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1. Abstract

This case documents the challenges involved in the adoption of Information and
Communication Technology (ICT) and its implementation by the government. Nemmadi was an
e-governance project initiated in 2004 by the government of the state of Karnataka. The policy
and the political environment in Karnataka had turned quite favourable, since the beginning of
the new millennium, for such ICT initiatives aimed at improving the transparency,
accountability and efficiency of the government administration at the village level. Nemmadi
was an ambitious project conceived to offer digital services to rural citizens across 800 hoblis
(cluster of villages) in the state. The services included issue of certificates of several kinds,
which entitled the citizens belonging to economically and socially backward sections of the
society to avail of benefits and concessions under various government schemes conceived as
part of affirmative action by the state. The National Informatics Centre (NIC), a central
government agency, largely provided the technology support for Nemmadi. Piloted in two taluk
headquarters, Project Nemmadi consisted of setting up of 800 telecentres within a span of 4
months. One of the consortium team (Roll out Partner) which was a PPP member carried out
the rollout of the project. The e-governance department of the state government through a
comprehensive Service Level Agreement (SLA) monitored the implementation and the
operational management of the project. Project Nemmadi was conceived as a ‘sequel’ to a
celebrated e-governance initiative called Bhoomi, which involved digitization of 7 million
agricultural land records, and was a landmark in e-governance in India. Bhoomi was
championed and closely led by the then Principal Secretary (PS) of the Department of IT. He
also led the Nemmadi project for a few months during its roll out phase, before his transfer. In
2008 another officer took charge as the Principal Secretary (PS) of this department. Project
Nemmadi had received its share of bouquets and brickbats. The project had won several
awards. Government was happy that a beginning had been made — the concept of Rural Digital
Services (RDS) had been proven and its working demonstrated; the usage of the telecentres
was growing; the village level administration was gradually turning transparent and the village
accountant & revenue inspector roles were being leveraged to build up an effective citizen
data base. The Roll out partner was sceptical about its business viability in the short-run and
the rigidity of the SLA framework. National Informatics Center, the main technology provider,
had felt the success of Project Nemmadi hinged on eliminating the process inefficiencies. In the
opinion of the rural citizens, Project Nemmadi made life easy for them, but took longer time
than the manual system to deliver the certificates. They also complained of the
cumbersomeness of some documentary requirements and poor and inadequate facilities at the
telecentres and the continued harassment of the middlemen. The department led by the new
Principal Secretary, had to put all the pieces together and justify the project on the original
three key objectives — improvement in the transparency, efficiency and accountability of village
administration in the delivery of government services. His recommendations to the political
leadership and the decisions that follow could transform the project to a truly village level
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Citizen Service Center (CSC), thus, paving the way for an e-governance revolution directly
touching the lives of the people in the villages where 70% of India lives.

2. Key Words & Tags

E-Governance, technology adoption, telecentre, public private partnership, SLA. Domain: Rural
Digital Services; Subject/Knowledge: Adoption Process, Relational Contract, and Adoption
Success, PPP models

3. Note to Practitioners/Instructors

This case can be used to illustrate the challenges faced in the process of ICT adoption viz. e-
Governance, in the context of a democratic and developing country. The case describes the
milieu in which the adoption was attempted — characterized by complex multi-layered
government machinery reaching down to the village level. The challenges can be formidable
when the adoption is attempted in a ‘big-bang’ manner, in a very short time frame, and across
a large geographical spread- all these in partnership with a private organization for the
implementation and operational management in a maiden PPP arrangement.

