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INTRODUCTION 

The Planning Commission was set up in March, 1950 by a Resolution .of the Govern· 
ment of India which defined the scope of its work in the following terms : 

" The Constitution of India has guaranteed certain Fundamental Rights to the citizens 
of India and enunciated certain Directive Principles of State Policy, in parti
cular, that the State shall strive to promote the welfare of the people by securing 
and protecting as effectively as it may a social order in which justice, social, 
economic and political, shall inform all the institutions of the nationallife, ... and 
shall direct its policy towards securing, among other things,-

(a) that the citizens, men and women equally, have the right to an adequate 
means of livelihood ; 

(b) that the ownership and control of the material resources of the community 
are so distributed as best to subserve the common good j and 

(e) that the operation of the economic system does not result in the concentration 
of wealth and means of production to the common detriment. 

Having regard to these rights and in furtherance of these principles as well as of the 
declared objective of the Government to promotel a rapid rise in the standard of 
living of the people by efficient exploitation of the resources of the country, 
increasing production, and offering opportunities to all for employment in the 
service of the community. 

The Planning Commission will-

(I) make an assessment of the material, capital and human resources of the country, 
including technical personnel, and investigate the possibilities of augmenting 
such of these resources as arc found to be deficient in relation to the 
nation's requirements ; 

(2) formUlate a Plan for the most effective and balanced utilisation of the country's 
resources j 

(3) on a determination of priorities, define the stages in which the Plan should 
be carried out and propose the allocation of resources for the due comple. 
tion of each stage j 

(4) indicate the factors which are tending to retard economic development, and 
determine the conditions which, in view of the current social and political 
situation, should be established for the successful execution of the Plan j 

.(s) determine the nature of the machinery which will be necessary for securing 
the successful implementation of each stage of the Plan in all its aspects j 

(6) appraise from time to time the progress achieved in the execution of each stage 
of the Plan and recommend the adjustments of policy and measures that such 
appraisal may show to be necessary ; and 

(7) make such interim or ancillary recommendations as appear to it to be appro
priate either for facilitating the discharge of the duties assigned to it; or, 
on a consideration-of the prevailing economic conditions, current policies. 
measures and development programmes ; or on an examination of such speci
fic problems as may be referred to it for advice by Central or State Govern
ments." 
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2. In July, 1951 the Planning Commission presented a draft outline of a plan 6f 
d~elopnient for the period oftive years from April, 1951 to March, 1956. The ~lan includ
ed a number of development projects which had been already taken in hand as well as 
others which had not yet been begun. The Draft Plan was divided into two parts, the first 
involving an expenditure of Rs. 1,493 crores and consisting largely of projects in execution 
which were to be implemented in any case, and the second proposing an outlay of Rs. 300 

crores which was to be undertaken if external assistance were available. While the execution 
of development schemes which had been included in the plan after consultation with the 
Central Ministries and the State Governments was not to be affected, the Draft Outline was 
addressed to the country for general discussion and comment in the following words : 

" Planning in a democratic State is a social process in which, in some part, every 
citizen should have the opportunity to participate. To set the patterns of future 
development is a task of such magnitude and significance that it should embody 
the impact of pUblic opinion and the needs of the community. We have, there
fore, felt it necessary, before presenting our proposals in complete detail, to offer 
a Draft Outline of the Plan. The Draft is intended to be a document for the widest 
possible public discussion. We hope to have further consultations with the Central 
Ministries, State Governments and our pwn Advisory Board and Panels, and 
also to obtain the views of Members of Parliament before we finalise the Plan." 

3. Since its publication, the Draft Outline has been examined in detail by the Central 
Governmept and the State Governments. It has been discussed in Parliament and most of 
the Legislatures in the States. A large number of organisations representing industry, 
commerce, labour, farmers and other interests have expressed their views. At the request of 
the Planning Commission, many educational institutions set up seminars of teachers and 
students to study the plan and send their cOmnlen~s to the Commission. Many district 
boards and municipal committees also commented on the Plan. In every district groups of 
officials and non-officials met together to study the Plan in relation to their local problems. 
Ever since its publication the Draft Outline has been a subject of extensive comment in the 
daily press and in periodicals. A considerable volume of literature in the form of books and 
pamphlets prepared by independent writers has also become available. Thus, as a result of 
the discussion which has/taken place" every aspect of the proposals in the Draft Outline has 
been subjected to the fullest possible examination. 

4. The Planning Commission has endeavoured to make a careful study of the material 
which has been received during the past eighteen months. It has had the opportUnity also 
of working out details of many projects and pursuing its own studies in different fields. In 
each sphere of national development the Commission has conferred with the Central and 
State GoveIlllJ1ents and their experts as well as with men and women of knowledge and experi
ence outside the Government. The -Commission also consulted its' Advisory Board and 
some of its Panels. Recently, the Commission has held consultations with representatives 
'ofthe principal political parties, leading women workers and some members of Parliament. 

S. In its final form, the ,Five Year Plan no longer consists of two parts and the various 
programmes have been brought together into a s~gle plan. The Five Year Plan, which 
relates to the same period as in the Draft Outline, is now estimated to involve a total outlay 
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of Rs. 2069 crores. The broad allocation of resources between the main heads of develop
ment in the Plan as compared to that indicated in the Draft Outline is as follows :-

Agriculture and Community 
ment 

Irrigation' and Power 
Transport and Communications 
Industry • 
Social Services 
Rehabilitation 
Miscellaneous 

• 

DeVelop-

TOTAL 

Outlay during 
1951-195~ 

Five 
Year 
Plan 

3~'43 
5~I'41 

491'10 
173'04 
339'81 
85'00 
51'99 

2008'78 

Draft 
Outline 

191'69 
450'3~ 
388'12 
100'99 
254'22 
79'00 
28'S4 

1492'92 

(Rs, crores) 

Percentage of 
total outlay 

Five 
Year 
Plan 

.. 
117'4 
G.7·2' . 
24'0 
8'4 
1~'4 

4'1 
2'S 

100'0 

Draft 
Outline 

12'8 
30 '2 

2';' I 

()'7 

11'0 
S'3 
1'9 

100'0 

6. All the development projects included in the Draft Outline are of course included in 
the Plan as it has been now prepared and, as mentioned earlier, many of them are in 
progress. A number of additions and changes in presentation have been made. The principal 
changes made in the Plan as compared to the Draft Outline are explained, however, by the 
attempt to strengthen the Plan, with due regard to the resources which could be foreseen, 
at those points at which it was felt that the earlier proposals fell short of the needs of the 
country. In the field of agriculture and community development, for instance, additional 
programmes have been introduced with a view to ensuring that the targets of agricultural 
production will be reached. These include a provision of Rs. 90 crores for community develop
!Dent projects, Rs, 30 crores for additional minor irrigation programmes and provision for the 
establishment of a national extension organisation, Among other urgent problems for 
which provision has been made may be mentioned soil conservation, resettlement schemes for 
landless agricultural workers, and training and experiments in co-operative organisation. 
In the field of irrigation and power development, in addition to providing for projects already 
in hand, funds have been allocated for undertaking certain new river valley schemes which 
are considered vital for the development of large regions served by them. To keep pace with 
progress in other sectors of the economy, especially in industry and irrigation and power, 
increased provision has been mad~ for railways, roads, civil aviation, posts and telegraphs and 
ports. Programmes for major ports which did not find a place in the Draft Outline have now 
been included in the Plan. 

7. In the Draft Outline, owing to the greater urgency of the programnies for agricul
ture and irrigation, the provision made for the development of industry in the public sector 
was insufficient. In the Plan as now presented, in addition to providing for an integrated 
steel plant, Rs. So crores have been allocated for further expansion of basic industries, 

3 
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including manufacture of heavy electrical equipment and fertiliserS, and for increased 
transport facilities required for indU$try and mineral development. Village industries, small
scale industries and handicraft, whose importance for the economy as a whole can scarcely be 
exaggerated, have been given greater emphasis in the Plan. In addition to the setting up of 
new boards for khadi and village industries and for handicrafts, the imposition of a cess on 
millmade ~loth to assist the development of khadi and handloom, and measures taken for the 
reservation of certain lines of production in favour of the handloom industry, the Central 
Government's plan provides Rs. 15 crores for cottage and small-scale industries. 

8. In the field of social services also, the Plan has several important programmes. These 
include a national malaria control scheme estimated to cost Rs. 10 crores, increased provision 
for scheduled tribes and scheduled areas and for scheduled -castes and other backward classes, 
including criminal tribes, a' J?rogramme for industrial housing costing about Rs. 49 crores, 
increased allocation for technical education and provision for youth camps and labour service 
for students. Provision is also made for carrying forward the rehabilitation of displaced 
persons trom West Pakistan and it has been made clear that if circumstances so warrant_ it will 
be necessary to provide larger funds for the rehabilitation of displaced persons from East 

Pakistan. 

9. In three other directions important additions have been made. In order to avoid 
adverse effects on the implementation of the Plan in the States on account of monsoon failures 
which occur from time to· time in different parts of the country, a provision of Rs. IS crores 
for assistance to scarcity-affected areas has been made in the Central "Government's plan. 
Secondly, each State plan is being \>roken up into plans for districts and sub-divisions of 
districts so that these n:tay be further \ supplemented through the effort and co-operation of the 
local people. In the nature of things, State plans cannot provide f~r all the possible needs of 
the people and it is necessary both to integrate them with the programmes of district boards 
and municipalities and to add to them other local programmes designed to meet the felt needs 
of the people. In addition, to assist local works to which the people themselves contribute 
in labour and otherwise, the Plan allocates a sum of Rs. IS crores over the next three years. 
Finally, a nati~na1 plan whiCh embraces both the public and the private sectors may yet be 
incomplete unless the enthusiasm and support of large numbers of v9luntary organisations 
and voluntary workers engagCfd in constructive work can be harnessed for national develop
ment. To provide ~ increasing field of work fOl: the C people's sector', as it were, the Plan 
provides a'sum of Rs4 4 crores to be utilised- for assistance to voluntary social welfare 
organisations at the instance of a social welfare board to which a great deal of administrative 
authority may be devolved. A word may also be added about the provision _of Rs. So lakhS 
made in the Plan for research and inve.stigation into social, economic and administrative 
problems relating to national development. In many fields sufficient data are wanting to 
enable policies to be formulated. It is proposed, :therefore; to organise, in co-operation with 
universities and other institutions, special investigations into selected problems of develop
ment. 
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10. Besides the plan for the public sector, the Planning Commission has formulated 
development programmes for forty-two industries in the private sector. These programmes 

_ have been prepared in co-operation with the Ministry of Commerce and Industry 
and after full discussion with representatives of individual industries. The programmes 
for industrial development have been indicated briefly in this report and are to be presented 
in a separate volume. 

II. This report on the Five Year Plan sets out the programmes of development and also 
outlines general proposals and policies in each field of development. The report is divided 
into three parts. The first part contains an analysis of the process of development in an 
under-developed economy and indicates the long-term goals towards which national effort 
is to be directed. The objectives, priorities and techniques of planning are set out at some 
length and an assessment is made about the resources which have to be mobilised in order to 
carry out the Plan. The first part of the report concludes with a summary statement of the 
Five Year Plan and of what is sought to be achieved through it. The second part of the 
report is concerned with administration and public co-operation. Several suggestions are 
offered for the reform of public administration. On the question of administration of 
development programmes at the district level, where vital nation-building work is undertaken 
and the participation of the people is all-important, a number of proposals are offered for 
consideration and action on the part of State Governments and other authorities. This 
portion of the report closes with the consideration of the problems of public co-operation 
in national development, a theme which, because of its high importance and urgency, recurs 
throughout the report. In the third part of the report, we outline the various programmes of 
development._ These are grouped under three broad heads, namely, agriculture, irrigation 
and community development; industry and communications; and social services and 
employment. Each aspect of development is taken up in turn, needs and resources assessed 
and the Commission's own proposals for policy and action presented. In a separate volume, 
details are given concerning the principal development schemes included in the Five Year Plan. 

12. Important questions of policy relating, for instance, to the land problem, the food 
problem, provision of finance for agriculture, common production programmes for small-scale 
and large-scale industries, selection of irrigation and power schemes and conservation of 
mineral resources have been under close examination in the Planning Commission. In 
making its recommendations, the Commission is conscious that the framing of social and 
economic policies in different fields is a continuous process and that, within the framework of 
priorities and objectives now formulated, such changes as may be necessary in the interest of 
national development will be made as further experience is gained and ideas are tested in 
practice. In the field of policy ·the Central and State Governments have to act in close 
co-operation with one another. Such co-opcration will be greatly facilitated as a result of the 
setting up in August, 1952 of the National Development Council which includes the Prime 
Minister of India and the Chief Ministers of aU States. -

s 
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I3. The fulfilment of the Five Year Plan calls for nation-wide co-operation in the tasks 
of development between the Central Government and the States, the States and the local 
authorities, with voluntary social service agencies engaged in constructive work, between the 
administration and the people as well as among the people themselves. Although several 
programmes included in the Plan are already under way, it is important that, through sacri
fice borne equally by all citizens, the effort and res.ources of the entire nation should be 
mobilised in support of the Plan so that, during the coming years, the tempo of development 
can be greatly increased and the Plan becomes a focus of intense activity and a field of 
common endeavour throughout the country. 



PART ONE 

THE PLAN 



CHAPTER 1 

THB PROBLBM OF DBVELOPMENT 

I. PLANNING : ECONOMIC AND SOCIAL AsPECTS 

The central objective of planninj in India at the present stage is to initiate a process 
of developmentwhicfi Will raise living standards and open out to the peopJe new opportu
nities for a richer and more varied life. The problem of development of an under developed 
economy is one of utilising more effectively the potential resources available to the commu
nity, and it is this which involves economic planning. But the economic condition of a 
country at any given time is a product of the broader social environment, and economic 
planning has to be viewed as an integral part of a wider process aiming not merely at the 
development of resources in a narrow technical sense, but at the development of human 
faculties and the building up of an institutional framework adequate to the needs and aspira
tions of the people. 

2. An underdeveloped e.conomy is characterised by the co-existence, in greater or less 
degree, of unutilised or underutilised manpower on the one hand and of unexploited natural 
resources on the other. This state of affairs may be due to stagnancy of techniques or to 
certain inhjbiting socio-economic factors which prevent the more dynamic forces in the 
economy from asserting themselves. Corresponding to each stage of development, there 
tends to grow a certain economic and social stratification which is conducive to the conservation 
of the gains from the use of known techniques. Such stratification has a part to play in social 
progress. But, beyond a point, it hampers innovation and change, and its very strength 
becomes a source of weakness. For development to proceed fUrther, a re-adaptation of social 
institutions and social re1ationship~ thus becomes necessary. In planning fora better eCOiiOinic 
order, the close ~interretation between the technical and social asp,cts of the process of 
development has to be continually kept in view. While there is need for concentrating 
effort on the more immediate problems, planning implies the readiness on the part of the 
community to view the social process as one whole and to take action designed to shape this 
process along desired lines over a defined period. 

3. In spite of considerable advance in public thinking on the subject, the acceptance of 
such an approach to the problems of economic development and social change represents a 
relatively new phase in policy-making and in administration. ~lanning involves the acceptance 
of a clearly defined system of objectives in tenns of which to frame over-all policies. It also 
Involves the formulation of a strategy for promoting the realisation of the ends defined. Plan
ning is essentially an attempt at working out a rational solution of problems, an attempt to 
co.ordinate means and ends ; it is thus different from the traditional hit-and-miss methods by 
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which 'reforms' and 'reconstruction' are often undertaken. A planned economy has inevitably 
in view a somewhat wider time-horizon,1:o which the day-to-day decisions have to be related. 
And yet, practical_policy cannot operate in ~erms 9f mere set doctrines ; it must satisfy certain 
pragmatic tests. In spite of the considerable developments in economic and social sciences in 
the last few decades, our kn9wledge of human motivation and of social processes is but 
limited. We cannot always say for certain that a given set of causes will produce a particular, 
clearly definable, set of results and none other ;, we do not always know at what rate the effects 
of a particular change in a part of the system will be transmitted to the other parts of the ~ystem. 
Responses of individuals or of groups of individuals ~d of classes cannot always be predicted 
in advance. Even if the conceptual relationships between different aspects of the phenomena 
under study are clearly understood, there is often the lack of precise statistical data on which 
to base an assessment of the requirements of a given situation. It follows that a considerable 
part of the planning authority's task is to assess the significance of some of these indeterminate 
or partially known factors at work in the life of the community and to recommend policies on 
the best judgment available. This is particularly so in India today. 

4. The urge to economic and social chang<; under present conditions comes from the fact 
of poverty and of inequalities in income, wealth and opportunity. The·elimination of poverty 
cannot, obviously, be achieved merely by redistributing existing wealth. Nor can a programme 
aiming only at raising production remove existing inequalities. The two have to be considered 
together ; only a simultaneous advance along both these lines can create the conditions in which 
the community can put forth its best efforts for promoting development. The problem, there
fore, is not one of merely re-channelling economic activity within the existing socio-econonuc 
framework; that framework has itself to be remoulded so as to enable it to accommodate 
progressively those fundamental urges which express themselves in the demands for the right 
to work, the right to adequate income, the right to education and to a measure of insuran~ 
against old age, 'Sickness t\nd other disabilities. The Directive PrincIples of State Policy 
'enunciated in Articles 36 to 51 of the Constitution make it clear that for the attainment of 

• 
these ends, ownership and control of the material r~ources of the country should be so 
distributed as best to subserve the common good, and that the operation of the economic 
system should not result in the concentration of wealth and economic power itt the hands of 
a few. It is in this larger perspective that the task of planning has to be envisaged. 

5· A process of all-round and orderly development, such as is indicated above, must 
inevitably take time to come into full fruition. Large scale changes in modes of production, 
in commercial and industrial organisation and in the institutional framework of corporate life 
cannot be seen through within a brief period of four or five years. In the initial stages of 
development, divergence in the economic and social interests of different sections of the 
community may create special problems. While this fact has to be recognised, persistent effort 
must be made to give a new sense of direction and purpose to the community. It is important 
also to ensure that in the process of development, ~he forces of grOWth from within are not 
s~d by attemp~ abrupdy to superimpose preconceived pattemsoflifeandactivity: -The 
strengthening of these inner forces and the creation of new institutions must proceed side by 
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side so as to facilitate rapid adV'cUlce through a process of interaction. The modem world is 
changing so rapidly that it is not enough to think in terms of slow changes and marginal 
adjustments, a minor shake-up here and a little cementing elsewhere. An underdeveloped 
country which has suffered long from the effects of cramped development desires inevitably 
to progress rapidly and in many directions ; the aim of planning must be to make this 
possible. Political independence provides the needed opportunity. It is therefore natural 
that improvement in economic and social conditions through the acceptance of more 
pro~ressive ideas and through suitable institutional changes is regarded as the practical test for 
judging the adequacy of the new political system. 

6. The rapid advances in science and technology over the last few decades have opened 
out new possibilities in the direction of abolition of want and the restoration of man to a new 
sense of dignity, but they also carry potentialities of harm and danger. Our knowledge of the 
socio-economic changes which utilisation of these techniques calls for is neither complete nor 
certain. In the nature of the case, the problem does not admit of a generalised ~i>l~jion. 
Conditions vary as between countries, and each country has to evolve a solution in the light 
not only of contemporary conditions but also of.its traditions and culture. In planning for a 
transformation along the right lines, there are many pitfalb- to be avoided, and it is of the 
utmost importance to strike the appropriate balance between various considerations so as to 
secure the optimum pattern and rate of progress. Parallels from past history or from 
contemporary conditions in other countries are useful upto a point, but they cannot provide 
a complete answer. A nation, like an individual, has to work out its inner potentialities by a 
process of experimentation. All that can be said is that there_is need, on the one hand, for 
clarity in regard to basic values and, on the other, for readiness to adapt practical solutions 
to the concrete problems arising in the proceS'S of transition to a different economic and social 
order. 

7. We should like in this context to stress the essential political and administrative 
conditions essential to successful planning. Briefly these are : 

(a) a large measure of agreement in the community as to the ends of policy ; 

(b) effective power, based on the active co-operation of citizens, in the hands of the 
State ; and, earnest and determined exercise of that power in furtherance of these 
ends; and 

(c) an efficient administrative set-up, with personnel of requisite capacity and quality. 

A national plan has to be an expression of a basic unity of purpose in the community. It 
is this unity which would constitute the ultimate sanction behind the plan, give it driving force 
and evoke the necessary sacrifice and effort of} the part of members. Joined to this unity of 
purpose must be effective power in the hands of the State to be exercised with the necessary 
persistence and determination in order to ensure the furtherance of accepted ends. 
Constructive use of this power calls for integrity, efficiency and responsiveness in 
administration. The creation and maintenance of these basic pre-requisites of economic and 

9 
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social growth have to be QOnsidered as matters deserving continuous and careful attention, and 
if we revert to this theme several times in this report, itJs because we feel that the need for 
creating in the country an environment favourable to progress can har4ty be overemphasised. 
The changes in administration appropriate in the context of the new role of the State are 
dealt with in detail in subsequent chapters. 

8. The tas~ of organising a d~cracy for rapid and coordinated advan~ along se,;:eral 
lines is one of special difficulty. The party in power has not only to carry public opinion with 
it; it has to get the active co-ol?eration of all sections. In a democratic country, every citizen 
is free to think and vote as he likes, and political parties have the right freely to canvass 
public support for their programmes and in the ev~nt 6f securing a majority in the 'legislature 
to form the government. Under these conditions, the great~r the responsiv~s of the party 
in power to trends of oQinion QUtside, the greater will be its effectiveness for action. The 
smooth functioning of the party system rests on an underlying agreement as to objectives, 
though there may be differences as to approach or t? the pace of change with reference to 
certain problems. These differences are a necessary concomitant of democracy ; they ensure a 
continuous re-examination and re-adaptation of governmentaLpolicies. The rights of free 
expression of op~aiia of}reedom oIO~im1satiO'n inhere in the very concept of government 
by consent. Through these alone i~a vigorous, creative political !ife possible. At the same time, 
it is evident that the problems of the modern world are toO complex to be dealt with in terms 
of rival or ,?pposing programmes of action. On various matters, different parties tend 
inevitably to come together and co-operate. For planning to proceed with the necessary 
momentum and continuity, it is essential that the country adopts a programme of action 
which reflects the unity of outlook and approach among the members of the party in power 
and draws forth at the same, time the support and co-operation from shades of opiniox\ 
outside the party. It is through enlargement of the area of agreement that conditions can be 
created for the most effective mobilisation of the community'S resources towards the 
common objective of all-round economic development. 

9. Democratic processes ate complex, and they make large demands on the government 
as well as the governed. It cannot be assumed that the apparatlls of democratic forms or 
procedures necessarily ensures the-preservation of the basic values which a democratic way of 
life connotes. Real democracy means much more than adult suffrage and parliamentary 
government ; it means a reordering of soci~ relationships in terms of new values. It is not 
wit110ut significance that in several parts of the world the emergence of a new leadership 
determined to carry through far-reaching economic and social changes in keeping with the 
needs and urges of the people has been accompanied by a great upsurge of public enthusiasm 
and a release of the pent-up energies of the community. The relationship between political 
forms apd the spirit underlying them is a vast and intricate subject in which no easy judgments 

rare possible. But, it must be emphasized that fo~ democratic planning to succeed, it will have 
! to energise the entire community and to place before it a goal of endeavour which will call forth 
... alL its latent creative urges. Under pressure of crisis such as war, democracies have proved 
capable of effective action on a m 1SS scale, and there is no doubt that once the community has 
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c~n1! to appreciate the VItal significance of the tasks in hand, it will rise to similar heights for 
constructive purposes also. The crucial factor in organising the community for action is 
leadership, and, in a democracy, not merely leadership at the top but at all levels. 

h 

10. Under the Constitution, India is· organised as a federation, in which ~e Central 
Government and the Governments of States have their assigned spheres of action. There 
are certain concurrent subjects in which the Centre as well as the States can undertake 
legislation. Economic and social planning is in the concurrent list, as this is a subject in which 
the Centre as well as the States are interested and have to work in unison. The Centre has 
certain emergency powers, but normally coordination of policies has to be effected through 
mutual consultation. This system of cJnsultation and of formulation of policies on the 
basis of over-all national requirements will have to be strengthened in the interests of 
planning. Care will have to be taken to see that the plan is implemented throughout the 
country as a single coordinated whole. The National Development Council which has been 
set up recently and which comprises the Cabinet, Ministers of States and the members of 
the Planning C_mmission, with the Prime Minister as Chairman, is intended to secure this 
result. It is obvious that without complete cpordination of policies and timely, concerted 
action, there is danger of waste and misdirection of effort, which may have consequences I 

extending far beyond the area of responsibility of any single authority, and this, it must 
be recognised, places special responsibilities on the Centre. 

II. A planned economy aiming at the realisation of larga- social objectives entails a vast 
increase in governmental functions For these to be ~rged efficiently, appropriate local, 
regional and functional organisations have to be built {up and ,strengthened. Each of these 
must have a defined sphere of action and responsibility, and must be able to function with a 
measure of autonomy. Arrangements for the necessary coordination between them mUst be 
made at various levels from the village upwards. The activities of all developmental 
institutions in the country, official and non-official will have to be reorientated in terms of the 
requirements of the Plan, and in this process, due stress must be laid on the appropriate role 
of various local and functional organisations. The function of the Central Government is to : 

evolve a national plan, to work out a coordinated policy for implementation of the same, to 
watch and assess the progress of major development schemes in the different parts of the 
country, and constantly to initiate and promote action in furtherance of the I>b;ectives and 

targets defined. 

II. THE DETERMINANTS OF ECONOMIC DEVELOPMENT 

12. While dc;velopmental planning, as stated above, is an all embracing process, which cannot 
be compartmentalised, the accent of endeavour under present conditions in India has to 
be on econ~mic ~ment. The latter may in a sense be regarded -as a consequence of 
intellectual, soaaraiid cultural advance. It is true, nevertheless, that economic development 
of aIi-Uoaeroeveloped counU:Y--cannot pro~d far unless the community learns how to get 
from its resources of men and materials '! ~ger output of comm~ties and sery.i~. 
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13. In the last four or five decades, there has been considerable industrial development in 
India, accompanied by urbanisation and expansion of commerce. Large towns and cities have 
grown and transport and communications have developed extensively. The isolation of the 
village has been broken and the average citizen lives in an env~onment significantly different 
from the one in which he lived and worked fifty or sixty years ago. Indhn enterprise has made 
considerable headway, and the country has now con~iderable experience in the fileds of modern 
business, industry and finance. New economic and social relations have emerged, giving rise 
in tum to a general desire for more rapid change. But the development that has taken place 
is partial and limited when judged in tenns of the country's needs and potentialities. 
Industrialism and the use of modern techniques have affected only limited segments of the 
economy. Agriculture is still the mainstay ofJife for about 70 per cent of the population, and 
productivity in this sector is exceedingly low. The size of agricultural holdings has 
progressively diminished; the old cottage and small-scale industries have been decaying, and 
the rural population which con'stitutes about 83 per cent of the total suffers from chronic 

- underemployment and low incomes. Population has increased by more than fifty per cent in 
the last fifty years, but the growth of alternative occupations either in the rural areas or in the 
towns has not been on a scale which could absorb this growing population. In the limited 
spheres which have registered expansion, the level of productivity and the level of incomes 
have naturally been higher .. But, for the community as a whole, the-economic development 
of the last few decades has brought no significant improve~ent in standards .of living and 
opportunities. for employment, and has perhaps accentuated to some ~xtent inequalities of 
income and wealth. 

14. The pace of economic development depends on a variety of factors which constitute 
the psychological and sociological setting within which the economy operates. A major 
element in this setting is the community's will to progress and its readiness to develop and adopt 
new and more efficient methods and processes of production. Basically, development involves 
securing higher productivity all round and this is a function of the degree of technological 
advance the community is able to make. The problem is not one merely of adopting and applying 
the processes and techniques d~veloped -elsewhere, but of developing new techniques specially 
suited to local conditions. Modem technology is changing rapidly and no country can hope 
to maintain a steady pace of advance unless it ~keeps abreast of current developments. 
Teclurlq~es in tum affect and are affected by economic and social organisation. Certain forms 
of economic and social organisation are unsuited to or incapable of absorbing new 
techniques and utilising them to the b!r~st advantage. To some extent techniques must 
of course be adapted to economic and social organisation, but the latter has also to change 
in 'order to accommodate new techniques which need to be applied not merely in one or two 
isolated lines but in several lines of economic activity so that advance in one line could react 
on and stimulate advance in others. 

IS· These are.aspects of the problem of economic development which have to be constant~ 
ly kept in view. Given these basic conditions of rapid and sustained progress, institutional as 
weJ.l as others, the key to higher productivity and expanding levels of income and employment 
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lies really in stepping up the ~te of capitaLiQrID!tion. The level of production and the 
material well-being a community can attain depends, in the main, on the stock of capital at its 
disposal, i.e., on the amount of land per capita and of productive equipment in the shape of 
machinery, buildings, tools and implements, factories, locomotives, engines, irrigation facili
ties, power installations and communications. The larger the stock of capital, the greater tends 
to be the productivity of labour and therefore the volume of commodities and services that can 
be turned out with the same effort. The prodUctivity of the economy depends on other 

. things also, as for instance the technical efficiency and attitude to work of the labour that hand
les the available capital equipment. BJlt the stock of capital reflects in a concrete form the 
technological knowledge that underlies the organised processes of production, and while other 
factors are important and essential a rapid increase in productivity is conditional upon addi
tions to and improvements in the technological framework impliCit in a high rate of capital 

formation. 

16. The conditions in which economic development was achieved in the course of the last 
century have naturally differed from country to country, but a common feature of almost all of 
them is the high rate of capital fonnation which characterised periods of expansion. In times 
when the whole capital structure of a country is being transforme4, the normal replakent 
of existing equipment becomes itself to some extent a means for introducing improvements in 
the technological framework of production, so that, in assessing rates of capital fopnation 
achieved, the resources set apart for this purpose must be also regarded as a material factor in 
determining the tempo of development. For Britain statistics on national income and invest
ment are not available for the first half of the nineteenth century, which was perhaps the most 
significant period in its economic development, but the available data for 1870-1913 show that 
net investment in this period was-on an average more than 10 per cent of the national income 
and in prosperous years as much as IS per cent. In the United States, the rate of capital 
fonnation was higher over the years 1869-1913; net investment represented 13 to 16 per cent 
of the national product while gross investment ranged between 21 and 24 per cent. In Japan, 
new capital fonnation in the decade 1900-1909 is estimated to have averaged about 12 per cent 
of the national income ; this rate appears to have risen to 17 per cent in the following decade, 
thouglrit declined again to 12 per cent. in the period 1920-1929. More recently, the U.S.S.R. 
furnishes an instance of a high rate of investment being achieved as a matter of deliberate State 
policy and action. The First Five Year Plan of the Soviet UQion had a target of net investment 
amounting to "between "a, quarter and a third of the national income" ; the actual achievement 
was perhaps slightly lowet .. At any rate, though the Second Five Year Plan envisaged a some
what lower ratio of capit31 fonnation to national income, it would appear on a fairly conserva
tive estimate that the rate of net investment in the U.S.S.R. in the decade 1928-1938 was of 
the order of 20 per cent of the national income, if not more. 

17. The data given above are not of a nature which would warrant any firm relationships 
being deduced between rates of investment and rates of develpment, nor can they be used for 
making comparisons as between countries or as between widely separated periods within the 



same country. Even conceptually, these relationships are very complex. It is virtually 
impossible to evaluate in quantitative terms the psychological and social forces which have 
played a part in shaping the pace and pattern of development under different circumstances. 
Nevertheless, the available evidence, ho\"O'ever scanty, may be used for judging broadly the 
scale of effort involved in relation to the results obtained: In the UDited Kingdom, a rate of net 
investment which fluctuated between 10 and IS per cent of the national income went handlin 
hand with an increase of over ISO per cent in the national income between 1870 and 1913. In 
the United States, with. a somewhat higher rate of investment, which was accompanied also by 
large scale immigration and settlement in virgin territory, national income increased nearly 
five-fold between 1869 and 1913 ; the increase in per capita income in this period is estimated 
at over 130 per cent. In Japan, with the population growing at an average annual rate of 
about I! per cent, per capita income is estimated to have been doubled between 1878 and 1912; 
it was dcubled again between 1913 and 1938. Varying estimates have been made of the 
achievements of the Sovier Union in terms of national income, but, taking again a 
conservative estimate, it would appear that with a rate of net investment of about one-fifth 
(or probably a little more) of the national income the increase in the national product in 
the period from 1928 to about 1940 was around 130 per cent. 

18. These relationships are more suggestive than conclusive, but it is fairly obvious that a 
.doubling of per capita incomes within a generation or so (that is in 2S to 30 years) required, in 
most of these countries, a rate of net investment of the order of 12-IS per cent of the national 
income. More rapid rates of development have required, apart from other things, still higher 
rates of investment as in the U.S.S.R. It would appear on the whole that, in under developedl 
countries with low standards of living and rapidly increasing population, a rate of growth 
commensurate with needs cannot be achieved until the rate of capital formation comes up to 
around 20 per cent of the national income. 

~ '19· Very little information is available on the rate of investment and on the trends in 
national income in India in the last few decades. Rough estimates .based on scattered data 
suggest that, as in other underdeveloped countries, the resources devoted to net capital fonna
tion today probably amount to about S per cent of the national income1' It is true that, where 
manpower is plentiful relatively to the land and other capital ~quipment available, develop.. 
ment has to be based to a great extent, at least in the initial stages. on labour-intensive processes. 
Even so, without a big increase in the rate of investment and through it in productive capital, 
substantial and progressive improvement in the level of incomes and of living standards cannot 
be secured. India has considerable resources of water, minerals and powerstill to be harnessed 
or exploited." Large areas of the country remain undeveloped for lack of basic services like 
transport, communications, irrigation and power. The use of machinery is limited to narrow 
spheres of industry, and the bulk of the country's labour force works with tools and implements 
which add little l? tlJ.e productivity of labour and thus keep real incomes low. There is also 
shortage. of buildings for residential purposes as well as for schools, hospitals, welfare centres 
factories anC! the like. All these have therefore to be built up, side by side of course with th: 
knowledge of how to use the capital equipment thus built up to the best advantage. . It h3$ 
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been estimated that for a population growing at the rate of 11 per cent per annum, the rate of 
investment needed for maintaining per capzta incomes CO~~<ll1t- Js . gencr.illy bl.t\\ I.:~n 4 and 5 
per cent of the national income. Such a generalisation cannot obnously be interpreted 
literally, but the nature of the relationship suggested may explain broadly the failure of the 
Indian economy in the last few decades to respond adequately to the needs of a growing popu
lation and of higher standards of hYing and employment. 

20. A somewhat low rate of capital formation might have been aJ-:quate for countries like 
the U.K. and the U.S.A., in which modem industriahsm took root carly. The under develop
ed countries which make a late start have to aim at comparable development w!thin a briefer 
period. Japan and the U.S.S.R. are ~ in point. Some of the countries in South East
ern Europe which are now planning for rapid development have also envisaged high rates of 
investment. In Hungary, 10 per cent of the national income was devoted to net investment 
in 1947, the first year of her planning, but this appears to have been stepped up to 18 per cent in 
1949. In Poland, gross investment in the post-war period has ranged between 20 and 25 per 
cent. Outside this region and under more nonna! conditlons, Norway is known to have attain
ed a rate of net investment of 15 per cent and Fmland a rate of 18 per cent even before the 
Second World War. The question therefore is not whether a high rate of investment could be 
aimed at or achieved by r~lativcly under developed countries, but rather under what conditions 
and in what stapes it could Q~.anajned . .. 

21. Investment h-nplies applying productive resources to the bwlding up of capital equip
ment. These resources could come eihter from utilisation of resources hit11Srto unutilised or 
by way of diversion from the. production of consumer goods. An underdc\'eloped c~untry 
has a certain adv"anta3e in that it has large- re~ources of unutiliscd or underutilised manpower. 
By utilising these, capital fonnation can be stepped up\vufiout drawmg away to any targer 
e.xtent resources employed in the production of consumer goods. Idle manpo\\'er thus consti
tut~ a large invesmvnt potential. But it must be recognised that, in the lll1tial stages of 
development, the scope for di.rectly utilising such manpower tends to be somewhat limited. 
For one thing, the unutilised labour available for productive work is often also unskilled 
labour, which would have to be trained before it could be recruited for the new wo;ks to be 
undenaken. Some of the problems involved in dizect investment of under employed man .. 
power could be overcome by efficient organisation. Still, in practice, mobilisation of idle 
manpower on a large scale cannot but result in the generation of C9nsiderable money incomes 
in advance of a corresponding increase in _output. This is likely to create inflationary pressures 
which might be felt strongly at particular poin~ in the system, impinging more heavily on the 
real income of some sections of the population than on others., A measure of. privation to 
start with and austerity for a fairly long period are thus unavoidable under conditions 
of rapid development even in countries. with vaSt unutilised resources.' The strain of 
development on the economy might be felt in a variety of ways : scarcities, high prices, 
disparate movements of incomes of different classes, bottlenecks in production, strain on 
transport, etc. To some extent, this strain can be moderated through appropriate.measures 
of policy, but the fact of strain on the economy will remain. In determining the tempo of 
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development, which, as has been indicated above, would mean raising the rate of investment 
from about 5 per cent of the national income to a level of something like 20 per cent, a view 
has therefore to be !aken as ~o the pace:,aLwliiCli.t1le: reqUii'ec[ :Ori,.aiiiSatioi1al and institutional 
changes can be~~de without engendering too much economic and social instability. 

22. The level of saving is to a great extent dependent on the level of national income ; 
the higher the national income the higher normally should be the proportion saved. However. 
this is not always true. In the United States, considering the rate of increase in income per 
capita and the high level of this income even to begin with, the rate of net saving achieved in the 
period 1870 to 1913, viz., 12 to 15 per cent, was relatively low. On the other hand, Japan 
with a lower le~el of incomes was able to attain a remarkably high rate of investment out of its 
own savings. The proportion of national income that is saved and made available for invest
ment depends upon psychological and institutional factors. Social custOms and habits, the 
distribution of incomes, the rates at which income3 of different classes go up and the efficacy 
of banking and other institutions for mobilising savings-all these-play ~ part in determining 
the rates of saving attained. The (lugh rate reached in Japan has been explained by the fact 
that "the Japanese capitalists spend very litde on personal consumption, that the rural popula
tion and urban working proprietors are exceptionally thrifty and, indeed, the wage earners 
themselves save a substantial proportion of their incomes". There is also a further factor which 
may be noticed here. Between 1878 and 1940 the price level in Japan rose by about 400 per 
cent while, -in'the United States in the corresponding period, the increase was less than 100 
per cent. Rising prices tend to enforce rates of savings which would not otherwise be possible. 
This factor has probably played a not insignificant part in the U.S.S.R. also where it is clear that 
prices of consumer goods went up' sharply in the decade 1928-1938. 

