
Summary:

In this document, we compile Aadhaar-enabled Public Distribution System (AePDS) protocols 
in the five southern states of India, namely, Tamil Nadu, Andhra Pradesh, Karnataka, 
Kerala, and Telangana. Table 1 provides details of the various protocols each 
state follows. Table 2 documents delivery failures in PDS and maps alternative 
mechanisms the states have put in place to address those failures. Appendix I and II 
broadly consolidate the key aspects of PDS of each state such as types of cards and 
commodities that can be availed under the programme.

About Social Protection Initiative:

India has moved over 271 million people out of multidimensional poverty between 2006 and 
2016 while halving its poverty rate. However, the analytical apparatus used to measure 
poverty often leaves out a significant section of households that fall in and out of poverty over 
time. With 85% of India’s 460 million workforce currently engaged in the unorganised sector, 
there is a significant proportion of the workforce vulnerable to income, livelihood, longevity 
and health-related shocks. The lack of or insufficient access to risk protection may push these 
households into poverty when such risks materialise. Trends of growing informalisation of the 
workforce, even within the formal sector, further exacerbates these vulnerabilities.

The Social Protection Initiative at Dvara Research is a policy initiative that aims to conduct 
research that will inform the design and implementation of a universal social security system. 
We believe a universal social security system is one that protects households and individuals 
against the vulnerabilities faced across the life cycle. At the same time, it is important to keep 
in mind India’s unique demographic and economic realities. These vulnerabilities are the 
outcomes of complex interactions of being exposed to a threat, of a threat materialising, and 
of lacking the defences or resources to deal with a threat.

Introduc�on

The Code on Social Security Bill, 2019 [“the Bill”], introduced in Parliament in December 2019, is the most 
recent a�empt to ra�onalise patchwork of social security legisla�on into a comprehensive Code. One of the 
key differences between the 2019 Bill and the versions in 2018 and 2017 is the chapter on unorganised sector 
workers. Earlier versions of the Bill provided for equal social security benefits for all categories of workers. 
However, the 2019 Bill treats informal sector workers as a separate category and provides that the 
government will frame schemes for their welfare.

As we have noted in our comments to the Ministry of Labour in 2019,2 there is a lack of clarity on who 
informal sector workers are, meaning that there is a further lack of clarity on whom the interven�ons target. 
Further, it is unclear why informal sector workers are treated as a separate class from organised sector 
workers, or why informal sector workers receive far less protec�on under the Statute. Under the Bill, welfare 
for unorganised sector workers is to be provided by schemes designed by the Central or State governments, 
while formal sector workers have clear en�tlements to provident fund, gratuity, employees’ state insurance 
and maternity benefits. This is deeply problema�c, as informal sector workers comprise more than 75% of 
the workforce.3 There is an urgent need to evaluate the structure of social security available to unorganised 
workers.

In this policy brief, we discuss:

                 i. The many defini�ons of informal sector workers, and whether social security should be universal
                 ii. Unorganised workers in the Code on Social Security Bill, 2019
                 iii. Design principles for social security interven�ons by the state and the private sector. 

1. Who is an Informal Sector Worker?

The following defini�ons in the Bill are of interest.

• S. 2(35): "gig worker" means a person who performs work or participates in a work arrangement and earns 
from such activities outside of traditional employer-employee relationship;

• S. 2(77): "unorganised sector" means an enterprise owned by individuals or self-employed workers and 
engaged in the production or sale of goods or providing service of any kind whatsoever, and where the 
enterprise employs workers, the number of such workers is less than ten;

• S. 2 (82) "wage worker" means a person employed for remuneration in the unorganised sector, directly by 
an employer or through any contractor, irrespective of place of work, whether exclusively for one employer 
or for one or more employers, whether in cash or in kind, whether as a home-based worker, or as a 
temporary or casual worker, or as a migrant worker, or workers employed by households including 
domestic workers, with a monthly wage of an amount as may be notified by the Central Government and 
State Government, as the case may be.

S. 113 allows persons to self-iden�fy as unorganised sector workers.

• The Na�onal Commission for Enterprises in the Unorganised Sector (2007)4 proposed two defini�ons for 
unorganised sector workers. These are as follows:

              o "The unorganised sector consists of all unincorporated private enterprises owned by individuals or 
households engaged in the sale and production of goods and services operated on a proprietary or 
partnership basis and with less than ten total workers".

o “Unorganised workers consist of those working in the unorganised enterprises or households, 
excluding regular workers with social security benefits, and the workers in the formal sector without any 
employment/ social security benefits provided by the employers".

Based on these defini�ons, the NCEUS found that about 86% of India’s workforce in 2004-05 would fall within 
the unorganised sector. 

• The Periodic Labour Force Survey 2017-18 (PLFS) relies on the defini�ons by the 17th Interna�onal 
Conference of Labour Sta�s�cians for workers in the informal sector. The report lists some categories of 
informal workers, including:

             o      own-account workers and employers who have their own informal sector enterprises;
             o contributing family workers, irrespective of whether they work in formal or informal sector 

enterprises;
o employees who have informal jobs … whether employed by formal sector enterprises, informal 

sector enterprises, or as paid domestic workers by households;
o      members of informal producers‟ cooperatives; and
o persons engaged in the own-account production of goods exclusively for own final use by their 

household, such as subsistence farming or do-it-yourself construction of own dwellings.5

The PLFS also considered only proprietorships and partnerships as informal sector enterprises. 

