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grand corruption. At the same time, both private models should be more
prevalent than public ownership and management, as this offers no new
opportunitics for collecting bribes.

The choice of ownership and management model, as well as the level of
corruption, shonld be closely linked to the scale of service center implemen-
tation in terms of the number of centers implemented under a reform policy.
In states with high levels of grand corruption where the state partners with
a company, politicians can collect bribes upfront and will have little interest
in the number of centers opened. If, however, the state partners with entre-
prencurs, politicians will want to maximize the number of centers opened in
the state so as to increase the number of entrepreneurs from whom thev can
extract bribes, Icading to a higher number of centers overall.

In states with low levels of grand corruption, the dynamics of petty and
grand corruption arc likely to intcract, with the degree of petty corruption
having important cffects on scale. This is because, even if there are few ser-
vites in the centers, each additional center provides new chances to reduce
rents in service delivery, thereby threatening incumbents who depend on
these rents, Where petty corruption is low, the state should promote a large
number of centers, particularly under the entrepreneurial model, so as to
maximize local economic benefits. However, if the state has high petty cor-
ruption, repardless of the ownership model, then they should implement a
low number of centers per capita.

CONCLUSION

I'he current state of Indian politics entails that politicians have substantial
incentives to improve the quality of public services received by citizens. Not
only is there substantial electoral competition across the Indian states, but
the delivery of public services is rife with corruption that can have sub-
stantial offects on the livelihood of citizens. Yet, politicians also frequently
depend on sources of corruption, often derived from the process of service
delivery itself, to finance distribution of morce targeted goods to citizens in
their campaigns for reelection.

This chapter laid out the detailed argument that guides the empirical
analyscs of this book. 1 posited that in evaluating policy outcomes, it is
TICCESSAry to give primary attention to the interaction of diverse institutions
and policy options in order to understand the nature of political incentives.
Without doing so, we will have little leverage for understanding and explain-
ma policy outcomes, let alonc predicting the expected response of politicians
to proposed reforms in the future. In the following chaprers, I explore the
cverage offered by my argument for explaining the specific policy outcomes
of technology-cnabled service center reforms in the Indian states and across
countries., ’

3

Do Reforms Affect the Quality of Services?

The primary argument of this book rests on the idea thar politicians percerve
technology-enabled administrative reforms to have the potential ro impr(.)vc
the quality of public services, largely, but not solely, throx_xg.h the rcc_lu.cnon
of corruption in the service delivery process. In the face of frequent failurces
in public service delivery, as well as the electoral pressures of increased com-
petition and anti-incumbency, this may compel ruling parties to adopt these
measures in hopes of winning reelection. However, if, as discussed in the
previous chapters, politicians perceive the anticipated reduction in corrup-
tion as a threar to their established sourccs of rents, they may instead forgo
this type of reform to retain any potential advantages they expect to have
in future elections.

In this chapter, I investigate the potential of technology-enabled service
reforms to improve the quality of service delivery in general and otfer a
test of the assumption that these reforms can reduce the prevalence of
corruption in service delivery. Through an cvaluation of one-stop com-
puterized service centers in the state of Karnataka, I show that rhzs.rypc
of administrative reform is associated with higher-quality service dcln:gr_v
in terms of the number of visits individuals make to a government office
or service center, the total time spent to get a service, the overall cost
of the service, the number of days required ro reccive the service, and
the number of officials with whom citizens meet. In addition, and most
importantly for current purposes, individuals patronizing .ﬂw one-stop
computerized service centers considered here facc substantially less fre
quent and lower demands for bribes than those visiting noncomputerized
government offices. 4

Before considering the Karnataka case in more detail. I first provide a
brief description of the administrative rcforms attempted in India in the last
two decades, the evolution of technology-enabled reforms in general. and
emergence of one-stop public service centers as a key element of the retorm
agenda.
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REFORM STRATEGIES

A substantial number of policy and administrative reforms were attempted
in India during the 1990s and carly 2000s in response to failures of state
and national governments to translate economic growth into social and eco-
nontic well-being for the majority of citizens. Many of these reforms con-
centrated on making the government more responsive to citizen demands
and morc transparent in its operations. Reforms and attempted reforms
meluded the passage of a national Right to Information (RTI) policy in
2005 and. in 2008-2009, tabling in the national legislature of a new policy
to reform political control over the bureaucracy. Most recently, the national
government nitlated a program to provide national identification cards
that can be linked to databases across departments (Economic Times 2009).
However, to date, none of these reforms has provided the desired outcome
of clear benetits to citizens. Studies have shown that only a small portion
of the population. most often researchers, was utilizing the provisions of
the RTT Act in the first vears after its introduction, despite efforts by NGOs
to educare citizens on this powerful resource (Garg 2009). Reforms of the
burcancracy itself were stymicd by the lack of political support for efforts
to increase the minimum length of time a top burcaucrat should remain in
A mven p().\'l[l()n.

Technology-Enabled Public Service Delivery

During the mid-1990s. development practitioners, both within and outside
of India, began to sec opportunitics for using new digital information and
communication technologics (ICTs) to foster more transparent and cffective
governments. More generally, the idea that the Internet would lead to mas-
sive revohitions in the shape of economic and political life became common-
place (Barlow 1996; Negroponte 1995; for discussion, see Boas et al. 2005).
New rechnologics were seen as fundamentally important, and developing
states were potsed to reap the benefits of digital technology; being “behind™
was cven perceived to be a bencefit. Echoing older ideas in the study of devel-
opment, one analyst projected thar “developing nations will leapfrog the
teleccommunications infrastructures of the First World and become more
wired {and wireless)” (Negroponte 1995, sec also Singh 1999).

Similar to earlier eras of technological advancement, information tech-
nologies were perceived not as a technological end unto themselves. Instead,
they were scen as tools for achicving the broad goals of development in gen-
cral. Technology has plaved a consistent role in theorics of economic devel-
opment (sce, inter alia, Acemoglu and Robinson 2006; Gerschenkron 1962;
Hall and Jones 1999: Mokyr 1990}, and information and communication
technologics in the era of the Internet were expected to be a means for trans-
torming not just cconomic, but also social and political conditions (Boas

and Dunning 2003), often through opportunities to use new technologics
within public administrations.

When the Millennium Development Goals were adopted by the United
Nations General Assembly in 2000, information and communicarions tech
nologies were promoted as “tools for development™ to achieve these object
ives (Brown 2001; United Nations 2003a). The G8 group of countrics task
itself with developing “new, innovative strategics for using ICTs to spur
social, economic and civic development™ (United Nations 2003a) througl
bodies such as the Digital Opportunities Task Force. From 1994 to 2005,
the United Nations Development Program, the United Nations Conferenc
on Trade and Development, the World Bank, and others produced dozens ot
reports on using information technologies in developing countrices, typically
emphasizing opportunitics for improving economic growth, cducation, an
health care: reducing poverty; and, most importantly for the current disc
sion, improving access to government services {Bussell 2o003).

The expected benefits of information technologies tor public admin
istrations are manifold. As noted by the UN Conference on Trad ¢
Devclopment, “The Internet, with its capacity to allow the sharing of infor
mation across organizations and to help people work together, creates new
possibilities to reorganize and network government services so that they
can become more user-centred, transparent and efficient™ (UNCTAD 2003:
xxxi). Despitc the constraints of poor telecommunications infrasrructures.
low literacy levels, and insufficient regularory environments in many devel
oping countries, aid organizations felt confident that “the changes brought
about by the Internet regarding the delivervy and management of public sei
vices will be significant.... Not only can resources be saved. but also th
quality of services provided to citizens can be dramatically improved ™ (ibid
In an analysis of particular relevance to the current discussion, Bhatnagar
(2003) posited that new technologies could be used specifically to reduce
corruption in public administrations.

Others offered less sanguine perspectives on the potential tor rechnology
use in developing countries and within governments in particular. Heeks
(inter alia, 2003, 2006a) has repeatedly highlighted the risks associated with
technology promotion and the multitude of ways in which these cfforrs can
fail. Case studies of government technology adoption in counrries such as
Fthiopia show that programs can often fall into disuse when there is not
sufficient political support for their support and mamntenance (Pathak ct al.
2007).

Despite these potential risks, growing interest in the potential for tech
nology-enabled reform led to a wide range of development programs using
information technologies. In India, this type of reform emereed ininally
the shape of efforts to improve ticketing on the Indian National Raihway
which successfully shifted an inherently patronage-based system into a p
dictable process for gaining access to the most popular form of long-distan



travel in the country (Dataquest 20710: Raj 1999). Similarly, the emergence
of a more liberal regulatory framework for mobile phones demonstrated
to citizens that access to technology itsclf was not inherently dependent on
individual contacts, as had largely been the case with landline telephones
{Singh r999).

Across developing countries, a large subset of technology-enabled reforms
nvolved the computerization of public services and delivery of services
through one-stop public service centers. This model can be identified on the
hasis ot three main components or characteristics. First, centers deliver pub-
lic services to private individuals through the use of digital information tech-
nologics, and in particular computers and the Internct.’ Second, they provide
thesc scrvices in a dedicated manner. Whereas governments mav also have
policics rezarding service delivery via mobile centers or mobile phones, the
computer-cnabled service centers considered here all involve scrvice delivery
at an immovable center. Third, the centers act as a “onc-stop shop™ offering
services trom smultiple government departments. In other words, a depart-
ment-based service center, such as thar of the Indian Railways, does not fit
this defimtion because only Railways tickets are available, not services trom
other departments. The centers studied here take the ultimate act of service
delivery out of the hands of the onginating department and place it in the
hands of service center operators.

