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мΦл LƴǘǊƻŘǳŎǘƛƻƴ 

The state of Jharkhand is a delayed entrant into the countryôs decentralization discourse having 

held only its second Panchayat elections in 2015.  Pradan, a public service organization has been 

actively working in the state and developing strong SHG collectives towards improving 

livelihoods of the poor. As Pradanôs engagement with local government institutions including 

Panchayati Raj Institutions began to grow, it recognized a need to understand the status of 

devolution in Jharkhand. There was a need to understand the potential opportunities that exist for 

Gram Panchayats (GP) to deliver services and governance in their capacity of constitutionally 

mandated bodies as per the 73
rd
 Constitution Amendment of 1992. Pradan is keen to further 

leverage PRI towards sustainable change and development.  

Accordingly, Pradan in April 2016 commissioned Anode Governance Lab, a consultancy firm 

engaged in developing governance solutions to undertake a four-month research study to 

understand the devolution status of transferred subjects in Jharkhand. The premise on which 

Anode works is that a robust GP organisation can deliver its powerful mandate by forging 

collaborations for leveraging resources and can negotiate a larger space for itself by influencing 

externalities. These could involve operating in a political environment with varying priorities, 

governmental authorities hesitant to devolve power or balancing the socio-economic and cultural 

milieu.  

The research study - Legal framework and status of devolution in Jharkhand was undertaken 

with the following objectives: 

a. Analysis of present status of functions which are transferred to the GPs and initial 

recommendations for improvement in process 

b. Recommendations for identification of 2 functions/sectors where there is potential 

for panchayats to deliver for future engagement  

c. Strategies and road map around building capacities for strengthening governance 

processes  
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Anode Governance Lab
1
 conducted an in-depth analysis of the Jharkhand Panchayat Raj (JPR) 

Act, 2001, and corresponding schemes, rules and notifications relating to devolution to 

panchayats. The research team organised visits to Jharkhand to gather primary information and 

data for analysis as well as brainstorming with a wide array of stakeholders including senior 

government officials, panchayat members, PRADAN field staff, sectoral experts, NGO 

representatives and SIRD officials so that the research could benefit from their collective 

wisdom.  A team of two interns from Azim Premji University, Bengaluru was also stationed for 

five weeks in Basia for primary research and interviews with panchayat members, staff and 

citizens. This primary research was conducted in five GPs in Basia block, Gumla district, that 

were identified along with Pradan and where the organisation development interventions in 

partnership with GPs will further be piloted.    

From a positive lens, decentralisation in Jharkhand has been gaining significant momentum in 

recent months, thanks to a successfully conducted election to GPs in December 2015 and the 

subsequent roll out of the Yojana Banao Andolan (YBA) that has been significantly driven by 

the state machinery and supported by organisations like Pradan. The election of several SHG 

members into elected GP bodies as well as their appointment as grassroots functionaries such as 

Jal Sahiyas, ASHAs and NREGA mates has injected a sense of enthusiasm and hope into the 

potential of these bodies to drive bottom-up transformation of their villages.  The participatory 

planning exercise conducted at units of 100 households each has generated an exhaustive 

bottom-up wish list of priorities from all across Jharkhandôs 4,423 Gram Panchayats, which has 

informed the stateôs prioritisation for rural development. GPs are being financially and 

administratively strengthened to some extent. Encouraged by a recent government order, the 

Karya Karini Samiti (executive committee) of the GP has been meeting regularly in many parts. 

The first instalment of 14
th
 Finance Commissionôs funds amounting to about Rs 8.5 lakh has also 

been received by GPs.  

