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Two Readings of a Land Records Management E-Government
System: A Case Study in India

Abstract

E-govemment systems pose an interesting challenge for developing
countries, for though they represent a powerful tool for addressing development
needs, most efforts seem to fail. Questions about design, implementation and
impact of such systems become important. This paper addresses the issues of
assessing the impact of e-govemment systems by considering design and
contextual issues for a particular land management e-govemnment system in the
state of Karnataka in India. '

The research is reported via two readings, each assuming a different
philosophical position. The first reading is positivist, and uses a framework of
stakeholders and a theory of first- and second-order effects of information
systems to analyze the data related to the impact of the system. The results
show that the system is successful in terms of first-order effects, and also for
second-order effects, though somewhat inconclusive for the latter. A second,
interpretive reading invckes the history of land administration in India, the role of
the bureaucracy and the issues of de-politicization and reification in development
practices. The results show that the e-government system addresses a small
issue in the larger problem of land administration and that such development
projects help {o centralize the power of the bureaucracy. Another impact of these
systems is to de-politicize governance issues and reify social relations regarding
land tenancy.

The main contvibution of this paper Is to show the need for and value of
multiple theoretical enses by which to study e-govemment systems. This paper
addresses the expressed need for theory building in e-govemnance research by
developing the stakehoider framework and the theory of first- and second-order
effects. In addition, this paper shows the usefuiness of understanding
development discourse and the role of historical contextualization for evaiuation
of such systems.
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Two Readings of a Land Records Management E-Government
System: A Case Study in India

Introduction

E-government systems pose an interesting conundrum to those observing India's moves to depioy
information and communication technologies (ICT) for development: on the one hand, scores of projects
have been initiated with very low success rates, only about 15%', and on the other, the central
govemment is poised to spend Rs. 124 billion (0.4% percent of the GDP) on such systems. Central to
this urgency to push for e-government systems is the rationale that failures have to be set right and
‘best practices’ available from the successful projects have to be repiicated at a rapid pace. It is a.firm
belief of many intellectuals in india that ICTs are the means by which india can ‘leap-frog’ its
deveiopmental lethargy and energize its govemance mechanisms to keep pace with its industrial
growth. This view is widely shared by foreign observers, particularly in other developing countries that
are also embarking on a similar path,

Understanding an artifact such as an e-government system requires careful study and anaiysis.
Tmmmummmmammdonmmmmmmm
nature of such impiementations. Most research reports available fall under the above categories, thus it
is imperative that ressarch studies focus on rigorous analysis to answer basic questions related to the
nature of e-government systems, their role in development, their design and implementation chalienges,
and their social-political-historicat context.

For this paper, | study a particular e-government system that deals with managing land records in
the state of Kamataka in India. This system, called Bhoomi (land’' in Hindi), is one of the most
mmmmlm.umimwmmmmmmmmmmm
processing and access. Strongly backed: by the ‘state government, it was rolied out in record time and
went online in 2001. Since then, about 23 million iand record certificates, called RTC certificates, which
thoaﬁ'amﬁmmmmnsodmm.NowmeWMhlmh
used s0 heavily.

! Figure reported by Robert Schware, Laad Informatics Specialist of the World Bank, 8t a seminer on E-
Governance, in Bangalore, November 5, 2004,



In early 2003, when | started on this research project, studying Bhoomi was a natural choice owing
to the positive media reports it had received. 1 did ‘consider many other e-government systems arotind
India, but Bhoomi stood out in many respects for being the most comprehensive and detailed
implementation. | selected it as the focus of an extensive case study. Using interviews, field studies, and
secondary reports | formed a set of conclusions about Bhoomi and its impact. This was the first phase of

the study.

In a second phase of the study, | realized that the original set of questions that | had started with
were not enough, and | needed to take a closer look at the data, perhaps with some 'suspicion’ (Klein &
Myers, 1999), and examine my own biases and received notions of land, land politics, e-govemment
systems and development. The published literature in MIS assures us that having multiple ‘readings’
and analysis of the same data is an accepted and encouraged practice (Kumar, Dissel, & Biefli, 1998). |
conducted more interviews and expanded the scope of the study to include more and diverse

stakeholders.

in this paper | report on the findings and conclusions of the two readings of the Bhoomi data. The
conclusions of the two readings are different but not necessarily contradictory. When juxtaposed they
present a complex picture with valuable insights for Information Systems research and practice related
to e-government systems.

Research Questions and Methodology

This ressarch project was initiated as part of an ongoing project on ‘lnnovations and Excellence in
Govemnance' that is partly funded by the Government of India. One objective of the project was lo
identify and study innovative ideas in governance that had been implemented in various states in India
and that had shown tangible benefits and practices that could be documented and then replicated in
other states, it was evident that e-governance was one of the most widely practised innovations, and
mwwmwdmﬂaHmeWhlm.WUMdem
usad In this paper js: the use of information systems by govemnments to improve efficiency in thelr own
functioning and in their service offerings to citizens.) A scan of the e-govemment projects underway, or
compieted, in gl the states revealed that there were few that could claim to have made a significant
impact and fewer that could claim to have been completed (along any measurable parameter), The



remaining few projects were highly diverse in their scope, scale of implementation and eventual
implementation results. These projects raised a large set of questions: How are such projects initiated,
funded and commissioned? What are the means by which such projects are sustained in terms of both
funding and long-term support from champions and the political leadership? How are such govemance
initiatives  institutionalized? How can large public interventions like e-government systems be
evaluated? How can one say, at a given point in time, that the systems are successful and that their
intended benefits have been realized? What lessons can be leamed for future implementations of such

systems? What are the larger societal implications of e-govemnment systems?

In early 2003, when | first frarned these questions, the method by which they could be answered
was not clear. A Iiterature review showed that prior, published approaches ranged from technology
descriptions and anecdotal descriptions to brief project case studies and user surveys. Theory, barring
in a few notable exceptions, was clearly missing and the answers (o the questions posed above were
not evident and usually only incidentally addressed. There was an obvious and dire need fo seek
answers {o those questions and aiso base the study on a sound methodology.

The case study methodology (Yin, 2003, Lee, 1989) was seiacted as it suggested a rigorous means
by which to study the plethora of questions that had been raised. A case study ‘examines a
phenomenon in its natural setting, employing multiple methods of data collection to gather information
from one or a few entities (people, groups, or orpanizations)’(Benbasat, Goldstein, & Mead, 1987).
What is more, a case study is useful when the “boundaries of the phenomenon are not clearly evident at
the outset of the research and no experimental control or manipulation is used” (Benbasat et al., 1987).
With the selection of Bhoomi as the e-govemment system that would be studied as a case, the criteria
for the adoption of the methodology were further examined:

* Bhoomi was a contemporary phenomenon, i was unfolding ss | was initiating the study. It had to
be examined In is realiife context as it was.a lage public intervention with consequences
affecting millions of people and with policy implications for the state government and the federal
govemment.

* Bhoomi was & single entity that wes to be examined. Although | considersd and examined other
e-govemmeant systems, my focus remained largely on Bhoomi.

* The compiedity of Bhoomi's implementation and impact had to be studied intensely. Although



reports and surveys on Bhoomi's impact were already available, & was evident that a rigorous
analysis was required.

+ It was not possible to hold controlied experiments. For exampie, | could not study groups of
people who were impacted by Bhoomi and those who were not. Bhoomi had already been rolled
out in all districts of Karnataka and | could only rely on the memory people had of the earier

manual system of land records.

+ It was clear at the outset that as the investigation progressed there could be a need to define new

hypotheses and propositions and seek fresh data.

With a clear understanding of the methodology, it was imperative that the research questions had to
be sharpened to give direction and focus to the study. How can a system like Bhoomi be assessed for
its implementation, impact and service features? How can the economic feasibility and sustainability of
such projects be examined to guide future efforts?

The philosophical basis of the study was initially positivist. This was by choice, as much of the case
study literature in Information Systems substantiated the rigor and value of positivist research (Benbasat
etal, 1987, Lee, 1989), and laid clear guidelines for conducting the research. In addition, the
ontological and epistemological assumptions of positivist research were valid for the questions framed
and the proposed methodology. Table 1 shows the different assumptions that positivist research is
based on, as compared fo interpretive research (Orfikowski & Baroudi, 1991). in essence, the positivist
approach assumes that Bhoomi can bs assessed by the researchers as an independent object,
hypotheses can be formulated about it, and generalizations can be drawn from the resuits.