3.1 For the Practioners

The case does not fully capture the complexity of the decision-making process in the
government, due to its confidentiality. But it attempts to communicate the same at a
broader level. It is clear from the case facts that the then Principal Secretary played a
major role in the conception and the early stages of implementation of Nemmadi. But
the Champion had to ‘crash’ the process of bidding, evaluation and selection of PPP
partners, considering his imminent transfer to another department. That the PPP model
was being attempted for the first time and that too on a large-scale project of this kind,
only served to confound the situation during the crucial implementation stage of
Nemmadi. When and how should a Champion ‘pass on the baton’ to the ‘Institution’?
Would the option of a phased rollout, instead of the big-bang full-fledged rollout, been
better? Seeking a broader acceptance or buy-in on the project, from the lower-rung
internal stake-holders (internal-users of the technology) like the tehsil-level and village-
level staff, may be a key requirement for an effective transition. At the same time,
leveraging the authority and power of the higher-up stakeholders like the secretaries
and even the political leadership, may be necessary to manage the ‘resistance to
change’ and thus facilitate the ‘project takeoff’. How could one strike a balance
between the two? The implementation challenges’ arising from the SLA contractual
rigidities is vividly documented in the case. This raises the important need for an
‘evolutionary’ SLA or a ‘relational contract’, especially when the PPP is a maiden
attempt on a large-scale and a wider scope. Can such an SLA arrangement be
formulated and executed within the existing governance process, which views
unfavourably any change in the ‘rules of the game’ mid-stream? The legal framework
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governing the system of bidding and awarding of contracts may also have a bearing on
this issue. Yet another issue is: should a process be re-engineered — radically or
incrementally, before it is automated. This case also compels a definition of ‘successes
in an e-Governance project, before an evaluation of the outcomes. The project
objectives, as originally conceived, could supply some useful ‘criteria of success’, but
typically assume a longer time-horizon. It is, hence, necessary for additional criteria to
be developed to measure the success of ICT adoption, such as the ‘breadth’ and the
‘depth’ of adoption signifying the ‘internal diffusion’ (quantitative criterion) and
‘technology infusion’ (qualitative criterion), respectively. It is interesting to note that
some of the criteria could be applied only over a longer timeframe for a meaningful
measurement.

3.2 For the Instructors

The case helps in exploring the linkages between the stages of adoption - motivations
to adopt e-governance, the nature of decision-making engaged in by the leadership and
the quality of implementation. A cascading effect of one stage on the next, and a
cumulative impact of all the stages on the success of adoption have been reported in
the literature .In this case, viability of Bhoomi, rather than solving an existing problem
was the primary driver behind the conception of Nemmadi. This led to a decision-
making process, which could be considered incomplete with regard to the consideration
of the factors and the people involved. The nature of decision-making, in turn,
influenced the implementation phase of the project, which had the force and the
benefit of the ‘Champion” who was the ‘central authority’ as long as he was in

command.

The case illustrates the application and the implications of the concept of PPP as ‘risk-
sharing’ towards delivering a ‘public good’ characterized by ‘positive externalities’. The
case could be usefully discussed from the perspective of agency theory, transaction cost
and information theory. On the ‘success of adoption’, the case provides an interesting
platform to discuss the definition and metrics for the measurement of success, which is
arguably an ambivalent construct, especially in the context of e-governance in a
developing democratic country. The case lends itself for a useful discussion from the
perspective of ICT for Development (ICT4D) in the sense of ‘development as capacity
building’. This case is best taught as part of a curriculum in e-Governance Programmes
at the post-graduate level, in courses like e-governance Strategy, in the e-governance
module in courses like MIS, Strategic Management of Technology, and Public Policy and
in @ module on Public Private Partnership (PPP), in a course on Public Policy. This case
best fits into short-term and long-term management development programmes on e-
governance and Public Policy too.
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The following Discussion Questions could help participants analyse and surface
important issues for debate and discussion:

1) What are your views about the success of Nemmadi as a project? What criteria
would you apply to measure the success?

2) If you were in the Secretary’s place what would you have done and how?

3) Comment on the process of planning and decision-making with regard to
NEMMADI? Who were involved? What were the factors considered? What are the

socio-political dynamics?
4) How would you characterize the manner in which NEMMADI was rolled out?

5) How would you select a PPP partner for NEMMADI? What would you outsource and
not outsource? Should a PPP model be adopted for a new initiative or mature
initiative? How should an SLA be formulated and enforced in uncharted terrain?

6) Will you extend the contract with the existing PPP partner? Why & why not?
7) When does the ‘Champion of innovation’ pass-on the baton to the ‘institution’?

8) Comment on Nemmadi’'s implementation in terms of the People, Process, and
Technology alignment.

9) Isthe process in NEMMADI engineered well?

10) Evaluate them on a scale - good, average and poor?
4. Project Context

Karnataka had been a pioneer in e-governance in India. The e-governance Strategy for
Karnataka was unveiled in the year 2000, even before the NeGP' was in place, as part of the IT
Millennium Policy. A detailed Action Plan supported this strategy. In Karnataka, the Center for
e-governance (CEG) was established as a Society by the Government of Karnataka under e-
governance Secretariat, DPAR. The Centre for e-governance is an autonomous and
independent body specially formed to implement and monitor various IT enabled services and
e-governance initiatives. Karnataka was among the first few states, which thought e-
governance should get proper amount of focused attention and decided to have a separate
department.

