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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

10



social, economic and political structures that enable poor people to help themselves to
increase their productivity and incomes. The market structures that seemed so effective in
promoting development in industrial countries rarely worked in most poor countries and
it dawned on the policy-makers that poverty would not be ameliorated “automatically”
through trickle down and spread effects. But it was also found that deficiencies in market
mechanisms were not necessanilly overcome by central planning. In many countries

Central control simply substituted one set of obstacles to equitable growth for another.

Governments of developing countries and intemational developmental
organisations began giving much more attention to providing for the basic needs of the
poor so that they could become more productive participants in the development process,
and to increasing the income and purchasing power of the rural population to build
stronger and more self-reliant domestic economies. These growth with equity policies
reflected social and political values that had not been apparent in previous economic
development strategies and had fundamental implications for the ways in which
development planning and administration were organised. Greater equity in the
distribution of income and wealth, many development theorists argue require wider
participation in the economic, social and political processes through which wealth was
generated and distributed. Keith Griffin (1981) says that the “new strategies cannot easily
be centrally planned. Consequently the shift of thinking in favour of agriculture and
mobilisation of local human and material resources has been accompanied by a reduced
emphasis on national planning and a growing awareness of the need to device an
administrative structure that would permit regional decentralisation, local autonomy in
making decisions of primary concern to the locality and greater local responsibility for
designing and implementing development programmes. Such changes, evidently, are not
Just technical and administrative; they are political. They involve a transfer of power

from the groups who dominate the center to those who have control at the local level ™

Based on the perceived advantages of decentralised governance, many countries

in the world attempted to decentralise their planning and administration. An attempt has

11



been made in the following pages to trace the evolution of Panchayat Raj Institutions

both in India and Karnataka.

1.5 Evolution of Local Government in India and Karnatak_a

The community development programme (CDP) launched in 1952 became part of
the first five year plan and was implemented with assistance from the technical
cooperation programme agreement between the government of India and the US. The
CDP marked a departure from earlier attempts of rural reconstruction in two directions.
First, with regard to its onientation, the method to be adopted was ‘extension’ in place of
‘executive methods’. The government officers were to act as agents and persuaders for
change, rather than officers to administer laws. Second, the programme advanced a
structure of integrated administration, especially at the block level, emphasising
horizontal coordination of different activities in place of the vertical command structure
of line admimistration. The CDP was subjected to rather frequent evaluations and within
five years of its introduction, the blame for its lapses was placed squarely at the doors of

the ‘people’ who, it was pointed out, did not *participate’ in the programme.

The recommendations of the Balavantrai Mehta Committee appointed in 1956,
favouring three tier democratic decentralisation accelerated the pace of constituting
panchayati raj institutions in all the states. The National Democratic Council also
affirmed the basic principles of democratic decentralisation enunciated in Balavantrai

Mehta Committee and left it to the states to work out the structures suitable to each state.

The appointment of the Ashok Mehta Committee in 1977 marked a turning point
in the concept and practice of panchayati raj. The Ashok Mehta Committee was set up to
enquire into the working of panchayati raj institutions, and to suggest measures to
strengthen them so as to enable a decentralised system of planning and development to be
effective. The Committee’s report (1978) is a seminal document which sought to make

panchayats an organic and integral part of our democratic process. The panchayati raj



institutions which came into being in certain states after the Ashok Mehta Committee’s

recommendations could be considered as the second generation panchayats.

The most important thrust of the second phase was that the panchayats emerged
from a development organisation at the local level into a political institution. The
emphasis shifted from the bureaucracy to the political elements. The district was
recommended as the key administrative unit for planning, coordination and resource
allocation and the management of rural and urban continuum. It suggested the two-tier
system, with the Mandal Panchayat (block) at the base and the Zilla Parishad (district) at
the top. Building on the recommendations of the Ashok Mehta Committee, the states of
Kamataka, Andhra Pradesh, West Bengal and Jammu and Kashmir either revised their

the then existing panchayat Acts or passed new legislation.

73'" Amendment to the Constitution

In September 1991, the Congress government under Narasimha Rao introduced 73" and
74™ Constitutinal amendment bills. These two bills were referred to a joint Select
Committee of the Parliament. The Lok Sabha and the Rajya Sabha passed the two bills in
December 1992. They came into force as the Constitution (Seventy-third Amendment)
Act 1992 on 24 April 1993 and Constitution (Seventy-fourth Amendment) Act 1992 on 1
June 1993.

The salient features of 73™ Amendment Act are as follows
The centrality of the Gram Sabha to decentralised governance.
Three-tier or two tier PRI structure based on the population.

Direct election to all seats for all members at all levels.

Y V V¥V V¥

Proportionate reservation of panchayat seats and offices of chairpersons at all
levels tor SC, ST, with one third reserved for SC/ST women.

» One third of total seats and Chairperson offices reserved for women.

v‘f

Powers to State Legislature to make a provision for OBC reservation.
» Uniform five-year term for panchayats, with elections before the expiry of term,

elections within six months 1f panchayat dissolved.
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> Protection against dissolution by amendment before the expiry of panchayat term.

» Independent state election commission to supervise preparation of electoral rolls
and control electoral process.

» Recognition to panchayats as Self-Governing Institutions (Art. 243 ‘G").

» Devolution of twenty-nine subjects to panchayats and powers to states regarding
which subjects to devolve.

» Setting up of state finance commission once in five years to review PRI financial

position and make suitable recommendations for fund distribution to panchayats.

Panchayati Raj System in Karnataka

In the erstwhile Mysore State which is now part of larger Karnataka, the idea of
local self-governance emerged with the establishment of ‘local fund Committees’ in each
district in 1874 for taking up construction of roads and subsidiary works. But these
Committees did not evoke local interest and initiative because of the dominance of
official members who in all likelihood were not so responsive to the needs of the people.
The Mysore Local Boards Act of 1902 which sought to correct this shortcoming,
provided for a three-tier local self-government consisting of Village Panchayat with
nominated Chairman, Taluk Board with Sub-division Officer as President and District
Board with Deputy Commissioner as President. Since even these measures did not lessen
the stronghold of bureaucracy, the Mysore Local Boards and Village Panchayat Act was
enacted in 1918 to provide for elected members and elected vice-Presidents at these
levels. In 1926, the Government enacted one more legislation, namely, the Mysore
District and Mysore Village Panchayats Act providing them with adequate powers,
finances and resources, and eliminating Taluk Boards from the system. All these
measures were intended to loosen the hold of bureaucrats and to induct people’s

representatives into the local governance system.
During the post-independence phase, further attempts were made to make these

institutions people-oriented and more representative. The Local Boards Enquiry

Committee which submitted its report in August 1954 suggested a three-tier structure
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adding Taluk Boards to the system which had been taken out earlier. It also
recommended that two-thirds of the Taluk Board members should be elected with the
balance being reserved for representation of the Village Panchayats and town municipal
councils at the taluk, and that both the district and Taluk Boards should function as
executive bodies. Even at the national level, the Balwantrai Mehta Committee which
reviewed the working of the Panchayat Raj bodies felt that since the latter functioned
mostly with nominated personnel they lacked the motive force to strive for achieving a
sustained improvement in economic and social conditions in rural areas [Gol 1957: 5].
Hence, it suggested (1) that the local bodies should have a representative character in the
sense that these should be constituted through democratic electoral process; and (ii) that
the elected members supplied the local interest, supervision and care necessary to ensure
that expenditure of money upon local projects conformed to the needs and wishes of the
people of the locality. As a means of evoking local interest and initiative in development
it was also suggested that these bodies should be vested with necessary powers and
finances [Gol 1957:5]. The Committee thus recognised the compulsion of ensuring (a)
accessibility of people to decision-making process, and (b) political and financial
autonomy of the local bodies as a means to evoking enthusiasm about, and initiatives for,
development effort at the grass roots level. As part of promoting the former, it suggested
that a three-tier panchayati raj system be established by direct or indirect election with
special representation to women, scheduled castes and persons with experience In
administration and public life through cooption. As for the latter, the Committee made
recommendations to ensure that the local bodies had enough financial resources and an

appropriate bureaucratic set up which was conducive to carrying out developmental tasks.

Keeping this broad framework in mind, the Mysore Village Panchayats and Local
Boards Act, 1959 was passed providing for Village Panchayats at the bottom, Taluk
Development Boards at the middle and the District Development Councils at the apex
level. The Viliage Panchayat consisted of a revenue village or a group of villages with a
population ranging from 1,500 to 10,000 having 11 to 19 elected members with
reservation for SCs in proportion to their population and for women whose membership

should not be less than two. Their finances consisted of grants, proceeds from taxes,
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income from property owned, funds raised through loans or voluntary contributions. The
Taluk Development Boards, comprising of 15 to 19 elected members (with reservation
for SCs and women in the same way as in Village Panchayats), and local MLA/MLC.
The Taluk Development Board had the same sources of finance as the Village Panchayat
but with a narrower tax base. The District Development Council at the district level was
headed by the Deputy Commissioner and composed of local MPs, MLLAs, MI.Cs, Taluk
Development Board (TDB) Presidents, nominated members — one each from SCs and
women — and district government officers (not exceeding 15) working in the development
departments. Since the council was perceived as a mere coordinating body, it was not

assigned any independent source of finance except government grant (Umapathy 1988).