A positivist reading of Bhoomi yielded interesting results but & also raised a number of issues that
seemed o escape its explanatory potential. | initiated a sacond, interpretive,. study that led to a
resxamination of many assumplions in the first part and a ressiting of research propositions. The
emphasis was much more on the context-ofrland~administration and its role in developing countries.
Inspired by the approaches suggested In the Informaetion Systems lterabure (Klein & Myers, 1999,
Walsham & Sahay, 1999, Kumar et al., 1998, Walsham, 19985), | set about to examine my assumptions
sbout land, the relationship farmers have to land and land records, the rols of bureaucracy, the historical
context of land records digitization in India and role of development discourse on ICT deployment.

The dats used for the first part of the study included interviews of the Projact Champion (a senior



IASoﬁoerinﬂnKmahkasmmnﬂﬂ),WOfum.WMBhomﬁHmkmm,
inte_rviewsofﬁveotherdistdctoﬂ’icerswhohadhelpedwi’ththeimplementaﬁonofahoomi. and data
from Bhoomi intemal reports, published media reports, reports from development and funding agencies,
and student reports on field visits. Detaiis are provided in the Appendix,

Thedatafortheseoondpartarmesmaywasobtainedbyimemewsofpematkiosksites,'
including land-owning users, kiosk operators, bureaucrats, land developers. Secondary data was
obtained from media reports.

An analysis of the data in the second phase ofthe study showed interesting differences with that
MMMMWMMMWWWWMMMW
remained hidden were revealed. These different readings form the primary contributions of this paper,
ummmmmmmmwmﬁyammmmemm
systems in developing countries,

Themstdhhpmahomanhedasfdbws.ﬂnnensecﬁmmmﬂnﬂmreﬁwlhundaﬁm
for conducting the study. Thesectionaﬂermatisananalysisofmedatafmmﬂnﬁrst phase of the
M.Wshfolowedbymmﬂydsbaudmhesmndphasedhestudy.hmnsedm
contrasts tha key findings of both readings of Bhoomi and highlights the theoretical insights gained from
mm.mﬁwmmmmmmmmmm.

Background Theory

Reading One

Fwadewbﬂngmunﬂyﬁkelndla.egmmnmsystemappewbbeanamdmbehr‘bap-
Wm’mmmambaMQWWmmmmmmothm.eﬁm
mhdmdogrumpmmﬂmm.m;mbm-ﬁmngmdmmmofwmw
mwummmmmmmmmmmmmmm.mmeis
WWWMMdMIWT@WMMm&W
wucomtraditionaibanimttntoﬁerlnduaﬁesfaced.wgrowataninu'ediblerateandncwhas
MMM:WMMMMM.MM&K&WMMWm
,hstlucthals.siaﬁrlgﬂwtdespfhethatfaamatabom25%ofindia‘apowlaﬁonisbelowﬂ'lepoverty



line and that, for example, Bangalore city's high-paying software jobs have not helped raise the
standard of living of the 40 million people living in rural Kamataka, there is hope in ICT and such
artifacts can and will be deployed successfully for development.

Research on ICT for developing countries in general and on e-govemnment systems in particuiar
retain this cautious optimism, so issues of scrutiny pertain to those criteria that will enhance the
successful leap-frogging and to the reasons why failures occur and how they can be overcome {Heeks,
2002b, 2002a, 2000). Measurement criteria, best practices, frameworks for design and implementation
of systems and for training of personnel are discussed. Data is obtained from different projects within a
country or an entire continent {Heeks, 2002b). The ‘conclusions of the research, though thoroughly
argued, appear coarse-grained and have too broad a focus to be useful theoretically.

The research questions framed for this first part of the study were inspired by the earfier research
but the attempt in framing the theory was to seek fine-grained answers that dealt with the particularities
of the location and the situational context. Bhoomi was designed for the particular task of tand records
management and its design and implementation details were tied 1o the complex task of
accommodating 20 million land records in 27 districts and 177 sub-districts of Kamataka. Bhoomi is thus
different from other =-govemment systems in India in its scope and scale of operations. Studying it
requires a clear framing of research issues that include the detailed context and, simultaneously, are
generalizable to other systems.

Stakeholders

The concept of the stakeholder in Organization Theory attempts to redefine firm boundaries to include
those who are impacted by the firn and those whose interests the fire is concemed about. The
literature deals with either defining who stakeholders are, based on the firm's position in a legal, social
WMMWWWMKMWMM(M, 1995, Jawahar &
McLaughiin, 2001, Jones & Wicks, 1998, Reed, 1999). Stakehoider theory is used in the field of
Information Systems also to understand the impact of various people invoived in systems design, where
it draws on theories of user participation and inclusion (Coakes & Elliman, 1999). Research has focused
mwmdmmmmmmmm(mmzmn.mﬁmwm
complexity of government-to-citizen systems that impact a large popuiation and whose social, potitical
and legal implications are not obvious. |



Going by the definition that a stakeholder is a person or group who is able to have an impact on the
eventuat system in a practical sense (Coakes & Elliman, 1999), it is important to include as stakeholders
all those who can affect the e-govemment system, whether positively or negatively. It is useful fo view
the stakeholders that impact the eventual success of a system as belonging to either the demand-side,
those who will consume the services of the system, or to the supply-side, those who fund, design,
implement and maintain the system. Individuals, groups and organizations belong to either stakeholder
group according to their relationship to the system. These categories are not water-tight, that is, there
could be individuals or groups who belong to both categories. Supply-side stakeholders, in this view,
dominate the implementation process and have control over all the resources and deploy them
according to their understanding of demand-side needs. They have power over the demand-side groups
(Markus & Bjom-Anderson, 1987). Demand-side stakehoklers consume the services of the e-
govemment system and, possibly, provide the revenues that sustain the system. They conh'ib-ute o the
eventual success of the system through use or non-use and are directly impacted by the service
efficiencies achieved.

First- and Second-Order Effects

The productivity paradox emerged as a topic of interest in the late 1980s in the United States when
economists discoverad that despite large investments in computing power for white collar workers there
was no commensurats increase in their productivity (Brynjoifsson, 1993, Brynjoifsson & Hitt, 1998,
Dewan & K.LKraemer, 1998). Researchers understood that there was a problem of measurement, n
that, the subtie aspects of information systems, such as flexibiiity to respond to a market or ease of use
for customners, could not be captured by conventional output measures such as number of widgets soki
or bushels processed. A few years later more detailed, micro-level data was avallable that allowed
measurement of a larger number of parameters at the level of the firm. intangible value that was being
maedbyﬁmsmuldmbeidenﬁﬁedandmeawmdmeam.

WMMIMMWMMMMMMWSMMa
large unit of analysis, the industry or economy for instance, can be subtie and different means for
measuring and different parameters to measure over time have to be sought With the issue of
measuwrement, as above, there is aiso an issue of the effects of technologies diffusing over a period of
time. For instance, when new technologies diffuse into the economy the effects are spread out over

10



time, and are referred to as first-order, second-order, and third-order effects(Malone & Rockart, 1991).
Theseeﬁactsmaybeenminedintheoontenofo-govemmomsystemawhid\arealsooornplex
interventions in the economy of a region and in the social environment. First-order effects have to do
with the immediate changes in the volume and speed of the service defivery. Second-order effects are
sublie, and include the effects on institutions and groups that used to rety on the government service.
Second-order effects snable possible reduction in transactions costs for these agencies that reflect in
MMMwm.Mrmminbmdwdmde
new sconomic phenomena (Sein & Harindranath, 2004). It is not passibie to predict, in a general sanse,
what exactly these phenomena will be for any given e-govemment implementation and the chalienge
would Iieinamlyﬁngeﬂeauhdepemmmmnﬁfymoseaspmdﬂwmmmymdmm
that have been impacted.

in summary, | theorize that to evaluate the impact of egovermnment interventions with a view to
identify ideas and practices that can be repiicated eisewhere, [t is imperative that a detaiied, fine-grained
analysisbemdertakahbanalysisrmtobobacedon.mundorstwudirlgofmmare
divided into, roughly, two groups, demand-side and supply-side, and whoss participation in the life cycle
of the e-govemment project has to be understood and measured. Measurement of the impact of o-
govemment systems has to include, as is leamt from the history of the productivity paradox, first-order.
MWWWMMMHMMHMN&eMMdMWNM
levels of the economy and society.