Nemmadi is the first and the largest G2C? e-governance project which offered to rural citizens,
a range of 38 services such as RTC3, Caste, Income, Residence, Birth, Death etc. certificates, 800

'NeGP is the National eGovernance Plan unveiled by the Government of India in 2006, which has, since then, been
guiding the formulation and implementation of the eGovernance projects by various state governments

? Refers to information, interactions, transactions etc between the Government and Citizens

3 Rights & Tenancy Certificates — pertain to land ownership and play a vital role in the life of farmers, for security
of tenure, seeking Crop Loans, bail in Crime Cases. This also helps Revenue Administration and the private industry
in agri-business in planning

Case Studies on e-Governance in India — 2012 - 2013 Page | 4



Mationa Archiccong e Government

telecentres’located at hoblis®, across the state. These certificates enabled the citizens to apply
for benefits under various government schemes, apply for admission to educational
institutions and government jobs etc.

In Karnataka, 9000 village accountants, each serving three or four villages, maintained land
records and other records related to the villagers e.g. the family tree, income details etc.
Villagers had to seek out a village accountant to get a copy of any certificate based on their
records. The certificate (based on its kind) was a document required for many common tasks,
such as admission to schools or colleges, application for government jobs, obtaining bank
loans, applying for benefits under various government schemes like subsidy for seeds. The
villagers could access their personal records maintained by the village accountant only through
these certificates. The government system did not provide for any other means of access and
verification of citizen data.

The process for obtaining certificates consisted of - villagers applying for the same with the
village accountant. The village accountant, then, based on his records sent the application with
his recommendation to the revenue inspector at the hobli. The latter, in turn, sent it to the
tahsildar at the taluk office who issued the certificate. This was sent back to the village
accountant to be handed over to the citizen®. Thus, the village accountant was the only
government functionary who the citizen was in touch with. As a member of the NGO dealing
with Rural Empowerment put it — “For the citizen, more so the illiterate and the poor, he
personified government and almost God. People forever tried to keep him in good humour. He
usually was invited to all celebrations in households and given special treatment. A visit by the
village accountant sure meant a whole lot to the rural citizen. “

The first attempt at e-governance in Karnataka was made in 1998, and was called Bhoomi. The
Bhoomi initiative consisted of creating a database of computerized land records. Through this
initiative, 20 million records of land ownership of 6.7 million farmers in the state were
digitized. The farmers could obtain online printed copies of the Rights & Tenancy Certificate
(RTC) through telecentres in 177 taluk offices.

Project Bhoomi centralized land records at the taluk level. This required villagers to travel up to
the nearest taluk, which could be a very long distance from the villages, to get the RTCs issued.
Hitherto, the Village Accountant (VA) in the village issued the RTCs. The citizens would ‘pay’
the VA and get the RTCs issued. Now they had to go all the way to the taluk office to get the
same issued on payment of a fee. There had been complaints about logistics problems. Citizens
wanted the delivery points to be at a closer proximity. This would also meet with the
government vision of getting ‘closer to the citizens’. To improve their reach, the state

*Telecentre is a kiosk where the citizen interface takes place — from the application for a service to its final delivery
Kiosks where Citizens-related services are rendered

> Cluster of 3to 5 Villages

e Appendix 5a shows this flow. The shaded parts in the flow diagram show the areas of arbitrariness that
Nemmadi is trying to streamline.
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government put in place a rural telecentres project, with the plan of locating the telecentres at
a hobli level. The rural telecentres would not be viable with Bhoomi services alone being
available on them. Therefore, the department thought, other RDS’ services, for which the
citizens had been travelling to the taluk office, could also be offered through these telecentres.
This would make the telecentre viable and at the same time serve as a single-window for all
the services. This arrangement would ensure Nemmadi (peace of mind) for the rural citizens.
Thus, Nemmadi project was born. Buoyed by the success of Bhoomi, the project champion took
it on himself to find out more and identify every facet of service required by the villagers,
which could be integrated into a village centre of information.