However, Jharkhand still has a long way to go when compared with other states. The Devolution 

Index 2015 published by Tata Institute of Social Sciences, Mumbai measured and ranked states 

                                                           
1  The research study was undertaken by a team of consultants led by Sonali Srivastava and included Dr Anjali 

Mohan, Hemant Sharma and Madhavi Rajadhyaksha (Profiles in Annexure VII ) 

http://devolutionlsg.in/properties/devolution.html
http://devolutionlsg.in/properties/devolution.html
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on their achievements in three core aspects of devolution viz funds, functionaries and finances to 

PRI. Jharkhand featured near bottom at a low 22 of the 25 states analysed (See Annexure I) 

Where a new component related to infrastructure, governance and transparency was concerned 

too, the state of Jharkhand emerged 20
th
 among the 25 states. Worryingly, the state has been a 

low performer in previous years as well.  

Our analysis corroborates these trends. While there are many requirements for strengthening 

devolution in the state, the GP designed as the government closest to people, can potentially 

create a large impact. Supported with an informed citizenry, it could trigger changes in State 

policy and provide a platform for deepening democratic processes through self-governance. In 

addition to the potential gains from strong GP institutions, there are pragmatic reasons to focus 

on GPs. Being self-contained units within geographical bounds, they are likely to be adaptable to 

systemic change interventions. Their contained size also allows for specific process diagnosis, 

data management and designing of context-specific interventions to bring about change. It is thus 

proposed to keep the GP at the centre of our intervention.  

In the context of on going state initiatives in Jharkhand, GP organisations need to be 

fundamentally strengthened in a systemic and sustainable manner for current initiatives like 

YBA to deliver benefits on the scale that is required. The shortfalls are at two levels- i) 

Externalities that influence the space within which GP organizations operate and ii) Shortfalls in 

the institutional capacity of GPs to deliver their mandate. Where the former is concerned, an 

analysis of notifications for instance, reveals that only 13 of the 33 functions in the JPR Act, 

2001 have actually been devolved to the level of the GP and existing department-wise 

notifications too fail to amply clarify the role and functions of the GP or locate corresponding 

funds and functionaries at the disposal of GP members. Furthermore, capacity constraints at the 

level of state whether it is shortage of trainers in the SIRD or 40% vacancies in the rank of 

panchayat secretaries, impede the capacity and functioning of GPs on a day-to-day basis.  

As a way forward, it is proposed that intensive engagement be undertaken in partnership with the 

5 selected GPs in Basia(viz Pokta, Kumhari, Tetra, Arya & Okba, with the dual objectives of real 

time change in the five panchayats and developing a step by step framework towards 

strengthening governance processes based on learnings and change demonstrated in the pilot 
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GPs.  Working towards strengthening the GP institution, organisation development (OD) 

framework (detailed in Chapter 5) is proposed as OD approaches organisation building from a 

whole systems perspective and interfaces with members of the institution as participants and not 

recipients of change. Chapter 6 expands on the theory of change and proposed intervention steps.   

Given that perceptible improvements may be slow to emerge in an organisation building process, 

there is need to place anchors which are more visible, thereby bringing momentum to the change 

effort. With this purpose, the research study further conducted an in-depth sectoral analysis of 

nearly 14 sectors or functions, which were devolved by the state to the level of the GP. The 

findings as outlined in Chapter 3.0 and subsequent discussions at the brainstorming workshop led 

to the identification of two sectors- drinking water and NREGA where an intensive engagement 

is proposed to map and re-engineer processes, systems and structures with a view to demonstrate 

tangible improvements related to service delivery and governance.  Further, identification and 

implementation of óquick winsô which require little or no resources, such as health camps, 

display of information in Public Distribution Shops, tracking functioning of anganwadi centres 

etc., is proposed parallelly to provide required citizen services as well as to build confidence in 

the GP.  

We acknowledge at the outset that the subject of governance is a complex and interdisciplinary 

area of work and that finding solutions is an on going effort to fathom and unravel such 

complexities which is best done in partnership with different agencies. Further, with the focus of 

the team being primarily on the legal framework in the state, the assumption of higher receptivity 

to institution building efforts due to presence of SHG members in the grass roots democratic 

institutions, was not dwelled upon in an in-depth manner. 
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нΦл aŜǘƘƻŘƻƭƻƎȅ  

The four-month research study, Legal Framework and status of devolution in Jharkhand was 

undertaken with a view to understand in an in-depth manner the present status of devolution to 

PRI in the state of Jharkhand, to draw up recommendations for improvements in governance 

processes as well as to identify two functions/sectors where there is potential for panchayats to 

deliver tangible results.  