Reading Two

Tmmeada‘mubdm'ismaofapmﬁmmatamm.mw

this reasoning process may be read from media reports, public statements by citizens in various

m,mmmmmdmuwmmmm

toaubjed.anhudmbpmentmayhamnwaduig'm,btnﬂhasmemmmmw

opinion. ICT projects in india originate from a logic and discourse of development that has evoived to a

Mwlarfomoverttnlastﬁﬂymoﬂnda’aindependeummdmatinfonnsmudmfmmgof
A brief examination of the bureaucracy and development discourse foliows.

I



The Indian Bureaucracy

The current Indian bureaucratic structure was evolved by the British for their colonial administration.
After india’s independence, in 1947, the elected govemment retained the ok structure, while changing
the name of the apex organization from the indian Civil Service to the Indian Administrative Sarvice. In
the early years of Indian democracy, under Nehru's lead, the Congress party was dominant in both the
states and the center and heki the reins of the executive tightly. The bureaucracy retained its image of
professionalism and a non-partisan entity. The Congress dominated planning and development issues
and the bureaucracy participated in the broad consensus on nationai goals. Sut after the Nehru era the
Cmgmspanymsmuebmhimmwdeenﬁmpanyagmizaﬁmmdbegmmrdym
the bureaucracy for its executive and partisan agenda. Using destabilizing and demoralizing means,
wmasminpm.pmdiﬂmmm.ﬂﬁaﬁmdmdmmmmﬁom
through comruption” (Vanaik, 1990), the legistatures in the states as well as the center eroded the non-
partisan nature of the bureaucracy. With an elected leadership that was increasingly incompetent at
delivering the executive function, politiclans began to rely more and more on bureaucrats who were
sympameﬁcmﬁairpanyidedogy.ﬂmewlhgamnpﬁmmnmmm_mm dlite
within the country.

Desdhﬂuemdmdmbndwlmammedemimhﬁmdmmﬁm.memsﬂl
managedtoairactsomeofthebesttalerummewuntryandmebureauaacy'reminsamasonably
effective instrument’(Vanaik, 1990), particuiarly, when compared to other South Asian nations. The
selection procedure remains un-comupted and the aura of the services ensures that highly talented
candidates apply for selection. Once sslected they are rigorously trained and assigned to various “field®
postings before being empanéledforsenior, more policy-oriented jobs,

The Discourse of Development

The phrase “developing countries” usually refers to those countries that have adopted the structural
adjustment guidelines of multi-national lending agencies like the World Bank and Intemational Monetary
FundandeeimpbmmtaddnngesinMemnomywmasdemgmaﬁonmdmducﬁonof
mm,mmamm,mmnemmmmmm
operﬁngcfmeaconomytoimunaﬁunaltrade.amngmm.mmisabmadmenmamongstme
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elite in India (comprising the elected leadership, the bureaucracy, the industrialists, middie-class
intellectuals and the media) that the word “development” too follows a similar notion of structural
adjustments, following the Western models of liberal democracy and /aissez faire economic policies.

This idea of development though is a contested one where scholars and social activists have
challenged this model on the grounds of its inadequacy for India: it is based on a Western model; it
relies on environmentally-destructive growth policies; and it emphasizes reducing social benefits that a
country like India needs (Kamat, 2002). Development thinking though, critics argue, has become a
caich-all justification for all sorts of programs that goMmMs and bureaucrats want to impose, mostly
to satisfy the requirements of the structural adjustment regime.

A critical view of development practices states that there are two basic modes by which
development discourse and practice proceeds: one, by the de-politicization of social and deeply political
processes, and two, by the reification or the “freeze-drying of social relations into ‘things’ * (Kamat,
2002). De-politicization is the effort to dissociate economic issues from political ones. This theory states
that govemnmants try to remave associations of political struggles or movements from economic issues
to deliberately create a discourse that dis-empowers political action. For instance, the British, during the
1930s in India, consciously monitored peasants and factory workers, participating in civil disobedience,
to prevent them from joining the political movement for independence. The real threat to the British was
the linking of the political nationalist struggle with the economic one, not that of economic losses from
sirikes. In a similar vein, when in independent india many groups started political action to demand land
reform and address the concerns of the poor, the government in xﬁany cases responded by setting up
an administrative framework for ‘development’ via credit relief, free schooling, mid-day meals etc. The
attempt was to dissociate political and economic discourses,

The act of reification is also understood as discourse and practice. Reification (or making concrete)
is the process by which social relations are deprived of their history and their particularities and
rendered as objects with properties. For exampie, when the powerful frame tribal groups in india, or
peasant groups, 8s ‘backward, poor, low skilled, tandiess, etc.’ they are participating in a reification
process where they are depriving social groups of their history, their particular refation with the world
and their attempts to be seen in the world as citizens with iegitimate demands and rights. Reification,
critics argue, is almost necessary to demand development aid on behalf of peoples’ groupe (Kamat,

13



M).MMMMMﬁmwmkaMhmmmdﬁmofpeopbm
make them palatable to the media and donor agencies.
Tosummarize.ihebuaauaacyhlndiaoonsistsofoelebmtedelﬂe.wmhaveovermeyearsbst
their non-partisan character, owing to manipulations by political parties. Some officers, though, who
havegahedpolitiealpalrmage.haverisentoposiﬁonsofhighpower.Thebroaddisoourseof
development in India is diffuse but two strong elements characterize it, those of de-politicization and
reification. De-pdiﬁctaﬁmisawocessbyﬁﬁ&adismumedpdiﬁcshddiberddydissodﬂedﬁnm
its economic implications. Reification is the prdcess by which social relations, of say groups and
peoples, are objectified and deprived of their history to make them palatable {o development thinking.

Data and Analysis

Reading One

A Brief Description of Bhoomi

The Bhoomi system of land records management was deployed in 2001 in Kamataka, via kiosks
installed in 177taluk(asub-dish1d)ofﬁcesofmestate.Eamkioskconsistsofaoomptnermatholdsme
wmmmmumammmaysmmdmmm.amm
to print out the records, and power backup and storage devices. Bhoomi kiosks are located in taluk
headmnarlers.Mmead\dish‘idhKmutﬂca(ﬂmnmﬂdistﬁdshtﬁsmte)hasabomswm.
The taluk headquarter is known as the office of the Tehsildar, a sub-district magistrate, and is usually
Ioeatedal&aoentorofeachtahktown.dosetohebusdepot. Fammers within the taluk have to visit
mewwntoaoeesstrnkiosk.m\im&qpenﬁ'om10:00amt05:00pmo_nworkingdays.Fannersidentify
ﬁnplottheywantacutlﬂmhfmbymu'ﬁoningits'ldmtammber.ormoordnumber.andapdntoutis
given to them sfter a payment of Rs 15 (about $0.30 at the time of writing). The printout is signed by a
Vilage Accountant (VA), known as a palwari, and a hologram sticker is placed on the document as
further verification of its authenticity. If a farmer wishes to change the information on the certificate,
mmmhasbmsGGdededamngufanﬁwm,Manapmuﬁm&wa

14



process known as ‘mutation’ has to be entered. This too may be filed in the Bhoomi system, for a fee of
Rs 35.00, and with some additional manual forms. Mutation requests are treated on a first-come-first-
served basis by the system, where each request has to be addressed by the officials in a 45-day period.

