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PREFACE

When Dr. N.C. Saxena, former Secretary of the Planning Cammission
and Member of the National Advisery Council, wrote a paper on
improving effective delivery of programmes for achieving the goals
set by the Government, the ATl felt it was an extremely important
document that required to be widely circulated. With the permission
of Dr. Saxena the paper was published as a monograph
Subsequently, when West Bengal decided to prepare a plan for
children as part of the 11th Five Year Plan. Dr Saxena presented
another paper concentrating on the need to move from budgetary
cutlays to focusing on outcomes. This was presented in Kolkata in
June. 2008 in the "State Level Consultation on Children’s Priorities
forthe X1 Plan’ crganised by the Development & Planning Department
in collaboration with the ATl and UNICEF

In view of the extremely significant paints made in the presentation
in Kolkata, the AT| has decided to re-publish this paper along with the
earlier one in a fresh monograph. We are deeply gratefulto Dr N C
Saxena for granting us permission

Additional Chief Secretary
Director, ATI
Government of West Bengal
December, 2006
Salt Lake
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A.  Administrative Reforms in India
A must for effective delivery of programmes

1 Deteriorating governance & its impact on delivery

Poor governance and weak implemeantation are the main causes of poverty,
backwardness and low human development in India, While the functions of
the state in India have steadily increased, capacity to deliver has declined
over the years due to admunistrative cynicism, rising indiscipling, and a growing
belief widely shared amaong the political and bureaucratic elite that state is
an arena where public office is to be used for private ends. Jockeying for
positions of power has almost become a business today. Roth politicians
(this Includes panchayali raj functionaries too.) and government servants
make huge investment in grabbing such positions, and then have to recover
their investments (and save enough for the next round of power capturing) by
milking the siate

Rajiv Gandhi descnbed the naturs of public mal-admmisiration in the following
wards: -

Ve have government servants who do not serve but oppréess the poor and the
helpless, wha do not uphold the law but connive with those who cheat the
state and whole legions whose anly concern is their private welfare at the
cost of society. They have nowaork ethic, no feehng for the public cause, no
invalvemient in the future of the nation, no comgrehension of national gosts,
no commitment to the values of medern India. They have only a grasping
mercenary outlook, devoid of competence, integrity and commitment

A niote circulated by the Depariment of Administrative Reforms and Pubhc
Grievancas vide its letter Mo, K- 1022/23/86-P daled 67 November 1998
chsenved -

“The public administration and the civil services at all levels are passing
through difficult times in terms of eroded credibility and effectiveness of the
civil service, growing public perception of an unholy nexus between cerain
elements among pelitcians and cvil servants and criminals and increasing
criticism of the low level of honesty, fransparency and accessibility to the
political and bureaucratic elements in-charge of administration

The present lack of transparency and the scope for manipulation of the system
results in the criterlon of ment being undermined by considerations of personal
loyalty and complicity with unethical dealings. The absence of a well-defined
structure for rewards and punishments, and the confusion regarding the
desirable service norms for civil service has led 1o low morale and pursuit of
career advancement at the expenss of ethical values.”

In a well-functioning democracgy, the pobtcal process weuld deally find




answers to'governance problems, but this is not happening In India. The
political system in many states is accountable not to the people but to those
who are behind the individual Members of Legisiative Assembly (MLAS), hess
are often contractors, mafia, corrupt bureaucrats, and manipulators whohave
made meney through using the political system, and are therefore interested
in the continuation of chaos- and patrenage-based administration. The fact
that half of the politicians in some states are gither crimmals ar have strong
ariminal links and thus haveno faith in the rule of taw further compounds the
probiem We need to build a8 new code of accountability for the politicians
and the officials alike. which would force them ta perform their functions for
the betterment of the people. i

This is not to suggest that Ministers should have na role In administration,
even MPs and MLAS should keep a watch over the perfarmance of the
senicesz Political pressure can be healthy if it resulis in greater demand on
administration for efficiency and better services to the people Pressures
properly regulated and wisely tempered . improve the spirit of administration
and helpio keepiton an even keel Unferunately the main preblem today 15
that the pelitics of the country has itself become divorced from pubhc wellarg
and is more concernad with narrow sectanan interests  Politicians think that
electoral behaviour can be manipulated through precipitating caste gr other
populistwave at the time of elections, which does nol reguire sustained work
in the canstitugney. At the same time elections require funds which have ta
come through the looting of the Government treasury. A vast gap exists
betwean stated and unstated objgctives of government. On paper the avawed
ohjective of government s to glve clean administration, but In some
departmenis and states many posts are aucticoned 1o the highest bidder
Pecple have unfortunately accepted the position as faif accomplf and resigned
themselves to their fate They too tend 1o seek short cuts and explait the
system by breaking rules or approaching mafia gangs and politicians for
favours,

Te be fairio the medern brand of politicians, it must be admitted that except
for high integrity, neutrality owards party politics, and provision of minimal
administrative services in times of emergency, the seniar civil service even in

the past had littie to commend for itself. Efficiency in the civil services was:

always very narrowly defined, it was in terms of contempt for politics and
adherence to rules, but never in terms ofincreased public satisfaction Over
the years, whatever little virtues the civil services possessed - integrity, political
neutrality, courgge and high marale - are showing signs of decay Many civit
servanis are deeply involved in partisan politics. they are precccupied withiit,
penetrated by it and now participate individually and collectively in it Thisis
understandable though unforiunate, because between expression of tha will
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ofthe State (representad by politicians) and the execution of that will (through
the administrators) there cannot be any long-term dichotomy [n other words.
.a mode! in which politicians will continue {o be casteist, corrupt and
harbourers of criminals, whereas civil servants would be efficient. responsive
and change-agents is not 2 viable model In the long run administrative and
political values have to comcide

Box 1: Governance in the X plan

Chapter 8, Volume 1 of the Tenth plan on GOVERNANCE AND
IMPLEMENTATION candidly admits aelivery problems in the
implementation of paverty alleviation schemes. We quote below from
this chapier