The Panchayat Raj Institutions established under the 1959 Act had, no doubt,
provided a viable politico-administrative structure which was lacking hitherto. The Act
made provision for access of weaker sections like women and SC-ST population to
elected bodies like Village Panchayats and TDBs through reservation. But 1t did not
bestow sufficient attention on the question of financial autonomy. Also, there was a need
to make these bodies more efficient in their functioning and enable them to take up
development programmes by involving people and their organisations. Further, a field
level study [Sivanna 1990] brought out how the system perpetuated the power structure
which obtained in rural Karnataka in sp‘ite of the democratic institutions emerging on the
rural scene; the presence and participation of SCs/ STs and women was not up to the
expected level; the TDBs had no organic linkages with the villages so much so that the
former could not appropriately plan and implement the rural development programmes;
there was too much dependence on burcaucracy and lack of coordination between
different development departments; and inadequate funds position and lack of planning
expertise and organisations hindered effective planning by these bodies. These flaws of
the Panchayat Raj structures called for a second look at them. The need to have another
look at the Panchayat Raj structure also arose out of the demands of decentralised
planning strategy which emphasised the bottom up approach to planning as a means of

resolving local level problems and promoting local level development more efficiently.
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It is against this background that the Ashok Mehta Committee, which submitted
its report in 1978, perceived a more comprehensive role for the Panchayat Raj Institutions
so that they would “undertake democratic development management under conditions of
rapid changes, continuous growth and sustained innovations in all spheres of rural life”
[Gol 1978: 77}. Keeping this perspective in view, the Committee suggested a Panchayat
Raj institutional structure consisting of Zilla Panishad (ZP), Taluk Panchayat Samithi, and
Mandal Panchayat. Considering the need to ensure planning expertise and administrative
support, the district was recommended as the first point of decentralisation below the
State level. The need for a preponderance of directly elected members was emphasised
with adequate representation to SCs and STs, and women. The elected Members of
Parhlament and legislature were also to be members of the bodies located in their
constituencies. The Committee suggested that there should be separation of development
and regulatory functions and that the Panchayat Raj Institutions should take over the
former. The Zilla Parishad should be vested with the authority to plan for the district, and
the Mandal Panchayats should be responsible for plan 1mplementation. The
administrative staff of the Panchayat Raj Institutions should work under the supervision
and control of Panchayat Raj Institutions. Apart from the annual budgetary devolution
from the State Government, the Panchayat Raj Institutions should have powers of

mobilising resources through taxation and borrowing.

Keeping these recommendations in view, the Government of Karnataka passed
the Karnataka Zilla Parishads, Taluk Panchayat Samithis, Mandal Panchayats and Nyaya
Panchayats Act in 1985 and after holding elections to these bodies established a new
panchayat structure consisting of Mandal Panchayats, Taluk Panchayat Samithis and
Zilla Parishads [GoK 1987]. These institutions apart, the Government provided for a
Gram Sabha (village council) which comprised of all eligible voters of a given village; it
was to meet not less than twice a year to (i) discuss and review all development problems
and programmes of the village; (ii) select beneficiaries for the beneficiary-oriented
programmes; and (iii) plan for the development of the village economy and its people
which included minimum needs, welfare and production-oriented programmes. Apart

from the voters, the meeting was to be attended by people’s representatives, government
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officers and officers from the bank, which provided loan assistance to the beneficiaries
under various government programmes. The Gram Sabha was conceived as a mechanism
that provided an opportunity to the people to register their needs and aspirations; it was
also to act as a platform where the elected representatives and the bureaucrats were made
accountable to the people for their action and to serve as a means of ensuring
transparency in the administration. The Mandal Panchayat was the first elected tier of the
panchayati raj system comprising of a cluster of villages with 8 to 12 thousand
population. For every 400 population there would be an elected people’s representative
with a provision that 25 per cent of the seats were to be reserved for women and 18 per
cent for SCs and STs. Wherever members of the backWard communities were not elected
to the Mandal panchayat, the Zilla Parishad nominated two persons representing the
Backward Classes. A Pradhan and Upa-pradhan were ¢lected from amongst the members
to preside over the meetings of the Mandal Panchayat and, the village secretary was to
give administrative support to them. The Taluk Panchayat Samithi was a purely
nominated body comprising of ex-officio members such as all the pradhans of Mandal
Panchayats in the taluk, all MLAs, MLCs and ZP members representing the taluk, and
five members belonging to SCs and STs, Backward Classes and women by cooption with
the approval of ZPs. The MLA representing the taluk was the Chairman of the Samithi
and the Block Development Officer its secretary. Its main task was to coordinate the

activities of the Mandal Panchayats and to offer them advice.

Zilla Parishad was the district level government consisting of elected members
and ex-officio members such as the district members of Parliament, State Legislature and
members of legislative council. In respect of the elected members, there was a provision
of reservation for women (25 per cent) and SC and ST population (18 per cent) but no
provision of nomination for the Backward Classes as in the case of Mandal Panchayats.
The elected members of the ZP were elected from the taluks of the district and their
number was fixed in accordance with the scale of one member for 28,000 population or
part thereof. This body was expected to supervise, coordinate and integrate development
schemes at taluk and district levels and to prepare and implement district development

plans. These functions were carried out under the supervision and control of the elected
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President who enjoyed the status of a minister of state and the elected vice-President who
had the status of a deputy minister. A senior 1AS officer designated as chief secretary of
the ZP looked after the day-to-day administrative work.

At the apex of the Panchayat Raj system was the State Development Council,
which met once in a quarter and provided a forum for continuous review and direction of
the panchayati raj system. It also provided for an institutional arrangement where
procedural and policy formulations and interaction between the top state political
executive and the district political executive could take place. The main objective of this
body was to facilitate the integration of the local level political institutions into the
systemn of state level planning and development administration. The Council which was
chaired by the Chief Minister of the state comprised of Presidents of all the Zilla
Panchayats, and six Ministers of the State Government. The Development Commissioner

of the State acted as Member-Secretary.

It is obvious that the decentralised system established under the 1985 Act was
more radical in the sense that more powers were given to people to govern themselves
and to promote local level development. It also made the bureaucracy accountable to
people’s representatives instead of to higher-ups in the bureaucracy. Access of weaker
sections like women, SC, ST population and Backward Classes to the Panchayat Raj
bodies was made through reservation of political space. People’s participation in local
governance was made possible by holding Gram Sabha meetings. Official and Non-
ofticial members especially at the Mandal Panchayat level were made accountable to
people by insisting upon holding of Gram Sabha meetings twice a year where the citizens
reviewed the activities of the Mandal governments, chose the beneficiaries under various
anti-poverty programmes and development projects, and gave suggestions as to where
such projects should be located and whether or not there would be direct contribution
from them in cash or kind to support developmental projects. The Act also provided for a
system of integration of Panchayat Raj Institutions into the state planning and
development administration system — lacunae that had plagued all the previous Panchayat

Raj structures. Studies on the performance of the PRIs, however, brought out some
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deficiencies too. Owing to reservation policy women, SCs and STs and BackWard castes,
no doubt, enjoyed access to PRIs but yet they did not occupy seats of power such as the

positions of Pradhan in Mandal Panchayats and President in ZP.

Members of the dominant communities had wrested these positions by their sheer
dominance in the rural society [Ray and Jayalakshmi 1987; Aziz 1994]. Secondly, though
with the assigning of the Jawahar Rozgar Yojana (JRY) funds and with improved
revenue collections their financial position had improved, the PRIs continued to suffer
from lack of financial autonomy because (a) they continued to depend overwhelmingly
on grants-in-aid from the State Government; and (b) the extent of discretionary outlay
available to them was minimal. Also, owing to lack of expertise, the planning function
had not been discharged to the extent expected of, particularly at the Mandal Panchayat
level. Indeed, Local Governments appeared to have done better at implementation than at
the plan formulation stage [Aziz 1993]. Thirdly, the mechanism which was intended to
ensure accountability of otficial and non-official members, viz, the Gram Sabha, was
weakened by not calling the meetings of the Gram Sabha regularly. The consequence of
this is the flouting of norms of expenditure such as the clauses relating to the minimum
proportion of Mandal Panchayat incomes to be spent for promoting the welfare of the
SCs and STs, and those relating to JRY expenditure [Aziz 1994]. Fourthly, the
panchayats did better in some areas than in others. Thus, they brought about some
desirable changes in the rural areas as retlected in the provision of housing, education and
health facilities. The villages were found to be better lighted, provided with drinking
water supply; streets were laid in harjan colonies; housing condition of the SC/ST
population had improved; and a considerable amount of social and economic
infrastructure such as school and hospital buildings shopping complexes, bus shelters,

roads, bridges and culverts had been provided [Aziz 1993].

The evaluation Committee which reviewed the performance of PRIs too testified
to these facts when it observed that schools and hospitals were run more efficiently,
attendance of teachers, students and doctors had improved; extensive repairs and

maintenance of buildings had been carried out; and allocation of housing sites under
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various schemes had increased [GoK 1989: 9-10]. But a close examination of the projects
which brought out these results showed that most of the projects implemented were
construction-oriented — construction of and repairs to buildings, roads, bridges — than
production-oriented [Aziz 1993, 1994: 163; and GoK 1987]. Finally, the Panchayat Raj
bodies did not have constitutional guarantee and permanency. As a result, with the
completion of the first five-year term of the PRIs in January 1992, elections to these
institutions were not held; instead, they were superseded and administrators were
appointed to carry out the functions of the PRIs. However, with a lapse of some time,

elections to Gram Panchayats were held in December 1993 and to the other tiers in
March 1995.

The Chart 1.1, presents the administrative set up of Panchayat Raj Department in
Karnataka, starting from RDPR at the state level to Gram Panchayat at the village level.