The RTC certificate, which stands for Record of Rights, Tenancy and Crop Inspection Register
(Form 16), is a document that validates the farmer's claim to the jand and provides details about the
land size, location, number of divisions, and details about the crops cultivated on it. It also records loans
takenagainstmeland.mwﬂﬁmteisnotatiﬁedeed.Misamoordofcmtivation,ownersﬁpand
tenancy. The RTC certificate is used for securing loaﬁs from banks and other financial ingtitutions, as a
suretyincow‘ts.forobtaininggovemmentgrantsandaid.forselingcmpstogommagencies.for
obtaining the irrigation allocation, for paying land and water taxes, and as a document to check proof of
ownership.

The implementation of Bhoomi was initisted in 1991, when the digitization process could not be
completed successfully, and this was followed by a second attempt in 1996 with the same resuits. The
Project Champion {PC), a senior |IAS officer, stated that the problem was that the digitization process
was 50 slow, the records were outdated before the digitization cycle was complete. in a third attempt in
1989, the entire digitization task was outsourced and completed in 18 months. The digitization process
entaiiadtranslatlngmanualmcaﬂs(atotalonOnﬂIionhmestau)hSdiﬂermtlanguagesandabmn
1500 different formats into a single format in the Kannada language. After each record was input it was
verffied by the VA, in whose village the property was located, and ermors were comected. The PC trained
ababhofnewVAstwemconvemaMwiﬂammputertechndogyaMmuldstaywﬂhﬁmkiosk
operators at the taluk offices. The 1000 new VAs are responsible for verifying the RTC documents and
signinglhem.ThooldVAs(atotaiofabothOOOareemplayodinthes!ate}aremponsiblefor
coliecting data on cropping details and helping with mutations. Many are provided with hand-held
computers to record crop details in their villages, which are then uploaded to the Bhoomi system.

mmmmmwmamm,msmhmwmﬂm
(one in each district) in the second phase and alt 177 in the third. Aftar records in aN taiuks had been
digitized, the state laws were amended, through an act of legisiation, to mandate that all manual records
mdeﬂndarﬂﬂnRTCoeﬂﬁcatesﬁumMBhwnﬁsystmwemﬂnmﬂybgaldomem.
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Stakeholders in Bhoomi

Thedataavailableﬁ'omtheimendewsofoﬂicersandﬁwnﬂmepubiishedmpodsabmahoonﬂc!eaﬂy
MMMmmmmﬁm.mmw. Figure 1
stwwsthamkeholdergroupsasmlatedtoﬂmeﬁhoonﬁsystem.Stakeholdergroms.oneitherside. are
divided info categaries of those closest to the system, those removed by one level, and those removed
byMaIevels.Onhwmﬁe,mmdmwmshmimammmm(orm
vw)mammmmmmmmmlmmmmmmmmmm
VAthoprovﬁdecmpdata.m:taﬁondahandtaxdatatoﬂ\esystm:mcasewakers.whoare
mmmwmmm;-mnmlmm.mmmmm
collection of taxes and also for the mutation process. At the next Jevel are those stakeholders who do
MdmwymmmmmwumMmimmmmmuwmwmm
meinnerlevel.TheDisﬂictInfmnaﬁonOfﬂceﬂsﬂ\ateamleadwhomstheﬁmcHONngofme
hardware and software and training for all the taluks. The Assistart Commissioner, the Shirestedar and
the Tehsiidar are also involved in the cases related to land mutation, comections in fand records and
sale of land parcels. They receive data and files from VAs and case workers o resolve land record
m.mem,braﬂnwhﬁmpmwng,&meInmwfemﬂnmbomwh
Shirestedar and the Tehsiidar. At the third level, the stakeholders are mainly in the role of project
championsandm.mmmwmmm&wmmqnmmmesystemis
MNM.MW#NRWWWMWMd
theemimBhoornipmjecl(helstl'\eprojodcmmpiou).TheChiethistuandCabhetMinis!erareat
the highest level of support for the project and determine the level of funding, staffing, and support for
the project.
mmmmmmmmmmmmwmmc
wﬁﬁcﬁuammmwmmm.mwmmmmmm
mmmmm(mmmm.w
mmw-maﬁcm).mmmﬁmammwmwm. Lending
mmmmmumﬁm,mwmmmm
and use the RTC certificates as proof of ownership and tenancy. They do not directly interact with the
mmmwmhwfmmmmmmmmm
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oaﬁﬁeewsasswetymdaswpmndbmds.ﬁmddasshmmdawgmﬁngugmiaﬁmm
Bhoomi RTC certificates to verify income levels for grants. At the third leve! are agencies such as the
Nationa! Agricutturai RZD Board and Agricuituwe Department of the state that rely on the activities
spured by level two agencies to determine agricultural and economic policies. The Revenue
Department is included at this level also, for although it is primarily responsible for the Bhoomi project
{on the supply-side), it also relies on the usage information of Bhoomi tc make policies regarding the
enhancements of the system.

Once the stakeholder groups are categorized along the lines depicted in Figure 1, one distinction
emerges. demand-side stakeholders were not included in the design or deployment of the system. The
entire Bhoomi project was conceived, designed and implemented by the supply-side stakeholders.

First-Order Effects of Bhoomi

The immediate effects of computerization of land records and delivery of RTC certificates, the first-order
effects, by the Bhoomi system are documented below. The data are obtained from the PAC report {Lobo
& Batakrishnan, 2002), and another independent survey conducted by my team. The latter is referred to
as the iR survey, and the details are provided in the Appendix. The PAC report is basod on a survey of
180 respondents selected from 4 districts of Kamataka, while the IR survey is based on a survey of 63
respondents from 3 districts.

« Of the users who had used the eartier, manual system and aiso the Bhoomi system, 78% found
Bhoomi to be simpier to use (PAC report). In the IR survey 90% found the system easy to use.

+ In the manual system about 60% of the respondents had to meet 2-4 officials for their work,
whereas with the Bhoomi system 79% could compiete their work by interacting with kiosk staff
only (PAC report).

»  74% of users of Bhoomi stated that their documents were emror-free (PAC report), whereas 63%
said 30 for the manual system. (81% stated documents to be error-free in IR survey).

* The costs associated with traveling to the taluk headquarters was an average of Rs 47.10 from
the IR survey. The PAC report shows that 28% had to make more than one trip to the kiosk. The
average time to visit a kiosk (one way) is 1 hour, for an average distance of 15 kilometers (IR
swivey). There was no significant cost associated with travel in the manual system, as the village
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accountants lived in the same hobli (cluster of villages).

+ The average time spent in the queue is 27 minutes in the PAC report, and about 75 minutes in
the IR survey.

* 3% of users had to pay a bribe with the new system (PAC report), as opposed to 86% in the
manual system,

The summary points mentioned indicate that on practically all counts - ease of use, reduced
interaction, error .in documents, and paying bribes - the computerized system is an improvement. The
down side is that farmers have to travel further and incur an additional cost. The IR survey was
conducted as a means to triangulate and validate some of the results obtained by the PAC report. The
IR survey mostly confirms the findings of the PAC report and the differences are not significant and
mmymummmmammamW.MWMdMuhmmWﬁm
spent in the queue, but this may be because respondents inciuded travel time in their answers in the IR
survey.

Second-Order Effects of Bhoomi

Most users of the Bhoomi system sought RTC certificates to apply for a loan {40% in the PAC reoort,
45% in the IR survey). This is the single most important application for the certificate. Since its inception,
Bhoomi users have purchased about 700,000 RTC certificates 8 month from the kiosks state-wide. A
nammianswasiowhymeywerebuylngsornanymddbematmeoartiﬁutesmbeingusedto
mymmmmmmmwmm.mmdmmmxamm
andinmewholeoflndia.isvetycompliceted.wimmanysourcesandmanydiﬁemrﬂwaysinthemch
credit is given and then paid back (Dreze, Lanjouw, & Sharma, 16897). Loans may be obtained from
institutional or private sources, where the institutional sources may be banks, local cocperatives, self-
mgm,Wmmm.MMmmmmmm
from the community. RTCcerﬁﬁcatesawomyusedvmonloansﬁunhsﬁMbnallerMaresought
(not af! require them).
Oncetheloansareobta'nedtheymaybeusedforagriwltm‘alinputsandmesehmasedinputsin
mmmayhawmnmadmagﬁaﬂtumlyieu.mhmme,mmnmpﬁmandmbanmpaymm.A
cause-effect diagram, see Figure 2, shows the impact of easy avallability of RTC certificates on bank
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loans and the subsequent effects. The plus (+) sign indicates a change of more than the nomal
expected in the effect. Though somewhat simplified, the figure shows the possible dynamics of
improved support for loans. With this model, two hypotheses about second order effects are: 1) since
the inception of Bhoomi there is a significant increase in the rural, institutional lending in Kamataka, and
2) since the inception of Bhoomi there is a significant increase in (some) agricultural inputs in
Kamataka. if these two hypotheses are accepted, then it will confirm that there has indeed been a
second-order impact of Bhoomi. Secondary dzta collected from published sources revaaled the
foliowing. '

+ The data on advances (or loans) from commercial banks for the state of Kamataka is depicted in
Figure 3. The dark line shows a gradual increase in the rural lending from 1992 il 2003. A
regression line is fitted to the data (lighter line) that shows that in 2002 and 2003, post B_hoomi
implementation years, the advances were more than the regressed line, but these increases are
not significant (at 95% confidence level). in other words, Bhoomi's impact on bank kans have not
been significant, assuming all other factors that affect bank loans have remained the same.