"The Mid-Term Appraisal of the Ninth plan, farinstance. points outtnat
an amount of &8¢ least Rs 400 billion per annum flows far rural
development by way of Central and State schemes in ssctors like
health and family welfare, scoial justice and empawerment, walershed
development and agriculture, trinal development, subsidies on food
and kerosene; and through sehemes of rural develepment Thisisin
addition to public investment in infrastructure ke roads angd power
which also directly benefits the rural poor Al this iz direcled o about
50 million poor families who, onan average. arethus being allocated
roughly Rs 8,000 per annum. This amount 1s sufficient to buy nearly
3 kg of foodgrain per day at the average rate of Ks 7 B0 per ky
potentially permitting them to overcome their stale of deprvation
significantly The reason that this maney &5 not being directly transfered
to the targeted poor, and is being speat on State run deveiopmen|
schemes, rests an the assumpton that such imitistives are ||kely 1o
build capasities, raise iIncome levels and have multipie spin-off effects
inthe long run The factthat benefits are not percolating atthe desired
pace |s a reflection on the governance of these schemes

The challenge is extremely difficult but other countries have surmounted itin
the past In Mexico, for example which possessed a. notorously corrupt
electoral sysiem until guite recently reforms have viglded one af thie cleanest
systemns in the waorld, relying heavily on public funding far elections, high but
realistic campaign calings, an ndependant supenvisary Body charged With
monitoring party and campaigr spending-on a requiar basis, 2nd stiff penalbes
for candidates and political parties that violate the new rules, candidates
who do se are iable to criminal prosecution. while pobtical paries can lose
their registration and right to partcpate in etections i found guiity by the
Elecioral Tribunal. Indeed, the Electoral Triounal régantly imposed a fine of
$100 million on the former ruling party. the Institutional Revelutionary Party
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(PRI), for violating electoral laws in the *2000 presidential elections, the largest F
such fine imposed on a political party in the world, and is now investigating F
the party in power, the National Action Party (PAN), for vialating spending ﬂ
laws in 2000

I India too, deterioration in governance is not uniform throughout the Indian S
states. Whereas states like Andhra Pradesh, Karnataka and Madhya ©
Pradesh have taken concrete measures o improve the responsiveness of
their administration, many officials and politicians in other states such as
Bihar, UP. Punjab and most of the north-eastern states have often tolerated
and even encouraged corruption and have looked upon the State as an open
treasury Even if political will in these states were not lacking, technical
capacity in the civil service to reform itself is almost zero There is complete
paralysis of decision-making in Bihar for instance, especially in the secretariat.
The harm caused by indecision cannot be atinbutad to any particular individual
or political party and hence has no political costs Thus the goal of
‘development’ does not appesr attractive to the rulers, nor is the road map
very clear

Fo1]

e . .

In these states the civil servants think that government is not 3 level playing
held, one cannot expect fairness from government, and one has to approach
the politcians with right kind of contacts for favours, whether due or undue,
There emerged a new culture which can be best summarnised as “lick up and |
kick below”, and “rules are for fools”. Autherity is delinked from accountahility

|
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as most levels, and in respect of most functions. As a result most state
functionaries have realistic and plausiole alibis for non-perfarmance Allorgaris
of state are affected by the malaise of governance The oolitical executive,
legisiators. bureaucracy and judiciary—no class of functionanes canescape
responsibility, For instance. 20-25 million cases are pending in courts.and
justice is inaccessible; painfully slow and costly. Police reforms will remain
ineffective if ciminal cases are not disposed off expeditiously.

While Article 311 of the Constitution gives the bureaucracy || stime security,
the Indwidual official has no security of tenure in specific assignments,
irrespective of gualty of performance There is nio incentive for better
performance as promations are often time-bound, In several states, the average
tenure of key public officials is less than one year Whimsical, arbitrary, and
partisan transfers have tended to reward dishonest public officials. Public
interestis severaly compromised. and power has become highly parsonalized
and unaccountable Inmany states, government power is reduced to exerciss
of patronage and arbitrary bureaucratic placement to serve transient, partisan,
persenal or sectarian interests of thase in authority. Many governments are
incapabie of controlling or guiding the bureaucracy They often end up serving
the interests of bureaucracy at the cost of the public, collecting taxes only to
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pay wages.

Perverse incentives are not the only factor undermining the effectiveness of
the bureaucracy. Its composition is also skewed For instance, in most siates,
about 70% of all government employees are support staff unrelated to public
service - drivers, peons and clerks. A highly feudal culture of hierarchies
detrimental to clear lines of accountability or effective decision-making prevails.
Key public services—education, healthcare, police and judiciary are starved
of peaple, whereas many wings are overstaffed. Evenwhen employzes are
deployed in productive sectars. their productivity is low and accountablility 1s
weak. The prevalent rent-seeking behaviour makes most basic services
inaccessible to the poor and marginalized section

Bad governance and the poor - If power is abused, or exercised in weak
ar improper ways, those with the |east power- the poor are most likely to
suffer. Weak governance compromises the delivery of services and enefits
to those who need them most, the nfluence of powerful interest groups biases
policies, programs, and spanding away from the poor: and lack of property
rights, police protection, and legal services disadvantage the poor and inhibit
them fram securing therr rights, Thus poor governance generates and
reinforces poverty and subverts efforis to reduce It Strengthening governance
is an essential precondition to improving the lwes of the poor.

Forinstance, teachers need to be present and effective at their jobs, just as
doctors and nurses need to provide the care that patients need. Butthey are
often mired in 2 system where the incentives for effective service delivery are
weak, and political patronage i a way of life. Highly trainad doctors seldem
wish to serve in remote rural areas. Since those who do serve are rarely
manitared, the penaities for not being at work are low Even when present
they treat poor pecple badly

Although many civil servants hold the view that it s the nature of politics
which largely determines the nature of the civil service and the ends towhich
itwould be put, and therefore civil service reforms cannat succeed Insolation
causation |s also in the other direction The reasons for decline n
administrative capacity may be linked to politics, but the civitservice oo has
its own autonomy. Non-performing civil service leaves little choice o the
politicians but to resert to populist rhetoric and sectarian strategies,

The vicious cycle of distortions in politics leading to bureaucratic apathy
{and vice versa), and both resuiting in poor governance can be setnght through
taking a large number of simultaneous measures, A discussion on politicat
and electoral reforms (restriction on the number of ministers through law s a
good beginning), though absoiutely vital, is outside the scope of this paper
But at the same time bureaucracy must realise that good governance is aiso
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undermined by lack of transparency, weak accountability, poor organizational

and technical capacity, lack of responsiveness, inefficiency and poor h

moltivation. These are the areas where civil servants have to take initative. A
vibrant movement towards good governance would itself create & demand for
better services from the people, thus putling pressure on politics to move
away from non-issues or sectanan gains o take meore interest in the real
ivelihood issues of the people. '