The department is headed by two Secretaries, the Secretary-l1 and the Secretary PR
(Panchayat Raj). The Secretary-1 monitors all the sections and the establishment matters
except Panchayat Raj and Rural Energy Programmes. The Secretary (PR) deals with
these prgrammes including Sampoorna Grameen Rozgar Yojana and Indira Awaas

Yojana of Area Development Programmeme wing.
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Chart 1.1: Administrative set up of Panchayat Raj Department in Karnataka

State
level
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Rural Development Panchayat Raj

Secretary (PR)

Secretary —1 1) Director-Panchayat Raj
2) Director-Rural Energy Programmeme
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2) Deputy Secretary-Administration

3) Director-Rural Infrastructure
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Chart 1.2: Structural Aspects of Decentralised Planning in Karnataka

District Planning Committees
President of ZP/ Mayor
Members

Zilla Panchayat
President/Vice-President/Members
1} General Standing Committee

2) Finance, Audit and Planning Committee
3) Social Justice Committee

4) FEducation and Health Committee
5) Agriculture and Industries Committees

Taluk Panchayat
President/Vice- Gram Panchayat

President/Members President/Vice-
1)  General Standing President/Members/

Committee — 1) Production ——» (Gram Sabha/Ward
2) Finance, Audit and Corpmitteel Sabha
Planning Committee 2) Social Justice

3) Social Justice Committee

Commiittee 3) Ameni_ties
Committee

As per the government of Kamataka calendar of planning, state’s draft plan is sent
to the planning commission usually in October/November every year. ZPs are responsible
for formulation and implementation of district plans. If district plans have to be
meaningfully integrated into the state level plans, these have to be prepared well in
advance. By June/July, it will indicate a tentative allocation to each ZP. Based on this, the
ZPs will prepare the plans. At the district level, there will be one-week discussion among
all the heads of departments on scheme-wise allocations. Decisions on quantum of
allocation to a particular scheme depend on how well the scheme was implemented in the
previous year. These proposals will become a draft annual plan which is submitted to the
ZP Standing Committee on finance, audit and planning. The proceedings of the Standing
Committee will be placed before the ZP general body which can overrule or approve the
draft annual plan. When the draft plan is approved in the general body of ZP, it is sent to

the state planning department. To facilitate this process, planning department at the
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district level is treated as nodal department for dealing and guiding the planning functions

concerning ZPs, TPs and GPs.

1.6.1 Powers and Functions of Ward Sabha

Based on the recommendations of Kamnataka Working Group Report (2002),
Kamataka government has provided for Ward sabhas by effecting Amendments to
Karnataka Panchayat Raj Act. Ward Sabha should meet at least once in six months. The
quorum for the meeting of a Ward Sabha should be not less than one tenth of the total
number of members of the Ward sabha or twenty members whichever is less. Another
requirement 1s that thirty percent of the voters attending the Ward sabha should be
women and there should be proportionate representation to Scheduled Castes and

Scheduled Tribes in the Ward sabha.

Some of the important powers and functions of Ward Sabha’s are
1) To generate proposals and determine the priority of schemes and development
programmes to be implemented in the area of the Ward sabha and forWard the same to

place it before the Gram Sabha for inclusion in Gram Panchayat development plan;

2) To identify the most eligible persons from the area of Ward sabha for beneficiary
oriented schemes on the basis of criteria fixed and prepared list of eligible beneficiaries in
the order of prionity and forWard the same to the Gram Panchayat for inclusion in its

development plan;

1.6.2 Powers and Functions of Gram Sabha

The 1993 Act provides for a three- tier structure of Local Government and Gram
Sabha. Abdul Nazir Sab (1986), an architect of the 1983 Act, stated that the Gram Sabhas
would be the main institution through which the elected representatives would be
accountable to the people. Based on the recommendations of ‘Karnataka Working Group

report on Decentralisation (2002)’, Government has streamlined the powers and functions

24



of Gram Sabha by passing an Amendment Act. The Gram Sabha consists of all voters in
a village and has to meet at least once in six months, provided that a special meeting of
Gram Sabha shall be convened if a request is made by not less than ten percent of the
members of the Gram Sabha with items of agenda specified in such request and there

shall be a minimum three months period between two special meetings of the Gram

Sabha.

The quorum for the meeting of a Gram Sabha shall be not less than one tenth of
the total number of members of the Gram Sabha, or hundred members whichever is less.
As far as may be, at least ten members from each Ward sabha within the panchayat area
shall attend the meeting and not less than thirty percent of the members attending the
Gram Sabha shall be women. As far as may be, the persons belonging to the Scheduled
Caste and Scheduled Tnbe shall be represented 1n proportion to their population in the

Gram Sabha. The Gram Sabha, exercises and discharges following powers and functions

a) To consider and approve the annual plan prepared by the Gram Panchayat.

b) To generate proposals and determine the priority of all schemes and
development programmes to be implemented in the panchayat area.

¢) To identify and select the most eligible persons from the panchayat area
for beneficiary oriented schemes on the basis of criteria fixed by the Gram
Panchayat, Taluk Panchayat, Zilla Panchayat or the government and to
prepare a list of beneficiaries in the order of priority after considering the
prionity lists of individual beneficiaries sent by the Ward sabhas. Such list
shall be binding on the concerned Gram Panchayat, Taluk Panchayat, Zilla

Panchayat or the Government, as the case may be.

All resolutions in respect of any issue in the meetings of the Gram Sabha should
be passed by the majority of the members present and voting. There was no provision for
Ward sabha and there was no quorum requirement for holding Gram Sabha meetings
when the study was undertaken. In Thandaga and Kainadu GPs, Gram Sabha’s were

conducted in all selected venues, however, in Sirigere and Bharamasagara, they were
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confined to GP headquarters. In the selected GPs publicity was not given to Gram Sabha
through tom tom outside GP headquarters and in Sirigere and Bharamasagara, the

publicity was not given in the GP headquarters.

1.6.3 Powers and Functions of Gram Panchayat (GP)

Gram Panchayat is at the lowest level of panchayat hierarchy. It consists of such
number of elected members as may be notified from time to time at the rate of one
member for every four hundred population. One-third of seats in both the authonty
positions and membership positions is reserved for SC, ST, Backward Class and women.
Every Gram Panchayat should chose two of its members as its Adhyaksha and
Upadhyaksha. According to Section 61, every Gram Panchayat should constitute the

following Committees by election. The functions of Standing Committees are as follows:

1} Production Committee: performs functions relating to agricultural production, ammal
husbandry, rural industries and poverty alleviation programmes.
2) Social Justice Committee: performs functions relating to
a) Promotion of educational, economic, social, cultural and other interests of the
SCs, STs and Backward Classes.
b) Protection of such castes and classes from social injustice and any form of
exploitation.
¢) Welfare of women and children
3) Amenities Committee: - performs functions in respect of education, public health,

public works and other functions of the Gram Panchayat.

Gram Panchayat has the obligation to carry out following activities.
i. Providing sanitary latrines to not less than ten percent of the households every
year and achieve full coverage, as early as possible.
ii. Constructing adequate number of community latrines for the use of men and

women and maintaining them.
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il.  Maintaining water supply works either on its own or by annual contract by
generating adequate resources.
1v. Revising and collecting taxes, rates and fees periodically which are leviable
under the Act.
v. Achieving universal immunisation of children
vi. Ensuning universal enrollment of children in primary school
vil. Ensuring prompt registration and reporting of births and deaths.
viil. Proper sanitation and drainage
1X. Construction, repair and maintenance of public streets.
x. Removing encroachments on public street lights and paying electricity charges
regularly.
xi. Providing adequate number of street lights and paying charges regularly.
xii. Filling-up sanitary depressions and reclaiming unhealthy localities.

xiii. Destruction of rabid and ownerless dogs

According to the Sections 62 (1) and (2) define the powers and duties of the
Adhyaksha. The Adhyaksha of the Gram Panchayat should

a. Convene meetings of the Gram Panchayat
b. Have access to the records of the Gram Panchayat
¢. Exercise supervision and control over the acts of the officers and

employees of the Gram Panchayat including the Secretary.

1.6.4 Powers and Functions of Taluk Panchayat (TP)

The Section 119 provides for the constitution of Taluk Panchayat (TP) at the
intermediate level; whose members are elected on the basis of one member for every
10,000 population. The members of TP include elected members, 175" of the total
Adhyakshas of the GPs on rotation basis every year and MLAs in the area, who do not,
however, have voting rights. The election to the Taluk Panchayat is held on party basis.

According to Section 148, the TP consists of three Standing Committees. They are
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a) General Standing Committee
b) Finance, Audit and Planning Committee-

¢} Social Justice Committee

The main functions of the TP is to prepare its annual action plan after integrating
the plans of the GPs. Finalised TP plan and the budget is submitted to ZP for approval.
Other functions of the TP include promotion and development of agriculture, training and
extension for farmers, construction and maintenance of minor irrigation works and
implementing community and individual imrigation works, Maintenance of animal
husbandry works and Rural water supply schemes, promotion of social forestry,
construction and maintenance ot public roads and means of communications, poverty
alleviation programmes, promotion of programmes for health, family welfare,
development of women and children, holding Gram Sabhas and exercising supervision

over the working of GPs.

The Section 152 recognises Adhyaksha as the ‘Executive Head’ of the Taluk

Panchayat and enumerates his powers and duties. Adhyaksha’s powers and duties are

a) To convene, preside at and conduct meetings of the Taluk Panchayat

b) Discharge all duties imposed and exercise all the powers conferred

¢) Exercise overall supervision over the financial and executive
administration of the Taluk Panchayat and place before the Taluk
Panchayat all questions connected therewith, which shall appear to
him to require its orders and for this purpose may call for records of

Taluk Panchayat.

The Section 155 provides for the appointment of Group-A officer to be the
Executive Officer in the Taluk Panchayat. He has to coordinate the development
activities of the 29 departments, which function in the taluks. The EO has to prepare the

*action plans’ for the taluk, and in consultation with the elected representatives, and the
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taluk based Officials of various departments. EO has to endorse the action plans of the
Gram Panchayats. The EO writes the confidential report on the Gram Panchayat secretary
and has the responsibility of holding the Gram Sabha meetings and preparing the

consolidated Jamabandhi report.