- Data on fertilizer consumgtion (per capita) for the state of Kemataka is providsd in Figure 4,
plotted with total lending. Thare is a sharp increase in the fertilizer consumption in 2003 after a
decline from 2000 to 2002. Our background research indicates that this increase is not due to
some promotional campaigns by ferilizer companies but instead can be attributed to the
increased loan availabiity. However, there are not enough data points to justify a strong

conclusion.

Though the data is not conclusive, | argue that it is indicative of some pasitive second-order effects,
particularly the sharp increase in fertilizer uptake in 2003. Issuing of Joans by rural banks is a highly
bureaucratic and slow process. Most banks require that farmers produce a ‘no dues’ certificate from all
banks in the taluk, show encumbrance certificates for the tast 13 years, and, in most cases, produce a
surely from a fellow farmer. in some cases, if the RTC certificate does not mention the particular crop
that the farmer has sown, because the VA did not record this in time, then farmers have to obtain a
separate certificate {0 establish this, as most bank loans are given for particular crops. Thus, despite the
relatively easy availability of Bhoomi cerfificates the loan processing process remains slow. Data from
interviews with bank officiais who use RTC certificates to issue loans supports our conclusions. The
officials indicated that because of Bhoomi memam available to the farmer faster, however the
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other document requirements prevent a greater speed-up in kan processing.
Summary and Conclusions of Reading One

From the perspective of the supply-side stakeholders, the Bhoomi project is a success as it was rolled-
out on schedule and is being heavily used 1o obtain certificales. The first-order effects of the immediate
benefits of computerization are being reatized by the first-level demand-side stakehoiders, and there are
clear improvements in ease of use, the errors found in documents, the number of officials to be met and
the bribes to be paid, as evident from the data from the two surveys. There are some negative
implications in that farmers have to travel a longer distance to the kiosk and have to incur that additional
cost (plus the cost of loss of eamings). Overall, both surveys show that fammers prefer the new,
computerized systern to the manual one for the purposes of obtaining RTC certificates.

The second-order effects are positive, though not significant. There is some impact on second-level
demand-side stakeholders as the loans given from rural financlal institutions and the amount of fertilizer
inputs in the state after the introduction of Bhoomi have increased. Although, it is too early, and not
enough data points are available, to conclude that the effects are conclusive and significant. Figure 2
shows that loans from banks, that require RTC ceriificates, could be used for consumption also, of non-
agricultural activity, that would not lead to any impact on agricuttural productivity. Further, the
cumbersome process of obtaining loans could in fact negatively impact the use of RTC certificates (and
their demand) in future,

First-order effects, though helpfl in understanding the immediate benefits of an e-govemment
project, are not sufficient to indicate the long-term sustainability of iarge and complex projects. In such
situations the designers have to consider second-order effects and the impact they will have on the
demand for the services of the system. Stakeholder analysis shows us that there are multiple levels of
users of an e-government system and their needs also contribute to the demand for the services of the
system. For the Bhoomi project, the supply-side stakeholders had not consulted any demand-side
stakeholders for the design of the system (it is wel-known that govemment departments in India don't
cooperate (Walsham & Sahay, 1988)). This was a lacuna. Had they included financial institutions as one
of the stakeholder groups whose requirements had to be understood, Bhoomi would not have been
designed as 2 silo application, but one with interdinkages with the financial institutions. | can imagine a
scenario where RTC certificates are directly transmitted to banks, courts, police stations, or aid granting
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Wm,ummmmamnmmmmmm.mmwm
mmmmmmmmmmmmmmmmmmrm
projects preciudes a broad and long-term perspective for analysis.

Reading Two

Brief Discussion of Land Records

LmﬂadnﬁnhtaﬂoanodemlndhhtamdbackbmeBﬁﬂshpmbdmmmuesﬁnmhndm
an important source of weaith for the Empire. Land records identified the tenants and cultivators of jand
and essentially identified the amounts that land holders had to pay in taxes. One aspect of post-
indewﬂamhMmhMMwnsﬁMeasMMmd&nloﬁimmmem
eams (Saxena, 2005). For example, in Kamataka, the iand revenue share was only 0.8% of the total
state revenues in 1889-80, down from 23% in 1957-58. A consequence of this drop in revenue is that
mmmMrimhMadmm.mmmmmnymmm
and the function of maintaining land records has suffered. in the British system, land was surveyed and
reviaedevery:!ﬂyeam.Whenmorﬂshadtobemulahd.ﬂiswasdonedwingﬂ\esuweywiﬂmthe
fanmhavhgtogohcmxt.Emcmﬁdbammdodnthhﬁme.Suveysboamnﬁmnduded
regularly in indian states now. In Kamataka, for instance, the last survey was conducted in 1966-78. By
the time land record digitization started in the mid-nineties in Kamataka, the records had not been
revised for over twenty years. These records were entored into the database on an as is basis.

Theﬁmmutbﬂmdﬂm"mtmhummwﬁﬁmmbem-ﬁm.lnﬂulmd
the above understanding of land records, when probing questions were asked about the nature of the
record itseif the users clarified that the errors were low compared to the original manual record. The fact
mmemwm:mmmmmndahdmmtcaphmdbymesmys. For instance,
many records stil gave the names of a grandparent, whersas the land was being cultivated and loans
were being taken against it by the grandchiidren.

Commentators claim that the real problem with land administration in india that has to be addressed
is that of updating and revising land records (Acharya, 2003, Saxena, 2005). The task of digitization
does not address that, and, on the contrary, aggravates the problem because records are not in their
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original form (see below).

The Role of the Bureaucracy

The Project Champion for Bhoomi is a senior IAS officer who was deputed to this task in 1999 and has
stayed on till now (it is usual for senior officers to be rotated every three years). The prime reason for
digitizing land records for the PC was to address the problems posed by the VA. In the interviews, public
speaches and public records by the PC the same message is conveyed repeatedly. According to the PC
{Chawla & Bhatnagar, 2001):
*Land owners find it difficult to access the Village Accountant, as his duties entail traveling.
The time taken by Village Accountants to provide RTCs has ranged from 3 to 30 days
depending upon the importance of the record for the farmer and the size of the bribe. A
typical briba for a certificate could range from Rs.100 to Rs.2000. if some details were to be
written in an ambiguous fashion, out of selfish motives, the bribe could go up to Rs. 10,000,
Land records in the custody of Village Accountant were not open for public scrutiny,”

To run the oparations of the kiosks across the state, tha PC hired 1000 new VAs and trained them
over several months. All high school graduates. they were *hand picked” by the PC and motivated to
perform the tasks with energy and diligence. Ali the trainees were closely watched by the PC and were
gimndi@dawesswmm(ﬁamsmoﬁbptWN).

