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The UN General Assembly designated 9 December as 

International Anti-Corruption Day, to raise awareness of 

corruption and of the role of the Convention in combating 

and preventing it.  The Convention entered into force in 

December 2005.

UN Secretary-General, António Guterres

Statement on corruption in the context of COVID-19

“Corruption is criminal, immoral and the ultimate betrayal 

of public trust. It is even more damaging in times of crisis – 

as the world is experiencing now with the COVID-19 

pandemic. The response to the virus is creating new 

opportunities to exploit weak oversight and inadequate 

transparency, diverting funds away from people in their 

hour of greatest need.”

Preamble 

The Lokpal and Lokayuktas Act, 2013

“………Government's commitment to clean and 

responsive governance has to be reflected in effective 

bodies to contain and punish acts of corruption.”
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Methodology of the Report 

Scope of the report

The findings of the report are based on analysis of the replies to the RTI 

Applications sent by Transparency International India (in 2018-19) to infer about 

the effectiveness of Lokayuktas (state-level ombudsman institutions) in the 

states of India. After outbreak of pandemic COVID 19, collection of information 

under the RTI Act 2005 got affected for year 2019-20, hence websites of the 

respective Lokayuktas were also analysed to get complete picture of the real 

situation. The process involved, inquiring the information missing on their 

portals through personal intervention from local Transparency India 

members/associates, and/or verified from media reports. 

The complaint data were segregated into cases received, disposed, pending, 

complaints, fees and annual report to get a vivid picture. On compiling these, the 

analysis was done on the basis of the availability of a functional website, user 

friendly usage of the portal, online complaint system, availability of annual 

reports and regularity in updating the relevant documents like Cause list/order 

on their respective websites. Additionally, the trends in the number of cases 

received, disposed, pending, complaints, fees, annual reports were also 

meticulously studied to bring out a clear picture of the state of functioning of 

various Lokayuktas. The report also brings out various other interesting elements 

concerning the same. 

Ÿ Amendments in their Lokayukta Acts to bring the acts in line with 

the Lokpal and Lokayukta Act of 2013

Ÿ Appointment & Vacancy of Lokayuktas & Up-Lokayuktas

Ÿ Fee for  filing corruption complaint &  ease of filing complaint

Ÿ Publication of Annual Reports up to Financial Year 2019-20.

Ÿ Analysis of websites of the State Lokayuktas.
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Key Highlights 

Complaints Received by State Lokayuktas & Lokpal

Amendments to State Lokayukta Acts Post 2013

Vacancy in Lokpal

Vacancy in Lokayukta and Up-Lokayukta

The first Lokayukta was established in the year 1971 in Maharashtra and ever since 

Lokayuktas have been established in all the other states and union territories (In J&K 

the institution has been dissolved and in Puducherry no institution established yet). 

However, data regarding complaints is not maintained by any of the Lokayuktas 

effectively.

As per the available data on the websites and media reports as well as previous data 

acquired by TII through RTI- 

Total number of Complaints received by State Lokayuktas are 3, 76, 109.

Top 5 State Lokayuktas in terms of the Complaints received are: 

1. Madhya Pradesh (158942), 

2. Maharashtra (50500), 

3. Karnataka (48158),

4. Bihar (47803),

5. Rajasthan (20485)

Ÿ Karnataka and Kerala Lokayukta Acts can be considered model state level laws, 

which can be followed by other states/UTs.

Ÿ 9 states/UTs Not Amended Law after 2013- Out of the 28 states and 3 union 

territories, around 9 states/UTs have not initiated any amendments in their 

Lokayukta Acts to bring the acts in line with the Lokpal and Lokayukta Act of 2013.

Post of 2 Judicial members of Lokpal is vacant.

