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District Development Planning

I

I find myself today on this platform in an extremely unusual posi-
tion, The founder of this Institute, my father-in-law, Rac Bahadur
R. R. Kale of Satara, died in January 1936. We considered that an
appropriate way of paying our tribute to him would be to initiate
a series of annual memorial lectures. The first lecture in the series
was délivered by Prof. V. G. Kale in January 1937 and since then,
with the ex;‘.eption of an unfortunate interruption in 1947, the memo-
rial lecture has been regularly delivered each year. We have been
singularly fortunate in having secured the services of a series of
eminent lecturers who have delivered discourses on important sub-
jects year after year. The lectures are ordinarily delivered during
the first guarter of the year. When some months ago, I as Director
of the Institute asked Prof. V. M. Dandekar, who was then the Jeoint
Director, who should be invited to deliver the lecture for 1966, he
suggested that I should deliver the memorial lecture myself affer
retiring from the post of Director on 1st April. After a little
thought, I accepted the suggestion. My reasons were mainly two.
In the first instance the change in roles, from one who welcomed and
introduced the lecturer every year to that of the lecturer himself
would help to mark definitively and publicly the end of my administ- .
rative responsibilities as Director of the Institute. Secondly and
more importantly it would enable me t:i pay my own personal tribute
to the Founder.

Before doing this in the form of an academic discourse I may be
allowed to say a few words regarding the founder personally, I do
this because it is thirty years since he passed away and there would
be few in this audience, as among the staff of the Institute, who have
any wpersonal knowledge about him. Rao Bahadur Raoji’ Ram-
chandra Kale was a distinguished and highly successful lawyer of
Satara City. He was also keenly interested in public affairs and
actively participated in thema He played a prominent part in the
provincial legislature and in the University. He was a Sanskrit
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scholar, a deeply religious man, and was attracted fowards the Prar-
thana Samaj. Heowever, like Rarade whom he revered greatly, he
was averse to breaking off connections with traditional society. In
politics, he was a follower of Gokhale both in the insistence on a
deep and careful study of problems and in the belief in need of mode-
ration in the expression of opinion. Though living well, he was able
to put together a modest fortune, ﬂﬂ'ee-quar!&ers of which he gave
away, id part during his lifetime and partly by donations and by
creation of a charitable trust at death.

The manner in whick he fopnded this Institute exhibits some of
his §alien§. characteristies. I was serving as Principal of the College
of the Sarvajanik Education Society at Surat since 1925. I had the
option of leaving the college in 930 and a year earlier made up my
mind to do so, because as Prineipal I had little opportunity to engage
in wesearch. In the prevailing circumstances 1 decided to seck an
opening in Poona where I eould combine teaching with research,
When Rao Bahadur Kale learnt of this, he made, without my know-
ledge, an offer to the Servants of India Society of an endowment
which could give me a chance to do what I desired. He did this at
a time when he had retired from active legal practice and though it
meant giving away immediately a significant part of his capital
resources.

The Institute was established in June 1930 as a result of the nego-
tiations which followed this initial offer made in June 1929. The
President of the Servants of India Society made the suggestion
initially* that the Institute might be named after the founder.
MHowever, he felt that naming it after Gokhale, the founder of the
Servants of India Society, would be more appropriate and that the
Institute might more readﬂy attmct wider support in this ease.
Therefore, he quietly substituted the name of Gokhale in the final
proposals and his own name was put into brackets as founder. The
assistance and co-operation of many have been responsible for the
growth of the Institute in subsequent decades. However, these could
have had no chance to operate but for the imaginative, courageous
and génerous initial -endowment by the Founder. As the greatest
single beneficiary of that action I have great pleasure in paying this
tribute, on this occasion, to his memory.

It is pnly proper that I should take this opportunity to express
my gratitude o the President and members of the Servants of India
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Society for their co-operation and assistance through all these years.
In accepting the endowment the Society agreed to hcuse the Institute
and to give it the use of its library. Though in later years the In-
stitute was able to command ifs own resources for these purposes,
the use of the premises and the nucleus of the library have been vital
io the growth of the Institute. The terms of the endowment created
a Board of Management forgthe Institufe in which naturally the
major role was that of the Servanis of India Society. If is & pleasure
to record that this responsibility has been discharged by the President
and connected members of the Society with such great considera-
tion and understanding that the Institute has, in fact, functioned
during its entire existence as an essentially autonomous academie
Institute.

1I

The subject“ of my address today is District Development Planning.
In terms of the division of the main functions of government there
are in India three tiers, viz., the Union, the State and the District.
The constitution of the third tier iz not uniform in all states. In
sorme states the main unit of self-government is the District, in others
it is the Block. In Maharashtra after adoption of the Zilla Pari-
shad scheme the Zilla (Distriet) authority has been definitely esta-
blished as the local development planning aunthority. For a number’
of reasons this appears to me to be the most appropriate arrange-
ment and for the purpose of this lecture, I shall confine attention to
problems of planning where the District authority is in this position.

District Development Planning as I consider it is an integral part .
of pational development planning. In a state in which there exisis
a constltﬁi:;onal division of funci:zons between a tier of authorities
the piam;mg powers are likely to follow this division of functions..
Ma?ex;mmence that the actual operation of the
division of functions may be greatly modified Dy . the disfribution
among various levels and authorities of the total financial resources
of the state and by arrangements connected with this distrjbution.
Moreover, the effective exercise of planning powers is associated
with the existence of appropriate organs and the availability of ade-
quate knowledge and efficient agencies for the purpose, in,case of
each tier in the federal strueture. An appreciation of the problems
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of planning at any level, therefore, requires a detailed study of these
and of actual operations.

In terms of the division of powers and functions between the Union
and the States and the actual operation of the planning process a
certain pattern of division of activities and responsibilities had deve-
loped in India by the end of the second five year plan. In a paper
written in 1960 I described this pabtern in the followiny words :
“The fields of action of the centre and of the states are, to a large
extent, distinct. | The centre builds up and maintains the overall
instrumentalities of national economic life such as the credit and the
monetary system, the railways and ports. It also acts in relation
to the basic requirements of the long-term plan of industrialization,
with emphasis on large industry and exploitation of mineral re-
sources. The states are concerned, on the other hand, with acting
on the total life of all the people in their charge and on all the diffus-
ed, dispersed small-scale units and activities. The centre iz con-
cerned with the most generalized features of the national frame
and with highly concentrated action at a few strategic points;
the states must affect all areas and localities, all the relevant
fields and all units. uhe cenire is concerned with the sirategy
of the longterm plan and with initiating the ecrucial move-
ments; the states have to engage themselves in transmitting
the forces impelling economic development to all areas and units,
and with coneretizing for the individual units the fruits of develop-
ment. The generalized objectives of a state plan are, therefore,
making possible, initiating and encouraging economic development
in all activities and sectors, and areas and localities, and protecting
the standard of living and improving and ameliorating the situation,
social and economie, of all individuals within their territories. The
objectives and the constituents of plans of individual sectors and
departments must conform to the reqniremeﬁtﬁ of these general
objectives. In the light of the above, the §ocal§ty and the individual
are placed at the cefitre of the activities of states, and providing for
the universal impact of the developmental process and for a dxﬁ'ﬂswn
of itg effects becomes their primary aim. "li '

When this was written the development of district aﬁtheritie‘
endowed with speclﬁc planmng powers had yet to take place. How

1 Gadgil, I. Ry Pteﬂmng and Eeonomic Pohcy in Indie {3rd edition, 1885}
pp- 2378.
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ever, the objectives and fields of state planning activity as described
in the extract quoted above may be taken generally to apply to the
existing sitvation in relation to district development planning.
Before proceeding to a detailed discussion of problems of district
development planning in India, I would offer a few introductory re-
marks on some theoretical aspects of the general problem and on
experience with the effort in s8me other countries. It is interesting
to note that most of the theoretical work has been done in relation
te what may be termed regional rp]annmg
'i- The newly developed regxenarsclence, deals with broad aspects of
mterrelat:ons between the various forms of organized social activity -
- within the context of physical space. Its development is associated
'chleﬁy with the theery of location of economic activity originating
in classical economics and greatly elaborated in recent decades. Re-
glona§ sexenee has progressively attempted to present a spa‘s:gl
framework Menmghnes; “especially economics,
ﬁsreagh the development of a general theory of location and of space
_economy.- It is thus concerned with human social activities distri-
buted over a given terrifory. It starts with the assumption that
such activities are distributed ‘over any region “in certain rhythms
and pafterns that are neither arbitrary, nor the workings of chance.
They result rather from the interdependencies that give form to
economic space. Spatial patterns will change with shifts in the
strueture of demand and of production, in the level of techzfoicg‘y and
in the social and: political organization of the nation.””?
With the development of the concept of si:ages of ecenomic g‘rewth
regional science has be'gy?m itself with the question s to

vﬁlﬁiigjhere_axe_sggtxal patterns canesgondingto each stage of

‘economic development, and whether there is an optimum strategy
for spatial transformation Trom one stage to the next. 1In the con-
fext of -an econ , whichis neither directed nor regulated ex--
ternally and appears to develop in a naturalistic manner, regional
science directs aftention to the analysis of various forges that appear
{o determine exisiing spatial distribution of activity: and in case
of change, to the search for originating causes, the reactions and
iﬁ‘beractmns, so as to help in assessing the manner in whxeh any
change is brought about and proceeds. All this is ai:i:empied in the
same way as the analysis of a free market economy. Sfmilar analysis

