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CHAPTER-1
INTRODUCTION

The decentralised governance has been conceived as an organisational
arrangement for better implementation of development programmes at the local level,
ensuring equity in the distribution of services, and more importantly, facilitating
participation of the people in the governance. To meet these objectives, the decentralised
planning process has become a sine-qua-non, as this process ultimately aims at bringing
about development not only in terms of improving social and economic infrastructure in
rural areas but also the living conditions of the rural people, particularly, the poor and the

marginalised.
1.1 Decentralisation as Defined

There is no commonly accepted definition for decentralisation and there are many
reasons for the recent attempts to decentralise planning and administration in developing
countries. The definition of decentralisation provided by Rondinelli et al. (1983} has been
quoted extensively in recent decades as the standard one. The typology evolved by them
is more empirically rooted than normative. Rondinelli defines decentralisation quite
broadly to mean the transfer of planning, decision-making or administrative authority
from the central government to its field organisations, local administrative units, semi-
autonomous and parastatal organisations, local govemmments or non-governmental

organisations. He refers to four major forms of decentralisation.

a) Deconcentration
b) Delegation to semi-autonomous or parastatal agencies
¢) Devolution to local governments

d) Transfer of functions from public to non-government institutions

a) Deconcentration: It involves the redistribution of administrative responsibilities
only within the Central Government. In some countries, decentralisation refers to

merely the shifting of workload from a Central Government ministry or agency



b)

d)

headquarters to its own field staft located in offices outside the national capital,
without also transferring to them the authority to make decisions or to exercise

discretion in carrying them out.

Delegation: Another form of decentralisation is the delegation of decision-
making and management authority for specific functions to organisations that are

not under the direct control of the central government ministries.

Devolution: It is another form of decentralisation, which seeks to create or
strengthen independent levels or units of government through devolution of
functions and authority. Through devolution central government relinquishes
certain functions or creates new units of government that are outside its direct

control.

Transfer of functions from government to Non-government institutions:

Finally, decentralisation takes place in many countries through the transfer of
some planning and administrative responsibilities, or of public functions, from
government to voluntary, private or non-govemment institutions. In some cases,
governments may transfer to “‘parallel organisations”- the right to license, regulate
or supervise their members in performing functions that were previously
controlled by the government. In other cases, governments may decentralise by
shifting responsibility for producing goods or supplying services to private

organisations, a process called “privatisation”.

Recent theorists of decentralisation contest the categorization of privatisation as a

form of decentralisation since it does not involve power-sharing between the

government and the private sector, instead complete transfer of ownership to the

private sector is effected. In the present study attention is confined to one category-

devolution which alone fulfils the normative characteristics associated with

decentralisation. Crook and Manor (1998) also include only deconcentration and

devolution as categories of decentratisation. No power is being given up in the former



since it is just a decentralisation of the exercise of power for greater efficiency and
reach by creating and positioning specific agencies or field-units for this purpose. In
devolution, powers are actually ceded to the local authorities by law with

accompanying resources as well as the authority to control the field level

implementing agencies.
1.2 Rationale for Decentralisation

According to Rondinelli, there could be many reasons for a country to
decentralise its development planning and administration. Some of the reasons could be
relevant to some countries and not relevant in some other countries. Some of the

justifications for decentralisation are as follows.

1) The most common theoretical rationale for decentralisation is to attain allocative

efficiency in the face ot different local preferences for local public goods.

2) Decentralisation can be a means of overcoming the severe limitations of centrally
controlled national planning by delegating greater authority for development planning
and management to officials who are working in the field, closer to problems.
Decentralisation to regional or local levels allows officials to disaggregate and tailor

development plans and programmes to the needs of heterogeneous regions and groups.

3) Decentralisation can cut through the enormous amounts of red tape and the highly
structured procedures characteristic of central planning and management in developing

nations.

4) Closer contact between Government officials and the local population would allow
both to obtain better information to formulate more realistic and effective plans for

government projects and programmes.



5) Decentralisation might allow greater representation for various political, religious,
ethnic, and tribal groups in development decision-making that could lead to greater

equity in the allocation of government resources and investments.

6) Decentralisation could also allow better political and administrative penetration of

National Government.

7) Decentralisation could lead to development of greater administrative capability among

Local Governments and private institutions in the regions and provinces.

8) The efticiency of the Central Govermment could be increased by relieving the top
management officials of routine tasks that could be more effectively performed by field
staff or local officials. The time released from routine administration would free political
and administrative leaders to plan more carefully and supervise more effectively the

implementation of development programmes.

9) A decentralised governmental structure is needed to institutionalise participation of
citizens in development planning and management. A decentralised governmental
structure can facilitate the exchange of information about local needs and channel

political demands from the local community to national ministries.

