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6.0 LEARNING OUTCOME

After studyingthisUnit, you should beableto:

e Understand the meaning andimportanceof inter-governmentalrel ationsin the process o
policy-making;

e Describethevarious modelsd inter-governmental relations;

e Explantherdedf inter-governmental agenoiesinIndia; and

e Anaysetheroled inter-governmenta relationsin the policy-making process.

AN

6.1 INTRODUCTION

Wehaveobserved, after studying thelast five Units, that the policy-making processiscomplex.In
thecontext of inter-governmental rel ations, thereare variousagenciesand actorsthat perform
their respectiverolesin theformulationand executionof policies. To bemorespecific, different
organsof thegovernment at distinct levelsof their operationshavespecifiedtasksto accomplish
through policies, which areenacted throughdifferentstructures. In thisregard, we have governments
at theunion,state, and local levels.

The Ip‘d_'ian Condtitution providesfor afedera set up. It distributesthepowersand responsibilities
between the Uriion and thestatesand makes provisionfor threelistsof subjects: theunion list,the
satelist, andtheconcurrentlist. Theunion government can make policieson thesubjects, which
. areincludedin theunionlist. Similarly,the statesdeal with thesubjectslistedinthestatelist.
However, both the union andthe stategovernmentscan makepolicieson thesubjectsincludedin
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the concurrent list. Under special circumstancestheunion governmentcanissuedirectionsto the
stategovemmentsfor. making policiesaccording to theguidelinesissued by the uniongovernment
on subjects, whicharein thestatelist also. Sincetherearedistinct structuresat differentlevel sfor
formulating policies, inter-governmental rel ationsgain significancein thisand related spheres. In
thisUnit, wewill highlighton theimportancedf inter-governmental relationsin policy-making, and
structures and processesat variouslevels.We will aso describetheinteraction betweendifferent
levdsd thegovernment, highlightingtheissuesand problems of boundariesbetween them. Other
muttersdiscussedin thisUnit concern themanagement of inter-governmental arrangements, and
theimpact of the latter on policy-making.

-

6.2 INTER-GOVERNMENTAL RELATIONS

Inter-governmental Relations (IGRs) have been defined as"*an important body of activitiesor
interactions occurring between government units of al types and levels within a system'
(Anderson,1960). At present, | GR meansrel ationshi p between different government organsthat
involvesthe relationship between officials, non-officias,citizensand membersfromcivil society. It
isdifficultfor any policy formulator to makepolicy inisolation, that is, isolated from theeffect and
\impact of theother governmenta agenci es. Therefore he/she takesinto account the above-mentioned
officia'sand non-officiad sworkingat variouslevel saf thepolicy formulation.

The Union government cannot achieveitsgoal in an effective and efficient manner without the
cooperationof the stateand thelocal governments. For exampl e, the nationd governmentcannot
increaseagricultural productionwithout thesupportd thestate and loca governments.Similarly,
local government units need thehel p and support of the unionand the state governmentconcerned
to meet the challengesrel atingto thefunctional spheres. Thissupport may bein terms o political
guidance, administrativesupport and control or financial assistance. Likewise,theunion and state
governments cannot perform their tasksadequately without the proper support and cooperation
of thelocal government. Thus, for policy formulation the governmental structuresat the union,
state, and local levelshaveto interact with each other.

IGRscan beinvokedfor tacklingemergentissues, which require prompt and ready responsefrom
thecentral and/ or stategovernments. We may citearecentexample. Inthecontext of therecent
water crisis, the Union Government issued directives to the state governmentsal ong with the
promise of financial aid to theextent required for tackling theproblemof water impurity. The
objectivewastocontrol diseases|ikefluorosi sand arseni cpoisoning, which have acquiredendemic
proportionsinsome parts o the country. States have been asked to prepareprojectsin thisregard
along with information on financia assi stancereguiredto meet theproblem. Followingthis, severd
statesweresanctioned financial aid for thispurpose (Economic Times, 5" May, 2006). Thusinter-
governmental relationsfocuson significant aspectsof publicpolicy, whichisapredominantfeature
o IGRs.

In thecaseof epidemics (plaguein Surat, Gujarat or bird-fluin Jalgaon, Maharashtra), theproblem
in onedistrict or state becomes aproblemfor otherstoo becauseepidemicsdo not observethe
boundariesof states. In suchinstances,| GRsareinvoked with heightened communication. In the
casedf natural disasterslikecyclones,and floodsininter-stateriversal so, mitigation measures are
initiated on an emergency footing and in acoordinated manner. Besides, thereisinformation-
sharing and conti nuousinteractionamong governmentagenciesat variouslevels.

The mgjor characteristicsof IGRsin Indiaareasfollows:

o They haveabearing on al governmental unitsinoperation, that is, the union government,
stategovernments and local government units. All of themareinvolvedinintegral policy-
makingthrougheffectivelGRs.
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e Ihey amat purposeful behaviour of thegovernmental officials involved in the policy process
at differentlevels.

e Theyajm at regularinteraction among publicofficias, includingMinisters, legidators, etc.
Thesefunctionaries, through frequent interactionsbased on objectivedataand analysis,can
contributeto theattainment of targetsfor the givenunit of governance.

e Interaction amongstall thegovernment actorsand officia scontributestoimprovementof the
policy process.

e Financid aspecté; likeloans, grantsin-aid, reyenue sharing, auditing etc., alsostrengthenor
weaken theinter-governmental rel ations. Financid assi stanceand hel pfrom the upper units
to the lower onesisalso astepin thisdirection and an important component of IGRs.

e T'heplanning process(five-yearplansand annual plans, with innumerablecentral schemes
andmatching aid) isauniquefeatureof thelndian polity and hasconsiderabl einfluenceon the
IGRs.