2 Friedmann and Alonso, Regional Development Planning (1964), p. 2.
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utilizing historical data, may help in putting forward s theory of
economic development in relation to regions. Planning takes the
process a step further. In this case it is unnecessary to assume a
naturalistic frame and conscious purposive human effort may be
studied in relation to its possible impact on an environment. Re-
gional planning, as such, may take the planning objectives and
sirategy at the national level for granted, and specially address itself
to the specific spatial features emerging in the formulation and
operation of a national plan in a particular region. Given any theory
of economic development and of pattern of transformation of
economy from one stage to another, certain expectations of the for-
mation of agglomerations or of regional imbalances, may be formu-
lated, as a result of such regional analysis. These expectations may
be looked upon either as inevitable or logical stages, in the process of
development which have to be accepted, or alternatively, as fendencies
which could be curbed and regulated in case certain objectives of
national plans are desired to be fulfilled. Regional planning, in
this context, ceases-to look upon the interplay of socic-economic
forces within the space economy as working in & naturalistic manner
and begins to consider them as capable of being directed and regu-
Iateé with reference to assumed objectives,{ Regional analysis then
hel;;s the planners to understand operations of forces generated in
ie>. given situation or through particular policies, and enaiﬂes them
;to visualize the possibilities and limitations of external action and of
the framing of objectives or policies.

While a considerable .amount of abstract discussion of regxonal
planning and planned development on lines described above exists
today, detailed attention has so far been paid only to a few dpecific
problems. This has been largely due to the fact that complex and
elaborate analysis, such as is required in this context, has been
attempted only in the highly developed countries, The two major
sets of problems of space economy which these countries confront
today are thoge connected with the growth of large metropolitan
centres and those connected with the existence of patches of depressed
economy within a fast growing and affluent socie_ty, Most of the
'detailed work has been done in relation to the planning of what aré
called metropolitan regions. The importance of this is so over-
whelming that it is pessible for writers to say that while infra-urban
space is of primary importance in city planning, regional planning
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“focusses attention on supra-urban space.”® This definition of re-
gional planning as the ordering of human activity in supra-urban
space has o be undersfood against the background of economies in
which urban population vastly predominates and most activity is
oriented towards city centres. 4
While concern with reg:onal planning in the context of metropo-
litan growth has been in evidence for many decades, attention to thé
Wons or depressed areas
has been relatively recent.) The depression of the 30's first brought
into prominence the problem of areas suffering in a specially acute
manner from the effects of economic decay or stagnation. Measures
to relieve such eonditions were widely discussed and studies were
undertaken at universities, for example in England, specially in rela-
tion to them. However, it is with the post-war vogue of planning
that this problem has come to have special importance. [Lﬁ this con-
text, the region is defined as territory which has relatively homo-
geneous economic characteristics and which appears to a significant
extent, to have been uninfluenced by forces which have brought about,
growth and diversification of the economy, in other parts of the
country. Regional analys;§ is __cencerned here with a study of the
factors makmg for stagnax;cy and_of the pess&bﬂ;ﬁes and means
5t 2 ac’sxwzatlon | We thus note that advancement of regional seience
and, in partictfar, use of technigues of regional analysis so as to
render significant assistance in the work of practical planning, are
in evidence, chiefly in the two areas indicated above and that the
technigues are not immediately available i relation to the @r&bfe__n}_s
that we face in disfrict econdmic planning.
mt though district economic planning is con-
cerned with aspects of spatial organization, the district is not a
‘region’ as the term is usually understood. It is important to em-
phasize this initial point. The district is essentially a local administ-
rative division and the area divisions .of governmental authority or
administration do not necessarily or even usually cofncide with re-

—— et

gions defined as contiguous tferritory sharing common economie

characterxstlcs .Economic homogeneity 1o the extent that it is
present in*a district, would be a matter, in part, of accident, and in
part, of the fact that the district forms a part of a larger region
which may be economically homogeneous. The objectives and rea-

»
8 Friegmann and Alenso, op. oit., D €8.

-
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sons for the formation of districts are related to administrative
convenience, historical traditions and other such factors. Obviously
ww;r some part in determining
_distric _gggarles In India districts, for the most part, are com-
posed of component areas of a sufficient diversity of conditions and
interests; and the methods of regional analysis and planning could
be appropriately applied only to the relatively homogeneous econo-
mic sub-areas in them. It may often happen that a belt of territory
in a number of contiguous distriets constitutes a homogeneous re-
gion while none of the districts are themselves homogeneous. 1In
such a case the development plans of all the districts will have to
a@Mpriate approach for regional developmept in relation
_to the particular partof a homogeneeus regm‘n contazned within them
“Further, in some districts the predominance of 3arge urban or
metropolitan centres may affect plans of development. In this case,
the lesgons of metropolitan regional planning will have to be applied.
Thus _disgrict development planning presents problems which are
comparable with those of planning for the development of a large
state with a heterogeneous composition. The problems of planning

e at the state level are all met in a somewhat gsimpler form within

..~ less than that in a state. .

disﬁrlct development planning; somewhat simpler, because the degree
of heterogeneity and complexity in a district would be necessarily

The above characteristic of District Development Planning follows
from the identification of planning areas with administrative and
local self-government areas. Where regional planning is ‘under-
taken for a specific homogeneous region, with special characteristics
and to atiain a par’slcuiar obseetwe, it is possible to define a region
independently and to set up a planning or development authority for
it. This could happen with a river valley region, or a metropolitan
region or territory defined as backward or depressed and in relation
to which special measures are underﬁaken; In India, we are engag-
ed in planning*for the development of the entire country and though
the situation and requirements in different areas differ radically
from each other, the effort undertaken in each area is a part of the
total national plan planning effort. Moreover, the development planning
Tundertaken in each area has to be equally comprehensive., The total
national plan of development, of all activities and classes and all

regions, is a multi-objective plan wit iversal coverage. It follows
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that the development plan of any area or district, however small,
has to be equally comprehensive, in the definition of its objectives
and the scope of its action. The development atiempted must affect
all areas, within the district and must touch all activities and all
classes. This characteristic sharply é:stmguﬂmmct deve-
lopment p§anmng from the teg'lenal §anmng undertaken, for réﬁ_‘_mm

Inevitably, the areas of lecﬁrﬁlﬁlﬁm&ia, have to be so con-
stituted that, taken together, they cover the entire area of the
couniry. (As local planning has to be andertaken for all areas, it is
obvious that the effort should be associated with the administrative
and the self-government areas into which the couniry is already
_éiviéed) This special aspect of District Development Planning also
makes it desirable and necessary,(that the planning authority be
identified with the local administrafion or the local self-governing
authority. )In specxﬁﬁ‘ad #oc regional planning, where the region is
specially constituted for a specific purpose, the planning or the deve-
lopment authorzﬁy may aiWczaily created or consfitnted for
_the limifed obje nbjec’czve =Tt is likely in such a case that neither the area
nor the functions to be carried out coincide with the area or the
functions of any existing authority or adm;mstra.tmn.)

H

III-

Indian planning is highly centralized. Planning in the sense of
attempting formulation of an integrated plan of development is
undertaken only by the Planning Commission at the centre. Plan-
ning thought and information, o the extent these are in evidence,
exist only with the Planning Commission, and this body alone ig con-
cerned with planning techniques.)'l’he cenfral plan is influenced to
some extent by a perspective plan and there is some discussion at the
Planning Commission of desirable strategy, especially in relation to
decls;ons regarding allocations and priorities. However, even the
central plan 35 not built up in an integrated fashion. It results
essentially from putting together recommendations of a series of
working groups or commiftees concerned with specific subjects or
departments. There is little effort at integrating, coordinating or
dovetailing the separate schemes or programmes either at the time
of their preparation or later. They are &l more or less mechanically
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combined t{o form the plan and when, as a result of decisions regard-
ing allocation, adjustments have to be made upwards or downwards
they are made independently for each separate set of programmes.
The situation at lower levels is much worse. At the state level
planning is highly officialized. Non-official leaders or experts are
consulted to some extent by the Planning Commission which has set
up a large number of panels, committees, etc.. No mechanism through
which this may be s;ione exists in the States, at-least in most of

them. The Maharashtra Governgt_gg_tﬁ:_ se jin 1960 a eansultativg
W. This met twice in the first year and, among other

work, sef up two sub-committees which produced important reports.
No meeting of the Consultative Committee was called after 1961.
Planning at the State level is not only highly officialized but is essen,

e e e

ti_ lly a secretariat affair,
%n all the major states, there is practically no machinery for plan-