The team accordingly designed a research methodology that would involve a thorough analysis 

of secondary research complemented with a contextual understanding of the functioning of GPs 

in the select geography of Jharkhand.  

Figure 1: Illustration of Research methodology 

Activities undertaken  Methodology  

Secondary Research  Analysis of Legal framework & status of devolution 
Å Jharkhand Panchayat Raj Act, 2001 
Å Department-wise notifications related to PRI 
Å  Allied laws/schemes such as PESA, NRDWP, NREGA, NRHM 
Å Existing Research studies- E.g.: Devolution Index, OD literature, 

PRI Acts of other states  

Primary Research  Analysis of delivery mechanism/practices in PRI  
Å Sector-specific Baseline data collection  
Å Meetings with state government officials, SIRD, sectoral experts, 

NGOs, activists 
Å Meetings with SHG members, GP staff  
Å Field interactions with 5 GPs in Basia, to interact with 5 GPs in 

Basia block, Gumla (1. Pokta 2. Kumhari 3. Tetra 4. Aria 5. Okra)  

Brainstorming  Feedback for designing strategy 
Å  Gram Panchayats, TP, ZP, Secretary in Basia  
Å Pradan field staff, sectoral experts, NGOs, activists 
Å State agencies- departments HQs & field staff  

As illustrated in the table above, the research methodology involved the following processes:   

a) Secondary research: With a view to understand the mandate of GPs as defined by the state, 

the research team started out with an analysis of the legal framework of different 

constitutionally-mandated functions. This covered a wide-ranging ambit of national and state 
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laws including the JPR Act, 2001, sixteen department-wise notifications covering 13 

functions related to PRI, allied laws and key centrally sponsored schemes such as PESA, 

NRDWP, NREGA, and NRHM etc. Literature review was also conducted of studies such as 

the Devolution Index over the years, national and state-level manuals such as GPDP and PRI 

Acts of other states. Relevant studies and models related to Organization Development were 

also referenced.  

b) Primary research: Recognizing the need to understand contextual realities and capacity 

constraints, as they exist in practice, the research team undertook three visits to Jharkhand. 

Interviews and focused group discussions were held with senior government bureaucrats, GP 

elected representatives and staff, SHG members, government departments, SIRD, sectoral 

experts, NGOs, and activists. A two-member student team from Azim Premji University 

spent five weeks in Basia for a more insightful understanding of the day-to-day working of 

GPs, funding flows and the constraints of grassroots functionaries.  Interactions were held 

with Pahans (traditional leaders) to understand traditional management systems as well as 

with block and district-level staff towards setting of a baseline fort the socio-economic status 

of GPs in Basia and detailing the delivery mechanism of select functions such as drinking 

water, sanitation, health, NREGA among others. The primary research was limited to the five 

Gram Panchayats pre-selected by Pradan.    

c) Brainstorming workshops: The research team held brainstorming sessions with Pradan field 

staff, sectoral experts, NGOs and activists on July 4 & 5, 2016 to garner feedback on the 

preliminary research findings and to build upon the proposed way forward. Some key 

observations are noted here. We need to be cognizant that GPs operate in a political space 

and any intervention aimed at deepening decentralization and democracy too would be a 

political process. Traditional tola sabha structures and their interplay with mandated PRI 

structures itself involves power shifts. OD in GPs should involve leveraging three linkages- 

those with community, with government departments and political representatives. Their 

studied feedback has been duly incorporated into the proposed next steps. 