Dell S Wright (1982), whileanalysingthepolicy context of I GRS, bringsintofocusthefollowing

ggnificanttraits:

e Inter-governmental actorsmay beunclear or uncertainabout therolethey areexpectedto
play.

e Policy purposesand expectationsin oneplaneor jurisdiction of governmentmay bedragticaly
differentfrom the purposesand expectationsin another case.

e Boundary orjurisdiction-spanningeffortsrequireextraresourcesand special strategies, but
neither strategiesnor resourcesarereal guarantorsaf success.

e  Successful policy-makingand executionin|GRsarevery difficult to measure.

4 Policy-makingin | GRshasfew beginningand ending points, but morecontinuousknittingand
unravellingpoints.

e Evendoubt anddistrust,suspicionand hogtilityarealsocommon inIGRs.

From theabove statementsvis-a-visIGRs, thereemergesthebasic needfor clear understanding
between thepolitical |eadersand administrators at variouslevels. The policy-makers, at dl levels,
must clarify the rolesand obligationsof theagenciesand officials involvedfor carryingouttheir,
activitiesin an efficient and effectivemanner. The subsegquent sectionisdevoted toadescription of
models of IGR’s.

6.3 MODELSOFINTER-GOVERNMENTAL RELATIONS

TheUnion-State-L ocal governmental relationshipcould either bebased on the hierarchical control,
or therecould be an element of coordination betweenthethree, or there could bethe element of
overlapping. Inthisregard, Deil S. Wright offersthefollowingmodel sfor analysis.

i) Inclusive- Authority Mode

Thismodel isbased on the principleof hierarchy, and representsacentralised system. Thestate,
andlocal governmentsdependexclusively ondecisions: which arenationwidein scopeand arrived
at by thefederal or union government. Here, hierarchy daminates, that is, the state government
dominates over theloca government,and theunion governmentdominatesthestategovernments.
Asaresult, in thismodel the stateor local governments areviewed as mere appendagesof a
powerful union government in control of acentralisedsystem. Thismodel i sshowninthefollowing
diagram®6.1.
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Diagram 6.1: Inclusive -Authority Modd

ii) Coordinate- Authority Model

Coordinate-Authority model is an opposite pol eto the Inclusive-Authority Model, which posits
union-state authority relationship asautonomous. A sdepictedin diagram 6.2 their respective
jurisdictions have distinct domains of power and control. This model aimsat the element of
coordinationof theactivitiesaof al theunitsintheoverall interestof the polity and thesociety. All
theunitsaretowork in accordancewith thebasi cspirit of the Congtitutionadf Indiaand established
conventionsof theland. Althoughthismodel doesnot depictin detail the actual operatingfeatures
of the union, state, andlocal rel ationships, it doesdo soin aspecific caseor problem. Theelements
of thismodel are accurately representedin thefollowing diagram.

UNION i LOCAL

GOVERNMENT | GOVERNMENT

Diagram 6.2: Coordinate = Authority Mode

iii) Overlapping-AuthorityM odd

As per thismodel,each unit haslimited di spersed power of operation, but theunitsareinterdependent.
Theelement of interdependenceof theunitsis very much visibleinthismode. Areaof autonomy
in specifiedspheresislimitedwith regardtoeachunit. Thenatured relationshipamongst the units
ismostly of bargaining or exchangetype. Eventhefacesof cooperationor competition among
different unitsareclearly on the scene. Themodel (diagram 6.3) describesIGRs aspatterned,
independent, and bargained behaviour among all the units, that is, the union, state and local
government units. Itistrueof their officials aso. In addition, contactsand exchanges between
officialsmay beeither cooperative or competitive.
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Diagram 6.3: Overlapping = Authority Model

U-S: Unionand States.
U-S-L: Union,Statesand Local government units,

S-L: Statesand Loca government units.

Theabove stated model s present three distinct kinds of rel ationships amongst the units of the
government a theunion, state and local levels. The pattern of relationshipsis dynamic and can
undergochangeson thebasisof thefunctioningd theconstitution,conventions,circumstancesand
demands. In the next section, we will explain themodel | GRsthat we haveadoptedin India, the
structures, and processesin India.

6.4 | INTER-GOVERNMENTAL RELATIONS
POLICY-MAKING STRUCTURESAND PROCESSES

Theframersd thelndian Constitution and thesubsequent|awmakershave consciously sought to
ensurethat the balancein power and authority should beinfavour of theUnion. Asaresult,India
adopted afederal system with a unitary bias. Policiesin Indiaare made throughthestructures,
which arespecificaly designedfor that purpose. It would beappropriateto mention thefollowing
factors asit would help to understand the policy-making structuresand processes, and theroleof
|GRsin acomprehensive manner.