10) By creating alternative means of decision-making, decentralisation might offset the
influence or control over development activities by entrenched local elites, who are often
unsympathetic to national development policies and insensitive to needs of the poorer

groups 1n rural communities.

11) Decentralisation may lead to more flexible, innovative and creative administration.
Regional, provincial or district administrative units may have greater opportunities to test
innovations and to experiment with new policies and programmes in selected areas,

without having to justify them for the whole country. If the experiments fail, their



impacts are limited to small jurisdictions, if they succeed, they can be replicated in other

areas of the country.

12) Decentralisation of development planning and management functions allows local
leaders to locate services and facilities more effectively within communities, to integrate
isolated or lagging areas into regional economies, and to monitor and evaluate the

implementation of development projects more effectively than can be done by Central

machinery.

13) Decentralisation can increase political stability and national unity by giving groups in
different sections of the country the ability to participate more directly in development

decision making, thereby increasing their stake in maintaining the political system.
1.3 Normative Framework of Decentralisation

Ideal model of decentralisation can be conceived of in terms of three pre-requisites, viz,

1) Political 2) Administrative and 3) Fiscal
1) Political Decentralisation

Political decentralisation signifies the quest for a participative and communicative
approach. Political decentralisation aims at giving citizens or their elected representatives
more power in public decision-making. It gives the citizens and their representatives
more influence in the formulation and implementation of policies. The three components

of political decentralisation are; local autonomy, devolution and public participation.

Local autonomy should be taken to mean the ability of local communities to
govern themselves, to determine their own future and in practice as well as law-to
initiate, integrate and take decisions and actions, with a minimum of outside direction,
approval, help or intervention by central authorities. It implies an attitude of

assertiveness, self-reliance and confidence that the local community knows better where



its interests lie and how best to achieve them. Local autonomy is primarily sought
through “devolution” which is the transfer of National Government powers, functions and
resources to Local Governments. It is granting decision-making powers to local
authorities and allowing them to take full responsibility without reference back to the
Central Government. In the words of Henry Maddick (1963) devolution is “the legal
conferring of powers to discharge specified or residual function upon a formally
constituted local authority”. According to Uphoft and Esman (1974) “local autonomy by
itself provides little leverage for development. For development purposes, the strength of
Local Government units - in terms of salient functions they pertorm, the skill and
professionalism of local offictals, their base of financial resources, and the effectiveness
with which they carry out their responsibilities - may be much more significant than their
legal status as independent units. Devolution is seen as an orderly transfer of authority,

resources and institutional capabilities to Local Governments”.

2) Administrative Decentralisation

Administrative decentralisation essentially means deconcentration of functions
and some powers from the headquarters of the National government departments and
agencies to their respective offices. Proponents of administrative decentralisation are
John M. Cohen, Stephen Peterson and Rondinelli. First and foremost, admimstrative
decentralisation or deconcentration means taking a range of administrative actions to

partly offload governmental activities.

a) Setting up offices at the regional and various local levels so as to improve the
“reach” and “‘access” of the governmental administration and move closer to the
people.

b) Designing the decentralised subjects or functions of each of the spatial levels in
the hierarchy.

¢) Making necessary delegation of powers

d) Posting of adequately qualified personnel through deputation or fresh recruitment



e) Establishing work procedures and framing departmental rules and regulations for
coordinated functioning;

f) Providing technical guidance to field officers and establishing a time-bound
programme of activities to nest into the national planning process;

g) Instituting a planning process with top-down and bottom-up procedures meshing
into one another, and

h) Taking suitable steps for suitable capacity building among the personnel! through
the institution of training, re-training and refresher programmes.

1) Establishing institutional mechanisms for an effective policy analysis, planning,

coordination, monitoring, review and evaluation.

All the above tasks amount to the building-up of an efficient “administrative
framework” which would have the necessary capabilities to take over the responsibilities
of effectively implementing a decentralised policy and manage the decentralised the

development activities.

3) Fiscal Decentralisation

Some of the proponents of fiscal decentralisation are Richard Bird, Jennine
Litvack, Wallace Qates and Juniad Ahmed. Principle of fiscal decentralisation specifies
that territorial level to which particular functions have been assigned must be allocated
adequate financial resources to enable it to perform those functions with some reasonable
degree of efficiency. It means the establishment of appropriate financial disaggregation
procedures, as well as suitable budgeting and re-appropriation procedures. Financial
decentralisation also includes an exercise in disaggregation of financial resources from
the central level to other area levels. Here a principle of equity is essentially implied, as
inter-regional allocation of resources must necessarily give weightages to disparities in
area development and various criteria of backWardness. Another issue of fiscal
decentralisation, which is of crucial importance, is the system of intergovernmental
finance. Local governments require access to adequate funds if they are to be able to meet

their functional responsibilities. In this literature there is extensive discussion on



decentralisation around the Tiebout (1956) model of local government. In this model
intergovernmental competition across local jurisdictions competing for mobile residents

ensure the efficient supply of local public goods.