In May 2003, the department engaged the National Informatics Centre (NIC) to conduct a
preliminary study to identify the services, which could be offered to the citizens in rural
Karnataka. Its study revealed that around 40 services were being availed by the citizens at the
government offices. There had been increasing demand for these services, beginning with the
RTCs (under Bhoomi). In order to ensure that time over runs do not occur as in the case of the
earlier project which the key person managed the key project manager addressed the issue by
involving the private sector in the project. As per the understanding what was needed was
private sector partners with energy and enthusiasm to take up this task and give it the speed
and vitality. Nemmadi’s model, right from the beginning, was broader than that of Bhoomi, the
earlier project on which the key resource had experience. The concept of a rural centre, which
would integrate 38 services, is accessible at hobli level and work without much government
involvement while giving employment was immediately appealing. It was perceived by some of
the team members that “With Bhoomi, the then department head had learnt how to make
things happen and the benefit of earlier experiences would be useful for the NEMMADI
project. It was decided that the telecentres would be set up by the private entrepreneurs at
the hoblis and a fee of Rs. 10 per certificate would be charged to the citizen. The government
would provide the stationery and the private party would provide the required infrastructure,
which would support the delivery of these services”

5. Project Overview
U Objectives
The following were the stated vision, mission, and objectives of Project Nemmadi:

Vision: The Government of Karnataka’s vision for the Nemmadi (telecentre) Project is that IT
enabled government services should be accessible to the common man in his village, through
efficient, transparent, reliable and affordable means.

Mission: The mission of the Nemmadi project is to deliver efficient government services at the
citizen’s doorstep.

Objectives:

Rural Digital Services is a generic term applied to any electronic service delivered to citizens in the rural areas
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To create efficient and smart virtual offices of state government in all the villages.

Initially, to provide copies of land records and 38 other citizen centric services of the
revenue department in a convenient and efficient manner through 800 village
telecentres across rural Karnataka.

To scale up the operations to cover all other G2C services of all the departments.

To enhance accountability, transparency and responsiveness of the government to
citizens’ needs.

To provide government departments and agencies means of efficient and cost effective
methods of service delivery to citizens.

To manage the delivery of services through the PPP model.

To enable government departments and agencies to focus on their core functions and
responsibilities by freeing them from routine operations like issuing of certificates,
maintaining land records, and collecting utility bills from citizens; thereby enhancing the
overall productivity of the administrative machinery.

U Stakeholders, Clients/beneficiaries

The key stakeholders were:

T

= =_ =2 =2

The e-governance department, Government of Karnataka. It was also the main client.
The village administration.

NIC as the technology partner.

The consortium of private partners who were responsible for execution of the project.
The citizens were both stakeholders and most important beneficiaries of the project.
U Governance services offered

SERVICES PROVIDED IN NEMMADI TELECENTRE

Certificates Benefits
Status Certificates:
i Residence certificate Opening a bank account, Admission to school/college
ii. Living certificate etc.
iii.  Re-marriage certificate Claiming old age pension
iv.  Surviving family member certificate
v.  OBC (Other Backward Classes) certificate Claiming family pension
vi.  Caste certificate for Category-A
vii.  Caste certificate for other categories Applying for Government of India jobs (v to viii)
viii. Caste certificate for SC/ST
ix.  Widow certificate
X.  Birth certificate Claiming widow pension
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Xi.

Death certificate

Income certificates:

Income certificate

Income certificate for compassionate

appointment
Unemployment certificate

Applying for admission in schools/colleges
Applying for Government of India jobs (ii to iv)

No government job certificate for
compassionate appointments
V. Bonafide certificate
vi.  Solvency certificate Applying for subsidies and grants from the
vii.  Old Age Pension government and other private organisations (vi to ix)
viii. Widow pension
ix. Physically handicapped pension
Land related certificates:
i No tenancy certificate Applying for subsidies and grants from the
ii.  Agri Family member certificate government and other private organisations for
ii. Landless certificate seeds, fertilisers and agri-inputs (i to viii)
iv.  Agriculturist certificate
v.  Small & Marginal farmer certificate
vi.  Agri Labour certificate
vii. Land holding certificate
viii.  RTC
ix. Mutations For transactions dealing with buying and selling of
land.
B2C services:
i.  Sandhya Suraksha Yojane
ii. National Family Benefit scheme
iii. Karnataka Vocational Training and Skill

Development Corporation

iv. Employability training
v.  Sales Training — (Telesales/Marketing)
Vi. Domestic — BPO

Vii. Basic Computer Course

6.  ProjectDescription

6.1 The Pilot Project

The e-governance department began the telecentre initiative in 2004 with a pilot

project in Maddur, a town in Mandya district of Karnataka. National Informatics Centre
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executed the pilot project. The existing technical infrastructure of Bhoomi was used.
First, a prototype of two services were built, and demonstrated to a small committee
comprising divisional commissioners, tahsildars, caseworkers, and a few representatives
from the industry for their comments on the prototype. However, the village
accountants and the revenue inspectors were not a part of the decision making process.
After demonstration of prototype, the two services were improved and piloted in
March 2004. Karnataka had some existing telecentres set up by an organization for
demonstrating a proof-of-concept of telecentre technology. The department then
decided to utilize the 10 telecentres of this organization which were being run by local
entrepreneurs to offer telecom and telemedicine services for the Nemmadi pilot
project.