The broadly unitary form of government with its many federal features conferring adegrée of

autonomy to the statescreatesaconstant interplay of centripetal and centrifugal forcesgenerated

by the Centre and the periphery. Therearea number of pressuresduetolargediversitiesaf high

magnitude, varyingin form, spiritand substance. They influencethe policy-makers in formulating

policies.Last but not theleast, the policiesto beformulated by the union or state governments
should bein accordancewith thebasicspirit of thelndian Constitution. In casecertain policiesare
formulated, which goagainst theprovisonsd theConstitutionthejudiciary can declare-themas
ultravires. Hereliesthe needfor effectivel GRs. The policiesare madethrough thespecified
structures a differentlevels, that is, unionlevel, statelevel, and local level.

Theunion, stateand loca governmentsderivether power from the Congtitution. They arerequired
to work within thelimitsof theCongtitutionof India, whichissupreme. TheCongtitutioniswritten,
somewhat rigid, and clearly stipul atesthedivison of powersbetween the governments &t different

leves.

The Constitution of Indiaprovidesfor dual policy i n which thereisthecentral governmenta the
union level and stategovernmentsin therespectivestates. Thethirdtier of governance, thatis, the
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loca self-government, operateshothin the urban and therurd aress. The 73" and 74" Constitutional
Amendment Acts, 1992, have provided constitutional statusto thelocal government institutions.

Itisto benoted that the Indian Congtitution a so providesfor divisonof powersbetween the union
and thestates. Thisdivisionof power findsplacein Schedule VII (Article246) of the Constitution.
Therearethreelistsviz., the Unionlist contains 97 items, the Statelist covers 66 items, and the
Concurrent list includes47 items. Under theconcurrent list both the union and the tategovernments
can legidateon the itemsspecified. SchedulesX | (Article2436) and X 11 (Article243W) of the
Constitutionprovide 29 and 18 subjects tothe Panchayats and Nagarpalikasrespectively. The
Congtitutiond Indiaprovidesfor anindependent and impartia judiciary, which actsasa guardian
o the Constitutionand has the power tointerpretit.

TheCongtitutionaf | ndiahasestablished an amicableunion, combining parliamentary-federafestures
for policy-makingand governance. Asitisseenin thecased divisond powers, the Constitution
ensuresthe union's legislativesupremacy over theunion list and dso over theconcurrentlisi, and
residuary legidlativejurisdiction. Even over thestatelist, theunionlegidatureor Parliamentcan
legidatein specifiedand exceptional circumstancesas per Article249, It ensuresthe supremacy of

the union parliament in matters of taxation, constitutionally anticipatedemergencies,judicial

administration,and in congtitutional amendments, etc. In practice, analysisof the application of

emergency provisions of the Constitution of India, roleof the state Governor, and financial

dependencedf thestatesupon theunion endorsestheunitary biasin our Congtitutionandin certain
cases create disturbancein the IGRs.

6.4.1 The Union Leve

i) Legidlature

As already stated that we havea parliamentaryform of government and theauthority for policy-
makingislocatedin thelegidativebody, that is, theParliament,and in the Council of Ministersor
Cabinet headed by the Prime Minister. The parliament hastwo Houses, that is, the L ok Sabha,
and Rajya Sabha. Therole of Cabinetismainly toexercisepolitical leadership and direct the
administration. TheCabinetMinistersaresd ected from themembersof the Parliament. The Cabinet
continuesi n power solong asit commands thesupport of themgjority of the Parliament.In caseof
substantia disagreement between theParliament and the Cabinet, either anew minisiry isappointed.
or anew Lok Sabha is elected. All theimportantissueson whichthe policiesareto beframedare
placed beforethe Parliamentfor its approval . Theseissuescould be placed beforeeither Houseof
the Parliament. Only in thecase of financial bills, they aresubmittedfirst to theLok Sabha. The
issue put beforeoneHousefor approval isdebated upon, and once approvedit goesto the other

House.

Thereisaset proceduretoformulate a policy. According to this procedure a hill hasto pass
throughthree stages. | n thefirststage, themover of theissueintroducesitintheHouse. Thetitleof
thebill on whichthepolicy isto beenactedisread and a brief sketch of thepolicyissubmittedto
theHouse. | ncertaincases, theissueisopposed at thisstageitsalf. In such asituation, theopposition
as well assthemoversof thebill get an opportunity toexplain theirrespective viewpoints. Oncethe
issueisthrough thefirst stage, it goeson to the next stagewhereall theclausesof the billsare
discussedat length. Then the mover proposeswhether the bill should besent to asel ect committee
orjointcommittee of both theHouses, or it should beconsideredby theHousestraight away or it
should becirculatedfor elicitingpublic opinionthereon. In accordancewith thedecision taken the
bill isfurther passed on to theconcerned channdl. In caseof referrd toa committee, adateis fixed
by whichthe committeeisto submititsreport totheHouse. | n the report stage, the committeehas
, the power to suggest necessary changesin thebill. Thesechangesareincorporatedif themover
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agrees. At thisstage, the bill is discussed clauseby clausein the House and usually several

amendments aremadein it. On each claused thebill theapprova of theHouseistaken. After this
stage, the bill entersthethird stage. Only such points, which could not beraised earlier, are considered
at thisstage. Oncecleared, thebill goesto the other House. After approval of theL ok Sabha, the
Rajya Sabha can suggest changes, whichtheL ok Sabhamay or may not agreewith. However, the
bill first passedin the RajyaSabha comes back to the Lok Sabhaand thechanges,if any, suggested
by theIok Sabhahaveto betaken into consideration by the RajyaSabha. Onceitiscleared by
both the Houses of the Parliament, it issent to the President for hisassent. In case the President
suggestscertain changesand if the Parliament approvesthem again without incorporating the
suggestionsof the President and sendsit back to the President, hehasto give hisassent. In this
context, President A.P.J. Abdul Kalam hassent back the Parliament (Preventiondf Disqualification)
Bill 2006. Thus, in such manner thelegid ativestructure at the union level performsitsrolein

policy-making.