23. The programme of investment that can be undertaken at any particular time depends 
primarily on two factors : the rate of saving in the community, and the volume of unutilised 
human and material resources which can be used for direCt investment. In the earlier stages 
of development, as already mentioned, though the unutilised resources would be considerable 
the scope for \Ising them for stepping up the rate of capital formation might be restricted by 
either lack of technical skill or shortages of specific commodities and services. In this period, 
therefore, the reliance on savings has to be correspondingly greater. As capital formation gets - , 
under way and the basic framework of services like transport, communications, irrigation and 
power is built up, the scope for utilising underemployed resources will expand rapidly. The 
problem is to get the right start., Once this is secured and fresh capital formation started on a 
significant scale, it increases the ability to undertake further complementary investments, thus 
creating also new opportunities for employment. Further investments then get the benefit 
of 'external economies' which lower costs and increase the profitability of still further expan
sion. It is thus that the vicious circle of low output, low savings and low investment is broken 
and the economy started on an upward course .. 

24· In the initial stage-which is the critical period in development-there are clearly two 
I.lltcrnltives open. One is to impose on the community a high rate of saving through taxation, 
!Olns, price inflation, or by any other means and to utilise the resources thus made available for 



A sharp increase in the rate of capital formation. This bas certainly its merits, as, in this way, 
not only would development be rapid but there would be immediately a large increase in 
employment. But, this increase in employment will not lead to a corresponding increase in 
spendable incomes ; the community as a whole will have Ivery little more to consume than 
before and there would be set up severe inflationary pressures. This is the price for more 
rapid development later. The other alternative is to step up the rate of capital formation 
more gradually, but this would mean that progress would be correspondingly less rapid. 
Since the objective of planning is, in fact, to promote rapid development, the problem. is one 
of stepping up the rate of investment by defined stages, so as to minimise the hardships in 
the initial period; but taking care at the same time that the community does put forth within a 
relatively brief period the big effort needed. . 

25. On this analysis, the question is in what manner and how quickly the rate of capital 
formation in India can be stepped up, consistently with other objectives, from about 5 per cent 
of the national income to, say, about 20 per cent. The answer depends upon the rate at which 
the national income increases as development proceeds and the proportions of this increase 
which can, so to say, be ploughed back into investment. The larger the proportion of the incre
ments to national income that can thus be ploughed back into investment, the greater is the 
pace at which development can be accelerated. The principle is, in essence, simple. If, for ins
tance, a community starting with a 5 per cent rate of saving increases its total output by, say 
10 per cent, and if in the following period capital formation is st~pped up by an amount equal to 
half the additional output, the rate of saving would almost get doubled in the process. If it is not 
desired to secur_e ~_high rate of cal'ital formation right at the start at a cost of excessive privation 
which a reduction in the initialleve1s of consumption would entail, the goal of policy must be to 
ensure that a high proportion of the additional incomes that accrue as a result of development 
is saved and invested. This will, no doubt, mean that the rate at which the initial levels of 
consumption can be allowed to go up will rise only slowly, but the pressure on consumption 
standards will at least be no worse than before and it might well become possible to permit 
moderate improvements. ~ other words, such<~ programme for stepping up capital forma
tion calls for sustained austerity rather than any excessive degree oJ privation and suffering. 

26. It is necessary to visualise the problem of development over a period of twenty-five or 
thirty years and to view the immediate five year period in this broader context. In formulating 
a plan of development for a particular period, an estimate of what is feasible must, no doubt, 
carry more weight than abstract reasoning as to a desirable rate of growth. But, there is 
clearly need for looking beyond immediate possibilities and for taking a view of the rroblem 
even from the beginning in terms of continuing and over-all requirements, and for prep3iing the 
ground in advance. Precisely for the reason ~t!te development of a country is a somewhat 
long-term process, the institutional and other factors which affect it can be changed to the 
desired extent and in the desired direction through conscious effort. Moreover, a programme; 
of development even for the short period would fail to have direction and perspective unless 
it is in some way linked to certain long-term targets and objectives relating to the kind of 
economy and social framework which it is proposed to evolve. In other words, while it is 
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important to preserve throughout a pragmatic and non-doctrinaire approach, and also to beat 
in mind the limitations involved in any calculation of long-term development possibilities, it is 
of the essence of planning t]:1at it must have a wider time-horizon than immediate require: 
ments and circumstances might seem to indicate. 

I 

27. In estimating possible rates of development in India, what they would involve in 
terms of effort required and what they would achieve, there are two or three major factors to 
be taken into account. We have already referred to the central role ... of capital accumulation 
in economic development, -and how it can be stepped up by, so to say, ploughing back addi
tions to national income. The proportion of the addition to the national income in each period 
which it is decided to plough back is thus one of the major determinants of the rate of develop
ment. But this proportion cannot itself be fixed in a given situation without reference to 
two other factors. These are (a) the rate of growth of population, and (b) the increase in 
national output and income'likely to follow a given increase in the capital stock. 

28. If population is growing at a certain rate, the total national output has to be raised at 
the same rate merely to maintain existing standards of income and consumption ; this means 
that not only will so much less of further additions to national income be available for 
ploughing back into investment but a part of what ~s ploughed back will be taken up by capital 
equipment required for maintaining per capita incomes constant in the following period. It 
is true that !;l growing population increases the manpower potential of the country and also 
has the effectt in some ways, of stimulating investment. It is also true that the effect of an 

/ 
increase in population cannot be jud$ed solely in terms of the effect on per capita incomes.; it 
affects the whole pattern of production and consumption. It is not possible tq judge whether~ 
on net, an increasing population is favourable or unfavourable to development. In the past, 
periods of rapid economic development have also been periods of rapidly increasing 
population, but whether there is any causal relationship between the two or how it works one 
cannot say with any certainty. In Britain, between the commencement of industrialisation and 
now-a period of about 180 years-population has increased roughly five-fold. Japan had by 
1939 a population about twice as high as ('i#hen it embarked on industrialisation. In periods 
of rapid development and changing techniques it is questionable whether the concept of an 
'optimum" population can have any precise meaning. But in the short run-and, we are 
concerned here primarily with the earlier critical stages of development-there is 'no doubt 
that, given a situation in which shortage of capital equipment rather than of labour is the 
main limiting factor in develi>pment, a rapidly growing popul~tion is apt to'become mor~ -a 
source !>f embarrassment than of help to a programme for raising standards of living. 
In other words, the higher the rate of increase of population, the larger is likely to be the 
effort needed to raise per capita living standards. 

29. The relationship between additions to capital stock and increases in national income is 
also one ~hich .by its nature, woul~ vary with circumstances. There is no unique capital. 
,o~tput ~at1o applicable to all countnes at all times. Much depends not only on_the stage of 
eCOn?ffilC de~elopment reached but also on the precise forms of further expansion. Japan 
prOVIdes the lnstance of a country whereJ in about a generation (i. e'J roughly between lSSS and 
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I915), labour productivity in agriculture was doubled with very little additions to capital equip
ment and mainly through the use of fertilisers, better seeds, improvements in water supply 
and pest control, etc.\ Though climatic and other differences might require larger investments 
to produce the same result under other conditions, the capital-output ratio is likely to prove 
favourable in most countries where agricultural yields are low and where they can be stepped 
up by relatively small improvements in technique and organization. Industrial development 
naturally requires more capital, but here too there are differences from country to country 
depending on the capital intensity of the industries concerned. Before the War, for instance, 
capital per occupied person in manufacturing industry was about three times as high in Canada 
as in Australia, while in the realtively more undeveloped countries of South Eastern Europe 
it was a quarter to a third less than eyen in Australi~. As a rule, basic industries like iron and 
steel, heavy chemicals and power, and services like railways are more capital-intensive than 
others, and therefore, in the stages of industrial development where these are being built up, 
the capital-output ratio is likely to be less favourable than when more attention is being given 
to light consumer-goods industries. As development proceeds, external economies also become 
more evident, and this has the effect of reducing the amount of capital required per unit of 
output. /The capital-output ratio also depends in a given period on the extent to which installed 
equipment in industry and transport is utilized ; if it is used more intensively, say by multiple 
shift working, the output as a proportion of the capital invested would naturally tend to be 
greater than otherwise. An outstanding case of a given capital stock yielding larger output 
was furnished by the United States when the exigencies of war required fuller employment and 
longer hours of work. Then, again, the likely increase in national income consequent on capital 
accumulation depends to a great extent on the share of residential buildings in the additions 
made to the capital stock. In the pre-war Five Year Plans of the Soviet Union, it would appear 
that the share of the new residential cobstructions in capital formation was relatively small ; 
this entailed austere standards in regard to housing, particularly in the urban areas, but it made 
possible a greater concentration of resources on industrial and agricultural development and. 
therefore, a more favourable capital-output ratio for the country as a whole. It must also be 
noted that the efficiency of investment depends upon a great many other factors besides the 
size of the investment. 

30. It will be seen frolathe above that one can assume a capital-output ratio only in retation 
to the pattern of development visualized for a particular country, the capital stock already 
at its command, and the extent to which the available capital resources are being utilised. In 
some of the relatively more developed countries of the world, a unit increase in national income 
has apparently required, in the last few decades, something between 3 and 31 times as much 
in terms of additions to capital stock ; in limited periods and in particular instances the ratio 
has of course varied. These relationships are subject to the various qualifications mentioned, 
but they indicate the range within which the capital-output ratio may fiuctu'lte. In making 
any assumption about India for the future, we have to take into account several diverse factors, 
e.g. the possibility of raising yields in agriculrure with relatively small additions to capital 
equirmcnt, the need for expanding basic inqustrics and services like irrigation and power which 
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are highly capital-intensiVe, the lack of technical skill which is likely to be reflected in lower 
productivity of labour in the initial stages, the scope for intensive use of equipment in at least 
some industries through full utilisation of capacity, shortage of housing in urban areas need
ing early attention, the 'external'- economies likely to follow development of transport, power, 

marketing and credit, etc. 

III. INVESTMENT, INCOME AND ECONOMIC DEVELOPMENT IN INDIA: A BROAD OUTLINE 

31• For the purposes of our calculations regarding possible rates of developemnt in India 
in the next few decades, we have made by way offirst"approximation the following assumptions 

in regard to the three realtionships mentioned : 

(i) population will continue to grow at the rate of about I 1/4 per cent per annum (which 
is the rate recorded in the last decennial period) ; 

(ii) a unit increase in national output and income will require about three times as much 
by way or additions to capital stock, and the increased output will materializ~ in 
the third year from the date of investment ; and 

(ii1.) in regard to additional income in each period ploughed back into investment, there 
is scope for choosing the proportions according, to the rate of development desired, 
. the measure of austerity involved, and the organsational and institutional changes 

necessary. 

On these assumptions, the alternatives in regard to investment targets can be set out in 
terms of the increases in national income that can be achieved and the repercussions that 
particular investment targets would have on consumption standards at each stage in the process 
of development. 

32. The national income of India might be estimated as approximately Rs. 9,000 crores in 
1950-51. Starting from this levei, the calculations we have made indicate that bational income 
can be raised by over 160 per cent in about twenty-two years, and per capita incomes doubled, 
if capital formation is stepped up from the beginning by as much as two-thirds of the additional. 
income each year. Apart however from the organisational difficulties in stepping up invest
ment at such a rapid rate, this rate of development would involve-particularly in the initial 
stages-considerable pressure o~ the resoures available to the community for consumption and 
in fact necessitate a reduction in per capita consumption standards for a period of 10 to 15 

years. If, on the other hand, capital formation is raised more gradually, say, by 25 per cent 
of the additional income in each period, no significant fall in present consumption standards 
would be necessary, but the rate of growth of national output will be very much slower-in 
twenty-two years it will have gone up by hardly 80 per cent and per capita incomes even less; 
the rate of improvement in consumption standards will also be correspondingly low. We 
have therefore to think in terms of stepping :up capital i formation by somewhat less than 
two-thirds but by more than a quarter of the ~dditions to national output in each successive 
perioc!, 
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33. In the present Five Year Plan, capital formation is estimated to rise by about 20 per 
CE!.t of the additional income each year. The internal resources thus generated by the process 
of development would be supplemented to some extent by external resources. By 1955-56, 
national income, it is estimated, will have gone up to about Rs. 10,000 crores, that is, by about 
II to 12 per cent above the estimated level for 1950-51. Proceeding from the level of Rs. 
10,000 crores reached at the end of this five-year period., the graph attached shows the rate of 
progress in regard to national income and consumption standards that could be attained if, 
from 1956-57 onwards, investment is stepped up each year by an amount equal to 50 per cent 
of the adrutional output. This means that the rate of saving as a proportion of.total national 
income will have to go upirom 5 per cent in the base year 1950-51 and 6 3/4 per cent in 1955-56 
to about II per cent by 1960-6""1: and 2~ cent by 1967-68. Mter 1968-69, though the 
resources devoted to investmen,will continue to go up in absolute terms, capital formation as a 
proportion of national income, it is assumed, will not be raised beyond 20 per cent of the national 
income. On these assumptions, it will be seen, per capita incomes can be doubled by about 
19.77, i.e., in about twenty-seven years, and consumption standards raised by a little over 70 
per cent over the 1950-51 level 

34. These calculations, it must be emphasised, are illustrative and are intended to indi
cate only broadly the implications, in terms of effort and return, of alternative courses of action. 
The projections of national income, investment and consumption are to be interpreted with 
due caution. For instance, a fair proportion of the investment required could be drawn from 
the b!ginning from unutilised manpower and other resources, and to this extent the attainment 
of the investment targets would not require a corresponding decrease \p the resources avail
able to the community for current consumption. There arc a variety of ways in which idle 

.mlnpower and the spare hours of those partially employed can be can.alised into a nation
wide programm~ of developm~ntal activity.! In the digging of canili, repair and renovation 
of tanks, construction of rOlds, bridges, and bilnds, in rural housing, in improvem~nt of sanita
tion, in die imparting of elementary education and technical training, and in several other 
activities, there is scope for plrticipation by all sections of the population. I' TE~ problem is 
~sen!!~_ ?3~~nisation.:1 We have stressed throughout this Report the need to 
mobilise resources for local wori{s and have also made provisionJin the~present FivejYear Plan 
for assisting and initiating the process. As organisational deficiencies are made good, and supply 
of construction materials like cement, bricks and timber improve, the scope for direct 
utilisation of idle manpower for buDding up capital will undoubtedly widen. Thus, the 
targets of investm!nt suggested might, in fact, prove less )lifficult to attain than would appear 
when stated in financial terms. Correspondingly, the pressure on consumption standards 
of ~ _dev~ojlm~! ~f[Qa of the order indicated might also turn out to be less than the 

I estimates given above suggest. 

35. Development effort, it must be~mph~ise<! her.e2 is something more than investment 
defi~echrilcat sense of addition~ to capital equipment. - When the levels of education 
anahealth are astow as they arem India today, measures designed ta. raise them-which might 
require only moderate amounts of capital equipment-would yield larger retulll$ than {Dan)" 
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forms of investment in the narrower sense of the term.. The potentialities in this direction 
are immense. The scope for raising agricultural productivity in the country by relatively 
small outlays of money on agricultural extension services IS an instance in point. Technical. 
education and training, together with slight improvemen~s in methods of production may have 
similarly the effect of increasing productivity substantially in small-scale industries. The 
doubling of national income in Japan between 1878 and 1912, referred to earlier, is perhaps 
explained more by factors of this nature than by high rates of investment as such. In other 
words, while it is important not to base our assessment of future possibilities on unduly optimis
tic assumptions.1 we should not ignore the scope for increasing productivity substantially in 
lines where they are now exceptionally low and thus achieve a more favourable capital output 
relation than 3 : I assumed in the calculations above. 

36. It will be seen from the graph that the rate of increase of national income will tend 
to gateer speed after the first 10 years or so by when capital formation -per annum will have 
reached a level three to four times as high as in the base year 1950-51. If this order of 
increase in capital formation could be brought about earlier, either through direct utilisation, 
of idle manpower or by larger savings, the target of doubling per capita national income can 
be achieved earlier. In judging the feasibility of attaining high rates of investment and saving 
fn India, it is also essential to bear in mind that only a little over 2 per cent of the national 
income is abs9rbed by defence expendiUlre. Considering the resources that some of the other 
countries had to divert to defence in periods of development-perhaps 10 per cent of the 
national income and often more-this must be regarded as a factor conducive to rapid 
development, provid~ conditions are fav~urable in the future for maintaining this 
relatively low proportion. 

- .-
37. What has been said in qualification of investment estimates is also true by implication 

of the'" estimates regarding resources becoming available for consumption. As incomes 
increase, the whole pattern of consumption would change and so would individual and social 
valuations. In periods when the constituents of the national output are changing rapidly, 
the notion of a doubling of standards of living does not by itself convey any precise picture. 
Doubling per capita consumption does not, for instance, mean doubling of cereal consumption. 
A rising standard of life is likely, in fact, to result in reduced per capita consumption of cereals, 
and a substitution of other foods, such as fruits and vegetables, eggs, etc. Raising of nutri
tional standards has to be an important aspect of develo~ment. in India, but improvement in 
these standards cannot be gauged solely with reference to any particular item or items within 
the food group. With extension of irrigation over large parts of the country, increasIng use of 
fertilisers' and better seeds, and the use of power for certain agricultural operations, a new 
pattern' uf intensive agriculture which 'provides a more complete and balanced diet may be 
expected to evolve. Rising standards of living will also be characterised by greater demand 
for the secondary essentials of life like education and health facilities, travel, entertainment, 

! etc. A doubling of consumption standards is, therefore, more a question of planning for and 

} Im~eting. chang~s in. th.e pattern of consumption and in social valuations than of doubling the 
productIon of Its eXlstmg component$, 
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38. In the calculations of investment and income given in the earlier paragraphs, it has 
been assumed, as a first approximation, that population will continue to grow over the next 
generation at the.Iatc of.J! Qer cent per annum. This would mean that the population of the __ ~L-__ _ 

Indian Union at the end of 25 years from now would be of the ord~r of 500 million. This 
assumption might or might not be legitimate. Trends in population growth cannot be altered 
quickly, and any reductionJ,n birth rates may well be neutralised by :1 corresponding reduc
tion in death rates. On the other hand, with family planning on a nation-wide scale, there is 
no reason why the rate of growth cannot be brought down to, say, about I per cent per annum 
or even lower. The pressure of population in India is already so high that a reduction in the 
rate of growth must be regarded as a major desideratum. To some ex"tent, improvement in 
living standards and more wide-spread education, especially among women, will themselves 
tend to lower the rate. But positive measures are also necessary for inculcation of the need 
and techniques of family planning. Elsewhere in this Report we make recommendations in 
this regard. 

39. In view of all these considerations, we regard the rate of qevelopment indicated in 
the graph as not only the minimum that the community wiIfhave to aim at over the next few 
~uinquenniums but as something which must be exceeded. With planned conservation and 
utUisatiol). .of resources, it should be possible to double per capita incomes in 20 years or so. 
Doubling national income per capita in this period is by no means an overambitious target. 
Yet the scale of effort that it calls for will be obvious from the broad calculations set forth 
above. This scale of effort can be secured only through organisational and institutional 
changes affecting several aspects of economic and social life, and beginnings in this direction 
have to be made even during the period of the First Five Year Plan. 

IV. EMPLOYMENT IN RELATION TO DEVELOPMENT 

40. There are one or two problems of particular importance and interest in the earlier 
stages of development to which we would like to refer briefly at this stage. The first is the 
problem of employment. In a country with vast reserves of unutilised manpower, the pro
blem of employment has ~3~ects in relation to development. There is, in the first place, 
-the need to make the maximum use-of idle labour for the purpose of development. Here it is 
not so much a question of providing employment at existing or high~r real wages but rather 
one of effectively mobilising all the available resources at minimum social cost: The second 
aspect of the problem is that of increasing the productivity of labour so that larger employment 
can be provided at rising levels of real income. This is obviously linked to the whole question 
of capital accumulation and technical efficiency to which we have already referred. There 
may be, in the initial stages, an apparent conflict between the need for making the maximum 
use of idle m:lIlpower and the need for raising productivity, but it is essential to recognise that, 
over a period, progress in one is apt to be checked by insufficient progress in regard to the other. 
In the initial stages of development, newly mobilised labour will not be able to contribute_ 
significantly to total output and, therefore, Jarger money incomes will tend to exert pressure 
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on available supplies and cause sectional rises in prices. This process is apt to cause a 
redistribution of available supplies h~ading probably to a rise in the real incomes of those 
newly employed and a fall in the real incomes of those who were already employed. To some 
extent such redistribution may be necessary and desirable, but there are obviously limits to this, 
particularly as the 'pressure is likely to be felt ott commodities like foodgrains. In promoting 
higher levels of employment, it is necessary, therefore, to see that the newly mobilised labour is 
able to raise total output. If productivity of labour cannot be increased in the short run, and 
particularly if the availability of basic essentials like foodgrains cannot be increased, ,a 
programme of full employment, designed primarUy to put to work all idle labour, runs the risk 
of breaking down on account of excessive pressure of money incomes on available supplies. it 
is for this reason that we emphasise throughout this report the need for relying as far as 
possible on voluntary labour, and using money mainly as a means of attracting and organising 
such labour. In· other WOrds, the accent in these first few years of development has to be on, 
mobilisation of idle' manpower, with as little increase in money incomes as possible, rather 
than on full employment as such which, to have any meaning, should be able to provide 
higher money as well as real incomes all round. 

41. A programme of full employment, with assurance of at least the current level of real 
wages to the newly employed and with no reduction in the real wages of those already 
employed, can get into swing only as capital formation in the community goes up. During 
the period .of the present Five- Year Plan, considerable progress 'will have been made in 
expanding irrigation, power, basic industries, transport and other services and these will 
provide, directly as well as indirectly, new avenues of employment. Mter the five year period, 
the pattern of priorities may to some extent change, but since aggregate investment will be 
continually stepped up, employment opportunities will expand rapidly. Through progressive 
increase in irrigation facilities, the scope for double-cropping will be enlarged and seasonal 
unemployment will diminish. Rural electrification will open up prospects for the establish
ment not only of large scale but also of cottage and small scale indu~tries. 'As commodity 
production goes up, the scope for employment in services will also grow. There is at present 
a large measure of disguised unemployment in the spheres of services; the tendency at first 
will be to eliminate this elem.ent of unemployment, but gradually the proportion of the total 
working force engaged in services will also begin to rise. The elimination of unemployment 
in an under developed economy is by its nature a somewhat long-term problem which calls for 
steady and persistent effort. In fag--,-.gev~19PIDent is, in a sense, but another name for 
employment OJ2P'oJttinities. The larger the increase in national- output aimed at, the greater . 
must be the demand for labour, especially if care is taken to adopt labour-intensive processes 
to the maximum extent possible. This means that expansion of employment opportunities 
at rising levels of real income will proceed side by side with the development of the economy 
and, like the process of development itself, will become cumulative as soon as there is a 
marked improvement in the technical equipment of the community. 

42 .. In the interim period there are likely to be difficulties of adjustment. In some cas!S, 
there might appear a certain conflict between the need to reduce the social cost of maintain
in~ unemployed labour and the need to raise the productivity of labour. To some extent, 
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mobilisation of idle manpower for the development programme will r,enerate new money 
incomes, .divert Inger quantities of essential commodities like foodgrains into the hands of 
those with the additional purchasing power, and thus create problems for those whose 
incomes remain more or less fixed. In the nature of things there cannot be clear-cut solutions 
to these difficulties. Unemployment is not merely an economic problem, it is a social problem 
involving human values and has to be approached from a broader VIew-point. In framing 
employment policy in relation to development, the following criteria need to be kept in mind : 
(a) unemployed manpower should be drawn upon to the maximum for the development 
programme; (b} money incomes in the initial stages should be expanded as little as possible; 
(c) capital formation should be speeded up and technical efficiency improved so as to increase 
productivity of labour; (d) the rate at which equipment in established indigenous industries, 
especially those which employ large numbers, is allowe4 to be competed out and discarded 
must be adjusted so as to safeguard against excessive unemployment in the process of 
technological change; and, lastly, (e) the distribution of capital in new lines should be 
planned keeping in view the need to increase employment opportunities in the short run as well 
as the larger pattern of development necessary for an expanding economy. 

43. A comprehensive development programme over a period of years along the lines 
outlined above will bring about a significant change in the occupational pattern of the country. 
At the rates of investment indicated it will become possible to divert, in stages, an increasing 
proportion of the annual increase in population to non-agricultural occupations. In a country 
in which even a moderate percentage increase in population means a large total to be found 
employment, the chan&e in the over-all occupational pattern is likely to be slow at first. At 
the present rate of growth of population, the working force in the country goes up every year 
by about I· 8 million per annum. On an average, factory industries like cotton textiles, sugar 
and cement would, seem to require per worker capital equipment costing (at current prices) 
anything between ~. 3,000 and Rs. 8,000. Heavy industries like iron and steel, fertilisers and 
petroleum would probably involve capital investment of the order of Rs. 100,000 or more per 
employed person. Industries like ship-building, locomotive manufacturing, etc. are also 
highly capital-intensive. It will be seen from this that the possibilities of increasing employ
ment in large-scale manufacturing industries directly are limited, especially when the em'phasis 
has to be on.expanding producer-goods industries. For absorbing all, or a large proportion, 
of the increase in working population each year in non-agricultural occupations, reliance will 
have to be placed mainly on small scale and cottage industries involving comparatively small 
capital investment .. - If these industries are to afford employment at reasonable rates of wages, 
their ,technical efficiency will have to be increased and every effort will have to be made to 
see that the producer's reward is not intercepted by middlemen. The scope for developing and 
expartding these industries will increase further with the development of power, communiC'l
tions and other ancillary facilities. Once the disguised unemployment in the tertiary sector 
(i. e., in services) is eliminated, every increase in commodity production-particu1arly in 
manufacturing industries-will lead to the absorption of a considerable part of the additional 
working force in transport, tr:lde and other services. But, again, the stage when expansion of 
servi~ requiring less capital would absorb a growing population of the working force is likely 
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_ to come fairly late in the country's-development. - In the immediate future, there(ore, attention 
has to be concentrated primarily on diverting the increases in working population to large and 
small-scale industries and the supporting services rather than on changing in any drastic way 
the over-all occupational pattern. The change in occupational pattern will no doubt follow
perhaps faster. than can be foreseen now-but t?is is not an end itself and should be regarded 
more as a corollary of development r~thel' than as a direct objective. 

V. EXTERNAL RESOURCES FOR DEVELOPMENT 

44. Another problem to which we would refer is the role of Ioreign investment in relation 
to development. How much of the resources needed to raise national output and incomes 
should come from domestic effort and how much should come from external sources cannot, 
of course, be determined in advance or on any a priori basis. Very much depends upon the 
circumstances in which a country is placed and upon the general conditions affecting the flow 
of capital from surplus countries. The United States, for instance, relied a great deal in the 
initial stages of its development on foreign capital. This is probably explained by the shortage 
of manpower and the consequent heavy capital investment required for opening up the conti
nent ; partly also it was conditioned by the policy of protection. followed in the United States 
and the free movement of capital between countries which characterised the' nineteenth 
century. On tl:1;e other hand, Japan depended very little on external resources ; the State played 
an active part in financing industrial development and introducing new forms of organisation 
needed for industrialisation. - The Soviet Union provides another instance of a country which 

'

developed rapidly with its own resources,; in this case it meant even greater hardship and 
~uffering than in Japan. That a plan of development today must, in the main, rely on domes
lric resources can hardly be over-emphasised. In the first place, the conditions governing 
international investment are no longer what they were when some of the highly 
industrialised countries of today like the United States, Australia and Canada began their 
career of development. Secondly, external assistance is acceptable only if it carries with it 
no conditions explicit or implicit, which might affect even remotely the country's ability to take 
an independent line in international affairs. Ther~ are also obvious risks in excessive reliance 
on foreign aid which depenCIs on the domestic political situation in lending, countries and 
which ~ght be interrupted by any untoward international developments. And yet, external 
resources at strategic points and stages can be of so much assistance in a period of rapid 
development that it is desirable, consistently with other objectives, to create conditions 
favourable to their inflow. 

45· Priority will no doubt go to such external investment as is available from institutjons 
organised on an international basis. The resources of such institutions are however limited _ 
~.d it would· be short-sighted to exclude ,without good reason investment of funds fro~ 
advanced countries, either on an inter-governmental basis or on the basis of negotiations
between individuals or corporations in the countries concerned. The terms and conditions 
on which foreign investment may be received will of course have to be judged in the light 
of the basic objectives of national policy and also in the light of the contribution which the 
proposed investment will make to development along lines accorded a ruSh priority in the 
country's development programme. 
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46. As will be seen from subsequent chapters,. India has a programme of development 
larger than can be financed from the resources internally available. To a certain extent, the 
volume of domestic resources available for investment can be augmented through approp
riate fiscal and economic policy, through compulsory savings, and through drawing on , 
unutilised manpower. There will, however, still remain certain shortages which would tend 
to restrain the whole pace of development, and it is in meeting these that external resources 
can be of help. The precise role of external resources in relation to the first Five Year Plan 
is discussed in a later chapter. 



CHAPTER 11 

OBJECTIVES, TECHNIQUES AND PRIORITIES IN PLANNING 

In defining the objectives, priorities and techniques of planning in India, it is necessary to 
bear in mind the scale and dimensions of the problem as outlined in the preceding chapter as 
well as the basic values which must find expression in the economic and social pattern to be 
evolved. It is no longer possible to think of development as a process merely of increasing the 
available supplies of material goods ; it is necessary, to ensure that simultaneously a steady' 
advance is made towards the realisation of wider objectives such as full employment and the 
removal of eeonomic inequalities. Maximum production, full employment, the attainment 
of economic equality and social justice which constitute the accepted objectives of planning 
under present-day conditions are not really so many different idea~ but a series of related aims 
which the country must work for. None of these objectives can be pursued to the exclusion of 
others ; a plan of development must place balanced emphasis on all of these. For instance, 
even the limited objective of increased production cannot be attained unless the wider objectives 
of social policy are constantly kept in mind and steadily pursued. On the other hand, equality 
and social justice will have little content unless the production potential of the community is 
substantially raised. Development, thus conceived, is a process which calls for effort and 
sacrifice on the part of the entire body of citizens. For such effort and sacrifice to come forth 
psychological conditions have to be created which provide an incentive for all to give of their 
best. 

INSTITUTIONAL AND STRUCTURAL FACTORS IN DEVELOPMENT 

2. Reference has:been!made in the previous chapter to the limited and partial development 
which the Indian economy has registered during the last few decades. Judged in terms of per 
capita incomes and standards of well-being, the economy has, on the whole, remained more or 
less stagnant. This is primarily because the b;:tSic conditions under which an economy can 
continuously expand have been lacking. The impact of modem industrialism in the latter half 
of the 19th century was felt in this country initially through imports of machine-made goods 
from abroad which reacted adversely on the traditional patterns of economic life, but did not 
create the impulse for development along new lines. Tpe transition that followed was characte
rised not by expansion of industry and a diversification of the:economic structure but by a decay 
of India's traditional arts, crafts and industries, and by an increasing pressure of popUlation 
on the land.. This retrogression led to _.a decline in productivity per person engaged in 
agriculture, the adverse effects of which were perhaps softened to some extent by the shock
absorbing capacity of the old institution of the joint family. The result was a continuous 
increase in under-employment and the growth of an attitude of "pathetic contentmeni" on 
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the part of the people. In such an environment there could be little economic or social progress. 
Whatever surpluses might have been available in the system under these conditions were 
directed to the purchase of imports, partly of better finished products from abroad and partly 
of equipment for the new transportation system designed primarily in the interests of foreign 
commerce. The responsibility for promoting modem commerce and industry came to be 
concentrated in the hands of certain classes in the urban areas, and up to the end of the 
nineteenth century the only major large-scale industries which had taken root in the country 
were cotton and jute textiles. Little attention was paid to improvement of agriculture or 
to the needs of the rural areas. After the tum of the century and especially after World War 
I, it came to be recognised that without rapid industrialisation significant economic advance was 
not possible. The inter-war. period witnessed the establishment and growth of several indus
tries in the country. A more positive policy on the part of the Government and a change 
in the terms of trade in favour of the producers of manufactured goods and against the 
primary producer in the period of the depression materially assisted capital formation in 
the industrial sector. There was, however, little overall economic improvement as conditions 
in the agricultural sector deteriorated sharply" 

~. The backwardness of the Indian economy is reflected in its unbalanced occupational 
structure. About 68 per cent of the working population is engaged in agg.9!lture, about 14 
per cent in industry (large and small scale), some 8 per cent in trade-a;d transport and the 
remaining 10 per cent in professions and services including domestic service. Even with this 
large proportion of the population €ngaged in agriculture, the country is not self-sufficient in 
food and raw materials for industry. Productivity per worker in organised industry, commerce 
and transport is about three times that in agriculture, but this_sector of the economy has not 
been expanding rapidly enough to absorb the surplus population on the land. The large
scale underemployment in the rural. areas which these conditions have given rise to constitutes 
a big economic and social problem. A change in the occupational pattern in the direction of 
greater employment in the industrial sector and in services is clearly necessary if the associated 
phenomena of mass poverty and unemployment are to be tackled effectively. 

4. It follows from all this that the problem is not merely one of making the existing 
economic institutions work more efficiently, or making small adjustments in them. What is 
needed is a"transformation of the system so as to secure greater efficiency as well as equality 
and justice:' The central objective of planning is to create conditions in which living standards 
are reasonably high and all citizens, men and women. have full and equal opportunity for 

. growth and service. We have not only to build up a big productive machine-though this is 
no doubt a necessary condition of devc!opment-we have at the same time to improve health, 
sanitation and education and create social conditions for vigorous cultural advance. Planning 
must mean coordinated development in all these fields. 

s. In this task of securing simultaneous advance along several fronts, it would be 
unrealistic to hold out the hope that rapid and spectacular progress can be made in the initial 
period of planning. Within a limited period, there is always a measure of conflict between 
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one objective and another and, in the formulation of a Plan for a given period, it is necessary 
to proceed in terms of priorities as between these objectives themselves laying more stress on 
some and less on others. This problem of balancing competing objectives is implicit in all 
planning and the qUality of a plan depends upon the soundness of its judgments regar~g 
the relative emphasis on the various objectives. Only to the extent that the Plan succeeds m 
striking a right b::tlance can consistent policies be formulated and pursued. There is, to begin 
with, the problem of choosing, on the one hand, between a moderate increase in the standard 
of life in the near future with relatively small additions to capital equipment and, on the other, 
a substantially higher standard of life perhaps for the next generation at the cost of continued 
austerity and privation to the present generation in the interests of rapid capital formation. 
The implications of this choice have already been discussed in the previous chapter. 

6. Secondly, while a fuller utilisation of the idle manpower in the country must be a major 
objective, and every effort ~ust be made to create opportunities for work in the rural areas 
through improvements in agr~culture, development of cottage and small-scale industries and 
extensive programmes of public works, especially in the slack season, the lack of the necessary 
equipment and other materials needed for improving labour productivity limits the rate at 
which idle manpower can be absorbed. There is, under these conditions, the risk of creating 
or perpetuating pseUdo-employment, which might result in a rise in money incomes without 
a corresponding increase in the supply of the goods needed for sustaining the newly employed. 
The problem, as has been shown earlier, cannot be solved satisfactorily without a substantial 
increase in the productive_equipment of the community, which, in turn, means more investment. 
While planning for fuller employment, it is _also necessaty to keep in mind the' distinction 
between a pattern of employment which can be sustained after the development process has 
gone some way and a pattern that has to serve for the transitional stage. Rigidity of the 
occupational pattern is incompatible with rapid economic development. Steps must, 
undoubtedly, be taken to ensure the fullest possible utilisation, in furtherance of develop
ment programmes, of labour power now running to waste, but the long-run objective must 
be to encourage rather than discourage the mobility of labour, geographical and occupational. 

7· The problem of unemployment among the educated middle classes in the urban areas 
is an instance of a failure of coordination between the system of education and the needs of the 
economic system. As a proportion of the total population, the number of educated men and 
women in the country is very small, and thereJs dearth~of trained:personnel of the requisite 
quality in business and industry as well_ as _in public administration. Unemployment among 
the educated classes is to some extent a consequence of the excessive bias in the present 
educational system towards general literary education to the neglect of specialised, technicai 
and vocational training. To some extent, the difficulties experienced by educated young men 
in finding/employment are .. traceable to a certain reluctance on their part to take on occupations 
which involve hard manual work or work in somewhat uncongenial surroundings eIther in 
cities or in rural areas. The problem has m~y facets. Unemployment amongst highly 
qualified and trained personnetmay, to some. extent, be frictional or transitional in character 
but it may also be due to a lack of adjustment uetween demand and supply of such specialised 
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personneL Employment exchanges, closer contacts between educational institutions and 
employers, private or government, and other devices to encourage a better adjuStIlltmt between 
demand and supply can alleviate the problem of middle class unemployment upto a point. 
But a large and continued increase in the demand for educated men and women can come only 
from a quickened tempo of development in the economy.-,As planning proceeds, there will 
be demands for personnel with various types of quahfications and trclining and meanwhile it is 
necessary to take steps to diversify and reorientate the educational system in keeping with the 
needs of a developing economy. 

8. The decisions that have to be taken in regard to the reduction of economic inequalities 
within a given period also involve a weighing of diverse considerations. While it would be 
wrong in this- sphere to think in static terms and to condone the existence or accentuation of 
sectional privileges, it is no less important to ensure a continuity of development without which, 
in fact, whatever measures, fiscal or other, might be adopted for promoting economic 
equality might only end up in dislocating production and even jeopardizing the prospects of 
ordered growth. I 

9. There are risks in going too far or too fast in these matters, but the risks of not moving 
fast enough arc no less serious. The decision as to the measure of risk to be undertaken must 
tum primarily on an appraisal of the capacity of the community to hold together under the 
stress of major structural changes and of its various sections to maintain a high standard of disci
pline and restraint while the n~cessary adjustments are taking place. 

DEMOCRATIC PLANNING AND THE ROLB OF THE STATE 

10. The question of the techniques to be adopted for planning is linked up with the basic 
approach that a community decides to adopt for the realisation of its objectives. It is possible 
to have a plan based on reg:me.1tation and on immediate measures for levelling down in the hope 
ultimately of being able to level up. It is possible to take the view that mass enthusiasm 
cannot be created except on the basis of reprisals against those classes which have come to be 
associated in the public mind with the inequities and deficiencies of the old order. But the 
basic premise of democratic planiUng is that society can develop as an integral whole and that 
the position which particular classes occupy at any given time-a product of various historical 
fored for which no individual or class as such can be held responsible-can be altered without 
reliance on class hatreds or the use of violence. The need is to secure that the change is 
effected quickly and it is the positive duty of the -State to promote this through all the measures 
at its command. The suocess of such planning no doubt depends on the classes in positions of 
power and privilege respecting the democratic system and appreciating the rapid chang~ 
it calls for. 