These efforts have produced thousands of new technology-enabled loca-
tions for government-citizen interaction, with the one-stop service center
model gaining popularity around the world as a tool for dclivering pub-
lic services. In Brazil, 5,000 state-supported centers are cstimated to be in
operation {Government of Brazil 2010), while more than 11,000 have been
opened in India {author’s analysis). In addition, public technology centers
where citizens can access online government scrvices have been imple-
mented across the developing world with initiatives in Mali, Mozambique,
Uganda, Peru, Il Salvador, Bangladesh, and Sri Lanka, to name only a few
(Erta and Parvyn - Wamahiu 2003: Gamage and Halpin 2007; Shore 2003).
Government provision ot technology-enabled services in general has grown
dramatically in the last decade, with only 8 percent of countries offering
fully cxecutable onhine services in zoo1, whereas by 2008, this had grown
to s¢ percent (West 2001, 2008).

India’s Onc-Stop, Computcrized Service Centers
State governments became the locus for experimenting with this type of
“one-stop™ compurcrized service center model in India. States are rasked
with primarv responsibility for public service provision by the Indian

Servicy centers mav abso atter private services, but to be included in my analysis they must
provide at least one tvpe of pubhe (zovernment) service.

constitution. As a result, any changes to the nature of scrvices related to
areas such as public health, local government, property taxes, education.
social insurance, and many others are likely to be legislated and implc-
mented at the state level.*

In the late 1990s, Indian state governments began to implement onc-

stop, computerized service centers. As described carlier, these centers were
intended to improve the quality of service delivery to citizens by making
government scrvices more transparent and accessible. Never again, it was
proposed, would citizens have to spend their davs going from government
office to government office to complete all of the transactions necessary to
acquire a basic service such as a death certificate for a familv member or o
welfare benefit (Page 2007; Times of India 2005).

These reforms were made viable by the rapid growth and dechning costs
of information and communication technologies since the mid-1990s and
the anticipated ubiquity of the Internet, which ensured thar provision of at
least some technology-enabled services was feasible in all parts of the coun-
try. State policies to provide one-stop access to government scrvices emerecd
in 1999, and by 2006, nearly all of india’s major states had implemented
policies to introduce service centers.:

These reforms mark more than the computerization of government pro-
cesses because they present the potential for a major change in the pracrice
of administration. By instituting computer-based monitoring and queuing
svstems, automated document transfer, and databases of citizen informa-
tion, these centers can help limit the degree of discretion that burcaucrats
hold over who receives services and when they reccive them. In addition.
some state governments have removed the act of service delivery from the
hands of bureaucrats completely, outsourcing the ownership and manaec-
ment of service centers to the private scctor. No longer the face of govern-
ment to citizens, bureaucrats confront a dramatic shift in their relationship
with the public {Kurivan and Ray 2009).

* The constitunional allocation of responsibilities in the Indian federalist system makes sub-
national state governments, rather than the national governmeor, responsible for the provi-
sion of a majority of government services to citizens. According to the Seventh Schedule of
the Constitution. states arc independently responsible tor, among other things, public order
and the police, public health, oversecing local government, agriculture, water. land righes.
mdustrics (other than those declared important for defense and the national inrerest). trade
amd commerce, transportation taxcs, property taxes, and protessional taxes. The stares and
the central government have concurrent responsibilin (in which both can make laws. but
national laws supersede stare faws if in conflicr) for. among other arcas. criminal law and
procedure, contracts, forests, economic and social planning. tamily planning. social insurance
and employment. trade unions and labor welfare, cducation, vital stadistics. electricity, and
any fees related to such activinies.

¢ Although there may be related policics regarding service delivery via mobile centers or mobile
phones, the policies studied here all involve service dehvery at an immovable center through
the usc of information and communication technologics.



As described in the previous chapter, computerized service delivery can
also directly affect the access of bureaucrats. and thereby politicians, to rents.
In an ideal-tvpe computerized service center. the process of service applica-
tion and delivery is automated to redice opportunities for the extraction of
bribes and increasc the overall speed of the system. Citizens go to a service
center and receive a number for an automated queuing system that prevents
officials in the center from serving citizens other than in the order in which
they arrived. When their number is called, citizens go to a single counter to
apply for all of the services that they require. The center operator enters their
mnformation into an online system, which transfers the data to the office of
an official who is authorized to evaluate the application. The actions of the
authorized burcaucrat can be tracked, so as to evaluate the amount of time
that they hold the application before making a decision on its status. Once
a decision is made, the information is automatically transmitted back to the
center operator, who can then relay the response and any approved services
to the citizen. At anv time, citizens can also go to the center to check the
sratus of their application.

The reduction of corruption via service centers is largelv expected to result
from these changes to current burcaucratic processes that simplify proce-
dures, increase oversight, impose technical constraints on the sources of
bribes, and gencrally reduce the frequency of government-citizen interaction.
Rhatnagar argucs that in the preexisting system, a “lack of transparency in
the funcrioning ot government agencies can make it casy for perpetrators to
cover thair tracks and uncarthing corruption becomes very difficult” (2003:
t). Specifically, as a burcaucrat from Harvana described, “babus+ used their
power over files [citizen applications] to collect bribes. Babus would hold
onto a file, or tuck it away in a drawer and say that it had been misplaced. In
order to get him to look for 1t, people would have to pay a bribe. The babu
then was able to use the collection and delay of files to derive additional
income” (Government of Haryana, Information Technology Department
official, February 4. 2008). Any system that changes the official’s ability to
control access to these files can affect the flow of income.

Thosc famihar with service center initiatives notc. by example, the mul-
tiple wavs in which corruption opportunities can be minimized. An analyst
of the Rural Access to Scrvices Initiative (RASI) in Tamil Nadu stated that
“RASI staff would get the signaturcs of the government official concerned,
and certificates would be delivered to the applicants in threc days.. .. The set-
ting up of RASI Centres ... virtually eliminated harassment and corruption
in government offices as it avoided the people-staff interface” (Manikandan
2008). Similarly, a burcaucrat in Haryana highlighted the importance of

*+ “Babu™in this usage 18 2 term ongiating durning the British colonial period that refers to an
Indian clerk. In current usage. the term has a somewhat derogarory flavor but is still used
frequenthe in reference to lowerdevel burcaucrats.

a regulated queuning system for reducing the relevance of “speed-money ™
“Now they [bureaucrats/clerks] can't really play mischief becausc each
application has a number, so it can't be preponed or postponed. If people
want to pay a bribe, we can’t stop that, but the official now has no power to
actually slow down or speed up the process™ (Haryana former Informarion
Technology Department official, February 6. 2008). Similarlv in Karnataka,
an observer noted that the “software doesn’t allow people to move up in
the queue, so this changes the incentives to the operator. If they can't move
someone from fifth in line to the front, then they can’t viably take a bribe
from someone to do this” (Government of India, Information Technolog
Department official, February 25, 2008).

Computerization of service delivery can also potentially threaten the abilin
of politicians to direct state benefits to particular recipients. When applications
for welfare benefits are filtered through the computcrized system, it can become
more difficult for politicians to influence the selection of particular beneficiar-
ies. A related logic has been secn in the implementation of the National Rural
Employment Guarantee Act in somc Indian states (Burra 2010).

Service center policies. however, differ tremendously across the Indian
states in terms of the timing of policy initiation and the character and extent
of implementation, and thus also in terms of their likely effects on rents. In
1999, for instance, the Indian state of Andhra Pradesh launched an ageres-
sive policy that resulted in provision of more than forty services to citi-
zens in urban areas. West Bengal, a state with similar levels of economic
development, did not launch a policy until 2003 and neglecred to develop
a range of government services to offer in the centers; the initiative is now
widely perceived to be a failurc (West Bengal Information Technolog
Department official, January 18, 2008). In the low-income. neighboring
states of Chhattisgarh and Orissa, the Chhattisgarh state government pro-
vides nearly forty services, whereas Orissa offers fewer than ten.

The variation in service-center-based reforms across the Indian states,
detailed in subsequent chapters, implies that there is the potential for relared
variations in the benefits received by citizens. As discussed later, computer
ized service centers can be linked to significant improvements in the qua
ity of service delivery. Depending on the patterns of reform, citizens across
India may move closer together or farther apart in terms of their rvpic:
experiences accessing scrvices from the statc. As a resulr, it 1s imperative ¢
evaluate the nature and causes of variation in reform in the digital era. bot
from the perspective of understanding reform itself and because the bencfit
new technologies provide to citizens may be highly varied.

LFFECTS OF REFORM IN KARNATAKA

Given this broader context for technology-based reforms n India. 1 now
consider the degree to which reforms have affecred the quahtv of service



delivery in a single state, Karnataka. To evaluate the assumption that
one-stop service reforms can reduce corruption in service delivery, and in
anficipation of Chapter 7' discussion of alternative ownership and man-
agement modcls, I use the Karnataka case to shed light on the effects of
differing models of computerization and privatization on the delivery of
scrvices to citizens. In particulat, T contrast noncomputcrized government
otfices with both computerization of government service delivery in trad-
inonal offices and the computerized, one-stop, private-ownership model. |
do so using origmal dara trom a survev and ficld cxperiment conducted at
aovernment offices and onc-stop service centers in the state.