ii) Executive

Thepolitical and permanent executivesplay an important rolein policy-makingat theUnion level.
Theformer isresponsibleto thelegislatureand so remains in the seat of power till it enjoysthe
confidence of the Parliament. In addition to the Prime Minister, the Cabinet and the Cabinet
Secretariat, and the ministriesconcerned play important rol ein policy-making.

Thus, parliamentary democracy |eadsto policiesgetting modified asaresult of discussionin the
Parliament or in consultativecommitteescomposed of themembers of Parliament. Thepolitical

executiveidentifiestheissuesto be presented beforethelegislature for formulating policieson the
same. Thepermanent executive hasthe necessary information regarding theissuesto beput on
agendafor policy-making.With regard to the issues presented by the opposition party members,
they may or may not beaccepted by theruling party. Policy-makingal sotakesplacein government
departmentsbearing varied nomenclatures,such as, rules, regul ations, byelaws, schemes, orders,
notifications, etc. In whichever senseone may usetheterm, itisafact that the work of delegated
legislation has increased substantially in India. The work of the legislature has increased
commensurately becaused proliferation of thegovernmentininnumerablespheres, In order to
copewithit, thel egislaturedel egatessomeof thelegidativework to theexecutive.

iii) Judiciary

Judiciary ismainly thehandi-work of the legid aturein Indiabut thejudiciary dso playsasignificant
roleinit. Thejudiciary isconsideredthe guardian of theConstitutionand it isalsoempowered to
undertakejudicial review. Also, it decidesdl disputesarisng between theunion and thestates, and
betweendifferent sates, and generaly anongdifferent unitsd the congtitutiona edifice. TheSupreme
Court and the High Courtsdecideon theconstitutionality of i ssuesbrought beforethem, besides
interpretingspecificprovisionsof aStatuteor executiveorder. Judicia decisionsprovidelegitimacy
to policiesof thegovernment. I nthiscontextif thehigherjudiciary findsthat thepolicy is, wholly or
in part, not in accordance with the provisionsof thelndian Constitution,then the policy, totally or
in part; can bedeclared unconstitutiona or invalid.

6.4.2 The State Levd

i) Legidature

For theenactment of policieson matters fallingin thestatelist, the procedure adopted by the state
legidlatureissimilartothat of the mechanism followed by theunion legislature.Most of the newer
statesareunicamera and only afew states (5statesout of 29), that is, Uttar Pradesh, Maharashtra,
Bihar, Karnataka, and Jammu and Kashmir still remainbicameral. | n thisregard, someof the most
progressive states areunicameral asit  easier to passor modify laws besidesincurring less
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expenditureduetotheestablishment (July 2006, Wikipedia). Thestateexecutiveisresponsibleto
thelegislature and remains in power till itenjoystheconfidenceor thelegidature. Besidesmaking
policieson the statelist subjects, thestatelegislaturecan makepolicieson concurrent list subjects
a so providedsuch legidativemeasures are not againstany policy enacted by theUnion Legidature.

i) Executive

Similar to thestructure of theExecutivea theUnionlevel, thestateshaveanumber of ministries
with respongibility for initiating policy and proposal sbeforetheState Cabinet for preparing agenda
for thestate |egidature. The departmentsin the State Secretariat perform thetask of gatheringdata
and information regarding proposalsfor policy fallingunder each department'sjurisdiction.In this
task, the permanent executive, thdt is, thebureaucracy assiststhe political executive.

6.4.3 The Local Leve

i) Elected Representative

Asalready noted al el ected and appointed offi cial shave asubstantia roleto play in theenactment
of policiesat theirrespectivelevels. Theloca government units, as per thestatutesof the respective
states, arein existence at the district, block/mandal, and villagelevels. There are municipal

corporations, municipa committeesand municipa councils, depending upon thesize d population
of designated urban areas. In therurd areasd each state, Gram Sabhaand Village Panchayatsat
thevillagelevel,Panchayat Sarniti attheblock level, Zilla Parishad at thedistrict level, andidentified
committeesframepoliciesonthe bassof theneedsd thelocal congtituents, area, and theavailable
resources. In thiscontext, thedirectivesissued by theUnionand stategovernmentsregarding any
local measuresaretaken intoconsideration.

i) Executive

Thepermanent executive, that is, the bureaucracy operating at the local and statelevelsalso plays
a significant rolein policy-making and implementation.|t provides guidance,information, and
feedback in policy-making, besidesidentifying limitationsof varioussortsincluding resource
congtraints.

Role of Inter-Governmental Agencies '

Issuesget trand ated into policiesafter being approved by therespectivelegidatures. At thelevel
of thelegid ature, there are number of processesinvolvedin policy-making. In addition, different
ministries and agenciesareinvolvedin thepolicy-makingfunction. Theseagenciesincludethe
Planning Commission, the National Development Council, theFmance Commission, etc. They
play acrucia rolein ' formulation of policiesin thecontext of Inter-governmental Rel ations (IGRs).