The project champion, began to push things forward - got funds sanctioned for
additional client machines, got the district collectors to procure them on war-footing,
talked directly to the tahsildars and compelled them to process applications (Appendix
2 details the hierarchical structure of the functionaries involved). The time pressure due
to his imminent transfer from the position also enabled speeding up of works. In the
rural government machinery, sometimes the government functionaries of the Revenue
Department did not align with the plans for possibly operational reasons. During such
times, the department roped in the right organizational resources to overcome the
hurdles. Basically, a carrot and sticks approach and continuous supervision and close
follow up till the tasks got over helped the project. This micro-management by the
Project team contributed to the success of the pilot project, but displeased many
functionaries along the way. This success proved that the technology was viable, thus
paving the way for the rollout of more telecentres. In 2005, another fourteen services
were added to the two services piloted in Maddur. In subsequent stages of the pilot,
another member was given the mandate of ramping up the number of telecentres.
However, it could not mobilize adequate number of village entrepreneurs for running
telecentres. Therefore, the department decided to float an open tender for private
partners for Nemmadi roll-out.

6.2 Process & Technology

Each Nemmaditelecentre consisted of a desktop computer system, peripherals, and a
human telecentre operator (picture in Appendix 3). The private partner provided the
infrastructure set-up. Besides the telecentres, Nemmadialso consisted of 176 taluk
back-offices, where the citizens’ requests for services were processed. Each telecentre
at the hobli level was connected to the nearest taluk back-office. All taluk back-offices
and telecentres were also connected to a central database at the State Data Centre in
Bangalore. The exchange of data between the two happened through the State Data
Centre for reasons of security. The architecture of Nemmadiis shown in Appendix 4.
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A taluk back-office could service more than one telecentre, and was headed by a
tahsildar, a government functionary in-charge of the taluk. He was assisted by a group
of functionaries, including: (i) Village accountants and revenue inspectors at the field
level, (ii) Caseworkers at the taluk office level, and (iii) A taluk back-office operator.
When a citizen visited the telecentre with a request for a certificate, the telecentre
operator entered the oral request of the citizen into the system, in the required format.
If the certificate had been issued previously, the operator connected to the SDC, gave a
search based on the key field and recovered the existing valid document from the SDC
database. He issued a print of the same to the applicant.

In the case of a new application, the application along with the necessary documents
were scanned and saved. The telecentre operator uploaded to the SDC the soft copy of
the application. The operator at the back-office in the taluk downloaded the soft copy
of the application from the SDC. The back office operator also received the hard copies
of the applications, which were delivered to him from the telecentres. He matched the
hard copy and the soft copy of the application, checked the attached documents, and
sorted out the applications by moving them to the respective revenue inspector’s login.
‘Moving to a particular login’ was a phrase used to imply authorizing the concerned
person for further processing in the system. The revenue inspector referred the cases
to village accountants if necessary, and provided field verification reports to the back-
office operator. These reports were manually signed by the village accountant and the
revenue inspector (except in those hoblis where digital signature of revenue inspector
was available). The back-office operator accepted the field verification reports and
moved the corresponding applications to the caseworker login.

The caseworker entered the field verification reports into the system, generated the
‘office note’ and gave his comments and recommendations. The back-office operator
then moved the application along with the office note to tahsildar login. The tahsildar
digitally signed the certificate, and it was printed (the entire process flow is depicted in
Appendix 5b). Once digitally signed, these certificates were uploaded to the State Data
Centre and printed from the telecentre. The certificate, thus generated, contained a
bar code, which represented the digital signature of the tahsildar (Appendix 6). The
government provided the stationery for the certificates, since it had to be on the
government letterhead. Nemmadi also intended to incrementally build a citizen
database. As part of servicing a request, the details of all the family members of an
applicant, such as caste, occupation, income etc. were collected and stored at the State
Data Centre.