hing as such at the State level. The state plans are not made as
the result of any wide consultation or effort at co-ordination. There
is no specific definition of the objectives of state planning and no
‘.thmking out of a strategy appropriate to it. This follows from the
‘fact that The Staté plans are prepared, basically, in the same manner
as the annual state budget. The departmental proposals in relation
to each section, #hd sub-section are formulated in the departments,
are put together by the heads of departments and forwarded to the
secretariat. The plan is then ;3repared.m__;: sense of being pieced
together in the secretariat. Except for the debate in the legislature,
" “there are no pixbhc_é'x_s_éﬁ_ssmns or consultations of general or specific
plan objectives or proposals and no information is available outside -
as to what is contemplated or proposed. In the secretariat itself
there is neither any attempt to obtain special knowledge or informa-
tion nor any personnel specialized in planning techniques.) A
Moreover, State plans, which are prepared entirely at the depart-
ental and secretariat level represent, in essence, 1] the reactions of
the state government and its officers to the knewn w;shes and propo-
sals of the Plannmg_CBmmsswn,' The s&andard Planning Commis-
sion schemes oF similar departmental schemes, prepared in the states
which have obtained the approval of the Planning Commission, are
the basic materials from out of which the si;a!:e and cﬁstrict plans are

constituted.
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The Second Five Year Plan contains an entire chapter—Chapter
Seven—on" District Development Administration. This chapter is
concerned chiefly with what might be atfempted in the foture in
relation to District Development Administration. Congiderable em-
“phasis isplueed o0 the lines on which District Development Councils
should be built in the future and on the preparation of village pia,;l:.-
A great deal ig writien abouf the establishment of village panchayats
and their functions such as of land management and the framing of
programmes of production. The district Development machinery
contemplated, is that of an ad hoc District Development Council and
of the development committees constituted for blocks and talukas.
At this stage, what are now called the Panchayati Raj institutions,
had not™been universally established at the village level; and though
there were in most states local self-governing bodies, such as taluka
or d:si:nc%; boards, there was no thought of entrusting these bodies
with any aspeet of the development planning work. The share of
the admimstratwe officers of the district was highlighted in this
Plan docume:nt and the res;sonsﬁnhty of the collectors, thé sub-divi-
sional officers and the block development officers as leaders was em-
phasized. In fact the district administration was described as “-g
agency of change towards a new social order.”s
~-fri The Third Five ¥ear Plan, there is no separate ehapi:er on dis-
trict development administration. "~ The matter is Healt with, in part,
in the chapter on Community DeVelopment. This deals with the
possible effects of the recent establishment of the Panchayati Raj
institutions and raises the wider question of the reorganization of
the district administration consequent upon the introduction of
Panchayati Raj. The emphasis on village production plans is still™
‘continued and there appears little appreciation of the existence of
grave deficiencies in the machinery for the formulation or implemen-
tation of plans at the state and the local level. In fact, as the fol-—
Towing quotation will show, the planners were obviously well sat-
isfied with things as they were. “Large burdens are being placed
on planning organizations in the states. States are called upon to
interpret national objectives, translate them in terms of the needs,
resoureces and possibilities open to them, carry the plan to the remo-
test points and find ways of mobilising local resources a‘r;d enthu-

,‘ 4 Seecond Five Year Plan, (Govt. of India, ?hnning Commission) 1958, p. 164,
B > .
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siaam, Within the limits of its tasks as conceived thus far, the
machinery for planning in the states has served well”s °

The activities of the district development councils set up from the
'period of the Second Five Year Plan were enfirely of an advisory
nature. These councils were composed mostly of local political
leaders who had little special knowledge or expertise in any direc-
tion. There was also no agency or arrangement for the procure-
ment of local data or for identification and study of local problems.
The councils put together & series of more or less popular demands
regarding the congtfuction of irrigation works, roads or the setting
up of educafci'gxiél institutions, hospitals, efe. These had no relation
to a strategy of long-term planning or to any definition of priorities.
The councils put together a list of recommendations which was
usually fairly comprehensive and large. The preparation of plans
by the heads of state departments or by secretariat officials was.not
likely to be influenced in any signifieant manner by the recommenda-
tions of these eouncils as no sxgmﬁcant 1deas, specific constraints’ or
compulsive recommendations emerged from them.

The situation continues to be similar, at least in Maharashtra, even
after the establishment of Zilla Parishads. The preparation o‘f j;he
4th five year plan by Zilla Parishads was undertaken in most dis-

‘tricts on lines which did not differ materially from the operations
of the earlier distriet development counsils. "There was no greater
" volume of information specially® collected or made available to the
Zilla Parishad, or its sub-committees engaged in planning. Secondly,
though the work of planning by the Z.Ps. was more elaborate, in
the sense that more attention was paid to preparation of plans at
the block level and to the co-ordination of plan proposals by subjects,
its essential character remained unchanged. This was because !:he
district plan was not looked upon as a realistic document which was
part of a long-term development plan framed by the Zjlla Parighad
and to be implemented by it. It was, as before, & set of proposals
sent up to the state government or mor# correctly to the secretaries
. from which the Secretariat would put together the plan which the
. Z.P. would in due course have to implement. This was emphasized
by the fact that no fealistic financial limi§ as to the size of the plan”
to be prepared by Zilla Parishads was indicated to tHem. In fact,

& The Third Five Year Plan, (Govt. ‘of India, Planning Commission) 1961,
p. 289.



13

hey were encouraged to prepare plans of & size very much larger
han the most optimistic estimate that could be made, of allocation
f resources to the district. Moreover, working groups in the
ecretariat were preparing departmental plans while the Z.Ps. were
ngaged In their work and with the continuous pressure for early
smpletion from the Planning Commission it was the Secretariat
ork that really counted. )

The working groups w er in % State secretariat or in the Plan-
ing Commission, it should further be noted, operated ad hoe, with-
it any clear guide lines and without the help of spéciglly collected
ata which were critically analysed. As a natural consequence, ex-
arience counted for little, no attention was paid even fo obvious
ast failures, and schemes and programmes were carried over from
an to plan with little change or meodification. In such a situation
was futile to expect any attention being paid to variations in a local
tuation.or provision being made for a study of them.

Plasning in India at the lower levels continues to be, in the main,
matter _of putiing fogether standard schemes for each department
M schemes known fo be acceptable to the Planning
>mmisgion, in such a manner as to atfract the largest amount of
isistance that the state or the department can obiain from -the
:ntre. ) It is only fair to add that since 1962, the Planning Commis-y;
on has begun to pay more attention to problems of district ée%lep-* i
ent planning, and a good dea! of what I say in this lecture is based
von experience gathered in the course of an effort in this direction,
hich was sponsored by the Government of Maharashtra, and which
ceived valuable assistance from the Planning Commisgsion.

The almost entire absence of proper planning at the state and dis-
ict level has imposed a grave handicap on development of Indian
rzal economy and is reflected in the relatively slow and patchy pro-
ess In agriculture, rural industry and related fields. Problems of
anning in agriculture have been discussed by a number of official
mmittees and there has been general emphasis on the need for
lating targets and programmes to local circumstances.® This, how-
er, cannot be done ad hoc or piecemeal gnd can only follow appro-
iate organization of state and district development planning. The
uation toéay is'thus that where improvement is attainable through

' See Gadgzi, D. R., “Planning !or Ag’ncyltur&l Beveiopment” Planning and-:
vnomic Poljey m India, 3rd Ed., 1965, '
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programmes involving simple uniform action over a wide area success
is achieved; where, however, close study of particular complex pro-
blems is necessary for progress, the problems are either unidentified
or are dealt with inadequately.?

The reasons for this are two-fold. In the first instance, the ad-
ministrative machinery is geared to uniform operations over a wide
area and not fo specialized local work. Secondly, no arrangements
are available through which complex, particular problems could bé
studied closely on the spot. The targeis approach of our type of
centralized planning accentuates these basic tendencies.

The propositions, made earlier, may be supported by reference to
an analysis of the relative successes and failures of the latest inten-
sive district programmes in agriculture. Where, as in the districts
of the Punjab, the conditions of agricultural operations were fairly
uniform and the overheads and the organizational structure were
already available, the preg'ress was striking; where similar condi~
tions did not obtain the progress has been unimpressive. In a like
manner, major schemes of irrigation and power are completed
fairly successfully but schemes of minor irfrigation, especially those
where nature is unfavourable locally, make litlle progress. Apart
from the structure of administrative arrangementis and the dis-
couragement of loeal initiative, tHe attitude of government towards
programme of agricultural improvement is also responsible for the
phenomenon. Campaigns are still the most important features of
. these programmes. Inevitably programmes in & countrywide or
statewide campaign can only consist of generalized prescriptions
which ignore local variations. There is no prf;hlem-orientatien and

7 Preliminary surveys in Wardha distriet bromght *o surface a number of
local peculiarities ‘that had been previously ignored, in all development work.
INustrations may be given from one sector, that of land and water resources
development. For example, the problem of a fype of waterlogged ]Jand common
in the distriet had not been noticed; the potential of utilizing water in sireams
for winter erops had been ignored; contour bunding in black cofton soils raised
8 number of problems which had not been tackled. Moreover, a detailed survey
of wells in Wardha district revealed ghat & very Isrge proportion of these were
in disuse and that the reasons for disuse varied from area to area. (Wardha :
Distriet Development Paper I : Irrigation, 1863)., 6 These facts were unknown
and had not been taken into account in previous plans, As & general rule, even
the loaning operation of land development banks for new wells in any district
are not today aceompanied by a survey of snccgsses and fajlures in well-digging
_or of disused wells in any srea and do not utilize any information rela!;mg to

the subJect that m:ght be available. :
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no inclination toward evolving a long-term programme based on
close study of particular problems. Constant campaigning inhibits
the attitudes and dissipates the energy needed for study and long-
term action. If also leads to ignoring the total complex of condi-
tions related to improvement of agriculture, A gingle iftem, e.g.,
fertilizer use, is pushed with ne consideration of related technical or
financial factors. In an old country with a relatively intelligent
peasantry it may be assumed that the scope for obvicus improve-
ments capable of being brought about easily in existing circumstances
is small. Therefore, campaigns or crash programmes inevitably give ™
dxmmmhnig returns and the next stage reguires a changed outleok
and altered administrative arrangements,