Whereas the analvsis presented here serves to test a core assumption of
my argument, that one-stop scrvice center reforms can reduce corruption
m service delivery, addressing the effects ot policy reforms is significant in
its own right and 1s an important agenda item for both scholars and practi-
toners. That said, the implementation of scrvice delivery reforms in devel-
oping countries often leaves questions about the effects of interventions
unanswered. A UN report in 2003 noted that little work had been done to
evaluate the cconomic effects of cGovernment (United Nations 2003b}. The
attempts at evaluarion of reforms using information technology have been
critiqued for their lack of policy relevance (Bhatnagar and Singh 2009). In
response, analysts have made initial efforts to assess the relationship between
technology-based reforms and the quality of scervice delivery. Bhatnagar, in
multiple works, addresses the cffects of technology-enabled services, or
cGovernment, on the guality of service delivery to citizens, and builds a
framework for evaluation, on which I draw later in the discussion {inter alia,
Rharnarar 2003: Bhatnagar and Singh 2009). Benjamin {2005) provides a
crmcal view of technology-based reforms, showing how preexisting inter-
ests and the local political cconomy can affect service reform outcomes, in
this case with regard to land-related services. Heeks has produced multiple
works cvaluating the success, or lack thercof, of eGovernment initiatives,
placing particular focus on the gaps between the design of technological
initiatives and the reality of the environment in which they are placed (inter
alia, Heeks 2003, 20064, 2006b). From a methodological standpoint, how-
ever, none of these works moves beyvond the case study or survey format
to eain greater leverage over whether reforms display a causal relationship
with observed differences in the quality of service delivery.

'he combination of computcrization with a one-stop model for service
delivery in government reforms makes it additionally difficult to evaluate the
mdividual cffeers of cach strategy on the quality of reforms. Docs computer-
ization make government offices more efficient. or is it necessary to rake the
act of service delivery out ot government offices and burcaucratic hands to

In related work. Kaushik and Singh (2004} evaluate the effects ot privately run computer
centers in India on broad-based development outcomes.

actually affect outcomes? Research to datc has not attempted to parse out
the effects of cach model in order to inform future policy making.

1 evaluate the effects of policy reform and the relative contributions of
computerization and the one-stop, privatc model to these cffects by taking
advantage of a unique temporal opportunity in the implementation of service
centers in Karnataka. As addressed in more detail in upcoming chapters. the
Karnataka government introduced a number of public service reforms using
information technology. Onc initiative in particular. the Nesmadi kendras,*
was implemented in largelv rural arcas of the state to provide scrvices to
citizens. The approximatcely 8oo village centers are owned and operated by
Comat Technologics and provide public services through an agreement with
the state government. Nemmadi centers offer government services to citi-
zens through a technical interface that connects each Nemmadi office to the
database and systems of the local taluk office.” The privarc compames in the
initiative® worked with the state government to computerize all of the taluk
offices, starting in 2006. But the computerization of taluk offices was stag-
gered, meaning that for a period of time computerized services were avail-
able through Nemmadi centers in some parts of the state and not others.
In addition, oncc the local raluk offices were computcrized, thev could also
provide services to citizens even after Nemmadi centers werc funcrional.?

In this initial stage, the computerized local taluk offices continued to
provide most of the same services, creating the potential for competition
berween the two types of centers.'> Given these characreristics of the initia-
tive — staged implemcentation across the statc and computcrization of both
taluk and Nemmadi offices - it is possible to evaluate three distinct tvpes
of citizen experience in accessing services. First, those citizens in arcas with
noncomputerized government offices; second. those citizens who live in
arcas with computcrized services who visit government-run taluk offices:
and third. thosc citizens who live in areas with computerized services who
patronize the privatcly run Nemmadi offices.

" “*Nemmadi™ means “peace of mind™ in Kannada. the state language of Karnataka. and
“kendra™ means center or office. | will reter to the Nemmadi offices here as “ceneers.”

The state of Karnataka is divided into districts, which arc then subdivided into taluks. and
further into hoblis. These serve as administrative divisions and have rraditionally determined
where citizens must go to access government services.

Three companies were initially involved in the project. w1 Infotech provided capital as well
a nerworking and technology services (Times of India 20061, Comar Technologics owns and
manages the centers. with Comat employees operating the centers i villages. and n-Logue
Communications provided additional technological support. Currently Comat Technologies
is the main company involved 1 the imnative.

* The statc is transitioning to a model where anzens can only go to Nemmadi centers ro apply
for and receive services. but this had not been tully implemented at the tme of the survey
and experiment.

Competition 15 on the basis of noncost tactors, as the official cost of accessing public services
is the same in either type of otfice.



TABLE 3.1. Subject Puol for Observational Survey

Tvpe of Office/Center Taluks in Survey Respondents

Government taluk office in noncompurerized 2 155
arcas

Government taluk office in computerized 18 411
areas with public and privare option

Privatcly operated center in computerized 18 43~

areas with public and privare option

I make these comparisons by evaluating survey data collected from all
three types of service locations and ficld-experimental data from the two
types of computerized service locations. In the observational component,
surveys of citizens lcaving government offices and Nemmadi centers were
conducted in both noncomputerized and computerized regions. These sur-
veys provide observational data on the characteristics of service delivery and
opinions of citizens across the range of service-access options potentially
available in the statc. With these data, I am able to draw conclusions about
the scrvice delivery experiences of citizens accessing computerized taluks,
privarc one-stop centers, and noncomputerized government offices. While
drawing causal conclusions in this observational environment is difficulr,
owing both to the lack of computcrization in some of the research locations
and to sclection cffects that may result from differences in the types of citi-
zens who choose to go to computerized government offices versus the pri-
vatcly run Nemmadi centers, some cautious conclusions can nonetheless be
drawn. These limitations of the obscrvational survey also motivate the use
ot the complementary field experiment. Table 3.1 summarizes the categories
of service centers and the subjects in the survey.

In the sccond component, I usc a field experiment to compare directly the
service delivery experience across government offices and Nemmadi centers,
a strategy cxplamed in morc detail later. Fach participant in the experiment
was trained in advance and assigned to apply for three different services
in their home taluk'* — an income certificate, a caste certificate, and a birth
certificate* ~ at randomly assigned types of service locations, a Nemmadi
center and/or the taluk office. The assignment of subjects to treatment con-
ditions 1s shown in Table 3.2. Once subjects completed the process, they
were asked to fill out a gquestionnaire about their experience applying for

© Services arce available to citizens only in their home region.
In thosc cases where a subject was not currently cligible for onc or both of these services.
they were asked to requese the service for a local relative or friend. These modificarions to
the protocol are tracked n the guestionnaire and included in portions of the analvsis. In add-
won, some field investgarors applied tor copies of their birth certificate. but in most cases
hirth records prior to the implementanon of computerization had not been computerized by
the state government and were not available in either type of wenter.

TABLE 3.2. Subject Pool and Treatment Assignment for Expermmental Survey

Office Type  Taluk Office (Control) Nemmadi Center

Service Type Suhjects (Treatment) Subjects
Income Certificate 13 14
Caste Certificate 16 1
Birth Certificare 5 12
TOTAL 44 4=

each service. The same questionnairc was used in the citizen survevs. This
research design provides a direct and controlled comparison across scrvice
access locations and types of services.

The policy outcomes evaluated through these survevs include a number
of indicators of economic, governance, and service qualitv characteristics,
building on established indicators of eGovernance reforms. T emphasize the
effects of reforms on the experience of citizens accessing the state and how
reforms affect not only absolutc factors such as the time and monetary cost
taken to acquire a service, but also subjective factors such as overall satis-
faction and citizen perceptions of government efficiency.

Based on the observational survey evidence, I find that privatized, onc-
stop Nemmadi centers tend to perform better than noncompurerized gov-
ernment offices in areas such as the number of visits to the office. the total
time spent at the office, the total cost of the service, the number of days
taken to receive the service, and the number of officials with whom citizens
met, as well as, most importantly, in terms of reduced and smaller demands
for bribes and reduced payments to middlemen. Computerized government
offices also often outperform noncomputerized offices, but for most indica-
tors, the effect for one-stop, private Nemmadi centers is considerably lar-
ger than that for computerized government offices. The positive outcomes
for technology-enabled centers are not absolute, however, and computer-
ized centers in general score lower than traditional noncomputerized offces
in the important area of overall citizen satisfaction, whereas citizens using
Nemmadi centers tend to expcct that they will have a greater need tor help
accessing services in the future. The findings of the field experiment are
largely in line with thosc of the observational studyv and in particular show
that subjects at Nemmadi centers meet with fewer officials, require less add-
itional assistance, and are more satisfied than their pecrs at computerizod
government offices.

POLICY REFORM IN KARNATAKA

As discussed in more detail in Chapter 4. the Nemmadi program in
Karnataka emerged after a number of reasonably successful eGovernanc
initiatives in the state. Based on the success of a digital land record proeram



{Bhoomi), the burcaucrat who led that initiative embarked on an effort to
provide a range of government services through computerized centers, with
the support of Chiet Minister S. M. Krishna. This initiative materialized
initially in the form of the Rural Digital Services (RDS) project, which was
piloted in 2003. The goal of RDS, which became the Nemmadi initiative,
was to provide a one-stop shop for government services at the village level.
The imphications ot this computcrized model were explicitly to “provide
transparent, speedy, and efficient services to rural citizens,” thereby elimi-
nating the nced tor middlemen and bribes in scrvice delivery (Government
of Karpataka 2006).

ased on the perceived success of the RDS pilot in fourteen locations,
the state government extended the initiative across the state at the subdis-
trict level by implementing approximately 8oo centers (Karnataka Indian
Administrative Service Officer, Bangalore, February 22, 2006; External
Consultant to Karnataka Government, Bangalore, February 22, 2006).
Implcmentation of these Nemmadi centers began in 2006 and was ncarly
complete n the summer of 200y. Centers were fully operational in all but
two taluks (subdistricts) at the time of this cvaluation.