Ÿ Out of the 28 states and 3 union territories,the post of Lokayukta is vacant in 8 

states/UTs namely  Assam, Goa, Himachal Pradesh, Maharashtra, Rajasthan, 

Uttarakhand and Puducherry (In J & K institution dissolved) Interestingly,  the apex 

court and many High Courts while dealing with the issue of appointment of 

Lokayuktas or the anti-graft ombudsmen in several states failed to achieve any 

success. (Ref December 2018 -12 State without Lokayukta)

Ÿ 22 States/UTs have not appointed Up-Lokayukta (Member)

Ÿ There are only 4 states namely Bihar, Manipur, Odisha and Tamil Nadu which have 

judicial and non-judicial members of Lokayukta appointed.
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Non Uniform Fees for filing a complaint 
Ÿ In the era of 'One Nation- One Tax',  It is interesting to note that the fees for filing 

complaints with Lokpal/Lokayuktas ranges from as low as Rs. 3 in Himachal Pradesh 



Format of Complaint

Website Analysis, Online Complaint Facility & Covid regulations

Publication of Annual Reports 

to as high as Rs. 2000 in Gujarat and Uttar Pradesh(as security deposit). To maintain 

uniformity, Urgent need of intervention/consultation of all stake holders, to bring 

required change in regulations.  

Ÿ 4 States/UTs charge no fees for filing a complaint.

Ÿ While for 9 states/UTs, there is no data available regarding the fees either because 

rules are not published or notified or acts have not been amended yet

Union Level- Lokpal has a complaint format consisting of 8-12 pages and one can file 

the complaint 'ordinarily in English' as per the Lokpal (Complaint) Rules, 2020. Such a 

comprehensive complaint format can make it difficult for ordinary citizens to actually 

approach the Lokpal. 

State Level- 

Ÿ 9 states/UTs do not have a proper complaint format which can be accessed by the 

public. 

Ÿ Most of the states/UTs ask for submission of affidavit, which is to be attested by Oath 

Commissioner/First Class Magistrate and any such authority. This creates an 

obstacle in the filing of complaint with the Lokayukta.

Most simple Lokayukta Complaint Forms- 

Assam and Karnataka are state Lokayuktas which have simple complaint forms.

Ÿ Odisha and Haryana Lokayuktas have the best websites among all the State 

Lokayuktas. Their annual reports are also updated.

Ÿ Lokayukta without Website- 10 states/UTs out of the 28 states and 2 union 

territories have no official websites/ their websites cannot be accessed.

Ÿ Online complaint filing - Lokpal (Email mode) & 3 states namely Odisha, Maharashtra 

and Mizoram have online complaint facility. 

Ÿ Case statistics- Only Lokpal (Central Level) and 3 Lokayukta namely Karnataka, 

Madhya Pradesh and Maharashtra have statistics (either monthly or yearly) 

uploaded on their respective websites.

Ÿ Only 8 states have annual reports published on their respective websites. 

Ÿ Odisha (2019-20), Nagaland (2019-20), Mizoram (2019-20) & Haryana (2018-19) 

published updated Annual Report on website. 

Ÿ Uttar Pradesh has submitted Annual Report 2018 to the Governor of UP (As per media 

reports)

www.transparencyindia.org4

COVID 19 Preparations 

Ÿ Only Lokpal (Central Level) & 7 Lokayukta namely, Delhi, Haryana, Jharkhand, Kerala, 

Nagaland, Odisha and Telangana have Covid regulations and notifications regarding 

sittings/hearings during the Covid period or have been functioning during the 

COVID-19 period.
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HISTORY
 OF OMBUDSMAN

Country with 
ombudsmen type Institutions 

The institution of the ombudsman originated in Sweden 

in 1809 and was intended to protect the rights of 

individuals against the abuse of royal power. At the age of 

15, Charles XII became king of Sweden. The following 17 

years, as he was fighting war, the ombudsman would 

make sure that everything stayed in order while the king 

was away. The Swedish parliament appointed the first 

government ombudsman, Lars Augustin Mannerheim, 

who instead of protecting the king's right would protest 

the people's rights.
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History of Lokpal & Lokayukta in India

The word Lokpal was coined by L.M. Singvi in 1963. It is derived from the 

sanskrit word meaning “protector of people”.

1963: The idea of an ombudsman first came up in parliament during a discussion on 

budget allocation for the Law Ministry.