1.6.5 Powers and Functions of Zilla Panchayat (ZP)

The Section 158 of the Panchayat Raj Act provides for the constitution of Zilla
Panchayat. The Zilla Panchayat (ZP) stands at the apex of Panchayat Raj System. The
membership of ZP comprises of a) elected members — one for 40,000 population; b)
Members of Parliament and State Legislature; and ¢) Presidents of TPs in the district. The
MPs and MLAs do not have rights to vote in the election of office bearers and in the no-
confidence motion. The main function of the ZP is to implement the district plan. Further,

ZP integrates the plans prepared by TPs and incorporates them into the district plan.

The Section 182 states that functions of the ZP are performed by five Standing
Committees viz, general Standing Committee, finance, audit and planning Committee,
social justice Committee, education and health Committee, agriculture and industries
Committee. Each of these Committees consists of seven members from among the
members of the ZP. The Adhyaksha of ZP is the chairperson of finance, audit and
planning Committee, while the Upadhyaksha is the Chairperson of general Standing
Committee. The elections to the ZP are held on party basis. The tenure of ZP Adhyaksha

and Upadhyaksha is for 20 months and the post is rotated among members.

The main functions of ZP are construction and maintenance of roads, bridges and
other buildings, construction of rural water supply works, implementation of poverty
alleviation and rural employment programmes, watershed and wasteland development
programmes, establishment, maintenance and management of secondary schools,

management of hospitals and dispensaries and public distribution system.
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The Section 196 provides for the appointment of an officer not below the rank of
the Deputy Commissioner of a district as Chief Executive Officer of the Zilla Panchayat.
The Section 197 (1) states that subject to the general powers of the Adhyaksha under
Section 193 the Chietf Executive Officer shall perform the following functions.

Exercise all the powers especially imposed or conferred upon him by or under this Act or
under any other law for the time being in force.
a. Control the officers and officials of, or holding office under, the Zilla
Panchayat subject to the general superintendence and control of the
Adhyaksha
b. Supervise and control the execution of all works of the Zilla Panchayat.
¢c. Take necessary measures for the speedy execution of all works and
development schemes of the Zilla Panchayat.
d. Have custody of all the papers and documents connected with the
proceedings of the meetings of the Zilla Panchayat and its Committees.

e. Draw and disburse monies out of the Zilla Panchayat fund

The staff of the line departments are on deputation to the ZP. Officials are made
accountable to the CEO who exercises disciplinary powers.
1.6.6 Powers and Functions of District Planning Committee (DPC)

" Amendment, provides for the

The 1993 Act, drawing on the provisions of the 74
District Planning Committee (DPC). The DPC consolidates the plans formulated by
Zilla, Taluk, Gram and Nagar Panchayats and Muncipalities in the district. Based upon
this integration, the DPC is expected to prepare a draft development plan for the district

as a whole.

The Section 310 of the Karnataka Panchayat Raj Act makes it mandatory for the
State to constitute a District Planning Committee in each district. The Department of
Rural Development and Panchayat Raj in its GO (No. RDP 229 ZPS 2000) had

enunciated the powers and functions of DPCs. The District Planning Committee is
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expected to consolidate the plans prepared by the local bodies both urban and rural in the
district and a draft development plan for the district. The draft plan is intended to be
finalised by taking into consideration matters of common interest between the urban and
rural local bodies like spatial planning, environmental conservation, integrated
development of infrastructure etc. The enunciation of its roles and functions was found
necessary by the government in order to avoid the overlap between the role and functions

of the local bodies and the District Planning Committee.

Functions of the District Planning Committee

Preparation of the development plan for the district:

1. The DPC shall prepare, and update at least once in five years, a perspective
plan for the development of the district, defining the goals of development in
each sector and outlining the strategy to be followed for the development of
each sector with reference to the local conditions. Perspective plans may also
be prepared with taluk as a unit for the rural areas and the town/ city as a unit
for the urban areas. Perspective plans for the development of selected key
sectors may also be prepared by the Committee.

2. District Planning Committee will guide the local bodies to ensure that the
widest possible consultation and discussions precede the preparation of the
annual and five year plans by the local bodies so that they reflect the felt
needs of the people. Forums like Gram Sabha and the Ward Committees

should be used to elicit the requirements of the people.

3. Annual and five year plans prepared by the local bodies shall be discussed in
the DPC and adopted for inclusion in the district development plan with or
without modifications. In case of modifications, the DPC may send the
suggested modifications to the concerned local body i. e, Taluk

Panchayat/City Municipal Council/Town Municipal Council etc., for its



consideration and concurrence. The modifications shall be incorporated only

after obtaining the concurrence of the local body concemed.

4. The DPC may commission studies and organise seminars, workshops etc., on
matters like the status of indicators like enrolment and dropout rates in
primary schools, extent and quality of road length, availability of safe
drinking water, health indicators like infant mortality rate, maternal mortality
rate, incidence of aids and malaria etc. The findings/conclusions of the
studies/seminars, etc. shall be made available to the local bodies to enable

them to prepare and update their prespective plans on the basis of these inputs.

Evaluation of the Implementation of Plan Programmes

5. The DPC shall take up evaluation of progress in various sectors and schemes
from time to time. The results of such evaluation studies will help the DPC to
formulate guidelines that could be of assistance to the local bodies in the
formulation of the plans, and the strategies for implementation of their
programmes.

6. The DPC may also send its recommendations or suggestions to the concerned

departments of the Government at the State level for consideration.

Co-ordination in Planning and Related Matters

7. The DPC shall bring about co-ordination between the Urban local bodies
(ULBs) and the PRIs in the planning of common and overlapping services
provided by the urban and rural local bodies {Example, primary schools run
by panchayats in urban areas, water supply schemes, providing water to rural
areas etc.). The Panchayat Raj Institutions or ULBs may request the DPC to
take up discussions of issues/subjects that require co-ordination between

ditferent agencies.



Promoting Innovative Strategies

The DPC may fund the innovative development programmes formulated by

various departments or the NGOs on a pilot basis.

II. Administrative Arrangements

The DPC shall mect at least once in three months.

A DPC cell under the Chief Planning Officer, Zilla Panchayat shall be
constituted to assist the Chief Executive Officer who is the secretary of the
DPC in implementing the decisions of the DPC.

To prepare a comprehensive plan to implement 18 activities of urban plan,
a separate urban cell should be created and it should be implemented by
the urban development department.

The DPC may utilize the services of individual experts, academic
institutions and research organisations in the preparation of perspective
plans, conducting special sectoral studies and in carrying out evaluation of

plan programmes.

District Planning Committee Fund

l.

The DPC fund will be constituted with contributions of the local bodies and
grants-in-aid provided by Government. The DPC fund may be used for payment
of sitting tee to the members and for meeting any other expenditure as approved

by the DPC in connection with the performance of its functions.

Government Order specifies that each local body should make annual contribution

to the DPC funds as follows:

Gram Panchayats Rs. 5,000

b. Taluk Panchayats Rs. 25,000
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c. Zilla Panchayat Rs. 2,00,000
d. Town Panchayat Rs. 7,500

Town Municipal Council Rs. 25,000
f.  City Municipal Council Rs. 1,00,000

g. Corporation Rs. 2,00,000

3. The order states that State Government should provide such grants as deemed

necessary to the DPC for effectively discharging its functions.

In Karnataka among 27 ZPs, 26 have constituted DPCs. Bangalore urban ZP has not

constituted DPC because it comes under metropolitan area.

At present, the PRIs in the State have been implementing 665 plan and non-plan
schemes in about 29 development sectors. To facilitate administration, the state has
deputed about 3.43 lakh personnel to these institutions whose salary and other benefits
work out to Rs. 2,617 crore per annum (Government of Karnataka, 1999). Availability of
adequate resources is most crucial for the success of local plans and in this respect the
State has been devolving quite larger grants to PRIs. For instance, total grants devolved
to PRIs by the State duning 1987-88 was Rs. 917 crore and the same went up to Rs. 4,828
crore in the year 2001-02. The devolution from the State’s own revenues to PRIs on an
average account for 34 percent (The World Bank 2004). A planning division has been
created at the ZP level under class-I rank ofticer (Chief Planning Officer) to carry out the
planning activities. The work entrusted to this division include preparation of draft and
action plans for the district, consolidation and integration of Taluk and Gram Panchayat
plans for the district, consolidation and integration of taluk and Gram Panchayat plans in
the district plan, distribution of plan grants across the Taluk Panchayats and Gram

Panchayats and monitoring of the plan programmes.
After considerable debate and consideration by a joint select Committee of the

Jegislature, 47 Amendments were unanimously adopted by the legislature and came into

force in October 2003. The twin objectives of these amendments were to facilitate
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people’s participation as well as to make PRIs more accountable to them. Under the new
legislation, Taluk and Zilla Panchayat members shall declare their assets and lodge
accounts of election expenses. False or incorrect declaration of assets, or failure to
declare and lodge election expenses would invite disqualification. All PRI members shall
now have to disclose to the panchayat any conflict of interest, in case they have a
personal pecuniary interest in a panchayat action or sub-contract. Within 72 hours
meeting proceedings will now have to be displayed on the GP notice board along with the
details of the names of the members voting respectively for or against the resolutions

decided upon in the said meeting.

1.6.7 The Belur Declaration

On January 2004, a conference of all PRI members was conducted at Belur village in
Dharawad taluk in which several far-reaching decisions were taken with respect to taking

decentralisation forward. The salient features ot the declaration are as follows

1. The principle of subsidianity would be adhered to as per the activity mapping
exercise. Funds, functions and tunctionaries would be accordingly devolved to the
PRIs.

2. Formulate a scheme to correct regional imbalances by involving the PRIs and

Urban Local Bodies.

3. Integrate various schemes aimed at increasing agricultural production and

assisting other land-based activities at the Gram Panchayat level.
4. Transfer ‘Akshara Dasoha’ scheme to Gram Panchayat and Urban Local Bodies.
5. Bring primary schools, rural libraries, adult education centers, Anganwadis, ANM

Sub-centres and fair price shops within the administrative ambit of Gram

Panchayats.
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6. Strengthen Gram Panchayat administration and integrate the village level revenue
functions and functionaries with Gram Panchayat administration.
7. Create an ombudsman for every district under the Lokayukta, to ensure

accountability of PRIs and ULBs.