As noted earlier, Nemmadi centers arc owned and operated by a private
company, Comat Technologics. The public explanation from the Karnaraka
government for why they worked with the private sector to implement rural
scrvice delivery centers was that an implementation of this scope would
require external participation to be successful. The model for the partner-
ship differed trom that implemented in other states, such as neighboring
Kerala, wherc individual entreprencurs contract with the state to operate
rural centers. In Karnataka, instead, the government partnered with a single
company that was tasked with owning the centers and hiring permanent
employees to serve as center managers {see Chapter 7).

lo provide services through Nemmadi centers, the state computerized
government offices at the taluk and district levels first and then offered the
services throngh a Web link at the Nemmadi centers to the database at the
taluk officc. Government employces at the taluk office would review the elec-
tronic applications and send the notification of approval or rejection back
to the Nemmadi center. This also meant that computerized scrvices could
be provided directly by government officials at the taluk offices. At the time
of this research, citizens could go to either the taluk office or a Nemmadi
center for nearly all services that had been implemented in the Nemmadi
centers, whichever they preferred. This implies that there was potential for
competition berween the Nemmadi centers and the taluk offices. Because
the Nemmadi centers operate on a for-profit basis, unlike the nonprofit
government offices, there may be incentives for Nemmadi centers, but not
nccessarily government offices, to provide high-quality service delivery.

In 2000, Nemmadi centers were offering a range of services to citizens,
1 discussed in more detail in Chapter s. The full list of services is shown in

TABLE 3.3. Services Available at Karnataka’s Nemmadi Centers

Karnataka Nemmadi Center Services

Birth and Death Certificates (for new cases)
Caste Certificates

Income Certificatcs

Rarion Cards

Land Records (RTC and mutarions)
Pensions (old age, widower, disabled, etc.)

Table 3.3. Based on the findings of the survey and discussions with Nemniadi
center operators, the most common services requested by citizens are case
certificates, income certificates, and land records.

EVALUATING REFORM QUTCOMEFS

In both the citizen survey and field experiment, I attempt to cvaluate how
reforms of public service delivery arc associated with changes in the experi-
ence of citizens when they attempt to access services. Whereas the cffecrs of
reform on service “quality” could imply a wide range of characteristics that
might be evaluated in a survey context, here I am focusing on the etfects of
service reforms on the experience of onc stakcholder group, those citizens
who attempt to acquire basic services from the government. There arc other
important stakeholders who might also be considered in an evaluarion of
service reforms, including, most prominently, the government itsclt and spe
cific actors within the government. The private actors involved in operating
the centers might also be considered. In later portions of this book, I focus
explicitly on the potential effects of service reforms for politicians and
local bureaucrats. Here, I emphasize citizens, the purported beneficiarics of
reforms. However, this analysis also helps test the hypothesis that one-stop
service centers can reduce corruption in basic service delivery. ar least as it
exists in the previously established, noncomputerized institutional model.
It is appropriate that reforms be evaluated in the context of their gen-
erally proposed goals, which, as noted carlict, are typically “to improve
efficiency, effectiveness, and transparency of governments” (Bharnagar and
Siigh 2009: 185). From the perspective of citizens, Bhatnagar and Sinch
identify three categories of “outcome dimensions” that provide a frame-
work for evaluating the effects of reforms. The first category is cconomic,
encompassing both direct and indirect effects of reforms on the costs to
citizens of accessing services. The second is governance, which may include
measures of corruption, transparency, accountability, and parnicipation. The
final category is quality of service, which can include fairness, decency, and
convenience. This categorization tollows a general trend in evaluations of



technology-based reform to emphasize the value of service reforms to citizens
in terms of reduced costs, time savings, and overall satisfaction (Bhatnagar
and Singh 2009; Furopean Commission 2006; Lau 2005).

Lusc citizen responses to survey questions about their experience access-
g scrvices to evaluate a set ot these outcomes. In line with previous efforts,
I take advantage of the fact that “financial savings to users in terms of time
and money spent in finding and using public information are the most
dircet and measurable benefits of e-government applications for clients™
(Bhatnagar and Singh 2009: 184). 1 also evaluate citizens' perceptions of
their experience in terms of their need for assistance and their overall satis-
taction. In the cconomic category, I evaluate the number of visits, time spent
at the office/center, overall cost, and days to receive the service. With regard
to governance, I consider the number of officials met, requests for additional
money (bribes), use and cost of middlemen, and perception of government
cfficiency. Finally, in terms of service quality, I measure overall satisfaction
and the necd for assistance.

There are multiple ways in which service provision outcomes across
reformed and non-reformed offices may differ, which can be measured on
the basis of a number of indicators. First, a computerized system should
specd up the delivery of scrvices by reducing any delays associated with
paper-based files and transferring of files between government offices.
Sccond, inclusion of an clectronic queuing system should reduce opportun-
ities for people to pay bribes to move ahead in line, potentially reducing
the average time to acquire services. Third, computerized records should
wcrease the likelihood that citizens receive the services to which they are
entitled and not those to which they are not. Fourth, computerization may
also make it easier for illiterate citizens to apply for services, thereby redu-
cing the demand for middlemen,

One-stop centers that are both computcrized and privatized should have
the samc benetits of computcerized government offices, with additional charac-
teristics thar may improve the service delivery experience for citizens. First, in
this case, the Nemmadi centers are located at the village level, and so should
be closer to citizens than bureaucratic offices located in taluk headquarters,
thercby reducing travel time. Second, private operators working on a for-profit
hasis should he inclined to provide better customer service to citizens, both in
terms of more cfficient scrvice delivery and with regard to fewer demands for
hribes. Third, because the operators at the Nemmadi centers do not approve
applications directly, it should he more difficult for them to justify taking
a bribe from a atizen to help with their application. Fourth, because there
are more Nemmadi centers than taluk offices, it mav be the case that the
nime spent at the center in the queue may be less than at the taluk office, but
this also assumes that there are more operators overall, across the Nemmadi
centers, than i the raluk office, which is not necessarily the case. In most
Nemmadi centers. there is only one operator staffing the center.

Based on these characteristics and potential benefits of computerization
and one-stop centers, I hypothesize that computerized centers in general,
both privatized and government operated, should display improvements
over noncomputerized centers on a number of economic indicators. includ-
ing lower wait times at the office, less need for multiple visits. and fewer
days to acquire a service. There may also be improvements in governance
factors, such as a reduction in bribe taking at thesc offices and a reduced
need for the services of middlemen.

In one-stop centers, in addition to those factors noted for compurerized
offices, we should see an additional reduction in the frequency and size of
bribes and the usc of middlemen. We may also expect that citizens will have
to meet with fewer officials overall. Beyond these economic and governance
outcomes, we may also expect to see improvements at both rypes of centers
in measures of service quality, such as overall satisfaction with rhe service
delivery process and perceptions of government efficiency.

Research Design and Structure of Survevs

The citizen survey and field experiment were conducted in the summer ot
2009. I combine a citizen survey with a field experiment in order to benefu
from the strengths of both research methods while attempting to alleviatc
some wcaknesses of each. While experimental research designs have beer
used in India both to cvaluate public services (Bertrand et al. 200~) anc
to measure the effects of government reforms (Banerjee et al. 2008) thi
model has not been utilized to date in the evaluation of basic pubhc scrvic
reforms. Prior to my surveys, no comprehensive and independent evaluavor
had been conducted to measure the effects of computerization and onc-s10j
service centers in Karnataka on the quality of service delivery.

The citizen survey allows me to gather information from a randomly
selected samplc of citizens accessing government services across twenn
taluks in six districts of Karnataka. The primary problem with making
causal claims based on the results of this survey, however, 1s that [ am no
able to manipulate the key treatment under consideration, which is rhe rype
of center visited by the citizen. Because there may be facrors assaciated witl
the choice to go to a taluk office versus a Nemmadi center that may also he
associated with perceptions about these centers, in addition to diftcren
«n personal characteristics that may exist across different parts ot the ot
I cannot claim any clear causal effect of the centers themsehes in producin
any differences that I find across the centers under examination. For exam
ple, differences in outcomes such as overall satisfaction with the s
delivery experience may be due to differences across the tvpes of offi
centers, confounding differences in the tvpes of individuals wh 5
go to different offices of centers, or both. I attempt to account for



of some potential confounding characteristics in the multivariate analysis
thar follows, but the constraints of an observational study still holdl.

With the feld experiment, however, I am able to randomly assign partici-
pants to visit one or another typc of office or center, thereby creating treat-
ment and control groups for which I can assume no major differences across
the populations in each group, other than the treatment itself. In this way, |
shonld be better able to evaluate the specific effects of having privately oper-
ated service centers on the characteristics of public service delivery versus
those run by the government. This research design has its own weaknesses,
particularly in terms of our ability to generalize from the field experiment to
broader populations, which I consider in more detail later. In order to be clear
on the methodology for cach part of the study, I will discuss the citizen survey
and findings first, and then move to a discussion of the field experiment.

Citizen Survey

For the obscrvational portion of the study, surveyors recruited subjects out-
side of taluk offices and Nemmadi centers when citizens were leaving the
officc. Subjects were asked to participate in the survey and qualified on the
basis of the conditions that they were at least eighteen years old and that they
had returned to the office to drop off materials or pick up documents. not to
apply tor a scrvice. Surveyors approached every fourth person, to establish
a random sample of citizens who visited the center during the study period.
Respondents were asked demographic questions and questions abour the
characteristies of their visits to the office and their perceptions about the
expericnee. Subjects were not paid to participate in the survey and were not
promiscd any benefits for their participation.