II. It is clear that in the transformation of the economy that is called for the State will 
have to play the crucial role. Whether one thinks of the problem (\f capital formation or of 
the.- introduction of new techniques or of the o..1:ension of social senices or of the 0ver-a11 
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re-alignment of the productive forces and class relationships within society, one comes 
inevitably' to the conclusion that a rapid expansion of the economic and social responsibilities 
of the State will alone be capable of satisfying the legitimate expectations of the people. This 
need not involve complete nationalisation of the means of production or elimination of private 
agencies in agriculture or business and industry. 1t does mean, however, a progressive widen
ing of the public sector and a re-orientation of the private sector to the needs of a planned 
economy. 

RELATIVE SHARES OP rim PtmLIC AND PRIVATE SECTORS IN OWNERSHIP OP PRODUCTIVE CAPITAL 

12. We should like to ·empnasise here that, as far as the ownership of productive capital 
assets (other than in agriculture, small-scale industry and transport, and in residential housing) 
is concerned, the share of the public sector is already large. The book value, of gross fixed 
assets owned by the Centrallll1d State Governments, together with the working capital in the 
enterprises concerned, amounted to over Rs. 1,200 crores at the end of 1950-51 (as compared 
to about Rs. 875 crores at the end of 1947-48). The distribution of these was roughly as 
follows :-

Railways • • • • .. • • • • • 
Irrigation works (including muld-purpose river valley projects) • 
Communications and broadcasting • • • • • 
Electricity undertakings • • 
Industries. • • • 
Civil Aviation •• 

• 
Ports. . • • • • • • 
Central Tractor Organisation • 

• 
• 

• 

(Rs. crores) 
837 
230 
S3 
40 

44 
10 
8 

_t_ 
TOTAL • 123~ 

The above estimate excludes the investment in motor transport. Strictly speaking, 
account should also be taken of the productive capital assets owned by port trusts, municipalities 
and other semi-public agencies which probably amounted to well over Rs. 1000 crores. 

13· The value of productive capital assets in the private sector (again excluding agri .. 
culture, small-scale industry and transport, and residential housing) in 1950 was not perhaps 

. more than about Rs. 1500 crores. According to the Census of Manufactures for 1949 the net 
productive capital employed in twenty-nine groups of factory industries amounted to only 
about Rs. sto crores ; for the factory industries not covered by the Census, as well as to allow 
f~r depreciation (so as to make 1he estimates comparable with those for the public sector which 
glve the gross value), an additional provision of Rs. 600 crores might be made. The'break 

'down of the estimate of the value of total productive capital in the private sector, referred to
above, would thus roughly be as follows:-

Factory establishments 
(Rs. croresl 

• 1110 
Plantations • 100 
Electricity undertakings 

,. . 
• • 70 Mines . • • • 30 Shipping and Aviation • • 

• • 32 Motor transport • . .. • • 130 
TOT.tU. 1472 

• 1 • 
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14· These estimates are necessarily rough, and relate to historical and not replacement 
value, which will be considerably higher in both cases, but they show that in the building up 
and maintenance of basic services essential for organised industry, and to some extent in indus
trial development itself, the State has already been playing a not insignificant part. It also 
suggests that the productive capital in industry and in services essential to it is so small 
compared to.the needs of the country that, in the further accumulation of it, the two sectors 
can well supplement each other and need not necessarily expand at the expense of the one or 
the other. 

RELAnoNS BrnvEEN nIB PuBLIC AND THB PruVATB SECTOR 

IS. In the industrial sphere, the respective roles of the State and of private enterprise have 
been enunciated in the Industrial Policy Statement of 1948. In terms of this Resolution, 
the principle of Government ownership and control has been accepted in regard to a segment 
of the economy comprising arms and ammunition, atomic energy and railways. It has also 
been stated that in regard to certain key industries like coal, iron and steel, aircraft manu
facture, ship-building, manufacture of telephone, telegraph and wireless apparatus, etc., the 
State is to be responsible for further expansion except to the extent that it considers the 
cooperation of private enterprise necessary for the purpose. In the rest of the industrial 
field the initiative for development and the responsibility for management will rest on private 
enterprise. Government have, however, the right to acquire any undertaking in the public 
interest and to intervene. in cases where the conduct of industry under private enterprise is 
not satisfactory. 

16. The distinction between the public and the private sector is, it will be observed, one of 
relative emphasis ; private enterprise should have a public purpose and there is no such thing 
under present conditions as completely unregulated and free private enterprise. Private 
enterprise functions within the conditions created largely by the State. Apart from thd 
general protection that the State gives by way of the maintenance of law and order and the 
preservation of the sanctity of contracts, there are various devices by which private enterprise 
derives support from the Government through general or special assistance by way of tariffs, 
fiscal concessions, and other direct assistance, the incidence of which is on the community at 
large. In fact, as the experience of recent years has shown, major extensions of private enter
prise; can rarely be undertaken except through the assistance of the State in one form or another. 
The concept of private enterprise, as, indeed, of private property, is undergoing rapid change, 
and the view that privat.e enterprise can function only on the basis of unregulated profits is 
already an anachronism. The process of reorientation should and is certain to continue and 
gather'speed, and the problem is to see that the transition is smootli and orderly. Already, 
in certain spheres of industry, units owned publicly and units under private enterprise are 
functioning side by side. The points of interaction between private and public enterprise 
are multiplying rapidly. In the maintenance of industrial peace and the promotion of a 
cooperative outlook between capital and labour, the State has necessarily to playa vital role. 
All!these are indications that the private and the public sectors cannot be looked upon as 
anything like two separate entities ; they are and mUSt function as parts of a single organism. 
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17. Agriculture is traditionally a sphere in which the organisation of economic activity 
centres around the individual, backed by the cooperation of the members of the family. In 
a static subsistence economy this form of organisation was probably adequate to the limited 
purposes then in view. Under modern conditions, it is proving more and more inadequate. 
Here, again, whether we regard agriculture-and associated industries-as falling within the 
private sector or the public sector is more a matter of nomenclature than of substance ; for it 
is almost impossible to secure the desired development in these fields without a great deal of 
initiative and active assistance on the part of the State. Not only must the State assume the , 
responsibility for providing the basic services such as irrigation, power, roads and communi-
cations ; it must also undertake direct promotional work by providing finance, marketing, 
technical advice and other assistance to agriculture through appropriate agencies. If the 
State undertakes these responsibilites, this will mean certain obligations which the 
agriculturist will have to undertake. 

18. For the State to be in a position to discharge efficiently the varied responsibilities that 
,-

it undertakes, it is necessary that all producers, agricultural as well as non-agricultural, accept 
certain obligations. For instance, since the State has to guarantee a fair distribution of the 
limited supplies offood, the farming community has to make available to it on reasonable terms 

f the necessary supplies for distribution to non-prodl,lcers. For similar reasons controls 
I 

I might be n~cessary on essential consumer goods like cloth and basic producer goods like steel. 
. In a planned economy, thus, the private producer has to work, in essence, as an agent for utilis-

ing economically and to the best advantage of the community the productive resources at his 
disposal. 

ORGANISATIONAL AsPECTS OF ECONOMIC CHANGE 

19· Our conception of the public and the private sectors and the direction in which they 
ought to move is closely related to the problem of competing objectives we referred to earlier. 
This problem arises in an acute form in the early stages of planning mainly on account of 
deficiencies in organisation. ~ The necessity for making a choice between reducing inequalities 
of income and raising the level of capital formation would not, for instance, be so serious if 
there were available at hand alternative channels for efficient mobilisation of resources. The 
limitations to a policy of full employment are similarly to a great extent on account of defici
encies in organisation in regard" on the one hand, to the supply and distribution of essential 
commodities, and, on the other, to the possib~lities of directly mobilising manpower. The 
institutional changes that are now initiated have to be framed with two aims in view : first, to 
progress as far as possible even within the period of the Plan towards the social objectives in 
view, and, second, to remove deficiencies in organisation which will make possible faster 
progress in the future. 

20. In a country \Vhich is primarily agricultural and in which the pace of development 
in other sectors depends to a great extent on progress in agriculture, the.. system of ownership 
and ma~agem~~t ?f land within which agricultural producers have to function is obviously 
of the highest SIgnificance. Large areas of the country have emerged only recently from forms 



bilJEctlVEs, TECIDIo"lQUE.S AND PRIoRI1lEs IN PLANNING 35 
of feudal organisation. Though a fair measure of progress has been madc in protecting 
the cultivator against intermediaries in land, money-lenders and traders, a great di.!.ll has still 
to be done in order to enable the cultivators to function as an efficient agent of production in 
.command of a reasonable size of holding and with access to productive credit and other facili
ties such as supply of seeds and manures. The question of ownership of land has also a wider 
social aspect which makes the reorganisation of the agrarian system a matter of prime national 
importance. Our detailed recommendations in respect of land policy to be followed in the 
period of the Plan have been set forth later in this Report. The organisational changes 
necessary in this sector do not relate merely to land ownership but cover a wider field 
including agricultural marketin; and rural credit. The problem here is one of making a 
simultaneous advance along several lines and this, as we have emphasis.:d elsewhere, involves a 
strengthening of the co-operative form of organisation for purposes of mlrketing, credit and 
production. 

21. In the development of countries like the United Kingdom, trade anj banking played 
a great part in mobilising resources for developmcnt. l\\ercantile profits, in fd.::t, were the main 
source of funds for industrial expansion, while the growth of commercial banks provided the 
necessary working capital. Apart from the fact that there were special historical circum
stances which favoured the accumulation of large profits from commerce in the initial stages 
of economic development in many of these countries, these means of promoting capital 
formation are not consistent with our other objectives. The expansion of trade has, under 
our conditions, to be regarded as ancillary to agricultural and industrial development rather 
than as an initiating impulse in itself. In fact, in view of the urgent needs for investment 
in basic development, diversion of investment on any large scale to trade must be viewed as 
a misdirection of resources. Similarly, banking development and provision of credit facilities 
in an under-developed country raise special problems. To these we shall return presently. 

22. The distributive system needs special attention under planning. In an economy 
subsisting on small commodity surpluses scattered widely, there is a tendency for capital to 
flow into trade in preference to production. Apart from the opportunities which a loosely
knit economic organisation gives for small trading establishments to spread themselves over 
extended lines of distribution, investment of capital in speculative trade give3 better returns 
than in almost any other sector. The former may be regarded as another manifestation of ' 
under-employment but the latter is apt to become an obstacle to development. From the 
larger point of view of controlling relative prices and profitability as also for.gaining control 
over the economy at strategic points, state trading at the wholesale level in respect of 
selected commodities could be used as a potent instrument of planning. In a system in 
which profits from production are closely linked to ~ketability of the product government 
operation of the distributive systetn at selected points is, prima facie, capable of producing 
even better results than direct control over production. The cost of living of the large majority 
of the people depends, for instance, on a relatively few commodities like foodgrains, cloth, 
sugar, kerosene and salt. Through state trading in these commodities, it would be possible 
to operate directly on the cost of living and to aim at a rate of development which would 
otherwise be difficu1t~ Public enterprise in the field of distributive trades, is however, likely , 



to raise complex organisational problems. Our knowledge of the present distributive mecha.;;, 
nism its composition and structUre and the way the various links in the system are related 
is at ~resent inadequate, and it is therefore difficult t9 visualise fully the administrative problems 
involved. But the direction in which we have to move is clear, .and a beginning has to be. 
made during the period of the Plan. - Before decisions can be taken, there is need for clearing 
up the factual position regarding the amount of capital involved, the profit margins, costs 

.. of operation, the number of people ~mployed, and related aspects of the question. A Census 
of Distribution designed to throw light on these crucial aspects and covering a few selected 
commodities in the first instance would be of value in this context. 

23. The limitations and deficiencies of organisational structure from the point of view 
of economic change can be made good, not necessarily by displacing private agencies but 
through supplementing them., Our conception of the private sector comprises not only 
individual and corporate but also co-operative forms of organisa-qon with specia 1 emphasis 
on'the last. It includes the vast fields of primary production, of cottage and small scale 
industries, of marketing of agricultural produce, of residential housing and of wholesale 
and retail trade in which there is scope for rapid expansion of cooperative enterprise. The 
extension of the cooperative form of organisation to these varied activities has hardly been 
initiated in this country, but it appears certain that such extension holds out promise of 
securing the best results by way of increased production, the reduction of rent and profit 
margins, and the building up of investible surpluses in the economy. If planning is to avoid 
excessive centralisation and bureaucratic control and is, at the same time, to hold in check the 
self-centered, acquisitive instincts of the individual producer or trader working for himself, 
the encouragement of cooperative enterprise must b~ given the highest priority. We should 
like to stress jn particular the importance we attach to the progressive socialisation of agri
cultural marketing and of processing industries in the rural areas through the agency of 
cooperatives. _ The p;oblems arising in thls connection and the ways ~ and means by which 
the State is to foster sUf;h development are referred to in appropriate contexts in the later 

/ . 
chapters of this Report. 

ALLOCATION OF REsOURCES AND PRIca POLICY 

~4·' The raison d'etre of a planned economy is the fullest mobilisation of available 
resources and their allocation so as to secure optimum results. The problem of how this has I 

to be brought about when the economy functions partly through private enterprise motivated 
by profit expectations and partly through Government ownership and direction ,deserves care
ful consideration. vPor the private sector, the prevailin~ price relationships are the prime 
facter in determining resource allocations. In the public sector, the direction' of investment 
need nb~ always and neces~arity be guided by the profit-and-loss calC;Ulus. Nevertheless, 
the relation b~tw~en C?st~ and returns even in the public sector has to be judged, at least as _ 
a first approxnnation, m terms of market prices.1t follows that the maintenance of a struc
ture of ~rices which brings about an allocation of resources in conformity with the targets 
defined m the Plan must be the consistent aim ,of economic policy. 
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25. Over a longer period, and particularly in a period of rapid development, the structure 
of prices is bound to change. Even the level of prices is likely to go up. But such changes 
must as far as possible keep in step with improvement in the level of incomes as well as with 
shifts in their distribution; if they. move in advance, they are likely to cause considerable 
hardships and lead to results which are the negation of our objectives. 

26. Price policy, being partly a problem ofallocatioHffresources and partly a question of 
ensuring reasonable equality of sacrifice among the different sections of the people, requires 
financial as well as physical controls. In the early stages, a development plan necessarily 
increases money incomes more rapidly than production. If these incomes are allowed to raise 
current consumption expenditures, they act immediately on prices, especially of articles like 
food which are in short supply. Such price inflation distorts the relationship between 
sectional price levels and encourages a diversion of productive resources to purposes which 
militate against the requirements of development. If continued for a long time, it generates 
economic instability and social unrest. To the extent that idle manpower and other resour
ces can be used productively without any significant generation of additional money incomes, 
the inflation potential of a development programme can be minimised at the very start. But, 
to the extent that money incomes rise, the problem of holding inflationary pressures in check 
has to be faced. 

27. Monetary and credit policy is a powerful instrument for securing the desired result. 
I>uring the war and in the years immediately following, credit policy as an instrument of over 
all economic control had fallen into the background, but in recent years there has been a gene
ral tendency to revive its use. That credit control can exercise a healthy restraining influence 
on speculation and can assist in bringing about a better balance between aggregate demand 
and aggregate supply has been demonstrated by the distinct improvement in the price situation 
in the country since the raising -of the bank rate and the adoption of a tighter credit policy by 
the Reserve Bank in November, 1951. The downward trend in prices in India had started 
before the announcement of this new policy, and it is evident that international factors have 
also greatly influenced the course of domestic prices. Nevertheless the credit and financial 

. policy of the Government have been a significant factor in the situation. About the middle 
of 1951, the index of wholesale prices was around 450 ; it went down to 367 in May, 1952, 
and has, of late, been ru-ound 390. The cost-of-living indices have not shown a comparable 
fall, and it cannot be said that the fall in whol~e prices warrants any relaxation of vigilance 
'and caution in the matter of overall price policy. Effective credit control must therefore 
remain an essential instrument for regulation of investment and business activity. 

W~RlONG CAPITAL REQUIREMENTS AND ORGANISATION OP nIB CREDIT SYSTEM 

28. Having emphasized ~e role of credit polley in keeping the economy on an evettlevel 
we should like to refer also to another, somewhat different and more long·range, aspeCt of the 
matter in relation to deVelopmental planning. A persistent upward trend in production and 
trade cannot be sustained without an expansion in the supply of money and credit. Over a 



nIB ms1' FIVB, YEAR PLAN 

period, therefore, it will be found necessary to expand money supply in the country in response 
to the increased volume of transactions in the economy. This must come about "through 
extensoion of credit institutions which will impart the necessary elasticity to money supply 
without generating inflationary pressures. The large credit needs of agriculture and of 
industry, especially of cottage and small scale industries, cannot be met except through a 
network of credit institutions which will mobilise savings in the rural areas and disburse credi~ 
on a large scale to productive en~rises, individual, cooperative or joint-stock. In this 
process of development, the encouragement of larger savings from current income and of 
a productive use of them in place of mere hoarding will have to play the major part. But, 
at the same time, judicious credit creation somewhat in anticipation of the increase in produc
tion and the availability of genuine savings has also a part to play, for it is conceivable that 
without this kind of an initial push, the upward process may not start at all or m.ay fail to 
gather momentum. The overall credit policy to be followed by the central bank in an under 
developed country launching upon a- process of development has, therefore, to be a~pted to 
these requirements. 

29. There is no doubt that the Reserve Bank of India, which is a nationalised institution, 
will play its appropriate part in furthering economic development along agreed lines. The 
Bank has succeeded in bringing the organised sector of the money market well under its control. 
It has recently initiated measures for the development of a bill market in India which will impart 
greater elasticity to the credit system. The Bank IS also playing a 'more active role in the 
provision of rural finance and is devoting special attention to the problem of promoting 
banking development in parts of the country in which it has hitherto been lacking. These 
developments will strengthen the credit system materially. Under the Banking Companies 
Act, the Reserve Bank has wide powers for regulation and supervision of the credit policy 
of banks. More than these legal powers, it is, we feel, the moral prestige of the Reserve Bank 
and the close understanding between its management and the management of private banks 
that is of special importance in the alignment of the banking system to the needs of a planned 
economy. 

30. The process of economic development, once started, will make new demands on the 
banking system, and this may necessitate changes in organisation and structure. Central bank
ing in a planned economy can hardly be confined to the regulation of the overall supply of credit 
or to a somewhat negative regulation of the flow of bank credit. It would have to take on a 
direct and active role, firstly, in creating or helping to create the machinery needed for 
financing developmental activities all over the country and, secondly, in ensuring that the finance 
available flows in the directions intended. For the successful fulfilment of the Plan it may 
become necessary to direct speci~ credit facilities to certain lines of high priority. Banking 
development, through the normal incentives of private banking, is apt to be a slow process, 
partic;u1arly in a country in which deposit banking and the use of cheques is likely to take 

_ root only s~owly among the masses of the people. * In this field, the profit motive may stand 
*.Sinc~ the profi~ ea!-'Ilings of banks ~re related to the r~tio between their cash holdings and their loans and advances 

there 15 a01nh~rent blaslO.favour ofsectlons of the populatl0z:t W~(I) are familiar with the use of cheques and will enabl~ 
a re~sonably high proportlon.ofloans an4 advances to be rnuntallled on the same cash base. On account of this th 
motlv.e-force behlp.d ext~!lsl0!l ofbanklng to less deve.loped areas also tendsto be in the first instance col1ecti~ e 
dep;>Sl~s .rather !hln dlstnbuUon of c~edlt for prO?Uctlve purposes. Where there is a fairly significant au 1 n ~ff 
pre-exlSting savings to be tapped, this process wIll soonleadtothenormal cumulativegrowthofba k d J2P Y d 
bank credit; in b.l~kward. areas, however .. the initial start may have to be given through a more acti ve n1 eposl1t.S III! 
respect of productive credit. oans po ICY ID 
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in the way of the extension of credit facilities to sections of the population which need tliem 
for rapid development. The proper discharge of its functions by the banking system Wlll neces
sitate its operation more and more in the light of the priorities for development indicated in 
the Plan and less and less in terms of returns on capital. The banking system-and in fact the 
whole mechanism of finance including insurance, the stock exchanges and other institutions 
concerned with investment-will thus have to be fitted increasingly into the scheme of 
development visualised for the economy as a whole; for, it is only thus that the process of 
mobilising savings and of utilising them to the best advantage becomes socially purposive. 

FISCAL POLICY AS AN INSTRUMENT OF PLANNING 

31. Allied to the problem of credit policy is the question of fiscal policy in relation to 
planning. With the continuous expansion of Government functions and the increase in public 
expenditure this necessitates, fiscal policy may be said to be of even greater significance for 
influencing the volum(and direction of economic activity. In the U. K., for instance, 
G,)~~~nt's tot~ expenditure aII)Ql,lm~to about 40 per cent of aggregate national 
expenditure; in the u~-s:A. and in Canada, it works out at about 25 per cent; and, in 
Australia it is about 30 per cent. These high proportions are, of course, a reflection of the 
large transfers from the public to the private sector through social insurance schemes and 
servicing of public debt. In India, the corresponding figure is at present of the order of 7 or 8 
per cent, and this will inevitably rise rapidly as development proceeds. The process of 
development has always inflationary possibilities, and it is necessary, if development is to be 
orderly and its irtcidence not unfair to those classes whose incomes are relatively fixed, that 
the accent of fiscal policy must throughout be on minimising inflationary pressures. 

32. This vital consideration has been given due weight in determining the over-all target 
of development expenditure in the first Five Year Plan. At this level of expenditure, it has not 
been possible to provide finance for several projects which, on a longer view, must be taken 
up for execution. There is, of course, no way of expanding the size of the Plan except by 
increasing the resources available to the public sector. It is necessary also at the same time 
to see that the level of expenditure in the public sector and the devices used for finding the 
needed resourcess are not such as to react too adversely on the private sector, the development 
plans of which are of equal significance from the point of view of the community's interests. 
To mention this limitttion on our present effort is, however, only to underline the need for a 
bolder policy in the future. The investment expenditure which, in the last analysis, a 
community can undertake depends, apart from whatever external resources may become 
available, upon the rate at which it can step up its savjJJgs; for, the problem is not just one 
of diverting investment from the private to the public sector, but of increasing the total. 

33. An increase in aggregate investment implies, as stated earlier, a postponement in 
increases in the standard of living to the maximum extent possible, and fiscal policy is a major 
device for bringing about this result. Fiscal policy has at the same time to aim at a reduction 
in inequalities of income and wealth. There is clearly far more scope for cutting down 
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consumption expendiutre in the higher income groups than for tightening of the belt in. the 
lower income ranges. The common man has, undoubtedly, to play his part in financing 
development, but, on grounds of economic as well as social policy, the more well-to-do classes 
have to contribute in proportion to their capacity to pay. The question is how this result is to 
be secured. Direct taxation of the rich is likely to impinge more on their savings than on their 
consumption. There is need for balancing the advantages of a greater equality of incomes 
and wealth against the disadv.antage of a possible fall in private savings and capital formation. 
This consideration has special reference to the problem of the immediat~ future but granted 
the basic assumptions of a planned economy, it 'cannot, over a period, be allowed to come in 
the way either of a progr'essive reduction of inequalities of income and wealth or of rapid 
capital formation. 

34. The reasoning that direct taxes are apt to reduce savings rather than consumption 
expenditure and hence detrimental to capital formation is also valid only upto a point. In 
a system in which public investment has to play an active role, jt is of secondary importance 
whether resources are transferred to the State in the for~ o{ taxes (in which case it would add 
to the savings of the State available for investment) or in the form of loans out of private savings 
provided there is agreement on the priorities attached to the investment on public account. 
The real issue which affects both direct anet indirect taxes equally is whether taxation is so 
high as to affect adversely the incentive to produce. Indirect taxation which increases costs of 

-living could also be a disincentive. lnthis respect, an economy geared to rapid development 
calls for changes in the traditional attitude to reward for work. It is not without significance 
that forms of direct taxation which are today considered as the minimum essential in a modem 
society were in the initial stages regarded as inimical to progress. Similarly, though indirect 
~Jl is generally regarded as regressive and somewhat unfair, the trend in countrie~ which 
have moved rapidly towards greater equality of incomes has been for the share of indirect 
taxation to grow. In part, therefore, the problem i(one of psychological adaptation to the 
changing needs of the times and in part a question of whether alternative institutional 
arrangements can be made quickly enough to compensate for loss of incentive in certain 
strata of society. 

35. The link-up between inequalities of income and capital formation in the early stages 
of modem economic development in countries like~Britain was due to a combination of circums
tances in which the promotional and managerial abilities of a particular class had a direct part 
to play in initiating innovations, evolving new techniques of production and applying them on 
a commercial scale. The..m.~!l~er:s 1Q the_ f.i:~!~ o~ ~evelol?m~~ had relati~ely few avenues open 

\JQ_j:.b.~m for luxurious living. A large proportion of the high incomes they received was thUS' 
ploughed back into industry ther~by providing the b~sis for further expansion of the economy. 

\ 9>nspi~0ll:s consumption is a later phenomenon, and while it may have a place in rich 
countries where rapid expansion.of consumption in all directions is in a way essential to the 
maintenance of a high level of economic activity, it is seriously detrimental in the conditions 
..of an underdeveloped country. Though the resources which such consumption directly 
diverts away from capital formation may be small, it not only creates discontent in the 
community but also indirectly discourages saving in the economy as a whole by initiating a 
process of wasteful emulation. It is evident that in a planned economy in which the public 
sector takes over progressively the promotional and managerial functions necessary for develop-
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rtient, rleither large inequalities of income nor higher consumption standards for particular 
classes can be justified. 

36. Death duties are an important equaliser of incomes and wealth. They are a levy on 
capital which does not have the same adverse psychological effects as other capital levies. 
They are capable, over a period, of reducing inequalities to an extent that only a violent upset of 
the system can achieve if the elimination of inequalities of income and wealth .. is made an 
immediate objective. Death duties are now an integral part of the system of taxation in 
advanced countries and they are levied in several underdeveloped countries as well. The rates 
of death duty in the U. K. are as high as So per cent and over on est~tes above £100,000 and 
they go up to 80 per cent on estates valued at over £1,000,000. The efficacy of death duties 
for correcting inequalities will depend, apart from the rates charged, the limit of exemption, 
the extent of evasion, etc., on the extent to which checks are placed on individuals earning 
large incomes and accumulating wealth between successive capital transfers. With a high 
rate of progression in income taX rates and a structure of controls to regulate relative prices 
and profits, death duties can make a significant contribution towards reduction of inequalities. 

SOURCES OF SAVINGS IN nIB EcoNOMY 

37. There are at present three main sources of savings: savings by private individuals 
(that is, personal savings), savings by corporations, and public savings (or surpluses in the pub
lic sector). In countries like the U. K. and U. S. A., the role of personal savings as a source of 
finance for development is no longer as important as it was in the early stages of development. 
Corporate savings provide in these countries a considerable part of the finance needed; in the 
U.K. public sayings, i.e., surpluses from taxation and from the receipts of commercial enterprises 
owned by Government, are an important source for financing investment. Corporate savings 
come ultimately from profits; they represent a ploughing back of the funds that would other
wise have gone into the hands of the shareHolders. To a certain extent, this is a desirable line 
of development, and it is proper to encourage capital formation in the private sector through 
differential taxation of distributed ~d undistriJ>ute_d profits. The limitation of this approach, 
nowever, is that it leads in the long run to a concemtration of economic power in the hands of 
these corporations, and, through them, in the hands of a few people who happen to have a 
controlling interest in them. In a country like the United States, a country of corporations 
par excellence, it has been found difficult in practice to curb the monopoly power of these 
corporations in spite of anti-trust laws. In the pattern of development we envisage f~~, 
it will, therefore, be necessary to lay more stress on _cooperative. ~J:han ~rpOIate savings. 
The cooperative form of organisa'tion is capable 0£. yielding the advantages of corporate 
enterprise without some of its disadvantages. It is a form of organisation capable of attracting 
the small man, and members of cooperatives are likely to see easily the benefits that would 
accrue to them by -devoting a substantial part of their current surpluses to investment. The 
encouragement of the cooperative form of enterprise in all fields of activity, in agriculture, 
in trade, in finance, in marketing and in industry must, therefore, become a prime objeCtive 
of Government policy. 

38. And, finally, the State must itself raise, to the extent possible, through taxation, 
through loans and through surpluses earned on State enterprises a considerable proportion of 
the savings needed. In other words, public savings, as distinguished from priwte savings, 
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personal or corporate, must be developed steadily. The financing of investment through 
public savings would help to ensure a pattern of development in consonance \\ith accepted 

social criteria. 

-PRICES, PRODUCTION AND CONTROLS 

39. Prices are a resultant of all the ~aried forces acting on the economy from within as well 
as from without, and there is almost no aspect of governmental policy which does not,' in one 
way or another react on prices.) Export-and-import policy, for instance, has a direct bearing on 
relative prices and profitability. Control and regulation of exports and imports, and in the 
case of certain select commodities state trading, are necessary not only from the point of view of 
utilising to the best advantage the limited foreign exchange resources available but also for 
securing an allocation of the productive resources of the country in line with the targets 
defined in the Plan. ' 

40 • Increase in output, through 'fuller utilisation of capacity, through improvement in 
technical and managerial efficiency or through harder and more sustained work all round is 
basically the answer to inflationary pressures;, and this would be a far better way of bringmg 
supply and demand into equilibrium than some of the other devices which, while doing good, 
have als.o a somewhat depressing effect on the economy. I But since, in the short period, there . 
are limits to the increase in output that can be secured, there is need for making appropriate 
use of the "other devices also . 