While this was the prescribed process, the case authors observed a variant in some
telecentres. An assistant from the Revenue Inspector’s office in the hobli collected the
application forms, after the telecentre operator keyed in the details. The latter sorted
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out the applications and sent them to the Village Accountant for verification. This
‘adjustment’ enabled the village functionaries to control the queue of the applications.

6.3 Outcomes and Benefits realized.

The government had its own take on the Nemmadiproject. The e-governance
department saw some major benefits of Nemmadj such as:

9 Establishment of 800 telecentres had provided a good start. The concept had been
established, and demonstrated.

1 The roles of the village accountant and the revenue inspector were reduced to
some extent.

9 Awareness, literacy and empowerment of villagers were, all by themselves, great
ancillary benefits.

9 First time creation of data and its validation was a major challenge, but repeatability
of data was assured.

9 A study done by research scholars showed a growth in the number of transactions
at Nemmadi telecentres in the last 3 years (Appendix 7), which indicated that the
citizens were adopting the innovation.

9 It fit in neatly with National e-governance Plan. In fact, it had been a forerunner of
Common Service Centres under National e-governance Plan.

The e-governance department’s view was that, gradually, over time, Nemmadiwould
improve the transparency in the transactions. The government, thus, claimed that while
the role of the village accountant could not be completely done away with, as they had
been a part of the system for more than 150 years; their efforts would be used in the
creation and validation of the citizen database. The tahsildars of various taluks also felt
that Nemmadiwas still in its infancy. Mahesh, tahsildar, Ramanagara taluk said,

“Nemmadi is in its infancy. It is an important projec system we evolved to reduce
human interference We were successful in bringing in technology for delivery of
government services. There were a lot of hurdles here and there. They were sorted out
at various levels. Technology level issues were attended to first. End delivery system
issues like infrastature, skill development, people, understanding of Nemmadi process
SGO0P O2yliAYydzSR F2NJ I gKATf Sdé

National Informatics Centre, as the technology provider, had mixed feelings too. It
appreciated the technological challenge in a project of this size, and that eventually it
would help citizens. Hence, National Informatics Centre had its own misgivings as to
whether Nemmadicould ever be successful if the process issues were not addressed.
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The private partners of Nemmadi had mixed opinions too. They felt that the
government made undue demands, and was rigid in its stand in the project. While in
the long run, they felt they might benefit from the project; at that point they were not
very sure about any meaningful business outcome for themselves. The lukewarm
response to the subsequent tender for Common Service Centres by the government
also reflected the misgivings of the private sector in getting involved in PPP projects.

The activities at a village administration level did not undergo much change despite
Nemmadi. The village accountants and revenue inspector continued to play a key role.
They continued to be the primary record keepers of rural citizens and their land data.
Certificates were issued or refused based on village accountant’s recommendations;
hence, he played a very important role in the lives of people. Bhoomi helped to
organize the queue of applications. In Nemmadi, village accountants lost all control of
power in the case of issue of additional copies of the same certificate, as the data was
stored in the State Data Centre and could be accessed from the telecentre. Instances of
bogus documents issued also came down, as data was maintained in the database.
However, the queue of applications in case of Nemmadi, had not been organized vyet,
and rent seeking due to that still took place. The illiterate among the villagers continued
to depend on the village accountants for other favors/services, after obtaining the
certificates.

6.4 Issues and Challenges faced duringplementation

The decision makers in the department at that time decided on a big bang approach as
they wanted to see early benefits from the project. They realized that identifying 800
entrepreneurs (after initial partner company’s inability to scale up at the pilot stage) at
the village level in such a short time was just impossible. Moreover, each one would
offer his own bag of services. Uniformity of services would not be ensured and scaling
up would be a huge problem. Therefore, the department floated a request for proposal
from vendors who could set up required telecentres across the state. The deal was
bagged, for one zone, after due diligence by a consortium of organizations in 2006.

The initial investment of Rs 300 million (6.7 million USD) had come from the consortium
and the state government, with one partner bearing almost 90 percent of the cost. This
amount was intended to cover the costs of all equipment, connectivity, VSAT (Very
Small Aperture Terminal) operations, real estate leasing, power, UPS and peripherals.
VSAT was a two-way satellite ground station equipped with a dish antenna and was
used to provide internet connectivity.