The taluks included in the survev were chosen based both on the pres-
ence, or lack thercof, of computcrized service deliverv and the requirements
of the experimental portion of the project, discussed later in the chapter. At
the time of the study - June and Julv 2009 — two taluks in the state did not
vet provide computerized services to citizens. These taluks were included in
order to establish a basclinc for the characteristics of service delivery prior
to any computcrization or privatization. Risks of non-representativeness, or
threats to internal and cxternal validity from comparisons with these taluks,
arc also discussed later. All of the taluks are considered rural, under the
administrative guidelines of the state, but are in the area of Karnataka sur-
ronnding Bangalore, the capital and largest city. I account for any potential
differences between more and less rural taluks in the multivariate analysis.
In toral, surveys were conducted in twenty taluks across six districts.

l'indings for the Observational Survey
Yor the majority of the analyses, T estimate standard O1S models with
dummy variahles tor the type ot center, except where the outcome variable

TABLE 3.4. Summary Statistics for Observational Group

Maximum

Standard Deviation Minimum

Mcan

Observations

Variable

70
3,000

9.8
150.8

9.0

659
832

Days to receive service
Overall cost (INR)

Visits to office

74-4

70
2,160

3.4
221.9

3.9
327.5

830
830

20

Time spent at office (minutes)

Number of officials met

T2

1.4

2.9

822
832
184
832

42
131.9

.23
137.9

hd any official ask for extra money?

If yes, how much? (INR)

1,000

42
T32.3

Did you pay a middieman for help?

If yes, how much?

1,000

112.4

183
831
803

3.5
4.0

How efficient is government?

.6

How satisfied are you with your

cxperience accessing this service?

Did you need help getting this

.50

.52

832

service?
Do you expect to need help in the

.48

.65

832

future?

entirely corrupe; nonresponses are oxcluded from the

pimon variables are coded on a scale from 1 ro 7, with 1 = the least

posttive esponse and 7 = the most postrive response, cxeept m the case of corruption, where 7

Nete: In all analyses, for the yes or no questions, no is coded o and ves 1s coded 15

Indian Rupees

thalvas, INR



is a dichotomous mcasure, in which case I use a probit model. The excluded
case for the main model is the noncomputerized taluk offices, but I also
report findings for the outcomes of the computerized offices and Nemmadi
centers relative to cach other. Table 3.4 presents the summary statistics for
all of the dependent variables. Overall, 23 percent of respondents were
asked to pay a bribe, with an avcrage requested amount of Rs. 140 {~U.S.
$3.11), and 26 percent used a middleman to help them get their desired
scrvice, paying an average of Rs. 170 (~U.S. $2.44). In addition, nearly 50
percent of the citizens surveyed required assistance from some other source.,
Respondents made, on average, four visits to the government office or ser-
vice center, spent five and a half hours at the office, met with three officials,
and received their scrvice after nine davs. In the analysis, I also include a
number of demographic control variables to account for potential differ-
ences in perceptions and experiences across demographic groups that could
potentially be correlated with the choice to go either to a taluk office or
Nemmadi center to apply for a service, including gender, education level,
caste category, monthly income, and age.

Across all indicators of cconomic outcomes, the Nemmadi centers exhibit
berter performance than the noncomputerized taluk offices. This is the case
both in bivariate models (results not shown) and in the multivariate models
reported in Table 3.5. As shown in the table, visitors to Nemmadi centers report,
on average, making 3.4 fewer visits to the office, spending 58 fewer minutes
in total ar the office, paying Rs. 55 less in terms of total cost, and getting their
service or certificate 23 days faster than those citizens who went to a non-
computcrized taluk office. Those citizens going to computerized taluk offices
reported better outcomes only on the number of visits to the office, averaging
».8 fewer visits, than those subjects going to a noncomputerized office. Across
all tour measures. the outcomes were better for the Nemmadi centers than the
computerized taluk offices, and these differences were statistically significant in
the case of number of visits and overall cost (results not shown).

On governance indicators, Nemmadi centers also performed well. For
these measurces the bivariate tests offer similar findings to the multivariate
results discussed here and presented in Table 3.6. Nemmadi patrons met
with .85 fewer officials on average and were more than 50 percent lcss likely
to be asked to pay a bribe than citizens at noncomputerized offices. If citi-
zcns were asked to pay a bribe, it was Rs. 103 (U.S. $2.29) less on average.
The ditterence in the likelihood that citizens would use a middleman at
Nemmadi centers was not statistically significant (although it was in the
predicted direction), but if they did use a middleman, they paid Rs. 102
(U.S. $2.2) less on average than citizens at the noncomputerized taluk.
Computerized taluk ottices performed better than noncomputerized offices
m terms of rthe number of officers met, with citizens ar computerized taluks
meeting .79 fewer officers on average. Citizens at computerized taluk offices
also taced lower demands for bribes, at Rs. 69 (U.S. $1.53) less on average,

TABLE 3.5. Comparing Economic Outcomes of Computerized Tahk Office
and Nemmadi Centers versus Noncomputerized Taluk Offices — Observational

Variables Number of Total Minutes Total Cost Days to Receive
Visits Spent at Office  (INR) Service
Computerized —2.78%%* ~49.88 -30.76 -2
Taluk (-6.96) (~1.83) (—1.65) 2
Nemmadi ~3.417%"* —57.66% ~§55.227%" b
Center (-8.76) (=2.17) (—3.0%) 2
Age (years) .01 1.44" .60 2
(1.43) (2.49) {1.50)
Educarion .00 72 T
(vears) (.14) {43) (.19)
Caste Group®
OBC(A) .13 ~13%.20 13.21
{.24) {(~37) (.54)
OBC(B) .28 98 24.37
(.54} (.03} 1.99)
SC 43 ~-17.27 14.90
(.70) {—.41) (.52)
ST 3.407%* 100.91 142.917%%%
(4.22) (1.84) {3.791
Income -.071 -1.18%** —-.07
{100 INR) {=1.71) (-3.62) (—.33)
Urban .06 TTI.I8™"* 13.12
{.22) {5.62) {1.04)
Constant 5.98 326.10 65.57 3
(7.88) (6.32) (1.85
N -62 -61 764
[ S 11 .06 .03

Noute: Entries are nonstandardized regression coefficients with t-ratios i parenthese
Forward castes are the excluded category tor Caste Group.
* = p<.os. *’ = p<.or, "7 F = pe.ool.

and paid middlemen lcss, by Rs. 68 (U.S. $1.51) on average. Surprisingly,
despite these clear differences in multiple service quality measures across the
types of centers, neither of the computerized center types was perceived to
bg more efficient than the traditional office — an outcome I discuss in detail
later in the chapter.

Finally, the results for service quality outcomes also show that the improve
ments in economic and governance outcomes do not necessarily rranslate into
broader perceptions of improved service quality. Citizens at the noncompurer-
1zed taluk offices reported higher satisfaction levels than those at either rvpe of
computerized center, and they were also less likely to expect that they wouldd
need assistance in the future when trying to access a scrvice (n bivariate rests
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TABLE 3.7. Comparing Service Quality Outcomes of Computerized
Taluk Offices and Nemmadi Centers versus Noncomputerized Tahk
Offices — Observational

Outcome (DV) How Satisfied Did You Do You Expect
Independent Were You? Need Help? to Need Help
Variables in the Futurc?
Computerized Taluk ~T.23%"* 2T 7 T
(-6.77) (1.35) {4.46)
Nemmadi Center —ggrty .19 R E Skt
(-5.35) {1.23) {6.01)
Age (years) .00 .00 Kol S
(.1.41) (1.20) (3.35)
Education (years) .02 ot -0z
(1.84) {2.60) (-1.61)
Caste Group*
OBC(A) .09 -.03 -.19
{.39) {~.25) {(~-87)
OBC(B) —-.27 - 14 -10
(-1.12) (-.69) (~49)
SC ~.16 -.09 -.16
(-.57) {-.39) (-.63)
ST -.13 -.02 —-27
(=-34) {—.0o8) {(—.84)
Income (100 INR) .00 —o1*** .00
(.x1) (-3.55) (.33
Urban .06 —z5* ~-.10
{.46) (-2.26) (-.88)
Constant +-54 -.13 —.45
(r2.93) (-.51) —1.41)
N 737 764 764
4 /pseudo 12 .08 .03 .C7

Note: Entries for Sarisfaction are nonstandardized OLS regression cocfficients with t-ra-
uos in parentheses; Satisfaction is scaled 1-7, with 7 = not ar all efficient and 7 = highly
efficicnt. Entries for Necd Help and Expect to Need Help in Future are Prohir cocfh-
cients: No = o and Yes = 1. Forward castcs are the excluded category for Caste Group.
" =p<.05, “* = p<.o1, *** = p<.oot

and in the multivariate tests reported in Table 3.7). Citizens at Nemmadi cen-
ters were more satisfied than those at computerized taluks. bur they were also
the most likely to think that they would nced help in the future.