.J 41. ,A major problem in this connection is the role of comrols in a planned economy. 
This is a subject which has many aspects and it is possible in this field to fall into a doctrinai're 
approach which, however sound on abstract theoretical considerations, may prove unworkable 
in practice. On th~ other hand, (an excessive elasticity of approach to this question may lead to 
a negation of planning itself. To some extent, over-all controls through fiscal, monetary and 
~~~r.cial-.E.0licy can influence the allocation of reso~ces~ but physical controls areafso. 
necessary:, Given the fact that, in the initial stages of development it is the excessive pressure on 
a few commodities which tend to limit the rate of progress, the extent to which physical controls 
are needed to supplement finan~ial controls may even be regarded as a measure of the utilisation 
that is being made of surplus resources (like manpower) in the system. ~he targets of production 
defined in a plan-cannot also be achieved unless a structure of relative prices favoudng the 
desired allocation of resources is Plaintained. The working of controls during and since the 
war has demonstrated clearly that.if production in a particular line, say, foodgrains, has to be 
increased, the necessary incent: ve for the producer cannot be created unless the prices of alter. 
native crops are controlled. ': In an economy which starts from a low level of output, increases 
in several lines of production will be fcund necessarY. A simultaneous increase in production 
in all lines is not possible by. mere~y rlising the money reward for work. In the case of certain 
key commodities, it may be necessary to keep down their prices in order to obviate the need for 
price rises in sever~ industries which use these commodities. To make this policy effective, 
controls on producnon and on movement and physical allocations to consumers become 

; inescapable. \ 
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42.~Controls in a word are the means by which Government maintains a balance between 
various sectional interests. (Under certain circumstances the accent may be on the maintenance 
of certain price ceilings, and through these of the real purchasing power of the incomes accruing 
to certain classes. Under other conditions, the enforcement of minimum prices might 
be a necessary corollary to a policy of ensuring a reasonable rate of return on effort in certain 
lines of economic activity. Viewed in the proper perspective, controls are but another aspect 
of the problem of incentives, for to the extent that controls limit the freedom of action on the 
part of certain classes, they provide correspondingly an incentive 1:0 certain others and the 
practical problem is always to balance the loss of satisfaction in one case against the gain in the 
other. For one to ask for fuller employment and more rapid development and at the same time 
to object to controls is obviously to support two contradictory objectives. 

43. ( Most of the opposition to controls comes, however, from dissatisfaction with the 
working of particular controls., It must be recognised that controls ineffectively or inefficiently' 
administered may do harm rather than good. It is also true that so long as the public regards 
controls as so many hindrances to be circumvented if possible, to be put up with otherwise, 
there will be resentment against controls. To a great cxent this is a question of creating the 
right atmosphere by explaining to the public the relationship between controls and the rate of 
economic progress that the country can achieve. From this point of view )t is an essential 
condition that the rationale of each control is made clear to the public and the rights and obliga
tions of the parties affected defined in a manner which leaves little scope for doubt as to what is 
expected of the public and where redress can be had in case of any grievance. It is also vital to 
the success of controls to make the necessary adjustments in theft. working from time to time as 
the conditions governing the supply and demand of the commodities in question change. 
But, here again, whatever changes are made must accord with the objectives in view and 
should not throw in doubt the basis of the entire policy. ~ 

44. The difficulties of administering an extensive system of controls in an economy organised 
by and large in small units cannot be under-rated. Methods adopted successfully in other 
countries are not directly applicable to India. Effectiveness of controls under these conditions 
can be ensured only through control at strategic points and through .encouraging producers' 
and consumers' organisations whiCh will help to make the actual operation of controls smoother, 
less irksome and more efficient. ' 

THE PATI'ERN OF PRIORITIES 

45. It will be seen from the above that the priorities in planning and the relative emphasis 
as between objectives are conditioned to a great extent by the techniques that can be used with
in a given period for attaining the objectives, and the techniques to be chosen are, in tum, 
influenced by the objectives in view. Once the decisions in regard to these are taken, the 
question arises as to priorities as between the different lines of expenditure to be undertaken. 
Given, in other words, the investment outlay to be undertaken on a consideration of the relative 
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weights to be attached to the various competing obje~ves and of the techniques to be 
employed, the task before the planning authority is to determine the pattern of investment for 
the period in view. The demands of the economy for development are so large and so press
ing that great care has to be taken in allocating the limited resources available. When one 
views development as a process over a period of years, there is no sector of the economy in 
which a large increase in investment would not be justified, in fact, it would be inescapable. 
Within a limited time horizon, however, the problem assumes a different aspect; first ttpngs 
have to come first. 1t follows that the conception of priorities over a period has to be a 
dynamic one, the emphasis as between different sectors shifting as development in those 
taken up initially prepares the ground for development in others. 

46. For the immediate five year period, agriculture, including irrigation and power, 
must in our view have the topmost priority. For one thing, this emphasis is indicated by the 
need to complete projects in hand. But, further, we are convinced that without a substantial 
increase in tHe production of food and of raw materials needed for industry, it would be 
impossible to sustain a higher tempo of industrial development. In an under developed econo
my with low yields in agriculture, there is of course no real conflict between agricultural and 
industrial development. One cannot go far without the other ; the two are complementary. 
It is necessary, however, on economic as well as on other grounds, first of all to strengthen 
the eoonomy at the base and to create conditions of sufficiency and even plenitude in respect of 
food and raw materials. These are th~ wherewithals for ~er -dev..elopment. Japan, for 
instance, ~cxeased its agricultural production by 80 per cent in a generation and still 
required large scale imports of food and raw materials. Britain, which in the earlier stages of 
development was in a strong position because of the earlier revolution that had taken place 
in farming practices and techniques, also emerged at the end of' the process an importer of 
food and raw materials. Countries which start the process of development at this stage must 
as far as possible look for sources of supplY'of the necessary food and raw materials within 
their own borders. In India, with its varied resources, conditions are favourable for secur
ing a balanced pattern of development. The creation of a sizeable surplus in the agricultur
al sector and mobilization of the same for sustaining increased employment in other sectors is 
fungamental to development as the experience of the U.S.S.R. in the twenties and thirties 
shows. 

47. The high priority given in the mvestment programme of the public sector to the 
improvement of agricuiture limits inevitably the investment which the State can itself under
take in industries, especially 1ar~ scale industries. Progress in this field would, therefore, 
at this stage depend to a great extent on effort in the private sector. The State in this initial 
period has to concentrate on the provision of basic services like power and transportation. The 
State has also special responsibility for. developing key industries like iron and steel, heavy 
chemicals, manufacture of electrical equipment and the like, without which in the modem 
world continued de,:elopment is impossible. In these fields it is necessary to anticipate to s~e 
extent the nature of the demands that will be made on them over a fairly long period ; in fact, 
in these cases supply must come first for demand itself to develop at the required rate. T~ 
initial investment necessary for the development of such enterprises is large and the period of 
ct)nstruction fairly long. A beginning in thf;se clirections h~ therefore to be made from the 
very start, 
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48. To the extent that the accent of the-plan is on increasing production, the limitation of 
resources available would restrict the scope for expanding social services. And yet, it is obvious 
that no plan can succeed unless it "invests" in the improvement of the human material. Even 
from the point of view of increasing production, social services like education, technical training 
and health bring in significant returns. Considerable advance in these directions can be 
made if the necessary urge to improvement is created among the people. The problem is 
partly psychologicat: There is also large scope in this field for direct community effort. The 
spread of literacy among the rural people, for example, can be secured by the literates in the 
community volunteering their services for carrying through a mass campaign for liquidation of 
illiteracy. The improvement of public health is often a matter of imparting elementary know
ledge regarding sanitation and hygiene. Technical training is vital not only for the process 
of development itself but also for correcting the present bias ,in education which is responsible 
for unemployment in certain se.ctions. In this respect, adequate provision for the finance 
needed musf be:made in the plan. At the same time, means must be found for stimulating 
among the people widespread _interest in the application of modem technology to the many 
small problems familiar to them in ordinary life. 

49. In view of the large ~utilised and under-utilized resources in the system, schemes 
for mobilising local effort for local development have to receive high priority. It is schemes of 
this type spread all over the country, more than major development projects, which are likely 
to activise these resources. Their contribution to the improvement of living conditions, small 
though it might appear at first, would in the aggregate and in terms of their cumulative psycholo
gical effects be more than proportionate to the initial investment involved. Programmes of 
community development based on this principle and aiming at an intensive all-round develop
ment of selected areas are of special value from this point of view. 



CHAPTER IIi 

ASSESSMENT OF RESOURCES 

The Five Year Plan outlined in the next chapter relates directly to the public sector but 
has in view a programme of development for the entire economy. In the public sector are 
included the development programmes of the Central and State Governments and also of the 
commercial enterprises owned' by them *. The private sector covers the rest of the economy 
including corporate and cooperative institutions as well as small enterprises throughout the 
country in agriculture, industry, transport and finance. While the initiative for development in 
defined fields as well as the r~ponsibility for coordinating the development prog~es in the 
entire economy will lie wi!h the State, private initiative and effort have also a signifiCant part to 
play in the process of development. The development expenditure in the Plan referred to as 
such in this Report has to be related to the resources available to the public sector, but these 
have also to be linked up with the needs and resources of the private sector. There is, in ·other 
words, a single pool of investible resources on which the private and the public sectors have to 

\ draw. The problem is not merely to find resourc~s for the public sector but to enlarge progres
~ sively the size of the common pool and to see that the total thus available is allocated between 
the two sectors in terms of agreed priorities . 

./'2. The Five Year Plan as it is now being presented, involves an outlay of about Rs. 2069 
crores by the Central and State Governments over the period 1951-56. On present calculations 
the normal revenue and capital receipts of public authorities, including loans and grants received 
upto now from abroad, are expected to finance about Rs. 1414 crores of this ,expenditure. 
-Deficit financing in the public sector-of which more will be said later--cannot at this stage be 
visuiiised in excess of about Rs. 290 crores. There is thus still left a gap of Rs. 365 crores 
which can be met only from external sources or, in the absence of it, by additionat measures of 
internal taxation and borrowing or by further deficit financing. 

3. It is clear that ~ternal resou!,~s are necessary in the early stages of development and 
that they could be a significant factor in eliminating bottlenecks and in helping to avoid dis
locations which may have far-reaching consequences. In the conditions in which the country 
is placed today, however, a progtamme with relatively modest targets cannot be made inflexibly 
conditional on the availability of external resources. I Development is a process in which once 

\

certain main lines of ~ork have been commenced, supplementary investments have also to be 
undertaken. Thus there develops in stages a rate of expansion which cannot be slowed down 
without serious repercussions. 

·Stri~t1Y speaking, p~blic secto~ should cover also municipal corporations and other local authorities' it has not 
been posSlble, however, to lnclude theIr development programmes in the present Five Year Plan. ' 
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4. The outlay on ,development by the Central and State Governments in 1950-51, the: 
base year for our Ol1cu1ations, was about Rs. 232 crores. The development expenditure in 
19SI-S2 bas been tentatively estimated at Rs. 28S crores. The budgeted outlay for the 
second year of the Plan is Rs. 346 crures. In 1953-54, by when the expenditure on many of 
the projects in hand will have reached their peak levels, the total will exceed Rs. 400 crores. I If 
external assistance is not forthcoming to the extent necessary tbere will undoubtedly be sd>pe 
for marginal adjustments, but a planned outtay of the order of Rs. 2069 crores over the five
year period is necessary for maintaining the ~te of growth of development expenditure visual
ised by us. The need for attaining a rate of investment in this period which could form the 
basis of t;1lore rapid advances in the following years and lay the foundation for balanced 
regional develC?pment in the next planning period has been an important consideration in 
determining the development programme in this Plan. 

" S. The problem of resources is basic to the whole question of planning;· It is, therefore, 
neCessary to be clear not only as to the basis on which the Plan is built, but also about the 
implications of the different methods and techniques which are visualised for meeting the 
requirements of development in this p~riod. _ The various aspects of this problem are 
discussed in ,orne -detail-undeMhe- -fonowing heads :-

I. Taxation and p1Jblic savings as a source of development finance ; 

II. Budgetary resOurces of the Central and State Gov~rnments ; 

III. Deficit financing ; 

IV. External resources and the problem of foreign exchange ; an4 

V. The problem of mobilising financial and physical resources. 

I. TAXATION ~ PuBLIC SAVINGS AS A SOURCE OF DEVELOPMENT FINANCE 
{ 

Afagnirule of savings in th4 economy 

6. Though the outlay in the Plan itself relates directly to developmental expenditure by 
public authorities, the problem of resources for meeting this outlay has to be viewed, as already 
mentioned, in a wider setting. For the country as a whole, the resources that can be applied to 
development depend on the level of aggregate output that can be attained and on the consump
tion requirements of the community. The larger the output and the lower the consumption 
requirements, the greater would be ~e prod~ctive resources available for building up the 
human and material resources of the country for the future. The precise division of responsi
bility for development, between the public and the private sectors is mainly a question of 
internal arrangement depending on the objectives in view and what seems to the community 
the most effective and acceptable means of achieving them ; once this is agreed upon for the 
period of the Plan, appropriate measures could and have to be devised for the necessary division 
of resources. But an assessment of the total resources available- to the country as a whole for 
development is necessary for analysing the full implications of the arrangements proposed for 
financing the Plan in the public sector. 
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7. The qa~_aYailable in India ~or an analysis of ~utput and consumption re~uireme~ts 
by different sectors are ?1together inadequate. There IS only scattered information which 
might be pieced together for forming an idea of the nature of the problem an~ of the ord:rs of 
magnitude involved. Some rough estimates have been attempted for this purpose m the, 
Appendix on 'National Budgeting and the Pla.Ii.!...l'hese estimates place ;India's national income 
in 1950-51 at around Rs. 9000 crores: -Olibis, the savings available for net investment were 
probably not much more than Rs. 450 crores. The Five Year Plan is roughly estimated to raise 
the national product by about Rs. 1000 crores by the end of the five years. Over one half of 
this increase will be absorbed by the needs of the increase in the population in the meanwhile. 
It is clear, therefore, that if capital formation from out of domestic resoprces is raised by 50 
per cent in the course of this period i.e., from about Rs. 450 crores in 1950-51 to Rs. 675 crores 
by 1955-56, it would in effect be taking away about half of what is left over from the increase 
in the national product for raising standards of living. But raising capital formation from 
domestic resources by 50 per, cent is not an excessively high target in view of the considera
tions we have set out in Chapter I. As a proportion of the total increase in national output by 
1955-56 th~ increase in resources devoted to investment would be o~y about 20 per cent. It 
spould be emphasised that this proportion of reinvestment from the additional output, which is 
involved in reaching the target, will be necess~ to sustain the rate of .developm~nt we 
visualise in this five year period. 

8. In comparing the total domestic resources that might thus be available-say about 
Rs. 2700 t~ 2800 crores over the five year period-with the development expenditure in the 
public sector proposed in the Plan, it must be borne in mind that net investment is a restricted _ .... -.. ""' ..... ~~ ... 

concept which covers, in the main, only net additions to capital equipment anel building 
construction. The outlay of Rs. 2069 crores by public authorities in the five year period will 

- ,"I \ 
include not only such aodltions but also expenditures of a recurring nature on agricultural 
extension services, health, education, community projects, etc., which may amount to about 
Rs. 400 crores over the period of the Plan. The net investment in the programme, compar
able to the estimate of savings referred to above, will therefore be of the order ofRs. 1600-
1700 crores, which means that the-Plan would require channelling through the public sector 
about 60 per .cent of the savings of the community in this period. 

9· The releases from India's sterling balances together with other external resources 
that may become available in this period, will reduce the share of savings to be channelled 
through the public sector to about 50 per cent. Normally, even half of the investible resources 
of a country being diverted in 1Jrls way would be considered a high proportion. But this we 
regard as inevitable in India at this stage consiqering the urgent need for ~vestment in sph~res 

t- like irrigati'o~, power and transport which do not normally attract private agencies but which 
are pre-requisites ~o the further expansion of the economy. Moreover, the State is 'not as it 
were drawing from a given capital fund' ; it is in a position, through fiscal and other measures . , 
to regulate consumption standards within limits and thus release for investment resources which 

• might ~ot o~erwise have been ~orthcoming. As mentioned in an earlier chapter, enlargement 
of ~ublic savmgs ~ough taxation and thro1;1gh the earnings of public enterprises is one of the 
major means open m the present state of our organisation to raise Significantly the level of net 
savings in the country. 
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Narrow coverage of tax revenues 

10. India's total tax revenue in 1950-51 (including the tax revenues of both-the Central 
and the State Governments) amounted to a little over Rs.' 625 crores, nearly Rs. 50 crores of 
which was on account of export duties. As a proportion of national income i.e., about 7 per cent, 
this level of revenue represents one of the lowest in the world. Taking the revenues of the 
central governments alone (that is, excluding revenues of local authorities in all cases and of 
State governments in the case of federations), the proportion of tax revenue to national income 
is as high as 35 pet cent in the United Kingdom, 22 per cent in Australia, 23 per cent in the 
United States and in Japan, 27 per cent in New Zealand, 19 per cent in Canada, and 20 per 
cent even in Ceylon. Too much should not be read into this comparison as yields from taxa
tion depend I!.0t only on the faciliti~~ J'or _collection ~fforded by particular structural factors 
(as when corporate incomes are a large proportion of the nauonal income or foreign trade 
accounts for a considerable part of the transactions) but also on the absolute levels of per capita 
hl£.ome. Much also depends on the importance of monet3rytransactions in the economy ; 
when a large part of the production is raised by the labour of peasant families and directly 
consumed by them, the scope for organising taxation would be obviously smaller than if the 
operations were being conducted through markets and result in monetary transactions. Yet 
the comparison has its significance, for if the proportion of the national income covered by 
taxation is as small as it is in India today the public sector cannot, in the immediate future, 
increase its savings to any significant extent and thus either raise the ~vel of investment in the 
economy as a whole or provide social services on an adequate scale. 

I I. A striking feature of the present structure of taxation in India is the relativelx- narrow 
range of population affected by it to any appreciable extent. About 28 per cent of the total 
tax revenue comes from di~ taxation· which directly affects only about half of 1 per cent of 
the working force in the country estimated at 133 million in 1948-:49. Another 17 per cent 
is accounted for by im2-ort duties, a considerable part of which is derived from taxation of 
commodities like motor vehicles, motor spirit and oils, high-quality tobacco, silk and silk 
manUfaCtures, liquors and wines, etc., which affect but a relatively small section of the popula
tion. A large proportion of the excise duties on tobacco and cloth, which yield about 8 per cent 
of'lhe total tax revenue, is also probably paid by the limited number of consumers who use the 
better varieties. Given the structure of incomes in the country it is of course inevitable that 
the coverage of direct taxation should be narrow ; it is also right that an element of progression 
should be introduced through higher taxes on commodities which, relatively to the general 
pattern of consumption of the community, may be regarded as luxuries. In fact, ways and 
means for raising the revenue from these sOl!1"ces must be constantly explored. But if as much 
as one-third or more of total tax revenue is derived from certain limited strata of society it 
implies that the burden of taxation spread over the rest of the community is correspondingly 
lighter and that relatively small increases in the rates of taxation on the latter will help to add 
significantly to total tax revenue .. 

-Whether land revenue is a direot or an indireot tax is a somewhat controversial point. For the purpose ofthe 
calculation here it has been treated as an indirect tax. 
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12.' In this connectio~it may be recalled that, in countries which are largely agricultural, 
and in which transactions involvi,ng money are a smaller proportion than in more industrialised 
systems, land has been traditionally an important basis for taxation. In Japan, when its 
programme of industrialisation was being initiated in the 1870'S, t~ation of land yielded as 
much as 13 per cent of the value of grQss agricultural produce; even thirty years later, when 
other forms of taxation had developed, land tax accounted for nearly half of the total tax 
revenue of the government. Thus, in a sense, it was taxation oflanp which in Japan provided 
the initial resources required for development. In India also land taxation was high before 
the last War and, in the depression years,. it weighed heavily on the farmer. In the last decade 
prices have moved in favour of primary commodities and, since in most parts of the country 
land revenue has not been raised upwards, the burden of this tax has been considerably light
ened.1 It is reflected partly in the fact that land revenue contributes at present only about 8 
per cent; of the total tax revenue as compared to about 25 per cent in 1939. The rise in 
agricultural prices has how~ver benefited significantly only producers with sufficiently large 
marketable surpluses ; it is also true that costs of production have gone up in many cases. 
The improvement in prices cannot therefore by itself be made the basis for a substantial 
upward revision of the tax on land. But within the context of a development programme 
designed as much to raise agricultural prosperity as to promote all-round economic develop
ment, a programme towards which all sections of the community have to Contribute to the 
maximum extent possible, there IS a case for moderate upward revision of land revenue. At 
the moment the capacity of the agricultural sector to bear further additions is limited, but this 
will no doubt improve as the programme of dev~lopment gets into swing and, with additional 
irrigation and other facilities, agricultural productivity is stepped up. Betterm~llt kYjes 
designed to draw into the public exchequer a proportion of the capital gaf~ that acc~ 
private parties as a result of development are a recognised device for strengthening public 
savings. ~t is the essence of rapid development that, consistently with the need to raise the 
standards of living of the poorer sections of the community, as much of the additional 
incomes generated should be ploughed back into the system by way of investment for still 
more rapid increases in output. 

. 13· Ap~ from the q~e~tion ~f ~gal_~~:r~~e, there is the question of actual coverage which I 

IS a function of the administrative arrangements for securing that those liable to tax do in fact 
pay. In India it woulc}appear that there are considerable leakages on this account, The 
following ~ble shows estimates of ~cOnie assessed to income and '~uper taxes as well as the 
amounts paid by way of these taxes m the various income ranges in 1950 -51• 

Income range 
(rupees) 

o-S,ooo 
S,OOO-IO,OOO 
10,000'-4°,000 
40,~9.0- . 
10c),0~0 and over 

No, of Assessees Total income 
(thousands) assessed to tax. 

(Rs, crores) 
23~'8 81'0 
134'4 93'2 
8~'9 152 '9 
10'1 Sf'9 -" 4'i "":tS '7 

472'4t S74'7 

Yield of income 
and super taxes 

(Rs. crores) . 

2'3 
S'l 

24'9 
23'3 
99"4 

I5S'0 

*Income assessed to tax ill after allowing for depreciation allowances of business ente' -,-----
tTh b f " Ipnses, earned Income relief etc, 

enum era assesseesonthereglsteratpresentlsabou.t8soooo Partof th'" ' 
inclusioD; of assessees in Part B Statesl but there has also been con;lder~ble improv~:n IntCIieasehlS accounted for by the 
incomes In the 19wer ranges, . en n t e reporting of assessable 
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It will be seen from this that, though there is undoubtedly a strong case on grounds of equity 
for making the higher income groups bear a larger share of the burden of development, fairly 
large proportions of the incomes in the higher ranges, in so far as they are covered by the 
administrative machinery, are absorbed by direct taxation even at existing rates. Over a wide 
range, there is, however, evasion of taxation. The reports of the Income Tax Investigation 
Commission show that such e~asion takes-place in the middle as well as higher income ranges. 
The fact that the corporate fonn of organisation is tonfined to a limited sector of business 
renders the problem of checking evasion difficult, particularly in regard to trading operations. 
Even where the corporate fonn exists, the close inter-locking of managerial and other 
controlling interests in industry, trade and finance offers to the unscrupulous opportunities for 
evasion. If such evasions could be stopped, it might make a considerable addition to the 
receipts under direct taxation. 

14. Where the scope (or direct taxation is limited, the incomes of the greater part of the 
population can be reached only through taxation of commodities. I As mentioned earlier, an 
element of progression can be introduced thro"ugh higher taxes on commodities which, relatively 
to the general pattern of consumption in the community, may be regarded as luxuries. In the 
United Kingdom direct taxes on incomes cover a large sector and the need to rely on indirect 
taxation is correspondingly less; import and excise duties, however, are still heavy enough to 
account for a sixth of the total personal consumption expenditure in the country.· In India, 
apart from these two sources, it is clear that ipsceasing reliance will have to be placed on sales • 
taxes. Through sales taxes can be reached commodities not covered by either import or excise 
duties ; they have also the advantage that they can be adjusted to particular regional conditions. 
The problem here is again one of administration ; it has to be ensured that those liable to tax 
do in fact pay so that progressively the legal coverage of sales taxes could also be extended to 
cover a larger range of trading actiVity. . 

IS. The narrow coverage of taxation is responsiblelO-a gr~t extent for the relatively small 
proportion of the national income absorbed by the government in the form of tax revenues. 
It also accounts partly for the existing level of taxation appearing to be heavy. Both ways it 
restricts the extent of public savings. The narrow coverage of existing taxation has the further 
indirect effect of increasing the dangers of deficit financing. For the smaller the proportion of 
the additional incomes mopped up by taxation, the greater would tend to be the pressure of 
demand, on Qutput arising from a given measure of deficit financing. 

Scope for higher taxation 

16. These are matters which cannot be overlooked in framing a programme of development, 
especially when it is clear that with ~Y!n~ of abouts p~r_c~nt oi.the na~<?~ income the rate 
of progress that can be attained will be extremely limited. In the initial stages of planning, 
however, the size of the programme as well as the sources of finance will have to be fixed keeping 
in view what can be achieved through existing institutions and the available administrative and 

-Much the greater part of this revenue comes frOID tobacco and alcohol. 
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fiscal machinery. ~axation has also its limitations within a given political and economic 
structurel Turnover taxes on the scale in evidence, for instance, in the Soviet Union involve 
a degree of organisational control over production and internal trade which again cannot be 
realised in India in the near future. While, therefore, taxation policy in India must be designed 
to raise the level of tax revenues to meet the needs of development, it will have to be adjusted 
also to the economic and social framework within which development has to start. 

17. According to present estimates, by the end of the Five Year Plan, the tax revenues of 
the Central and State Governments are likely to be about Rs. 70:-80 crores higher than in 
1950-51 ; if there are -unexpected receipts on account of items like export duties the increase 
may be of the order of Rs. 100 crores. This estimate covers the normal increases that might be 
expected at the existing rates of taxation as well as the estimated yields from a variety of 
measures like increases in the, taxes on land, higher irrigation rates, death duties, betterment 
levies, better administration and wider coverage of sales 'tax, higher taxes on luxuries, etc. 

, Some of th~se, it will be noticed, are taxes on capital trap,sfers, and,fap~t~ .,g~E-s and not strictly 
taxes on current income. But assuming normal conditions, the increased rates of taxation, 
together with these levies on capital trans(ers and capital gains, wiU only enable the level of 
tax revenues to be maintain~d ,at,about 7 per cent of the national income even at the ~ of 
the Plan. If conditions abroad are favourable for raising larger revenue from export duties 
than has be~n assumed in our estimates, and if it is also found possible to raise direct taxation, 
total tax revenues could be raised by about Rs. 30 crores per annum, but the difference it would 
make to the above percentage would be small. Apart from this, we should emphasize that 
unless fiscal policy and the machinery of taxation are re-orientated so as to obtain a significantly 
wider coverage the tendency will be not only for tax revenues to fall as a proportion of further! 
additions to national income but to make the sharing of the burden of development increasingly 
iniquitous. 

II. B.VDqETARy RESOURCES OF THE CENTRAL AND STATE GOVERNMENTS 

Classification of sources 

.. 18 .. The financial re~ources avai~able _.to ~ government for development can be broadly 
distlOgwshed as of two kinds : (a) ~he savlOgs it can make from current revenues and from 
the earnings of State enterprises after meeting its non-developmental expenditures and (b) th 

. .. d ' e 
mlY~te saVlDgs It can raw upon through loans, small savings, deposits and funds and other 
miscellaneous channels. A grouping of the resources of the Central and State Go~ernm~nts 
whi~h follows strictly the distinction between these two categories of savings and also dh ' 

dfi " f' . a eres 
to a e rut10n 0 net savlOgs ' corresponding- to that of net investment referr d t Ii 

uld ' 'd e 0 ear er, 
I wo reqwre conSI erable reclassification of budgetary accounts From th . al •• • r e operatIon 
POlOt of VIew also, such a rigid analy,sis has its limitations For the purp f al. . oses 0 our an YSIS 
here, ~ some-what looser grouping has therefore to be attempted. 

f 19· The Five Year Plan treats' as 4~velopment expencllture not only addit' t fix d 
. al· db' . - Ions 0 e 

caplt equlpm,ent an Ullding constructions figuring hi the revenue and . al f caplt accounts 0 
the Central and State Governments but alsO' initial recurring expenditu 'at. res on SOCI s~rvtces, 
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agricultural extension services, etc., which are almost invariably financed from current 
revenues. On the other hand, capital expenditure on items like defence is non-developmental 
from the point of view of the Plan. The savings of the public sector, corresponding to 
this ,definition of development, are therefore the surpluses of revenue over such consumption 
expenditurcs of the govemm~nt as have been treated as~non-developmental in the Plan·. 
As for estimates of private savings which the Government might draw upon,' the net receipts 
from loans, small savings and other unfunded debt) deposits and funds, etc., would obviously 
come under this category. But there are a number of transfers within the Government 
budgets, from the ieven~e to capital accounts as well as between the capital accounts of the 
various federal units, some of which may represent additions to public saving and should really 
be included under that head. These items cannot be traced without detailed scrutiny. They 
are therefore apt to come under our estimate of private savings channelled into the public 
sector through' deposits, funds, and other miscellaneous sources't. 

Growth of public savings and capital receipts 

20. Classifying in this way the budgetary resources likely to be available to the Central 
and State Governments over the period 1951-56, public savings, it is estimated, will finance 
about Rs. 738 crores of the expenditure visualised in the Five Year Plan. G.api~ receipts are 
expected to contribute another Rs. 520 crores. The two sources will together meet about 
Rs. 1,258 crores of the planned outlay ofRs. 2,069 crores. 

21. What these estimates imply can be seen with advantage in the light of the actua1s for a 
past year. Ifwe take 195O-SI as the base, public savings estimated on a comparable basis work 
out to about Rs. I4S crores. The estimate for public savings for the five-year period thus only 
about maintains on an average the level reached in the base year. The fact that no significant 
increases over this level are visualised in the estimates in spite of the anticipated increase in tax 
revenues over the period of the Plan is explained mainly by two factors. In the first place, 
windfall revenues from export duties and from arrears of income tax had helped the Central 
Government to develop a substantial revenue surplus in 1950-51. In 1951-52 there was an even 
larger surplus, but the subsequent recession abroad makes the recurrence of such surpluses 
problematic. The maintenance of the level of public savings on an average at the level reached 
in 1950-51 therefore itself presumes additional revenues from other sources. Secondly, the 
outlay on defence has risen substantially since the base year, the budgeted provision for 
1952-53 being about Rs. 2IS crores as compared to the expenditure of Rs. 168 crores in 
I95O-SI. The growth in defence expenditure is accounted for by the needs of the infant 

S3 

-WhUe as,enditure on defence and administration. whether on revenue or capital account. would thus be deduc:ted 
from current revenues, development expenditures in the Plan met from revenue would be excluded. In other worda 
public savings would be equal to total ca.rrent revenues .minus expen~iture of a non.developmen.tal nature cn re.venue 
account and also minus an, non-developmental expenditures on caPItal ac~unt other than capital transfers 1Vhi~h .s 
explained below, arc deducted appropriately in calculating the net capital receIpts of the goverIlment from the pnvate ... 
lector. 

tNct receipts under these heads arc calculated after deducting capital transfers from the Government to the private 
sector on account of refunds of excess profits tax and income-tax deposits, loans by Government of a non-develop
mental nature, etc. Receipts under these heads by way of WIthdrawals from reserves are also deduc:ted. 
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services (i.e., the Navy and the Air Force) and by the large scale replacement of equipment 
throughout the defence services W;hich has been found necessary. Under these heads it is at 
this stage difficult to visualise any substantial economies in' the Plan period. There is also 
urgent need for establishing defence industries of key importance, though the sums that 
can be provided for these are at present only a small proportion of the investment needed. 

22. The main improvement expected in the resources position of the Central and State 
Governments from the point of view of development is in respect of capitl!l receipts. In 1950-
51, the net yield from loans, small savings, deposits and funds, an~ other miscellaneous s01;rces 
amounted to about Rs. 77 crores; of this Rs. 16 crores was however 10 the nature of extraordinary 
receipts under state trading. Over the period of the plan the same sources are estimated to yield 
Rs. 520 crores, showing an impr~>vement on an average of the order ofRs. 43 crores per annum. 
In 1950-51 the Central Government had no net receipts from deposits, funds, and other 
miscellaneous sources mainly because of large refunds of excess profits tax and income tax 
deposits and certain extraordinary items of payment which fell due. The revised estimates for 
1951-52 and the budget estimates for 1952-53 show that the net receipts of the Centre under 
the same heads would amount to about Rs. 3 I crores in these two years. The estimate for the 
Plan period also 'takes credit for receipts of the order of Rs. 1 I crores from certain capital 
accretions on account of the Plan*. In addition to the above the SUbscriptions to government 
loans are expected to register substantial increases. Investment in Government securities from 
out of the proceeds of the newly constituted provident fund tor industrial workers is estimated 
to yield Rs. 36 crores. As will be explained later, the absorption of securities by the market 
was exceptionally low in 1950-51 for much the same l'easons that account for ~he high level 
of public savings in that year. 

23· The finandal programme as outlined here does not presume any radical changes in the 
machinery of taxation or in the techniques of borrowing. There is no doubt that there is 
considerable scope for improvement in both. Techn!~es .~f ~E!rowing, in particular, have to 
be adapted so as to conv~y to the people the larger purposes for which the loans are being 
raised and to facilitate their participation in the development programme on the largest possible 
scale. Ways and means of cheCking the growth of non-developmental expenditures have also to 
be continuously and unremittingly pursued. To these we shall come back at a later stage. 

Responsibility lor raising resources : division between Centre and Statest. 

24· The above assessment of resources available for the Plan, in so far as it concerns the 
Central Government, has been made in the light of the revised estimates for 1951-52 and the 
budget estimates for 1952-53. In the case of the States we have retained for the present the 
estimates made over a year ago and have also provisionally assumed that, corresponding to 

. certain increases in net outlay proposed by some of the State Governments, the additional 

*These receipts are from land reclamation and from the development ofthe Andamans. 

tIn th!s chapter,Part C States have beenincll!lded under the Centre, and' States' refer only to Parts A and B States 
and Kashmtr. 
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resources necessary would also be found by them from current revenues. Some part of these 
increases is of an accounting nature since they arise from inclusion of development schemes 
which were being implemented out of the resources of th.7 States but had not been previously 
treated as such. It is clear however that a reappraisal of State finances will be necessary in 
the near future, particularly in the light of the recommendations of the Finance Commission. 
The following table, which gives the breakdown of tl}e estimates, for 1950-51 as well as for 
the Plan period, shows the division of responsibility between the Centre and the States for rais
ing resources as it is now visualised. 

Public Saving from 

(a) current revenues 

(6) railways 

Private savings absorbed 
through ( 

(a) loans from the pub-
lic • • 

(b) small savings and 
other unfunded debt 

(e) depm its, funds and 
other miscellaneous 
sources (net) 

TOTAL 

Base year 
1950-51 

Centre 
(including 

Part C 
States) 

71 

23 

-Il 

42 

125 

Parts A 
andB 

States and 
Kashmir 

51 

8 

38 

97 

Total 

122 

23 

-3 

42 

38t 

222 

Plan Period 

1951-5'" 

Centre 
(including 

PartC 
States) 

100 

170 

3~t 

270 

90 

72"5 

Parts A 
and B 
States and 
Kashmir 

4°8· 
.. 

79 

•• 

4S 

532 

Total 

5458 
170 

lIS 

270 

135 ~ 

1258 

25. According to the financial programme drawn up last year in support of the State Plans, 
the State Governments were in all to raise about Rs. 213 crores of additional revenue over the 
five years. This would now have to go up to Rs. 232 crores on account of the further addition 

• Includes Ra. 3 crores estimated as available from the current revt?ues of Kashmir for financing the State Plan. 

tRepresents estimated i nvestmentin government securities from out of the provident fund. ofindwtrial workers i 
taking this into account provision is made in the Plan for loans and grants forindustrial housing of the order of Ra. 38' S 
crores. 

i~Of this Rs. 16 crores was on account of state trading through reduction in stocks. Some of the accumulaties 
in theSontatesis also puhaps due to delays in transfer of amounts due to the Centre. 

ss 
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of Rs. 19 crores by some of the States to the outlay in their Plans. Measures to be adopted 
in respect of about three-fourths of this amount were settled in consultation with the State 
Governments concerned; the nature of the ~~~~_contemplated will be evident from the 

following table: 

Revenue from taxation on land (covering land revenue and agricultural income tax) 

~ Revenue from irrigation (covering irrigation rates and betterment levies) 

(Rs. crores) 

• 34. 0 

• 29·5 
) Revenue from other commercial ventures of the State (i.e., forests, electricity and 

4. 8 minerals) , .' 

rr Revenue from capital transfers (i.e., from Estate Duties) . 

.; Revenue from taxation of general commercial activity (i.e., Sales Tax) , 
6 Revenue from other miscellaneous sources (including taxes on luxuries) 

? Revenue from economies in non-development expenditure 

· 21·3 

· 25·5 

· 37·5 
12·4 

165. 0 * 

26. The estimate of the total additional resources to be raised by State Governments for the 
implementapon of the development programme was based on preliminary estimates made early 
in 195I which indicated an overall deficit in the State budgets of the order of over Rs. 30 crores 
in the base year 1950-51., The final accounts for the year show that the budgetary deficits of 
State Governments were in fact much smaller. Compared to the revenues realised in I950-5I, 
therefore, the States would not have to raise additional resources of the order estimated earlier 
if expenditure not covered by the Plan under administrative as well as developmental heads like 
'education, health, etc., were not allowed to exceed the original estimates. In practice, as will 
be mentioned later, the revenues of State Governments have continued to rise even above the , 