8. Strengthen technical and financial management capabilities of Gram Panchayats,
including capacity building of Panchayat Raj members through continuous

training, education and communication.
9. Equip Gram Panchayats with computers and give an impetus to e-governance.

10. Strengthen co-operative credit structure by nominating one Gram Panchayat

member to each primary agricultural cooperative society.

The Karnataka Government has taken several steps to fulfill some of these
promises. Through several government orders State government has transferred subjects
pertaining to 29 items which were being implemented as state sector schemes to PRIs and
it resolved to either abolish parallel agencies or bring them under the control of PRIs.

1.7 Review Of Literature

There 1s a plethora of literature on the issues pertaining to decentralisation. The

available literature can be broadly categorised into two groups: theoretical and empirical.

1.7.1 Theoretical studies

There are three schools of thought on decentralisation propounded by scholars. They are

(1) Fiscal Federalism {Qates, 1972)

(i1) Public Choice (Mueller1979; Russel and Nicholoson1981)
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(ii1)  New Development Administration (Esman, 1988, David C Korten, 1990)

(i) Fiscal Federalism (Oates, 1972)

According to federal fiscal approach, local level planning provides cost efficiency
public services, because it considers local preferences more carefully than the plans made
by the Central Government (Oates, 1972). It determines the system of sharing tax
revenues and public expenditure commitments between the Central Government and the
subnational governments. It allows better matching of public goods supply to local
experiences, increases social welfare for general consumer surplus reasons as well as
lower organisational costs. Under decentralised fiscal system, the local jurisdiction
collects all taxes from various local sources and according to these collections; it

undertakes development programmes for the people.

ii) Public Choice (Mueller, 1979; Russel and Nicholoson, 1981)

Public choice approach narrowly focuses on the provision of goods and services
while eschewing considerations of public finance and public administration issues. In
essence, it defines administrative decentralisation as a situation where public goods and
services are produced and provided through market mechanisms responding to individual
preferences. At the heart of the framework is a commitment to privatisation and
deregulation. The major assumptions underlying the approach are: (1) financially and
administratively handicapped Central Governments are incapable of effectively and
efficiently producing and providing goods and services to ever growing rural and urban
populations; (2) there is increasing local level demand for such goods and services; (3)
local-level governmental units have limited capacity to provide such goods and services
to increasingly complex urban and small town environments; and (4) market mechanisms
are the only option left for producing and providing goods and services on a sustainable
basis. The problems with this framework, however, is that the language in which its ideas
are too complex for most government decision-makers to understand, its rejection of

government is too threatening to those government officials who do consider its
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arguments, and acknowledged experts in the field find it limited and unhelpful. As a

result, the framework is largely confined to debates between academics.

Policy analysts using public administration and finance theories take a different
perspective on decentralisation than neoclassical economists using public choice theories.
Public administration and finance theories have focused heavily on identifying the
sources of local governient revenue, assessing the equity and strength of those revenue
sources, examining the dependence of local governments on Central Government
transfers, 1dentifying bottlenecks in the system of revenue generation and financial
management, and examining mechanisms to stimulate greater local resource
mobilisation. Overall, there has been much greater emphasis on revenue generation than

on expenditure controls.

iii) New Development Administration School (Esman 1988, David C Korten, 1990)

New Development Admimstration School believes that traditional associations
and NGOs promote development more effectively than central or local level
governmental institutions. It argues that over-centralisation should be aggressively
addressed by the Central Governments and the foreign aid community and, wherever
possible, initiatives should be introduced that concentrate on funding people-centered
initiatives carried out by the private sector, NGOs, community based organisations, and
traditional associations. Supporters of this view urge governments and aid agencies to
promote minimal government, deregulation, delegation to traditional associations,

popular participation, use of NGOs and privatisation.

Proponents of the New Development Administration are aware of the existence
of studies that demonstrate that strong central support and improvement are critical to
successful implementation of devolution or delegation reforms. They also take
cognizance of the fact that despite trends away from central planning and toWard
multiparty government, decision-makers in many late developing countries, and

particularly the personalised states ot Africa, are opposed to reforms that would transter
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central powers and responsibilities to local level units. Yet, they are naive in failing to

recognise the difficulties of implementing devolution and delegation reforms.

The following are some of the crucial issues which proponents of New
Development Administration have ignored. First, devolution and delegation are not
always desirable ends, particularly in countnies marked by wide inter-regional disparities
and ethnic, religious, or nationalist cleavages. Second, in order to promote devolution or
delegation as an administrative strategy, there is a need for certain political conditions to
exist. The most discussed of these requirements are strong national unity, central-
periphery consensus that decentralisation is appropriate, clarity of goals as to the type,
direction and purpose of decentralisation reforms and programmes, commitment of
national leadership to these interventions, and potential for adequate manpower and
financial resources in the non-central and private sector institutions and organisations to
which tasks are decentralised. Third, for many governments, devolution and delegation
strategies are: (1) difficult for their weak bureaucracies to effectively introduce, statf, and
monitor; (2) fraught with political and legal difficulties related to allocation of financial
authority, supervision of revenue, and expenditure practices; (3) vulnerable to corruption
by those receiving decentralised power and financial resources; (4) supportive of trends
toWards ethnic, religious, or nationalist autonomy and secession; and (5) subject to being

captured by local elites, depriving benefits away from the poor majority.

1.7.2 Empirical Studies:

Most of the empirical studies reviewed relate to comparative studies of countries,
states and the individual experiments in decentralisation. Empirical studies on Karnataka
panchayats have identified reasons for the dismal performance of the panchayats in the

past.
Harry Blair (2000) analyses the issues of participation and accountability in his

study “Participation and Accountability at the periphery: Democratic local governance in

six countries”. Blair found that democratic local governance (DLG) promises to become
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more responsive to citizen’s desires and more effective in service delivery. According to
him viability for much of the component of DLG depends in the final analysis on
participation and accountability at the local level. On the participation side, DLG can
bring women and minorities into local politics in meaningful ways. As for accountability,
he examines the wide range of instruments or mechanisms through which citizens could
exercise control over their officials. He opines that these mechanisms could be mixed and

matched in a variety of combinations.

Richard Crook and James Manor’s (1998) study “Democracy and
Decentralisation in South Asia and West Africa” is an in-depth empirical study of two
Asian and two African countrnies. The case studies of Ghana, Coted’Ivoire, Karnataka and
Bangladesh focus upon the enhancement of participation, accountability between people,
politicians and bureaucrats and most importantly, on whether governmental performance
actually improved in comparison with previous forms of administration. The book is
systematically comparative and based upon extensive popular surveys and local
fieldwork. The study found that elites made gains, but decentralisation in Kamataka did
little to benefit vulnerable groups like poor, SC and women. Among the ratings of four
case studies of decentralisation, the Karnataka district councils emerged with the most
clearly positive rating. The study stated that the outputs of development projects at the
local level improved considerably and the responsiveness of both the district and Mandal
councils to popular felt needs was high. Not only were the projects implemented and
services provided more expeditiously but the council’s priorities as reflected in
expenditure allocations were largely congruent with the expressed needs of most
villagers. The most interesting part of the study is the enumeration of conditions under
which democratic decentralisation can be successfully established and the kinds of
system which are more likely to produce performances in accordance with the

expectations placed upon it.
A study on Taluk Development Boards (Sivanna 1990), erstwhile Panchayat Raj

institutions under the Panchayat Raj Act of 1959, has observed that the major constraints

for the better performance of these institutions were mainly lack of sufficient power and
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functions, especially in the financial sphere. The study concludes that these institutions
have become somewhat unresponsive in fulfilling the tasks and the objectives for which
they were established. It is evident from the study that there is no planning machinery as

such at the block/ taluk level.

Studies on Mandal Panchayat system (MPs) (Aziz 1994; Aziz, Nelson, Babu
1996) point out that it suffered from many problems. Incomes of the Mandals under study
were very low and hardly commensurate with the responsibilities assigned, the share of
tax and non-tax revenues though raising was low, Gram Sabhas were scarcely held, non-
official members flouted the norms of expenditure. Studies have deplored the fact that
that the projects formulated and implemented by the MPs were more in the nature of
construction of buildings and roads and undertaking repairs than production oriented. The
latter would have increased the production-potential of the village economy and thus
promoted growth on a sustainable basis. Though the members of the weaker sections
could be elected to the Mandal Panchayats through seat reservations, positions of power

were not available to them.

Some studies (Aziz, 1993; Babu, 1997) on decentralised planning in Karnataka
outline the politico-administrative structure created for undertaking decentralised
planning, delineates the decentralised planning process showing bottom-up and top-down
linkages, evaluate plan formulation strategy and planning prionties, and critically
examine the implementation of decentralised plans. They conclude that a lot of changes
have to be effected to make planning from below a reality. These studies further
highlighted that local governments have done better at implementation than at the plan
formulation because of inadequate political and financial autonomy and professional

expertise.

A paper by Aziz and others (2000) titled “Management of poverty alleviation
programmes under panchayat institutions in Kamnataka™ critically evaluates the
effectiveness of the management of some anti-poverty programmes under ditferent local

government regimes in Karnataka. On the basis of case studies carried out in selected
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panchayats focusing on the anti-poverty programmes like JRY, DWCRA and DPAP the
paper suggests that the performance of the panchayats under different regimes seen in
terms of indicators like beneficiary status, beneficiary identification, cost incurred in
obtaining the benefits, asset creation, employment generation, income generation,
occupational mobility does not show any significant difference. The non-responsiveness
observed with regard to the delivery mechanism is attributed to the fact that the
parameters which would have given an edge to the people-oriented governance over the

administrator oriented governance were absent in the former.