A few findings for the control variables are worth mentioning in bricf.
Across a number of outcomes, older citizens. Scheduled Tribes, and those in
urban areas seem to face more difficult conditions for accessing services. One
additional year of age is associated with 1.4 additional minutes of waiting



time at an office, .01 additional officials met during the process, and a .o1
increase in a citizen's perception that they will need help accessing services
in the future. Scheduled Tribe individuals, in comparison with members of
torward castes, on average, make 3.4 additional visits to an office to acquire
a service, pay Rs. 143 morc in terms of overall cost, and pay Rs. 281 more
when they use a middleman. Urban residents,'* on average, spend 112 more
minutcs at the office or service center, need to speak with .78 more officials,
are asked for bribes of Rs. 81 more on average, and pay middlemen Rs. 6o
more, although they did report a lower need for help in accessing services.
Catizens with higher incomes, on the other hand, report more positive expe-
riences on at least a few indicators. For everv additional Rs. 100 of monthly
income, respondents spend 1.2 fewer minutes at an office and report a lower
need for help in accessing services, on average.

These findings suggest overall that one-stop Nemmadi centers improve
governance outcomes in general, but thar they may not improve overall
citizen satisfaction with public scrvice delivery. One interpretation for this
finding may be that the results arc contaminated by selection bias, in that
the more satisfied citizens continue going to traditional or computerized
government offices in the first place, whercas dissatisfied citizens are more
willing to try the new Nemmadi centers. If this is the case, the experimental
data mav help shed some light on this question.

Expcrimental Survey

In the experimental portion of the study, T cvaluate the characteristics of
access to three services: caste certificates, income certificatcs, and birth
cerrificates. These services were chosen for three main reasons. First, both
caste and income certificates are extremely important for gaining access
to a range of state-sponsorcd welfare programs. In the post-Independence
period. major affirmative action programs were put in place to improve
the conditions of citizens from what were previously called the “untouch-
able™ castes. These programs include reserved scats for “scheduled castes™ '+
i umversities, as well as in the electoral system (Parikh 1997). To access
these programs, citizens must provide evidence of their caste status, which
1s rypically donc using an official caste certificate. Other welfare programs
require proot ot low income, which can be done through provision of an
income certificatc. Birth certificates in gencral are required as proof of iden-
tity to acquire other types of services. Second, caste and income certificates
arc seryices in which citizens often report paying bribes to gain either legal

These are restdents living in the *ruial™ areas of Bangalore Urban district, which, although clas-
sthed as vural by the stare. arc more urban than most of the other arcas included in the survey.

+ *Scheduled Caste™ or SU reters to those caste groups included 10 an official list that is attached
w lealation as a schedule and denotes those groups eligible for such state programs.

or illegal access to the certificate in question (Private Sector Representative.
Bangalore, January 9, 2009). Finally, these are high-demand services ~ 52
percent of the services requested in the observational study were income
certificates and caste certificates — and so changes in the quality of access to
these certificates are likely to affect a large portion of the population (ibnd..
Transparency International India and Centre for Media Studies 2005 .

Unlike in the observational study, in which enumerators recruited subjects
in the field, the enumerators for the observational study were the subjects in
the experimental study.'s This research design was chosen to avoid potential
nisks related to any attempts to modify the behavior of citizens who wer
already attempting to apply for services. While studics have shown the usc
of citizens in experimental studies of service delivery to be a viable research
model (Bertrand et al. 2007). because the services being evaluated here are
quite sensitive in the local environment (as just noted, income and caste cer-
dficates are fundamental for receiving certain kinds of welfare benefits), it
was deemed inappropriate to modify citizen behavior in this particular con-
text. Instead, surveyors were hired to apply for services and were randomly
assigned to treatment groups.'®

Experimental subjects implemented the experiment in the same eighteen
taluks that were used for the citizen survey, excluding the two noncomputer
1zed taluks. The assignment of subjects to trcatment and control conditions
1s shown in Table 3.2. The subjects then completed the same questionnaire
as respondents in the observational portion of the study, filling our one ques-
nonnaire for each service to which they applied. In the analyses that follow,
cases are pooled across the different types of services. Although this mav
mask differences in the quality of services provided across service rvpes, the
goal in this case is to maximize our ability to evaluate differences across the
types of centers rather than the tvpes of services.'

The enumerators were paid for their overall time in the field. which included the time pent
both interviewing subjects for the observational study and implementing the field expen-
ment by themselves applying for services. However, the amount they were to be paid was
determined in advance. so as to minimize any risk that they might artempt to lenathen the
amount of time required to access services in the experimental portion ot the study.

The enumerators hired to participate in the field experiment were generally aware thar the
goa) of the study was to evaluate the pertormance of different governmenr offices and service
centers, but they were not informed that the primary goal was to evaluate the performance of
thg Nemmadi centers and computerized offices versus the noncomputerized offices. Thev aleo
had access to the survey instrument in advance because they werc using the same protocol
to survey citizens, but they were not made aware of my hypotheses regarding the expecred
effects of computerization and privatization on the delivery of government services.

Tt was difficult for most of the subjects in the experiment to acquirc a copy of their birth
certificate. Because birth certificates have not been computerized. only new birrh certihcar
are available at the computerized officers. As a result. the majonity of the cases consider
are income and caste certificate applications. This helps cxplain a large portion of the dis
crepancy between the number of cases listed in Table 3.2 and the number appearing in th
analyses that follow.

i



UABLF 3.8. Summary Statistics for Experimental Group

Variable Observations  Mean Standard  Minimum Maximum
Deviation

Overall cost (INR} 5C 37.5 75.5 e} 400

Visits to office 50 2.3 1.6 1 10

Time spent ar 0 199.7 I61.1 5 600
otfice (minutes)

Number of 48 503 1.2 1 [
officials met

Mid anv official 50 .06 .24 o 1
ask for extra
monev?

If ves, how 3 103.3 95.0 10 200
much? (INR)

Did vou pay a 50 .04 .20 o 1
middleman
for help?

It ves, how much? 2 105.0 134.4 10 200

How efficient is 50 3.1 1.3 1 7
government? h

How sanshed 50 3.7 1.8 I 7

are you with
vOur expericnce
accessing this
service?

Did you necd 50 .56 .50 ) 1
help gerting this
service?

Do vou expect
to need help
in the future?

s

[s}

1

1~
N
.
o
-

Findings for the Field Experiment

tor the experimental analyscs, I use difference-of-meanus tests to evaluate the
average responsc of subjects who applied for services at Nemmadi centers ver-
sus that of subjects who applied at computerized taluk offices. I use one-tailed
tests, under the hypothesis that in all cases the outcomes should be better, such
as reduced visits to the office or reduced time to receive service, at Nemmadi
centers, Summary statistics for all variables are shown in Table 3.8.

The findings for the experimental comparisons are generélly support-
ive of the observational study, although the small sample size reduces the
power of the tests and makes statistically significant results less likely, for a
given true ctfect size, than in the observational study. In addition, the com-
parison here is berween Nemmadi centers and computcrized taluks, owing

TABLE 3.9. Comparing Economic Outcomes of Computerized Taluk
Offices and Nenmmadi Centers — Experimental

Variable Computerized Computerized A-B
Taluk (A) Nemmadi (B)
Number of Visits 2.35 2.33 .0z
(.27,N=17) (.31, N=33) {.o5)
Total Minutes 252.2 1717 80.4
Spent at Office (44.34,N=17) {25.07,N=33) {1.58)

Note: T-tests for ditference in means with standard error and samplc in parcatheses:
the third column shows the difference in means with t-ratio in parentheses.

TABLE 3.10. Comparing Governance Qutcomes of Computerizcd
Taluk Offices and Nenimadi Centers — Expernmental

Variable ] Computerized Computerized A-B
Taluk (A) Nemmadi (B)

Number of 3.0 2.3 - 86
officials met (.29, N=17) (.19, N=31) (2.50

Did any official .06 .0h -.002
ask for money? (.06, N=17) (.04.N=13) {.02)

If yes, how 10.0 150.0 N/A
much? (INR) (N/A, N=1) (70.7.N=2)

Mid vou pay a .06 .03 03
middleman (.06, N=17) (.04.N=32) 47
tor help?

If ves, how 10 200 N/A
much? (INR) (N/A, N=1) (N/A,N=1)

How efficient is 3.06 3.15 -.09
government? (.33, N=17) (.22, N=133) (-2

Too few observations to calculate a difference of means.
=p<.05, ** = p<.o1, *¥* = p<.oor

to regulations on where citizens can apply for services. As shown in the
observational study, the differences in service quality characteristics across
these tvpes of centers are often less dramatic than betwecen either type of
computerized center and the noncomputerized governmenr offices. Because
of this greater similarity, we might also expect weaker cffects. As a resulr,
anv statistically significant findings we do observe in the experimental por-
non should reflect a strong true rclationship berween the variables.

On the economic outcomes, there were no statistically significant differ-
ences across the two types of centers (Table 3.9). In terms of governance
mdicarors, subjects who applied tor services at Nemmadi centers met with



TABIE 3.11. Comparing Service Quality Outcomtes of Computerized
Taluk Offices and Nemmadi Centers — Experimental

Variable Computerized Computerized A-B
Taluk (A) Nemmadi (B)

How satished 3.0 4.0 -.97
are vou? (.36,N=17) (.34, N=33) (~1.96)

Did vou need =6 .48 317
help? (.11,N=17) (.09,N=33) (2.25)

Will vou need =6 .70 .06
help in the future?  (L13,N=1-) {.08,N=133}) (.s1)

tewer officials, on average, and were less likely to require help in getting
a scrvice (1able 3.10). These findings are in the same direction as those
in the observational study, although the observational findings were not
statistically sigmficant. With regard to scrvice quality, subjects visiting the
Nemmadi centers reported higher levels of overall satisfaction, similar to the
obscrvational survey (Table 3.171).