1950-51 level-without the measures contemplated for raising additional resources being taken 
on any significant scale-but non-Plan expenditures have been rising even faster with the 
result that the original target in regard to additional resources has to be still more or less 
maintained. 

The borrowing programme 

27· The· borrowing programme of the Centre and the States involves in all raising an 
amount of Rs. 385 crores over five years. This includes loans, as well as small savings and 
other unfunded debt, but excludes possible net r~sfrom treasury bills and other floating 
debt. In I950-51 loans, small savings and other unfunded debt yielded a net sum of only about 
Rs. 39 crores ; in respect ofloans there was in fact a net outflow. Over the period of the Plan, 
investment in ~overnment securities from out of the provident funds of industrial workers is 

• ·The need for raising the remaining Rs. 67 crores has arisen mainly out of the proposals made b s 
of the State Governments. su~s~qu~nt to the consultations with the Commission. for rmsmg the size 01 ~h~~ 
S.tate Plans. The upward reVlSlon In the targets of expendIture have been accepted proviSionally on the condi-
non that the resources correspondmg to these would be rmsed by the governments concerned. , 
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expected to yield about Rs. 36 crores. The scope for government borrowing has also to be 
judged in the light of several other factors. During the war, when money was plentiful 
and the general level of liquidity high, the market was naturally more receptive to long and 
medium term loans. But to the extent that the holdings of long and medium terms securities 
at the end of the war were higher than what the community would normally have held, they were -
(along with the large holdings of money) part of the latent inflationary potential in the country 
left by the war. Since the end of the war there has been a marked shift in favour of more liquid 
assets. The large scale liquidation of securities in the post-war period may therefore be 
regarded in a sense as part of the adjustments involved in the return to a more normal 
pattern of asset holdings. It is difficult to say to what extent this process has been completed 
or in which direction the preferences of the community might move in future, but it would 
appear that at least the market for short term and medium term loans is more favourable than it 
has been for some time. 

28. In 1950-51 there were exceptional factors, following the outbreak of the Korean War, 
which encouraged sections of the community to move away from holdings of money to hold
ings of commodities. The large scale liquidation of government securities by the commercial 
banking system, which was a major factor in depressing the market for these securities, was a 
feature resulting from this movement. In that year the Central and State Governments also 
sold fairly large amounts from their own holdings of securities. The net absorptive capacity 
of the market in regard to Government loans cannot therefore be assessed with reference to 
1950-51, though it is noteworthy that, even in that year, the non-banking sector of the economy 
did probably absorb a considerable part of the securities thrown on the market." 

29. In estimating the resources of the Central and State Governments, it may be emphasis 
ed, we have not taken credit for the possible receipts from sale of government securities held in 
the Cash Balance Investment Accounts. It follows that the entire savings of the community 
likely to go into Government securities could be taken credit for as available for fresh issues. 
The new links that are being established between the Reserve Bank and the commercial bank
ing system will also furnish the latter with the means of preserving liquidity in times of heavy 
demand without having to unload securities on a large scale. Two factors which affected 
adversely the absorptive capacity of the market in regard to fresh issues in 1950-51 are thus 
likely to be less prominent in the future. 

------------------------------------------------------.------------------The following statement shows the changes in holdlDgs of Central Government rupee loans (excluding Treasury 
B111s and Treasury Deposit Receipts as well as Ways and Means Advances) between June 1950 and June 1951 : 

(Rs. crores) 
June June 
1950 1951 

Total current rupee loans : IM7 IM7 
Of which held by : 

,"-(1) Reserve Bank of India :-
(a) on its own account %47 ~30 
(b) on account of others %17 %03 

(2) Commercial and Cooperative Banks 3<;8 299 
(3) Insurance Companies 113 II3 
(4) Part A and B States %09 148 
(5) Non-residents 61 60 

" (6) Others %42 294 



mE FIRST FIVE YEAR PLAN 

30. The outlook in regard to small saviqgs is also ~tinctly better over the Plan period than 
it,was in 1950-51. From Rs. 33' 5 crores in that year the budgeted figure for 1952-53 has gone 
up already to Rs. 44' 5 crores. Together with other unfunded debt the average annual rate of 
Rs. 54 crores. visualised as part of the financial programme should be therefore relatively easy 
of achievement. The objective must in fact be to surpass this target. It has been agreed 
recently that proceeds from small savings collected by the States in excess of the present level 
of Rs. 44.5 crores will be retained by the States responsible for raising them, the amounts thus 
retained being treated as loans from the Centre. This arrangement is designed to promote the 
small savings campaign more effectively by helping the State Governments to link up small 
saving wi~ schemes of local development in which the people are directly interested. 

Sharing of resources between the Centre and the States 

31 .. Over the period of the Plan, there will be a flow of assistance from the Centre to the 
States under a variety of heads. Apart from grants-in-aid of a statutory nature, the States 
will receive assistance in the form of loans for river valley schemes, minor irrigatipn, rehabilita
tion of displaced persons, community projects, cottage and small s~ale industries, and other 
schemes of development included in the Plan as well as grants from the Central Road Fund for 
constntcti9n of roads, grants for relief of displaced persons, grants for raising food production, 
etc. For operational reasons, many of the schemes of development for which the assistance 
mentioned above will be given are included in the Plan as part of the development schemes of 

: the Central Government, and so the estimated assistance for the State Plans as such works out 
Ito only about- Rs. 193 crores.* But this, we must emphasise, is only a matter of presentation 
and the share of the States in the development programme of the public sector, as well as the 
magnitude of the transfers which will be necessary from the Centre to the States, are both very 
much larger than would appear at first sight. 

32 • In the " Central assistance " as estimated for operational purposes, referred to above, 
has been included assistance only under the following heads : bonuses on food procurement 
(now discontinued), grants and loans for the Grow More Food Campaign, special grants to Part 
B States for development, and loans for' iiifscelfaneous development't. The contribution 
which these would make to the financing of the State Plans will be evident from the following 
statemellt which compares th~ position in 1950-51 with the estimates in the Plan : 

./ 
Resources of Part A and B States and Kashmir 

v""" CentraJ Assistance".' I 

v'" Total Resources available for Development Expenditure 
~ Development Expenditure as in the State Plans .' 

V Surplus ( +) or Deficit (--) . . • • • 

·Ofthis Rs. 10 crores will be for Kas'bmir. 

(Rs. in crores) 

1950 -51 

97 
31 

128 

II8 
+10 

I95I-54.S 

532 

193: 
plus 4 

729 
796 

--67 

. t LO!lns for' miscellaneous deveI0plTIen t ' is a budgetary head which includes loans forirrigation and • 
Industr1es, etc. . power proJects, 

tIncludes assistance of Rs. 10 crores for the Kashmir State Plan • in addition Rs 4 crores is t b • b 
st!ltutory grants for scheduled tribes which lWill be available for part of the aeve1op~ent expe d-tue g1ven yhw.!"'IO( 
tnbes in the Assam State Plan. n 1 re on Ie e\lU ed 
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33. From a pre~ review of the working of the State Plans in 19SI-S2 and the 
budgets of the State Governments for 1952-53, it would appear that the task of organising 
finances to' the pattern outlined in the above paragraphs has by and large yet to begin. In 
1951-52 the developmental expenditure of the States was about Rs. 135 crores, which is about 
Rs. 24 crores lower.than the average annual rate contemplated over the period of the Plan; the 
" Central Assistance" in 1951-52 amounted to a little over Rs. 34 crores, and the States were 
also able to raise nearly Rs. II crores by way of loans from the public. The short-fall in 
resources was still as high as Rs. 68 crores, and this had to be met by drawing down reserves. 
The reserves of the State Governments are limited and this process cannot go on for long. 
There were of course special factors in 1951-52 to account for the pressure on State finances, like 
famine and floods in several States and a marked accumulation of food stocks. It is also true that 
larger deficits were anticipated in the State budgets in the initial years of the Plan than in the 
later years. The magnitude of the short-fall in resources in 1951-52 is however still too large 
to be explained by these considerations alone. 

34. As mentioned earlier, the revenues of State Governments have been rising over the 
last two years, but expenditures outside the State Plans have been more than absorbing these 
increases. The increase in expenditures is not only under administrative but also under other 
heads like agriculture, education, health, etc., where any major expansions should be normally on 
items included in the State Plans. It would appear that there has been a tendency for schemes 
outside the Plan to be taken up in addition to those already in it. To the extent that this is 
done and a close check is not kept on non-developmental expenditures of all kinds, the implemen
tation of the State Plans is bound to suffer. It is probable, that, in the case of certain States, the 
need to bring up the level of administration, as well as the increased demands that are being 
made on the administrative machinery even for preparing the foundation for development 
planning, will require some expansion in ' non-developmental' expenditure. These considera
tions, as well as the relative merits of the schemes which are now being added on as compared to 

the schemes which were originally in the State Plans, are matters which deserve close examina
tion. But we must emphasise that the capacity of the Centre to give additional assistance is 
limited. As will have been evident from the earlier para~aphs, there is a short fall in r~ources 
even for the commitments which it would have to undertake under the Plan as now visualised. 
The whole scheme of Central assistance, as now worked out, may have also to be readjusted in 
the light of the recommendations of the Finance Commission. All these would have to form 
part of the re-assessment of State finances referred to already in paragraph 24 of this chapter. 
It seems inescapable in any case that the measures contemplated for raising additional resources 
at the initiative of the States must be regarded as an integral part of the programme of develop
ment set out by us. 

III. DEFICIT FINANCING 

35. The above assessment of the resources of the Central and State Governments brings 
us to the question of the scope for deficit! financing for development. ~~rIl}' deficit finan
cing , is used to denote the direct addition to gross national expenditure through budget 
deficits, whether the deficits are on ~evenue or on capita1- account. The essence of such ~ 
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policy lies therefore in Governm~nt spending in excess of t~e-revenu~ it receives in the shape 
f taxes earnings of State enterprises, loans from the public, deposIts and funds and other 
:Usce~eous sources. The Government may cover ~cit either by running down its 
accumulated balances or by bQrrowing from the banking system (mainly ,from the Central 

bank of the country and t~us " creating" money)*. 

36. In 1950 -51, the- base year, budgetary deficits were of a relatively small order as will 
be seen from the estimates below, : 

Centre 

Resources available for development . 
and for assistance to States. 

Development expenditure at the 
Centre on schemes included in the 
P Ian and on schemes comparable 
to them completed in the year. 

" Central assistance" to States 

DEFICIT (-) , 
CO'lJeredby~ 

(a) withdrawals from cash and 
security reserves. 

(b) sho;t-term borrowing (i.e., by 
increase in floating debt). 

(Rs. in crores) 

States 

I25 Resources available for develop
ment·t 

P4 " Central Assistance" 

3 I Development expenditure 

2) SURPLUS (+) 

II 

9 

Reflected in-

(a) increase in reserves 
(b) reduction of short term in

debtedness. 

97 

31 

118 

+10 

5 
5 

But the country as a whole had a surplus in its external account on account of the extraordinary 
international conditions which developed during the y.ear. This meant that, instead of 
having domestic resources supplemented by external resources, India was, in effect, 
investing part of its current s~vings abroad. In 1951-52, the first year of the Plan, this trend 
was reversed and there was a substantial deficit in India's balance. of payments financed 
from the sterling releases carried over from the earlier years as well as from the fresh 
releases .for the year. The development expenditure in the public sector was larger-"-8nd 
so also 'the budgetary deficits-but the supplementing of domestic by external resources made 
it' possible to meet these increases without excessive strain on the economy. Imports of 
food itt 1951-52 were also the highest for any post-war year, which carried with it the 
assurance that inflationary pressures could'be checked at the most vital points. It is in the 
light of these special factors in 1951-52 that the disinflationary forces which began to 
.aevelop in the economy towards the later part of the y~r have to be assessed • 

• No credit has been take~ in our estim.ate of revenues for possible net increases in the governments' floating debt. 
the scope for usmg these as a source ~f;finance by sale of!reasury bills to agencles other than the central bank have to b~ 
explored from tIme to time for reducmg budgetary -deficlts. 

tlnclude resources which became avaitable from State trading through reduction of food stocks. 



ASSESSMENT OF RESOURCES 61 

37. The experience of 19$1-52, contrasted with that of 1950-51 indicates the import
ance of ~e.@urc.es_jn relation to the financing of development. The greater the I 
availability of external resources the less will be the strain on the internal economy. The 
precise role which external resources could play in relation to the Plan is dealt with in some 
detail in subsequent paragraphs. 

38. At the present stage, the external resources that can be firmly counted upon for the 
Plan-apart from loans and grants from abroad already received which we take credit for 
elsewhere in our estimate of resources-are the ~~~ Ind!~~s_ sterling balarices, * 
estimated at Rs. 290 crOres over the five-year period. This, so far as it is possible to visualise 
now, may be regarded as the safe upper limit to deficit financing. The position will of 
course have to be reviewed from time to time in the light of prevailing conditions. 

39. It is true that stability of prices cannot be an end in itself, particularly if this cln be 
attained only by restricting the incomes of the large mass of the people. It is also true that 
some increases in purchasing power at chosen points may be necessary and even desirable 
for the smooth functioning of the economy. The point we would however like to empha
sise is that deficit financing can be countenanced only if and to the extent that there is 
assurance of steady supplies of the essential commodities of consumption. Deficit financing 
should not also be expected to provide the elasticity in.lP.QJleY . .supply .which must really 
come through the credit system. The scope for deficit financing at any particular time must i

l 

be judged not so much in terms of movements in wholesale prices or in money supply but; 
rather in the light of the trends in the cost of living indices. When costs of living are high, \1 

increased purchasing power injected into the system is apt to lead to increased demand for the 
basic commodities of consumption and push up costs of living still further. 

40. From this point of view it is important to stress that the scope for deficit financing 
is intimately bound up with the policy regarding physical controls. If the supply and 
distribution of foodgrains, and other essential commodities such as cloth and gur or sugar, could 
be so organised as to meet the minimum requirements of the population, the dangers of 
deficit financing· would t() that extent be minimised. The impact of larger money incomes 
would then fall on other commodities and services which matter less from the point of view 
of the cost of living of the large majorit}f of the people. Without a firm and clear policy I 

regarding controls, and without also assurance of continuity in that policy over a period of 
time, not only does the scope for deficit financing become limited but there is a perpetual 
danger of even relatively small budgetary deficits generating inflationary pressures. In 
this sense, therefore, it is not finance as such which limits the scale of investment effort but 

I ~eiS'\ the limitations of policy and administration regarding the supply and distribution of 
food~4ns and other essential commodities. 

·The aterlingbalanccs do not form part of the reserves o! the Central Govemment; they are the counteq:art of 
savings !or~d on the community at large dunng the last war, and are held by the Reserve Bank as the country', 
fomgn exc:hange reserve and backing to the currency. 
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IV. EXTERNAL RESOURCES ~ THE PROBLEM ·OF FOREIGN pXCHANGB 
I 

The gap in intemal resgurces . 

4I. The low levels of consumption prevailing .in tile ~ountry and the short~g~s of 
essential commodities even at these low levels-which are ultunately the, factors that limit the 
scope for deficit financing-raise in a concrete form the problem 'of external assistanc;;e fn 
relation to development., 'It was indicated earlier i11 this chapter that a development 
programme of the order of Rs. 2,069 crores would absqrh- over. 60 per ~ent of the ~avin~s of 
the community ih this period. Part of the pressure this throws on the economy will be met 
by resources w~ch· withdrawalS from th~ sterling balances w~l1 make ayailable. There 
would still be need, however, for funher external resources. 

42. To dilte, the loans and grant~ receired by India fro~ abroad jn the planning 
period, which could be used. for its development programme, amounts to &S. 156 crores. 
The breakdown of this is as follo}Vs 

(Rs. crores) 

United States Food Loan 90 

Commonwealth Assistance under the Colombo Plan 12 

Assistance under the Technical Co-operation Agreement, 1952 • 25 
Assistanc.e under the First Supplement to the Technical Co .... operation Agreement, 18 

1952. 

Proceeas of Loans from International Bank 1950 9 
Other aid 2 

The budgetary resources of the Central and State Governments, together with external 
assistance already rec~ived, thus add up to' &S. I4J4 crores. ,If deficit financing ,is to be 
avoided altogether, and ihe additiqnal imports which can be financed from the sterling 
balances are to be allowed /to increase the availabilities in the private sector, the furthel 
resources necessary may be placed at'R.$. 655 crores. If resources of this order are forthcom
mg, this, together with the sterling balances and the current domestic savings which ate esti
mated to go up meanwhiJe by nearly 50 per cent will ensure the implementation of a total 

" investment programme of the prder of1abQut Rs. '3500-3600 crores (of which about a half 
will be the net investment 'visualised in the- public sector) without excessive strain on the 

• 
communiqr. Whatever austeritY th~ country is capable of has to be exercised in any case, 
but ~o the extent that the availability of external resources falls short of the 'target the strain 
~imposed 0.1) the community wilt" have to be correspondingly larger. 

Foreign exchange requirements and jor;;gn exchange savings 

4~· 'The iI?-ternal' pressures to which we have been -referring are apt to lnanifest them
selves to a great extent in balance of payments difficulties and shortages of foreign exchange. 
External assistance, if av~iliible, would thus serve two functions simultaneouslr ; it would, 
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make available adequate supplies of foreign exchange and also supplerilent the investible J 
resource,· in the country. In the schemes included in the Five Year PIan itself, the direct 
foreign exchange expenditure involved is comparatively small,. being only about Rs. 400 cror~ -
over the five year period. But this does not repr~ent the real foreign exchange reciuire~ -
menU of the development programme .for the economy taken as a whole. The relatively 
small proportion of direct foreign exchange expenditure in the Plan is attributable to the 
pattern of development proposed to be initiated by the public sector in this period. If 
industrialisation were more prominent in the public development prograninie the propor--./ 
tion of direct foreign exchange expenditure would rulve been considerably higher. The 
emphasis on agriculture, together with the general bias in favour of labour intensive 
methods in order to' utilise the manpower in the country to the maximum, accounts for the ,/ 
greater reliance on domestically available resources as far as the Plan itself is concerned. V 
But the fact that most of the expenditure is internal and would expand domestic incomeS • 
which would, in turn, generate additional demand for raw materials and basic amunodities 
of consumption, makes it essential to make available these commodities by importation from 
abroad in so far as additional supplies are not forthconiing domestically. To the 
extent that the prices. of imported a:>mmodities are higher than the prices at which the 
cost of the Plan is estimated, the external resources necessary for meeting the deficit in the 
Plan will of course· be correspondingly larger. . 

44. Balance of paytnents difficulties and shortage of foreign excliange resources are 
n~ features in periods of development. In the Plan, a high priority is accordet1 to 
lines of production which will help to reduce import requirements and increase the COW1-

try's exportable surpluses. There is thus an attempt to anticipate and meet to some 
extent the kind of problem that is likely to come up in the future. The fact remains, however, 
that development cannot be completed in a short period, and it will therefore be necessary 
to visualise a programme of rising capital goods imports for many years to come. 

4S •. For assessing the effect of the Plan on the balance of payments of the country, we 
have assumed the maintenance of strict import and export controls throughout tile period 
of the Plan, and tried to estimate the export surpluses and import tequirements by 1955-56 
bn the basis of the production and consumption targetS in the Plan. An important varia- I 

ble, however, which would affect export surpluses and import requirements is the level of 
investment .itself in the country ; for the purpose of making a first assessment, we have 
.assumed a rate of outlay corresponding to a .development expenditure on public account of 
the order of Rs. 1700 crores (i.e., an expenditure which could be more or less rilet from the 
budgetary resources of the Central and State Governments, deficit-financing to the extent 

of about Rs. 290 crares, and the external assistance already received). A higher rate of 
outlay, corresponding to the target of Rs. 2069 crores in the Plan is not likely to make a 
proportional contribution to production within this period, as the additional expenditure 
would be mainly on schemes started in the second half of the Plan period which would nC't 
be Completed in this period ; but it wo1J.ld increase to some extent the direct foreign 
exchange requirements of the development programme and, even more significantl11 the level 
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of consumption demand in the country. With more purchasing power injected into the 
system the demand for (ood, for instance, may be higher. It is difficult, however, to forecast 
with any certainty the likely pressures that may be set up .in this manner, ~d we have there
fore left over for the present-but to b~ taken account of at a later stage-the effect on 
import requirements and export surpluses of a rat~ of a development expenditure correspond-

).ng to the: target ofRs. 2069 crores in the Plan. Statement 'A' attached at the end of this 
chapter shows our estimates of the exports and imports, by the end of the Plan of some of the 
major commodities entering India's foreign trade. These estimates are based on the production 
and consumption targets in the PtaD, but assume the maintenance of strict export and import 
controls in order to maintain the foreign exchange deficit within the resources that would be 
available from the sterling balances. It will be seen that, at the prices prevailing in 1950-51 
and in respect of the group of commodities shown, the increase in foreign exchange earnings 
by the end of the Plan due to higher exports and reduced imports would amount to nearly 
Rs. 133 crores. This would however be offset to the extent of nearly Rs. 108 crores through 
decreases in the volume of exports and increases in the volume of imports required in order to 
attain the higher targets of internal production and consumption visualised in the Plan. 
The net improvement in foreign exchange earnings thus works out to roughly Rs. 2S crores. 
This estimate does not cover the foreign exchange savings from the opening of the projected' 
oil refineries and from the expansion of certain newly-developing lines of exports to coun
tries in ~outh East Asia ; on the other hand, it does not also include foreign exchange 
required ,for additional imports of machinery, equipment and certain metals needed to 
maintain the high levels of investment visualised towards the closing stages of the Plan. On 
balance, taking all items into account, there might not be any significant net improvement 
in the ,foreign exchange position as compared to 1950-51. 

Likely mO'lJements in terms oj trade and their effects 

46• Considering that there was a surplus in balance of payments in 1950-51, this order 
of improvement on that base would suggest a fairly comfortable foreign exchange position 
by the end of the Plan. There are however a number of imponderables here, and the most 
important of them is the likely movement in the terms of trade. In the last few decades 
there have been considerable changes:in India's terms of trade. Between 1938-39 and 
1948-49, there was a movement in India's favour to the extent of about IS per cent, which 
appears to, have cancelled out'rougqty the deterioration which took place in the previous decade. 
Between 1948-49 and 1950-51, on account of external factors, there was a sharp improve
ment in India's terms of trade to the extent of about 22 per cent. The large surplus in 
balance of payinents in 1950-51 was thus fortuitous. After July 1951 there was an equally 
sharp ~eterioration ; by April 1952 the terms of trade had returned to the 1948-49 level, 
~nd SInce then they have tended to worsen further. Although one cannot generalise on 
the basis of short period trends, it would appear that, on a )ong view, any improvement in 
~erms of trade. over the 1948-49 level is likely at best to be of a temporary character, and that 
In fact the terms of trade might become more uJlf~vourabte to Ipdia to th~ e~ent 9f f1l>out 
10 per cent. 
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47. At the 1948-49 teans of trade, India is likely to have a deficit in its balance of pay~ 
ments at the end of the Plan despite the net improvement referred to earlier. There would 
meanwhile have been, however, considerable increases in the availabilities of certain commodi
ties in conformity with the targets in the Plan, and in the event of difficulties in balance of 
payments it will be possible, in an emergency, to draw on them for balancing the country's 
external accounts. 

Foreign exchange deficits and balance of payments policy during the Plan 

48. The calculations made above rest on the assumption of strict import and export ' 
controls . and a public development programme of the order of Rs. 1700 crores. If, as is 
intended, the target level of Rs. 2069 crores is to be reached without pressure on consum~ 
tion standards and on economic activity in the private sector, imports of some commodities 
will have to be increased and exports of some reduced. We shall have'to provide not only 
for more food and raw materials to meet the additional demands generated by the expendi~ 
ture but also for additional machinery, equipment and other producer goods. The precise 
effect this wiII have on the foreign exchange position of the country cannot be forecast at this 
stage, but a deficit of about Rs. 180-20a crores per annum in balance of payments seems 
likely and even necessary in the remaining'years of the Plan. About Rs. SO ~ores of the 
balance of payments deficits in this period could be financed each year from the sterling 
releases, but the ability to meet deficits in excess of this will depend to a great extent on the 
availability of additional external assistance. In the last analysis, the role of external 
assistance in relation to the PIan will be to supplement the real resources of the country with 
commodities for which additional demands wi11 be generated in the process, of development but 
the domestic supplies of which are limited. External assistance would help to avoid disloca~ 
tions and to maintain a certain measure of stability in the economy. It follows that, for a 
balance of paYments policy which is integrated with the overall requirements of planned 
development, it is necessary that external assistance is received in a form which allows 
flexibility in the use of the foreign exchange resources provided by it. 

49. We should perhaps emphasise here that balance of payments difficulties are an 
ine'!!!able aspe~ of development at this stage. Since the development of an e~nomy like 
that of India requires initially imports on a large scale of machinery, capital equipment and 
other producer goods as well as of consumer goods like foodgrains, foreign exchange is bound 
to be a bottleneck for some time to come. In fact the degree of the pressure un foreign 
exchange under these conditions may be even regarded as an index of the extent to which 
the internal productive resources are being uti1ised. What has to be ensured is, on the one 
hand, 'that the development programme is so framed as to increase the potential exportable 
surpluses and decrease the import requirements of the country and, on the other, that the 
pressure on foreign exchange is kept within manageable limits. Apart from external factors, 
the actual deficits in balance of payments wi11 depend to a great extent not only on t~e 
investment levels which are sought to be reached but also on the rate at whiCh consumption in I 
the country is allowed to rise from year to year. 
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V. THE PROBLEM OF MOBIl;.ISIliG FINANCIAL AND PHYSICAL REsoURCES 

50. The above assessment of resou~ces, it will be ~een, has been done largely in financial 
terms. This has been to some extent inevitable in that the Plan is a programme of development 
to be implemented by the Central and State Governments out of the budgetary resources like
ly to be available to them. But ah attempt has also been made to estimate th~ total invest
ment on private and public accoupts that is' likely to take place in this period and to assess 
the capacity of the country to divert resources of t~ order into capital formation. In view 
of the limited statistical data -available, and also in view of the various complexities 41-
volved in forecasting the likely effects of particular rates of ipvestment, the assessment has 
had to be, by necessity, a rough and ready one. The scope for increasing investment 
expenditure has been considered broadly with reference to the supply and demand condi
tions of certain commodities which either figure largely in the pattern of consumption and 
investment of the c0911llunity or enter th~ country's foreign trade and might conceivably lead 
to bottlenecks. As we have stressed earlier, it is not finance as such which limits the rate 
of lnvestment. For instance, the scope for deficit financing ]s intimately bound ,up with 
efficient organisation of the supply and distribution of essential commodities ; if the supply 
and distribution of these improve, either through improvements in organisation or for 
reasons that we are not able to foresee now, to that extent it might become possible to step 
up the rate of development expenditure in the future. In other words, though the assess
ment of resources has been presented in financial tern'lS, the approach is basically in terms 
of physical resources. It is important that a programme which aims at using the resources of 
the country to the maximum extent possible should be conceived of and translated back at 
every stage in terms of the various types of physical resources needed for its implementa
tion, 

SI, Among the unutilised resources of the country, manpower is undoubtedly one of the 
most important. In Chapter I we have referred at some length to the problem of utilising 

. under-employed manpower for the development programme. It was pointed out there 
that unless productivity of labour co~u1d be raised quickly and the availability of basic essentials 
like foodgrains increased, a programme of full employment, designed to put to work all idle 
~bour, would ~n the ris~ of breaking down on account of -excessive 'pressure of money 
~com:s on available supplies, Two conclusions were drawn from this : {first, that i1\ promot
mg higher levels of -employment it was important to ensure that the newly mobilised. 
labour would be able to raise total output with the shortest possible time lag' and second 
that in the initial stages of development reliance will have to be placed as far 'as possible 0; 
voluntary labour, money being used mainly ~ a means of attracting and organising such. 
la~our. Both th~e have been kept in view in framing the programme of development for. 
this five year penod. In the programme for ~griculture, there is considerable emphas' 

'ld . Co !S-
on .qwc y maturmg J.orms of investment ; the consequent increase in food supplies is 
d~lgned to remove one of the major bottlenecks to embarking on a programm f fi~.t1 
- bills' ti f e 0 WJer mo a on 0 manpower resources The PIan also visualises usm" g finan h . . - .. ce, w erever 

pOSSible, as a means of attracting and or~anising under-utilised manpower and other 
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resources. The community development programme is an instance in point. There is also 
provision in the Plan for assistance to local ~uthorities in respect of schemes for which local 
effort is forthcoming. Famine relief works, it is visualised, will be so arranged in future 
as to fit in with the larger needs of development. Minor irrigation projects are another 
field in which mobilisation of local manpow~r could contribute considerably to the lowering 
of costs. For reducing the monetary outlay on development, the possibilities of paying 
part of the wages and salaries in the form of savings certificates could be explored with 
advantage. 

52. While it is necessary to progress in these ways towards fuller utilisation of the large 
unutilised manpower resources in the country, it is also neCessary to strengthen the financial 
mechanism behind planning. Finance is not only a means of accounting ; it is also a 
potent instrument for directing resources along desired lines. A necessary condition of the 
public sector playing an increasingly important part in development is that there should be 
such organisational changes in the financial system as will enable the public authorities to 
have command over the necessary resources. In the earlier sections of this chapter, We have 
referred at various points to the potentialities of increasing the budgetary resources of the 
Central and State Governments. These potentialities have to be explored to the full. The 
increase in budgetary resources would have to come to a considerable degree from 
additional tax revenues ; to emphasise that these should as far as possible be through widening 
the coverage of taxation is not to deny that, in the mass effort which is needed for develop
ment, considerations of equality in sacrifice, would require to some extent further additions 
to the direct taxation of higher incomes. In regard to borrowing, there is particularly scope 
for improvement in techniques. As we have mentioned earlier, it is important that, with 
the country embarking on a long term programme of development, techniques of borrow
ing are so adapted as to bring home to the people the larger purposes for which the loans are 
required and also to give the greatest possible scope for their direct participation in the financ
ing and implementation of the various development programmes. 

53. The progress of the sma1l savings movement in recent years suggests that, with suit
able adaptation to the preferences of different sections of the community and with a system 
of collection which will reach the farthest parts of the country, the savings of the lower 
income groups could become a growing source of finance for development. On an experi
mental basis, certain improvements in the facilities provided by the Post Office Savings 
Bank are to be shortly introduced in the Bombay State. These include: 

(a) introducing the cheque system both for withdrawals and deposits ; 

(b) affording greater facilities to the depositors by organising the working of the Bank 
on the lines of commercial banks ; and 

(c) opening branches in a larger number of rural post offices. 

The extension of these facilities to other States on the basis of the results- of this experiment 
is likely to attract substantially more savings to the public sector in .the next few years. 
'Meanwhile, other methods of increasing small savings will also have to be explored. 
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54. Insurance has been in all countries a stimulus to, as well as an important channel 
for, private savings; it has therefore to be organised in India to fulfil its legitimate function 
in development. The precise steps to be taken in enlarging State participation in this sphere 
is a matter for closer examination, Apart from other measures which might be considered, 
the Government has in the Post Office Insurance Fund a medium even now for entering 
the field in a more active way than hitherto. Institution of provident funds is another 
method open for encouraging and mobilising savings on a, large scale, The extension of 
this system recently to cover workers in six major .industries indicates a direction in which 
more progress. must be made, 

55. Organisational changes along these lines will not only act as a powerfuIlever in the 
initial stages of development but will contribute to greater self-reliance in the further stages 
of this process, Parallel changes will be necessary also in other spheres to increase the supply 
of technical, managerial, and administrativ~ resources in the couptry, The problems arising 
in tPis connection have been referred to elsewhere in this Report. 

Statement 6A'-Production, Imports and Exports of Certain Major Commodities Entering 
India's Foreign Trade (re/erred to in para. 45) 

PRODUCTION 

'Name of Commodity Quandty 

IMPORTS· 

Value (Rs. 
crores) 

Quantity Value (Ra, 
crores) 

I9S0-SI I9S5-S6 19so-S1 19S5-S6 1950-51 1955-56 1950-51 1955-S6 1950-51 19S5-S6 

I 3 4 , 6 7 8 9 10 

v' Raw Cotton 
(Lakh bales) 

./ 
29'7 42'2 106.8 1'3 

-vi' 
7'X 

Raw Jute (Lakh 
bales) 33'0 S3'9t x8'8 S'l 27'6 XX'9 

Oil Seeds (Lakh 
(Ons) , , 

Sugar (Lakh ton'!) 

Food grab,s 
(MiUion tons) , 

Cotton Manu-
factures: 

51 '0 55'0 
11"2 IS'O 

S4'o§ 61'6 

I _ 

Yarn (Million v 
lbs.' ' • 1179'O 1640'0 

Mill Cloth (Million 
yards) • , 

Hand loom (Mil .. 
ion yards), • 

Jute Manufac-
tures (Lakh 
tons) 
= 

/ 
3718'0 4700'O} 

8ro'0 1700'0 
v' 

8'9 12'0 

0'4 
0'6 

2'1 
S 3 

2'X 3'o~ 80'6 IlS'O 

2'0 O'S~ 17'0 
'03 0'1 o'x 

10'0 

, V 
S'7 1'0 

V 
1'3 0'2 1283",) 1000'0 

6'5 10'0 137'8 

/ 

II 

II'S 

2'3 

91'9 

212'0 
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PRoDucrION IMPORTS* ExPoIlYS* 

Name of Commodity Quantity Value(Rs. 
aores) 

Quantity Value (Rs. 
aores) . 

19S1>SI 19S5-S6 19S<>51 19S5-S6 19SO-S1 19S5'S6 19Se-liI '19S5-,6 I9Sl>5I J9SS-S 8 

1 2 3 4 5 6 7 8 9 10 1I 

Goal (Million 
tons) 32'0 38'0 1'0 3'0 3'4 10'2 

Pig iron (Lakh 
tonl)U 3'5 6'6 

Steel (Lakh tons) • 10'0 13'7 2'S S'O 21'1 38'4 

Fertilis(>rs : 

Ammonium SUJ-
phate (Lakh 

4'6 ton.) , 0', 4'S 3'7 I'S no. ... 
Other {Lakh 

tons) 0'6 I'S 0'7 0'2 0'9 0'3 

OU, (Lakh 
tons) JI'2·* 13'0 0'2 0'4 3'3 6'6 1'2 1'7 23'0 P" 

Cement (l.db 
tons) 26'9 4S'0 0'1 0'2 0'3 3'0 0'3 3'6 

.Value of imports and exports in 19S5-,6 is estimated at 195'o-SI prices. Value of exports indule. export 
duty, 

t Bxclusi ve of the production ofmesta. 

~Tbe fall in the exports or oilseeds will be to a large extent compensated for by the iAcrease in the exports 
of oil. 

SProduction In 19s0-51 was 52 '7 million tons i the targeted increase In the period of the Plan is over the 
1949-50 lCivel when the production was S4'O million tons, 

tIt is difficuJtJo forecast the precise requirements by way of food imports by the end of the Planas they 
will have to be adjusted from time to time to the level of investment outlay in the (Ountry and' the 
pressures it tends to generate, Provisionally it has been assumed thatabout 3 million tons food grains 
would have to be imported every year in the period of the Plan. 

UReters to the quantity of pi~ iron available for the foundries i,e,~ thequantity available over and abGV~ 
what has been (ODsumed In the manufacture of steel, 

··Production in 1950-51 has been assumed to be the same as in 1949-So. 



CHAPTER IV-

THE FIVE YEAR PLAN IN OUTLINE 

The Five Year Plan involves an outlay on development by public authorities ofRs, 2069 
crores over the period of 1951-56, In determining this target of ~enditure, the main 
considerations that have been taken into account are: (I) the need for initiating a process 
of development that will form· the basis pf the much larger effort needed in the future ; 
(2) the total resources likely to b~ .avai1able~to the country for the purpose of development; 
(3) the close relationship between the rates of development and the requirements of resources 
in the public and in the private sectors ; (4) the necessity of completing the schemes of 
development initiated by the Central and State Gov.ernments prior to the commencement of 
the Plan; and (5) the need.to correct the maladjustments in the economy caused by the war 
and the partition. 

2. Our approach to planning and the long-term targets of investment and income to be 
aimed at have been set forth in .the ~lier chapters. The vast and complex problems of 
structural and institutional re-organisation that an effort of the required magnitude will raise 
have also been touched upon. Viewed against this background, the Five Year Plan is essential
ly a plan of preparation for laying the foundation for more rapid development in the future. 
The targets of investment which the P~an sets, as well as the increases in production which are 
expected to be acliieved thereby, are modest when compared to what has to be achieved 

_within the next twenty years or so but, it must be emphasised, both are high compared to past 
trends. 

PRIORITIES ~ TIm PATTERN OF OUTLAY 

3, The distribution of expenditure in the development programme of the public sector is 
summarised in the following table : 

Agriculture and Community Development 
Irrigation ! • 

Multi-purpose Irrigation and Power Projects 
Power • 
Transport and Communications 
Industry 
Social Services '. 
Rehabilitation 
Others • 

Rs. crores 

361 
168 
266 
-
127 
497 
173 
340 
S$ 
S2 

2069 

Per cent of total 

17'5 
S" I 

12'9 
6'1 

24'0 
S'4 

16'4 
\ 

4'1 
2'5 

100'0 

. This d~stribution reflects the priorities discussed in Chapter It In the present Plan 
penod~ aWlcultural development receives the highest precedence, which necessitates an 

_extenslVe programme of irrigation' covering minor as well as major projects. Generation of 
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electric power, which is linked in most cases with the major irrigation projects, has also a high 
priority in its own right. Production and extensive distribution of electrical energy on a large 
scale is essential not only for the growth of small scale ~nterprises and for rural development 
in the larger sense of the term but for industrial expansion. In r,egard to transport, public 
authorities have a special responsibility. The railways are a nationalised enterprise which has 
to respond to the needs of development in both argiculture and industry. The State 
has further to take the initiative in linking up the whole country through a system of roads 
reaching down to the village, and in promoting development in new lines like shipping and 
aviation. 

4. The high priority given to agriculture (which as mentioned above, involves large scale 
investment in irrigation) as well as to basic services like power and transportation limits 
inevitably the investment which the public sector can itself undertake in industries. 
Industrial expansion in this five year period will rest largely on private initiative and resources, 
but they will be supplemented at certain points by the resources of the public sector as well as 
by foreign investment; programmes of the public and the private sectors together will not 
therefore be inconsiderable. In the sphere of social services, the needs are so large that what. 

I 

can be "chieved through financial investment by public authorities isJimited. In the present 
Plan, the rehabilitation of displaced persons absorbs a considerable proportion of the addi
tiorial resources avaiIable for expansion of social services. The financial investment in social 
services has to be supplemented by direct community effort on a large scale for the liquidation 
of illiteracy, improvement of sanitation and hygiene, development of civic services, imparting 
of elementary technical training, etc. The lump-sum provisions in the PIan for the commu
nity development programme and fot local works are desig'ned, among other things, to evoke 
such community effort. 

S. The significance of the outlay of Rs. 2,069 crores from the point of view of the addi
tions it will make to productive equipment in the public and private sectors, and to the 
production potential of the community in the larger sense of the tenn, will perhaps be clearer 
from the following rough classification: 

(Rs. crores) 