Planning Commission

The Planning Commission and theNational Devel opment Council (NDC) havepromoted regul ar
and useful centre-stateconsultationand coordinationon sectoral issues. ThePlanningCommission
‘advisesthegovernment, (bothcentral and states) onthepriorities, strategiesand size of theplan(s);
and on mobilisation and all ocationdf resources. TheCommission performsitsroleby maintaining
acloseliaison andinteractionwiththeunion ministriesas well aswithgovernmentof thestates. The
processof planning and the roleof the Planning Commission, described e aborately in Unit 7, bring
out vividly theintegrativeaspectsd IGR. TheCommissionhasto takeinto view thedataprovided
by Planning Boards/Committees of thestateand district level swhileformulating plans. Even the
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NDC actsasaforum for interaction between the Planning Commission, the Union government,
and thestatesin theprocessd finalisation of the plan, Therefore,it can be stated that in strengthening
inter-governmental rel ations, the Planning Commission and the NDC performcrucial tasks.

FinanceCommission

Article280 of the Indian Constitutionprovidesfor the Finance Commission. Theroleof Finance
Commission in IGRs isalsorelevant asit recommendsto thePresident of Indiathe net proceeds
of the taxesto bedistributed between the centre and the states, and the respective sharesof the
states. T he Finance Commission al so suggeststhe principles, which govern grants-in-aidto the
states out of the Consolidated Fund of India. Whilemaking its recommendations, the Finance
Commission usually keepsin view theframework o thefive-year plans. ThePlanningCommission
also keeps in view the suggestions and recommendati ons made by the Finance Commission.
However, the focusof the FinanceComrnissionison therevenuegapsand thefinancid requirements
of thestates.

6.5 INTER-GOVERNMENTAL RELATIONS HORIZONTAL
AND VERTICAL LINKAGES INPOLICY-MAKING

We haveseen that in thelndianfederal polity, the Union governmentisvery powerful and strgng.
Even then, thestatesal so enjoy certain autonomy; for example, thestatescan makepolicieson the
subjectsincludedin thestatelist. In thisregard, generaly, the Union governmentis not supposed
tointerfere.However, throughthe grant-in —aid given by theUnion or by the international agencies
for specified projectsto the states, the Union government interacts with the statesfor making
policiesaccordingly. Hereissues, such as, proclamationof internal emergency, referral of someof
the bills passed by the statelegislature to the President by the Governor for hisapproval before
givingassent toit, and aresol ution passed by the2/3" majority in theRajya Sabha to give power
to the Parliament to legislateon subjectsmentionedin the state listin the national interest, etc.,
highlight some checkson thestates autonomy and reveal the upper hand of the Uniori government
in specifiedareas. These provisionsalso reflect theroleof the Union government in the policy-
making processd thestategovernments.

Over theyears, the state governmentshaveexercisedtight controlsover local governmentunits,
partly becausedf thelatter's financial dependence, and partly becauseof statutory controls. The
73" and 74" Constitutional Amendmentshaveensured asubstantial measureof autonomy tothem
in policy-making. Despitethis, the state governmentscontinueto exercisecontrol over them.

TheUnion government interactswith thelocal government unitsregarding their projects and
programmes, either directly or through the respectivestategovernments.

The role of agencieslikethelnter-stateCouncil and the Zonal Councils, andforalikethelocal
periodicmeetings/conferences Of the Chief Ministers,and annua meetsd theGovernors, etc. also
sgnifiestheimportancedf inter-governmentalinteraction in policy-making.Zonal Councilspromote
inter-statecooperationin someareas. They also enabl ethe centreand the statesto cooperateand
exchangeideasand solveproblems. In additionto the above, thereareanumber of statutory and
ad hoc organi sationsconcerned with sharing of water or power with the administration of irrigation/
power projects, such as, theDamodar Vdley Corporation, Bhakra Nangal, Narmada River Valey
Project, ThungabhadraDam, etc. that play somerolein policy-making.
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Horizontal Linkagesin IGRs

Therearea sohorizonta linkagesa eachleve of thegovernment. Horizontal rel ationshi psbetween
different organsplay asubstantiverolein thepolicy-makingprocess.

In policy-making that falls within the broad framework of related socio-cultural issues, alarge
number of ministriesare involved. Sameisthecasewith someareasaf economic devel opment.
Thedepartmentsdeding with agricultura research, atomicenergy sphere, defence, research, science
and technology, and el ectroni csframepoalicies, which ded with variousaspectsof thescientific
spectrum. However, in areaslikedefenceandforeign affairsasingleministry may sort out i ssues.
The permanent executivein each areaof policy-making needs adequatecoordination ainong
different departmentsand subordinate agenciesconcerned with apolicy cluster. In thiscontext, as
per theAdministrativeReformsCommission,' thePrime Minister hasan unenviableresponsibility
to keeptheenthusiasticminister fromgoingtoofar or toofast and prodding thelaggardinto action.
He hastheoverd| respons bilityfor coordination and providingleadershipin policy formul ation,as
wdl as,implementation.TheChief Ministershaveand ogousfunctionto perform in Sates”*. Cabinet
committeeslsub-committees or committeesof secretariesdf the departmentsconcerned are
importantdevicefor coordination.