The absence of institutional arrangement like Gram Sabha that assured
transparency, accountability and opportunity for people to participate in decision-making,
the only merit of the people-oriented governance system under regimes I and regimes [I
was taken out of the system. Funding system for programmeme under study was another
factor which impacted upon the regimes not to be different in essence. Socio-economic
conditions under which the poverty alleviation projects managed by the beneficiaries
were such that panchayat regimes could hardly make any difterence to them. Rivalry and
groupism, which prevailed, irrespective of the regime character, compromised on
principles which go with people oriented governance. However, the paper was oblivious
of the fact that under the 1983 Act, people’s representatives had greater power which was
diluted by the 1993 Act. Therefore, the paper largely discounts the powers and functions
devolved to panchayats under different regimes which largely accounts for the

differential performance of the panchayats under different regimes.

Inbanathan (1999) in his article * Decentralisation and Affirmative action: The
case of Panchayats in Karnataka” critically examines the implications of reservation of
seats under Mandal Panchayats and the Gram Panchayats. The author dispels the
misconceptions of some scholars that reservation of the executive posts of panchayats
would make the rural power structure in Karnataka less skewed. The paper points out that
the ‘power’ to influence the functioning of the panchayats normally rests with the elites
of villages and the individuals who have traditionally dominated rural life. The paper

claims that reservation for disadvantaged groups have not been entirely beneficial.
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Although the ostensible reason for the reservation of seats for the disadvantaged groups is
to ensure that political power and representation are available to them, the present
dispensation impeded the building up of a political base that gives ‘clout’ and ‘influence’
to members. But changing members from a constituency at every election made them less
effective as representatives. Handicapped by lack of administrative skills and political
experience, representatives need all the time they can get to leam their functions. Their
tenure ends when they are probably coming to grips with the requirements of a
representative. The author feels that the marginal changes effected in the rural society by
the new panchayat system are merely the ideas related to social honour or prestige. It
analyses the present panchayat system keeping the previous regime under 1983 Act in the

backdrop.

Another study by the above author (2001) “Representation and Accountability in
Local govemments: The Panchayats of Kamataka” observes that when Gram Sabhas
function in a weak manner, then one possible institution of accountability was more or
less becomes non-functional. One of the corollaries of the absence of institutional
structures is the rampant rent seeking prevalent in the panchayats. But there is lack of
reference in the study to the widespread influence of money and muscle power

overshadowing the issues of representation and accountability.

Trivedi’s (1999) work “Panchayati Raj System and Rural Development in
Kamataka: An enquiry into the democratic decentralisation of the Polity and the
Economy” is the study of three distinct panchayati raj regimes - the 1983 Act period, the
administrators period, and the period under the 1993 Act. The study evaluated the
implementation impact and the performance of two programmes [RDP and the Rural
Water Supply Scheme (RWSS) in the Chitradurga district of Kamataka. The study
attributes the success of decentralisation in achieving the objectives of rural development
to three critical elements, political, fiscal and institutional. The study accounts for the
failure of 1983 Act phase to sabotage of strong political commitment by vested interests,
inadequate powers endowed on the local bodies and the lack of professional staff to assist

them explains the failure of administrator’s regime and the study accounts for the tailure



of 1993 regime to inadequate fiscal powers or transfers from the State and Central

Govermnments.

A study by Sekher (2002) on organisational aspects of PRIs in Tamil Nadu,
reveals that the functional relationship of the panchayat chairpersons with the
bureaucracy had been a cause of recurring confrontation between the elected members
and the officials. The Tamil Nadu Act discriminated between ordinary elected members
and the chairpersons of the panchayat. According to Section 204 (3-4) of the Act, if the
District Collector (Inspector of Panchayats) is satisfied with a written submission of the
Chairperson of a Village Panchayat/ Panchayat Union Council/ District Panchayat that
because of the non-cooperation of the elected members he/she has not been able to
perform his/her duties, the collector can, by a notification, vest all powers of the
concermed panchayat body in its Chairperson for a maximum period of six months.
Further, the bureaucracy has also armed itself with certain arbitrary powers such as
dissolution of the panchayats and the preparation of both the Village Panchayat and
Panchayat Union Council budgets. The study concludes that this had a negative effect on

the members relations with the bureaucracy.

Chaturvedi’s (1977) research focuses attention on the interaction between the
bureaucrats and political leaders. Sample respondents for the study were selected from
the district as well as the block level administrators and politicians. The project covered
three levels 1) individual bureaucrats, 11) bureaucratic structure, and iii) political leaders.
Under the first, socialisation, role perceptions, evaluations and performance of the role,
attitudes and orientations influencing role perception and role performance, attitudes to
bureaucratic organisation and own aspirations and satisfaction as individuals were
studied. Second project, covered the nature of the bureaucratic system at the district and
block levels, attributes as a social unit, decisional layout, communication system and
normative sanctions to the rules and regulations, reWards and punishments. And under
the third, socio-economic background of political leaders, demands on the system and the

pressure to realise demands were investigated.
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Another study by Aziz et. Al (2002) titled “Decentralised governance and
planning: A comparative study in three south Indian states”. The thrust of the study was
primarily on capturing processes, looking at their basic elements and to comment on the
experiments of decentralisation that were on in the states of Andhra Pradesh, Tamil Nadu
and Karnataka. The method of investigation employed in the study was case study

method.

Bjorkman (1979) studies how political leaders interact with administrative
personnel in the realisation of developmental tasks at the district level. The programmes
for accelerating agricultural production were chosen to illustrate a major policy of
planned change. It compares the social characteristics of individual bureaucrats and
political leaders and analyses their respective outlooks towards themselves and towards
each other. Bjorkman, like the Chaturvedi’s study, wvisualises changed roles and
orientations for the civil servants and politicians in development administration in

independent India, in contrast to those before independence.

1.8 Identification of Research Issues

Comparative studies on decentralised govemance and planning in the Indian
context, attempt at understanding the nature of panchayati raj system in these different
states, examine the process of devolution of powers and resources to decentralised
bodies, review the process of decision-making by the decentralised decision-making
bodies, and evaluate the coordination endeavour of the decentralised decision making
bodies. However, these studies fail to explain decentralised planning by looking at its

normative framework.

The most important virtue of decentralised planning s people’s participation. The
contributing factors affecting people’s participation are their social and economic
background. None of the studies have examined participation at the grassroot level by
looking at socio-economic variables like caste, income, land holding, gender, education

and awareness through quantitative analysis.
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The relationship between the officials and the elected representatives could also
account for some of the deviations or shortcomings in the decentralised planning as
practiced by the panchayats. Most of the studies on official and non-official relationship
were conducted at a time when panchayats lacked constitutional recognition and
autonomy. Other studies although examine official-non-official relationship, do not go
deep into it. For instance, a study by Sekhar (2002) accounts for the acrimonious
relationship between the elected members and the bureaucrats on the one hand and
chairperson of the panchayats and other Members on the other to the arbitrary powers
vested in the hands of bureaucracy and the superior position enjoyed by the chairperson
in relation to ordinary members. The issues like kind of pressures exerted on officials, the
causes for collusive relationship, kind of control exercised by elected members on

officials have hardly received due attention.

1.9 Statement of the Problem

Although the institutional structure created in Kamataka after 73™ Amendment
facilitates for decentralised planning, in reality the process hardly falls in line with the
framework. This is mainly because of the fact that the process is still top-down. For
instance, the task of identification of local resources and of documenting the same is
generally not attempted by the panchayats. Expenience shows that there is a tendency to
prepare plans on the basis of funds made available by the state government. With Gram
Sabha’s being less effective in supplying inputs for preparing development plans, the role
played by the officials has become very prominent. Hence, by and large, the development
plans are the handiwork of the officials with no inputs from the people. All these lead to
think that whether the planning is one of planning from below or is it done from above?
Do the people really participate in the so called decentralised planning process. What 1s
the tole played by the Gram Sabha? What is the relationship between elected
representatives and officials? The study also discusses the politics behind the
decentralised planning by looking at who got the major share of resources, how it was
distributed and how the projects were located. Keeping some of these issues in view, the
present study attempts to examine the planning process that is being undertaken by the

panchayats in Karnataka.
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1.10 Objectives of the study
The interrelated objectives of the study are:
I To analyze the decentralised planning process as practiced by PRIs
2 To examine the interface between elected representatives and officials of the

panchayats.

3 To examine people’s participation in decentralised governance and planning

1.11 Methodology
1.11.1 Selection of the Study Area

The focus of study is at all the three levels of decentralisation viz. Zilla, Taluk and
Village Panchayat levels. Since Chitradurga ZP had selected Gram Panchayats for best
gram panchayat awards, it was purposively selected'. It was decided to select one Gram
Panchayat which had substantial planning activities and another which did not have full-
fledged planning activities. During 1999-2000, Kamataka Government awarded an
incentive grant of Rs. 50,000 to best GP selected by EO based on a few indicators (See
Appendix 2). In Chitradurga ZP, four Taluk Panchayats Hosadurga, Chitradurga,
Holalkere and Molakalmuru had selected GPs for this award. Only from these four
Taluks, one each was selected as developed and another backward (See Appendix 1)
based on indicators like rural literacy rate, forest area, percentage of rural population, net
sown area, irrigated area, road and bank. Further, two taluks, Hosadurga (Backward) and
Chitradurga (Developed) were selected. From these two taluks, two GPs each (total 4)
were selected. For selecting Gram Panchayats, one GP, which had received the best GP
award and another which had not received the award were selected through lots. By
following this procedure in Hosadurga, Thandaga GP (Awarded) and Kainadu (Not
awarded) GPs were selected. In Chitradurga, Sirigere (Awarded) and Bharmasagara (Not

awarded) were selected.