The approach through compilation of a plan by reference to sepa-
rate standardized departmental schemes has many other disadvant-
ages algo. For example, it leads to unnecessary proliferation of staff
and to its non-integration on the field. This is because the staff
proposals are atfached to each scheme and are considered separately
as for the scheme and its.duration. It also results in there being no
coordination or synchronization of action among various departments
or different agencies in the same department. This is responsible
for the familiar phenomenon of a number of targets, especially relat- |
ing to expenditure, being achleved and yet there being an overall
failure of the tétal programme. : _

There is little difference of opinion in the country relating to the
tézrability of changing the present system of centralized, depart-

ental planning. However, relatively little thought has so far-been
'gzven to the positive content and the administrative and organiza-
tional 1m§§1catzons of I_oca} planmng or planning from the bottom,
The lowest stratum of' governmental authorities in India is, in most
siafes, the District. Planning from the bottom has, therefore, to
be associated chiefly with the district development planning effort.
It is this which vests the subject with great importance and makes
it worth while to consider in some detail the requirements of District

eveiopment Planning and the dfreeﬁons, the quality and stages of
ort implied by it.

v

Beginning may be made by drawing attention to two primary
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requlreﬁients ! The first is the basing of the District plan on know-
iedg’e reg‘ardmg IocaI conéitmns, and the second is the assoeiatxon of
Ioea! r,teaple Wrth the formulation and implementation of tThe plan.,
In a sense, both these aspects are implied in development planming at
whatever stage it is undertaken. However, whereas in India, there
is some appreciation of the need of obtaining technical and economic
knowledge and data and consulting people, before formulating plan-
ning at the national level, there is in practical terms a complete
absence of this, at the local level, The gap in the matier of know-
ledge and information, is the most glaring at the district level.
There are certain series of administrative statistics available and,
depending on the system of land tenure and the method of mainten-
ance of village records, some dafa are available regarding the dis-
tribution of holdings and cropping patterns. Also some technical
information 8y be available where, previously, SUrveys as that re-
lating to minerals have been conducted. For the rest, technical in-
formation is inadequate and relevant economie information is almost
totally absent: For example, centres of Agricultural Research are
" few in a state and many districts have nb such centres with the
result that its special preblems of agricultural production fechnique
cannot be dealt with, except on the basis of information relating to
some distant area which may or may not be relevant, locally.

{ Planning in its technical and economic aspect, is closely related to
relevant knowledge and information. Unless thers is a pinimum
base of such knowledge and information, a plan of development for
an area like the district cannot be built up. Moreover, the minimal
base will suffice only for the preliminary effort at planning; as plan-
ning extends its coverage and intensifies in depth, the amount and
quality of information will have to be progressively increagsed. An
appreciation of the great importance for local planning of agencies
investigating into local condition and collecting information on all
aspects of socio-economic life and technical production and other
activity, is urgently required for making a proper beginning with
district development planning: and provision for centinuing exten-
sion of invegtigational and research activity in all the fields at the
local level is a necessary concomitant of the continuance and growth
of district development plenning effort. .As long asg c_ietaﬂed loeal
knowledge is not. available, to test and question the applicability of
standard schemes and to provide the base on which to build alterna-
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tive proposals, there is no chance of replacing the present approach
to planning.

The second aspect, that of local co-operation and participation in

i formulation and implementation is equally important. This is so for
two reasons. In the first instance, any agencies which are employed
. for the conduct of research and investigation in varying aspects of
the local situation will have to work in c¢lose co-operation with dif-
Yerent strafa in the local population. The success of invés’sigational
research effort is closely bound u i _ understanding by the
relevant elements in the local population of the nature of investiga-
"ﬁ'— and research underfaken and the objectives to which it was
“related. Moreover, s;sarff rom. the limited extent to which technical
considerations dictated a certain pattern of the plan and the order
of priorities in them, the pattern and the priorities will have to be
determined in relation to Tocal choices and opinions. It is true that
in & number of directions the margin of such choice would not be
wide. The. objectives deermined, fhe allocation of funds, the
choice of agencies, etc. made at superior levels would impose certaln,
constraints on district planning. Other constraints would be where
technical or economic considerations definitely peointed in certain
directions. Even though the margin of choice for local decisions
- might thus, in particular contexts, be small, it is important that
within this margin the choice should be made locally and moreover,
that a full understanding of the why and wherefore of the const-
raints as deseribed above and their relevance to local choice are
understood by the people concerned. . .

Another important reason for arousing the interest of local pospula-
tion is that it is only through this that motivation for appropriate
formulation and early implementation is created. It is the experi-
ence of, for -example, regional planni in France that where
unofficial bodies had axmwl—"y\mx@.
ment of their emmme case for local in-
terest and participation at the stage of implementation is obviously
overWMereas the formulation' of a plan may be relafed
to technical knowledge and  broader objectives, its 1mplemen§:aiaon
on the ground once fomulate& would be impossible without full local
understanding and cq-operation. Thjs necessary condition further
remforees the need for lopal participation at t}se formulatmn stage.
There is no doubt that more mtelhqence a!;‘é ce—eperatmn in the stage
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+ of implementation would be forthcoming, if in the process of formu-
lation itself the local elements were fully associated with the effort
80 that there was widespread appreciation of what was being planned
and what the planning was expected to achieve.

Before going on to discuss the implications of the two basic re-
guirements indicated abm?e, consideration has to be given to another
preliminary problem. ' This is that of the lowest area unit of plan-
ning. It has been pointed ouf above that ordinarily a district is
unlikely o be economically homogeneous and that Distriet Develop-
ment planning must face problems of planning for a mixed or
heterogenecus area. It follows that the basic preliminary work of
at least some aspects of the District Plan must be carried out in
terms of smaller, homogeneous area units. While this unit should
be small and compact, it should alsc be large enough to serve as a
unit of integrated planning. This means that it must embrace
within it the variety of economic activity typical of the particular
rural economy and that it must be capable of being treated as an
"integrated economic unit for purposes of planning. The most com---
mon factor of integration at this level of rural economy would be
sale and supply activity; and in most parts of India where there is
some conunercialization of agriculiure, such a unit may be identified
as the primary market area. There are many obvious difficulties of _
definition and demarcation involved in the concept of a market area.
It is here put forward, however, not as a theoretical concept but as
a practical operative planning device, =

While jn terms of the existing situation the area .unit may be
identified as the market area, in terms of development planning it
may be looked upon as the lowest area-unit for the integrated provi-
sion of socio-economic overheads and services. It is obvious that
this approach to the definition of the lowest area-unit does not lead
to an immediate ready cut and dried identification. In conceptual
terms the market area has a centre or nucleus and by reason of spe-
cially convenient means of communication or other reasons it serves
a fairly well-defined surrounding area as the primary marketing; sale
and supply centre. In planning for the future it would be con-
venient to start with such existing centres and provide, for the sur-
rounding areas, the overheads which must precede development as
radiating from the centres. Omne of the most difficult problems in
planning for widespread development is that of providing minimum



19

socio-economic overheads everywhere. The efficient and economic
planning of this provision is an important fask in the initial stages.
For this purpose, it becomes necessary t¢ identify convenient integ-
rated area-units.® ;

This approach clearly rejects the village as the lowest area-unit of
planning because it looks upon planning as’involving coordinated for- .
mulation and execution of a number of socio-economie measures and
activities for unfolding a given pattern-of development. This con-
cept of integrated planning assumes at each level and in each sector
a strategy and a programme of economic activity in the state and
public sectors combined with a regime of fiscal, monetary, physical,
ete. measnres of encouragement and inducemeni, of regulatien and
prohibition. The plan iz integrated in the sense that the effect of
the implementation of the plan is expected, according to the implied
strategy, to lead to the initiation and cumulation of different types
of public and private economic activity, which will bring about deve-

—

lopment 3§o;1g the preseribed route. : The National Plan is suppos-
ed to infegrate fully the plans of all tiers and authorities in all’
sectors. At each lower level, i.e. the State and the District, the plan
is formulated within the total frame, with given objeetives and ex-
ternal data or constraints, derived from the higher level plans. The
District is considered here as the lowest area-unit of governmental
planning. s However, ag it is ordinarily too large and heterogeneous
it would be difficult to formulate an integrated plan directly for the
entire area of the district. Therefore, while some elements of acti-
vity and some integrating factors would operate only at the distriet
level, for the bulk of activities in relation to primary production,
dispersed industry, rural trading and transport or urban activity
oriented towards serving the rural eeconomy eic., theedistrict has to
be divided into convenient areas for formulation of an infegrated

8 In an actual exercise conducted in the Wardha District it was found that
suck an ares-unit, called in this case for convenience ‘the mandi-area unit’
usually covered s population of 15 to 20 thousand. The population and area
coverage will differ from region to region depending on the intensity of primary
production and the demsity of pepulation. Also, as was the experience 'in
Wardha, while in some cases the centres and the areas gerveda by thems are’
fairly easily and clearly identifiable, in other cases, a selection shmong centres
may bave to be made and careful demarcation of sreas undertaken. This has
then to be done on the basis not only of the existing situation but also of pro-

jected future development. .
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plan for the lowest level area unit. And the concept of the mardi
area is offered here as the most appropriate for this purpose.

v

It is now necessary to give attention to problems of formulation
of a District Plan and to its important component elements, the in- .
tegrating factors and the constraints and limits within which it has
to be put together. Given the assumption that the district plan is
not put together as a summation of lists of departmental schemes,
and that there is a minimal base of information and knowledge re-
garding local conditions, we have to begin with an analysis of the
main features of an infegrated district plan and the procedures or
stages by which it could be put together. Subsequently, as long as
administration is organized in terms of activities of certain depart-
ments, any proposal or plan will have to be translated into terms of .
departmental schemes for implementation. However, it is one thing
to prepare an integrated plan in the first instance, and then trars-
form it into a series of properly coordinated departmental schemes
and quite another fo start with the preparation of schemes for in-
dividual activity and sub-activity of each department and then to
put them together as a plan. For the purpose of the formulation
of an integrated plan of a district, the stages or aspects that appear
appropriate on the basis of some experience are as follows.