Vitiage Accountants (the traditional ones) are at the lowest ievels of the administrative setup and are
often at the margins of the direct control of the district administration. They have many roles to piay,
aiong with those of maintaining land records. They are calied upon to help in conducting generat
slections, issue various certificates to villagers, implement and monitor development programs, and
provide relief during natural calamnities. They still collect the land and water taxes levied on farmers.
They have politicai clout as the village residents rely on them for most of their interactions with the
govemment. Local politicians too rely on them to assist with campaigns. The PC retained the old VAs
for the task of collecting data pertaining to crops and updating records st the kiosk. Moreover, the VAs
are crucial for the mutation proceas as they are required to verify the ownership status.

Whﬂemmmﬂ)eddVAsﬁunm&skddhpemﬁ\gRTCwﬂﬁm.hPCdmmm
higher-level bureaucrats into the new process. Figures 5 and 8 depict the mutation processes in the
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manuat system and in the new system. In the manual system the VA, Revenue Inspector and
Shirestedar were the three officials required, whereas in the new system the Tehsildar has also been
introduced. The ratiocnale, as explained by the PC during a speech, was to monitor the process and to
ensure that the queue discipline introduced by Bhoomi was not viclated.

The above data shows that the PC increased centralized control aver the land administration
process by first replacing the old VAs with a new, young set whom he had personally trained and from
whom he could extract direct foyalty, second, by introducing high<evel bureaucrats into the mutation
process, and thind, by moving the management of records from the village to the taluk level. The
increased control was rationalized by the unrefiability of the old VAs, but they were not entirely removed
from the land administration process. This data provides direct support for the theory that senior
bureaucrats centralize control over administration, using systems like Bhoomi as the means. it wili be
rated that this is in sharp contrast to the rhetoric normally propounded by the bureaucrats themselves of
reducing controls and the number of officials farmers have to interact with.

De-Politicizaton

The act of de-politicization is effected by denying that certain political processes have meaning, and a
history, and instead mounting a discourse of technical-economic problems and their solutions. The
supply-gide stakeholders of Bhoomi, led by the PC and the state govemment, effected such a method to
remove many historical practices and replaced them with a monolithic and centralized system of control,
Land administration in the manual method, though sioppy and chaotic by modem standards, did
manage to serve a large number of diverse farmers. Some salient facts are revisited here:

* The state of Karnataka was formed from ﬁvediﬁererﬂﬂnguisﬁcandadnﬁrﬁstmtive constituencies,
and so the forms of land tenure were highly varied. There were over 1500 types of land records,
inﬁvediﬁerentlanguages.thatmallconvenedtoasinglefoumatandashglelanguage.

+ The old VA served many functions in the villages and was an important link of the village peopie
with the governmert and the bureaucracy. The VAs worked with the diverse land records (in their
hobli) and performed essential tasks like providing RTC certificates and mutations. Though their
status granted them the power to make arbitrary demands on people, their services were
essential and available locally. Many farmers who were interviewed asserted the worth of the VA.

23



+ Surveying land and enacting land reforms is a daunting political task in almost all states in India.
Owing to deteriorating governance, it is widely believed that a land survey is an occasion for
govemnment officials to loot village property (Saxena, 2005). Although surveys are badly needed
to address the gross inequities in the land records, they are resisted by village residents as well

as by the political leadership (as it is a sure way to iose an election).

The VAs dealt with the complexities of the multiple forms of land records that farmers in various
parts of the state were comfortable with and had used for many generations. They were the essential
link of the village with the governance mechanism of the state. Reducing and diluting their role in land
administration was an act of de-politicization; technology, aid an alien and remote administrative

mechanism replaced a famitiar figure of power and authority.

Resolving the problems of managing land records, those of petty coruption, delays in obtaining
records, and emors in records, required mainly a political process. involving VAs, village g‘ovema‘noe
members, district officials and focal politicians, to address the problematic issues and seek solutions,
would have been a political alternative that Kamataka could have attempted {something other state
governments, such as West Bengal, have effected (Sengupta & Gazdar, 1996)). However this
alternative was much more difficult, veas fraught with thory political issues, and required dealing with
uncertainty and complexity. '

De-politicization builds a discourse that rationalizes technical and manageable solutions to large
and messy political problermns. In all the writings and speeches made by the PC and by other supporters
of the Bhoomi system, the fact that the project had support from the top political leaders like the Chief
Minister and the central govemment was highlighted, however the political issues related to land
administration were never discussed or brought into question. Further, the framing of the problems of
land administration was such as to make obvious the need for a computerized system (see the quote

above), eliding the complexities of the local situation.
Reification

Begar Hukum land is fand that is cultivated without official sanction or “without order.” This land either
belongs to the village commons or to the Forestry Department and is usually cultivated by poor or
marginal farmers. Over time, and with -increasing productivity, the famers try to have the land

24



reguiarized to their names. Gomala land is grazing land, often also belonging to the Forestry
Department, that is sometimes cultivated by poor farmers, for which they subsequently seek
regularization. Land under pada is land for which taxes have not been paid, although they are cultivated.
These lands usually belong to small farmers, who are unable to pay taxes in a year when there is
drought or for some other reason. Kharab land is land that is fallow and unsuitable for cultivation.
However, many landless peasants work on kharab {and to make it fertile and extract crops from it. Sl:ich

farmers often seek reguiarization and tenancy rights for this land.

These four examples indicate the many ways in %im iand is claimed and categorized in the local
context. There are complicated problems with assessing taxes for these kinds of lands and aiso with
ownership. The district administration’s responsibility is to rule on disputes over claimants, to decide
who has {0 pay taxes, what amount, and who could daim ownership for the purposes of selling the land.
VAs often overwrote on the (manual) land records the nature of land and cultivation that had been done,

and also marked the cadastral maps, which they maintained, with these changes.

The different ways in which land is used and claimed teads one to define land as being ... bound by
an ever-changing bundle of competing claims on it (rather than ‘rights’)" (Benjamin, To appear). These
cal arrangements of land tenure were legal, in the sense that they had sanction of a govemment
authority, but did not reflect in the higher bureaucracy records, say, at the taluk level.

With the new Bhoomi system in place these local amangements are either not possible or very
difficuit to sustain any more as a¥ changes to the record have {o be done at the taluk office only. This is
a process of reification of land and it removes the organic nature of land claims and ownership that
a:dstedbefaeandreplaoeswimaunifomandréduoed. mechanical system that is manipulable onty by
high-level district officials.

Summary and Conclusions of Reading Two

A broader understanding of the history and context of land administration in India highlights the problem
of land surveys and the issue of inequities in land records. This is a problem with a jong history and
reuires a deep politicat commitment by the state to address it. Our reading indicates a process of de-
politicization wherein a political and social issue is framed within the language of a tachnical-economic

discourse that dis-enfranchises the role of politics and anoints a technical, s-government solution. The
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mskofd&pdmchaﬁmmmecasedﬂwmmnipmjedinmduamofmmby
the bureaucracy by both physically removing the focation of land administration from the village to the
taluk, wdudngmepowsofmeddVA.mdbyhtomdnghigthbumauumhheprm.

Reification of land tenure seeks to remove the multiple ways in which land is used and re-used and
thedWmdaimsmn,byawmﬂymmmmMmWaﬂnghmmmmm
muitipie forms of use. This aspect of land management is supported by arguments of ease of
transacﬁonsandﬂ-einuuasedcapﬂahaﬁonofmelmdpamds(dem. 2000). Though this is a strong
rationale for land administration systems such as ‘Bhoomi. the benefits, critics argue, accrue mostly to
ﬂnﬁd!whocanpamdpateinﬂnhndeastwm.mmnﬂnmaMmhal
farmers who survived on the older, manual and multipie forms of tenure (Benjamin, To appear),

Contrast of Two Readings

!amapmfessmhamamgamuﬂhﬂhﬂewhselhadﬂwoppoﬂunﬂywpmmﬁmmgsdﬂw
ﬁmmmdmmmgmmdlmnmmﬁvem(m)oﬁmmmmmmm
Executive Education programs, and who were interested in e~govemment issues. These officers were
mmmymwmhlmmmmmmdmmmﬁmmahmwm
Mdmm.wmmmm—mwmmemstMMm
inconclusive, Mﬁhmmmmhmwhhmmwmevaﬁdﬂydh
ﬁndings;mleamirdgroupo'.rtrightdimsuddatmsaboutBhoomimadoinmepresssayhgﬁmtthe
mmmmmmmmMshmmeMWinﬂnm
govemnment offices to ensure Bhoomi was instailed despite resistance and opposition.