Another vendor (Operations vendor) was selected for all the operational aspects of
Nemmadi It began the roll out of telecentres in November 2007. This was the first time
that PPP model was being used in a project of this kind. The two key entities
operationalizing Nemmadi i.e. the telecenters managed by Operations vendor and the
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taluk administration constituting the ‘last-mile’ of the governance system, therefore,
had to face many challenges. The following were some of the key challenges:

o Ramping up telecentres within a very short timeframe

The big bang approach adopted for setting up telecentres became a huge challenge. It
consisted of a number of tasks — identification of facility, leasing the facility, and
identification of telecentre operators. In leasing too, Roll out Team had to adhere to a
standard format of agreement with the landlords. Getting that accepted over so many
locations was a challenge. There was a political angle, as well; if the telecentre location
happened to be in the opposition party’s stronghold, Roll out Team faced added issues
in leasing the facility. Besides identifying the property for the telecentre, Roll out Team
had also to recruit and deploy 800 telecentre operators. Recruitment of operators who
were computer literate was a challenge in the hoblis. Hurdles were faced in training
them on Nemmadi application software too. Nemmadi was meant to serve the rural
citizen - often illiterate or semi-literate. In order to interface with them, the telecentre
operator required patience and understanding. The citizen-applicant often could not fill
in an application form on his own. The telecentre operator would need to explain to
them the necessary details and elicit the data from them. It was quite challenging to
manage such transactions and enter data simultaneously. Moreover, there were
deficiencies in data entry skills in many of the telecentre operators. This resulted in
numerous data entry errors, which cascaded down the process resulting in acrimonious

exchanges between the telecentre operators and taluk administration.
0 Meeting telecentre facility specifications

Besides identification of telecentre premises, Rollout Team also had to adhere to the
standards laid down by e-governance department for telecentre facility. It had to
ensure that all the centers looked the same - brick and mortar structure with a counter.
For internet connectivity at the telecentres, Roll out Team had to work with the VSAT
vendor. VSAT connectivity could not be provided without proper earthing. Providing
earthing in the hobli areas was a major challenge; there were no skilled people to do it.

0 Managing Service Level Agreements

Nemmadiwas governed by comprehensive SLAs signed between Roll out Team and the
e-governance department of Karnataka. The SLAs could be categorized into the
following types:

- Roll-out of telecentres

The e-governance department had specified SLAs regarding the number of telecentres
to be set up in a month, the number of taluk back-offices to be set up in a month, and
staffing of the telecentres. There were also stipulations for number of women and
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handicapped operators to be hired. Roll out Team had to pay penalties, based on
prefixed rates, per day of delay in the targets of rollout.

- Operations of telecentres

The SLAs with regard to the Operations consisted of those relating to (i) front-end at the
telecentre e.g. up time of telecentre devices, operator attendance, and payment of user
fees, and (ii) back-end at the taluk back-office e.g. cycle time of the back-office operator
for generating office note, and exchange of data between telecentre and State Data
Centre. The main hurdles in adhering to the front-end SLAs were power failure and
Internet connectivity, which affected the up time of devices. Penalty was charged for up
time falling short of 95%. The SLAs regarding number of times the computers at the
telecentre and State Data Centre were synchronized were also affected by power and
connectivity failures at the telecentre.

Attrition amongst telecentre operators, and availability of good data entry skills were
big issues that Roll out Team faced on a regular basis. Remittance of user fees collected
at the telecentres also posed a challenge.

- Telecentre maintenance

There were SLAs pertaining to deployment of extra computer in a telecentre in case of
number of transactions increasing beyond the limit. The e-governance department very
strictly enforced penalty. The penalty charges were further enhanced after an
allowance period.

0 Motivating government functionaries

The attitude of the village functionaries was a challenge to Nemmadi implementation.
The village accountants, revenue inspectors, and taluk level officials like the tahsildar
were lukewarm in their approach to Nemmadi. Even at a pilot stage, the tahsildar
needed to be reprimanded by the then head of the department to approve requests for
certificates; else the applications lay in his drawer unattended. After Nemmadi
implementation too, some functionaries did not adopt to the queue system i.e. the
first-in-first-out mode, for serving the rural digital services applications.

Further, a hard copy of all the documents continued to be generated at the taluk office.
In fact the tahsildar was required to approve by signing off on a hard copy of the
caseworker’s note before the Roll out Team representative moved the application to
the tahsildar’s login. The latter digitally then signed the certificate which was printed at
the telecentre and handed over to the applicant.