• The ILO Recommenda�on No. 202 defines the informal economy as covering “all economic activities by 
workers and economic units that are – in law or in practice – not covered or insufficiently covered by formal 
arrangement.” The Recommendation also clarifies that “informal work may be found across all sectors of 
the economy, in both public and private spaces.”

We note that the Bill classifies informal sector enterprises by size of the establishment, rather than in terms 
of access to social security. This defini�on may leave out many workers from statutory social protec�on 
measures. According to the PLFS 2017-18, only 22.8% of Indian workers are in regular wage or salaried 
employment. 52.2% are self-employed, while 24.9% are in casual labour. The PLFS notes that 68.4% of 
workers employed outside of agriculture are employed in these informal sector enterprises. Further, 71% of 
regular wage employees have no wri�en job contract, while 49.6% of regular wage employees were not 
eligible for any form of social security. Restric�ng social protec�on measures only to those in informal sector 
enterprises, as defined in the Bill, would leave many workers out of coverage. Moreover, it is unclear why the 
Bill carves out gig workers and pla�orm workers as a separate category from informal sector workers.     

We further note that terms “informal sector worker” does not encompass all those in need of social protec�on. 
The PLFS found that about 9% of workers were unemployed. Further, India has an old age dependency ra�o of 
around 9.3%, which is likely to increase to 12.4% by 2026.6 Many others may not be in the workforce for 
reasons of age, disability, or the need to provide unpaid care work at home. There is a need to include all these 
classes of individuals within the protec�on of a formal social security net. We therefore propose that any social 
security floor be made universally applicable to all persons.7

2. Informal Sector Workers Under the Code For Social Security Bill, 2019

S. 109 of the Bill reads:
(1) The Central Government shall formulate and notify, from time to time, suitable welfare schemes 

for unorganised workers (including audio visual workers, beedi workers, non-coal workers) on matters relating 
to—
          (i) life and disability cover;
          (ii) health and maternity benefits;
          (iii) old age protection;
          (iv) education;
          (v) housing; and
          (vi) any other benefit as may be determined by the Central Government.

(2) The State Government shall formulate and notify, from time to time, suitable welfare schemes for 
unorganised workers, including schemes relating to—
          (i) provident fund;
          (ii) employment injury benefit;
          (iii) housing;
          (iv) educational schemes for children;
          (v) skill upgradation of workers;
          (vi) funeral assistance; and
          (vii) old age homes.

Unlike the 2018 Dra�, the present Bill does not treat unorganised and organised sector workers in exactly the 
same way. Instead, while organised sector workers are covered under the chapters on provident fund, 
employees’ state insurance, gratuity, old age and maternity benefits, unorganised workers are only provided 
for under Chapter VII. 

Chapter VII is based on the Unorganised Workers Social Security Act, 2008 (“UWSSA”). As with the UWSSA, the 
Bill does not provide for content of the rights referred to in S. 109. Rather, these are le� to the discre�on of the 
execu�ve, which is to frame schemes. 

This is problema�c – schemes do not provide for jus�ciable rights which ci�zens can enforce in court. Further, 
they may be modified at any �me, at the discre�on of the government, and even to the detriment of the end 

beneficiary.8 Moreover, since schemes cannot be enforced in Court, their implementa�on depends on the 
availability of funds from the government. As reports have shown, the budget alloca�ons for schemes vary 
wildly from year to year,9 meaning that the implementa�on of many important schemes is haphazard at best. 
Further, while the Bill provides for self-iden�fica�on as an unorganised sector worker in s. 113, it does not clarify 
what the implica�ons of such registra�on – or the failure to do so – might be. 

Finally, the Bill does not envisage any role for the employer (except in the case of pla�orm workers in s. 114). 
This is problema�c, as it may mean that employers do not take responsibility for social security of their workers 
by keeping them in casual work arrangements. We note that the Contract Labour (Regula�on and Aboli�on) Act, 
1970 only applies to establishments with more than 20 workers and does not apply where work is of an 
“intermi�ent” or “casual nature.” Where work is contracted out to contractors and sub-contractors, it could 
become impossible to ascertain where the liability for workers’ welfare may lie. 

In sum, we iden�fy three key concerns with the Bill in its present form:

1. The Bill does not elaborate on the content of social security rights for the informal sector. Instead, it leaves 
this to the discre�on of the government. This in turn means that there is li�le certainty on what ci�zens may be 
en�tled to. Moreover, the government schemes referred to do not confer any jus�ciable rights on ci�zens.

2. This means that there is a stark difference in the types of rights formal sector workers receive and those 
available to informal sector workers. In this respect, the Bill is not an improvement over the Unorganised 
Workers Social Security Act, 2008.

3. There is a need to envisage a framework that assigns responsibility to different en��es – such as employers 
and contractors – in providing and delivering social security to workers. This is par�cularly relevant for those in 
the formal sector.

3. Designing Social Security Floors For India
A. Social Security Provided by the Government

As noted above, there is a need for social protec�ons to be made available universally, and not only to informal 
sector workers. A number of rights, including the right to health,10 shelter,11  and old-age pensions12  have been 
read into the right to life under Ar�cle 21 of the Cons�tu�on. Further, the Direc�ve Principles require the State 
to provide for the right to work,13 just and humane condi�ons of work14 and a living wage15.  