_ The first stage, and an essential one, appears to be that of the pre-
mration of the physico-geographic plan of socio-economic overheads.
The preparation of the physico-geographic frame is specially im-
portant at the district level. The maln business of a dzstrlct plan
ig to influence.and direct the activ ,3335\?{ f thousands of smail, pro-

W_H_ggers i¥s. Action in this regard has two aspects—Firstly, the provi-
sion of those basic services and amenities without which growth and
diversiﬁcation of economic activity will not come about. Secondly,
thg i}fowsmn of such mcentwes as we]l as disincentives as ¥ will Jead
to gie&*eiopment of ecoriomic activi ¥y In " the desxred élrectlens The

'ﬁrs‘f'@res, very largely, public action in Telation to planneé pro-
vision of utilities and social services. This, in the context of our
country, has to be planned in terms of a physico-geographic frame.
Tt includes the provision of communications which inevitably takes
precedence in the initial stages. Most backward regions are cha-
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racterized by lack of means of communiecation. ! ' In the ultimate
analysis, no area or territory can hope to profit from the economic
development of other parts of the country which is not closely integ-
rated with the economic life of the rest. The establishment of a
system of communications reaching out to all areas and all locations
is thus the first requirement for a plan of develﬂpment?‘; Other con-
nected essential requirements are those of water and power and the
development of economic organizations such as those of marketing
and credit, storage and processing, on the basis of which, economic
activity in each region grows to full capacity and becomes diversified.
Soecial services such as those relating to education and health are
also a vital part of the provision of the socio-economic overheads.
In view of the need to economize and obtain the best results from
a given investment, it is necessary to plan carefully, the provision of
all these socio-economic overheads. Two requirements of this pro-
vision are obvicus. In the first instance, the spread must be such
~ ag to benefit all areas within the district and secondiy, that the provi-
s.sion of the costlier utilities and services must be arranged from a
hierarchy of convenient eentres. A third condition may be added
to the two. This is that if is highly desirable o follow, in the deter-
mination of these centres and the areas served by them, o a large
extent, existing patterns of marketing and other economic areas.
A physice—éeegraphic plan is thus a plan of communications and of
the development of a series of centres at and from which certain ser-
vices and amenities are provided. All of this is sbviously closely
connected with the concept of the “mandi-area” unit discussed above.%
Attention may also be drawn at this stage to the poasibilily of
looking at location of these centres of services and utilities from two
different points of view. In the first instance, the cenire would
essentially be the main centre of marketing and exchange in terms
of a small or large area. Exchange activities and the provision of
the services which have to be most widely spread would be the nor-
mal function of such cenires. In terms of planning development it
would be necessary to add to these functions, those of furnishing
technical assistance or the more modern institutionalized economic
services such as of credit, storage and processing and of social ser:
vices such as those relating to education and health. ~ However, from
the point of view of a development plan, especially, in relation to the
growth of non-farm activity, a centre may be thought of as a centre
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of growth of industrial or other activity which helps to transform
the economy of a surrounding region. It is obvious that the con-
cept and the location of a eeni:re of this type would be different from
that of the traditional centre. ‘A district plan must provide for the
development of well distributed centres of the traditional type for
the entire district. The indusfrial development plan of the district
may select some of these centres for infensive development of some
types of non-farm activity or find it necessary, for whatever reason,
to develop other centres for particular purposes. However, as the
two types of centres will have different functions, the utilities and
services located in them and the demareation of their areas will fol-
low different principles. Whereas the former will adopt a genera-
lized common approach, the latter will be related to certain spec:ﬁc
axms

*.5, The second aspect of an integrated district plan appears to be that
concerned with the conservation and development of natural re-
sources. Initially, in a country in which rural economy is so pre-
dominant and agriculfure employs such a large proportion of the
working force, the district plan has to be based on natural resources
_and concerned with their conservation, exploitation and development.
The conservation and broadening of the base of natural resources
is thus an essential prehmiﬁary siep in develo;)ment planning.
Special attention reqmre& ‘to be given to it as large parts of these
resources have greatly suﬁereé from negléct in recent decades. Con-
servatlcn and development of resources of soil, water and veg‘etatzon
are extremely Iimportant for our ag‘rxcui%urai economy As in the
case of agriculture, problems relating To conservation of natural re-
sources arise all over the country but are at the same time highly
local; local in the sense firstly, that there is a great variation in the
characteristic of resources and the problems of conservation and
development presented by them from area to area and secondly, that
full conservation and development of all resources, necessarily re-
quires the mst detailed local action. A preliminary division of the
\dlstr;ct into homogeneous economic areas will have to be made for

this plan of conservation and development of naturai resources and
the mandi-area unit may be found cbnvenient for this purpose a§so '

It is as against the background of the physico-geographic frame-
of the distribution and placement of socio-economic overheads and
services and of the plan for the conservation and development of
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natural resources that the next aspect of the plan of development
comes up for consideration. \_’Thl.g aspect deals with production acti-
vity. The plan of development of production, agricultural and non-
agricultural, is at tile centre of the planning process. This aspect
of the pian differs 'in one material aspect from the earlier two.
Action in relation to the provision of socio-economic overheads is
largely aetion taken by governmental authority or by co-operating
groups\‘? persons The conservation and development of natural
resos;Ee-g is also to a large extent either governmental or joint acti-
wty of a series of establishmenis or persons. If is only in an ex-
ceptional ease like that of construction of wells that an individual
on his own might take action in regard to the development of natural
resources. In relation to the production plan, however, the opera-
tions are essentially thosebof'/lmimdm;ﬁtﬂns%s artisans, ete.
Planning action in this connection is, to a large extent, a matter of
providing assistance and incentives to individual producers. Be-
cause of this it becomes important in this context to think out care-
fully, ;v_?hat may be-called the objectives and strategy of development>

What is meant by defning objectives is-to spell out the particular
immediate goals in each field in relation to the previous development
and fufure requirements of the district. For example, at a given
level of progress of co-operative achmty it may be much more im-
portant to look to the fanctioning of the co-operatives in relation to
particular categories, such.as ﬁenants or ‘artisans rather than to
pursue the target of universal membershxp The.concept of strateg’y
may be illustrated by reference to rural “Industrialization. For

example, one may decide to concentrate initial effort on the develop-
ment of processing in the co-operative gector and on the rehabilita-
tion of traditional artisan industry, because these may not only be
immediately important but also because they afforded convenient
bases for future progress. Or in another context, a programme of
providing improved latrines in schools may be adopted for long-term
improvement of rural health habits. Choosing a particular set from
among alternative groups oil incentives and digincentives may also
be determined by estimates of response and the chain reactjons that
might be set up; this in a sense is strategy.