' It was only Chitradurga ZP which awarded Gram Panchayats. Rest of the ZPs did not comply with the
government order partly because it was not mandatory and partly because ZPs could not make budgetary
provision for giving awards.
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Map: Location of Chitradurga District in Karnataka
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Map: Location of Selected Grama Panchayats in Chitradurga District
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Table: 1.1: Taluks and Gram Panchayats selected for study

Taluk Panchayats Gram Panchayat

Chitradurga (Developed) | 1) Sirigere (Awarded) 2) Bharamasagara (Non-Awarded)
2|Hosadurga (BackWard) {l) Thandaga (Awarded) 2) Kainadu (Non-Awarded)

ot

Case study method was used in order to make an in-depth study covering all
aspects of the Gram Panchayats. By using this method, the social scientist can make
~useful contribution by preparing empirical case studies of specific projects and field
institutions. Studies based on this method provide an opportunity to the student of social
science to understand an institution or a problem from the point of view of its actual
working.

1.11.2 Rationale for the Selection of Programme

A Central Government programme Jawahar Gram Samrudhi Yojana (JGSY)
directly implemented by the Gram Panchayats was selected for the present study.
Decentralised planning presupposes that micro-level plans should be based on the needs
of the people and with their involvement. JGSY programme provided much scope for the
involvement of the people, right from planning and selection of works to monitoring and
execution. As per the guidelines of the programme, Gram Panchayat is free to select the

kind of works desired by the people by holding Gram Sabhas.

In Karnataka there are nearly 660 schemes (plan and non-plan) in about 29 sectors
which were entrusted to PRIs by the State Government. Of the total plan allocation made
to PRIs (2001-02), nearly 13% (23541.51lakhs) accounted for rural employment
programmes. Within rural employment programmes, 37.33% (8,788.23 lakhs) of the
funds had been allocated to JGSY. Among all the rural employment programmes, JGSY
received a major share. Further, it may be observed that the achicvement under the
financial utilisation of JGSY at the State level during 2000-01 was 95%. Out of 27 ZPs,
14 ZPs had financial utilisation above 90%. Chitradurga ZP was one among them. In
reality its achievement was 92%. Even in terms of employment (mandays) generated,
Chitradurga occupied an envious position by generating 103% (2000-01) as against the
State average of 113%. In physical terms, it generated 5.69 lakh mandays of employment
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as against the target of 5.50 lakh mandays. Of the various grants allocated to Gram
Panchayats (2001-02), the share of JGSY ranked second.

1.11.3 Sources of Data and tools used for data collection

The sources of data are publications of Government of India, Government of
Karnataka, Department of Panchayat Raj and Rural development (RDPR), Census report,
recommendations of Central and State Finance Commission, JGSY progress reports,
audit reports, minutes of Gram Sabha and Gram Panchayat meetings. Methods used for
data collection are Interview, participant observation, focus group discussions and

participatory rural appraisal methods.

Panchayat members, beneficiaries, non-beneficiaries and GP Secretaries were
administered interview schedules. Director, Area Development Programme, Director,
RDPR, Chief Executive Officer, Deputy Secretary, Executive Officers, Panchayat
Extension officers and Junior Engineers were interviewed by using a check list. Gram
Sabha meetings, GP general body meetings, jamabandhi meetings were attended to
understand the process of decision-making and the participation of people and panchayat
members. Content analysis of minutes of the previous Gram Sabha, general body and
Jamabandhi meetings was done to understand the process of planning and participation.
information provided by respondents on their annual income, wages received, assets

owned were crosschecked from their neighbours and Officials.

1.11.4 Respondents of Study

The following table shows the number of respondents selected for the study. 20%
of the total number of wage labourers, who worked for JGSY projects, in each of the GPs
were selected as sample of wage labourers. All the SC/ST beneficiaries selected under the
22.5% of the JGSY allocation were selected. Wage labourers and SC/ST beneficiaries
came under the category of beneficiaries. Residents (non-beneficiaries) of the GPs, who

were neither SC/ST beneficiaries nor wage labourers, were randomly selected to know
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their perceptions or opinions about the working of their GP, procedure followed for the

selection of beneficiaries and the execution of works (Table 1.2). The Adhyaksha and

Upadhyaksha of Hosadurga and Chitradurga Taluk Panchayats, and Adhyaksha and

Upadhyaksha of Chitradurga ZP were interviewed (Table 1.3). Totally, 23 officials were
interviewed at GP, TP, ZP and at RDPR (Table 1.4).
Table: 1.2: Panchayat Members and the People

Thandaga | Kainadu Sirigere Bharamasagara Total
GP GP GP GP
Panchayat 15 14 17 18 64
Members
People 41 35 40 32 148
Table: 1.3: ZP and TP Adhyaksha and Upadhyaksha
TP | ZP | Total
Adhyaksha 02 0] 03
Upadhyaksha | 02 0l 03
Table: 1.4: Officials
GP TP P RDPR Total
Secretanies-04 1) EOs- 6 1) CEO-1 1) Director- 12
Panchayat Raj-1
2) PEOs-4 2) Deputy 2) Director 6
Secretary-1 Area Development
Programme-1
3) JEs-4 3) Chief 5
Engineer-1
Total 23
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1.12 Chapter Organisation

There are six chapters. The present chapter elucidates the meaning of
decentralisation, 1ts various forms, its justification and the theoretical framework on
decentralised governance and development. It discusses the problem, rationale of the
problem, review of literature, the objectives of the study, normative framework of

decentralisation and methodology.

Second chapter is on the environment of the Chitradurga district and it discusses
the interaction between the environment and the PRIs. It describes the demographic and
geographical features of the district, Hosadurga and Chitradurga taluks and selected

Gram Panchayats.

Third chapter 1s on the planning process as practiced by the Gram Panchayats.
This chapter outlines the salient features of the JGSY programme. The main aspects of
the programme covered in this chapter are sectoral allocation under the programme,
selection and prioritisation of works, execution of works by contractors and panchayat
members, selection of SC/ST beneficiaries, role played by the officials in the supervision
of this programme, utilisation of the assets created under the programme and payment of
wages to the workers and an account of the working of transparency mechanisms like GP
audit and Jamabandhi are presented. Finally, an account of the income and expenditure

of the selected GPs are presented.

Fourth chapter deals with the relationship between the elected members and the
officials working in the Gram Panchayats. This chapter focuses on the mutual role
perceptions of GP Secretaries and elected representatives, relationship between the
Adhyaksha and the Secretary, co-operation and coordination between the officials and the
elected representatives, causes for collusive relationship between them and it traces the

problems faced by secretaries in performing their functions.
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Fifth, chapter gives an overview of theories on participation. It presents the
socio-economic and political profile of the respondents. The Delphi results are analysed
in this chapter. Regression results of public and panchayat members participation are
analysed. Lastly, it outlines the case studies of the contributions of GP leadership and the

public.

Sixth, the concluding chapter, presents an overview of the findings, policy
suggestions, and more importantly, the findings are juxtaposed with the findings of other

studies seen within the framework of political, administrative and fiscal decentralisation.



CHAPTER-2
ENVIRONMENTAL SETTING

The working of any institution is shaped and moulded by its environment. While
emphasising the importance of environmental aspects, Riggs (1964) remarks that, “The
ecology of public administration is as much a limiting factor as is the ecology of
biological species or cities”. Therefore, it is imperative to examine the impact of
environment on the functioning of an organization. This chapter discusses the interaction
between the environment and the PRIs in the District of Chitradurga. It sketches the
demographic and geographical features of the District as well as the selected GPs.
Chitradurga District is part of the Bangalore division, which 1s one of the four
administrative divisions of the State. The District is divided into six taluks and it has 186

gram panchayats.

Socio-Economic profile of Chitradurga District

Location

Chitradurga District, which covers a geographical area of 8, 388 sq. km, is located
in the Central Part of Karnataka State and forms a part of the Southem portion of the
Deccan Peninsula. The District is bounded on the North-West by the newly created
District Davanagere. It is bounded on the North by Bellary District; on the Northern half
of the Eastern side by Ananthpur District of Andhra Pradesh State; on the Southern half
of the Eastern side and the Eastern half of the Southern side by Tumkur District; on the
Western half of the Southern side and the South-West by Chikmagalur District and on the
West by Shimoga Distnict.

Geography

The landscape of the District is characterised by vast stretches of undulating

plains interspersed with sporadic ranges or isolated clusters of low rocky hills. The entire
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area of the District lies in the valley of the Vedavati river. The ri ght bank and left bank
of this major river in this stretch respectively belong to the Districts of Chitradurga and
Dharwad. The Tungabhadra has a permanent supply of water. Its banks are steep and at
several places, are suitable for lift irrigation. The river Vedavati enters the District at a
point between Hosadurga and Mathodu. It penetrates the canal belt of hills and issues
forth by the pass (Mari Kanive) located to the South of Brahmagiridurga where the
reservoir Vanivilas Sagar has been built. The canal network under this project provides

irrigation facilities to numerous villages belonging to Hiriyur taluk and few villages of

Challakere taluk.