The permanent executive has asignificant part to play in policy-making. Theroled the Cabinet
Secretary.at theUnionlevel, andtheChief Secretary at thestateleve is worthmentioning. The
PrimeMini ster and the Cabinet Secretary at theUnion level,and Chief Minister and Chief Secretaly
a thestatelevel play important rolesin theeffectivefunctioningof theCabinet and itscommittees,
asall-importantpolicy mattersarereferred to thesecommittees.

The judiciary aso playsacrucia role. Asper article32 of thelndian Congtitution, theSupreme
Court hasthe power toissue™ directions, ordersor writs" to theexecutivetoenforcethelawsduly
and check executivearbitrariness. The SupremeCourt and the High Courtshavebeen making use
of itin responseto publicinterest litigation. Courtshavetaken an 'activist' stance with regard to
mattersthat concerntheeveryday lifeof thecitizens, especidly with regard to pollution control and
other mattersconcerningenvironmental | egidation,and protection o humean rights. Somerecent
ingtancesofjudi cial activismmay becited. Therecent SupremeCourt order soppingdl construction
work at Mall sitesin Delhi (2006) on a Public InterestLitigation challengingthepermission granted
by theauthoritiesfor constructionin 92.5 hactaredf landin theRidgeArea, which would lead to
heavy environmental damage. Theland had been auctionedby theDelhi Development Authority
(SupremeCourt Judgements, 2C06). | nancther significant judgment, theSocid WefareDepartment
d theDethi Government wasreprimanded by theDe hi High Courtfor itsscant regardfor employee
welfare. Someemployeesworkingin variouschildren's homeswerebeing paid just Rs. 33/- per
day, whichwasfar below the prescribed minimum wage. Thiswasin responseto apetitionfiled by
oneof theemployeesof the Department. (Hindustan Times, May 5,2006).

In addition, the committeesof the Parliament al so play asignificant partin policy-making. They
includethePublic AccountsCommittee, Committeean Public Undertakings EtimatesCommittee,
etc. TheGovernmenti saccountable through audit to thePublic AccountsCommitteefor itsannual
expenditure, andfor resourcedlocation tothe Estimates Committee Smilarly, for their performance
the public undertakingsare answerabl eto the Committeeon Public Undertakings. Thereportsof
thesecommitteeshavesomeimpact onlegid ationasthey arebased on detail ed examination and
thorough probing. Hence, thesecommitteesindirectly influencepalicy through necessary directives
and 'advice'. However, unlikethework of thecommittees ofithe U.S. Congress, our parliamentary
committees work isdf a post-hoc nature, Their work start; only after apolicy isexecuted. With
theresult, their observationswill impact on futurepoliciesonly.
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Thelnter-State Council (1SC) wasestablished in 1990 with thePrimeMinister asitschairman. Its
first meeting was held on 10" October 1990. The Council has taken aview on al the 247
recommendations made by SarkariaCommission. Out of 247 recommendations, 57 have not
been accepted by theISC/administrative ministries, 175 have been implemented, and 15area
differentstagesof implementation (Rastogi, 2005).

In some cases, policy issuesthat comeup do not exclusively fall within thejurisdictionof single
state or the Union. Examples aremattersrel atingto river waters, environmental control, naxal

problem or inter-statetransportation by road. The Cauvery water disputehas brought to thefore
theconfrontationbetweenthe statesof Karnataka, Tamil Nadu and the Union government. Thus,
toformulateapolicy in thisregard coordination and cooperationamong the threegovernmental

units hes become necessary. Boards, tribunals or sandingor ad hoc committeesareoften constituted
to resolvesuch mattersor disputesasthey cal for continuousinteraction between the Union and
different stategovernments for policy-making. Thusin thecontext of IGRs, interactionbetween
the Union, State, and Loca governments aswell asbetween different state governments and local

government unitsisimperative. Such interaction isusually characterised by cooperation,and a
times by competitionor conflict

6.6 ROLEOFINTER-GOVERNMENTAL RELATIONS IN
POLICY-MAKING:REVIEW

Facilitating cooperati on and interaction between | GRsensuresthat changes envisagedin policy
matters are brought about smoothly, and national and regional intei-estsdo not clash with each
~ other. Thisrel ationshiphascertain dimensionsin policy-making, thet is, legisative, administrative,
' andfinancial.

The Constitution of Indiaclearly highlightstheequation between the union and thestatesin terms
of distributionof power. It clearly showsthat theareaofjurisdictionof thecentreislarger, givinga
tiltinfavour of theUnion. Thecentrehastheauthority toinitiatelegidationinthe Parliament on
policy mattersincluded in theconcurrent list to obtain all-Indiauniformity. Besides, the residuary
powersare vestedin the Union Parliament. TheUnionisempoweredto legislatefor two or more
stateshy their consent (Article252). Moreover, it can makeany law for implementingany tresty,
agreement or conventionwith any other country or countriesor any decisonmadea any internationa

conference, associationor such other body (Article253). Article356 a so providesfor theimpostion
of President'srule in astate. In such an instance, thelegidatureof thestatein question would stand
dissolved or suspended and thelaw-makingpower would restin theParliament during that period.
Thereis also a provision for President's veto power over the state legislation, under certain

circumstances. (Articles200and 201). However, this power does not extend tomoney bills. The
variousconstitutional provisions,conventions,and practiceshighlight thesupremacy of theUnion
inthel GRs, especially in thecontext of thepolicy process.