DISCUSSION

Overall, the tindings in this chapter support a core assumption of my the-
orctical and emprrical analysis in this book: The creation of one-stop com-
puterized service delivery centers is associated with a lower need for citizens
to pay bribes and a reduction in the cost of bribes and frequency of using
middlemen to access public services; thus, the claim that creation of such
centers cuts into the rents available to bureaucrats and politicians is highly
plausible. The findings of these surveys support the claim that computer-
ized public scervices and a one-stop, privatized model for service delivery
can be associated with improved outcomes for citizens across economic,
governance, and scrvice quality outcomes. The one-stop model in particular
displays measurable improvements over the traditional noncomputerized
zovernment office. The findings of the smaller ficld experiment generally
support those of the observational citizen survey.

However, not all ot the findings suggest an improved experience for citizens
at the privare, one-stop centers. One of the most interesting overall character-
istics of the observational survey data is the disconnect between the improve-
ments in economic and governance outcomes associated in particular with
the Nemmadi centers and the lower satisfaction rates seen at these centers, on
average, relative to noncomputerized government offices. What this implies,
perhaps. 1s thar there are other characteristics of service delivery not measured
by this survev that have important eftects on citizen satisfaction.

Interviews with citizens and Nemmadi center operators suggest that
there is onc major cause for dissatisfaction with the Nemmadi centers
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and this is the perceived length of time it now takes to receive a cerrif-
icate or other service. The state government has imposed minimum and
maximum wait times on the delivery of certificates and other scrvices in
computerized offices. The official minimum time - seven days - is longer
than a citizen might have needed to wait in the old system, espccially if
thev had been willing to pay “speed money™ (Private sector representative,
Chikmagalur, June 17, 2009). A citizen interviewed at a taluk office argued
that the new process is worse than the old process because now it takes
too long to get any certificates. He said that it takes at least fifteen davs
to get a certificate and that before you could just pay the person and get
vour certificate quicker, but that now this is not possible (Malavalli Taluk,
March 10, 2010). Nemmadi operators corroborated this perspective. One
operator said that the only reason people are ever unhappy is that thev
uscd to be able to get their certificates on the same dav and now it rakes
at least a week; an operator at a different Nemmadi center mentioned the
same reason for dissatisfaction (Devanahalli, March 15, 2010; Peenva,
March 15, 2010). These qualitative findings are consistent with the survey.
When asked what was the most important factor influencing their level of
sausfaction (be it high or low satisfaction), the largest group of thosc who
responded, at 36 percent. said it was the amount of time required to ger
their service.

This consistent finding for why citizens may be dissatisficd with the com-
puterized system — the inability to get their scrvices in less than seven days —
has at least one potential implication. The seven-day miinimum is a policy
constraint, not a technical one. Technically, citizens should be able to ot
their certificates on the same day, if therc is not a long queuc in front of
them. The minimum and maximum delivery times were imposed by the state
to create an additional limit on corruption, so that burcaucrats and opera-
tors could not speed up or slow down an application outside these limits.
Although it seems that this constraint may be contributing to lower cor-
ruption, at least some citizens may placc greater weight on getting a service
quickly than on not paying a bribe. i

Yet, there is another story in the data. The sccond-most important factor
mfluencing citizen satisfaction, at 17 percent, was the degrec of corruption.
Initially. we might expect that the presence (or lack thereof) of corruption
would be directly related to satisfaction Icvels, with a low presence of cor-
ruption, in general, associated with higher levels of satisfaction, and vice
versa. However, the case here is a bit mare complicated. If we consider the
relanonship between level of satisfaction and the factors respondents noted
were most important to their level of satisfaction within the respondents at
cach tvpe of service center, a very interesting picture emerges.

First, in the noncomputerized government offices, those people reporting
above-average levels of satisfaction almost exclusively reported that their
level ot sarisfaction was related to the level of corruption. If we assume that
people in general do not prefer corruption, all else being equal. then this



implies that citizens experienced less corruption than they expected, despite
the fact that there was more corruption, on average, than in the computer-
ized centers. Those people reporting that the time required to get their ser
vice was most important almost exclusively noted simply an “average” level
of satisfaction (a scorc of 4 on a scale from 1 to 7).

Sccond, the case was somewhat different in the computerized govern-
ment offices. The largest scgment of respondents reporting that they were
“not at all sarisfied™ (45 percent) said that the overwhelming tactor for their
level of satisfaction was corruption. The next most common reason for a
low satisfaction level (29 percent) was the time to receive the service, which
was virtually absent among respondents at the traditional office. The largest
portion of respondents overall. however, noted an average satisfaction level
{score of 4) that was associated with time to receive the service.

Finally, and most strikingly, low levels of satisfaction at Nemmadi centers
are largely a result of unhappiness with time to service (31 percent of “not
at all satisficd™ responses) and presence ot corruption (29 percent). Whercas
a large number of respondents reported average satisfaction levels (score of
3, 4. or 5) related to time to service delivery, 70 percent of those people who
fel that corruption was the most important factor reported below-average
levels of satisfaction. This is despitce the tact that, as shown earlier, citizens
at Nemmadi centers taced significantly fewer, and lower, demands for bribes
during service delivery, as well as receiving services more quickly, on aver-
age, than their peers at noncompurerized government offices.

These findings seem to imply that the expectations of citizens visiting
tradirional government offices, at least in rerms of the time necessary to
receive a service and the likely level of corruption, may be quite different
from those individuals patronizing a computerized government office or,
even morce o0, a private Nemmadi center. Thus, even though in absolute
terms, on average, they are receiving services in a less corrupt and speedier
tashion, anv corruption or slowness in the process becomes a cause of dis-
sanstacrion at the computcrized centers.

This also suggests that a citizen preference for speedy service delivery
does not mean that citizens prefer bribing in gencral. It may instead be the
case that citizens want to receive their services quickly and not have to pay a
bribe to do so, which is technically possible in a computerized service deliv-
ery system. If the reformed system could eliminate a major source of demand
for bribes in the first place — the desire to get services quicker than they are
typically available — by making scrvices available promptly in general, then
it is likely that overall levels of satisfaction would go up.'* Thus it scems fair
ro posit that the lack of convergence im economic and governance outcomes

* This tvpe of retorm would not climmare an alrernative source of demand for bribes that
comes from citizens whe want a service but are not cntitled to 1, such as ahove-poverty-hme
individuabs who attempt to ger a ranon card intended for below-poverty-line citizens.
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with levels of satisfaction is most likely a result of both the government's
mposition of a minimum wait time for services that contrasts with a strong
preference of the general population for speedy access, and the general per-
ception that computerization and one-stop centers will dramatically reduce
corruption, such that any remaining corruption in the system. however
small. leads to lower satisfaction.

EXTERNAL VALIDITY

Before concluding this chapter, it is worth commenting on a number of char
acterisucs of the surveys discussed here in terms of their potential relevance
to the other states discussed in the book and to countrics outside of India.

Within-Study Considerations

To what extent do the findings discussed here offer implications for under
standing the effects of public service reforms in a wider context? First, it is
relevant to consider questions of external validity within the research design
nself. The two surveys, one observational and one experimental, draw on
ditferent subject pools and so it is important to consider differences in the
charactenistics of the subject pools themselves m evaluating the potential
external validity of either portion of the overall study. Table 3.12 summa
rizes the demographic characteristics of the two groups, based on informa
tion from the surveys, and provides the results of difference of means tests
comparing the two groups.

This demographic comparison highlights some potennially important dif
ferences between the obscrvational and experimental subject pools. In man:
cases, these differences arc to be expected, as the subjects for the experiment
came from a university in Bangalore and so would be likely to be vounger
and have higher levels of education and related experiences than the general
population. This is the case, with the experimental group being twelve years
younger than the observational group, on average, and having attended an
additional scven years of school. The experimental group was also much
more likely ro have encountered computers in their past. However, the gen-
der ditferences were indistinguishable across the groups, as was the likeli
hood of voter registration.

B addition to these demographic differences, it is also worth considering
that the experimental subjects were not applying for services under the typ-
ical scenario because they were being paid to participate, and so there was
not the same kind of pressurc on them to get the service as there might be o
someone who is planning to use their certificate to applv for other bencfit
(thss could atfect the amount of effort they put in and their likelihood ro pav a
middleman to help with the service). However, a large number of the students
mvobved in the study were from scheduled castes and so ar least in the case of



TABLr 3.12. Demographic Comparison of Observational and
Experimental Subject Pools

Group Observational Experimental Difference
Variable A B of Means
A-B

Gender 1.2 1.3 ~-.04
{1=Man, 2=Woman) (.02, N=69y3) (.06, N=50) (-.56}

\ge (veary) 3.4 24.8 (172 SRt

{.64.N=n58) (.63, N=j30) {14.04)

Educarion (vears) 9.3 16.4 — i e

(.20, N=694) (.31.N=48 (-19.35)

Have a compurer .09 .20 —.11
at home? {.o1.N=693) {.06.N=50) (1.85)
{o=no. 1=v¢s)

Have used a SR .64 —.4q2*
computer hetore? (.02.N=695}) {.07, N=50) {-5.97)
{o=no, 1=yes)

Registered to vote? .9" .94 .03
{o=nn, 1=ves) {.o1,N=6a3) (.02, N=50) (.86)

P<.0sy. T = peot, Tt = peoot

their caste certificate would likely see the benefit of having this certificate (or
certing it for a friend or relative) to a similar extent as a typical applicant.