1966: The First Administrative Reforms Commission recommended the setting up of 

two independent authorities- at the central and state level, to look into complaints 

against public functionaries, including MPs.

1968 :  The Lok Pal Bill was introduced in parliament 8 times but was not passed.

1971: The Maharashtra Lokayukta first Indian State established  overseeing corruption 

in various agencies.

2002:  The Commission to Review the Working of the Constitution (headed by Shri M.N. 

Venkatachiliah) recommended the appointment of the Lok Pal and Lokayuktas; also 

recommended that the PM be kept out of the ambit of the authority.

2005:  The second Administrative Reforms Commission (chaired by Shri Veerappa 

Moily) recommended that office of Lok Pal be established without delay.

2011 :  The famous Anna Movement for Lokpal 

2013: The Lokpal and Lokayuktas Bill, 2011 was passed by both the houses of Parliament 

in 2013. 

2014:  The Lokpal and Lokayuktas Act, 2013 came into force w.e.f. 16.01.2014.

2016:  The Parliament amended the Lokpal and Lokayuktas Act, 2013 to clear minor gap.

2018:  After Apex Court intervention meetings of the Selection Committee as per 

section 4(1) of the Lokpal and Lokayuktas Act, 2013 were held in March-April 2018.

2019:  After judicial intervention, Justice (Retd) Pinaki Chandra Ghose as the first Lokpal 

of India, along with eight judicial and non-judicial members, on March 19, 2019. 

2020:  Rules and format for filing complaints with Lokpal issued in March 2020. 
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Anti- Corruption Institutions in India

The political and social climate in India in recent years has been pervaded by a strong 

public sentiment against corruption in government, with growing awareness among 

Indians of the cost of corruption. This has resulted in the adoption of several additional 

measures aimed at tackling corruption in India, including creation of the Lokpal to 

investigate and prosecute cases of corruption by public officials, strengthening laws 

relating to prosecution of bribe-givers, facilitators and influence peddlers, 

strengthening laws against intermediaries with fiduciary duties like auditors and the 

enactment of laws to expand the scope of existing laws governing money laundering 

and benami transactions and to target those in possession of undisclosed income 

(whether in India or abroad) and accused persons absconding from prosecution. Most 

importantly, Indian authorities have become more aggressive in enforcing anti-

corruption laws in India, aided by close scrutiny by Indian courts.

Apart from that India has a fairly stringent Anti-corruption regime which consists of 

strong and innovative anti-corruption institutions like Central Vigilance Commission 

(CVC), Central Information Commission (CIC), State Information Commissions (SICs), 

Lokpal at the central level and Lokayuktas at the state government levels and so on. The 

Anti-corruption agencies are the backbone of the fight against corruption in the country 

where corruption is considered by many as a widely accepted practice, despite having 

no cultural or legal basis. The Anti-corruption agencies are publicly-funded 

organizations which investigate the corrupt and are supposed to be independent. 

At their best, these agencies act as a deterrent because they provide the evidence for 

the judiciary to take legal action against the corrupt and are indirectly responsible for 

strengthening the culture of integrity but to do this they need to be independent, 

accountable and well-funded and staffed with competent officials. As the anti 

corruption watchdogs are expected to function independently and autonomously, 

there are bound to be occasions when certain investigations into high functionaries do 

not take the direction that may be desirable to the Government. This has led to illegal 

interference in its functioning which not only erodes the independence of the 

institution but also the morale of its officers. 

Independence of Central Information Commission (CIC) has recently come under the 

scanner with the Right to Information (Amendment) Act which allegedly may dilute the 

independence of Central and State Information Commissioners besides giving undue 

powers to the Government of the day to appoint Commissioners with uncertain term, 

status and salary. This may be seen as an attempt by the government to sabotage the 

RTI Act which has enabled the public to expose several scams related to corruption and 

lack of integrity within government institutions. 

The Lokpal and Lokayuktas Act, 2013, received Presidential assent on January 1, 2014, 

and came into force from January 16, 2014. This law was enacted against the background 

of concerns that India's investigatory authorities were not sufficiently independent of 

government influence to police corruption within the government. Unfortunately, it was 
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after a lot of delay on the part of the Executive that the post of the Lokpal was 

established which could be seen as a complete mockery of the legislation itself, besides 

questioning the real intentions of the government. 