II (I) Outlay which will add to the s~ck of productive capital .. owned by Central 
and State Governments . • • • . . •. 1,199 

(2) Outlay which will contribute to building up productive capital in the 
private sector-

(i) Bxpenditure on agriculture and rural development (excluding 
community projects and provision for scarcity affected areas) 244 

(ia") Loans for transport and industry 47 
. (iii) Provision for stimulating local development (community projects 

and local works) lOS 

(3) Outlay on social capital . 42S 
(4) Outlay unclassified above (including provision for scarcity affected areas) 49 

TOTAL 2,069 
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It will be seen that nearly 60 per cent. of the planned outlay will result directly in the crea
tion of productive capital it} the ownership of the Central a~ S.tate Gov:rnments; this 
will be mainly under irrigation and pawer, transport and commumcations, and mdustry. The 
remaining 40 per cent will partly add to productive equip~ent in the pr!v~te s:ctor, p~y 
provide assistance in the form of working c~pital o~ of adVIsory and a~mstra~lve s:rVIces, 
partly help to maintain and expand SOCIal services, and partly act as an mcentive for 

community effort in devel~pment. 

DISTRIBUTION AND PHASING OF EXPENDITURE 

6. A break-up of the development expenditure of the' Central and State Governments by 
major categories is given in the statements attached at the end of this Chapter. The 
distribution of the totat. outlay as'between the Central and the State Governments is summa-

rised below :--

Central Government (including railways) 

States : Part A 

Part-B' . 

Part C • • • 

Jammu and Kashmir 

• 

• 

0. 

• 

TOTAL 

(Rs. crores) 

1,241 

610 

173 

32 

13 

2,069 

7. According to the above classification, the outlay of the Central Government (including 
the railways) works out to al.ntost 60 per cent. of the total. It must be emphasised that this 
distribution of outlay is not an indication of the schemes which fall within the respective 
spheres of the Centte and the States. The 'central' multi-purpose river valley schemes (i.e" 
the Damodar Valley, Bhakra-Nangal, Hirakud, and Harike projects) are really the schemes 
of the State Governments, but in view of the fact that the territorial coverage of these projects 
extends in some cases over two or three States, the exact distribution of the financial liability 
as between them cannot be foreseen at this stage. . The responsibility of finding the necessary 
finance for these schemes in the form of loans to State Governments also rests initially on the 
Centre. In regard to certain other schemes, the sharing of the financial responsibility has yet 
to be finally determined. F or these and similar reasons the provisions in the Plan for 
community projects, minor irrigation and other local works, the five new major irrigation and 

power projects, scarcity affected areas, 'rehabilitation of displaced persons, basic and social 
education, industrial housing, etc., are shown as part of the Central Government's develop
ment programme, though they belong primarily to the States. 



a. It is in the light of these observations that the distribution of the total planned 
outlay as between the Centre and the States, and the allocation of this outlay as between the 
major developmental heads, has to be seen, The following table summarises the outlay of 
the Centre and of the States (excluding Jammu and Kashmir) under various heads : 

(Rs, crores) 

Centre Part~ PartB parte 

Agriculture and Community Development 186'3 127'3 31'6 8'7 
Irrigation and Power 265'9 206'1 8x-s 3'5 
Transport and Communications 409'5 56'S 11'4 8'S 
Industry 14~'7 11'9 7"1 0'5 
Social Services including Rehabilitation , 191' 4 192'3 28'9 10'4 
Miscellaneous 40'7 10'0 0'7 

TOTAL 1240'S 610'1 173'2 31'9 

9, The outlay proposed in the development programmes of States other than Jammu 
and Kashmir is shown below : 

Stat, pram 
(Rs, crores) 

PART A STATES PART B STATES PART eSTATES 

Assam 
, 

Hyderabad . 17'49 41"SS Ajmer " 1'57 
Bihar 57'29 Madhya- Bharat 22"42 Bhopal , 3'90 
Bombay 146"44 Mysore, 36'60 Bilaspur 0'57 
Madhya P~<tes~ 43'08 Pepsu , , 8"14 Coorg , 0'73 
Mad ,cY", \ 

14°'84 Rajasthan 
, 

16'82 Delhi 7"48 ras , • 

Orissa , 17"84 Saurashtra 20'41 Himachal Pradesh 4'55 
Punjab, 20'21 Travancore-Cochin 21'32 Kutch , 3'05 
Uttar Pradesh 91' 83 Maniput' --~ 1'55 

~ 
W, Bengal 

,- 69'10 Tripura 2'07 

Vindhya Pradesh 6'39 

TOTAL 610'12 TarAL 173'26 TOTAL 31'86 

These State Plans were drawn up initially over a year ago in consultation with the State 
""Governments concerned and on the basis of forecasts supplied by them regarding their 

likely revenues and expenditUreS in the period of the Plan, In cases where the State Govern
ments made proposals-subsequentl, to raise the size of their State Plans, the upward revisions 
have been accepted provisionally subject to the resources corresponding to them being raised 
by the governments concerned. 
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o The financial basis of the Plan has been discussed in detail in Chapter III. A 
roug~ picture of the estimat~ in relation to the development programmes can- be had from the 
following summary table: 

Planned Outlay on Development 

Budgetary Resources-
(,) Savings from current revenues 

(i.) Capital receipts (excluding withdrawals 
from reserves) , 

(iii) Internal inter-governmental transfers 
in connection with the Plan (i.e., 
" Central assistance ") 

External Resources already.received . 

TdTAL 

Central 
Government 

1,241 

330 

396 

(-) 229* 

497 

156 

653 

(Rs. crores) 

States (including 
Jammu and Total 

Kashmir) 

828 2,069 

408 738"'-

124 520 

229* 

As brought out in the assessment of financial resources for the Plan, the balance of 
Rs. 655 crores necessary for the public development programme -will have to be found from 
further external resources that may be forthcoming or from internal taxation and borrowing 
as far as possible and by deficit-financing. 

II. In the phasing of development expenditures originally proposed by many of the 
States there was on the wh9le a somewhat excess~ve concentration of outlay in the first two 
years of the Plan. This was in some cases inevitable in that it only reflected the rising tempo 

- of expenditures towards the culminating stages of certain schemes already under implementa-:
tion. The actual progress of expenditure (as indicated by the revised -budgets for 
1951-52 and the budget estimates for 1952-53) shows that the concentration of expenditures 
in the first two years originally proposed has already been corrected to a great extent. It 
is, however, clear that in 1953-54 expenditures 01) a number of schemes under implementation 
will reach ~eir peak levels and that ~~ere would be in consequense a heavy pressure on, 
resources both at the Centre and at the States. New schemes which can be postponed without 
detriinent should not therefore be taken up in this year. In so far as can be foreseen at 
this stage, there will be scope for- starting work on new schemes, which involve large 
expenditures once they are undertaken, only towards 1954-55 and in 19S5-S6• 

* Includes Rs. 4, crores by way of statutory grants -for ~cheduled tribes which will be available for part 
of the development expenditure on scheduled tribes 1Q the Assain Sta~e Plan. 
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APPRAISAL OF mE PROGRAMME IN mE PLAN 

12. In appraising the resUlts of the Plan, the development programme in the public 
sector cannot be taken by itself. This progamme, as mentioned earlier, is based on an 
appraisal of the needs of the economy as a whole and is related to an assessment of the effort 
that is likely to be forthcoming from the private sector. In the case of agriculture, where the 
problem is primarily one of providing irrigation, fertilisers and manures, better seeds, as well as 
extension services which will carry to the farmer the know-how of technical improvements, the 
supplemental investment required would" to a great extent be in the fonn of direct contribu
tions of labour by the farmers themselves. In the sphere of industrial development, we have 
taken into account the working plans of 40 large and medium scale industries which cover 
about two-thirds of the total output of factory enterprises in the country" Approximate . 
estimates regarding the likely requirements of manufacturitlg industries and of the likely 
sources of finance are shown elsewhere in this Report. The results of the Plan can thus be 
viewed within a wider setting as far as agriculture and manufacturing industry are concerned. 
In other spheres of development, particularly in respect of professions and services and small
scale enterprises in transport and industry, only broad judgements can be made at this stage. 
The contribution that community effort may make to extension of education, sanitation, 
communications, etc. cannot also be assessed in advance in precise terms. In the 
paragraphs that follow are outlined the salient features of the development programmes in 
the public and private sectors ; their results in terms of certain select targets and indices 
are shown in the statement below :-

I. AgricultUTB 

Foodgrains· (million tons) " 
Co~ton (lakh balaS) · 
Jute (lakh bal •• 
Sugarcane (mUllon t ) 

Ollseeds (million tons) 

II. Irrigation and Por»er 

~ 

Major irrigation (million acres) }. 
Minor irrigation (million acres) 

Electrical energy (instaU~ capacity in million kws) 

nl. Industry 

Iron and Steel 
(lakh tons) 

Pig iron available for foundr~ 
Finished Steel 

Cement (lakh tons) ' • . 
Aluminium (tho~d tons) 

1950-51 

52 "7 
29, 
33'0 
5'6 
5"1 

50 '0 

2'3 

3'5 

9'S 

'~6'~ 

3'7 

1955-56 

61"6 
42"2 
53"9 
6"3 
5"5 

3"5 

6"6 

13"7 
48'0 
12'0 

• Including gram and pulses. Output in 1949-S0 (used.s the bllfe tor fixing the target for I9SS-S6) was 54,0 
mlWon tons. .. 
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Fertilisers (thousand tons) 
Ammonium sulphate 
Superphosphate 

Locomotives (Nos,) 
Machine tools (Nos, in thousands) 

Petroleum refining 

Liquid petroleum (million gallons) , 
Bitumen (thousand tons) 

Cotton manufactures 
Yarn (million Ibs.) , 
Mill cloth (million yards) 
Handloom (million yards) 

Jute manufactures (thousand tons) 

Agricultural machinery 

(a) Pumps, powerdriven (thousands) . 
(b) Diesel ergines (thousands) 

Bicycles (thousands) , 
Power alcohol (million gallons) 

IV, Transpo.rt 

Shjpping (tonnage) 

Coastal (GRT thousands) 
Overseas (GRT thousands) 

Roads 

National Highways (thousand miles) , 
State Roads (thousand miles) • 

V. Education* 

Pupils in: 
Primary schools (lakhs) 
Junior Basic s~hools (lakhs) 
Secondary schools (lakhs) 
Industrial schools (thousands) , 

• • 

" 

Other technical and vocatioJ;lal training schools (thousands) 

VI. Health 

Hospitals (beds in thousands) 
Dispensaries (number) 

Urban 
Rural 

• 

I 950-S I I9SS-S6 

46'3 450 '0 
5S'I 180'0 

ISO'O 
1,1 4,6 

N, A, 403'0 
N, A. 37'S 

1179 I64~/ 
371S ~750 , -----SIO 7°0 
~ ~1!00 

34'3 S5"0 
, S·S SO'O 
101'0 S30'0 

4'7 IS"O 

211"0 315'.0 
173'5 283"0 

U'9 I2"S 
17'6 20'6 

ISI"I I8T9 
29"0 52 '8 
43'9 57'S 
14'8 21'S 
26'7 4r6 

106'5 II1'2. 

1358 1615 
5229 5840 

- -- - -- ---------
"'These estimates do not cover (except in respect of industrial schools), Hyderabad, Rajasthan Ajmer and Vindhya 

Pradesh,- In some cases, data for a few States (e. g., Uttar Pra:lesh in respect of primary-schools iI~d Madbya Pradesb 
in.tbe case of jwuCX' basic. IUld secolldary schools) are also llot covered ill these esumates, -
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VII. DSfJelopmemal Institutions 

Panchayats(thousands) 
Co-oper~tive societies· 

Credit (thousands) 0 

Sale and marketing (thousands) 

Multipurpose (tho~ands) 

Lift irrigation (Noso) 

Co-operative farming (Nos,) 

Others (thousands) 0 

Total (thousands) 0 

• 

AGRICULTURE AND COMMUNITY DEVELOPMENT 

55'1 

8]'8 

14'7 

31 '5 
192.'0 

352'0 

27'3 
161'9 

71 

69'1 

112. 0 5 

2.0
0 7 

40 .5 

514 0 0 

97ro 

35'8 
211'1 

13. Agriculture and community development is a comprehensive description for several 
items of reconstruction which include, besides agricultural production, livestock improve
-ment and dairying, fores~s and soil conservation, co':opetation and village panchayats. The 
Plan makes a total provision of about Rs, 361 crores of which Rs, 184 crores is for agriculture, 
a little over Rs. 100 crores for community projects and 1"Ul'fll development, Rs, 22. crores 
for animal husbandry and dairying, Rs, 15 crores for stimulating local development through 
the agency of local authorities, another Rs, 15 crores for development programmes in scarcity
affected areas, and Rs. 12 crores for forests and soil conservation. The role of the 
Central Government is to co-ordinate the programmes of .the States and also to assist them 
in certain important respects. The Central Government's plan provides for the establish
ment of a national extensIon organisation, completion of the present programmes of the 
Central Tractor Organisation, schemes for the improvement of livestock, measures for soil 
conserv~tion as well as for co-operative training, for experiments in co-operative farming 
and other aspects of co-operative organisation. The Technical Co-operation Programme 
initiated this year has strengthened considerably the programmes for tubewell development, 
marine fisheries, locust control and !he training of extension workers. 

14. The programme for increasing agricultural production covers -Coodgrains as well as _ 
cotton, jute, sugar-cane, and oilseeds. In foodgrains, the target for 1955-56 represents an 
increase of about 14 p~r cent over the level in 1949-50. t In the case of cotton and jute, 
production is expected to go up by over 42 per cent and 63 per cent respectively above the level 
in 1-950-51, while the increases in sugar-cane and oilseeds are estimated at about 13 per cent 
and 8 per cent respectively. It might be mentioned here that, in 1951-52, the production of 
cotton was 331akh bales as compared to 29 '71aklt bales in 1950-51 and the target of 42 '3 lakh 
bales by 1955-56. Jute production in 1951-52 was 47 1akh bales-an increase of 14 lakh 
bales over 1950-51; the additional production now to be secured in terms of the target works 
out therefore at only 7 lakh bales. Foodgrains production for 1951-52, as shown by official . 

-The estimates here exclude data (or Punjab. Orissa. Hyderabad. Pepsu and most of the Part eStateS. 
tComparcd to 19So-S I, when production was J -3 tons lower, the percentage Increase would be IOPlCWhat larger • . 
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figures was about the same as in the previous y~r and it is here that special effort is now .called. 
for. The detailed programmes for achieving the food targets, formulated initially in 1950-51 

in consultation with the State Governments, were reappraised in early 1952. Following this 
reappraisal the original target of 7 . 2 million tons in the State Plans had to be lowered to 6· 0 

million tons. The prograqunes have therefore been strengthened by an additional lump-sum 
provision of Rs. 30 crores for minor irrigation. 

15. The community development projects, which are conceived primarily as a programme 
of intensive development of selected areas, would also contribute to raising the level of 
agricultural production. A beginning has been made this year with SS projects. The central 
object of the community development programme is to mobilise local manpower for a 
concerted and co-ordinated effort at raisingthe"whple level of rural life. The emphasis is 
inevitably on improving the level of agricU1tural productivity, This is reflected in the fact 
that the bulk of the )2rojected expenditure is devoted to the provision of irrigation, land 

. development and extension ..services. The community development projects represent in 
content a synthesis of-ideas "gathered from.rural development work in various parts of the 
country. As further experience is ~athered, changes in structure and emphasis may be
necessary, but the intention is to cover the entire country with schemes designed to promote 
intensive development through increased' a-griCQ-ltural productivity. The Five-Year Plan 
makes a lump-sum provision of s 0 crores for such development. There is, in addition 
about Rs. 10 crores in the State Plans or o.tl!er programmes .of rural development, including 
schemes designed to l?romote and strengthen village ~anchayats. 

16. Elsewhere in this Report -is also a scheme for a national extension service for agricul
tural development ; there is provision of Rs. 3 crores for this in the Plan. This 'organisation, 
together with community development ~rojects and the additional minor irrigation visu~sed,' 

'will help to step up the production offoodgrains in the country by 1-6 mi).lion tons compared 
to the level in 1949-50. 

17. In th~ period of .this Plan, some parts of the country may not stand to benefit directly 
from the various development 'schemes taken up. in order that the Plan creates interest on 
the pan of as wide a section of' ~lie COnnD.unity as possibl;,' • and in order to draw forth local 
initiative and resources, a lUmp-sum provision ofRs. 15 crores is being made in the Plan for 
local development. works. It is hoped that schemes will be forthcoming from municipalities, 
district and taluka boards and other local _ bodies for which financial assistanc~ can be r given 
out of this lump-sum provision to' attract and organise local· resources ~n a multiplied scale. 
There is also a special provision of Rs. 15 crores in the Plan for organising relief activities in 
scarcity-affected areas on developmental lines. 

IRRIGATION AND POWER PROGRAMMES 

18. The programme for irrigation and power is based primarily on projects initiated in 
.. the period prior to the Plan. The total cost on the projects thus taken over into the Plan has 

been estimated at Rs. 765 crores, of which an expenditure of Rso. 153 cror~ had already been 
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incurred up to the end of 1950-51. The provision for these' projects in the period of the 
Plan is Rs. 5IS crares, leaving only a little under Rs. 100 crares to be spent in the subsequent 
years. The progress made on these projects will help, within the period of the Plan, to bring 
an additional ar~ of S . 5 million acres under irrigation and to generate I' 1 million kws of 
additional power. On the completion and full development of these projects, the total 
addition to the area irrigated will be 16'9 million a<?,es and to power 1'4 million kws. 

19. In view o( the high priority given to agriculture, the construction of the projects in 
hand has been so adjusted as to . facilitate the maximum extension of irrigation in this period. 
The generation of power has been related to the demand that already exists or is likely to grow 
in the near future. Provision is however being made in "the design of dams and other works 
for installing additional units as and when additiol!al demands rise. 

20. Of the provision of Rs. 5IS crores in the Plan on projects in progress, well over half 
will fall in the first three years of the Plan. During this period the pressure on financial as 
well as technical resources will prevent work being started on new projects. There will be 
scope for such additions only as from 1954-55. The five new irrigation and power projects v 
which are proposed to be taken up towards the later stages of the Plan are the following: Kosi 
(Stage I), Koyna (Stage I), Krishna (the scop~ of which is not yet defined), Chambal (Stage I) 
and Riband. The total cost of these projects will be well' over Rs. 200 crores, out of which 
it is expected that it might be possible to spend Rs. 40 crores during the period of the 
Plan. 

21. The programme for .irrigation and power in the Plan,· taking projects in progress J 
as wclJ. as the new projects proposed, has to be viewed as part of a more long-term programme 
intended to add, within the next two decades, 40-45 million acres to the area now under irriga
tion and 7 million kws. to the existing power generating capacity. 

~~. Tne irrigation and power benefits from the major projects in the period of the Plan 
will be supplemented by the results of the minor irrigation programme and by the extension 
schemes of private electricity undertakings. The minor irrigation programme in the Plan, 
involving an expenditure of Rs. 77 crores, is as follows:-

Dams and channels . . • • • • • 
New wells •• • • 
Repairs and derelict wells •. • 
Tubewells (other than those included in the major irrigation programme) 
T~ • • 
Pumping installations • • 
Schemes in respect of the additional provision for minor irri..:atio:l . 

Area benefited 
(million acres) 

• 
• 
• 

• 
• 

~ 

4·4 
1.1 

0·5 
0·7 
0.8 
0·7 
3·0 

-The Plan include-so in addition to the items menliODe-d, 3 provis'on of Rio a crores for carryin, out 
lnvesdptions into deveJopmCllt PQSsibilitieJ in irription anJ power. 
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~ As regards power, the extension projects of private electricity undertakings will add 176Jl)CO 

kws of installed capacity in the period of the Plan. 

23. There are parts o~ the country in which scop,e, ~xists for large irrigation projects and 
there are others jn which only .~maller projects are P?ssible. Each area has to be served by 
the' kind of sch~mes for·whicb,.-it offers the best facilities. Large and small projects are thus 
complementary Aanct:not competi~ive. The Plan includes eight irrigation projects (including 
multi-purpose projects but excluding new major irrigation projects mentioned in para 20) 
costing above Rs:' 5- crores each,' sixteen costing between Rs. I crore and ·Rs. 5 crores, 
twenty-one costing between Rs. 50lakhs and Rs. I crore, and twenty-seven sc~emes costing 
between Rs. 10 Iakhs a1;}d' Rs. 50 lakhs. 

24. Rural electrification ,has so far made little progress in the country, only I in about 
... 200 villages being served with eiectricity. Th~ Plan makes a provision of Rs. 27 crores for 

extending rural electrification. This programme is mainly confined to the Southern States of 
Madras, Mysore and Travancore-Cochin, but the scope for rural electrification will undoubted
ly grow as more power becomes available in other areas of the country. Electricity will 
be useful not only for agricultural operations like pumping, but also for the processing of 
agricultural produce and for other cottage and 'Small-scale industries in the villages. Thefe 
is also a special advantage in the encouragement of .agritulturai ,toad since utilization of 
power in agr~culture is, estimated to require only aDout one-third the investment required in 
industry. Moreover, most of the equipment required for utilization of power in agricul
ture can be produced in the country and its operation does not require technical skill of 
a high order. 

INDUSTRIAL DEVELOPMENT 

25. The expenditure on Industry, as shown in the development programmes of the pyblic 
sector, is Rs. 173 trores; this covers Rs. 140 crores to be spent on large-scale industries and· 
ancillary transport expansion, Rs. 27 crores on cottage and small-scale industries, and about 
Rs. 6 crores on mineral development and scientific and industrial research. Some of the 
industrial schemes in the public sector are, however, shown under other' heads. For instance, 
the Chittaranjan locomotive factory and the all-steel coach factory are part of the develop
ment pJan for railways. T~ net investment in manufacturing industries figuring in the public
development programme.. taken gs .a whole, but excluding -a lump-sum provision of Rs. 50 
crores for basic industries.and transport (about which more will be said below), is Rs. 94 crores 
over the five years. Investment in the private sector on expansion of industries and on 
modernisation and replacement is likely' to be of the order of Rs. 383 crores. The total 
mvestment on indus. trial development in this period can thus be placed at Rs. 477 crores. 

26. The development programme in the public sector provides for a new iron and steel 
project estimated to cost Rs. 80 crores ovf!r a period' of six years from the date of commence
ment ; the expenditure in the period 'of the Plan, estimated at Rs. 30 crores, is to be financeq 
partly by Government and partly by private enterprise. Most of the industrial projects in 
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hand in the public sector will be completed by 1953-54. The 8indri fertiliser factory has 
commenced production and it is expected that it will shortly reach a monthly rate of output 
of 1,000 tons of ammonium sulphate. With the estimlted production of 120 locomotives a 
year in the Chittan¥ljan locomotive fa~ory by 1957 (production in 1955-56 will be 100 locomo
tives) and the estimated output of 50 locomotives at the 'Tata. Loc~1'lotive and Engineering 
Company, the railways will be able to !ecure their normal annual replacement requirements 
of locomotives almost entirely from domestic production. The production of high precision 
machine-tools, telephone equipment, dry core cables, and newsprint envisaged in the Plan 
will also strengthen the industrial structure. 

81 

27. The rate of investment, and therefore of development in this sector as a whole, will 
depend however primarily on the implementation of the working plans of private industries 
outlinect in this Report.· These plans, drawn up in consultation with the representatives of 
the industries concerned, aim at expanding the installed capacity of several capital and producer 
goods industries :md, in the case of consumer goods industries, primarily at utilising more 
fully the existing capacity. Over the five-year period, the production of heavy chemicals is 
expected to go up by 156,000 tons, of fertilisers by 528,600 tons, of pig iron by 310,000 tons, of 
steel by 394,000 tons, and of cement by 2' I JDillion tons. The output of consumer goods 
industries is also estimated to incre~e considerablya the production of cloth is scheduled to 
go up by 1,872 million yards, of sugar by 384,000 tons, of salt by 429,000 tons and of 
vegetable oils by 182,000 tons. The output of a number of light engineering industries is also 
expected to register substantial improvement. It will be the objective of Government policy 
to assist the private sector to the extent possible in the creation and maintenance of conditions 
favo~ble to the attainment of the targets proposed. 

28. As tht: development programme gets into swing and the emphasis is shifted increasin-gly 
towards industrialisation, it will become necessary to expand basic industries like iron and 
steel, heavy chemicals, manufacture of electrical equipment and the like. In these fields, as 
emphasised in Chapter II, it is necessary to anticipate to some extent the nature of the demands 
that will develop and make a beginning from the very start. The Plan therefore has a 
lump-sum provision of.Rs. So crores for the development of basic industries and ancillary 
transport. This includes a provision fo!, organising mineral exports. Part of the lump-sum 
provision of Rs. 50 crores, it is expected, will be available for initiating the construction of a 
unit for the manufacture of electrical equipment to meet the needs -of power development in 
the country. 

29. An extensive programme for village industries prepared primarily with the object 
of increasing rural employment has been included in the Plan. The programme includes, 
amongst others, the following industries: khadi, coir, village oil, matches, leather, hand-made 
paper, gur and khandsari, palm gur, woollen blankets and bee-keeping. The khadi progra
mme is to be financed by means of a small cess on mill-made cloth. A small cess has also been 
proposed on mill oil for the bendit of ~he village oil industry. Common production progra
mmes have been proposed for a number of cottage and small scale industries along with the 

-These working plans are being publIshed in a separate volume. 
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related large scale industries. For instance, as part of the programme for the textile industry 
the output of,the handloom industry is expected to be doubled. The establishment of a Khadi 
and Village Industries Development Board by the Central Government is being recommended. 
The Board which will have large executive functions, is to be responsible for initiating village 
industry programmes in co-operation with State Governments and other organisations engn:;
ed in the field of village industries. The total pro ... ision in the. Plan for cottage and small 
scale industries is Rs. 27 crores. 

TRANSPORT AND COMMUNICATIONS 

30. In the programme for Transport and Communications, a little more than half of the 
total outlay is on railways. This outlay is designed to meet the arrears in replacement accumu
lated over a long period (particularly during the War) and to equip the 'railways -.vith the 
minimum equipment and installations necessary to carry the additional load which will be 
placed on it as a result of development in other sectors of the economy. At the beginning of 
1951-52, about 12 per cent of the locomotives, 28 per cent of the coaches and over 10 per cent 
of the wagons in use were due for renewal ; to meet the existing level of traffic these had to be 
retained in service. Considerable lengths of the track were also in need of repair and 
restoration. The Plan provides for an expenditure of Rs. 50 crores per annum on railways in 
addition to Rs,' 30 crores per annum estimated as required for meeting the current depreciation 
of railway installations and equipment. This will enable a few of the more urgent extensions 
to be undertaken, but the total provision for new lines over the five years is only about Rs. 
20 crores and so the programme for railways must be regarded primarily as one of 
rehabilitation. 

3I. The total provision for road development in the Centre and the States together amounts 
to over Rs. 100 crores. Of this, about a quarter will be on the development of national 
highways, and the rest mainly on State roads~ The provision for road development includes 
also a sum ofRs. 2 crores for the 'construction of the Ganga Bridge which will provide a need
ed link between North and South Bihar, Road development is a sphere which offers 
considerable scope for mobilisation of local manpower and local materials. In certain States, 
village roads are already being de~eloped with the' active co-operation of villagers who contri
bute a portion of the c('!;t of construction by way of free labour, free gift of land or money, 
with the balance being' contributed by State Governments or District Boards. With the 
projects for local and intensive development visualised in the Plan, it is estimated that approxi
mately 16,000 to 17,000 miles of village roads could be constructed through community effort 
within this period. This mode of deve!opment has to be extended as rapidly as possible to 
cover the entire country. 

32• As in the case of railways, ports are in need of attention to meet the immediate needs 
of expansion in other sectors of the economy. Apart from the fact that there is at present no 
reserve capacity in: the five major ports of tJIe country for handling normal Increases in' sea
borne trade, port development is necessary to meet the followins needs : (a) for rectifyins the 
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consequences of Partition and for providing a natural outlet for the traffic previously catered 
for by Karachi; (b) for the- renovation and modernisation of equipment in the existing ports, 
and (c) for providing facilities for the petroleum refineries which are proposed to be set up. 
The Plan provides for Rs. 12 crores for ~e construction of a new port at Kamila, Rs. 8 crores 
for the creation of port facilitiesIor oil refineries, and another Rs. 12 crores as loans to port 
authorities for carrying out a programme of rehabilitation and modernisation. 

33. The Pian also visualises development in certain relatively new lines of transport, 
of which shipping is the most important. The programme for the development of shipping 
is designed primarily to enable the- coastal trade of the country to be reserved for Indian 
vessels and to ensure their fuller participation in overseas trade. With these in view, the 
Plan makes provision fo~ construction of additional berths in the Visakhapatnam shipyard, 
which will not only make available about 100,000 G.R.T. for coastal shipping during this 
period, but also help to reduce the costs of construction. In addition, there is provision in 
the PIan for loans to shipping companies for acquiring additional tonnage for overseas 
trade. 

34. Civil aviation is another new line of development. It has been found that under 
the present conditions of traffic loads and intensity of operations, the existing air transport 
companies cannot work on an economic basis, and that to ensure such working they should 
merge into a single unit owned and operated by the Central Government. Integration of 
existing airlines along these lines has been decided upon and a State Corporation is to be set 
up for the purpose. It is proposed ~o 'give the shareholders of existing companies stock with 
guaranteed interest in return for their present holdings. The necessary legislation will be 
undertaken shortly. The Pian provides for a sum of Rs. 9' S crores for purchase of new 
aircraft and for payment of compensation to existing air companies. 

35. In the field of broadcasting, the new installations which are proposed to be taken up 
under the PIan would increase the area covered by medium wave broadcasts from 117,000 to 
370,000 sq. miles. This would double the population covered by the broadcasting services, 
the population expected to be served by 1955-56 being of the order of 170 million people. 
Further, the development .programme would also augment to a considerable extent the 
national and international services on shortwavCi. 

SOCIAL SERVICES AND RmiABILITATION 

3~i. The PIan provides for a total expenditure of Rs. 340 crores on social services of which 
Rs. 152 crores are for education, about Rs. 100 crores for medical and public health services, 
Rs. 49 crores for housing, Rs. 29 crores for backward classes (including scheduled castes 
and tribes), and nearly Rs. 7 crores for labour and labour welfare. There is a further provision 
of Rs. 4 crores for assistance to voluntary social welfare organisations so that their work can 
be expanded and dovetailed into the national development programme. In the States, the 
Plan contemplates only a limited measure of expansion in social services. At the Centre 
there is a provision of Rs. 20 crores for further development in the field of p~e-university 
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education. The average annual expenditure proposed under education represents an increase 
of nearly 55 per cent over the development expenditure in 1950-51. This would lead to a 
certain amount of expansion of educational facilities in the States' sector. The number of 
pupils attending primary, junior basic, secondary and technical and vocational (other than 
industrial) schools is expected to increase by 25,81,32 and 63 per cent respectively as 
compared to 1950-51. In the sphere of he~th, the Centre has a programme for malaria 
control which will be co-ordinated with the programmes of the States ; the programme is 
intended to protect about 200 milion people in rural areas through insecticidal spraying 
measures. The Plan provides also for the construction of two D. D. T. plants in order to. 
ensure sufficient supply of D. D. T. at reduced costs to,meet the needs of the country. The 
State Plans provide for an expenditure on public health of Rs: 39 crores ; this expenditure, 
which will be mainly on provision of water supply and drainage, will involve almost a trebl
ing of the existing rate of expenditure under this head. With th~ introduction .of the scheme 
of provident funds for industrial workers .in six industries, it has been possible to frame a 
programme for the construction of about 150,000 houses for industrial workers at a cost 
of about Rs. 38' 5 crores. In addition, some States have their o\th housing schemes for 
low income groups ; the total cost of the housing programme is about Rs. 49 crores. The 
Plan has also a programme of amelioration for backward classes. In addition to the 
provision of Rs. 29 crores shown in the Plan, the Central Government is estimated to provide 
in the form of statutory grants a further sum of about Rs. 9 crores for, the development of 
scheduled tribes. The programme for the rehabilitation of displaced persons, for which 
a provision of Rs. 85 crores has been made in the Plan, covers a period of three years ending 
1953-S4. The position regarding migrants across the eastern border is still somewhat 
fluid. For some time to come the problem of relief of those who ha~e newly arrived may 
therefore continue to be a major concern of the Government. 

ASSESSMENT OF THE PLAN IN TERMS OF INCOME AND EMPLOYMENT 

37. A programme of development will, in the last analysis, be judged in terms of the 
unprovement it is able to ~ake to the welfare of the community. The usual indices of 
welfare are income, consumption and employment. WitH the available data lomy 
a broad assessment of the Plan in these terms is possible. There are large gaps in the 
information available even on the existing position. National income statistics are still in 
their infancy. Little is known, about the distribution of income and wealth in the country. 
Apart from a general picture derived from the Census returns, the data available on the 
occupational pattern are meagre. We do not also. have sufficient knowledge of the relation
ships between the different sectors of the' economy and how they interact on each other. 
In a period of development, the changes in all these are likely to be of great significance. 

38. The national income of India in 1950-51 has been roughly estimated at Rs. 9,000 
II\. • 

crores. As a result of th$increases in production expected to materialise by the end of the 
, PI~, the national incom~ .... constant prices) is expected to go up to Rs. 10,QOO crores, 

that is, by 11 per cent. '1'J:l.c; benefits of the investment outlays undertaken during the 
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period of the Plan will not be fully realised in this period. For instance, a considerable 
part of the additlonal irrigation and power facilities on account of schemes included in the 
Plan will appear only in the following quinquennium, though the greater part of the 
investment necessary will have taken place in the present Plan penod. 

39· To the extent that the community development projects, and the other schemes in 
the Plan designed to stimulate local initiative and resources, succeed in evoking community 
effort on a large scale, the increase in national income can be expected to be larger. In 
specific areas, direct application of manpower and Qther resources and concentrated efforts for 
increasing product vity could raise incomes by 25 per cent or more. The scale on which 
such effort can be OJ gani$ed will determine to a considerable degree, parucularly in the coun
tryside, the rate of development that will be achieved and the contributIon it make~ to the 
welfare ~f the community at large. 

40. Out of the annual rate of increase of about 2 per cent 10 national income, about 
one-fifth will have to be, so to say, ploughed back into investment year after year in lrder to 
sustain the development· programme at the rate visuahsed 10 the Plan. The aggregate 
consumption expenditure will therefore rise at a somewhat lower rate than the nationa income. 
Although the Plan will meet in this period only the most urgent needs of the people, for 
instance in the matter of food and clothing, it will have made a substantial addmon to the 
production potential of the country. 

41. In judging the lik~ly effects of the Plan on employment, it is necessary to bear in 
mind that the problem in Incha is more one of underemployment rather than of unemploy
ment as such. Underemployment is another fdcet of low productivity, which in tum is due 
to shortage of capital equipment and technical skill. The problem: of removing under employ
ment and of opening up employment opportunities for all at rising levels of real income is, 
therefore, in a sense, synonymous with the problem of development itself. The contribu
tion that the Plan will make to the solution of the problem will be two-fold: firstly, in the 
process of stepping up the rate of investment it will create more employment for those 
engaged on construction activity, and, secondly, by building up capital at key points in the 
system, it will, at the next stage, enable a growing number of people to be absorbed into the 
productive system. 

42. The Plan involves doubling the d~e1opment • expenditure of public authorities, 
from Rs. 232 crores in 1950-51 to nearly Rs. 500 crores by 1955-56 ; on a broad estimate 
about a half of this increase might be expected to be paid as so much additional wages and 
salaries. In the private sector, the largest investment activity is in residential construction. 
There are no data available on the volume of building activity in the country, but certain 
rough estimates, based on the allocations of materials like cement and steel and the cost of 
building covered by them, suggest that net private investment on constructions using these 
materials was probably of the order of Rs. 100 crores in 1950-51. _.over the period of the 
Plan, the output of cement and steel is expected to go up by about 80 per cent and 40 per 



86 tHE t?I1tst FIVE YEAR. If LAN 

cent respectively. No doubt, some of these increases will be absorbed by the deve!opment 
outlay of public authorities, but the additions to consttl.!ction activity in the private sector 
which the larger output 'of cem~nt and steel can sustain may still be considerable. 

43. The secondary effects of investm~nt on employment would take more time to 
show, but they are likely to be more impressive. This is particularly trq.e in the earlier stages 
of industrialisation. In large scale industry, the emphasis in the Plan is on producer goods 
industries as far as expansion of installed capacity is concerned. Producer goods industries 
are highly capital-intensive, and the additional direct employment which the proiramme of 
industrialisation offers in this period wowd be correspondingly small. In agriculture, accord
ing to the Plan, benefits of irrigation will -accrue to about 20 million acres of cultivable 
land in this period. Where perennial irrigation is provided, opportunities will develop 
for double cropping and this will help to reduce seasonal unemployment. In the rest 
of the agricultural sector, the PtQvision of irrigation facilities, manures and seeds will raise 
productivity and increase incomes. The immediate employment effect of the higher incomes 
is not likely to be very pronounced, but as the trend of rising incomes establishes itself, 
effective demand will grow in the rural sector and widen employment opportunities in 
small scale industries as well as in services ancillary to commodity .production. As 
mentioned in an earlier paragraph, the Plan incorporates several measures for the protection 
and expansion of small scale industries. These industries at present suffer from a variety of 
handicaps : iJ?efficient techniques, lack of finance, difficulties in getting the necessary raw 
materials, inadequate marketing organisation, insufficient co-ordination with expansion in 
other sectors of industry, etc. Recommendations for improving these have beell made in 
the relevant chapters in this Report. The principle of giving direct assistance to cottage 
and small-scale industries and, in suitable cases, of assuring them a field of operation 
sheltered from excessive competition in the period of transition has also been accepted. 

I 

44. The prqblem of increasing income and employment in an underdeveloped country 
is, in the last analysis, tied, up with the larger problem of capital accumulation. The present 
Plan aims at raising domestic investible surpluses from the estimated level of Rs. 450 crores 
in 1950-51 to about Rs. 675 crores by 1955-56. It is the same factors which prevent the 
rate of capital accumulation from being stepped up further that also stand in the way of 
more rapid increases in income and employment. Basically, the solution lies in tapping 
the large investment potential which lies in the unutilised manpower and other resources in 
the country; this is a question of organisation. Changes in the institutional framework , 
~d the organisational measures recommended in this Report ~ve from this point of view 
a vital significance. 
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Statement I-Development Expenditure Under the Plan: Centre and States 

Head 

1 

I, Agriculture and Community 
Development-

Agriculture 
Veterinary and Animal Hus-

b!ll1dry including Dairying , 
1;orests • 
Cooperation 
Fisheries 
Rural Development 
Community Projects. • 
Local Works 
Programme for Scarcity affected 

Areas 

TOTAL 

II. Irrigation and,Power
Multipurpose Projects • 
Irrigation Projects 
Power Projects • 

TOTAL 

• 

III. Transport and Communi-
cations-

:Railways * , 
Roads 
Road Transport , 
Shipping • 
Civil Aviation 
Pprts and HarbQurs 
Inland Water Transport 
Posts and telegraphs 
Broadcasting 
Overseas Communications 
'Meteorological Department . 

TOTA.L .. 

, (Rs, lakhs) 

Central Part C A ' Part '-B' Jammu Part' C ' 
States Total Govern- States 

ment 

.2 3 4 

.. 2228:5 
u69' 5 
711 '2 

464'1 
1047' 1 
9000 '0 

1500'0 

1500'0 

.5922 '2 
. 

4Q'P 
200'0 
50 '0 
50'5 

9000'0 
1500'0 

1500'0 

36042'6 18634'7 

26590'0 26590 '0 

16796'5 
12754'0 

25000 '0 

10887'8 
896'9 

1805'8 
.~287'o 

33°8'8 
10'0 

5000'0 

352 '0 

100'0 
62'0 

49'ZJO'3 

1805'8 
2 287'0 
3206'4 

10'0 

5000'0 

352 '0 

100'0 

62'0 

40947'2 

1524'6 
599'8 
491 '7 
332 '5 
674'4 

1273 1 '2 

11234'3 
9374'7 

5059'2 
562 '4 

States and _ 
Kashmir 

5 6 

197'9 
224'7 
125'2 
72 '9 

372 '2 

22'1 

15'0 
10'0 

., 

7 

79'0 
135'0 
44'3 
8'2 
0'5 

47' I 865'7 

5013'2 
3135'5 

8148'7 

1741'8 

351 '2 

494'4 

13'4 

494'4 
• The outlay of Rs, 250 crores ill ad~ti~n~i-to the e;:l~;ted ex~-en-di--tur-e-o~·f-R-s'-I-5-0-cr-o-re-s;;-t<)-co-v-er-th-e-C-uH-e-n;

depreciation of assetsJn the period of the Plan, 
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Statement I-Development Expenditure Under the Plan; Centre and States-Contd. 

Head 

I 

IV. Industry

Large-sca1e Industries 

Cottage and Small-scale Indus
tries_ 

Scientific and Industrial Re
- search 

Mineral Development -

TOTAL 

V _ Social Services-

Education • 

Health 

Housing • • 

• 

Labour and Labour Welfare • 

Amelioration of Backward 
Classes and Scheduled 
Castes and Tribes • • 

TOTAL 

VI" Rehabilita'lion 

V 11. Works and buildings 

VIII" Finanee Ministry schemes 

IX. North-east Frontier agency 

X. Andamans 

XI. Loans to Corporations 

Xllo- Miscellaneous 

GRAND TOTAL 

Total 

2 

2704"1 

Central Part' A ' 
Govern- States 
ment 

3 4 

.. 
1790"7 

9954-6 1787"4 6350 -3 

488106 3850.0 877" I 

691°7 397"3 273"1 

2887-2t 

339!h-2 
8500-0 

1102'3 

1200"0 

1774°4 

10636°3 19229-6 
8500'0 

1102-3 

439- 6 

1200-0 

1003"5 

(Rs. lakhs) 

Pan 'B' Jammu Pan' C I 

States and States 
Kashmir 

s 

50 -6 

31-2 

". 
709"4 

12°O 

-
" -

72-0 48-9 

13oq-o 

7 

510- I 

450 -6 

55'0 

1039-2 

3186-5 

-Includes lumpsum provision of Rs- So crores for basi~ industries and "'transport anJ programme 101' mineral 