However many states in India, especially the poorer ones. have lost the
dynamism and capacily to undertake reforms on thelr own without any external
pressure. These states are ruled by people who understand power, patronage,
transfers, money, coercion and crime. The language of professionaism, goal
orientation, transparency, building up of institutions and peoples!
empowerment is toially alien to them, In these states neither politics nor
administration has the capacity for seff-correction, and therefore only external
pressure can coerce them to take hard decisions that will hut at their monay-
making tactics. In the Indian situation (where forsign donors provide very
iittle aid te the statesas compared with whatis provided by the Cenire) this
can come only from the Centre, backed by strong civil saciety action

Gol must, at the very least. do the following

1. Improve incentive mechanism by linking fund transfer with perfarmance

2 Improve monitoring meachanisms so that authentic information
Is avallable to planners about the quality af implementaban for all
impartant schemes

"

industry in the states

4. Improve governance in central government departmenis, esgecially|
those with public interface, before lectunng an this to the states. For
Instance, Gaol asks states to provide long tenures to senior officers,
but the average stay of a Secretary to Gal Minstry was anly 11 months
in 2000, with only six out of 82 Secretares having completed two
years on the same post. Gol circulars to the states inse thair cragioility
if it cannot demonstrate strong political will to control short tenures

While points 2 to 4 are discussed elsewhere in this paper we elaborate how
performance can be improved by linking itwith develution

Link devolution with performance - Gol transfers roughly Rs 1.50,080
crore annually to the states, but very title of itis linked with performance and
good delivery Often incentives werk in the other direction. For instance
Firance Commission gives gap filling grants so that revenue deficil of the
states at the end of the penod of five years becomes zero. Thus, ifa Siate
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Amend the All India Services Rules to control the flaurishing transfer |



has been iresponsible and has ended up with a huge revenue deficit. it is
likely to get a larger gap-filing grant (West Bengal is a good example) In
other words, FC rewards profiigacy. States that have tried ta reduce ifs revenue
deficit are likely to suffer. Similarly Planning Commission transfers roughly
50,000 crore to the states, but without inking it to performance It may be
recalled that in May 1998 the Planning Commussion decided ta link the central
assistance under its mandate with performance. and a circular to this ellecl
was sent to the states It was fell that measures to improve accountability
and transparency. and to make the civil service more productive and pro-poor
would not be taken by the stales on thewr own unless a superordinale body
monitors and helps the states in such an endeavour, coupled with a threat of
withdrawing assistance in case of default on agreed programmes
Commitments to reform have been made several imes in the past butthese
have remained mere rhetonc because there were no immediate disincentives
associated with inaction

However, the states resented such menitoning by the Planning Commissian,
and pressurised the Deputy Chairman to continue approving central assistance
without linking it to performance The circular issued in May 1599 died a
natural death Since then there has been no new intiative in that direction

The states argue that the Gol does not have any moral autnority to improve
governance in the states, as it has done Iittie to take similar steps to reform
its own administration. Whether it is downsizing or reduction of subsidies on
fertilisers, food. gas and higher education. or passing a Freedom to Infermatian
Act, or reducing the number of centrally sponsored schemes. or providing
long tenure to its senior civil servants Gol's recerd is almost as dismal as
that of the many recaicitrant states Constitutionally too. the states are elected
governmernits in their own right 2nd Gol dees not have any constitubanal nght
to ‘discipling’ them through administrative measures

Itis interesting to note here that the states accept several stnngent canditions
while borrowing from the World Bank and other donors (including conditions
such as implementing any transfer of project staff only after consultation
with donors) but fiercely defended their autonomy when the Planning
Commission sought to introduce financial discipline and menitar projects in
1998

The concept of good governance needs to be lranslated into a guantifiable
annual index on the basis of certain agreed indicators such as infant martality
rate, extent of Immunisation, literacy rate for women, sex ralio. feeding
programmes for children, availlability of safe drinking water supply
electrification of rural househalds. rural and urban unemployment, percentage
of girls married below 18 years. percentage of villages not connected by all
weather roads, number of class | government officials prosecuted and canvicted
i




" forcormuption, and so on. Seme universally accepted criteria for good budgetary |
practices may also be included in the index. These would include, among @
others, revenue deficit/surplus, quantum of fiscal deficit, outstanding loan
repayment lizbility, interest burden. capital expenditure and the extent Df!‘
government guarantees. Once these figures are publicized states may get
into a competitive mode towards improving their score. Central transfers should ¢
be linked to such an index. E

| hope the present Planning Commission wouid have the courage to revive c
the proposal of linking devolution with performance, An annual fund of about
Rs. 10.000 crore should be created at the Planning Commission to augment 4
plan resource of those states whe agrea to improve gavermnance on the lines:
suggested in this paper. This fund would be available to the individual State
only when it signs a MOU with the Planning Commissicn about the proposed F
reforms the State would undertake and the time period of completing various €
bench marks to be identified jointly by the Planning Commission and the: !
State. Six-monthly meetings would be held with the participating states and |
the progress of implementatian of various commitments made by the state !
governments would be reviewed, in addition, quarterly progress reports would |
be cbtained from the state governments, on the basis of which maonthly ¢
releases would be made to the states. In case the progress is not rated ¢
satisfactory, funds meant for the particular State would be transferred to f
other states in the same category. States will be divided in three categories,
those whose per capita income is below the national average, those where it {
is above the national average, and the special category states (such as the ¢
north-eastand hill states). The advantage of this categorisation, which already |
exiets in the Planning Commission, is that poorer stales like Orissa will not t
be competing with batter off states ke Tamil Nadu |

:

Through a process of stratified random sampling five to ten villagescan be
identified in every State for impact studies and obtaining progress report in
these sectors. This work can be given either to the academic institutes or |
consultants approved by the Planning Commussion or to the Programme |
Evaluation Unit wherever possible The allocation of additional funds to the ' ¢
states can be made in such a manner that the states which parform better |

i

geta corresponcing welghtage over the states which do not implement these
pregrammes effectively.