We are conscious of certain limitations in the research methodology given the constraint of time 

and resources. As pointed out in Chapter 3, we decided for instance to eliminate certain functions 

such as Sports and Cultural Activities at the very outset. There is no denying their importance to 



10 | P a g e                                             A n o d e  G o v e r n a n c e  L a b    
      

the overall development of a village community. However, these were conscious decisions taken 

by the research team in regular consultation with Pradan to ensure that the study could focus on 

more pressing concerns that were aligned with the basic development agenda of the region.  
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оΦл [ŜƎŀƭ CǊŀƳŜǿƻǊƪ ϧ tƻƭƛŎȅ ƛƴƛǘƛŀǘƛǾŜǎ 

As mentioned in Chapter 2, the starting point for the secondary analysis and, the 

understanding of the legal framework was the Panchayati Raj Act of 2001. The JPR Act was 

enacted in 2001 (in accordance with the 73rd CAA, 1992) and included the provisions of the 

Panchayat Extension to the Scheduled Areas Act (PESA) 1996. The JPR Act, 2001 was 

further amended in 2003, 2005 and 2010. These amendments have been studied and 

analysed as a part of this analysis. What perhaps merits mention here is that while the rules 

and regulations for the JPR Act, 2001 have been drafted and are awaiting approval, those of 

the PESA are currently under preparation. In other words, the PESA guidelines (of the GoI) 

are yet to be notified in the state. Additionally, secondary analysis was also conducted, and 

the findings will be enunciated in this chapter.  

3.1. Legal Framework 

The Jharkhand PR Act, 2001  

The JPR Act, 2001 is a comprehensive Act detailing out funds, functions and functionaries 

at the three tiers of the PRI. This section covers the process of the first level of analysis of 

the Act focusing on i) the general provisions in the Act relating to the efficient functioning 

of the GPs; and, ii) the 3Fs - to understand which are the functions that have been devolved 

in the Act - the related provisions for the devolution of associated funds and functionaries.  

Major observations:  

1. Section 11 of the JPR Act, 2001 provides for the constitution of the Gram Panchayat 

for village, a Panchayat Samiti (PS) for a Block, and a Zila Parishad (ZP) for a district 

and, Sections 3-10 provides for the constitution of the Gram Sabha and its functions and 

functioning. The PESA provisions for the scheduled areas are embedded within the same 

section. For example, Sections 75 (A) and (B) define the functions of GP, Section 76 (A) 

and (B) and Section 77 (A) and (B) define the functions of the PS and the ZP 

respectively. Sub section (C) of these section outlines the PESA provisions for the 

scheduled areas.  

2. Section 12: For each such village, which has been specified as a village under section 3 
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for the purposes of this Act, there shall be a Gram Panchayat, although under Section 3, 

the district Magistrate can notify a village or group of villages for purpose of formation 

of Gram Sabha or a Gram Panchayat. Where a Gram Sabha is constituted for a group of 

villages, name of the village having the largest population shall be specified as that Gram 

Sabha. However the PESA villages can have more than one gram sabha. Ordinarily there 

shall be one Gram Sabha for a village but if members of a Gram Sabha in a scheduled 

area so desire they may constitute more than one Gram Sabha (in accordance with the 

Tola) in a village in the manner, which may be prescribed. The Act also allows small 

villages or villages/group of tolas comprising of communities to manage their activities in 

according with customs and usages. 

3. The JPR Act, 2001 mandates that the ñGovernment may delegate powers by amending, 

after due deliberation, the Acts/Rules for the time being in force with regard the functions 

of the GP, PS and ZP or its additional functions mentioned in sub-section (A) and (B). 

However, this does not hold true for C. Both this and the previous provision provides the 

scheduled areas, on one hand, additional autonomy, while on the other, it can lead to on 

ground conflicts between the Gram Panchayat structures as per the JPRC, 2001 and 

mandates and the PESA provisions.  