In India, theadmini gtrativerel ationsbetween thecentreand thestates al so reveal stheenormity of
control of theunion onthegtatesinthearea of administration. Theexecutivepower of every state
isto beexercised to ensure compliance with thelaws madeby theParliament (Article256). In
caseaof theUnionexecutivehe/she i sempoweredto givesuch directionsto astate as may appear
to the Government of Indiato be necessary. Further, the presence of All-India Services
makestheauthority of the central government dominant over thestates. The Indian Constitution
makesprovisionfor the creation of new All IndiaServicesby theParliament (Article312). Moreover
the emergency provisions(Article352 to 360) empower the President in effect to suspend the
Constitution and to take over the administration of astateor states, if thereisathreat to the
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security of the nation, or a breakdown in the constitutional machinery of astate or states, or a
financia emergency.Further, through theappointment of Governorsby the President, theunion
hasinfluenceand control over stateaffairs. All theseprovisionsreflect thedominanced the Union
in administrativetnattersand the policy processof states.

Besideslegidativeand administrativerel ations, the union government exercisesitsdominancein
matters of finance also. Thefinancial dependenceof statesleadsto tensionsin IGRsin policy-
making. Thestatesoften complain that the centre had not shared taxes with them in accordance
with the spirit o the Constitution.Even the Planning Commission, whichisan extra-congtitutional
body, has becomeakind of 'super government'. Thestatesconsiderunion policiesasarbitrary,
citingthe growing burden of interest repayment.Inthisregard, twelfth Finance Commissionhas
-ecommendedfor adebt consolidationand waiver schemefor stateslinked tofiscal responsbility.
In pursuance of the accepted recommendations of the Commission, external |oans to state
governmentsareto begiven on the sametermsand conditionsasit isreceived by the Central
Government. (EconomicSurvey, 2005-2006)

Thus, it isevident that theentireschemeof thedistribution of power displaysastrong tendency
towards ahigh degreeof centralisation.In thissystem thestructural-functional balanceisinfavour
of thecentre,that is, thereasonfor tension between the unionand thestates. It further deteriorates
theprocessadf governance. Thereareanumber of provisions, which precipitatethetens on between
theunion and the states, which will be discussed subsequently.

In inter-governmental rel ations, the officedf the Governorishighly contentiousand hasalegedly
been repeatedly misused tofacilitatecentral interventionin the affairsof states. TheGovernorsare
facingacontroversy for their highly political and partisanrole. He/she actsasan agent of thecentre
in decisions on theappointment or dismissal of aChief Minister;decisionson thesummoning,
proroguingand dissol ution of stateassemblies; andin recommending President’s rule. Theal leged
partisan roleof the Governor hasbeen thefocal point in union-stateconflictsand agrossimbaance
in IGRsin policy-making.

In IGRs, onemagjor areaof conflictisthe power of creatingnew All-IndiaServices, which has
been vestediin the RgjyaSabha. Control over the All-IndiaServicesisanother irritant. Thecentre
recruits and appoints members of the All-India Services, through the Union Public Service
Commission (UPSC). They servein the state, paid by thestate, but the UPSC and the Union
HomeMinistry governtheir servicemles. Thisisanother festureof the unitary character of Indian
polity, whichcontributesto inter-governmental conflicts.

| n addition, continuousencroachment by thecentreon itemsmentionedin statelist, unjust division
of powers between the centreand the statesin economicand financial spheres, theemergency
provisionsof the Constitution, the office df theComptroller and Auditor General of India, the
Election Commissiondf Indiaetc. areresponsiblefor strained relations. Aboveall, the centre's
desireto maintain itspolitical hegemony and thedemand of the statesfor greater political power
and economic resourceshavecons derably strainedinter-governmental relations.

The Actspassed by mast of the stategovernmentshave not specifiedthe statutory assignmentor
divisondf net proceedsof taxes.Similarly,amostd| statesgive generd and specificgrants-in-aid
to their local bodies. They also pass on the money receivedfor implementation of centrally-
sponsored schemes. West Bengal and Kerala farebetter than the other statesin thisregard.

Thethirdtier of governancehasan importantbearing on inter-governmental relationsasit plays
significantrolein theprocessof governance.Inthecontextof workingof thelocal-sdf governance
the continuanceaof myriad centrally-sponsoredprogrammeslschemeson subjectsallocated to
stateand | ocal governmentsare anachronism.
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Themain objectiveadf Article243G isto ensurethat panchayatsfunction asinstitutionsof self-
government. Inthiscontext,an essentia step isto undertakeactivity mapping relatingto devolved
functions(29) with aview to attributingeach activity tothe appropriatelevel of panchayat,keeping
in mindtheprincipled subsidiarity (Panchayati Raj Update, 2006).However, it has been observed
that there has been no substantial devol utionof administrativeand financial powersof the states
and assuch thelocal bodieslack autonomyin respect d theactivitiesassigned to them, which is
lucidly presentedin Annexure-l. At thedistrictleve, various linedepartments/agencies implement
programmesand functionsunder theoverall supervision and control of theDistrict Collector/
Digtrict Magistrate. Whilemaking policy, thesphereof activity of each tier under each item has not
been defined and lft to thediscretion of theconcerned stategovernment. I n additiontothis, the
practiceof handing over authority in variousmattersd rural developmenttodistrict committees
headed by DistrictMinistersisanother retrogradestepin many states.