2 Improving delivery: practical suggestions

The success of public administration depends on the qualty of the civil service

and its accountability The initial capacity of India's covil serviceis among the

highest in the World, with meritocratic and fair recruitment. Yet india’s civil

services, the principal “face” of the government to the public and responsible

far implementing government programs. must shoulder some of the
o
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responsibility for dissatisfaction with government's performance in providing
a sound business environment, curbing corruption, and providing public
services. The problem is not initial capability but institutional deficiencies.
Mon-transparency, limited accountability, poor incentive structure and
inadequate performance appraisal weaken the civil service's administration,
as do the standard problems of palitical interference in specific situations
and government's widespread and intricate inferventions that delay actions,
create unwarranted power and provide oppoertunities for corrupbion

2.1 Accountability

As a consequence of its colonial hentage as well as the hierarchical social
system administrative accountzbility in Indiz was always internal and upwards.
and the civil service’s accountability to the public had been very imited With
politicisation and declining discipline, internal accountability stands serigusly
eraded today, while accountability via legislative review and the legal system
has not been sufficiently effective Often too much interference by Judiciary
(as in Bihar) in day to day administration further cripples administration In
the absence of reforms to improve accountability, downsizing and befter
remuneration may resultin a smaller, better-paid, but stll corrupt and ineffective
civil service. The question that needs ta be asked is: sccountability for what
and to whom? (For example, greater “accountability” of civil servants to the
palitical leadership may comaromise their integrity and autoncmy).
Strengthening civil servants’ accountability to their administrative superiors
{and, ane hopes. to their subordinates as well} may be necessary. Bui
strengthening internal administrative accountability 15 rarely sufficient to
produce an improvement in gavernment efficiency and the guality of services
to the public, because internal controls are often ineffective— especially
when the sgcial ethos tolerates collusion between supervisors and
subordinates.

“"Outward accountability”. therefore, is essential for greater responsiveness
to the needs of the public and thus to improve service quality—whether itis
the individua! civil servant who 2 directly accountable, or the service unit, or
the ministenial department as a whole: Outward accountabilty can be increased
in a variety of ways—user surveys, iInvestigative journalism, media access
{e.q., radio talk programs), external monitonng, public opinien polling, et
Various devices to this end have been pioneered in Australia, UK and New
Zealand

Priorities far enhancing both internal and external civil service accountability
should also include improved information systems and accountability for
inputs; better audit; face-to-face mestings with consumers and user groups;
publishing budget summaries in a form accessible to the public; a stronger
performance evaluation system; scrutiny and active use of guarterly and
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annual reports; and selective use of contractual appointments.

One way to bring in accountability is to start the system of holding public
hearings in matters pertaining to the works handied by each office. Prominent
social workers and NGOs should be associated with this exercise for maore
productive results. Departments such as the Police and Revenue, which
have more dealings with the people,, should be assessed cnce in thres
years by an independent Commission, consisting of professionals such as
journalists, retired judges or members of the armed forces, academicians,
activists, NGOs, and even retired government servants. These should look at
their policies and performance, and suggest constructive steps far thair
improvemeant. At present the systems of inspection are elaborate but often
preclude the possibility of a 'fresh look’ as they are totally governmentaland
rigid The system should be made more open so that the clvil service can’
gain from the expertise of outsiders in the mode of doner agency evaluations’!
of projects. The teams would underake surveys of quality of service delivery?
In key areas: scrutinize polices programs and delivery mechamsms. Civil?
servant's views onwork constraints and reporting fraud and corruption shiould?
be elicited. The reviews cunducted should also form the basis of time bound?
changes and improvements which should be monitored g

2.2 Accountability through decentralisation i

-}
Consequent an the 73" and 74" Constitutional Amendment Act paliticaly
decentralisation has taken place in almost all the states where electionsy
have been held Though providing a framewaork for decentralized development g
trends so far suggest that the panchayati raj and the municipal system haver,
not been able to enhance participation and empowerment. Despite the fact;,
thatsome village level panchayat leaders have done commendable work. onj,
the whole the PRIs have not benefited the people to the extent of funds.
provided by government. Several empincal studies on the working c:-f":'[
panchayats have brought out the following features about the functioning of
these bodies. %

» Gram Sabha meetings were regularly held enly in a few places, and ing
most cases, participation in Gram Sabha meetings was low Ofteny
such meetings were only on papar ]

» There was little knowledge in the willages, of the armounts of fundsic
received by the panchayats and the heads under which expenditure)s
had been incurred. r

= The criteria for the selection or rejection of beneficiaries was not cleary
tethe poor Inmany cases, itwas obvious that ists were manipulatede
by the village chief and/or officials, and that only those who had they
ahility to pay bribes were selected as beneficiaries A
i

10



* Elected village sarpanches have spent huge amounts. often up to
several lakhs in elections

« The guality of delivery of benefits to the poor was low and leakages
ranged from 20 1o 70 percent. Most elected officials had the propensity
to make mongay, and almost in all cases. panchayat sarpanch/
beneficiaries paid 'commissions' o officials In effect, there were only
a small proportion of cases - perhaps 25-30 percent where the delivery
of programs had improvad after the recent spell of decentralisation.

» Although not hostile to the grocess, local and Block |level officials
were stlll not faciitators of the devolutionary process

Reasons for limited improvement are many.

Firstly, the contrel wnich is exercised by the Block level officials over the
village Panchayats and gram sabhas (which rarely meet) has not only
buttressed corruption and diluted accountability, but it has also led to
hessimism that villagers at their own level cannat changes and improve
performance. The Constitutional Amendment mandates political
decentralisation, leaving issues of design and implementation on sectoral,
administrative and fiscal aspects to the states The transfer of sectoral,
administrative and fiscal responsibilities to PRIs has not taken place in mest
states, The State-Acts have not clarified powers and respensibilities of the
different tiers of PRIs nar the |unsdictional issue betwesen PRIs and
adminisiration, The latter has been lefta grey area delibarately sothat inthe
absence of clear junsdictions the state administration retains the power
Today PRIs are not yet 3% tier of the government, but an extension of the 2™
tier They are not functioning as institutions of salf-governance, butcnly as
agencies for executing a few programs of the state government/Gel

Secondly, the system of reservations (though desirable from equity paint of
view) adversely affects the sustainability of these institutions. The seats held
by women and scheduled castes/scheduled tribes are to be allottod by rotation
to different constiiuencies In practice. this implies that 2 woman or a
scheduled casteltrival elected to a panchayat will normally have a term of
five years, with no prospect of re-election {In Karnataka the term s anly far
20 months). This goes against the spirit of democracy, as pecble work hard
for their constituencies in the expectation that they wouid be returned to
power in the next elections.