Many interna�onal instruments also relate to the need to provide for social security and basic economic rights 
to ci�zens. The Interna�onal Labour Organisa�on’s Recommenda�on No. 202 on Basic Social Security Floors and 
Recommenda�on No. 204 on the Transi�on from the Informal to the Formal Economy both refer to the need to 
put systems in place to protect the needs of informal sector workers. Further, the UN Sustainable Goal No. 8 

refers expressly to “full and produc�ve employment and decent work for all.”16

To give effect to these obliga�ons, it is necessary for the state to put social security mechanisms in place. We 
refrain from making any specific recommenda�ons with respect to the content of the social security floor to 
be provided by the government. Further research is required to evaluate the needs of those outside formal 
social security nets and how this should be delivered. However, we suggest the following design principles for 
a state-provided social security floor:

1. Floor level social protec�ons should be made available to all persons and not only those in the workforce. 

2. The social security tools available to those in the formal sector may not be appropriate for all persons. 
Instruments such as PF or Employees’ State Insurance require regular payment of contribu�ons from wages 
and a lack of liquidity. These may not be appropriate for those workers with seasonal occupa�ons or those 
who earn much less than minimum wage. 

3. Par�cular a�en�on must be paid to providing basic income security. The Code on Wages, 2019 provides 
that minimum wages are to be determined by skill and geographical region,17 not by consump�on 
requirements of individuals. As the PLFS highlights, many workers earn far less than the na�onal floor level 
minimum wage of Rs. 176.18 There is, therefore, an urgent need to ensure that the social security floor 
provides enough income security for persons to meet their consump�on requirements. 

4. There is a need for both clarity and certainty in en�tlements due to persons. As set out above, this can be 
provided by ensuring that social security floors are enshrined in statutes that set out basic en�tlements. 
Some ma�ers, such as the rupee amount of a transfer or the delivery architecture for a payment, may be 
determined by subordinate legisla�on. However, the content of social security rights must be set out in 
statute. 

5. Any social security policy must account for migra�on within India and the need for workers to be able to 
access benefits in different states. We note that the Bill does not make any express reference to migrant 
workers, nor any reference to the Inter-State Migrant Workers Act, 1979. This must be remedied and clear 
guidelines framed for migrant workers’ access to benefits.

6. There must be a simple and accessible grievance redressal mechanism available to persons. 

7. There may be a need to s�pulate mandatory contribu�ons by the employer and employee for social 
security. These contribu�ons must take the vola�le and seasonal nature of informal sector work into account 
and allow for flexibility in payments.

1Author works as an intern with Dvara Research, India. Author can be reached at janani.ap@dvara.com

Janani AP1, Social Protection Initiative, Dvara Research

Dvara Research | Document | August 2020

Delivery Protocols in AePDS in Five Southern States 
of India 



02

Introduc�on

The Code on Social Security Bill, 2019 [“the Bill”], introduced in Parliament in December 2019, is the most 
recent a�empt to ra�onalise patchwork of social security legisla�on into a comprehensive Code. One of the 
key differences between the 2019 Bill and the versions in 2018 and 2017 is the chapter on unorganised sector 
workers. Earlier versions of the Bill provided for equal social security benefits for all categories of workers. 
However, the 2019 Bill treats informal sector workers as a separate category and provides that the 
government will frame schemes for their welfare.

As we have noted in our comments to the Ministry of Labour in 2019,2 there is a lack of clarity on who 
informal sector workers are, meaning that there is a further lack of clarity on whom the interven�ons target. 
Further, it is unclear why informal sector workers are treated as a separate class from organised sector 
workers, or why informal sector workers receive far less protec�on under the Statute. Under the Bill, welfare 
for unorganised sector workers is to be provided by schemes designed by the Central or State governments, 
while formal sector workers have clear en�tlements to provident fund, gratuity, employees’ state insurance 
and maternity benefits. This is deeply problema�c, as informal sector workers comprise more than 75% of 
the workforce.3 There is an urgent need to evaluate the structure of social security available to unorganised 
workers.

In this policy brief, we discuss:

                 i. The many defini�ons of informal sector workers, and whether social security should be universal
                 ii. Unorganised workers in the Code on Social Security Bill, 2019
                 iii. Design principles for social security interven�ons by the state and the private sector. 

1. Who is an Informal Sector Worker?

The following defini�ons in the Bill are of interest.

• S. 2(35): "gig worker" means a person who performs work or participates in a work arrangement and earns 
from such activities outside of traditional employer-employee relationship;

• S. 2(77): "unorganised sector" means an enterprise owned by individuals or self-employed workers and 
engaged in the production or sale of goods or providing service of any kind whatsoever, and where the 
enterprise employs workers, the number of such workers is less than ten;

• S. 2 (82) "wage worker" means a person employed for remuneration in the unorganised sector, directly by 
an employer or through any contractor, irrespective of place of work, whether exclusively for one employer 
or for one or more employers, whether in cash or in kind, whether as a home-based worker, or as a 
temporary or casual worker, or as a migrant worker, or workers employed by households including 
domestic workers, with a monthly wage of an amount as may be notified by the Central Government and 
State Government, as the case may be.

S. 113 allows persons to self-iden�fy as unorganised sector workers.

• The Na�onal Commission for Enterprises in the Unorganised Sector (2007)4 proposed two defini�ons for 
unorganised sector workers. These are as follows:

              o "The unorganised sector consists of all unincorporated private enterprises owned by individuals or 
households engaged in the sale and production of goods and services operated on a proprietary or 
partnership basis and with less than ten total workers".

o “Unorganised workers consist of those working in the unorganised enterprises or households, 
excluding regular workers with social security benefits, and the workers in the formal sector without any 
employment/ social security benefits provided by the employers".