Section 63 of the Lokpal and Lokayuktas Act, 2013, envisages that every State shall 

establish a body to be known as the Lokayukta within a period of one year from the date 

of commencement of the Act. Despite the establishment of Lokayukta in all the states, 

the state governments and politicians are deliberately weakening the institution by not 

providing adequate infrastructure, sufficient budget and workforce. Apart from that, 

many of the Lokayuktas lack prosecution powers or suo motu powers and the many of 

the state level acts have not yet been amended on the lines of the Lokpal and Lokayukta 

Act 2013. 

The independence and space for civil society is increasingly being contested. Many top 

political thinkers of the country openly opined that the quality of democracy and the 

ability to engage in democratic dissent has shrunk drastically. Many civil society 

organisations (CSOs) and activists who speak truth to power and shed light on the 

actions of politicians and public officials have found themselves targeted by 

government authorities by almost all parties ruling Union or States in recent time. The 

government uses such tactics as restrictive legislation to deny CSOs their right to 

register, and in some cases suspends or withdraws CSO registration to operate. 

Resourcing of CSOs is also being targeted: some CSOs have been prevented from 

receiving funding from external sources, and some have had their bank accounts 

suspended, stopping them from accessing funds to carry out their activities.

Therefore, the need of the hour is to strengthen and provide free hand to the anti-

corruption agencies particularly the ombudsman (Union & States), Vigilance, CBI and to 

make them more independent and autonomous. There must be criminal culpability for 

government interference. These agencies need to develop their own dedicated cadre of 

officers who are not bothered about deputation and abrupt transfers, bold head of 

institutions.   It is also possible to consider granting these anti-corruption agencies and 

other federal investigation agencies the kind of autonomy that the Election 

Commissioner of India enjoys— only accountable to Parliament. A more efficient 

parliamentary oversight over these agencies could be a way forward to ensure better 

accountability, despite concerns regarding political misuse of the oversight. It is time to 

drum up political support to reform them. Why this has not found favour till now is 

perhaps the irrational fear that these agencies will become far too autonomous and 

powerful. Persons who peddle this argument obfuscate the truth that an autonomous 

agency is not one that is devoid of accountability.
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Institutional Context of Ombudsman in India 

In order to tackle the menace of corruption the institution of ombudsman plays the most 

important role. The institution of ombudsman was first set up in the year 1809 in Sweden. 

Finland has had the institution of parliamentary ombudsman since 1920. India enacted law for 

similar institution in the year 2014. In India, the Lokpal (Union Level) and Lokayuktas (State 

Level) is the nomenclature for the office of ombudsman. 

The term Lokpal and Lokayukta was first coined by L.M Singhvi in 1963. The Lokpal & Lokayukta 

Act was passed by the Indian Parliament with the main objective to provide for a Lokpal at the 

centre and Lokayukta at the state to inquire into the complaints of corruption against certain 

public functionaries and public servants. The Lokpal and Lokayukta can also address the 

inadequacies of the current anti-corruption systems and have the power to investigate and 

prosecute cases of corruption against public functionaries.

On the basis of first Administrative Reform Commission's recommendations the Lokpal and the 

Lokayuktas bill 1968 was introduced in the Fourth Lok Sabha and was passed in 1969. However, 

the Lok Sabha was dissolved while it was pending in the Rajya Sabha and hence the bill could 

not be passed. The bill was revived in the following years: 1971, 1977, 1985, 1989, 1996, 1998 and 

2001 but to no avail. It was only after the Lokpal movement in 2011, the Lokpal and Lokayuktas 

Act, 2013 passed which came into force on January 16, 2014. But many State Governments have 

failed to establish the institution till date. 