~~- . 

tThis inc1u;ics Central gran~ amounting to Rs. 1 a01'CSi in aJdition. about Its. 9 crorcs are likely to be avail. 
able by way of gran~ n-om the Central Government under Article 275 (I) of the Consgtutiao. 
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Statement II-Development Expenditure Under Jlze Plan: Part 'A' States 

Head 

I 

Agriculture 
Veterinary and Animal Husbandry 
Dairying and Milk Supply , 

Forests 
Co-operation 
Fisheries 
Rural Development 

" 

I. Agricultural and Rural Development, 

Multipurpose Projects, 
Irrigation Projects 
Power Projects 

II. Major Irrigation and Power Projects, 

Cottage Industries 

Other Industries 

III. Industry 

Roads 
Road Transport , 
Ports and Harbours 

IV. Transport 

Education. 
Medical 
Public Health 
Housing • 

.. 

• 

• ' f • 

Labour and Labour Welfare 
Amelioration. of Backward Classes 

V. Social SerLices • • 

VI. Miscellaneous 

.GRAND TotAL 

J 

Assam 

2 . 

36'3 
29'3 

6'0 

39'3 

399'5 

200'0 

83'0 

213'0 

31'9 

244'9 

" . 
1749'2 

Bihar 

3 

1284'3 

92 'S 
1'5 

125'0 

39'0 

10'6 

124'7 

1682'0 

59'2 

60'0 

II9'2 

$00'0 

570 '4 
,403'9 

196'0 

100'0 

20'0 

160'0 

1450 '3 

(Rs, lakhs) 

Bombay Madhya Madras 

4 

1748'4 
166'9 

602'1 

83'8 

123'2 

16'0 

131 '5 

2871 '9 

2269.:0 

1043'0 

3312'0 

103'1 

250 '6 

353"7 

46n 'I 

536'4 
1116'7 

77'2 

162'3 

213'6 

.. 

Pradesh 

S' 

1005'S 
98'8 
3Q'9 

40 '8 
28,8 

5'8 
165'9 

1382'S 

908 ° 

235'4 

200'0 

200'0 

1°79'3 
267'9 

78'2 

20'0 

0'5 
136*4 

6 

1593'7 

100 ° 
50 '0 

38'8 
100'0 

100'0 

200'0 

2182'5 

3408'0 

5024'0 

202'0 

500'0 

500'0 

800'0 

300 ° 
goo'o 
300'0 

, , 
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Statement 11-Develop":Icnt Expenditure Under the Plan : Part 'A' Statcs-Contd, 

(Rs, Iakhs) 

Head Or~a Punjab Uttar West Total 
Pradesh Bengal 

1 7 8 9 10 II 

Agriculture 205'5 210'7 2095'9 688'1 - 9108 '2 

Veterinary and Anuml Husbandry 52'S 22'0 134'1 74'7 754'3 
Dairying and Milk Supply , 9'2 20'6 50 '0 77°'3 
Forests 13'1 18'0 165'2 78'8 599'8 
Co-operation 28'9 u,8 13°'7 491'7 
Fisheries , 33'4 6'2 154'5 332'5 
Rural Development 10'0 3'0 674'4 

I. Agriculture and Rural Development 352'9 262'5 2552'7 1049'1 12731'2 

Multipurpose Projects , .. 
Irrigation Projects 300'0 326'2 1912'0 1537'8 u 234'3 
Power Projects . 391'0 38'2 14u 'o 75'8 9374'7 

11. Major Irrigation and PowerProjects 691'0 364'4 3323'0 1613'6 20609'0 

Cottage Industries 27'6 48-1 301 -5 74'3 764'9 

Other Industries 65'3 IS'S 2S0'7 42'4 1025'8 

III. Industry 92'9 63'6 582'2 n6'7 1790'7 

Roads 200'0 75'1 522'4 1385'1 5059'2 

Road Transport . 20'0 120'0 190'5 562'4 

Ports and HarBours 1'0 26'0 

IV. Transport 221'0 75'1 642'4 1575'6 5647'6 

Education , 179'5 uS'o J603' 8 808'1 9860'1 

Medical 78'7 73'9 349'S 1210'2 3394'3 

Public Health 46'4 50 '1 246'1 304'7 2956'0 

Housing 11'3 145'2 223'4 877'1 

Labour and Labour Welfare 1'9 1,8 101'5 294'1 

Amelioration of Backward Classes 116'4 236 '2 8'3 1848'1 

V. Social Services 422'9 255'1 2682'6 2554'7 19229'6 

VI. Miscellaneous 3'S 100'0 1003'S 

GRAND TOTAL 1784'2 2020'7 9782'9 9909'7 61011,6 
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Statement III-Development Expenditure Unde~ the Plan: Part 'B' States andJammu and 
Kashmzr 

(Rs, lakhs) 

Head Hyderabad 
Madhya 
Bharat Mysore Pepsu 

1 2 3 4 5 

Agriculture , 346'4 750'0 443'0 364'9 
Animal Hubandry 49'6 50'0 53'8 10'0 
Dairying and Milk Supply 1'7 w. ... ... 
Forests, 21'4 5°'0 8'3 43'6 
Co-operation 35'3 25'0 7° 1 15"0 
Fisheries 8·6 10"0 2"2 2'4 
Rural Development • 60'0 81"1 

I. Agriculture an4 Rural Develop-
ment 4153'° 945'0 595'5 435'9 

Multipurpose Projects · • -lrrigation'Projects " • 2479'0 328'0 716'0 34'0 
Power Proje.cts- 320'6 228'0 1268'0 30'6 

II. Major Irrigation and Power 
Projects • 2799't.) 55t.)'o 1984"0 64·t.) 

Cottage Indus~ries • • • 25'7 SO'O 135'4 4'4 
Other Industries · • • 268'7 5'0 34'8 27'3 

" 
III. Industry • • • • 294'4 55'0 17°'2 31'7 

Roads • · • • • • 128'6 189'O~ 320 '1 95'1 
Road Transport • • • 
Ports and Harbours • • ... 

IV, Transport • • • • • 128·6 189'0 • 32O- I 95'1 

Education • • - • • 263'5 200'0 225'6 89'9 
Medical • • • • II • 117'7 77'0 56'S 56'0 
Public Health - • • 88'2 121'2 158'3 29'0 
Housing - • • 14'4 5°'0 2'0 
Labour and Labour Welfare - • 4'4 
Amelioration of Backward Classes • - 8Q'o 100'0 10'0 

V, Social Services " 469'4 497'0 59°'4 186'9 

VI. Miscellaneous • • • - ... ... -
GRAND TOTAL 4155'0 2242'0 3660'2 814'2 ---
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Statement III-Development Expenditure Under the Plan: Part 'B' States and Jammu and 
Kashmir-Contd, 

(Rs, lakhs) 
___ -- _--r---

Travancore- JammIJ 
Head Rajasthan Saurashtra Cochin and Total 

Kashmir 

~ 7 8 9 10 

• Agriculture 109'2 212'4 545'1 22'1 2771'0 
Veterinary and Animal Hus-

bandrY 18'3 10'4 2'5 15'0 194'6 
", • Dairying and Milk Supply 1,6 3'3 
, Forests • 21'8 19'6 60'0 10'0 224'7 
, Co-operation 3'0 31'8 8'0 125'2 

Fisheries , • • 34'7 15'0 72'9 
, . 

Rural Development 216'1 • 15'0 372 '2 

r. Agriculture amd Rural Dc-
telopment • 167'3 526'6 630'6 47'1 3763'9 

MultipuI'{l?se Projects. • 
Irrigation ~rojccts • 503'6 474'6 478'0 366 '7 5013'2 
Power Projects 40'8 212'5 1035'0 74'9 3135'5 

II, Major ,Irrigation and Power 
Project.~ , 544'4 1587' I 1513'0 441'6 8148'7 

Cottage Industries • 38'5 13'9 89'0 31'2 356'9 
" . 

Other Industries 0'9 15'8 50'6 352'5 

III, Industry. 38'S 14'8 104'8 81'8 709'4 

Roads • 400 '0 300'0 150'0 494'4 1582 '8 

Road Transport • 1'0 53'0 42'0 .. , 96'0 

Ports and Harbours • · , 33'0 30'0 63'0 

IV, Transpor! 401 '0 386'0 222'0 494'4 1741'8 

Education 263'5 164'9 20'0 46'0 1227'4 

Medical • • • • 82'0 71'S 120'0 46'0 580'7 

. Public Health . 135'5 73'7 51'S 82'2 657'4 

Housing \ 2'0 9'1 10'0 12'0 87's' 

". Labour and Labour Welfare ", 5'0 10'9 20'3 

Amelioration of Backward 
Qasses " 42 '2 24'4 60'0 316'6 

V, Social Sertices • .' 530'2 354'5 261'5 186'2 2889'9 

VI. Miscellaneous 72'0 48'9 72'0 
• • 

GRAND TOT.A.L ' 1681' 4 2041'0 2731'9 1300'0 17325'7 
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Statement IV-Development Expenditure Under lhe Plan: Part 'C' States 

Head 

I 

Agriculture 
Veterinary and Animal 

Husbandry 
Dairying and Milk 

Supply • 
Forests 
Co-operation 
Fisheries 
Rural Development 

I. Agricultural and 
Rural Development 

Irrigation Project$ • 
Power Proje~ 

II. Major Irrigation 
and Power Projects 

Cottage Industries . 
Other Industries 

Ill. Industry 

Roads 
Road Transport 
Ports and Harbours 

IV. Transport 

Education 
Medical 
Public Health, 
Housing . / 

Labour and Labour Wel
fare 

Amelioration of Back
ward Classes. 

V. Social Services 

GRAND TOTAL 

" 

o J 

Ajmer 

" 

.2 

" " 

77'0 

n03 

U'3 

15'9 

15'9 

15'0 
31 '9 
6'1 

53'0 

157'2 

Bhopal 

3 

27°9 

27"9 

S'O 

5'0 

5'0 

no'o 

-. 

Bilaspur Coorg 

4 5 

S'O 

0'5 

o·s 

0°5 

•• 

1'0 

3'0 

•• 
35'0 

35'0 

· . 
• • 

20'0 

10'0 

5'0 

.. 
· . 
.. 

IS'O • IS'O 

57'1 73'0 

(Rs. lakhs) 

Himachal 
Delhi Pradesh 

6 7 

•• 

-... 
... 

-
25'0 

216'0 -
259'8 
58°9 
~6'0 
55'0 

1"0 

. " 

--

-
125"4 

80'0 

13'5 

93°S 

23°0 

•• 

23'0 

-

-
, 

.O' 

•• 

92 °8 

454'7 
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Statement IV-D~-velopment Expenditure under the Plan : Part 'C' States-Contd. 

(Rsolakhs) 

Head Kutch Manipur 
Vindhya 

Tnpura Pradesh Total 

8 9 10 II 12 

Agriculture 60"6 0"8 12"6 204°7 598°7 
Animal Husbmdry . 3"9 2"5 2"8 12°9 71°6 
Dairying and Milk Supply • lOS 7°4 
Forests 1°4 3"0 11°3 22 °5 135°0 
Co-operation . 3°S 1°1 3°0 44·3 
Fisheries • 1°4 1"2 8"2 
Rural Development " 0"5 

I. Agriculture and Rural 
Dv"'Velopment • 70"8 6"3 27"8 245"8 865.7 

Irrigation Projects 91"0 182"3 
Power Projects ' 23"0 12"0 7"0 50 "5 16S"9 

11. -. Major Irrigation and 
Power Projects " 114°0 12°0 7"0 SOoS 3S I "2 

Cottage Industries . 3"S 50 S 6°0 51"1 

Other Industries -
III. Industry 3"5 5"8 6"0 SI"I 

Roads 58"3 81"3 12S·0 125"9 627"4 

Road Transport • 10"5 238.5 

Ports and Harbours " 13°4 " . 13"4 

IV. Tramport 71.7 91"8 128·0 1259 879"3 

Education 6"S , 17"7 24°0 100"0 5[0"1 

MediQll • 
, 

26 ° 6 0 0 11"7 36"0 222·6 

Public Health " 10"0 21°0 3"0 60°0 228"0 

Housing 55"0 

Labour and Labour Welfare 1·0 

Amelioraton of Backward 
Oasses 2"5 IS"O 22·5 

v. So·ial Services 45"3 44°7 38"7 2UOO 1039"2 

GRAND TOTAL ° 305°3 154"8 207°3 639°2 3 [86·S 

29 PoCo 
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Statement V-Progress of Development Expenditure ! Central Government 

-Head 
Expenditure 

in 
1950-51 

Progress of expenditure 

1951-52 
Revised 

1952-53 
Budget 

(Rs,lakhs) 

Five 
Years' 

Total (Plan) 
1951-56 

----,-------------------------------------------

I. Agriculture and 
De'l:elopment : 

AgrJ.,cu1.ture 

1 

Community 

Animal Husbandry including ... -. Dalrymg. , , 

Forests .. 

-

Cooperation 

Fisheries, . ' 
Community Projects 

Local Works 

Programmes for scarcity-affected 
areas, • 

TOTAL 

II, Major Irrigation and Powef 
Projects 

III. Industry : 
Large-scale industries 

_ Small-scale and Cottage indus
tt:ies 

Scientific and Industrial Research 

Mineral Development 

TOTAL 

2 

244'3 

•• 

.. 

244'3 

2210'0 

635'3 

3 

3666'0 

991'9 

17'0 

75'2 

4'2 

1088'3 

4 

3°3'2 

3°'3 

t 

333'5 

4033'0 

1272'9 

20'0 

1°7'5 

5 

592 2'2'" 

412'0 

200'0 

50 '0 

50'5 

9000'0 

1500'0 

18634'7 

1500'0 

461'0 

106' 1 

-------------------
* Includes addltional provision for the penod 19S3-56 for minor Irrigation-Rs. 30 crores; medIum and long 

term_loans to agncultunsts-Rs. 10 crores; national extension organizatlon-Rs. 3 crores; forests and soil 
conservation-Rs. 2 crores; Resettlement of landless agricultural workers-Rs. 2 crores. 

tDetails of expenditure incurred are not available. 

JIl).s:ludes Rs. 40 crores for new irrigation and power projects for the period 1953-56. 

-- --- \InclUdes lump-sum provIsion of Rs. 50 crores for basic industrIes and transport for the period 1953-56. 
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Statement V-Progress of Development Expenditure : Central Government-Contd, 

(Rs, lakhs) 

• Head 
Expenditure Progress of expenditure Five 

in Years' 
1950-51 1951-52 1952-53 Total (Plan) 

RevISed Budget 1951-5':) 

1 2 3 4 5 
-

IV, Transport: 
Roads 296'1 365'0 600'0 3124'0 
Inland Water Transpon , , 2'0 2'0 10'0 
Ports and Harbours 78'8 85'7 24°'0 3206'4 
Shipping , 155'1 158'7 418'6 1805'8 
Railways . o • 3331 '0 4689'0 4910'0 25000'0 
Civil Aviation 178'2 185'0 217'0 2287'0 
Posts and Telegraphs , 753'9 487'° 579'0 5000'0 
Overseas Communications 8'0 20'0 20'0 100'0 
Meteorological Department , 15'0 15'0 62'0 

Broadcasting , 16'4 35'0 43'3 352'0 

TOTAL 4817'5 6042'4 7°44'9 40947'2 

V. Social Services : 
Education, 124'6 149'4 423'0 3901'6* 

Health 7'5 10'3 45'S 1787'4 

Housing 100'0 168'0 900'0 3850'0 
Labour and Labour Welfare, 55·9 48'S 55'3 397'3 

Amelioration of Backward 
Classes, Scheduled Castes 

7OO ' ot and Tribes 174'7 180'0 

TOTAL 288'0 550'9 1603'8 10':53':)'3 

VI. Rehabilitation , 2°32'7 2854'4 2657'S 8500'0 

VII, 1170rks and Buildings, 23'4 57'4 2°7'8 n02'3 
4 

VIII. Finance Ministry Schemes 92'0 100'5 108'9 439'6 

IX, North East Frflntier Agency 10'6 30'0 20'9 300'0 

X, Andamans 382'8 

XI. Loans to Corporations 
1200'0 

XII, MiscellanJOu ~ 0 

650'0 

GMNDToTAL 10464'3 14646'1 17429'5 1240S4'3 

--.Includes Ra. 4 c:rores-Cor -voluntary welfare organisations for the period 1953-56-

tIn addition. about RI, 9 crorel arc likely to be available by waf or C:ntral grants under ArtiaJc %7S (1) or the 

Constitution, 
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Statement VI-Progress of Development Expenditure in States by Heads of Development 
(Rsolakhs) 

~ Head 

1 

Agriculture 
Veterinary and Animal Husban

dry 
Dairying and Milk Supply " 
Forests , 
Co-operation -
Fisheries 
Rural Development , 

Irrigation P~oje9tS 
Power Projects 

Cottage Industries , 
Other Industries 

Roads 
Road Transport 
Ports and Harbours • 

'Education 
Medical ° 

Public Health _ 
Housing, 

". 

TOTAL 

TOTAL 

TOTAL 

TOTAL 

Labour and Labour Welfare 
Amelioration of Backward Classes 

TOTAL 

Miscellaneous 

GRAND TOTAL 

Development Progress of expenditure ° 

Expenditure . 
in 1951-52 1952-53 

1950-51 (Revis~d) (Budget) 

2 

96'9 
122'7 
7S"1 
82"6 
53'3 
85'2 

3225° 0 

2035°5 
1777'3 

102'3 
445'5 

954'5 
144'4 

0-1 

1833'3 
552 °6 
366 '0 

142°5 
32 '3 

259- 6 

3186-3 

72 '6 

II943-5 

'3 

123°9 
138'9 
87- 0 

99°9 
57'1 

136-8 

2918'2 

2005°6 
763°0 

516°5 
215° 8 
32 °8 

338'6 

3872 °3 

108°9 

13859° 1 

4 

2525°8 

174'8 
95'7 

166'7 
II607 
6~08 

195°2 

324°'7 

3506'2 
2844'1 

6350'3 

2008·8 

2253°6 
873'1 
6u'5 
299'7 
38 0 8 

409°7 

4486°4 

303°4 

17136° 1 

Five 
Years' 

Total (plan) 
1951-56 

5 
: t= 

103S0S 
78100 
969°5 
661'2 
413° 6 

1047° 1 

17407°9 

16796°5 
1275.4°0 

29550"5 

8763° 1 

~ 1I~4°5 
4243'6 
3923°6 
1°31·6 
294'4 

2187°2. 

23344°9 
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Statement VII-Progress ol.Development Expenditure by States 

_____________________ -_ (Rs, Jakhs) 

Assam ' 
Bihar 
Bombay 
Madhya Pradesh 

• Madras , 
Orissa 
Punjab , 
Uttar Pradesh 
West Bengal • 

States 

I 

TOTAL' A' STATES 

Hyderabad 
Madhya Bharat 
Mysore , 
PEPSU • 
Rajasthan 
Saurashtra 
Travancore-Cochin , 

TOTAL C B' STATES 

Jammu and Kashmir 

Ajmer 
Bhopal , 
Bilaspur , 
Coorg 
Delhi 

, , 

, Himachal Pradesh • 
Kutch , 
Manipur 
Tripura , 
Vindhya Pradesh • 

TOTAL Ie' STATES 

G.wm TOTAL 

Expenditure 
in 

1950-51 

-
2 

103'0 
793'9 

2011'0 

797'5 
3~4'2 

320'3 
281'2 

1378'3 
1012'2 

602'9 
213'1 
524'3 
47'5 

189'8 
158'0 

270 'S 

2006'1 

12,6 

41 '2 

1'3 
2'4 

51 '4 
6'4 
4'1 
0'4 
2'3 

26'4 

Progress ot expenOlturc 

1951-52 
(Revised) 

3 

141 '8 
1348 '1j 

23u'2 
782 '4 

2770'S 
278'9 
377'3 

1722'6 
1308 '1 

11°42'4 

714'8 
2S1'O 
S42'8 
S2'S 

217'7 
212'8 
S04'4 

14'S 
40 'S 
3'0 
6'4 

S9'S 
17'7 
18'2 

1952-53 
(Budget) 

4 

247'7 
1531 ,8 

2922 '7 
954'3 

3008 '2 

366 '6 
591'0 

2294' I 

1376 '1 

13292 '5 

792 '6 
438'8 
627'9 
119'2 

216'1 

357'6 
598'1 

20'3 

83'4 
11'4 

7'S 
120'6 

94'7 
74'7 
21'S 
2S'9 
96'4 

S56'4 

17136'1 

Five 
Years' 

Total (plan) 
1951-56 

s 
1749'2 
S729'1 

14643'5 
4308'2 

14084'1 
1784'2 
2020'7 

9782 '9 
6909'7 

610II'6 

4155'0 
2242'0 
3660 '2 

814'2 
1681'4 
2041 '0 

2731 '9 

17325'7 

1300'0 

IS7'2 
389'9 
57'1 
73'0 

748'0 
454'7 
30S'3 
154'8 
207'3 
639'2 

3186" 

82823'8 



APPENDIX TO PART I 

NATIONAL BUDGET.ING AND THE PLAN 

-:.National budgeting is a techni ue of economic tannin which ha . recent 
years- in CQUntrieS like the United Kingdom, Netherlands, Norway and Sweden to ensure 
a certain ,balance$tweeti.theJiemand-fot-res.ources and th~pIDY of resources from year to 
y~ar. 'A pational budget ~ diffeJ,"e~t from other familiar forms of budgeiS(aS"" those of g.ovem
ments and local authorities) in that it attel!!pt~.!~ -cover the economy as a \!holeand not i~t a 
Qart of th~ transactions within it. It takes 41to account not only the fiscal budget but also 
aggregate consumer income ::md expenditure, accounts of corporate and unincorpQrated enter
prises, budgets oflocal authorities, etc.. For ensuring a balance between the demand for parti
cular goods and services and their ,supply (in addition to a balance between aggregate 
demand and aggregate supply), investment budgets as well as-commojity, foreign t;Kchange 
and manpower budgets are also constructed for the purpose of national budgeting. 

2. The usefulness of an approach which 'encompasses the :whole .§.Ystem and, in .' -
consequence, helps t5) formulate economic policies -based on an analysis of their likely 
repercussions on all important aspects of its operation and growth cannot be over-~timated. 
It might be even regarded as a pre-requisite of system~~~. There are, however, 
several dMficu1ties, .ip. J?rastice. ~. The most striking of these is often the dearth of statistical 
material in the required detail. Before a national budget can be .constructed there should be, 
at the very minimum, a set 'of national accounts for a serie~ of years which could be used as 
the basis of for~casting. Though progress in regard to national income statistics has been 
considerable in the last decade, the lacunae from the point of view of national budgeting are 
,still many. Data in regard to 'S~~gs are very imperfecj: in !l10st countries, since they a!e 
o,ften aeriyed as a resJ<1:ual and are no:t .always.-direct1y computed. Even where a fairly reliable 
lseries of data exist, savings cannot always be related to the forms in which they are held or 
Ithe financial intermediaries through which they flow, so that it~ not possible to infer from 
ithem the asset-preferences of the community. On the side Qf investment, information on 
changes in the holdings of stocks is in almost all cases of a scattered nature and includes the 
effects of price changes. The relationships between these magnitudes are vital factors in 
economic forecasting, particularlY when there is a large sector in the economy which is only 
partially planned and controlled. 

I 

3. Apart from the statistical1imitations, there are the usual problems involved in foreO!St-
ing when a number of variables are involved and when the precise nature of the relationships 
between them is not clear. These relationships are often complicated by behaviouristic, 
institutional and technical factors like changes in tastes, shifts in the distribution-pattern of 
incomes, possibilities of substitution between one factor and another, innovations, rate of 
growth of education and technical skills, etc. In a growing, dynamic system these factors 
could make a considerable difference to the demand and supply of resources even in the short 
period. 

100 
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4. The above considerations apply with special force at the present time in Indja .. 
National income statistics are still in their infancy. There are large saps in the information 
available about certain sectors of the economy, which probably introduce a high margin of 
error even into the estimates of aggregate national income. No estimates of aggregate 
consumption expenditure have been made on a basis comparable to the estimates of aggregate 
national income. Little is known of the processes of capital formation in the rural sector 
or of Its magnitude. Estimates of the contribution of services (including trade) -to the 
national product are by and large notional. At the same tIme there are evidently significant 
changes taking place in the distribution of incomes, not only as between the urban and rural 
sectors but as between various s;:1asses within these sectors. These are proceeding sid~ by 
'side with changes in the community's pattern of consumption and they have the effect, to 
some extent, of diversifying employment opportUnities and absorbing part of the u!lutihsed 
and under-utilised resources. The rapid and growing rate of nugration from rural to urban 
areas is another factor which affects conswnption and employment patterns. Of all these only 
the barest details are known, insufficient even to reconstruct a picture of what precisely have 
been theIr effects on the demand and supply of resources in the last few years, not to mention 
their complete inadequacy for purposes of forecasting future: trends. 

5. Any attempt to bring out statistically the implications of plaruiing in India in terms of 
concepts and relationships used in national budgeting elsewhere can, at this stage, serve 
only an illustrative purpose. Th~ statistical basis of the estimates would be admittedly' 
wc~. In a country in which additions to investment are hkely to take place to a great extent 
through the dlrect application of hitherto unutilised manpower, leading in turn m a variety 
of ways to improvements in income and conswnption standards, the estimates may not even 
adequately reflect the nature of the chang~ that will come about as a result of development. 
They could, however, ~erve one purpose. Provided it is underst06d that th~ estimates 
represent only certain notional magnitudes, which have to be tested as more reliable statistics 
become available, they could provide a basIS for makmg a provisional appraisal of the Plan 
and for checking in a general way its internal consistency. 

ESTIMATES OF NET OUfPUT BY INDUSTRIAL ORIGIN 

6. An estimate of national income by industrial origin is available for 1948-49 in the 
First- Report of the National income Committee. In the Five Ye..ar Plan there are tar~ets of 
production for the more important industries and commodity groups. On the basis of these 
two sets of data an attempt can be made to estimate the likely ~ons of the national 
ncome by the end of the plan period. It is inevitable that the forecasts would be firmer for some 

sectors than for others. In agriculture, for instance, the commodities for whiCh there art; 
specific targets in the Plan cover about 60 per cent of the total output. The coverage of 
'he Plan in respect of industries organized on a factory basis is also fairly large. But in other 
spheres, partlcularly in regard to small enterprises in industry and trade and the te~iary 

sector in gcn~ra1, the basis for forecasting is less firm. 
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7. The estimates of net output in 1955-56, prepared on the basis indicated above, are 
shown in the following table according to industrial origin and in a form comparable to those 
published for 1948-49·by the National Income Committee : 

Agricult.ure-

I, Agriculture, ani:tqpl husbandry and ancillary activities 
2. Forestry • .', 
3. Fishery 

Mining, Manufacturing and Hand-trades-

4. Mfuing 
5. Factory establishments 
(i. Small enterprises 

, 

-Cemmerce, Transport antI Communications-

7. Communications (posts, telegraph and tcl{'phon~) • 
8. Railways 
9. Organised banking and insurance. 
t~ Other commerce and transport 

Otker Services-

I I. Professions and liberal arts • 
12. Government services (administration) • 
I3. Domest ic service 
14. House property , " 

Nf.T DOMESTIC PRODUCT A.T FA.CTOR COST 

Net earned income from abroad • 
NATIONAl INCOME 

(Value expressed at 1948-49 
prices in Rs. hundred 

crores) 

1948-49* 1955-56 

40 .7 
0.6 
0.2 

0.6 
5·0 
9,4 

15·0 

0·3 
1.8 
0·5 

14·4 

17. 0 

3.2 
4. 6 
1·5 
4·5 

13.8 

87·3 
--0.2 

87,1 

47·9 
0.6 
0·3 

0.8 
6.8 

10.6 

18.2 

0·4 
2·3 
0.6 

15·4 

18,7 

3·4 
5. I 
1·5 
4·8 

14·7 

Ioo'4 
-0·4 
100.0 

* The estlmatesforI948-49 are from the FiIstReportoftheNationallncome Committee. Anamountof Rs. 0'8 
hundled crores has however been transferred from 'Factory Establishments' to 'Small -Enterprises', and 

.R,s. 0'2 hllnlred crores from' Railways' to' Other Commerce and Transport'. 
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8. It·will be seen that the largest addition to national output is expected to come froPl' 
the agricultural sector though, in terms of percentage increases, the greatest improvement is 
likely to be shown in industries organised on a factory basis. A more detaUed breakdown of 
the estimates in respect of agriculture (excluding forestry and fishery) is given below:-

(Value expressed at 
1948-49 prices in 
Rs. hundred crores) 

Foodgrains (including pulses and gram but excL fodder crops) • 
Commercial crops • 
Vegetables, fruits, condiments and spices. 
Miscellaneous crops and livestock '. 
Adjustments required in respect of above items 

1948-49 1955-56 

23·4 27·4 
7·7 11.0 
5·8 6·3 

12.0 12.8 
-8.2 --9.6 

40.7 47·9 

As for factory establishments, the estimates are based mainly on net values added by 
manufacture in 1949 (for which data are available from the Census of Manufactures) and on 
the production targets for 1955-56 in the working plans for industries prepared by the 
Commission. In the case of a few industries not covered by the Census of Manufactures, 
rough estimates have been attempted on the basis of available data on the gross value of 
output and the raw materials consumed. The industries which are covered individually in 
these ways account for about 2/3 of the net value added by factory establishments in 1948-49; 
in respect of these industries it is estimated that there would be an increase in net output of 
the order of 40 per cent by 1955-56. In the remaining industries (i.e., those accounting for 1/3 
of the net value added by factory establishments in 1948-49) it is assumed that there would be 
an improvement of about 25 per cent in the same period. 

9. The industries for which individual estimates have been attempted cbuld J:>e broadly 
divided into consumer goods and producer goods industries. The net output of the former, 
which cO'/ers industries like cotton and woolle~xtiles, sugar, soap, paper, electric fans, vege
table oils etc., is expected to go up by about 24 per cent as compared to 1948-49. The increases 
are likely to be more striking in producer goods industries wh~re the improvement is expected 
to be of the order of 70 per cent. A breakdown of the estimates of the net output of factory 
establishments , reclassified roughly according to the nature of the product, is given below : 

(Rs. croreV 
1948;49 1955-56 

I. Industries covered individually in the estimates: 

Consumer goods industries: 
(i) Primary essentials (including cotton and woollen textiles, vegetable 

oils, soap, paper. glass and glassware, etc.) •••• 202 

(il) Secondary essentials (including bicycles, sewing machines, electric 
lamps and fans, silk and artificial silk, etc.) • • • 4 12 



rroducer goods industries : 

(i) Chemicals and metals 
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(it) Fuel oil and p:>wer (Le., petroleum and electricity) 

(it) Engineering (including machine tools, diesel engines, batteries 
and dry cells, electric motors, power transfonners, locomotives 
and wagons, textile machinery, etc.} 

(tV) Other intennediate products (including jute textiles, cement, paints 
and varnishes. etc.) . . . . • 

II. Other industries not covered by individual estimates 

. -(Rs. crores) 

1948-49 1955-56 

32 

17 

31 

47 
167 

500 

10. Small enterprises cover village industries and crafts as well as urban industries not 
covered by the Indian Factories Act. The inadequacy of data in regard to these and the tenta
tive nature of the estimate for even 1948-49 (the base year used in our calculations) has b~~n 
emphasized in the First Report of the National Income Committee. The Five Year Plan sets 
down certain targets for village industries like handloom, oil ghanis, khadi, gur and khandsari, 
leather etc.; the net value added by these industries, after allowing for subsidies that niight be 
required by wa'1 of cesses on the factory industries, is likely to be about Rs. 40 to 50 crores 
higher by the e,nd of the Plan than in 1948-49. For the rest, ~ increase in output of -I per 
.(;e.n~ p~r annum over the period covered has been assumed. 

'iI. The net value added by railways covers m~n1y the gross earnings adjusted for cost of 
raw materials; since the wages and salaries paid out in the capital expenditure of the railways' 
do not come into the estimates elsewhere, some allowance has also to be made for' "these. 
The estimates for 1955-56 are based on an assumed increase of 15 per cent in the volume of 
passenger traffic and of 40 per cent in the volume of goods traffic as compared to 1948-49; 
about 50 per cent of the expenditure on the capital-programme in 1955-56 is also as~umed to 
be 'On wages and salaries and is taken credit for. 

12. The estimate in regard to 'Other commerce ~d transport' assumes that the 
contribution of these to the natiQtlal product will go up by roughly 10 per cent of the 
increase in commodity production which is taken roughly as the output under agriculture, 
mining, manufacturing and hand-trades. The estimates for 'Other, Services' are notional. 

13· The use of 1948-49 as the base year in the above calculations prevents a direct esti
mate being derived of the increase in national income in the period of the Plan. It may, how
ever, be s~e to assU{Il.e that the level of per capita income was perhaps.-only inaintaineCr con~
tant between 1948-49 and 1950-51. If this assumption is made, the national income in 19SO-S1 
(at 1948-49 prices) would work out to about Rs. 8900-9000 crores, and the increase in the 
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national income by the end of the Plan at II to 12 per cent of the 1950-51 level. It must 
be emphasized however !..hat this estimate of the increase in national income in the Plan period 
does not take fully into account the possible increases in income from some of the schemes 
like the community development programme which figure in the Plan. Direct application 
of unutilised resources and concentrated efforts for increasing productivity may in specific 
areas raise incomes by 25 per cent or more, but in what manner this will come about or how 
widespread such increases will be cannot be precisely foreseen at this stage. 

SAVING AND INVESTMENT IN THE ECONOMY 

14. The information available on saving and investment in the economy is naturally 
even more fragmentary than the data for estimating national income. We should therefore 
stress once again that the estimates presented here are only intended to be illustrative and 
to serve as a basis for fixing certain magnitudes which, however notional, are useful f.or 
planning. 

IS. On the side of investment, the most reliable estimate that can b~ made is for invest
ment in the public sector. An analysis of government expenditures shows that the net invest
ment on public account in 1950-51 was of the order ofRs. 185 crores.· 

This was roughly distributed as follows :-

Irrigation, navigation, drainage, etc. (including multi-purpose river valley 
schemes) 

Agriculture 
Electricity 
Industries 
Railways and communication,s 

Roads and buildings . 
Other miscellaneous .heads -(including expenditure not fully covered by 

above) . 

(Rs. crores) 

41 
7 

23 
12 

38 

42 

16 

18S 

In regard to investment in the private sector the data available are more suggestive 
than conclusive: For instance, in 1950-51, imports of '.Machinery and Mill Work' amounted 
to about Rs. 80 crores; together with 'Instruments, Apparatus and Appliances' and 'Vehicles' 
(excluding motor cars and cycles but including locomotives, ~gons and spare parts), the to~ 
imports of capital goods in this year amounted to about Rs. 121 crores. Approximately Rs. 40 

crores of the imports were probably for investment in the public sector, and another Rs. 10 
crores or so were likely to have been in the nature of durable goods used directly by consumers • 

• In conformity with the definition of net investment used here. which relate I .' mamly to i,!vC$lme~t 
in fixed capital (i.I. machinery and capItal equipment, t9(>11 and implements, commurucauons, b~udUlrr,et~.) 
net of depreciation, an amClunt of about RI. 47 crores h~s been deducted from develofme"l 
expenditure in the public sector' to allow for recurring expenditures m the development' programu c. 
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The remaining Rs. 70 crores could be considered as having been imported for private invest
ment in industry and transport. For a more accUrate measure of the net investment in the 
private sector on capital equipment, it would appear that the following adjustments would 
also have to be made : 

(i) addition of 25 per cent of imported value of equipment to cover customs duty,· distri
imtion charges and ipstallation co ~ts; 

(ii) addition of about Its. 6o'crores for the output of equipment by the' domestic engineering. 
industry organised on a factory basis;" and . 

(iti) a deduction of about Rs. 30 crores to allow for equipment required to meet deprecia
tion. 

Thus we arrive at a figure of about Rs. 105-110 crores as the likely order of net invest
ment in capital equipment in industries and transport, 1irrge as well as small-scal~, in 1950~51. 
There is apt to be some double-c~unting here since imported material may to some extent be 
figuring also in the output of the dpmestic engineering industry. ;Sut, on the other hand, this 
estimate does not cover the output of durable capital goods by small enterprises in the COuntry 
(e.g. bullock carts and hackney carriages, tools and implements~ iron castings, etc.). 

16. The other important item of capital formation on private account is construction of 
buildings. In regard to this again, the information available is inconclusive. The allocations 
for constructio~ of buildings of certain materials like cement and steel provide the only basis 
on which estimates can be attempted at this stage. The available data on these allocations, 
applied to certain rough estimates as to the cost of building covered by materials like cement 
and steel, suggest that net private investment in constructions using these materials was 
probably of the order of Rs. 100 crores in 1950-51. The differences in construction materials 
used in different areas and in diffefent types of buildings are -however so great that this 
estimate can be regarded as only a first approximation. It will be noticed also that it does 
not cover constructions which do not use cement and steel (mainly lri'the rural areas). 

17. The gap in our information is greatest in respect of investment in agriculture, smalI
scale and cottage industries and tesidential construction in rural areas. Such investment draws 
mainly upon local materials and direct contributions of labour. Transfers of savings for the 
purpose are probably small relative to the magnitude of investment, and they are m any case 
difficult/to trace. We might surmise that the greater part of the direct investment in rural areas 
is for covering depreciation of existWg capital stock, bqt it cannot be assumed that the volume 
of net investment is insignificant. It is also important to bear in mind that, in a programme 
of development, the largest potentialities lie in the direct application of manpower and local 
materials to investment. 

18. On:the .side of savings, the savings of the public sector corresponding tq the defini
ti~n of net investment used here can be computed roughly from th~ accounts of the Central 
and State Governments. Income tax statistics show the incomes of corporate enterprises 
(exclusiv~ of depreciation provisions) as well as taxes and dividends paid by them, from which a 
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rough estimate can be made of corporate savings. As for personal savings and savings of 
unincorporated enterprises, they are of two kinds: (a) those directly invested in agriculture, 
small scale and cottage industries, and residential housing; and (b) those invested in financial 
assets and which, therefore, lead to corresponding increase in financial liabilities in the 

system. Any estimate of savings directly invested in agriculture, small scale and cottage 
industries, and residential housing would naturally have to correspond to the estimate of spch 
investment; as already mentioned, there is little information available on-these, and so the mar
gins of error are likely to be substantial. As for savings invested in financial assets, which find 
their way into real investment through the government and other institutional agencies, fairly 
reliable data ar~ available on some of the assets into which private savings flow. But there 

• is again some chance of double-counting here, and moreover, with the available information 
the net cannot be cast wide enough to cover the entire range of private savings invested in 
finanCial assets. 

19. Subject to all the limitations and deficiencies detailed above, an attempt can be made 
to construct an illustrative mode1 of the pattern of saving and investment in the economy. 
The following-statement shows rough estimates for the major categories of saving and 
investment in 1950-51: 

INVESTMENT-

Domestic investment on public account • 
Domestic investment on private account-

<i) Large and small scale industries • 
(i.) Transport other than railways 

• • 

• 

(ii.) Construction of buildings (including residential housing and business 
construction) 

(if) Agriculture, and cottage and small scale industries in rural areas • 
Investment abroad (net)t • 

SAVING 

Savings of the public sector (including railways) 
Savings of the private sector-

• 

(a) corporate enterprises. ••• • 
(b) unincorporated enterprises and personal savings (residual) • 

oJtDhlch 

Private savings as reflected in
(.) Insurance policies. 
(i.) C0-6perative banks (deposits and share capital) 

·Excludes investment in inventories. 

• • • 

• • 
• 

(Rs. crares) 

80 

25 

100 

20 

60 

470 

40 

332 

tRepresents the increase in net external assets on account of the surplus in balance of payments in this 
yelQ'. 

*Since about RI. 47 crores have been deducted from the deve!~pment.pro!p'llIJ1lDe'in ~e • public s~~r· 
to allow for recurring expenditures not coming within the definitIOn of net mvestment used here. a IlDlJlaJ' 
amount is deducted from • public aavmgs • as shown in Chapter III of this Report. 

IEstimate. arc baaed on data for J949-'0. 
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{iu) Small savings 
(iv) Provident funds 
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(v) Currency ~d scheduled bank deposits 

30* 
IS 

loot 
Private savings directly invested in agriculture, cottage and small-scale ISO 

industries, transport and construction of-buildings. . 
N~t adjustment for omissions and double-counting in above 12 

372 470 

The estimate or Rs. 470 crores for net investment excludes changes in inventories; there is 
evidence! that the stocks of raw materials held by manufacturers went down substantially in 
1950--:51, but it is probable that this was more than counterbalanced by increased stocks held 
by traders and primary producers-on account of the prevailing inflationary conditions. Allow
ing, however, for the fact 'that the,aboye estimates are in terms of 1950-51 prices and the 
estimates of national incoll}e for 1950-51 estimated earlier is expressed at 1948-49 price.s, 
the proportion of savings may be placed roughly at 5 per cent of the national income. 

20. The assumption in the Plan is that, Jhrough appropriate measures, domestic savings 
will be raise~ to about 150 per cent of the level in 1950-51; that is, if savings in 1950-51 are 
estimated at a60ut Rs. 450 crores in terms of 1948-49 prices, they will go up to about 
Rs. 675 crores by 1955-56. The sectors in which the additional saving will be done and the 
manner in which they will be channelled into investment cannot be forecast in precise terms, 
but the broad features of the process can be foreseen. Savings in the public sector are likely to 
be larger, and so also, with higher prodUction, will be the undistributed profits of corporate 
and unincorporated enterprises. Agricultural extension services, together with other schemes' 
in the Plan for mobilising under-utilised local resources, will also in effect rai~e the level of 
savings in the community. The unsatisfied and- growing' demand for cement, steel and other 
materials for residen~ial constructions also indicates that when the supplies of these are 
increased the resources necessary for undertaking such investment will be forthcoming. 

21. If domestic savings go up as assumed, gradually in the first two y.ears and more rapidly 
in the later years, the resources available internally for investment over the fiveyear period 
would probably amount to about Rs. 2700-2800 crores.. 'r,hese are expected to be supplemented 
by (a) withdrawal from sterling balances, and (b) other external resources; the two together 
are estimated at about Rs. 800 crores. Internal and external resources would thus make 
possible an aggregate investment programme in the public and private sectors of the order of 
Rs .. 3500-3600 crores. ' I 

lVlANPOWER, COMMODITY AND FOREIGN ExCHANGE BUDGETS 

22. Within the framework of an economy in which there are vast resources of manpower, 
ana. in which the problem is one of under-employment and low productivities, manpower 
budgets' of the kind drawn up in advanced industrial s~stems can have but little signifi~ce. 

"'The net change In the holdmgs of government secunties has not been bsted here, as it is dlfEcult to esti
mate the net change m the holdmgs of the pubbc excludlDg those of offiCial and banking - Instltutlons heIe 
and abroad; part of the Investment in government secunt1es would also be covered 1:y premia paid to 
insurance compames. 

tRepresents largely money savings as a Iesult of rise in pnces in this year. 
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In the latter, forecasts of manpower movements follow from the investment budgets whose 
shape and pattern are themselves determined mainly with reference to factors other than 
manpower. This way of planning manPower movements so as to follow and support investtnent 
programmes is appropriate in countries in which the problem is shortage of manpower. But 
the approach will have to be different in a country which has large surpluses of manpower and 
where the limiting factor is the capital necessary to employ them·. The surpluses themselves 
canru>t be determined statistically except in a general way with reference to techniques of 
production and movements in productivity. Given these, the investment programme will have 
to be so framed as t<1 (a) make the maximum utilisation of underemployed manpower, and 
(b) improve techniques of production and thus raise productivity per head. As explained 
in the earlier chapters of the Report, the importance attached to each of these will have to 
depend on a variety of considerations. Measures to utilise underemployed manpower should 
not, except in special cases and in the transitional stage, be such as- to reduce productivity in 
any line. On the other hand, the techniques of production envisaged should not, except in the 
case of basic industries and services necessary for the rapid expansion of the whole economy, 
be such as woul~ absorb bu-ge amounts of capital leaving little for the employment of surplus 
manpower. 

23. With the data available at the present time on production and disposal of manpower 
in different lines of activity, only broad judgments can be made on these aspects of the prob
lem, and the investment programme cannot be related in precise statistical terms to producti
vity in each line and to "surpluses" of manpower calculated on the basis of the changes 
planned in techniques of production. Broadly we might say that the number dependent 
on agriculture and ancillary activities will be about 5 per cent higher in 1955-56 than in 
1950-51 and, since meanwhile agricultural output is estimated to increase by over 15 per 
cent, productivity in agriculture is likely to go up by about 10 per cent in this period. In 
industries organised on a factory basis, production is expected to go up by 40 per cent; 
probably as much as two-thirds of this increase will come about through higher producti
vity and the rest from higher employment. In small-scale enterprises no increase in 
productivity has been assumed, but the information available on output and manpower 
employed in the different industries in this sector is so meagre that any generalisation is apt 
to be misleading. In the government sector, the National Income Committee has estimated 
wages and salaries paid in the capital programme in 1948-49 at about roughly 60 per cent of 
the expenditure. Since the development outlay on public account is to be more than doubled 
by 1955-56, a corresponding increase in payments of wages and salaries and in employment 
may be assumed. 

24. With the available information on the pattern of income and consumption in the 
country, estimates of demand for the purpose of constructing commodity budgets can also 
be only in the nature of very broad approximations. In the case of the basic commodities of 
consumption like foodgrains and cloth, supplies are the limiting factor today and one might 

-The t:>eclal problem arisingon account of shortages of technical and administrative penonnel is dcaIt with 
elsewhere in the Report. 
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assume that if prices are maintained at a -fairly stable level increased output will be readily 
absorbed by domestic demand. In regard to the less essential commodities, the level of prices 
will be a more important determining factor, and demand may not increase unless the. general 
level of incomes in the community rises or the prices of the commodities concerned are lower
ed ; lack of effective demand would in turn affect production unless the cost structure of the 
industries is sufficiently elastic to enable them to lower prices. All these depend on a variety 
of elasticities concerning consumption and production. Even in countries with more advanced 
statistical information, estimates in regard to demand and supply are therefore difficult to 
make. In India the problem of estimation is still more complex. In the various chapters of 
this Report estimates have been put forward regarding the likely production and con. 
sumption levels of specific commodities by the end of the Plan. These, it must be empha
sised, are based on a variety of assumptions. Estimates of export am import volumes 
are also based on such" rough ~~es~ments of factors affecting demand and ~l!pply. These 
estimates are shown in Chapters III and XXX of the Report. The -commodity "budgets 
which figure in this Report must therefore be regarded as op'eratiollal balance sheets rather 
han as forecasts. . 



PART TWO 

ADMINISTRATION AND PUBLIC CO-OPERATION 





CHAPTER V 

INTRODUCTION 

The goals of social and economic policy are prescribed in the Directive Principles of the 
Constitution. The Five Year Plan represents the first attempt on the part of the Central 
Government and all the States to translate those principles into a national programme based 
upon the assessment of needs and resources. It is now the task of public administration 
to carry out this programme in cooperation. with the people. 

2. In some fields of development, the existing agencies will need to be supplemented 
and strengthened; in others, new agencies will be required to carry through the Plan. In 
all directions, the pace of development will depend largely upon the quality of public 
administration, the efficiency with which it works, and the co-operation which it evokes. The 
tasks facing the administration are larger in magnitude and more complex, but also richer 
in meaning than in earlier days. From the maintenance of law and order and the collec
tion of revenue, the major emphasis now shifts to the development of hwnan and material 
resources and the elimination of poverty ana want. The coming years must be a period 
of intensive endeavour if the goal of the Welfare State is to be realis~d. The patterns of 
organisation and the claims upon both government and administration will now be deter
mined by the needs of development and the effort entailed by the process of development 
which has been described in the first parJ: of this report. Democratic institutions are in their 
• nature difficult to work, for. they call for a consciousness of social purpose, courage to stand 
by principles, and restraint in the exercise of authority. In addition to these, leadership is 
needed in every field of activity if rapid economic development, which must involve effort, 
privation and social adjustment, is also to be secured through democratic means 