Based on these defini�ons, the NCEUS found that about 86% of India’s workforce in 2004-05 would fall within 
the unorganised sector. 

• The Periodic Labour Force Survey 2017-18 (PLFS) relies on the defini�ons by the 17th Interna�onal 
Conference of Labour Sta�s�cians for workers in the informal sector. The report lists some categories of 
informal workers, including:

             o      own-account workers and employers who have their own informal sector enterprises;
             o contributing family workers, irrespective of whether they work in formal or informal sector 

enterprises;
o employees who have informal jobs … whether employed by formal sector enterprises, informal 

sector enterprises, or as paid domestic workers by households;
o      members of informal producers‟ cooperatives; and
o persons engaged in the own-account production of goods exclusively for own final use by their 

household, such as subsistence farming or do-it-yourself construction of own dwellings.5

The PLFS also considered only proprietorships and partnerships as informal sector enterprises. 

• The ILO Recommenda�on No. 202 defines the informal economy as covering “all economic activities by 
workers and economic units that are – in law or in practice – not covered or insufficiently covered by formal 
arrangement.” The Recommendation also clarifies that “informal work may be found across all sectors of 
the economy, in both public and private spaces.”

We note that the Bill classifies informal sector enterprises by size of the establishment, rather than in terms 
of access to social security. This defini�on may leave out many workers from statutory social protec�on 
measures. According to the PLFS 2017-18, only 22.8% of Indian workers are in regular wage or salaried 
employment. 52.2% are self-employed, while 24.9% are in casual labour. The PLFS notes that 68.4% of 
workers employed outside of agriculture are employed in these informal sector enterprises. Further, 71% of 
regular wage employees have no wri�en job contract, while 49.6% of regular wage employees were not 
eligible for any form of social security. Restric�ng social protec�on measures only to those in informal sector 
enterprises, as defined in the Bill, would leave many workers out of coverage. Moreover, it is unclear why the 
Bill carves out gig workers and pla�orm workers as a separate category from informal sector workers.     

Table 1: Citizen-Interface Processes in PDS (Identification and Authentication)

beneficiary.8 Moreover, since schemes cannot be enforced in Court, their implementa�on depends on the 
availability of funds from the government. As reports have shown, the budget alloca�ons for schemes vary 
wildly from year to year,9 meaning that the implementa�on of many important schemes is haphazard at best. 
Further, while the Bill provides for self-iden�fica�on as an unorganised sector worker in s. 113, it does not clarify 
what the implica�ons of such registra�on – or the failure to do so – might be. 

Finally, the Bill does not envisage any role for the employer (except in the case of pla�orm workers in s. 114). 
This is problema�c, as it may mean that employers do not take responsibility for social security of their workers 
by keeping them in casual work arrangements. We note that the Contract Labour (Regula�on and Aboli�on) Act, 
1970 only applies to establishments with more than 20 workers and does not apply where work is of an 
“intermi�ent” or “casual nature.” Where work is contracted out to contractors and sub-contractors, it could 
become impossible to ascertain where the liability for workers’ welfare may lie. 

In sum, we iden�fy three key concerns with the Bill in its present form:

1. The Bill does not elaborate on the content of social security rights for the informal sector. Instead, it leaves 
this to the discre�on of the government. This in turn means that there is li�le certainty on what ci�zens may be 
en�tled to. Moreover, the government schemes referred to do not confer any jus�ciable rights on ci�zens.

2. This means that there is a stark difference in the types of rights formal sector workers receive and those 
available to informal sector workers. In this respect, the Bill is not an improvement over the Unorganised 
Workers Social Security Act, 2008.

3. There is a need to envisage a framework that assigns responsibility to different en��es – such as employers 
and contractors – in providing and delivering social security to workers. This is par�cularly relevant for those in 
the formal sector.

3. Designing Social Security Floors For India
A. Social Security Provided by the Government

As noted above, there is a need for social protec�ons to be made available universally, and not only to informal 
sector workers. A number of rights, including the right to health,10 shelter,11  and old-age pensions12  have been 
read into the right to life under Ar�cle 21 of the Cons�tu�on. Further, the Direc�ve Principles require the State 
to provide for the right to work,13 just and humane condi�ons of work14 and a living wage15.  

Many interna�onal instruments also relate to the need to provide for social security and basic economic rights 
to ci�zens. The Interna�onal Labour Organisa�on’s Recommenda�on No. 202 on Basic Social Security Floors and 
Recommenda�on No. 204 on the Transi�on from the Informal to the Formal Economy both refer to the need to 
put systems in place to protect the needs of informal sector workers. Further, the UN Sustainable Goal No. 8 

refers expressly to “full and produc�ve employment and decent work for all.”16

To give effect to these obliga�ons, it is necessary for the state to put social security mechanisms in place. We 
refrain from making any specific recommenda�ons with respect to the content of the social security floor to 
be provided by the government. Further research is required to evaluate the needs of those outside formal 
social security nets and how this should be delivered. However, we suggest the following design principles for 
a state-provided social security floor:

1. Floor level social protec�ons should be made available to all persons and not only those in the workforce. 

2. The social security tools available to those in the formal sector may not be appropriate for all persons. 
Instruments such as PF or Employees’ State Insurance require regular payment of contribu�ons from wages 
and a lack of liquidity. These may not be appropriate for those workers with seasonal occupa�ons or those 
who earn much less than minimum wage. 