Ammw,mmmmdmm.lmudamofmmm
wantodtostudthoomianditsimplieationsaspaﬂofadassp@oct.Iaskedmomtovalidatesomeof
mﬁmswmmmmmm.Ammmmmmmwma
MWWmMmzmm.MMaMMMMﬂ
Mmﬂmmhﬂubcﬁnﬁmmﬂu@uhanmmﬁ

ThemmmafthelASofﬁoersandlatermestudorm. Including my own fircfings, led me to re-
mmammdmmmmg.mummm.mmm.
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In this section, | articulate the differing assumptions of the two readings with a view o revealing some
larger truths.

The positivist reading was guided in large measure by the discourse on e-govemnance and Bhoomi
at the time | initiated the study. Bhoomi appeared to be ‘at a distance’ as a public and much written
about project. | was able to frame questions about it and also hypotheses that could be tested with data.
In retrospect, it appears that detachment and distance also insulated the questions that | framed about
Bhoomi and that | set about to investigate. For instance, although questions about the rationale for a
system such as Bhoomi were asked in interviews of‘the PC and others, fundamental questions about
the nature of land reforms remained unaddressed. Though | remained suspicious of the answers and
sought to validate them through other means, the direction of inquiry was to establish the economic
rationale (Bhoomi would ba sustainable if it satisfies a need in the economy) and to seek generalizability
(what are the {ake-aways for other similar projects).

Another issue that remained insulated by the positivist approach was that of the role of the old VA.
Bureaucrats are widely believed by the elite, of which | am a part, to be inefficient and cofrupt. Though
this belief is highly contested and problematic, as most bureaucrate will point out by invoking the difficult
conditions in which they m, it easily led me to believe that the traditional VAs must be the same. in
addition, the logic of replacing a manual process by a compiterized one seems atiractive to most elite.
The R survey conducted by my team as well as the PAC report, had questions comparing the
efficiencies in the manual and compitterized systems of accessing RTC records, but left out questions
about the larger role of the VA. The assumption here is that an effect, inefficiency and corruption in
govemment service delivery, results from a cause, the manust process of approaching a VA and asking
for a certificate. This is reductionist in nature as it excludes the historical reason why the VA is needed
and what the VA does in the land administration process. The reductionist, cause-effect assumptions

serve the rationale for e-govemment systems that remain the dominant discourse.

The results of the positivist reading though are not wrong. The first-order effscts of Bhoomi are
substantiai and the farmars surveyed, those who had gone to the taluk office to coltect RTC certificates,
had indeed benefited. And they, in tum, were causing second-order effects to be visible, however
weakly. The truth of Bhoomi's success holds for these farmers and is generalizable to others in the
population from which this sample is drawn. The positivist reading does not account for those farmers
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whodonotaooessthesystemandnevergotomeahoomikioskatthebaiukofﬁoe.Theyaremarginal
and subsistence farmers not included in the population of the positivist reading.

Contributions, Future Work and Conclusion

Contributions

The literature in e-government systems in general, and for developing countries in particular, consists of
technology descriptions or namow case studies (Gronlund, 2004), with few instances of rigorous
analysis or theory building. This paper addresses this gap in the lterature and reports on a rigorous
analysis of a particular e-government systemn in a developing country. The research uses muitiple
theoretical lenses to closely analyze the system.

With the positivist reading, this research contributes a stakeholder framework with which to classify
tinvaﬁousgromsofpeophinmdedbyane—govermﬂsystunThetheocyofﬁrst—andseoond-
order effects deveiops a method of assessing the impact and sustainability of large-scale, govemment-
to-citizen, e-govemment systems. Such a method was lacking in the literature.

The interpretive reading grounds the analysis of e-govemment systems in a historical and social
context. Theoﬁesabomdevehpmemmscwmeandmerdaofmeburaamcyamadvamed. and that
they are needed for such analysis is demonsirated. The ideas of de-politicization and refification are
used to understand the social impact of an e-govemment deployment.

Future Work

Inﬂmswveymputinmadhgme.mfumdﬂmtwmpﬁmhadmduoedbecausehmemused
Bhoomi kiosks to obtain RTC certificates. However, the data from reading two was inconclusive on this
im.Smnhmmrepomndonupﬁmatﬂntalukoﬁcefwmutaﬁonmques:shad increased and
some published reports (Benjamin, To appear) also confirmed this. With increased centralization, the
possibility of comuption increases, but, surveillance capabilities also increase and that deters comuption.
This issue requires further examination.

TmmmpGnnMakeypmbunaﬁcofegovmmsystem.meiswesofd&
politicization and reification. How such deveiopment efforts can overcome de-politicization and




reification remains unanswered. Intellectuals working on development issues provide some answers,
and | explore one such in the next section, and this 100 is an issue for future research.

Conclusion

Development is not an end in itself but a means to an end, as is eloquently argued by Amartya Sen. The
ends of development are the achievements of freedom from hunger, poverty, illiteracy and deprivation.
Achievament of these goals of freedom is made possible by social and economic arrangements, such
as facilitiss for education and health, by political and civil rights, such as the freedom to participate in
public discussion, and industrial and technical progress and social modemization (Sen, 2000). Such
freedoms enable citizens to participate in the development process, leading to a virtuous cycle of growth
(Sen, 1996).

Sen's theory of developiment enables me to position the conclusion of this study in a &oader
perspective. Projecis such as Bhoomi are attempts at technical and social modemization, and in that
sense moeans towards the ultimate goals of development. We can imagine e-government systems that
include demand-side stakeholders in the design process and that address their needs. This would
necessarily have to be a political process of mobilizing all classes of famers to participate in stating
their requirements. It is possibie that this will force governments to address the needs of supporting
social institutions, such as facilities for health, aeducation and political and civil rights, before focusing on
narrow technical solutions. Systems that are intended to support govermment services efficiently can
enhance the social and political freedoms of citizens only if they are part of a larger institution-building
exercise. This is nat outside the realm of feasibility.
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Table 1: Comparison of Positivist and Interpretive assumptions (adapted from Orlikowski and Baroudi,
1991).

Positivist Assumptions Interpretive Assumplions
The researchers and the cbject of inquiry, the Bhooml, a real artifact, is incapable of being
Bhoomi system, are independent. understood independently of researchers whe

construct and make sense of that reality.
Bhoomi could be studied by objective methods | Bhoomi is understood in its historical and social

and law-like generalizations independent of context that is interpreted by the researchers.
time or context are posgible.
There exist real cause-effect relationships that Meaning and intentional descriptions are
can be hypothesized and studied. dependent on researchers behaviours, while at
the same time constituting those behaviours.

Bhoomi can be studied by a reductionist Bhoomi exists in a social world that is not
approach and a best description of its “given” but is produced by humans and their
component parts can be obtained, interactions.

_Table 2: Glossary of Terms
Term Meaning _
RTC Record of Rights, Tenancy and Crops
JAS officer indian Administrative Service officer
Nehru Jawaharial Nehru, the first Prime Minister of independent India
Taluk A sub-district, usually § in a district
VA Village Accountant
Khata number The file number by which records are accessed in the database
Patwati The Kannada name for a VA
PC The Project Champion
Tehsildar One of the highest officiais in a district dealing with land issues
Kannada Officia! language of the state of Kamataka
Shirestedar An official in the district reporting to the Tehsildar

| Begar Hukum iand Land cultivated without official sanction

| Gomala land Grazing fand
Pada land Land for which taxes have not been paid
Kharab tand Fallow land, unsuitable for cultivation
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Appeondix: Data

Two research assistants and | colfected data for both the phases of the study. One research assistant
was fluent in Kannada (although his mother-tongue is Marathi) and conducted the survey of farmers and
most of the farmer interviews. When | interviewed the farmers, he was present as a translator. | am
conversant in Hindi and used that whenever possible. For interviews of district officials, English and
Hindi sufficed. Some interviews were conducted cver the phone.

The tables below record the data collection events. When data was collected in Kannada, the research
assistant translated and immediatety wrote the material on the questionnaire or in a notebook in English.
Data collected in Hindi was also translated immediately into English.