1.4 Decentralised Governance and Development

Since the early 1950s the control over developmental activities in most third
world countries had been centralized in national governments. Central control was
compatible with the major theories of economic development that emerged in the late
1940s. Capital-intensive industrialisation policies that were aimed at maximising gains in
gross national product were advocated by economic development theorists during 1950s
and 1960s. According to Myrdal (1970) central planning would allow the state to initiate,
spur and steer economic development. There was a widespread belief that benefits of
industrial investment, concentrated in one or two major metropolitan centers, would
“trickle down” spread throughout the economies of developing nations to alleviate
poverty and generate income and savings. Regional disparties would gradually be

lessened, and majority of people would benefit from continued growth and development.

Central planning and administration were considered necessary to guide and
control the economy and to integrate and unify nations that were emerging from long
periods of colonial rule. Moreover, international assistance agencies insisted on central

control for providing large amounts of capital during 1950s and 1960s.

But by the end of 1960s, it was realised that central planning had not achieved
these goals. Even where growth rates were high, only a small group usually benefited
from the increased national production. Income disparities between rich and poor, and
among regions widened in many countries. The living standards of the poorest groups in
the least developed nations declined. Many development planners and administrators
began questioning the effectiveness of strategies based primarily on increasing industrial
output and challenging theories calling for maximum economic growth, regardless of the

patterns of income distribution.



Interest in decentralised governance emanated from the realisation during the
1970s that central control and management of the economies of developing nations did
not ensure rapid economic growth and that a few countries could easily follow the
prescriptions made by the economic theorists and international assistance organisations
for comprehensive and long-range planning. The low levels of administrative skill within
central ministries and in local governments made planned activities difficult to carry out

even if they were well conceived.

Practical as well as theoretical approaches to development may critically differ
over the matter of scope and in this connection, over the motive sources of development.
Development may be conceived so broadly as to comprehend its economic, social,
cultural and political dimensions or factors. This may be based on the assumption that
these are mutually sustaining forces and only by dealing with them simuitaneously could
desired pattern be brought about. Myrdal (1970) who criticizes deterministic models like
Rostow’s has argued for such a comprehensive approach for poor countries to overcome

obstacles to modernization.

While comprehensive approaches have been popular, however, partial or
incremental ones have had persuasive proponents and have been applied extensively
within particular segments of development. These approaches are based essentially on the
theory that certain leading elements or forces create critical imbalances in and departures
from an undesired situation and that, by encouraging these forces and sequencing the
changes that they bring, their developmental effects could be propagated and sustained.
These ideas are represented for example, by strategies of unbalanced ‘growth poles’ and

theories regarding elites as leading forces for development.

The emphasis on one or another segment or dimension of the process has been
itself a partial approach or order of priority of the most significant consequence for the
actual course of development during the past decades. Especially in the materially poorer

countries in the period following World War 11, national development was conceived and



sought primarily (if not solely) in terms of economic growth as typically measured by the
gross national product (GNP) and its variants. In the hope that economic growth could
eventually redound to the benefit of their people, development planners and policy-
makers sought to accelerate capital formation, mobilise and rationally employ materal
and human resources for directly productive activities and thus maximize aggregate

income.

Although the approaches to economic development have varied in the elements
and relationships that they considered critical, the growth strategy as a whole has certain
common thrusts. One was that its constituent objectives of industnalisation, agncultural
production, promotion of exports, etc became prepossessing to the virtual neglect of other
kinds of development objectives. Second, it social, cultural or political changes were
considered at all, which might require small or radical efforts to remove ‘obstacles’ or
otherwise second order consequences. Third, while liberal incentives were given to those
considered productive elements of society, the benefits of growth were expected to “filter
down” or (more tellingly) “trickle down’ to the rest only indirectly or in the indefinite

“long run”.

The economic growth model and policies based on it have come under increasing
criticism. Although material growth may have been achieved, its benefits have accrued
mostly to the industrialised countries and to privileged minorities within both poor and
rich countries leaving great masses of people in poverty and misery. While some poor
countries have lagged behind or remained stagnant, others have attained “growth without
development”, or have done so at great sacrifice to their own cultural, social and political

structures and values.

Many of the basic premises of development theory came into question during the
1970°s and directions and priorities of development policy shifted drastically. The very
concept of development was stretched beyond that of maximising gains in gross national
product and, indeed, beyond economic growth as a primary objective. Planners and

policy makers began to recognise that development requires a basic transformation in
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