The Section 63 of the Lokpal and Lokayuktas Act 2013 envisages that every State shall establish 

a body to be known as the Lokayukta within a period of one year from the date of 

commencement of the Act. However, many States have not complied with this section. One 

Advocate had filed a Public Interest Litigation (PIL) seeking the effective implementation of 

Lokpal and Lokayuktas Act, 2013, which came into force on January 16, 2014. However, the 

executive has not established a Lokpal at the union level till date. Hon'ble Apex Court in March 

2018 also directed the states to appoint Lokayuktas within a stipulated time period as it is 

mandated in the Lokpal and Lokayukta Act, 2013. The famous CBI VERSUS CBI crisis & related 

controversies clearly shows that the anti-corruption institution in the country is not in good 

shape. Hence, institutions are not able fight against corruption effectively. 

India can combat corruption effectively only if strong independent institutions at the National 

and State level mandated to prosecute and punish the corrupt are established. Transparency 

International India hopes this publication provides a clear insight into the working of the 

existing state level Ombudsman and acts as a tool in catalyzing the effectiveness of 

ombudsman type institutions in the country. 

The apex court and many High Courts while dealing with the issue of appointment of 

Lokayuktas or the anti-graft ombudsmen in several states failed to achieve any success. The 

Supreme Court bench led by then Chief Justice in March 2018 sought explanation from chief 

secretaries of 11 states & one UT why they have not appointed Lokayukta and Uplokayukta, 

despite enactment of the law five years ago. Later, in Feb, 2020 the six states were directed to 

apprise about the progress made.  Besides this the almost all state governments were 

"deliberately weakening" the Lokayukta by not providing adequate infrastructure, sufficient 

budget, logistic and workforce. Last but most important, when if Lokayuktas decision were not 

implemented, in many cases officials are not obeying summon dispite act provide the 

institution power of high. 
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The Lokpal and Lokayuktas Act 

Ÿ The Lokpal and Lokayuktas Act envisages the appointment of a Lokpal at the Centre (Govt. Of 

India) and Lokayuktas in States to look into cases of corruption against certain categories of 

public servants

Ÿ After famous Anna Movement, Based on the recommendations of the Select Committee, the 

government made amendments to the Bill before it was passed in Rajya Sabha. Lok Sabha 

then approved these amendments leading to its passage in Parliament in 2013. The Act was 

notified on January 16, 2014.

Eligibility and Qualification of Lokpal Members 

Ÿ According to the Act, there is provision for a chairperson and a maximum of eight members in 

the Lokpal panel. Of these, four need to be judicial members.

Ÿ At least 50% of the members of the Lokpal shall be from amongst the persons belonging to 

the Scheduled Castes, Scheduled Tribes, Other Backward Classes, minorities and women.

Ÿ The chairperson and members shall hold office for a term of five years or till they reach 70 

years of age.

Ÿ The salary and allowances of the chairman will be same as that of the Chief Justice of India. 

The members will be paid salary and allowances same as that of a judge of the Supreme 

Court.

Ÿ To be appointed as Chairperson of Lokpal, a person must have been a Chief Justice of India, 

or a judge of Supreme Court or an eminent person having special knowledge and expertise of 

not less than twenty five years in the matters of anti-corruption policy, public administration, 

vigilance, finance, law and management.

Ÿ To be eligible for appointment as Judicial Member of Lokpal, the applicant must have been a 

judge of Supreme Court or a Chief Justice of High Court.

Ÿ Eminent persons having special knowledge and expertise of not less than twenty five years in 

the matters of anti-corruption policy, public administration, vigilance, finance, law and 

management are eligible to be appointed as other members of Lokpal.

Jurisdiction of Lokpal

Ÿ Lokpal's jurisdiction will cover all categories of public servants including Prime Minister, or a 

Minister in the Union government, or a Member of Parliament, as well as officials of the Union 

government under Groups A, B, C and D.

Ÿ Also covered are chairpersons, members, officers and directors of any board, corporation, 

society, trust or autonomous body either established by an Act of Parliament or wholly or 

partly funded by the Centre.

Ÿ The Lokpal cannot inquire into any corruption charge against the Prime Minister if the 

allegations are related to international relations, external and internal security, public order, 

atomic energy and space.