The IR survey was administered to 63 respondents in 3 districts of Kamataka: Shimoga, Chitradurga
and Mandya,

Table 3: Data Collection for Phase One of the Study

Data Collection Event Oate Language | Recording device
Project Champion interview August 2003 English Tape recorded and
transcribed,
Project Champion Speeches Sept 2003 & English Notes and PowerPoint
Nov 2004 slides :

iR Survey Sept-Nov 2003 | Kannada Questionnaire

and Hindi
Interviews of Kiosk Operators Sept-Dec 2003 | Kannada, Notes.

English
Interviews of District Officials Sept-Dec 2003 | English, Notes.

Hindi
Student Group Field Visits Mar 2004 English, Notes.

Hindi

Tabie 4: Data Collection for Phase Two of the Study

Data Collection Event Date Language | Recording device
interviews of District Officials Aug-Dec 2004 | English/ Notes.
Hindi
interviews of Farmers, Agents, Kiosk Nov-Dec 2004 | Kannada/ Notes,
operators & Hindi
Feb-Mar 2005

Table 5: Bhoomi Internal Documents used as data.

1. “Computerisation of Land Records Guidelines.” Volumes 1-6.

A collection of Government Circulars issued to various district officiais on policy regarding

the computerization process. Most circulars are authored by the Project Champion, Mr
Rajesv Chawla. About 600 pages in all volumes.

2. “Roll Out of Successful E-Govemance Projects: Bhoomi — A Case Study.” Authored by Mr
Rajeev Chawla and partners in the implementation process: PriceWaterhouseCoopers,
Wipro, and ICIC] Infotech. June 2003. 118 pages.

3. Notes maintained at the Bhoomi website: www.refdept-01_kar.nic.in
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Table 6: Media Reports on Bhoomi used as data,

RYC Kiosks in Two Taluks

Yitle and Author Source Date Published /
Accessed
Bhoomi to Change Karnataka's Urban The Financial Express 03-03-2005
Landscape
This Land is My Land Times Agricultural Joumal | 03-03-2005
Computerisation of {.and Records: Moving Economic and Political 29-01-2005
Slowly Weekly Editorial
Bhoomi Project: Kamataka Mulling Value The Deccan Herald 25-07-2004
Addition
The Digitai Village www.cgijeddah.com 28-06-2004
On the Road to Shanghai: India, by Cart web.worldbank.org 20-05-2004
Hanlon
World Bank Showcasing Bhoomi The Hindu 04-02-2004
Bhoomi Now Close to PM's Heart The Times of India 03-08-2004
Simputers to simplify Bhoomi The Times of India 29-02-2004
India's Move To E-Govemance Exposes Panos Features 22-07-2003
Ancient System Flaws
Looking Beyond Bhoomi, by M.N. Kulkami __{ The Deccan Heraid 18-06-2003
Beyond Computerization of Land Records Economic and Politicat 14-06-2003
Weekly
Land Records Now at Private Kiosks The Deccan Herald 02-12-2003
| ‘Security’ Check for Bhoomi Now The Times of India 19-01-2003
“Bhoomi' sarns kudos for Covt. The Hindu Business Line 16-12-2002
Simputers to Chip in for Major Rural Cause The Deccan Herald 12-03-2002
Bhoomi Bags Global Awards The Economic Times 29-9-2002
Bhoomi Will Open Gateway to Villager's The Times of india 26-09-2002
World, by S. Tippoo
A Record Achievement, by S. Gulhati The Hindu 23-09-2002
Kamataka Farmers Take to Electronic The Times of India 20-08-2002
Land Records
| Bhoomi Boon for Farmers Computers @ Home Sept 2002
E-Governance Calling SiliconIndia.com 08-07-2002
Creating Economic Value Key {o E- The Hindu Business Line 05-12-2002
| govemance Success
Prone Possession Smart Inc 01-09-2002
Bhoomi Land Records Programme Bags The Times of India 12-09-2002
Commonwealth Prize _ -
Craig Barrett Fitming Digital Revolution in The Financial Express 06-08-2002
Kamataka
Kamataka's Bhoomi Project Opens New The Financial Express 05-08-2002
Vistas of E-govemance _
Finally, A Down-to-Earth Success, by N. Tha Economic Times 22-08-2002
Vittal
Indian E-Govemance Project Finalist for Yahoo! india News 30-05-2002
Commonwsalth Award, by imran Qureshi —
Treasurea of the Earth, by S. Rani Datagquest 24-01-2002
E-Governance in Land Records www.revdept-01 kar.nic.in Accessed, 2003
Management, by M.A.S. Rajan
Land Records Transactions to go Online: The Deccan Herald 03-11-2000
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Table 7: Media Reports on other E-Govemment projects in india used as data.

Project Title and Author Source Date

e-Seva ESeva APOnline Launches Home | The Information Company | 19-07-2004
Seva

e-Seva Eseva joints cali center The Times of India 22-02-2004
bandwagon

e-Seva ESeva encounters and online The Times of India 27-10-2003
rival

e-Seva ESeva eGove Made in india Business Magazine Online { 09-04-2003

e-Seva CAG Stams Andhra E-Seva The Financial Express 01-04-2003
Project

e-Seva e-Seva's Explanation The Hindu 01-04-2003

e-Seva Government by Computer The Economist 20-03-2003

e-Seva Wait at E-Seva counters irk The Deccan Chronicle 23-07-2003
customers

e-Seva e-Seva centers at 117 The Hindu Business line 02-04-2002
municipalities planned

e-Seva Govemor Launches e-Seva The Hindu 26-08-2001
Project '

e-Seva e-Seva Project Launched www.chandrababunaidufa | Accessed: Aug

nclub.com 2003

Gyandoot APDIP Case Study: Community Website Sept 2003
Network

Gyandoot ICT and Govemance: The Overseas Development 2002
Gyandoot expernience in Dhar institute, Technical Report.
district of Madhya Pradesh, by A,
Jafri, A. Dongre, V. Tripathi, A,
Aggrawal, §. Shrivastava

Table 8: Media Articles on Land issues used as data.

Title / Author _ Source Date

Politicians Fuel the Fire and Farmers ‘Bum’ Deccan Herald 29-07-2004

A Fammer's Perspective, by P. Surendra Jind mi m 2003

Many Factors Behind Farmers' Suicide, by S K. The Hindu 18-08-2003

Ramoo
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Table 9: Comparison of certain statistics of Kamataka, india and England. The figures for England are

included as a reference.
Kamataka India England
Population 52,733,958 1,085,595,167 49,138,831
Population Below- In rural 29.88 % of the. 26% of the 17% of the population
Poverty-Line population, peopulation.
Inurban 40.14 % of the {Source: Oxfam)
popuiation. (Source:
Economic
Rural 9.60({in millions) Survey of india,
Urban 6.05{in millions) 2001-02)
No of Districts 27 602 39 counties, 7 metropolitan
Nc of Taluks 177
M/F Ratio Sex Ratio {No. of females | 1.07 0.97 male{s)ifemale
per 1000 males] 564 male(s)female
No of Telephone Main Line: 1,829,400 Main Line: Main lines in use: 29.41 million
Connections 18.95 million Mobile cellular; 13 million
Mobile cellular:
24 million
{Source:
WWW.Coai.com)
KM of Road Total: 88,418 km. Total: 3,319,644 | Total: 371,603 km
km Paved: 371,603 km (including
Paved: 3,303 km of expressways)
1,517,077 km Unpaved: 0 km {1998 est.)
Unpaved:
1,802,567 km
Landmass 192,000 Sq km 3,287,590 Sq 244,820 Sqkm
km
No of Televisions 83 million 30.5 million

Sources: Indian data from www.indiastal. com except where indicated. England data from websites.
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Figure 1: Stakehclder Diagram - Bhoomi
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Figure 2. Cause-Effect Diagram for Second-Order Impact of Bhoomi
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Figure 3. Rural Lending in Kamataka (One Crore is ten million rupees). Source: www.indiastat.com.

Accessed in June 2004.
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Accessed in June 2004.
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Mutation Process in Bhoomi system
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