Thirdly, the elected members of the PRIs atthe block and district level behave
more or less as caoniractors, with no institution of the gram sabhas at that
level to put moral pressura on them . ZF and panchayat samit members ook
upon develved funds 2z equivalant to MP or MLA guota funds, and the
-hdhyaksha and the block President have been coerced to distnbute these

_!:'unds equally between all members They in turn choose the centractar and
[




the nature of schemes. Obviously schemes that offer maximum commissictl
and least risk of verification (such as earth work, which of course is done b F
machines but shown to be performed by fake labourers) are preferrad, F

Fourthly, hetercgeneous and unequal village societies often throw up leader
whao have little concern for the poor. v

Fifthly, factional fights at the local levels divert the energies of the electeu
officials from waorking for public welfare 1o consolidating the power of the "
group F
Sixthly, panchayats are mostly busy implementing construction orientel
schiemes, which promote contractar - wage labour relationship. These d
not require participation of the poor as equals, an theother hand these fosie
dependency of the poor on Sarpanch and blogk staff. In such a situstiol
panchayat activities get reduced to collusion between Sarpanch and bloc
engineers. Panchayats arenot active in education, haalth, SHGS, watershed
pastures and forestry programs, which reguire people to come together a
eguals and achieve consensus

And lastly, PRIs are excessively dependant on the State and Centr:
Governmeants for funds, Rather than recewing a share in taxes and Centr
grants the panchayats should have the nght to levy and collect taxes on the
ownin order to reduce their dependence anslate and central government
Today the PRIs hesitate to levy and collect taxes, as they prefer the so
option of receving grants from Gel or state governments. This must b
discouraged and the logcal bodies be encouraged to raise local resources ft
development and then receive matching grants from the Centre/state:
Therefore panchayats should not only coliect taxes on land, irrigation drinkin
water, power, and houses, but also be given the authority (o levy taxes o,
aolitically unpopular subjects such as agricultural income tax on larg”
hoidings Even if one percent panchayats start deing it, the fear that collectin [
sUch taxes is a political liability will disappear r

-
The more dependent a PRI is on the mass of its citizens for financial resource t
the more likely it is to use scarce material resources to promaote huma‘t
development and reduce poverty. External funds with no cammitmenttorais
internal funds make PRis irresponsible and corrupt. Flow of funds from th
State/ GOl should be dependent on good work or mobilization done by then
For instance these could be linked to the efforts made by panchayats |
population and disease control, cleanliness, school attendance of female
and their performance, and negatively with hunger deaths, crime, and cii
and revenue suits,

i
[
l
l
l

Because of the factors stated above, panchayats have not emerged a':

responsive and eguitable organisations. Mechanisms of accountability an :

in particular Gram Sabhas are not working, and neither are the right of reca
12



he vigilance committeas or recourse to higher authority. People do not see
Panchayats making decisions that are relevant to therr lives, probably because
PRis have neither the resources to undertake develgpment, nor the power o
nfluence existing programs. Gram Panchayats (GPs) have become mulli-
Jillage institutions and the resolution of competing village demands is made
through less than perfect, sometimes opague decision processes. Voling
and rules of voting proceduras within PRI are not specified as mandatory in
the Panchayat Acts. And caste and gender bias pervade the workings of
PRIs, despite the reservations

Limited progress so far does not mean that panchayats or other peoples’
srganisations have no potential The following steps may improve ther
performance

s Finance Commission and other Development funds to local bodies
should not be given to states unless effective powers are transferred
to them,

» Asalready argued, rather than panchayats get a share in taxes they
should have the right to levy and collect taxes. External funds with no
commitment ioraize internal funds make PRIs imesponsinle and cormupt

« Panchayats should be graded and the amount of funds plus the degree
of autonomy should be inked to their grading

= Constitution should be amended to enable the states to abolish ether
the district or the block level tier of the panchayats, if they so wish
and retain only one out of these twe, in addition to the village her
which has the highest potential for direct demccracy and participation
through the institution of the gram Sabha

2.3 Audit of panchavats

Large expenditures are now being incurred by PRIs. Theiraccounts are to be
audited by Local Fund Audit, but there are several problems. First, there are
huge arrears, and in some cases accounts have not been audited for more
than ten years. Secondly, the quality of their reports is very poor, therefore
the ulility of such audits is doubtful, the impact it makes onimproving systams
is at best marginal, perhaps negative. Thirdly, there are complaints of
corruption, and the general impression is that audit reports can be bought
Lastly, elected officials are not held accountable for any lapses noticed n
their reports, only officials are, which breeds irresponsible behaviour on the
part of non-officials.

The quality of work done by panchayats should be closely monitored by a
team of journalists, civil society members, panchayat leaders from the
neighbouring districts (who have already done excellent work), and
stakeholders. Based on these reports, panchayats should be graded, and
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future funds should be linked with their grade. Strengthening financial
management and audit procedures will also strengthen accountability of the
lozal bodies, their standing committees and its representatives

In fact their capability forachieving transparency, participatian, inclusien and
ownership can be enhanced by sustained work among the poor and
marginalized people for increasing their awarensss. Non-governmental and
voluntary organisations have a particularly key role in obtaining and
disseminating information on the working of government (including local
government), making people aware oftheir entitlements and obligations, and
enabling them toventtheir grievances and seek redress. Therefore to support
panchayats in India ol and donors showld mainly invest in bwo types of
Initiatives: (i) efforts to build the capacity of panchayats and of citizens,
especially from dizadvantaged grodps, and (1) advocacy efforts (o persuade
state governments to devolve mere responsibility especially for tax collection
to panchayats.