Such problems of analysig and estimation will be encountered in
each programme in this field. The agricultyral *production pro-
grammes today, give very uneven results, because they do not analyse
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and take into account the local sifuation. A threefold classification
in relation to programmes of agricultural improvement appears basic.
(1) Improvements which are locally accepted but not yet widespread. '
(2) improvements proved te be useful locally but not yet accepted
and (3) improvements which have to be tried out and established
in the local environment. In relation only to (1) is a programme
of propaganda and appropriate incentives indicated ; in relation to
(2) emphasis must be placed initially on demonstration; and regard-
ing (3), which is a large class, because of the limited extent of local
adaptation effort so far, it is systematic work in local adaptation and
adjustment that must precede everything else. ‘%!Programmes for the
development of agricultural and non-agricultural productive activity
have to be framed not only to suit local circumstances and conditions
but also to suit the requirements of the different elasses of producers.
The universal present complaint regarding benefits of programmes
aceruing to the more substantial cultivators flows from lack of dif- -
ferentiation in this regard. Existing programmes have to be spe-
cially adapted fo or special programmes framed for the small h{ﬁders
and part-time farmers if these are to profit from the planning eﬁort
"While the ‘'emphasis on agrlcuitural production is important, actun—
zatmn of much greater expansion of the

“subsidiary primary production and of industrial activity. Intensifi-
cation of agricultural production activity will meet the employment
and development needs of only the middiing and substantial cultiva-
tors, forming everywhere- less than half of the rural families. iFor
the small, effect1ve¥y pari: time cultivators, the landless labo:irers,
rural artisans and others supplementary and new activities must be
found. ® In part, these would arise from planned programmes of the
provision of socio-economic overheads and of the conservation and
devefopment of natural _resources. “In part, they must be found in
sexpansmn of the field of “non-agricaliural primary proéuctmﬁ eg.
animal hasf)_"néry, ﬁshery, ‘ete.” “The importance of this has been
'recently recog'mzed but no appropriate developments are yet being
‘planned. In this matter, as in plans of industrialization the techni-
cal view .dominates the field without reference %o the needs of the
economic situation. | There appears wery little awareness that the
situation demands the development, for example, of dairy and poultry
activities in units and at levels which will be within the competence
of at least the average small farmer, if not the landless labourer;
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and, if necessary, the individual small units must be supported by
the requisite net-work of services and supplies. {Finally, the rural
economy will begin to move only if industrialization of the country-
side is no longer regarded as Wementary or side issue but

, 3 the main result aimed at by the programme of industrial develop-

me

Thls naturally ieads to a consideration of the ;rnmediate problems
ef non-producers. The provision of socio-economic overheads, the

conservation and development of natural resources and ste;ss to im-

prove and encourage productive activity all benefit those who have

a minimum viable base of productive resources™ All those who com-

mand very inadequate or no productive resources cannot hope to
benefit directly from any of ‘these programmes of development plan-
ning; and as there is little likelihood of the vast majority belonging
to this class obtaining productive resources through measures, say,
of redistribution of land, the programme required by them and for
them is essentially that of provision of adequaie employment. At
the same-time, the programme of providing employment for non-
‘producers cannot be an additional programme not included in the
three aspects of development planning indicated above. The con-
cept of the additional rural works of the P’iannmg Cemm;ghslen is
illogical and merely shows up the failure to plan adequate_fg,m The
contents of a rural works programme cannot be of a type different
from those included in the programme of providing socio-economic
overheads or of conservation and development of resources or the
mainienance of these or of existing works. It is cbvious that a
rural works programme which is conceived of as additive will not
_be properly integrated with planned programmes and will to that
extent be wasteful of resources.

iThe neéd to provide for adequate local employment through all |
aspeets of development programming thus imposes an additional re-

quirement on the process of plan formulation. This will operate
mainly in two directions. \ Firstly in relation to the choice and vo-
lume of works included in the plan and secondly as regards their

spatial and temgsra§ distribution.: The entire programme of addi. -

tional economic activity directly undert:aken by publi¢ authorities to-
gether with any expected mcrease in employment offered by private
operators must generate the total employment required. The size

%and the degree of labour intensity of planned public activity must
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be related to this e‘bject_i};;; also, as the aggregate employment has
to be properly distributed over space and time the distribution, over
the area of the district, of planned activity and its initiation and
closure in time have to be regulated in relation to specific local re-
quirements. Moreover, the generation of additional employment has
to be looked at as not being related to a particular year, but as a con-
tinuing long-term requirement. The employment requirement should
thus not only affect the size an@ shape of the annual plan but also
“Jeeply influence the perspective and strategy of all planning. The
empioyment aspect of planning thus colours and orients the whole
process. It has also an integrating effect, because it gives a direction’
and a measure to large numbers of planning decisions.
+  In the dovetailing of the plans, there arises also the problem of
- priorities. Broadly, these have to be determined by seales of valua-
- tion and by accepted ideas regarding the route which planned deve-
lopment is likely to take. Conservation might be objectively given
high priority, because logically conservation of resources has to
; precede development. (_Aise if high value is placed on simultaneous
_ development of all areas, a communication and services programme
‘must be given high prierity;:) The problem becomes more compli-
icated in connection with what are called social welfare activities.
One may consider a minimum provision of educational and health
service for each citizen as an input required for a minimum per-
formance by labour units. \From such a point of view a considerable
amount of educational and \'healﬁh expenditure would be treated not
as welfare expenditure but as investment expenditure. It is obvious
that in this field a great deal depends on subjective valuations and
© judgement. However, limit has to be placed on independent judge-
ment in each local area in such matters.: There has to be an accepted
framework of overall national objectives and a certain broad valua-
tion must inform all district plans.
B The other important integrating factor and consiraint is that of
financial resources available for the district plan.! This is an overall
constraint which limits the extent of effort that can be put forward
within a period. In a sense it is this constraint that makes planning
meaningful. It provides the frame within which given local, natural
and huyman, resources and the local interpretation of national objee-
tives the optimum effort that can be made for the best utilization
of the available financial resources has to be defined and determined. '
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The strategy of the plan as a whole or for the public sector and the
determination of priorities and allocations are made fully with re-
ference to this constraint. In ifs absence, the district development
planning is no more than a compilation of desired schemes and pro-
jects which are not necessarily connected together and in which no
indieation of logical relation or chronological order need be given.
With the constraint imposed by the overall financial limit, the inter-
pretation of a distriet plan means essentiaﬂyithe spelling out of the
logical relations between various sectoral and departmental plans and
the chronological order in which within all of them together parti-
cular schemes will be inifiated and completed.

Reference has to be made in addition to a number of caleulations
of availabilities and balances. A road programme of given size
would require certain equipment and trained personnel; the seed
multiplication programmes have {0 be based on a given complement.
of farms and farmers. In education and health programmes, build- .
ings, equipment, teachers, nurses have to be made available in a given
measure for any level of desired performance. In the same way the _
total buildings and construction programmes in all sectors together
would be subject to the overall limitation of availability of building
materials, e.g., the tofal output of bricks or the possible allotment of
cement. The entire plan, in particular, the socio-egonomic overheads
and the conservation plans, requires labour a8 an essential input on
a large scale. Therefore, the a;vaila?a'ﬂity of labour would place a
limitation on the size of these plans that could be accomplished within
any given time. Such calculations in physical terms could serve
two purposes; they would indicate limits to possible performance
but they could also be taken to present a challenge, so that through,
lchieﬁy, better organization the limits could be stretched.

Better organization is the additional input that could be most
readily made available in early stages of planned development. Also
most new programmes of éevelepmeht require for their success that
attention is paid to problems of sefting up and operating appro-
priate organizations. "In distriet development planning two types of
srganizations, viz., the panchayati raj institutions and the coopera-
tives, would be chiefly utilized) This general approach still leaves
ansolved a number of problems. For example, it is general experi- -
ence that mere provision of a works programme does not, without
& special organizational effort, benefit the categories for whom it is
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intended. The organization suggested for this purpose usually takes
the form of a labour contract cooperative society. However, the
organizational pattern and the functioning of this type in a variety
of contexts have yet to be experimentally determined, This is also
the situation regarding the major problem of the organization of
small holders for agricultural production, for which cooperative
farming appears to be the logical solution.

( A large variety of other organizational problems are encounter-
ed in local planning. Some of these arise out of some aspects of
land reforms as for example, the management of forests formerly
owned by landlords; some because of a mixture of public and private
interest, such as that of the management of a public utility such as
a tank which benefits only a limited numbers within the community.
There are some fields in which new experimental effort requires
mainly organizational improvisation. This happens with problems
relating to what are called the weaker sections or with problems of
conservation of development of non-arable land in which a number
of {iepartxnents such as forest, revenue, animal hushandry may be
interested and where without arousing local interest and coopera-
tion no effective programme could be carried ocut. Inevitably, pro-
blems of organization loom specially large where a departure from
the traditional pattern becomes necessary or where the disadvant-
aged are sought to be benefited. It is thus clear that in the formu-
lation of plans and more particularly in the plan of implementation,
attention has to be paid to indicating carefully the organizations
entrusted with operation and coordination and, in many fields also
to designing and experimenting with new types of organizations for
the purpose.

Two aépecg of the integration of plans need fo be specially
stressed. These are co-ordination and synchronization. z?my given
objective such as that of increasing agricuitural production would
be related to a large number of schemes and projects and aetivities
of different departments. It would be related to the conservation
of land, development of water resources, construction of connecting
communications, availability of power, supply of eredit both long-
term and short-term, institutionalization of marketing, guaranteeing
of prices, setting up of co-operative processing units; this is apart
from the specific agricultural departmental activities, such as those
of supply of seeds, fertilizers, pesticides, introduction of improved
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practices and implements, the provision of technical assistance and
advice, the operation of demonstration and research farms, ete. This
small jllustrative list would make clear what is meant by estab-
lishing logical relations within the activities of different departments
and agencies which are intended in part or in whole to subserve one
common objective. Given the size of the plan and the framing of
objectives, the extent and nature of each activity and its chrono-
logical order would have to be determined in close relation to all the
other activities which it supports or by which it is supported. If
this aspect of mutual relation is not propei"!y taken into account in
the formulation of the plan, there would be obviously disproportion-
ate expenditure of energy and financial resources in particular direc-
tions, which would be wasteful in so far as for want of necessary
support and effort it would not bear fruit. By an integration of
district plan is meant paying close attention to zall these aspects of
other relations and emphasizing the need to maintain a proper
degree of proportionality. Coordination and synchronization become
specially important for implementation to be effective. The mutually
supporting action of different programmes and activities can bear
fruit if the activities provided for are not only appropriate and in
proportion, but also if in each context, they are in fact undertaken
and completed at the appropriate times. Synchronization of imple-
mentation of various aspects of programpes is of_"_greme ﬁl_mgort- 7
ance especially in relation to such eb_}gptzves as annual ag‘ricuitizrai
groductmn plans. T T