Many states, includingMadhyaPradesh, Rgjasthan and Uttar Pradesh, providefor nomination to
MPs and MLAs inlocal bodies, thereby weakening thegrowth of local self-government. They
influencenot only theelectoral outcome, but al so decision processesof therespectivelocal bodies.
Thesetendencies vitiatedemocracy a thegrassrootsleve and doesoffencetol GRs.

TheDigtrict Planning Committees (DPCs) areexpectedto play avery important rolein preparing
draft plansfor thedistrictsconcerned. In practice,the DPCs havebeen madeineffective.In this
regard, itissuggested that the DPCsshould be madeeffectiveand thedistrict plan prepared by the
rural and urban local bodies should be approved by thestate government without any major
change. Planningfrom below, it needsrealisation,isthecorner-stoneof |ocal self-governance,

6.7 CONCLUSION

Itisevidentfromthereview of thisUnit that thel GRsarean important aspectof policy-makingat
differentlevelsof thegovernment, andfor meeting theover-all objectivesof ademocratic polity.
Thelndian Constitution makesprovisonfor distributionof powersin aquasi-federal setup. There
area so enactmentsfor devol ution of authority tolocal government units. TheUnit also described
thedifferentmodel sdf relationship between distinct government levels. In thelndian context, the
respectiverolesof governmental structuresat theunion, stateand local governmentsin policy-
making havebeen discussed. It was noted that theeffectivenessdf | GRsfor problem solvingand
for generating appropriate policy, responses on the part of each stakeholder require greater
empowerment of participatory institutionsat the stateand local levels. ConflictsinIGRs, it was
suggested, haveimplicationsfor their strategies, behaviours, and level sof effectiveness. At present,
especiallyintheeraof coalitiongdvernment, management of cordial | GRs gains priority for proper
policy-makingand implementation..

6.8 KEY CONCEPTS

Delegated Legidation  : Thetermreferstotherule-making power of theexecutive over
mattersfor which authority istransferred toit by thelegidature. It
also refersto the output of rules, regulations, orders, etc. of the
executive.

Inter-State Council . Itisan effectivebody for consultationsbetween the Centre and
states. Under Article263 of theConstitutionthe Presidentisgiven
the power to definethenature of theduties of theCouncil. This
Council inquiresinto, and advisesupon disputes, which may have
arisen between the states.
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Quas-federal : A weskfederationin which theCondtitutionalocatesmore powers
tothefederal governmentto thedetriment o theautonomy of the
gates.
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6.10 ACTIVITIES

1) Analysetheroleof inter-governmenta agenciesin policy-making.

2 Outlinethe variousmodelsdf inter-governmental relations, and describethe structuresand
processesa’'theUnionLevel.

3) Identify any important policy decisonwith conflict potentia for inter-governmental relations.
Discussitsimpacton policy.

4) Vistapolicy-makingbody a thelocal level. On the basisof your observations,comment
upon itsworkingand relationship with other governmental organi sations.




90 Public Policy and Analysis

Annexure-1

Statusof Activity Mapping

Thestatus of activity mapping (AM) with respectto each stateas on 16-3-2006 has been presented
in thefollowing table.

State/ Subjects  AM under- Notes State/ Subjects AM under- Notes
ut transferred taken Ut transferred  taken
Andhra 17 9 AM for critical Manipur- 22 22
Pradesh ﬁﬂgﬁs like Orissa 25 7 Fiscal transfer yet
g not done.
Only 8 departments o be made
have passed orders Punjab 7 - Draft AM prepared
for transfer o funds
and functionaries. Rajasthan 29 12 AM done for agri-
culture, soil
Arunachal - 29 Congarvation’ PHED,
Pradesh elementary and
) 5 secondary education\
Assam 29 29 health and family
Bihar 25 - welfare, irrigation,
Chhattis- 29 27 Executive orders Ig;?jsttcl);]?i?:yP\ND
garh not issued (Except i o
forest and drinking encrgy, technical
education
water supply) :
Sikkim 28 -
Goa 6 18 tlj g;llj,rsmgo?; gggolved Tamil Nadu 29 Instructions issud for
' ‘ devolving all subjects
Gujarat 15 14 Only 5 subjects to panchayats, but no
partially devolved. actual devolution
Haryana - 10 Subjects yet © be Tripura 29 21 Orders were issued
transferred. for devolution of 21
Himachal 26 - LS departments have : subjects in 1994.
Pradesh issued orders dele- Uttar 12 - AM completed in
gating powers to Pradesh respect of 32
panchayats. departments.
Karnataka 29 29 AM implemented :g‘f;ﬁ‘e“;'l‘a‘gg” yet
through fiscal ’
devolution in Uttara- 14 9 Orders for devolution
2005-06 budget nchal of 3 departments issued
. with regard to . .
26 subjects West 29 15 Ordersissued in .
Bengal respect of 15 subjects
Kerala 26 26 119 activities relating for which AM has
to 19 functions been completed.
J devolved. AM
has been revised with ~ A&N .
complete details. Islands AM in progress
Madhya 23 7 AM prepared by D&N
Pradesh an NGO, Samarthan. Haveli 3 AM completed
Yet to be considered Laksha-
by government. dweep -
Mabha- 18 - No move to Chandi-
rashtra undertake AM garth : -

Source: Ministry of Panchayati Raj, Government of India