Rural decentralisation and PRIs are a profound change in the Indian rural
Instititional scengs They may ultimately offer a hetter option Tor rural
developmentand poverty alleviation. Disadvantaged wurisdictons could then
be the main winners. [tis an important opportunity. However, it was a mistaks
o think that PRis will ermerge as caring institutions in an environment of rents
sesking polites and unresponsive and inefficient bureaucracy. If distric! level
civil servants and politicians are indifferent to publicwelfare, it is tcomuch to
expect that village and block level politicians will be any different, To hold
thal the dirgctly elected MLA s wily, corrupt, and irresponsible, while the
indirectly elacted Adhyaksha or Samiti Prasident can be trusted with crores,
Is honast and commited to public welfare 1= neither 2 good thearetical
argument, nor has any empinical validity.

Thus there are big risks in premature promotion of PRIs. Past attempts al
decentralisation falled in India, in parl because of resistance of the vested
interesis of the bureaucracy and state level politicians, These vested interests
remain. Sieep deteroration in political maralty has further distorted the scene.
If not carefully designed, sequenced and iImplemented, decentralisation can
increzse the fiscal burden on the states and lead to a break-down in service
delivery', in particular tothe poor Strengthening PRIs, institutional reforms,
and civil service reforms should all go together.

To sum up, effective panchayats/user groups would also reguire effective
district and block level administration, hence need for better governance on
the lines indicated In this paper should precedes any expactation that the
elected ZP and block leaders would change their perception of the |ndian
slate being an open treasury’

“A cynical remark s that PRIs have only succeeded in decentralisation of carruption,
14



3 Improving M & E capacity for better impact

Officials at all levels spend a great deal of time in coliecting and submitting
information, but these are not used for taking corrective and remedial action
or for analysis, but only for forwarding it to a higher level, or for answering
Parliament/ Assembly Questions. Field staff reports only on activities, it s
notinvolved in impact assessmeant, orin qualitative monitoring. The concept
of stakeholder monitoring is unknown Noindicators exist for agsessing public
participation or their awareness

Emphasis is laid only on the initial or current expenses. After five years. little
is done or monitored. Secondly, when money has been allocated for a
particular activity in a particular area. it Is assumed that the work in question
has been done and that itwas sufficient. This ignores the fact that either of
the above assumptions could be wrong. The ;jnm;ar':,r manitoring activities
have to do with fiscal accountabiity, VWhile it is necessary, it should not be
allawed to avershadow the need far technical and resource monitaring and’
planning work accordingly At present. there is great pressure on the field
staff as a whole to account for funds utilized, but notin terms of longer-term
results, because those are not monitored. Thus financial planning s divorced
from physical planning.

The neead for evaluation, both concurrent and post-praject, as a part of the
project schedule has yel to be recognized In this respect. BExternally Aided
Projects are definitely on an advantage since the donor agencies have regular
evaluations of their projects. Absance of evaluation mechamizm in.case of
other national projects makes It difficult to know the progress in various
components and apply mid-course corrections, Project and policy are seen
as separate inputs, impact of projects is monitored, but not of policy

There is a vested interest all slong the hnen bogus reporting. Formstance.
according to NFHS -2 (1598-93), 54 percant children in Orissa under three
years of age are underweiaght, cut of which 21 percent &re severely
malnourished But the data collected by the State from distncts shows that
the percentage of severe malnutrition in the age group G-3 years was only
3.8 percent in Sept 98 which carme down further to less than 2 percent of the
children wemhed in Feb 20071

Similarly in UP the number of fully immunized children that 1s being reported
by the state novernment s almost cent percent as can be seen from the

following Tabia




Percentage of children that were given immunization in 2001-02 irf

up :
BCG 104 ;

DPT 103 i

Palio 103 I

Measles ay :

T 100 F

|

However, independent surveys put the figure of fully immunized children in
UP &z between 16 and 20 percent only, and this figure seem to be falling
every year, According ta NFHS (11, this was only 16.3 percent in rural UP ag!
opposed o 25 .8 percent in MP and 43.3 percent in rural Crissa '
This kind of reporting defeats the very purpose for which information is
collected. Mo learning takes place from this;

3.1 Mechanisation in employment programimes

Fecent reports point to an alarming trend of "mechanisation” of public project
and even relief works. Machines are being used in employment generatior
programmes in flagrant violation of the guidelines. In many states projectt
are being executed by using excavators, trucks and fraclors instead of mont
labour intensive approaches. The use of labour-displacing machines (e.qg
tractors and excavators) on public projects is increasingly common, even if
cases where these machines do not serve any clear purpose other thar
lining the pockets of enterprising contractors and intermeadiaries This is baing
done with full knowledge of the senior officials. For example in one of the
study In Krishna district out of 54 works, excavators were employed in 4(
cases, Poclaines (the trade name for a kind of earth excavator) are becoming
the preferred machine for undertaking a vanety of village works through al
kinds of programmes from the point of view of the rich (often MLAs and othel
political leaders) who own the machines and hire them out for public works
The idesl policy should be fo discourage ds use even by construction Ministries
such as Railways and CPWD, and compensate them financially to bulld
incentves for employing more manual lebour. However, the reverse &
happening. Not only labour is being displaced in the so-called employmen
ornented schemes, food meant for the poor is then sold in the market, thut
disterting markst for farmers

In Sendhwa (Madhya Pradesh), a public hearing held on 29 May 2003 expose!
the widespread use of tractors on relief works in the area, and this practics
appears to be commuon elsewhere as well, Cleariy, the use of labour-displading
machines defeats the purpose of relief warks and other "labour-intensive
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employment programmes, 1t can be seen as a violation of the nght to work,
and this practice should be nipped in the bud This also leads to fudging of
records and other malpractices, Clearly state governments and central
government need to be more wigilant on this scare, by stepping up its
monitaring.

In some cases academic institutions are asked to review the schemes. Their
approach emphasizes rigour, but often its completion requires years and
policymakers lose their patience with their work There are also reports by
professional consulting organisations, especially on centrally sponsored
schemes However, the Ministries look upon giving of funds to consulting
organisations as a patronage activity Little interest is taken in ensuning the
quality of the report, orin following up on their recommendations. The apatny
of senior managers leads to poor quality reports, thus rendering the entire
exercise futile.