"It is obvious that to construct such a plan requires much more
effort than a plan which merely puts fogether standard departmental
schemes and that if adjustments are required fo be made in such
a plan, they necessitate much greater thought and labour than would
e required I red i relation to a collection of departmental schemes Whlch
ia_n_—___be_gg‘t_, down OLM )

VI

The preparation of a district development plan has a number of
aspects. As indicated above the work has to be undertaken chiefly
at two levels, the Distriet and the Mandi area. While the overall
frames, the strategies and the comprehensive works and schemes have
to be planned at the district level, the details of the conservation, pro-
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duction, ete. plans have to be worked for the mandi area. Financial
allocations, areawise and sectoral, have to be finalized at the dis-
frict level and distribution of schemes and programmes in the light
of the employment criterion has also to be carried out here. Organi-
zational problems will be most probably common to the entire dis-
trict, though in some specialized aspects such as forest and waste.
lands or animal husbandry they may be found to have local
peculiarities. The work of integration, coordination and synchroni-
zation will have to be  undertaken appropriately at both levels,
though the overall integrative effort will be in relation to the district

- plan, '

The task at all levels is twofold. Firstly, there is the work of

rshalling gll available information, qualitative and gquantitative,
and judging of requirements, feasibilities, logical priorities and
chronological orders from a technical point of view and, subsequently,
given the final judgement regarding programmes and priorities, the
work of formulation of an integrated plan taking into consideration
all the limitations and eonstrainfs. Secondly, there is work of
taking account of differing levels of local competence and knowledge,
local attitudes and preferences and possible local reactions and res-

. ponses. While the first will be mainly the work of official administ-
rative agencies and official and non-official experts, the second ecan
be achieved only through association of local leadership with the
total enterprise. Héwever, while making this formal distinction it
has to be noted that the ease and the efficiency with which administ-
rators and experts carry out the first will itself be influenced greatly
by the extent of interest they arouse in the local population in rela-
tion to it and the cooperation and assistance that they obtain. )

{_ Local participation in plan formulation and implementation is
secured essentially through entrusting a considerable part of district
development planning to local authority, ie. the Zilla Parishad in
Maharashtra, and in many other states. An initial difference in the
operations regarding the two aspects and agencies may be noticed.
While the work of the administrator and the expert can be made
to cover the entire area of planning with more or less equal effi-
ciency, the interest and commitment of local leaders and population
may differ widely from field to field. D

This is obviously a function of the education of local leadership

and of its consciousness of the real meaning of natiomal socio-econo-
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mic objectives. From the point of wiew of possible variations in
coverage and depth of local interests, it is necessary to recognize
the importance of the national frame. VGiven national objectives and _
the total scope of the national plan of development, all aspects of it~
would necessarily be reflected in district planning, even though the
Iocal leadership may not be equally interested in all of them. Thus,
for example, development of the more backward areas or special
relief measures in relation to the weaker sections, may not evoke
as much interest in local leadership as, say, the programme of agri-
cultural production or irrigation development. The general compul-

gsions of the national frame would then be useful in relation to .

continuance of minimum effort in those directions which do not evoke
‘ull loeal interest. v However, in the ultimate analysis, it is necessary
;0 ensure that national objectives are, in faet, fully accepted by local
eadership everywhere. “'This is because no real social {ranaforma-
dion can come_about through development unless there is full under-
standing and co-operation from local elements in this regard.
Therefore, while in the initial stages, the national frame may serve
1 useful purpose, the full and meaningful pursuit of national objec-
tives requires an educational effort in relation to local leadership
which must be considered as exiremely important and essential. In
part, therefore, the process of district development planning must ’
be understood as that of communicaiing, to local leadership and
population, aspirations and ideologies with which the national plan
is informed. On the other hand; The realism and the effeckiveness
of The national plan depend essentially on an undersianding at the
national level e§ jgwsihiiitie& and difficulties of loeal planning,
Most of the discussion has been conducted, so far, in terms of plan
formulation. Problems of implementation have been dealt -with
impliedly. This has happened in two ways. In the first instance,
the agencies of plan formulation and plan implementation are in
this context, idenfical. The various authorities and committees and
non-official associates of the Zilla Parishad and its administrative
set up will be equally involved in both formulation and implementa-
tion of plan. Ii is only the outside experts, official and non-official,
consulted in plan formulation who may not be involved in implemen-
tation. Secondly, the procedures indicated for formulation of de--
tails of the plan and for putting it together in an integrated fashion
have relevance also to implementation. If the operating organiza-
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tional agencies in each context are .carefully thought out and indi-
cated and proper attgntion paid to coordination and synchronization
in formulating: the p]&ﬁ and its various. component schemes and
programmes, analysis for implementation will become seusy. Effec-
tive implementation requires a cle&r_g'ppreciation by each ogserater
of "responsibility in relation to evefy relevant item and the relafion-
ship of that item to others. Clear indication of thésea'egpansibﬁities
and inter-relationships should %esavailable from the-detailed work
of ;dan fermuiahen v Extractingothis information and puttipg. it in
'a;;pndp’i'im.fem for -€ommunication to the relevant agencies and
. personnel is-the first step in Implementation. #When this is done
not only actual operations “but also constant cross-checking and
supervision of their progress would be greatly facilitated. JMeweover,
the preliminary analysis will help in concurrent evaluation of the
effect1vene§s of the plan, wil} bring.to surface any difficulties "er~
countered, any ass::mption or expac%atxons prﬁved incorrect: and will
_ make possilbile continuous adaptatioh and adjustment. v 1t is the greai
demerit of the existing approach, through sténdard departmental
schemes, that it does not provide for or necessitate thig preliminary
exercise before implementation. -

v

The exposition of: the problem of distriet developrents planning
attempted above has general application especially in thdse states
in which the éstrict‘is the main unit of the Panchayat:Raj prgani-
zation. However, there arise in district development..planning a
number of problems out of “the special legal fandadministrative
arrangements of each state. I do not intend“to.ded] with ‘thes# in
any detail. However, the nature and characferistics .of these may
be briefly indicated by reference to conditions ’L;i‘ Maharashiga” of
which I have the greatest knowledge. >

Zilla Parishads in Maharashtra are endowed by legislation with -
specific planning powers. However, the proper exercise.of these
powers has been hampered by a number of factors. The first is
finance. The financial resources available to the Z.P.s are chiefly
in relation to their specific administrative responasibilities and to in-
dividua! development programmes or schemes which have been
transferred to them. They have almost no ‘free” resources which
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they could spend on their own. Moreover, all new programmes
undertaken by them or any significant variations in the old are sub-
jeet to detailed scrutiny and approval by the heads of relevant de-
. partments. It has, in fact, been alleped that the budgetary and
administrative control of the.secretariat and the departments over
the Z.P.s is more stringent and harassing than over the district
\administration. Therefore, whiler ZP.8 in Maharashtra have heen
able to gpend more money in a few specific directions they have not
been in a position ig, and have not been encouraged to apply their
mmd to local problems of long-term development planning.

““While a number of of subjectz have been transferred to Zilla Pari-
shads some important aspects of district development planning re-
main under direct control of state sovernment. These are locked
after by the vesidual district administration or by regional or state
departmenta! officers, No arrangements exist at present for effec-
tive coordination of these aspects with those transferred to the Zilla
Parishad, at the stage of plan formulation or after. The non-trans-
ferred subjects in Maharashtra ineclude forests, which are in most
distriets. intimately connected with development of local resources
and whose protection and expleitation require close cooperation of
the loeal population. -~

An considering how the planning apparatus works, attention has
te be paid, on the official side, to the secretariat, the state and re-
gional officers of departments, the collector and the residual adminigt-
" ration of the district, the chief officer of the Zilla Parishad and the
staff under him. Even after the recent exercise at devolution, the