3. Par�cular a�en�on must be paid to providing basic income security. The Code on Wages, 2019 provides 
that minimum wages are to be determined by skill and geographical region,17 not by consump�on 
requirements of individuals. As the PLFS highlights, many workers earn far less than the na�onal floor level 
minimum wage of Rs. 176.18 There is, therefore, an urgent need to ensure that the social security floor 
provides enough income security for persons to meet their consump�on requirements. 

4. There is a need for both clarity and certainty in en�tlements due to persons. As set out above, this can be 
provided by ensuring that social security floors are enshrined in statutes that set out basic en�tlements. 
Some ma�ers, such as the rupee amount of a transfer or the delivery architecture for a payment, may be 
determined by subordinate legisla�on. However, the content of social security rights must be set out in 
statute. 

5. Any social security policy must account for migra�on within India and the need for workers to be able to 
access benefits in different states. We note that the Bill does not make any express reference to migrant 
workers, nor any reference to the Inter-State Migrant Workers Act, 1979. This must be remedied and clear 
guidelines framed for migrant workers’ access to benefits.

6. There must be a simple and accessible grievance redressal mechanism available to persons. 

7. There may be a need to s�pulate mandatory contribu�ons by the employer and employee for social 
security. These contribu�ons must take the vola�le and seasonal nature of informal sector work into account 
and allow for flexibility in payments.

PDS Process Key Protocols Inference

Identification Tamil Nadu is the only state that follows 
Universal PDS (UPDS) and spends above 
the centrally allocated budget in order to 
provide universal coverage2.

Kerala was known for its robust Public 
Distribution System until the shift of UPDS 
to Targeted PDS, which then resulted in a 
large number of beneficiaries being 
denied subsidised benefits3. 

Andhra Pradesh, Karnataka and 
Telangana identify beneficiaries according 
to NFSA rules.

Tamil Nadu with UPDS encounters 
relatively less exclusion errors in terms of 
identification compared to states that 
follow TPDS4 as wider coverage leads to 
lesser exclusion errors.

Authentication Tamil Nadu is the only state that practices 
Non-Biometric Authentication (NBA), it 
offers smart cards with QR codes in place 
of biometrics and generates a one-time 
password (OTP) for two-factor 
authentication5.

Andhra Pradesh, Telangana and Kerala 
predominantly practice the standard 
process with biometric authentication.

Tamil Nadu is less likely to experience 
authentication failure as it employs NBA 
as compared to the other four states6.

2Citizen charter. (2018). Retrieved from Department of Food & Public Distribution, Government of Tamil Nadu: 
https://www.tnpds.gov.in/downloads/citizen-charter/Citizen-Charter-2018.pdf
3Anuradha, G. (2018). Public Distribution System in Tamil Nadu: Implications for Household Consumption. Retrieved from LANSA: 
http://59.160.153.187/sites/default/files/Public%20distribution%20system%20in%20Tamil%20Nadu%20Implications%20for%20household%
20consumption.pdf
4Hundal, H et al., (2020). A Conundrum of Efficiency And Inclusion: Aadhaar and Fair Price Shops. Retrieved from Economic & Political 
Weekly:  https://www.epw.in/engage/article/conundrum-efficiency-and-inclusion-aadhaar-and 
5Masiero, Silvia. (2015). PDS computerisation: What other states can learn from Kerala. Ideas For India. Retrieved July 8, 2020, from 
http://www.ideasforindia.in/topics/trade/pds-computerisation-what-other-states-can-learn-from-kerala.html
6Allu, R., Deo, S., & Devalkar, S. K. (2019). Alternatives to Aadhaar based biometrics in the Public Distribution System. Retrieved from Economic & 
Political Weekly: https://www.epw.in/journal/2019/12/special-articles/alternatives-aadhaar-based-biometrics-public.html
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Although Karnataka practices the 
standard process, few places in the state 
practice the process in two phases due to 
connectivity issues, authentication as 
phase one and disbursement as the 
other7.

Authentication is done in the first 3-5 
days along with issuance of a receipt, and 
in the next 1-3 days, the beneficiary visits 
the fair price shop (FPS) with the receipt 
and receives their subsidies8.

7Hundal, H et al., (2020). A Conundrum of Efficiency and Inclusion: Aadhaar and Fair Price Shops. Retrieved from Economic & Political 
Weekly: https://www.epw.in/engage/article/conundrum-efficiency-and-inclusion-aadhaar-and 
8ibid
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Table 2: Documenting Delivery Failures in Citizen-Interface Processes of PDS

Documented Process Failures Key Protocols Grievance Redressal

Identification Errors

BPL households are 
identified as per the official 
criteria, however, the 
accuracy of such criteria to 
identify all deserving 
beneficiaries has been 
called into question9.

The Socio-Economic Caste 
Census (SECC) which is used 
to identify BPL households 
is both outdated and 
characterised by exclusion 
errors10.

Kerala: Although it implements 
TPDS and identifies beneficiaries 
as per NFSA, it simultaneously 
attempts to cover a larger group 
of eligible beneficiaries by 
expanding PDS coverage to 
those who may not fall under 
NFSA criteria but are identified 
as vulnerable based other 
criteria11.

Tamil Nadu: It offers different 
types of family cards based on 
different levels of eligibility 
criteria such as Priority 
Household card, Non-PHH card, 
Family cards for transgenders, 
homeless etc., in order to cover 
most of the state’s deserving 
population12.