It is not enough that the central government depariments and the state

‘governments use professional and academic organisations to undertake
impact studies from time to time. Their findings must be publicised and
discussed with key stakeholders sc that improvements in design and delivery
can be effected at the earliest Governments should also put on its website
findings of the impact studies, and distribute these in the workshops it
organizes. Dissemination of results is critical for use.

3.2 Role of the CAG and Audit in enforcing accountability

Independent audits by the CAG are a major institutional mechanism to ensure
accountability of the executive Yet, this admirable institution oo has been
unable to curb mismanagement of expenditure. The CAG audit focuses mainly
on financial iregularities and while systems or performance appraisals are
carried out these fall shart of management audits and do not indicate how
management can be strengthened Also, physical inspection is rarely
undertaken, CAG should involve secial scientists and professional experts
inauditing schemes and programs. There is no effective system to establish
individual accountability for lapses pointed out by the CAG The problem
stems, in part, from the nature of program management since individual
responsibility is not easy to establish under existing management procedures.
In any case, all Departments and Ministries shaould publish in their Annual
Reports action taken on CAG's findings in the last bwo years,

The reports of the CAG are discussed In the Public Accounts Commitiee
(PAC) of the Parliament and State Assemblies, but general oublic s not
sufficiently informed on the working of the PAC or their potential for
safequarding the public interest Committes’s hearings are also not open to
the public, in line with best practice. Furthermore, the role of the PAC appears
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0 be reactive. It does not inform the CAG on the kinds of issues that
believes are significant for independent assurance nor does It narmally ca p
outside expert, civil society or private sector witnesses to contribute to it o
recommendations to the legislature. Other issues that may constran thin
PAC's effectiveness include the time lag between the audit finding and thia

PAC's geliberation, a hiatus that delays government action in response id
avdit. 0

It is necessary to underline that the only justification for any gmuernmen?
activity is that |t subserves the interests of society and particularly it
ecenomically and socially weaker sections. In this light, it is necessary tha P
the werk of all wings of the government is reviewed periadically and audite; T
by the stake-holders themselves. It is obvious that this function is not donen
adequately by the audit of CAG which concentrates excassively an complianc i
with the formalities laid down for incurring the expenditure and neglects the T
ocutput and cutcome generated by such expenditure I

Rather than wait for the reports of the CAG, state pavernments should of (
their own announce their intention of conducting social audit of some of it "
main spending depariments through well respected, knowledgeable and non

poltical bodies of individuals, who will involve in a transparent manner al 3
categories of stakeholders, Special care will have to be taken to see that the :
composition of the social audit committees will command universal respec

; =
and will be above any party politics <
3.3 Shiftfocus from input controls to maonitoring of outcomes C

The root cause of the implementation problem (s that government {_bc::c:-*tJ
Faliticians and bureaucrats) is neither adequately facused on nor accountable ©
for social outcomes — the health status of the people, learning by students ©
-and do not hold personnel providing the service accountable either The

leracy level of scheduled tribe women in Malkangiri (Onssa) 15 just bwo pe.'tl
cenl, and yet no one's explanation has ever been called for this dismal &
outcorme Incentives to public providers are not such that anyone feels s
respansible for better or worse outcomes. Tha policy makers have insufficieni t
means of influencing the ncentives facing service providers, Thiswazknesar
of adrministration hurts the poor and denies them basic services ’

Cne way to make outcomes more of a motivating factor in service delivery is f
to generate and disseminate information regarding rights that peaple nave £
vis-a-vis government services Parents and patients should know what they |
are entitled to and have a place to lodge complaints when {hey are not e
received. Publc officials should know whether the public is satisfied ar L v
Providers and policy makers should know (and be canstantly learnirg) abouly
what works. This requires cutcomes to be more regularly measured and ¢
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| their determinants analysed One critical role of the state government, when
| panchayats and departments have the primary responsibility for the delivery
i of publicly-funded services, is to be an independent source for this
i measurement. Initially, measurementof outcomes may just be for Information
i and the sakeof cpenness. Over time, such measures could be used to hold
o districts and departments accountable for improvemants perhaps to the extent

of conditioning fiscal transfers to panchayats based on progress. It is inthe
- expernmentation that such flexibility allows that solutions to the problem of
} implementation can be found Lessons learmad will help all districts and
. panchayats improve their performance

i The basic problem is most Secretaries, both at the Gol and State leve!l are
= not prepared to accept the reality of poor service delvery in their filss, lest
= they and their Ministers would be taken to task in the Parliament/Assemblies

= Thus vested interest develops from top to bottom in hiding the reality and
resarting to bogus reporting. This is where PMO, Cabinet Secretary or the
Chief Secretary can clearly lay down that government would encourage honest
reporting, and the secretariat staff should exercise greater control over the
. HOD, who in turn should have grealer operational autonomy than at present

| 3.4 Social audit

| Financial audit aims at making organizations accountable to the govemment

and to the legislaiure Social audit makes them azcountable to ther

stakeholders especially in refation to the social obiectives The key concern

of social audit s the refationship bebween resource use and achigvement of
, the social objectives. Thereis alzo an implication of how effectively resources
. can be mobilized so that the ochjectives can be fully met. Unlike conventional
. audit, social audit cannot be fully done relying on records and documents. It
~ has to build in the judgments of the stakehaolders who are associated with
;,' the organization. And, inaddition to acceuntability, efficiency and effectiveness
| equity also is a major theme for social audit,

= Social audit helps anorganization to understandg its functioning and improve
| the qualty of its decision making It enables the orgamization to set nght s
- relationship with its stakeholders. In a broad sense it is net fault finding and
punitive but itis fact-finding and corrective. This is the formal kind of social
: audit, which requires an grganization or a trained group to carry out the
. audit.
1 Rather than rely only on the reports of the CAG. governments shiauld on its
' own conduct social audit of some of its main spanding departments through
well respected, knowledgeable and non-political bodies of individuals, wha
~ will inveolve in a transparent manner all categories of sizkeholders, Special
-care will have to be taken to see that the composition of the social audit
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committees will command universal respect and will be above any parh_gu
politics 3

Such an audit will supplement conventional audit and will often provide leads™®
tot. It will help pubiic agencies to understand their performance as perceivedt
by the stakehoiders and subsequently draw up action plans lo improve oY
that performance