0 Managing process inefficiencies
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7.

The urgency with which the Nemmadi system was implemented resulted in automating
the as-is government processes without reengineering them. Therefore, the process
inefficiencies continued and resulted in erroneous certificates, delayed responses etc.
This manifested the most during April to June during which all admissions to schools
and colleges were scheduled. This period saw the maximum number of applications.
There was a huge pressure on end dates due to limited availability of school/college
seats. During this period citizens did not accept errors or delays; some of them got
middlemen and political pressure to get their job done. The impact of any error during
this time was hugely magnified. This, in turn, eroded the confidence of citizens in the e-
governance system.

0 Surmounting technology related hurdles

The Nemmadi application was developed as a real time system. However, during rollout
many power and connectivity issues emerged, and the real time system did not serve
the purpose. Roll out Team developed the Global Services Infrastructure that provided
for both real time as well as offline (by writing data into the local queue) modes of
operation. Once connected, the queue was synchronized with the central database at
the State Data Centre. This software development was unforeseen, and contributed to
the delay in the rollout of telecentres.

Key Lessons

The case illustrates the pitfalls when the key motivation behind the project conceptualization is

extension of a successful project. The following are the key lessons:

T

The strengths of a project ‘champion’ are widely recognized and are also evident in this
case, with the additional qualification of a ‘celebrity champion’.

The case also exposes the weakness of ‘blind championship’ and highlights the need for
managing the transition towards ‘institutionalization’.

The impact of ‘official transfer’ on the dynamics of both decision-making and
implementation is vividly brought out in this case. This poses personnel-related policy
issues with regard to the key talent engaged in a project.

The increasing policy emphasis and the attractive benefits of embracing PPP models in
large-scale projects compel a closer examination of the character of the contractual
arrangements. This case presents the challenges arising out of a rigid SLA applied in the
context of an e-Governance initiative, which combined a large project-scope with a
short implementation time frame — a truly big-bang approach. This presents an
opportunity to shape SLAs on the basis of ‘relational contracts’ with an emphasis on
the broader framework of governance, allowing for an ‘evolutionary’ SLA. Yet another
opportunity to view PPP as a partnership is embodied in the definition of PPP as a “risk
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sharing relationship between the public and the private sectors based upon a shared

8 Project Nemmadi, despite

aspiration to bring about a desired public policy outcome
the bumpy implementation phase, began to deliver digital certificates across 800

locations.

9 The case raises the important, but the vexatious issue measurement of the outcomes
and impact of an e-Governance project. The adoption success could be measured in
the short-term — the breadth of adoption. On the other hand, the societal impact
would demand a longer timeframe and a longitudinal study. This case heightens the
sensitivity to the range of impact and the challenges of measurement and hence
evaluation of the cost-benefit of such projects.

Road Ahead — ICT4D is an emerging paradigm, which has sought to shift the perspective of e-
Governance projects from the government to the citizens and especially the deprived sections
of the society, as in this case. This turns the attention of the policy makers towards building the
capacity of the under-privileged people to harness the benefits of the technology. It points to
the pitfall of deepening of the ‘digital divide’ in the absence of such support mechanisms.

8. Methodology adopted for Case Writing

Data and information were collected from both the Primary and Secondary sources. The
primary sources comprised senior officials of the Government of Karnataka — at the state and
taluk levels, NIC, the PPP partners, Telecentre Operators, Village Accountants, Revenue
Inspectors and Citizens. Semi-structured interviews were conducted ranging from 1 hour to 2
hours for each interviewee. The secondary sources covered government websites, articles and
new-coverage in print-media and articles in academic journals.
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APPENDIX 2

HIERARCHICAL STRUCTURE AND FUNCTIONARIES OF REVENUE ADMINISTRATION IN INDIA
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APPENDIX 3
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APPENDIX 5a

PROCESS FLOW FOR CERTIFICATES (PRE-NEMMADI)
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APPENDIX 5b

PROCESS FLOW OF NEMMADI
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SAMPLE OF CERTIFICATE WITH DIGITAL SIGNATURE
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TREND IN TRANSACTIONS AT NEMMADI TELECENTRES
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Source: Naik, G., Basavarajappa, K. P., Sultana, N. andRashmi, K. K. Public Value Creation through
Private Partnership: Lessons from Public Service Delivery in Karnataka, India, in Ramesh, G. et
al (eds) Public Private Partnerships, New Delhi, Routledge, 2010. Pp 226- 265.
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