4. In order to discharge there functions, all three tiers of the PRI as well as the Gram Sabha 

are, as per the Act, are required to formulate committees. These committees are indicative 

(broadly) of the functions that each of these tiers are supposed to perform (Refer Figure 1 

for details). However, in practice, as was gathered during field visits, in practice, these 

committees are not constituted. Wherever, these do exist, these are not functional. What 

is critical here and, worth mentioning is that the sectoral and functional relationship 

between the committees of GP and GS is not clear. Also what is not clear is the 

relationship of these committees with the departmental committees/ committees 

formulated to implement the centrally sponsored schemes. As can be seen in Figure 2 

below, different tiers of the PRI are expected to perform different functions. Yet, there 

seems to be an inconsistency in some of the functions, especially at the GP level. For 

instance, there appears to be ambiguity as far as the GPs role in agriculture is concerned. 

An analysis of some of the functions in the next section will demonstrate this issue 

comprehensively.  
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Figure 2: Standing committees at the various levels of the PRI 
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Sabha as an important accountability enhancing mechanism for the functioning of the 

Gram Panchayat. The JPR Act, 2001 mandates that the ñVillage Development 

committee [of the GP] shall prepare a scheme for all-round development of the village 

and shall be presented before the Gram Sabha for its approval (Section 10 B).  

7. In addition, the Gram Sabha has the power to nominate (and remove) members to and 

from the standing committees of the GP.  

 

3.2. Functional devolution in Jharkhand 

Apart from an analysis of the general provisions of the JPR Act, 2001, a detailed analysis of 

the functional devolution was also undertaken, with the explicit purpose of identifying 

potential areas where GPs have significant roles and a deeper intervention could be initiated 

to achieve tangible results.  

 

Figure 3: Analysis of the legal and policy framework 
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2. Are there earmarked functionaries for the function? 

3. Are there funds which the GP can access/has a say in the spend? 

Based on analysis in R1, the next set of criteria that was deployed to narrow down the 

functions spanned state and central interventions i.e. an analysis of the various centrally 

sponsored schemes as well as state schemes applicable to a particular function and the 

associated role of the GP. We termed this analysis as Research Round 2 (R2-See Annexure 

III ), where criteria included:  

1. Is there a Central Government Act, program, mission or scheme applicable to the 

function? 

2. Do these assign significant function, functionaries and funds to the GP in conception, 

design, implementation, monitoring and evaluation? 

3. Have the concerned departments outlined / detailed norms/ standards for delivery of a 

particular function or the associated service? 

4. Can GP pass bye-laws/ levy tariff on the concerned service? 

5. What is Pradanôs engagement in the concerned function, and,  

6. Within the functions devolved is there a possibility of quick wins (and therefore 

visibility) through GP actions? To quote an example, the 14
th
 FC is devolving funds 

directly to the GPs, thereby signaling a certain degree of financial autonomy that the GPs 

can exercise. The idea is to leverage this financial autonomy to trigger some actions 

(within the larger framework of strengthening GPs as institutions of self-governance) 

With the intent of gaining a deeper understanding the 14 functions shortlisted in R2, we 

undertook a next level of analysis, from the perspective of notifications to understand the 

quality, intent and depth of notifications on one hand and, delivery mechanisms outlined 

thereon, on the other. Thus, the notifications were analysed to understand the role and 

involvement of the state departments as well as the PRIs, the processes to be followed and, 

mandated funds allocation and flow, in any, to operationalize the notification.  This 

constituted the third level of secondary research (R3-See Annexure IV).  

In parallel, field engagement (interviews and discussions at the state government and GP 

level, FGDs with the Pradan led SHGs and with Pradan field staff) further provided insights 

into the actual status of the operationalization of the notifications, the enablers as well as 

issues and challenges faced by the different levels of the state, although the focus was at the 
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GP.  Analysis of two functions: Minor Forest Produce and Drinking Water illustrate the 

process followed for shortlisting functions. 

 

 

Sharing our findings and analysis with Pradan, we eventually shortlisted 4 functions, which 