Ihese ditferences are important to the extent that experiences and per-
ceprions related to age, education, and position might affect the experiences
of individuals attempting to access a public service. First, service person-
nel ar the centers might treat young, well-cducated citizens differently than
other cinzens. Fxperimental subjects were asked not to mention their educa-
tional qualifications while applying for the services, but this could still have
an implicir effecr on service delivery. However, the findings of the observa-
tional study show that in most cascs, cducation is not strongly correlated
with the outcomes considered here. Age, on the other hand, is correlated
with some outcomes, and so we might expect that these younger applicants
would cxpenience shorter wait times and the need to meet fewer officials
rhan other citizens on average.

Sceond, subjects” own understanding of government processes and ability
to manage the svstem could differ from average citizens, affecting the qual-
ity of their experiences. Note, however, that there are no clear differences
in the averane need tor help across the two groups (Tables 3.4 and 3.8). In
general, it s important to recognize that any of the demographic differences

Talso attempred o balance this by requiring that they provide evidence of recciving the cer
rificate hetore they were paid for the study., unless there were exceptional circumstances.

TABLE 3.13. Regional Demographic Comparison

Characteristic India ~ Karnataka Bangalore Bangalore Kolar/ Mandva Tumkur
Urban Rural Chikbalapur

Populanon  1,028.6 52.8 6.3 1.8 L3 s
(Al

Urban 2-.8 34.0 88.1 21.37 4.

Scheduled 16.2 16.2 13.0 2o 205
Caste

Scheduled 8.2 6.6 1.3 33 8.1
Tribe

Without 1.9 1.9 153 2.4 9 ¢
School

Below 14.7 25.2 13.9 23.5 23.8 3
Primary

Primary 4.3 27.8 :0.8 29.3 29.3
School

Middle 8.8 1.5 r2.4 16.6 16.2
Shool

Marnculaged 11.8 17.0 36,3 24.2 24 4.2

Graduate + 3.7 783 15.4 4.0 piod 4.8

noted here, or others excluded from the analysis, may have an important
cffect on the ways in which citizens in the two portions of the study perceive
and respond to government scrvice delivery and the character of retorms,
making comparisons across the two portions ot the study difficulr.

Regional Considerations

Beyond issues of external validity embedded in the rescarch design, there are
additional factors to consider before extrapolating these results to broader
populations. The findings discussed here may in many wavs be representa-
tive of only a small portion of Karnataka. and the characrer of the Nemmadi
imitiative may also vary in important ways that limit generalizations bevond
Karnataka. Facrors that could affect external validity include demographic
differences across Karnataka and India in gencral, let alonc other countrics;
the structure of relationships berween the government, private sector, and
citizens in the implementation of reforms; and the characreristics of the spe-
cific services madc available in these centers.

Tn the preceding analysis, T included a control for urban arcas ro account
for potential differences in service delivery in more urban or rural environ-
ments. It is also relevant, however, to consider whether these findings are
likely to be generalizablc to the rest of Karnataka or India at large. Table 3.13
shows demographic and educational characteristics of the districts included
in the study, Karnataka-overall, and India in general. The data here provide
some interesting comparisons. The urban character of Bangalore versus all



of Karnataka and India implics that there might be important differences in
the experiences of people at centers in Bangalore Urban district versus the
majority of the state and country, which is consistent with the findings of the
obscrvational study. It may be that the findings for the more rural areas in
the study are more representative of what we might observe in other parts
of the state and rural parts of India.

Ownership and Management Models

How might varations in the structure of ownership and management mod-
¢ls lead to differences across reforms in different parts of Karnataka, or the
world? In this chapter, T took a first step toward answering this question by
comparing the cffects of computerized government offices versus privatized,
one stop service centers. But as [ discuss in Chapter 7, management models
vary bevond what is observed in Karnataka. Nemmadi centers are owned by
a single company that employs individual managers to operate each center.
This contrasts with a model used in many other Indian states, and advo-
cated by the national government, in which individual entrepreneurs own
and operate once or more centers. The Karnataka state government and the
company managing Nemmadi centers expected their model to help spread
costs across morc and less profitable parts of the state, thereby allowing for
improved service delivery even in poor and rural areas (Karnataka Indian
Administrative Service Officer, Bangalore, Fcbruary 22, 2006); however.
external observers note multiple potential problems with this model thar
could affect the findings presented here (Private Sector Representative, Julv
14, 2009, Bangalore).

The major proposed problems with the company ownership/emplover
manager model involve the incentives for, and monitoring of, the individ
ual center operators. First, under this model, center opcrators are salaried
cmployees who may have little incentive to improve on the basic service pro-
vision model or go above and bevond the call of duty to satisfy their clients.
Entreprencurial center owners, on the other hand. are seen to have greater
incentives to serve their clients in a manner that increases the likelihood
that they will return, rather than go to the taluk office, and that they might
request additional. higher-profit services. If these perceptions are correct, we
might expect patrons of entrepreneur-run private sector centers to find more
benefits in these centers relative to the traditional model than those citizens
surveyed here.

Second. there may be a greater need for monitoring emplovec operators
than there is for entrcpreneur owners. Employees have a guaranteed salary,
which, under strict monitoring, should disincentivize them from demanding
bribes or additional payments trom citizens, at least in tight labor markets.
If there is no strict monitoring. however, employees may have few incen-
tives not to demand extra pavments, just like their undermonitored, securelv
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employed bureaucratic counterparts. Especially in difficult economic times,
when small companies managing a large number of centers may run into
cash flow problems (as has reportedly been thc case with a number of
operators under the Indian national government scheme) (Private Sector
Representative, January 23, 2008, Haryana; Former Comat Employee, July
6, 2009, Bangalore) and find it difficult to pay their employees, the porenrial
for extra income in the form of bribes may provide an irresistible oppor-
rumity for these employee operators. Again, this is less likely to be the ca
where center operators also own the center, as they are then more depen-
dent on the repeat business of individual customers for guarantecing their
economic viability and should find it more profitable to undercut compcting
zovernment offices in terms of the demand for bribes, thereby making them
more appealing to citizens.

Variation in Available Services

Fmally, it is worth considering the specific services covered in this analysis
and how effects of service reforms might differ for other services. This 1s rele
vant both because of varying demand for the range of government services,
but also, as discussed in Chapter s, because the number and type of services
offered in centers across India differs dramatically (Bussell 20101, One way
i which the type of service might matter is through significant differcnces
m the average cost of a service. The analyscs to this point in the chaprer
exclude consideration of land-related services, the most imporrant of which
are land titles (Records of Rights, Tenancy, and Cultivation or RTC) and
mutanons or alterations to land titles. In general, subjects who had applicd
for land-related services reported higher costs for accessing these services
than was seen for other services, particularly in terms of demands for bribes.
For example, while the average overall cost for all non-land services was
Rs. =4 with a maximum cost of Rs. 3,000, the mcan for RTCs was Rs. 1,886
with a maximum of Rs. 70,000. In many cases, these costs were duc to laree
bribes or payments to middlemen for assistance with land-related services.
The mean bribe for all of the services included in the preceding analvsis was
Rs. 31 with a maximum of Rs. 1,000, whereas the mean bribe requcsted tor
an RTC was Rs. 286 with a maximum of Rs. 10,000. This shows that the
character of the services themselves may affect the expericnce of citizens
m atcessing services and thus states providing a different range of <ervices
than those offered in Karnataka may then produce a different quality of
outcomes for their patrons.

CONCLUSION

This chapter provided an important and systematic empirical confirmation
of the motivating assumptions underlying the major arguments of this book



New intormation technologies and the one-stop service center model can be
vscd to improve important elements of public service delivery and in par-
ticular to reduce the likelihood that citizens will be asked for a bribe when
they arc applying for services. While the model considered here does not
improve service delivery on all of the indicators included in this analysis,
most importantly overall citizen satisfaction with services, this is most likelv
the result of specific policy choices made with an eye to reducing opportun-
ities for corruption, which could be modified in response to these findings.
and differences in citizen expectations across types of centers. Institutional
rcforms that leverage new technologies to provide public services in an inte-
grated environment with technical constraints on who receives services and
under what conditions can produce positive and measurable improvements
in the quality of public service delivery, even in poor and rural communities.
As a result, these reforms can also provide a viable threar to established pat-
terns ot rent secking in these environments.

-

4

Policy Initiation in the Indian States

Indian political leaders are faced with overwhelming poverty among
large portions of their constituents, often insufficient local institutions tor
distribunng goods to citizens, and a highly competitive electoral svstem
that threatens their position if they are not ablc to respond to these diffs
culr conditions. The emergence of new information technologies at the turn
of the rwentieth century presented politicians with a new tool = perceived
by an overoptimistic few in the international development community as a
“silver bullet™ — that had the potential to help them make progress on devcl
opmental goals.

Yet, Indian states differed in their likelihood of implementing a pohey
retorm service delivery to citizens. Of the twenty major states, sixteen int
duced policies in a staggered manner during the period under consideration
and four staecs refrained from implementing any policy at all. What explains
why some states were considerably more eager to implement reforms while
others followed only later? What prevented some states from taking on this
type of reform, given the potential benefits and even after so many of thar
peers had done so?

This chapter argues that Indian politicians faced a trade-off in rheir
deaision about whether to implement technology-enabled service reforms
and that this trade-off was based both on the level of preexisting petry cor-
ruption m the state and the cohesion of the ruling government. Politicians
with greater access to bribes paid by citizens in the process of service deliv-
cry_should have been less likely to implement these reforms because of the
expectanon that greater transparency and efficiency in service delivery
would threaten these rents. Politicians in states ruled by coalition govern-
menss should also have been less likely to implement reforms, as they were
constrained by the interests of supporting members of their coalition who
were unhikely to support reforms.

The decision to adopt a policy and the timing of this decision is thus a
key polirical outcome. I emphasize the timing of reform in this chaprer for
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