. secretariat continues to be dominant in gianhinga Its financial and
administrative powers geem to have diminished in no measure and
the scrutiny of defail continues as before. Though the Zilla Pari-
shads have beerl given planning officers and were asked to prepare
elaborate documenfs in relation to the 4th Five Year Plan, the
state and district plans were, in fact, compiled in the secretariat and
~ this work was little effeei:ed by the Z.P. doeuments. The role play-
ed by the secrétariat n ﬁnance and overall planmng ig duplicated
by heads of state departments and their regional officers in relation
to details of departmental schemes. The departmental officers—
gtate and regional—have nsuslly considerable experiise and have, in
many cases, detailed knowledge of particular localities. This exper-
tise and knowledge are, however, not utilized for local development
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planning because of, at_ least, two factors. Firstly, the standard
departmental schemes themselves are to a large extent derived from
above, ie. froms the P}anmng Commission and the Central Ministries,
and the. si:ate’ technical officers have rarely subseci:ed thém %o rigor-
ous scruhny in relation to. particular regmﬁal condltlens ‘ﬁxere—»
“fore, They are not disposed to Favour such. serutiny at & lower level
and to sanction adjustments. This attitude is reinforced by the
feeling of estrangement’ from the district staff created by the esta-
bhshmeni: 'of ZA2s and the transfer of fthe district staff to them.
Adthe ﬁ:strlci; staff ig no longer directly confrolled by the state de-
partment, the higher. echeions of ;officers appear {o have lost interest
in the ‘wsrk of this staff. This has created a number of problems in
the famuiatien and impiementatxon of district development plans.
It was expected that with the establishment of the Z.P.s the collec-
tor of the district mli 3039 hi¥ impogtance: This has not ha,ppeneé
to any large extent, ch1e§y«becas‘3g{e the secretariah and.thesministers
;cont;nue to look upon ' the ‘eollector and“his administrative staff as
then' own special agency. A’ number of local programmes such as
of fam;tﬁl rthieﬂLthroggh..the_coHecter and
this complicates plan*formulation -and_coordination. O ) ’
r Within the official hxerarchy itself one vestzge e of colonial adm;nlst-
_ration, viz. LAS' the snecesscr service: of ‘the 1.C§,. exerts great
influence: - The collector of thé district and the Chief QUfficer of the
Zilla' Parishad both’belong to the LA.S. In colonial times, Britigh
;:ersonnef ofthe” highest ngm-s;:eclalized service were naturally put
“in control of the entire disttrict administration, which in those days
was eoncerneé ehleﬂy with coiiectmg revenue and keeping law and
order. The central dominant’ pcsxtzon of members “of the non-spe-
cialized service in distriet administration continues fo this day and
has been carried forward to the Z.P.s which are patterned ‘on the
earlier district administration. Consequently, the functioning of the
Z.P. has come to depend greatly on a single I.A.S: ‘officer, the Chief
Officer of the Z.P. The relationship with the non-official part of
the Z.P. organization, on the one hand, and the effective operation
‘and coordination of experts and of departmental offices on the other
‘~depend to a large extent on the efficiency and di iti iz pon-
expert oﬁicer d
Vs “The éepartmenta§ officers whose services have been fransferred
to the Z.P.s are of fair average quality and are, in many cases,
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sincere and knowledgeable, specially in relation to local circumst-
ances and prebiems - However, they suffer from two strong handi-
caps. In the ﬁrst ‘instance, .they feel cut off frgm their parent
departments and are\ﬂf%ncertam of the shape the Z.P. service will
take. Secdndly, and more importantly,dfrom the point of view of
planning, they still operate iwithin the olde"r'fradition which prevents
,“f;_ﬂg lsed. They have been i:r&meé and are ex;)ected to carry “out
plans fo the letter and not to examine them carefully or to express
eriticism of them, and they have learnt by experience that it is betier
te folIew instructions blindly rather than to s.dapt or to make sug-

3

geshons reg‘ardmg* adjustment to local cwcumst%nces ) i

Finally, the establishment of the ZP s Has ot vet 3ed to expec{:ed
rationalization of arraﬁgemeﬁts ‘of the field staff ef the distriet.
There hre two sources of confusion. Firstly, the different back-
grounds. 4nd assignments of the staff as derived from distriet local
boards, revenue and other departments, efe., and secondly the allots
ment of parficular staff to each new set of schemes. The exi;enﬁ of
staﬁing in the field in most districts of Maharashira appears liberal.
”Hewever, the faﬂure tar"ratlonaiize preveﬂts effective use. Adqgption
'I of the mﬁ;eg’rative approach o d:stmct development piannang shauid

:’“hasten the precess of ratmnahz&tmﬁ in this reg'ard o

TS non-o‘ﬁi%:é"f a@p‘ﬁi‘a‘ﬁﬂmmc;nnnt be dlvzéed
in’co well-marked groups for s:mﬂar ¢otisideration. In one part, the
problems are or g&nzzatzoné'l sueh as that of eoordinating the work
of the subject and the area cemmlt:sees.‘ The adoption of the mandi
area, as the lowest area unit of plinning', would require some maodifi-
catigns in existing arrang‘ementé’ regar{hng area committees and
delegation of powers to them. In another part, the problems relate
to the socio-economic composition of local leadership® and to the
operation of the political party system. Further complication of the
Iatter may result from different parties being in confrol of different
Zilla Parishads and the government of the State. Most of these
problems have no direct bearing on district development planning
ant. ed not be discussed here. .

% For a discussion of some of these in ancther context, see D.R. Gadgil:
Hocio Eeconomic Facters underlying pattern of leadership” in International Co-
operative Alliance : Cooperative Leadership in South-East Asia (1968).



38

The relationship of the non-officials with the official hierarchy is
also an important factor in the working of Z.P.s. In this case also
vestiges of the elder order remain in the undue importance attached
to official position. However, the situation in this regard is under-
going rapid change. ¢

Tt should be noted that the Zilla Parishad expernnent is new and
that the present is essentially a period of transition. There is noth-
ing in the basig}_i;gaticmwm militate against district deve-

‘lopment pIannzng of the type discussed in this lecture being. under-
taken Todays problems are chiefly those of the changeover from

a highly centralized administration to one in “which Iarge powers are

__vested in local self-government authorities. There exists at present
a widespread distrust of lower suthorities and a fear of giving large
powers to them among those at all higher levels. Therefore, even
when legislative arrangements are changed administrative practice
continues o block real devolution. This is not expected to be a
permneni:. feature. Pressure of circumstances and changing ideas
_are bound to bring about greater conformity befween intention and
operation. It is hoped thaé a proper appreciation of the existing
situation will lead to voluntary deliberate adjustments rather than
to ad hoc reluctant steps taken under pressure.

VII

Before concluding, 3 few observations appear in order regarding
the@fbrzilty of the appro W On a first examina-
tion it may appear that the approach requires resources to an extent
which eould not be expected to be made available and that it also
asks for too detailed an operation. A close scrutiny will show that
this is not so. In fact, it is experience everywhere that effective
ruer@t descending to details and the

”" ;_._..
agzlﬁeultux_ﬂ_w&on programme envisaged above is, in pnnciple,

1o diﬁerent from wixat is atﬁ;:f&f_m\ag‘ncuitsral extension in any
.coanty in_U.8A. Moreover, as of today the personnel resources
required for the field work sketched above are for the most part
available on the ground in most districts in India.

There are chiefly two directions in which new inputs will he reés
quired. Firstly, local survey and research in all ﬁelds This i ﬂ

tompletely neg!ected‘g;ea\taa’y In pa 1—{ The gap can be filled

= o et e
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drawing on the resources of existing academic and training instito-
tions in the districk. There are three phases to this work.(Firstiy,
collecting systematic infermation in relation to each field and identi-
fying problems; secondly, conducting research loecally, chiefly in
relation to proving, adapting and adjusting standard preseriptions
and solutions in relation to loecal conditions; thirdly, fraining local
personnel engaged in plan formulation and implementatz’en in specia-
lized aspects of the work in each ﬁeié.) It is true that the existing
academic and training instifutions are not equipped for this work.
}féwever, no insuperable difficulty should arise in making good this
deficiency. For example, the siaff of the depariment of economics
or commerce in & local college could easily be frained to undertake
the p::g};_zgmary azzé the later centlnﬁeus ecenomm surveys; it could -
'4130 be i‘.ramed to mlpa.rt art instruction to district staﬁ' in approprlabe
pIannm.g techmques Staffs of local agncultural institutes, poly-
technics, public health or medieal schools could be utilized in a gimi-
lar manner. Obwvicusly, existing resources will prove insufficient;
mere institutions will have to be established and they would have
to be properly oriented. However, not only could local instilutions
play this important role in planning but also their eﬁic:ency and
mmp?ﬁe__ghgiﬂd greatly increase by this partieipation.” A mini-
mum programme of new institutions is unavoidable. For example,
each district must have at i%sww-
demonstration centre; but such action is an inevitable concomitant
of dev e}opment itself. A87 indicated ‘above, the initial survey efc. s
no more than a prehminary step. As local planning becomes more
detailed and more effective it will have to he supported by systematic
collection of a greater amount of data and by greater research in
depth in all fields. And with the progress of development planning
the resources and competence of local academic and training instifu-
tions must also increase.

The second important input required is that of entirely new me-

~ thods of work and new attitudes towards it. The new attitudes are

_:equlred chiefly in two dlreet,mns Flrstiy, the adeption of the
problem-solving attitude towards all aspects of development plan-
ning by all participants in the process; secondiy, willingness fo trust
the judgement and competence of and delegate authority to pers-
onnel on the lower level on the part of all on each of the higher
levels. The new methods are those required particalarly by the



38

adoption of the problem-solving approach. Even if one beging
operations, as a matter of convenience, with a standard departmental
scheme this approach requires scrutiny of each of its details in rela-
tion to local resources and local circumstarices. Defining objectives,
translating ‘objectives into programmes of work and putting pro-
grammes in the form of a set of schemes will all require new methods
“of detailed work even when one works on the base of the old. Also
the pnttmg together of plans, %pecxaﬁy what has been termed above
coordination and synchronization will necessitate evolution of new
methods as also a thorough analysis of the plan for implementation.
Effective district developinent planning will thus hot require new

ia] or ical resources in any considerable measure, It will

call 1 for a better utilization of old resourbes, fcfr"a z:f_gx:_ie_xf_t_atwﬁ of

o ————

both 1 1:0 trust more and to delve deeper