Ÿ Also, complaints against the Prime Minister are not to be probed unless the full Lokpal bench 

considers the initiation of inquiry and at least 2/3rds of the members approve it.

Ÿ If such an inquiry against the Prime Minister is conducting, it should be held in camera. And if 

the Lokpal comes to the conclusion that the complaint deserves to be dismissed, the records 

of the inquiry are not to be published or made available to anyone.
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Procedure for dealing with complaints

Ÿ  A complaint under the Lokpal Act should be in the prescribed form and must pertain to an 

offence under the Prevention of Corruption Act against a public servant. There is no restriction 

on who can make such a complaint.

Ÿ When a complaint is received, the Lokpal may order a preliminary inquiry by its Inquiry Wing, or 

refer it for investigation by any agency, including the CBI or CVC if there is a prima facie case.

Ÿ Any officer of the CBI investigating a case referred to it by the Lokpal, shall not be transferred 

without the approval of the Lokpal.

Ÿ Before the ordering of an investigation by the agency, the Lokpal shall call for an explanation 

from the public servant to determine whether a prima facie case exists.

Ÿ The Inquiry Wing or any other agency will have to complete its preliminary inquiry and submit a 

report to the Lokpal within 60 days.

Ÿ A Lokpal Bench consisting of no less than three members shall consider the preliminary 

inquiry report, and after giving an opportunity to the public servant, decide whether it should 

proceed with the investigation. It can order a full investigation, or initiate departmental 

proceedings or close the proceedings if the allegation is false.

Ÿ If Lokpal orders a full investigation, it must be completed within six months. However, the 

Lokpal or Lokayukta may allow extensions of six months at a time provided the reasons for the 

need of such extensions are given in writing.

Ÿ The Lokpal, with respect to Central government servants, may refer the complaints to the 

Central Vigilance Commission (CVC).

Ÿ The CVC will send a report to the Lokpal regarding officials falling under Groups A and B; and 

proceed as per the CVC Act against those in Groups C and D.

Ÿ It may also proceed against the complainant if the allegation is false. Making false and 

frivolous complaints to Lokpal would result in a fine of up to one lakh rupees and 

imprisonment of up to one year.

Prosecution

Ÿ The agency ordered to conduct the probe has to file its investigation report in the court of 

appropriate jurisdiction, and a copy before the Lokpal.

Ÿ A Bench of at least three members will consider the report and may grant sanction to the 

Prosecution Wing to proceed against the public servant based on the agency's chargesheet.

Ÿ The trial shall be completed within a maximum of two years.

Ÿ It may also ask the competent authority to take departmental action or direct the closure of 

the report.

Lokayuktas in State

Ÿ For public servants under the State governments, the States have to set up Lok Ayuktas to 

deal with charges against their own officials.

Ÿ The Lokayuktas shall have jurisdiction over the CM, Ministers, MLAs, all state government 

employees and certain private entities (including religious institutions).

Ÿ Even before the enactment of the Lokpal and Lokayukta Act, 2013 almost all states have 

created Lokayukta as a statutory authority with a fixed tenure.

Ÿ Members of public can directly approach the Lokayukta with complaints of corruption, 

nepotism, or any other form of maladministration.

Ÿ After the abrogation of Jammu and Kashmir's semi-autonomous status and statehood on 5 

August 2019, eight state commissions were dissolved by the Government of  India including 

the J & K Accountability Commission.  
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Website Analysis.. Lokpal & Lokayukta in Different States/UTs

Note: Jammu and Kashmir Accountability Commission is dissolved.
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Post of Lokpal & Lokayukta in Different States / UTs and vacancy 

Note: Jammu and Kashmir Accountability Commission is dissolved.
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Fee for filing Complaint

 Note: Jammu and Kashmir Accountability Commission is dissolved
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Status of Amendment in states Post 2013 law

Note: Jammu and Kashmir Accountability Commission is dissolved
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Total No. of Complaints received in Lokpal & Lokayuktas

Note: Jammu and Kashmir Accountability Commission is dissolved

Disclaimer- Minimum No. of complaints have been noted as per available data or media 

report, the real number might be more 
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