At the same time of much more relevance in the context of decentralisation®
15 the recently emerging version of social audit, which is citizen audit oP*
spending by governments particularly local governments. This is an advance
form of participation and affords a new kind of continuous accountability t
ihe citizens going beyond the traditional paradigm of democratic accountabiling
at the time of elections. It offers a challenge to conventional practices and
privileges like secrecy of public accounts and public expenditure decisiong?
and patronage in dispensing benefits This form of citizen or corﬂrnunl‘j’:
audit is also a micro level performance audit where both actual mvestment off?
funds and its propriety are examined by the people This kind of local audif®
helps citizen intervention in public matters to influence the dEvelopmanF
process : "

(zovernments should introduce social audit service dellvery performance br;m
assessing the experience of the people service providers are intended o
serve. With community participation, the evidence will be collected fro
households, communities. and the service itself. The social audit which b ]
already been used by national and international agencies will promote
accountability. equity. effectiveness and value for money i

4 Citizen's Charter

All talk of improving performance is meaningless unless a bottom line olpy
mimmum acceplable standara of performance is stipulated. This hasta b@l
at two levels viz orgamsational and individual. It is imperative that eacl‘[pl
Mirstry/ Department of the central and state govemnments and all departiments
and agengies under the distnict admunistration, have a well defined and spel
cutcriteria by which performance of their functionaries can be evaluated Fr.:t-m
example the Ralways! Airlines promise running of trains/planes as per thé
announced schedule Non-adherence to this should entail adequaté.
compensation far nondelivery of promised service This concept could alsg
be extended to other service sectors such as urban delEﬁS‘il:l.E
Telecommunications, and Post Offices H

Citizens’ charters are one vehicle to empower the public in their dealingg®

with service providers The Charter is essenbally a statement an the part dﬂ

government department on the levels of services which the citizen is entitiedn

e, and which I 5 willing to guarantee to him It is impartant, however, tha's
M



uch chiarters be developed in consultation with major stakenolders and widely
lisseminated. NGOs can also play a vital role in collecting raw data.

ransforming it into usable information, and disseminating it to a wider
ywdience, One model charter is that developad by the Greater Mumbai
Vunicipal Corporation (BMC) in June 1999, with assistance from an NGO

raja. j

Miany countries in the warld have used concepts like the citizen's charier ar
service delivery agreements to atternpt a prior specification of the service to
e delivered. This ensures that the people who avail of services know what
hey can expect in terms of the guality and quantity of services. Therefare
2ach department should select some pilot institution which would draw up
~itizen's charters for specific activities under them. This would bagin with the
dentification and selection of those activities, which impact the maximum
wumber of people and use the largest share of resources allocated 1o improving
hat activity, Gradually the citizen's charters would be extended to cover
more and more activities under sach department or agency. Finally
performance in Government can only be enforced If non-performance invites
due sanctions and penalties and good performance comes in for recognition
and reward, This calls for introduction of some clear-cut changes in the
management of the civil service in the State The people cannot be penalized
for the inefficiency of the public service. Gradually this will foster a more
pronounced commitment to act in accordance with the valye and ethics of
the civil service

Most government offices present a shoddy, dusty and neglected look. From
the moment a citizen enters a government office; he is put off by its
appearance. Working in such environment adversely affects the efficiency,
praductivity and motivation of the staff Therefore adequate maintenance
budget should be provided, and HODs should compete with each other in
proper maintenance of the office premises

All employees, including the senior ones, should wear name tags while on
duty in their offices. There should be computensed attendance system 1o
ensure that everyone attends office on time Let Golintroduce itin its vanious
Bhawans first to set & good example

There should be periodical exit polls of all government offices which have
large interface with public. Some of the questions could be:

How long did it take to have tus work attended to? Did he receive courteous

-and helpful treatment? Was he asxed to pay any bribe™ Bl

During introduction of citizens' charters, it should be noted that merely

notifying citizen's charters should not be an end in itself Each department

‘should organise |arge-scale capacity building pregrammes to bring in
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attitudinal change in their employees. Officials should interface with pubjg
on at least one fixed day in addition to routine interaction, so that a systy,
Is devised for ensuring a speedy disposal of grievances at all levalsy
govemance. i

Tne Central Government has taken an initiative to get Citizen's Chartq
framed by various Ministries/Departments/Organizations The Centre

framed 61 such Charters and six states/UTs have framed about 83 Son,
state governments have issued citizens charters under pressure from th
donars, but withaut any commitment to reforms, As the example of UP Qv
in the box shows, such charters and transparency GOs remain only 5
paper and are not taken seriously in the absence of constant review EsIﬂ.E
manitoring of such practices by tna senior departmental heads If

Box 2: Making Governance Reforms Work: Transforming Ground?’
Realities remains a significant challenge A

In pursuance of the World Bank initiative. 15 Degartments in UB"
Introduced citizen's charters in 1998, An effort was made to venfy 1ha§
ground reality with respect to two important preces of reform - the Citizen's”
Charter issued by a number of governmant departments and an ordel!
Issued by the Panchayali Ra) Department to ensure transparency of

functisning of the PRIs and giving people the right fo obtain copies o
muster-rolls etc at nominal costs ("Transparency GO"),

In order o check whether Citizen's charters were operational two offices,
of the govermnment - the office of the Semor Superintendent of Police an
that of the Chief Medical Officer were visited in a district of the St,ate_”-E
Functionaries in the Police Department were unaware of any Citizen'%
Charter having been issued for their Department. In the Heaith Department,,
twas reporied that and order with instructions to publicize the Charter
for their Depariment had been received, but since there were rio funds for
the publicity, the order had been filed It

In order to analyse the implementation of the "Transparency GO - we)
made enguiries in a village panchayat with the Pradhan, the paﬁrmyaﬁ
secretary and other villagers and asked them whether they were aware! k
of such an Order The enguiry was then pursued upwards through thaf'
administrative chain right up to the District Development Officer and thef
Chigf Developiment Officer The answer atevery level was “No ]
Finally offimizls of the Panchayati Raj department (the adginator of theil
O cferj were asked, They also expressed ignorance. But the L}n'\ut:.'ﬂ
Director (Fanchayats) was generous encugh in directing the en c|u|rLrtnb
two volumes of government orders on PRIs. and sure encugh one l::!_i:.l
these related to ensuring transparency! )
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