social capital led the
‘able reformist regional president in an
uncivicregion’ toexpostulatewhen hehad
learned of Putnam’s findings: “This is a
counsel of despair! You'retelling methat
nothing | can do will improve our pros-
pects for success. The fate of the reform
was sealed centuries ago” [Putnam
1993a:183].

The evidence | have presented here
indi catesthat good governancemay beless
dependent oninitial endowmentsof social
capital than Putnam’s analysis suggests.
There appear to be strong causal linkages
between education, good governance (and
possibly social capital as well) and suc-
cessful human devel opment. Unlikesocial
capital, for the creation of which we lack
proven technol ogies, we have centuries of
experience in forming educated popula
tions. In India modern educational tradi-
tions have been created by both private
institutions—especially Christianchurches
— and the state. While we are still unsure
what policy instruments foster dense as-
sociational tiesand trust, we do know how
to ensure that all citizens are literate. |
find myself, thereforein at least partial
agreement with the policy thrust of
Harriss and other critics of Putham who
maintain that “institutions can be created
which offer a basis for trust.... social
capital’...is constructable” [Harriss and
Renzio 1997:934]. If the andysis | have
presented here is correct, ingtitutions can
certainly be created which foster civic
community and thereby governments
which perform. @0
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Notes

[The research reported here was supported by
grants from the Australian Research Council and
the University of Adelaide. | wish to thank John
Harriss for his comments on an earlier version of
thispaper and John Toyefor first drawing Putnam’ s
work tomy attentionandfor suggestingitspossible
usefulness in our understanding of India]

1 Rico and her colleagues criticise Putnam,
correctly as | believe, for not taking the
importance of economic resources into
consideration [Rico et a 1998].

2 Matthew Morris has examined the impact of
social capital on levels of poverty in India
[Morris 1998].

3 This ranking is consistent with the typology
of Indian state regimes suggested by John
Harriss [Harriss 1999].

4 RenataSerrahasundertaken asimilar exercise
looking specifically at health outputs and
outcomes (1999). | am obliged to Niraja Jayal
for drawing Serra’s work to my attention.

5 It must be noted that Kohli restricts his
examination to land and tenancy reform.

6 | have taken the name from [Migdal 1988].

7 See Renata Serra (1999) for a discussion of
the difficulties of measuring social capital in
the Indian context.

8 These findings are reported in ‘An Italy of
Asiatic Dimensions' (forthcoming).

9 Serraalso found that ‘ education appears as
a powerful element determining whether
citizens are able to participate in society at
large, interact effectively with government,
and promote democracy. Theline of causation
from social capital to state performanceis not
proved inthe context of Indian states, since,
if literacy is a fundamental intervening
variable, it isitself a product of public policy
(p 18).

10 Attemptsto replicate Putnam’swork in Africa
have been disappointing. See, for example
[Widner and Mundt 1998].
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