Tamil Nadu13  and Karnataka14  offer 
both offline (toll-free service) and 
online services for beneficiaries to 
register their complaints and for the 
status check. 

Kerala15, Andhra Pradesh16  and 
Telangana17  also maintain live 
statistics of applications received and 
redressed on their online portal.

However, studies in Karnataka and 
Telangana show that despite the 
presence of grievance redressal 
mechanism, most beneficiaries are not 
aware of the system and hence it 
remains underused18.

It has also been reported that the 
grievance redressal mechanisms are 
almost non-functional with beneficiary 
complaints remaining unprocessed19.

9Khera, R. (2017). Impact of Aadhaar in welfare programmes. Retrieved from SSRN 3045235: https://papers.ssrn.com/sol3/
papers.cfm?abstract_id=3045235 
10Srinivas, A. (2019). The targeting challenge in India’s welfare programs. Retrieved from livemint: https://www.livemint.com/
politics/policy/the-targeting-challenge-in-india-s-welfare-programs-1557294982507.html
11Hundal, H et al., (2020). A Conundrum of Efficiency And Inclusion: Aadhaar and Fair Price Shops. Retrieved from Economic & 
Political Weekly:  https://www.epw.in/engage/article/conundrum-efficiency-and-inclusion-aadhaar-and 
12Citizen charter. (2018). Retrieved from Department of Food & Public Distribution, Government of Tamil Nadu: https://
www.tnpds.gov.in/downloads/citizen-charter/Citizen-Charter-2018.pdf
13Official website of Civil Supplies and Consumer Protection Department, Government of Tamil Nadu. Retrieved from https://
tnpds.Gov.In/home.Xhtml
14Public Grievance Redressal System. Food Civil Supplies & Consumer Affairs Department. Government of Karnataka. Retrieved from: 
https://ahara.kar.nic.in/pgrs_fcs/Grievance/Grievance.aspx
15Grievance Redressal. Food & Civil Supplies Department. Government of Kerala. Retrieved from: http://pg.civilsupplieskerala.gov.in/
welcome.do?lang=eng&grmd=m$S1a2bd 
16Department of Consumer Affairs, Food & Civil Supplies. Government of Andhra Pradesh. Retrieved from: https://aepos.ap.gov.in/
Grievance/Home.jsp 
17Grievance Redressal System for E2E PDS, Government of Telangana. Retrieved from: http://nfsagrams.telangana.nic.in/ 
18See Ganesh, M et al., (2019), Sreedharan, S., et al, Jayan, T. (2018) 
19Times of India. (2020). PDS grievance redressal system is not working. Retrieved from MicroSave – India Focus Note: https://
timesofindia.indiatimes.com/city/ahmedabad/pds-grievance-redressal-system-is-not-working/articleshow/76251120.cms

https://diri.isb.edu/en/community/blog-grid/choice-based-reforms-in-delivering-food-security--analysis-of-an.html
https://pacindia.org/wp-content/uploads/Public-Distribution-System-in-Karnataka.pdf
https://nehu.ac.in/public/uploads/NEHU_JOURNAL_Jul-Dec_2018.pdf#page=48
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Authentication Errors

If no beneficiary in the 
household is “POS-able”20, 
then the household is 
denied ration, which adds 
to exclusion errors21. 
For instance, beneficiaries 
were denied ration due to 
mismatching fingerprints22 
in the database or improper 
biometric23  recognition by 
the epos machine. 

Andhra Pradesh:  If the 
beneficiary is denied ration due 
to biometric authentication 
failure, the beneficiary receives 
ration with the authentication of 
Deputy Tahsildar or Mandal Civil 
Supplies Officer or the Village 
Revenue Officer (VRO)24.

Telangana: Food security 
allowance in case of lack of food 
grains at FPS25.

Karnataka: Introduced coupon-
based authentication in 2016 
which allows beneficiaries to 
generate coupons online or 
through IVR which can then be 
used at FPS for authentication26.

20a POS-able person is one who is Aadhaar linked and fingerprints are recognized by the POS machine
21ibid
22Masiero, S. (2014). Food security and the politics of service computerisation in Karnataka. Retrieved from LSE: 
http://eprints.lse.ac.uk/75078/1/blogs.lse.ac.uk-Food%20security%20and%20the%20politics%20of%20service%20computerisation%
20in%20Karnataka.pdf
23Singh, S.S., & Chattre, A. (2019). Aadhaar Authentication Failure in the Public Distribution System of Andhra Pradesh. Retrieved from 
Digital Identity Research Initiative. ISB: https://diri.isb.edu/en/community/blog-grid/aadhaar-authentication-failure-in-the-public-
distribution-system.html
24The Andhra Pradesh State Targeted Public Distribution System (Control) Order. (2018). Retrieved from Department of Consumer 
Affairs, Food and Civil Supplies: https://civilsupplies.ap.gov.in/apcivil/Downloads/msp/01082018FCS_MS15.PDF
25Telangana Food Security Rules. (2015). Retrieved from Department of Consumer Affairs, Food and Civil Supplies, Government of 
Telangana: http://www.civilsupplies.telangana.gov.in/extrapdf/Gazette%20of%20telanganaF%20S%20Rules.27.2.16.pdf
26Kapoor, A., & Ravi, V. (2017). Understanding Karnataka’s Food Coupon System. Retrieved from MicroSave – India Focus Note: http://
www.microsave.net/files/pdf/IFN_141_Understanding_Karnataka_s_Food_Coupon_System_3.pdf
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Key Aspects

Appendix I: State-wise Comparison of Key Aspects of PDS

States Tamil Nadu Karnataka Telangana Andhra Pradesh Kerala

Ration Card Count One card per family

Enrolee Eldest female in the family can be selected as the head of the family.