Climate

The climate of Chitradurga District i1s marked by hot summer months, low rainfall
and a pleasant monsoon season. The summer season starts in early March and lasts til] the
beginning of June when the District comes under the influence of the South-West
monsoon. The period from March to May is one of increasing temperatures and April
happens to be the hottest month of the year. Towards the end of Apnl and during May,
the District experiences occasional thunderstorms accompanied by the rainfall. On certain
days the maximum temperature may go upto 41 degree Celsius. With the advent of
South-West monsoon in early June, the temperature drops and the weather turns pleasant.
This monsoon season broadly covers a period of 6 months from June to November. The
District receives an almost equal amount of rainfall during South-West monsoon (June to
September) as also during the retreating or North-East monsoon period (from October to
November). Generally, October happens to be the month with the heaviest amount of
rainfall. The normal annual rainfall for Chitradurga District is 579.3 mm and the average
number of rainy days in a year ranges between 49 at Holalkere in the West and 29 at
Challakere in the East. Winter sets in towards the end of November and lasts till the end
of February. This period is marked by cool, bright and pleasant weather. Generally, mid-

December to mid-January happens to be the coldest part of the ycar.
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Population

As per 2001 census, Chitradurga District has a total population of 1.517.896
constituting 2.87 percent of the total population of the state. From the following Table
2.1, it is evident that in the total population of the District, 51.13 percent are male and
48 .86 percent female. Out of the total population of Chitradurga taluk 51.35 percent are
male and 48.64 percent female, and as regards rural population, 51.42 percent are male
and 48.57 are female, Of the total Hosadurga population, 50.73 percent are male and
49.26 percent female and as far as rural population is concerned, 50.63 percent are male
and 49.36 percent female. From the District population figures, it is evident that rural
population is more than the urban population and male population is 2 percent more than
the female population. The larger rural population indicates that people are concentrated
in rural areas. Sex ratio of Chitradurga is 955 as against the state average of 964

(Chitradurga district census handbook 2001).

Table 2.1: Population of Chitradurga District and Selected Taluks

District/Taluk Rural/ Male Female Total
Urban Population
Rural 6,35,442 6,08216 12,43.658
(51.09) (48.90) (100)
Chitradurga Urban 1,40,779 1,33,459 2,74,238
District (100}
Total 776,221(51.13) 7.41.675 1,517,896
(48.86) (100)
Rural 129,259 (51.42) 122,077 2,51,336
(48.57) (100)
Chitradurga Urban 64,112 (51.21) | 61,058 (48.78) 125,170
Taluk (100)
Total 1,.93,371(51.35) 1.83,135 3,76,506
(48.64) (100)
Rural 99,732 (50.63) | 97,225 (49.36) 196,957
(100)
Hosadurga Urban 11,607 (51.61) | 10,881 (48.38) 22.488
Taluk (100)
Total 111.339 (50.73) | 108,106{49.26) 219,445
(100) |

Source: 2001 Census
Note: Figures in parenthesis are in percentage
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Working Population

In total there are 7,22,082 workers in the district constituting 3 percent of the total
workers of the State. Of the total workers, 61 percent are male and 39 percent are female
workers. The District has 1,46,058 marginal workers constituting 4 percent of the total
State marginal workers and of whom 29 percent are male and 71 percent female. As
regards cultivators, 2,79,646 constituting 4 percent of the total cultivators in the state and
of this 70 percent arc male and 30 percent are female. There are in total 2,40,942
agricultural labourers who constitute 4 percent of the total agricultural labourers in the
state and out of this 39 percent are male and 61 percent female. In terms of percentage of
main workers, they are 37.9 percent, marginal workers is 9.6, non-workers is 52.4,
percent, cultivators is 38.4 percent and agricultural workers is 33.45 percent. The

District has a work participation rate of 47.6 percent.
SC/ ST Population

As per 2001 Census, Chitradurga District has a total SC population of 3,36,487
constituting 3.92 percent and the ST population of 2,66,235 constituting 7.68 percent of
the total ST population in the State. From Table 2.2, it is clear that in Chitradurga District
SC population is higher than ST population. Out of the total SC population of the
District, 51.14 percent are males and 48.85 percent are female. Even in Chitradurga taluk
SC population is higher than the ST population. In the total rural Chitradurga taluk SC
population, 51.07 percent are males and 48.92 percent are females. In Hosadurga taluk,
SCs outnumber STs. In Hosadurga rural SC population, 50.57 percent are male and 49.42
percent are female. In the total rural ST population, 50.04 percent are male and the 49.95

percent are female (Chitradurga district census handbook 2001).
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Table 2.2: Population of Scheduled Caste and Scheduled Tribe in Chitradurga
District and selected Taluks

District/ Rural/ Scheduled Caste Scheduled Tribe
Taluk Urban Male Female Total Male Female Total
Rural | 1,50,454 | 1,43 881 |2.94,335 | 1,20,694 { 1,15,417 | 2,36,111

(51.11) ] (48.88) | (100) (SL.11) |[(48.88) | (100)

Chitradurga | Urban | 21,638 20,514 42,152 15,500 14,624 30,124
District {(51.33) |(48.66) | (100) (51.45) | (48.534) | (100)
Total 1,72,092 | 1,64,395 { 3,36,487 | 1,36,194 | 1,30,041 | 2,66,235

(51.14) | (48.85) | (100) (51.15) | (48.84) | (100)

Rural |} 33,187 31,792 64,979 26,732 25313 52,045

(51.07) | (48.92) | (100) (51.36) |(48.63) |(100)

Chitradurga | Urban | 10,140 9,865 20,005 4,857 4,518 9,375
Taluk (50.68) |[(49.31) | (100) (51.80) | (48.19) | (100}
Total | 43,327 41,657 84,984 31,589 29,831 61,420

(50.98) |[(49.01) | (100) (51.43) | (48.56) | (100)

Rural 19,711 19,264 38,975 7,979 7,966 15,945

(50.57) [(49.42) | (100) (50.04) (49.95) | (100)

Hosadurga | Urban | 1,330 1,193 2,523 455 454 909
Taluk (52.71) 1 (48.28) | (100} (50.05) [(49.94) | (100)
Total 21,041 20,457 41,498 8.434 8,420 16,854

(50.70) | (49.29) | (100) (50.04) ](49.95) | (100)

Source: 2001 Census
Note: Figures in parenthesis are in percentage

Literacy

The significance of education in modem societies cannot be overestimated.
Literates and educated people are pre-requisite both for maintaining and further
developing these societies.  Seen in this regard, as per 2001 Census, literacy rate of
Chitradurga district is 64.5 percent, which is very close to the state average of 67.04
percent. Literacy rate of men is higher than women. The male literacy rate is 74.7
percent and the female 53.8 percent. This may be due to several societal tactors that are
biased towards women’s education. The Chitradurga Taluk has a literacy rate of 71.8
percent which is higher than the District average. As regards rural-urban literacy rate,

Chitradurga District’s urban literacy rate of 81.1 percent is higher than the rural literacy

rate and similar is the case in Hosadurga and Chitradurga taluks. This shows marked



inequalities in the entitlements of the people belonging to rural and urban areas.

Notwithstanding the fact that the District literacy rate is very close to the state
average, there are significant number of people who are illiterate. [lliteracy adversely
impacted the lives of the people and the functioning of panchayats. Illiteracy certainly
affected the programmes like Jamabandhi and Right to Information, the success of which
depends on literate population. . Illiteracy was responsible for many cases of graft in the
panchayats. Many prospective beneficiaries were unaware of cases of graft in which
gram panchayats had taken their thumb impressions as proof of their having received the
benefits, but in reality the benefits were not given to them. This is further elaborated in
the section on Selection of SC/ST beneficiaries in the third chapter. Workers could not
demand scheduled wages because of illiteracy. Information display boards of the GP do
not make much sense if the people cannot read. Although there are some taluk and
District level newspapers, which publish news regarding panchayats, they won’t be of

much help if the rural readership 1s very small.

Table 2.3: Literacy rate in Chitradurga District and Selected Taluks

District/ RuraVl/ Literacy Rate (in percent)

Taluk Urban Male Female Total
. Rural 71.8 49 1 60.7
Ch[')t.'id.“:ga Urban 37.2 747 |31
e Total 74.7 538 | 64.5
. Rural 75.9 541 65.4
Chﬂ};"l"‘l‘(rga Urban 89.6 791 | 84.5
! Total 30.5 626 | 718
Hosad Rural 73.9 52.2 63.2
T‘;h:']:g“ Urban 85.5 767 | 81.2
Total 75.1 54,7 65.0

Source: 2001 Census
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Reservation of Seats

In the political thinking that prevails in India, affirmative action or reservation of
seats 1s considered as an important, and often the only way by which certain groups in the
country could be represented on the political institutions. These groups among the
disadvantaged sections of the society are Scheduled Castes, Scheduled Tribes and
women. Among other castes, the “Backward Classes™ are also among the poorer sections
of the society. One of the salient features of 1993 Karnataka Panchayat Raj Act is that it
has provided reservations to both membership as well as executive positions-
Adhyakshas and Upadhyakshas. It has provided reservations to women (one-third in each
category of seats), Backward Classes (one-third) and to SCs and STs (with a minimum of
18 percent) in proportion to their population. One fifth of the Gram Panchayat’s
adhyakshas are represented in the Taluk Panchayats by annual rotation and the

Adhyakshas of the Taluk Panchayats are represented in the Zilla Panchayats.

Table-2.4: Category-wise Adhyakshas of the Gram Panchayats of Chitradurga

District
SC ST Backward General Sub-Total | Total
Taluks Class Category

M W | M W M W M W M W
Challakere 6 2 1 1 8 4 11 6 26 13 39
Chitradurga | 5 2 ! I 8 3 9 5 23 13 36
Hiriyur 4 3 | - 6 4 9 5 20 12 32
Holalkere 5 | | - 6 3 10 3 22 7 29
Hosadurga 3 2 l l 6 4 11 3 21 12 33
Molakalmur | 2 1 - - 4 2 4 3 10 6 16
Total 185 25 I |5 3 38 22 | sS4 27 122 | 63 185

13.51 | 6 2.70 ) 1.62 | 20.54 12 | 29.18 | 14.59 | 65.94 | 34.06 | 100

Source: 1999-2000 Administrative Report of Chitradurga Zilla Panchayat

Note:  Figures in parenthesis are in percentage

Tuble 2.4 shows the category wise reservation of seats for gram panchayat

Adhyakshas in Chitradurga. [t is interesting to observe that 24 percent of the Adhyakshas

belong to SC/ST communities, 32 percent to Backward Class and 44 percent of the
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