Coverage

PHH, PHH-AAY, Non-PHH 
Non-PHH-Sugar, Non-
PHH-No commodity

Akshaya Scheme (BPL), 
Annapurna Yojana, 
Antyodaya Anna Yojana, APL

Food Security Card 
(FSC), Antyodaya FSC 
(AFSC), Annapurna

Annapurna, AAY, BPL AAY, BPL, Non-priority, 
Non-priority subsidy

Coverage

Universal Targeted Targeted Targeted Targeted

Enrolment Anyone in the family

Authentication Smart Card + OTP Smart card + Biometrics Ration card + Biometrics

Types of 
Commodities

Rice, Sugar, Kerosene, 
Wheat, Palmoelin Oil, 
Toor Dhal.

Rice, Sugar, Kerosene and 
Wheat

Rice, Wheat, Sugar, 
Kerosene, Salt

Rice, Wheat, Sugar, Salt, 
red gram, Kerosene, Ragi, 
Jowar

Rice, Wheat. Sugar 
on availability

Acts & Rules (in 
addition to NFSA)

TN Food Security Rules 
2017, Gazette Act 2019

Karnataka Essential 
Commodities Control Order 
- 1992, Consumer
Protection Act - 1987

The Telangana 
Gazette Act 2016

The Andhra Pradesh 
State Targeted Public 
Distribution System 
(Control) Order, 2018

Kerala Gazette, 2018 
(State NFSA Rules)

FPSO's Pay 1st year - Rs. 5,000/- per 
month and then ranges 
between Rs. 4,300/- to 
Rs. 12,000/- 

Rs. 100/ per quintal 
of disbursement

Rs. 70/ per quintal and 
Rs. 17/ per quintal 
(Qntl) for operating 
biometrics according to 
the central government

70 paise per kg (35p by 
Central government + 35p 
by State government)

18,000/- for a 
minimum offtake of 45 
Qntl 
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Private FPSs Co-operatives Yes - Yes

FPS Location Every 1.5 km Every 2 km

GPS Tracking of 
food grains

Yes No Yes No

Grievance 
Redressal 

Offline & Online Online with status check & live statistics
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Card types

Appendix II: State-wise Typology of Commodities and Cards in PDS

Tamil Nadu

Eligibility Commodities Price

PHH – Priority 
Household

Annual Income ≤ 
Rs. 12,000 in Rural 
Annual Income ≤ 
Rs. 17,000 in Town

Rice – 4 kgs/adult & 2 
kgs/child
Sugar – 500 gms/head 
Wheat – 10 kgs/card 
Toor Dhal – 1kg/card 
Kerosene – Ranges 
from 3-15 litres per 
card depending on the 
location and 
possession of LPG 
Cylinders
Palmoelin oil – 1 litre/
card

Rice @ Re. 1/kg Sugar 
@ Rs. 25/kg Wheat @ 
Rs. 7.50/kg, Toor dhal 
@ Rs. 30/kg, Kerosene 
@ Rs. 13.60 to 15.20/
litre. Palmoelin oil 
@Rs. 25/litre 

PHH –  Antyodaya 
Anna Yojana (AAY) 

Issued to the poorest 
of the poor household

Rice – 35 kgs per month At free of cost

Non-PHH

Non-PHH-Sugar

Non-PHH-No Commodity

People who do not 
fall under PHH & AAY

All commodities as 
issued for PHH

All commodities as 
issued for PHH except 
rice

NIL NIL

Same issue price as 
PHH

Same issue price as 
PHH

Karnataka 

Card types Eligibility Commodities Price

Below Poverty Line - 
Akshaya Scheme

Annual Income ≤ Rs. 
12,000 in Rural 

Rice 20 kgs, Wheat 5 
kgs, Sugar 3 kgs and 
Kerosene 4 litres for 
non-gas cards

Rice @ Re. 1/kg Sugar 
@ Rs. 25/kg Wheat @ 
Rs. 7.50/kg, Toor dhal 
@ Rs. 30/kg, Kerosene 
@ Rs. 13.60 to 15.20/
litre. Palmoelin oil 
@Rs. 25/litre 

Annual Income ≤ Rs. 
17,000 in Town

-
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Annapurna Yojana Peoples who are above 
65 years of age without 
old age pension and any 
other source of income

Rice 20 kgs, Wheat 5 
kgs, Sugar 3 kgs and 
Kerosene 4 litres for 
non-gas cards

Free of cost

Anthyodaya Yojana Widows, Poorest of Poor, 
Persons with disability 

Scheduled Castes, 
Scheduled Tribes and 
Agricultural Labourers
All Primitive Tribal Groups

Rice 29 kgs, Wheat 6 
kgs, Sugar (on 
availability) 3 kgs and 
Kerosene (only for non-
gas cards) 4 litres in 
rural, 6 litres in town 
and 8 litres in informal 
rationing area

Rice @ Rs. 3/kg, 
Wheat @ Rs. 2/kg, 
Sugar @ Rs. 13.50/kg; 
Kerosene ranges from 
Rs. 9.50 to 10.50

Card types Eligibility Commodities Price

AFSC – Antyodya Food 
Security Card

Issued to the poorest of 
the poor households

35 kgs. per card Rice @ Re. 1/kg

Telangana 

Above Poverty Line Income above the limit 
prescribed for Akshaya 
Scheme, Annapurna, 
Anthyodaya Cards

Families who do not 
have the domestic gas 
connection are eligible 
to get Kerosene as per 
the availability

No subsidised rate

2 kgs per card per 
month in Municipal 
corporations and 1 kg 
per card per month in 
Municipalities

1 kg per AAY cards only

1 kg per card

Municipal Corporation 
(non-LPG) – 2 litres 
Municipalities & 
Mandal Headquarters 
(Non-LPG) – 2 litres
Rural Areas (Non-LPG) – 
1 litre
LPG/Deepam Card 
Holders in all areas – 1 
litre

Wheat @ Rs. 7/kg

Sugar @ Rs. 13.50/kg

Salt @ Rs. 5/kg

Kerosene oil @ Rs. 23/
litre
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Annapurna Persons who are above 
65 years of age without 
old age pension and any 
other source of income

10 kgs per card Rice; Free of cost

2 kgs per card per 
month in Municipal 
corporations and 1 kg 
per card per month in 
Municipalities

Wheat @ Rs. 7/kg

1 kg per card Salt @ Rs. 5/kg

Municipal Corporation 
(Non-LPG) – 2 litres 
Municipalities & 
Mandal Headquarters 
(Non-LPG) – 2 litres
Rural Areas (Non-LPG) – 
1 litre
LPG/Deepam Card 
Holders in all areas – 1 
litre

Kerosene oil @ Rs. 23/
litre

Food Security Card Annual Income of 
Rs. 60, 000 to Rs. 1.50 
lakhs in rural areas and 
Rs. 75, 000 to Rs. 2.00 
lakhs in urban areas. 

6 kgs per unit without a 
ceiling on the number 
of members in the 
family

2 kgs per card per 
month in Municipal 
corporations and 1 kg 
per card per month in 
Municipalities

1 kg per card

Municipal Corporation 
(Non-LPG) – 2 litres 
Municipalities & 
Mandal Headquarters 
(Non-LPG) – 2 litres
Rural Areas (Non-LPG) 
– 1 litre
LPG/Deepam Card 
Holders in all areas – 1 
litre

Rice @ Re. 1/kg

Wheat @ Rs. 7/kg

Salt @ Rs. 5/kg

Kerosene oil @ Rs. 23/
litre
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Card types Eligibility Commodities Price

Antyodaya Anna 
Yojana (AAY)

Issued to the poorest of 
the poor households

35 kgs. per card Rice @ Re. 1/kg

Andhra Pradesh

2 kgs per card per 
month in Municipal 
corporations and 1 kg 
per card per month in 
Municipalities

1 Kg per AAY cards only

1 kg per card

Municipal Corporation 
(non-LPG) – 2 litres 
Municipalities & Mandal 
Headquarters (Non-LPG) 
– 2 litres
Rural Areas (Non-LPG) – 
1 litre
LPG/Deepam Card 
Holders in all areas – 1 
litre

Wheat @ Rs. 7/kg

Sugar @ Rs. 13.50/kg

Salt @ Rs. 5/kg

Kerosene oil @ Rs. 23/
litre

Annapurna Persons who are above 
65 years of age without 
old age pension and any 
other source of income

10 kgs per card Rice; Free of cost

2 kgs per card per 
month in Municipal 
corporations and 1 kg 
per card per month in 
Municipalities

Wheat @ Rs. 7/kg

1 kg per card Salt @ Rs. 5/kg

Municipal Corporation 
(Non-LPG) – 2 litres 
Municipalities & 
Mandal Headquarters 
(Non-LPG) – 2 litres
Rural Areas (Non-LPG) – 
1 litre
LPG/Deepam Card 
Holders in all areas – 1 
litre

Kerosene oil @ Rs. 23/
litre
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BPL Annual Income of Rs. 
60, 000/- to Rs. 1.50 
lakhs in rural areas and 
Rs. 75, 000/- to Rs. 2.00 
lakhs in urban areas. 

4 kgs per person with a 
maximum 20 kgs

Rice @ Re. 1/kg

500 gms per person Sugar @ Rs. 10/500gms

1 kg per card Wheat Atta @ Rs. 
16.60/kg 

2 kgs per card Red gram dhal @ Rs. 
40/kg 

3 kgs per card (in lieu of 
rice)

Ragi @ Re. 1/kg 

2 kgs per card (in lieu of 
rice)

Jowar @ Re. 1/kg 

1 kg Salt @ Rs. 12/kg 

Card types Eligibility Commodities Price

Antyodaya Anna Yojana 
(Yellow Card)

Issued to the  poorest of 
the Poor households

At free of cost 28 kgs of rice and 75 
kgs of wheat

Kerala 

Priority or BPL (Pink 
card)

Annual Income is less 
than Rs. 6400/- in rural 
areas and less than Rs. 
11,850/- in urban areas.

4 kgs of rice and 1 kg 
of wheat

Non-Priority Subsidy or 
APL (Blue card)

Annual Income is 
between Rs. 15,000/- to 
Rs. 1 lakh

Rs. 2/kg 4 kgs of rice and 1 kg of 
wheat

At free of cost

Non-Priority (White 
card)

- Rice @ Rs. 8.90/kg & 
Wheat @ Rs. 6.60/kg

10 kgs of rice and 
wheat 
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