POUTICAL ExECUTIVE AND PuBuc SERVICES 

3. The objectives of development are to be fulfilled through national planning withil} 
a democratic, framework which encompasses the Central Government and the States as well 
as, in increasing degree, local self-governing bodies and voluntary social welfare organisations. 
A great deal of leadership, organisation and cooperation are, therefore, called for. One 
important aspect of the problem relates to the relationship between the politica1leadership 
which forms the government and the public services which carry out the administration. 
They have a common aim, the raising ~f standards of living through rapid economic and 
social development and better distribution of wealth and income; their functions are comple
mentary, and neither can fulfil its part without the active help and trust of the other. 

4. The processes through which political leadership emerges in a demoaatic system 
determine also the character of its responsibilities. Adult suffrage, party organisations. legis .. 
latures empowered to make laws and vote taxes and appropriations and the responsibilitf 

III 
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of government to the legislature, are all different facets of a single purpose, namely, so to 
organise political life that those who ,attain pow~r shall reflect the will of the people. When 
a party forms the government, it has to ~trive to carry as large a proportion of the people 
with it as possible. At all times the government has to try and maintain close contact with 
the needs of the people and to secure their support and cooperation for programmes designed 
to meet those needs. The political executive in charge of the government has thus a twofold 
responsibility to fulfil. Its principal task becomes one of assessing what the public desires, 
what its essential needs are, and how they may be met. In other words, its sphere is, in the 
main, one ofpo'licy and the principles that lie behind policy. The political executive has, 
therefore, to give special atten.tion to the formulation of principles and policies in each field 
of activity. Secondly, it has to ensure that the principles and policies which are laid down 
are followed faithfully and, where discretion is vested, it is exercised in the public interest. 

s. In the implementation of these responsibilities, there has to be devolution of power 
to large numbers of public servants who, as a body, constitute the administration. The 
public services stand outside the arena of political life. The security of tenure, expertise and 
knowledge and appreciation of the implications of, different problems and programmes 
derived from experience of dealing with them over many years tends to give to the higher 
grades of public servants a considerable share in the shaping of policy. Their advice is always 
available to the government and they should be encouraged, as indeed it is their paramount 
duty, to tender advice wit~out fear or favour. Even though their views generally influence deci
sions, their main r~le is tet implement and to administer policies apprQved by the Government. 

POLicY AND AoMINISIRATION 

6. The influence of policy on the character of the administration is well understood. 
Errors of policy may be far-reaching in their effects and the most careful administration will 
not wholly compensate for them. In ,the ~anagement of public affairs failures in policy and 

.failures in admiJ;listration can pe ~qually unfortunate. In, some situations policy may be 
the more fundam~ntal aspect, -in others the administration. In recent years, the CentraJ. 
Go~ernment as well as State Governments have had to assume new responsibilities without 
always having the personnel and the experienc~ for undertaking them. Sometimes they had 
no other choice and, indeed, it is inevitable that the respo~sibilities of the government 
should grow rapidly. Since -trained manpower is limited, it is pecessary that the relative 
importance of different objectives and the ability of the government to achieve them, should 
be carefully considered in determining the priorities. In the -fields which are selected by 
the' Government, it is important to remember that unless a policy which has been decided 
upon is pursued'in a sustained'manner, the administration can seldom be satisfactory. In 
relation to national planning the formulation of correct policy has an altogether crucial signi
ficanCe. In particular, it is important to ensure both at the Centre and in the States that 
individual econo!Dic programmes and proposals are carefully related to the requirements of 
national planning and the comm~n national interest should 'always prevail over sectional and 
local claims. 
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7· The decline in the standards of administration which has taken place during the past 
few years points to the urgent need for carrying out administrative refonns! Important 
achievements stand to the credit of the Central and State Governments and the adminis
tration has undertaken large responsibilities. Nevertheless, it is t:IVe that numerous func
tions are now performed less efficiently than before. To some extent this is due to "the fact 
that while the work falling to the administration has considerably increased, the strength 
of experienced personnel in the public services everywhere has been depleted and key 
pe~onnel work under considerable strain and pressure. Growth in the responsibilities of 
government and in the expectations held by the pc;ople now call for a drive for improvement 
in the quality of the administration and in ~e st;rvice which it renders to the community. 
Each administrative authority un,der the government should hold itself responsible and work 
to a programme for bringing about such improvements as are needed in its organisation 
and in its performance. The significance of the present period in the economic and social 
development of the country should be fully recognised by those now engaged in adminis
tration, in particular, by the higher ranks of the public service. They have the opportunity, 
and upon them rests the obligation, which is both collective and individual, of helping to 
establish a strUcture of administration and a tradition of service which will be capable of 
fulfilling the national programme and will provide a sound basis for future advance. Minis
ters have of course a most important part to play in improving the administration. • The 
higher ranks of the administration are entitled to receive from them confidence and 
understandiI!g aJId, in particular. steady support in reforming the system of administration 
and in re-organising it for the implementation of development programmes. It should be 
the combined and earnest effort of both, throughout the country, to effect those adjustments 
in outlook and in the methods of government as will enable each to give its best. 

THREE GROUPS OF PROBLEMS 

8. In the two chapters that follow we consider at some length the principal problems 
which arise in connection with the improvement and strengthening of the administration. 
These may broadly be divided into two groups. First, there are the problems bearing on 
the entire field of public administration, such as, for instance, the achievement of high 
levels of integrity, efficiency and "economy. To these may be added the need for structural 
changes to raise the level of administration in the less advanced States and to equip the 
government with machinery to carry out its economic functions in a manner more adequate 
to its present responsibilities. In a second group, we may include problems which bear 
upon the administration of development programmes in the district. It is in the district that 
the administration comes into the most intimate touch with the citizen and develop
ment programmes become vital to the people. It is, therefore, necessary to consider questions 
such as the improvement of the machinery of general administration, on which so much else 
depends, the establishment of an appropriate agency of development at the village level, 
the coordination of development activities undertlken on behalf of government, the Staw 
agencies and, finally, questions such as regional coordination and SUpervision of district 
development programmes and the place of social service agencies in the reconstrUction of 
rural life. " 
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9. Even if' the government 'does all that lies in its power to improve the administration, 
the success· of planning under democratic conditions will still depend upon the. measure in 
which the association and co-operation o( the people ~s enlisted in forn1ula~ng and implement
ing var}ous programmes. The experience of the past few years brings out clearly the need 
for a reorientation in outlook on the part of officials as well as of non-official representatives. 
In each field of activity there is a great deal of assistance which the people can render to the 
administration and, in a later chapter, we consider the directions in which such co-opera
tion may be developed as part of the Five Year Plan. As the administration responds to the 
needs and the wishes of the public, the latter may be expected to react with a positive 
desire to assist the administration. In the context of the Five Year Plan, it is especially per
tinent to remember that the distinction between official and non-official workers is related 
to the content of their respective responsibility; no longer to the objectives they subserve. 



CHAPtER"l 
REFORM. OF PUBLIC ADMINISTRATION 

ADMINISTRATIVE LEADERSHIP 

The principal objectives to be achieved in public administration are integrity, efficiency, 
economy and public co-operation. These aims are closely inter-related and, to some extent, 
inter-dependent. Measures designed to secure anyone of the objectives help to achieve others 
as well. The problem, however, has to be approached simultaneously from several directions. 
The end we seek is service of the community through good administration. That service, more 
especially in a State, which aims to become a Welfare State, depends on the goodwill, appre
ciation and co-operation of the public. Co-operation and goodwill are obtained when there 
is a belief in the integrity and efficiency of the administration. 

2. The responsibility of the higher ranks of the public services for improving administra
tion in this respect from within has already been emphasized. Cabinets have to provide the 
machinery and the administrative leadership which can exert itself in favour of reform and 
improvement. In the Central Government, the object could perhaps be promoted best by 
placing the Secretary to the Cabinet in a position analogous to that of the Permanent Secretary 
to the Treasury in the United Kingdom. To some extent this has already been achieved. 
The Cabinet Secretary should thus become the principal official adviser to the Cabinet and to 
the Prime Minister and other Ministers on important problems of administration. In the 
States, the Chief Secretary should fill an analogous role. He might be relieved of some 
of his routine duties so that he could give greater attention to the problems of co-ordination 
and administration. 

INTEGRITY 

3. Integrity in public affail-s and administration is essential and there must therefore be 
an insistence on it in every branch of public activity. The influence of corruption is insidious. 
It not only inflicts wrongs which are difficult to redress, but it undermines the structure of 
administration and-the confidence of the public in the administration. There must, therefore, 
be a continuous war against every species of corruption within the administration as well as in 
public life generally and tlte methods to root out this evil should be constantly reviewed. 

4. The opportunity for corruption in various forms might arise almost anywhere in the 
administration, but it exists in a larger measure in some fields of public activity than in 
others. It is more difficult to detect where it is collusive. As a rule, where policy is clearly 
prescribed and the principles on which claims may be determined admit of no doubt, the scope 
for corruption is small. Vagueness of policy or frequent changes in it have the effect of 
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increasing the scope for corruption. In recent years, the shortage of essential supplies, which 
occurred from time to time, led to an increase of corrupt practices. The co-operation of the 
public is very necessary in order to eradicate this eVil. 

s. Stable Governments are in a better position to deal with such corrupt practices than 
unstable governments, where there is a tendency to remain in power by adopting devious 
methods. In such circumstances, some officials may be willing to compromise themselves to 
gain their own ends. Ordinarily. public servants are sufficiently' protected to be able to resist 
unfair political influence. Frequently, however, the remedy comes long after the event. Some 
measures to ensure standards in public life when these are grossly abused are necessary in the 
interest of democratic government itself. Some machinery for this purpose should be devised 
in order to enquire into cases of alleged misconduct on the part of persons who hold any office, 
political or other. Where there is a prima facie case for an enquiry, such, an enquiry should 
be held in order to find out and' establish facts. If the facts thus ascertained point to a 
case of serious misconduct, other steps will follow. It may be necessary to have legislation 
for this purpose. Action under such legi&lation should only be taken at the instance of a 
responsible authority, that is, the Central Government or a State Government. In practice, 
the occasions requiring such a reference would be rare, but the possibility of sueh a reference 
might prove a wholesome influenc(.. 

6. The law "relating to offences involving corruption has been recently strengthened. 'The 
Prevention of Cortuption Act, 1947, provides for the offence of criminal miSconduct on the 
'part of public servan~s in the discharge of official duty and, besides prescribing enhanced punish
ment, makes offen'ces under sections 161 and 165 of the Indian Penal Code cognisable. The 
legislation has noW been extended to cover cases of those who offer 'gratification to public 
servants. It also provides for cases in which a public' servant may be found to have come 
into possession of pecuniary resources of income which he cannot account for satisfactorily. 
It does not, however, provide for those cases in which a public servant's near relations may 
have been found to have become suddenly pch. We suggest that the possibility of removing 
this lacuna should ,be studied and the necessary legislation undertaken. Similariy, it would 
.be l:lseful t9 cpnsid~r whe\h~r public ~ervants should be ,requir,ed to.furnish a re1wn each year 
concerning movabl<:; assets p,c9,ujred by them 0.1: .their near relations during the preceding year" 
The present p,ractice in thi~ ,r~spe~ is, cp.tlfineq .to returns of immovable propeny. 

7· Certain -other suggestions ·have been made recently for dettling with the problem 
of corruptioIl· in· government· offiees. It· has . been proposed, for instance; that since 
corruption is often difficult to prove and firm action is essential, the reputation of a public 
servant'may be· regarded as' .almost 'conclusive'evidence of hls' integrity: .. It is 'true' enough 
that the integrity of an honest public servant is seldom called intO' qUestion, but instances to 
the contrary are· known, to have occurred. It cannot always be 'presupposed that personS 
making allegations would do so-with a' sense of responsibility. In relying on reputation, thete 
.c;ertainly is ri~k·of demoralising the-pUblic service. On the other hand,'as a matter of ordinarY 
administrative practice, an official who does no~ have a reputation for honesty should not be 
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placed in a position in which there is considerable scope for discretion. The suggestion has 
also been made that intelligence organisations fbr tracing and investigating offences involving 
corruption should be strengthened. We agree that the special police establishment of the 
Government of India should be equipped not only to investigate offences in which the Central 
Government is directly interested but also to deal with important cases in the States, when 
local agencies need assistance or have to be supplemented. 

8. The proposal has also been made that where specific allegations of corruption are 
made in the press against an individual public servant by name, he should be expected to clear 
his name by taking the matter to the courts. His legal expenses could be sanctioned on the un
derstanding that if he lost his case, he would liave to reimburse the government and if dama
ges were awarded to him the cost would be the first charge on them. W tj consider that in 
such cases the first step should be a preliminary and confidential enquiry by a senior officer. 
On his report it could be determined whether the circumstances justified prosecution by the 
government or merely permissiop or even a direction to an officer to clear his name in a coUrt 
of law. If the second course is decided upon the suggestion mentioned above about legal 
expenses could be adopted. What is important, however, is that in each case it is the 
government which should determine the nature of the action which any allegations call for. 

9. Apart from prosecutions in courts, it is often felt that the government's own machinery 
for departmental enquiries needs to be improved. The principal complaint is that depart
mental enquiries drag on for long periods. To the extent this complaint is justified, it is to be 
ascribed largely to the fact that senior officers who conduct departmental enquiries are frequently 
so preoccupied with other duties that they cannot give sufficient attention to the en,quiries. 
Sometimes enquiring officers..are not familiar enough with the procedure and may not appreciate 
fully the difference between a departmental enquiry and a trial in a criminal coUrt. Other 
factors which may ca~e ,delay may be the need for consulting. the Public Service Commission 
and the time required for the administrative authorities to make up thea minds whether the 
findings of an enquiry officer are to be accepted and, if so, what the punishment should be., 
The Governm~t of India have recently framed detailed instructions for expediting depart
mental enquiries. 

10. In recent years, perhaps the most conspicuous areas of corruption have been those in 
which businessmen had to apply for permits and licences. Supervision and vigilance within 
the administration were inadequate and illegitimate gains were undoubtedly made. Though 
less is at present h~d 'On the subject, the need for vigilance and drastic measures Continues. 
It is always implicit i,n the unWritten code of conduct for those who hold responsible positionS, 
whether political or official, that the public should always have absolute confidence in their 
disinterestedness and impartiality. In their social relations and all their dealings, they must, 
therd'ore, be especially careful to see th~~ there is no grO':llld or occasion to suggest that some, 
individuals have greatet' access to or influence with them than others. In this connection, 
the recent growth of the· practice among business firms of employing relations or friends of 
friends of influential t>erSons as "contact'men" needs to be discouraged. 
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I I. The measures which have been listed so far will help to maintain the conditions under 
which it should be possible for the government to enforce a high level of integrity. While 
these measures are necessary, the main attack on corruption must be by ensuring efficiency in 
every branch of the administration. We may refer here, in particular, to the following 
suggestions : 

(I) Heads of departments should keep under c0I?-stant review possibilities ,for corrup
tion which current policies and procedures may provide and should maintain 
a watchful eye on the extent and forms of corruption wijich may, at any time, 
prevail within their organisations. If, through the procedures they lay down, 
they provide that individual claims or requests are dealt with to the maximum 
extent possible through clearly stated and well-understood rules or principles, 
they will be able to do much to check the growth of conditions within their 
organisations in whicn' corruption becomes either an ~aSy risk or a risk worth 
taking; 

(2) One of the most important sources of corruption is delay in the disposal of cases or 
applications. The delay may occur on account of excessive conCentration of 
functions or authority, ins~cient staff, poor quality of personnel, lack 'of clear 
policy or directions or other similar reasons. In each organisation the sources 
of ~elay should pe carefully examined and the necessary action taken ; 

(3) In positions in which there is greater scope for corruption, the choice of officials 
should be made with special care; and 

(4) Laxity on the part of employees of government is often due to the fact that honest 
and good work are not sufficiently rewarded and inefficiency and dishonesty are 
pot sufficiently penalised. Devising means to encourage the honest should, 
therefore, be a matter of special concern in every administrative organisation 
which is exposed to any consid~rable risk of corruption. 

We may also refer to the need for r,Ousing publi~ opinion t9 the importance of eliminating 
corruption and of public co-operation in maintaining high levels of integrity in the adminis
tration of all government ~ctivities. 

II EFFICIENCY 

12. The problems of efficient administration converge primarily on men and on methods. 
The present state of administrative efficiency has been recendy described in the following 
words by an experienced observer : 

, . 
"The impressions of a recent tour through the larger portion of the country, combined 

with many years of official and / non-official experience , lead to the conclusion 
thai the machine, though sound in essentials and capable after improvement of 
undertaking arduous tasks, is at the present moment run-down. The work 
allotted to it has increased, the quality of its output has deteriorated. The parts 
removed from it have, in many instances, been replaced by those of inferiQf 
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workmanship. The edge has been taken off through strain and, occasionally 
rough treatment, of many of those that remain. The tenter too is new, 
often impatient. ~d inefficient. Coordination is frequently wanting. For 
reasons, some Wlthin and many beyond the machine's control, efficiency is 
undoubtedly impaired. All in all, there is considerable room for improvement." 

Both in the Central Government and in the States, a small number of public servants 
carry a heavy burden of responsibility without adequate assistance. Much of their time 
has to be given to work which was formerly done at lower levels. Increasingly, while each 
agency of government is accepting new responsibilities, the stage at which effective deci
sions are taken within any department is being pushed upwards. This has cumulative effects 
in asmuch as the process affects the entire business of government and results in loss of 
efficiency both in the making of policy and in its execution. For the administrative machine 
to be equal to the problems which beset it, many changes in methods of work and organisation 
and an outlook of innovation are called for. 

13. During recent years, mainly because new responsibilities have had to be assumed or new 
policies evolved, secretariat departments have had to take up an increasing amount of original 
work. The line between the work of a ~ecretariat department and an authority subordinate 
to it is not always easy to draw. It would be useful if the Central Government could under
take a systematic review of the new functions which secretariat offices have accepted during 
the past few years and consider whether some of them, at any rate, could not now be made 
over to subordinate authorities. A similar review might be useful in the States. Where 
separate departments or other executive organisations exist) it is essential that the heads of a 
department or attached or subordinate office should be able to function with reasonable 
freedom and initiative and, at the same time, with the knowledge that he has the MinistIy's 
confidence. The problem generally resolves itself into one of establishing a clear line of 
responsibility between a secretariat and a department and, secondly, to one. of enabling 
departments to function with the maximum effectiveness. 

PERsONNEL 

14. The requirements of personnel may be broadly divided !pto three categories : (a) 
administrative (including economic), (b) scientific and technical, and (c) subordinate and 
clerical. The administrative personnel consists, in the main, of the members of the Indian 
Civil Service and of its successor, the Indi:)I1 Administrative Service, and in the States includes 
also membe~ of the State administrative services. In the States, besides the ordinary. work 
of the administration, the administrative services provide pe~onnel foi executive duties in the 
field of development. Their numbers are, however, small; and complementary personnel 
(0· technical jobs is inadequate. At the Centre, there are not enough men with the ne
cessary experience and qualifications (a) to undertake work in connecti<?n with the framing 
of' economic policy and the study of economic problems and (b) to manage public enterprises 
in the field of industry or handle executive duties relating to the regulation and control of trad~ 
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-
and industry. In the ranks of the subordinate and clerical personnel also there are gaps, but 
these are associated not so much with numbers, as with lack of experience, lack of training and 
supervision and, to some extent, with faulty methods of work and organisation. 

IS. The steps which have been already taken for the organisation of the Indian 
Administrative Service provide for trained administrative personnel for manning responsible 
posts at the Centre and in the States. As the functions of government expand, there are 
three directions in which it will be necessary to supplement the existing arrangements : 

(i) for doing work which may broadly be described as economic policy and adminis
tration ; 

(ii) for managing industrial enterprises belonging to the Central or State Governments; 
and 

(iii) for work connected with development, land reform and food administration. 

In the first two fields of activity the need will be primarily that of the Central. Governmen~ ; 
the third lies mainly in the States. Proposals for • constituting an econQIXlic. civil service have 
been made from time to time. Sometimes the expression, is employed 10 describe perso~l 
for work connect~d with economic policy and administration, $ometimes fo.r person.nel requir~d 
for the management of commercial and industrial enterprises undertaken by the government 
and sometimes also fOI staff required for economic and statistical intelligenc,e. It is impo.rtant 
to .distinguish these three categories. So,far ~ the flrs~ category, is concerned, the principal 
,problem is to secure that the administrative services shoul<;l.have a sufficiellt,number of officers 
with the, necessary economic experience and ba.ckgro.und. 

16. To.achieve this object, we have three proposals to make. In the first place, indivi
duals with high academic qualifications or special experience in the- economic field .should be 
drawn into the administrative service. There should be scope for drawing persons so equipped 
into the administrative service at age limits somewhat above those at which initial recruitment 
is made through competitive examination. In this ~Qnnection, a higher age J..imi:t, up to 30 
years, for instance, could b; considered. Offiters selected in this manner should first be put 
through the necessary administrative training. Secondly, a proportion of the junio,r officers 
~f the administrative' service should he' selected at' an early stage in 'their careers arid" given 
intensive training in the economic field within' the Government, with 'sUitable business houSeS -
and, if necessary, abroad. 'Thirdly, the practice already 'exists and couId be further developed 
'for optaining' for 'responsible senior positions individUals With special experience and know
ledge from other fields such as universities, banking' and finance and ilidustry •. Fot securing 
personnel'iU the· second category, 'propos3Is for constitUting an ihCluStrial management-cadie 
are at present under consideration. ' Simi1afly,' the-question offinding personnel forecohoniic 
and statistical intelligence "is under conSideration and 'proposals are expected to be formulated 
'in the near future. The problem of obtainihg ~erSoru;tel in adequate numbers for reSpoilsibi~ I _ 

liHes connected with development progratrm~ land r~fonn_ ~d food administration in the 
t· 
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States may also call for supplementary recruitment, depending upon the situation in individual 
States. In the main, however, these responsibilities have to be undertaken by officers with 
experience of revenue and development work in the districts. 

i 

17. Recruitment to posts which are either pe1lll3nent or have to be filled for more than 
relatively short periods is ordinarily made by a public service commission. There has, however, 
been no objective assessment yet for the country as a whole of the way in which these arrange
ments have worked. The need for action in some directions is, however, already apparent. In 
the first place, the experience and observations of the Union and State Public Service Com
missions about the quality of candidates interviewed by them or applying to them should be 
analysed and communicated to universities and other educational authorities. These reports 
should form the basis of an annual review which should in turn be linked with programmes of 
improvement in the field of education. Secondly, both at the Centre and in the States there 
shoUld be greater contact and exchange of opinion between the Public Service Commission 
and the department on whose behalf recruitment is undertaken. The advice of the Public 
Service Commission could be of considerable assistance to administrators in flaming specifica
tions for VariOUl posts. Similarly, appreciation of their needs and difficulties could be of 
hllp to the Public Service Commission. Thirdly, a coordinated approach between the 
Public Service Commission and the administrative authorities could, on the one hand, lead to 
a marked reduction in temporary and ad hoc recruitment, which is still common, and, on the 
other, could expedite the processes of recruitment which tend to take perhaps longer than 
might be absolutely necessary. In the fourth place, from amongst candidates who appear 
before Public Service Commissions but are not selected for particular posts, it should be possi
ble to prepare lists of suitably qualified persons whom administrative authorities could consider 
for temporary appointment to meet their urgent requirements. Temporary appointments 
are frequently necessary, but reduction in their number would be desirable. We would also 
suggest that methods and procedures adopted for selection to different kinds of posts-adminis
trative, technical, scientific etc.,-should be continually reassessed and adapted to meet new 
requirements. • . 

18. Next to recruitment, the training of personnel has considerable bearing on administr
a tive efficiency. Each type of work in the government requires a programme of training 
suited to it. In general, in all branches of administration it is necessary to provide for the training 
of personnel at the commencement of service as well as at appropriate intervals in later years. 
In this connection, we would empha!ise the importance of careful grounding in revenue.and 
development administration for recruits to the Indian Administrative Service and the State 
administrative services. The training of these officers should be entrUSted to experienced 
Collectors. During recent years, this subject has not received as much attention as it 
deserves. This circumstance makes it all the more necessary to ensure that the training 
during probation of new recruits to the Indian Administrative Service should be as well 
organised as possible. 

19. Probationers selected for the Indian Administrative Service are given their initial 
training in the Indian Administrative Service Training School at Delhi. The Establishment 
Officer of the Govermnent of India bas hitherto served as the head of this institution in addition 
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to his own duties. In the early years this combination of duties had some advantage, but 
in the future it is necessary that the Director or Principal of this institution should be a whole
time officer. As the probationers are drawn from all over the country, training in the school 
offers a valuable opportunity of impressing on them a. broad national outlook. The scliool 
should be developed, not merely as a centre for training officers of the administrative service, 
but also as a centre of studies in public administration generally. The post of Director should 
be filled by carefully selected officers who are appointed to it in the course of their service 
careers and, after they have served for a period, move on the other posts. Since traditions 
have to be established for the future, it would be desirable for the first whole-time incumbent to 
the post of Director to serve for a period of at least five years. It might be p~ssible for the 
Central Government to assign to him an official responsibility for seeing that all States have 
proper training programmes for their administrative services. This would reqUire the Director 
to tour different States from time to tiP,le. The school could also be organised as a centre for, 
refresher courses for senior administrative officers from the States and from the Central Govern
ment at stated intervals in their service. In other words, it should be developed as a kind of 
staff college for the higher grades of administrative persons serving both at the Centre and in 
the States. 

20. In connection with its secretariat reorganisation schemes, certain arrangements for the 
training of secretariat staff have already been introduced in the Central Government. The 
stage, has, however; r~ached when the problems of training need the a~tention of a specially 
designated Director of Training, whose responsibility it should be to organise systematic train
ing programmes and refresher courses for different grades of employees. There are certain 
directions in which the scope for training should be widened. For instance, for officers con
cerned with the administration of economic activities, there should be a regular scheme for 
training in well-established business organisations. Finally, it is necessary to recognise that 
in the future, only a small number of r~c1'Uits to the higher services will have had the oppor
tunity of training abroad before they join service. Full advantage should, therefore, be taken 
of the various technical assistance schemes which ar~ now available for prov1ding opportU
nities for specialised training to sele..cted officials. In connection with the administration of 
these schemes, there is need for greater co-ordination between the Central Ministries as well as 
between the Central Government and the States, so that the training programmes are adjusted 
to the needs of development in different fields and the selection of officials for training is 
made with the necessary cafe. In addition to these schemes, we recommend that public 

" \ servants should be encouraged to take advantage of study leave concessions at appropriate stages 
in their careers. 

METHODS 

21. However carefully personnel may be selected and trained when they enter upon their 
duti~, unless the methoas of work employed are sound and well-conceived, there is much 
less of efficiency. So long as the magnitude of government's business was small ,and' perso" 
nnel for exercising supervision was available in adequate measure, it was possible to conti
nue'the traditional methods of transacting business. This,situation no longer exists. Careful , , 
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srudyand review of organisation aI¥l methods can lead to greater economy and efficiency. 
We recommend that the Central Government should have an organisation and methods division 
which should work in close CO-OP,eration with the personnel sections in the different Ministries. 
In the States also, units for the study of organisation and methods are needed and the Central 
Government should provide the necessary facilities for training. Among the problems (which 
need early attention in the field of methods) are the problems of simplifying office procedures, 
elimination of delays, the system of records maintained in the Central Ministries, the move
ment of files, and procedures for efficiency audit in organisations of different kinds. Other 
fields of study might be, for instance, techniques connected with inter-departmental confer
ences, delegation of responsibilities to differ~nt grades of officials, relations between the 
planning units and the executive and administrative sections of different organisations, the 
use of space, working conditions of the lower grade employees of government, and the 
organisation of messenger services in place of the present archaic methods for the employ. 
ment and use of peons in government offices. 

22. Oosely associated with the question of training and methods are the arrangements 
in government offices for supervision and inspection. Senior officers can do much to improve 
efficiency by spending a portion' of their time in inspecting their offices from time to time. 
The {nspections need not always be formal ; indeed, surprise checks have a special value. The 
causes of delay would frequently come to light and be remedied if senior officers and even 
ministers occasionally examined files from the point of view of the time taken before 
conclusions are reached or the necessary action taken. In many departments there is not 
enough contact between officers and the lower grade personnel, nor are there any interme
diate officials who take new recruits in hand, introduce them to their work, and help them to 
understand the functions of the organisation in the wider setting of the government. This is 
an aspect to which each organisation in the government should pay careful attention. Lack of 
the necessary human relations between different grades of public employees leads, in turn, to 
a certain neglect of the welfare needs of lower grade staff. Apart from wha~the government 
may be able to do for them by way of housing or medical facilities, there is much that individual 
ministries or departments can do for their employees through mutual self-help schemes. 

FINANCIAL CoNTROL AND ECONOMY 

23. We have considered a number of factors bearing on the efficiency of administration. 
Many of these relate to matters of detail and application rather than of principle. There are 
three other aspects which involve questions of general approach and to which it may be useful 
to refer. These are : (a) the present system offinancial control ;. (b) the present ~ements 
within the administration for promoting good work and discouraging bad work; and (e) the 
need for careful assessment of results. 

24. A plan of economic development necessarily postulates substantial increase in 
public expenditure. The importance of securing economy and sound financial control which 
is_already generally recognised is, therefore, further emphasised by the needs of national 
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planning. The objects of financial control are to ensure (1) that no wastage of resources 
occurs, (2) that public money is not misapplied, and (3) that for the money spent adequate 
results are obtained. Within the administration the responsibility for ensuring tha~ these 
conditions are observed rests equally upon the administrative authorities and upon finance 
departments although, necessarily, the latter have special duties to discharge. There is need 
always for close co-operation at each level between the financial ~d the administrative authori
ties so that, if any difficulties are encountered, they can be removed through personal 
consultation at an early stage irt the formulation of a proposal and before commitments are 
entered into. Financial procedures which, on the one hand, secure adequate control and, on 
the other, avoid too great an interference in carrying out their own programmes, are essential 
to the efficient execution of the Five Year Plan. The subject, however, requires careful 
consideration and specific remedies can only be proposed after detail~d study with reference 
to local procedures and proble~~. We, therefore, suggest that both in the Central 
Government and in the States the existing arrangements should be reviewed by the finance 
departments in co-operation with the Planning authorities. 

25. It is axiomatic that in every government department or organisation there s always 
some room for economy. Economy is a continuous process and, in addition to inculcating it 
as a habit of niind among all public servants, from time to time systematic reviews of 
expenditure incurred in any office should be undertaken. Within any organisation, perhaps 
the principal source of wasteful expenditure lies in the failure to plan carefully and in 
detail in advance of execution. F r too many projects tend to receive acceptance in principle 
or in respect of their nreliminary stages before they are in fact ripe for implementation. 
Financial control should concern itself not only with the minutiae of expenditure, but even 
more with the scheme of priorities on which a project is based and with the appraisement of 
the stage at which a project may be regarded as having been adequately investigated to justify 
commencement of execution. In relation to large projects, in particular, the more glaring 
mistakes are frequently made in the beginrpng rather than in the course of execution when, 
despite attempts to control and regulate, it may become too late to withdraw. 

INCENTIVES 

26. It has been observed that during the past few years, the ,proportion of those who do 
their work in a routine way", without desire to do better, has 'probably increased. To some 
ext~nt this may have been due to the uncertainty of employment which was felt by numerous 

',temporary employees. The effect of recent decisions has, however, been to reduce the 
.' number of temporary posts and to facilitate the selection of temporary employees with 
good records for permanent and quasi-permanent positions. Expansion in administrative 
organisations accompanied by diminution of supervision and guidance have also affected staff· 

. efficiency. The economic conditions of fixed income receivers of the middle and lower middl~ 
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classes in particular during recent years have undoubtedly been trying. While all these factors 
are relevant to an understandiJ'lr8 of the present state of the administrative machine, they do not 
fully explain. why incentives for good work have become so much weaker than before. In 
this connection. there are two factors which seem to stand out. 

27. The arrangements for assessing the work of an individual official and for encourag
ing him if his work is good and warning or punishing him if his work is bad, are unsatisfactory 
and have to be placed on a sound basis. Reports on the work of individual officials have 
tended to become less specific and less objective than before and the easy course of neither 
blaming nor praising tends frequently to be adopted. Accurate reporting on individuals is 
possible when there is systematic supervision and attention to the work expected of an official. 
It also appears that sufficten~ notice has not always been taken of defaults of duty and there 
bas been too much toleration with llOOr performance. This has tended to blur the distinction 
in terms of reward and punishment between those who are eager and painstaking and those 
who are indolent and careless. 

28. While considerations pf seniority are important, given a satisfactory system of 
appraisement, in cert$ cadres there should be scope for promotion more rapid and more 
conspicuous than the normal rules provide for. This is a principle of wide application and is 
already being applied in some cases. The possibility of extendjng the practice should be 
explored so that, in each field a person who has the requisite ability can feel ~sured that if he 
does outstanding work, the system itself provides adequately for promotion to higher levels 
oC responsibility. There could also be tC1Its for promotions to ~rticular grades ill certain 
related cadres or services, so that m~l1 who st<Ut low in the public service can jump grades 
accordinlt to their ability. 

EVALUATION 

29. With increased investmen; on devel0pJIlent, much more attf'ntion to the systematic 
assessment and evaluation of results from public expenditure is now called tor than was 
probably necessary in the past. The problem arises in almost every project included in the 
Five Year Plan in the Central Government as well as in the States. In each case, the 
machinery for review of results has to be related to its nature and organisation. With every 
important programme provision should always be made for assessment of results. For 
instance, there shoul4 be all annual report and also ~termediate perjodica1 reports. In this 
connection, it may be suggested that reporJS should confine themselves to items of information 
which are intrinsically important and should not become too elaborate. frequently reports 
which are received do not receive me necessary ~dy and analysis, ~d no attempt is made to 
draw practical CQnc1~sions from lhem. Reports which are called for py the Central .Ministries 
from the States or by departments in the States from the districts should invariably be the basis 
oC documents which are subm$tted to the higher authorities and are also made available to the 
project authorities from whQse material they are compiled and later to the public. For import
ant projects or on as~cts whicb need close scrutiny, wherever possiblea there ~hould be 
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arrangements for independent inspection followed by detailed reviews in consultation with the 
project authorities. Systematic evaluation should become a normal administrative practice 
in all branches of public activity. With the object of developing the techniques of evaluation 
a beginning has now been made with the establishment of an independent evaluation organi
sation under the Planning Commission for community projects and other intensive area 
development programmes. 

STRENGTHENING ADMINISTRATION IN THE STATES 

30. The implementation of the Five Year Plan calls for well-organised development 
services in the States. Some States are not at all well placed in this respect, in particular, 
those which have been recently constituted or may be small in size and resources. Viewing the 
country as a whole, there is scarcely any field of development in the States or any level of 
responsibility for which a sufficient number of qualified persons are available. As programmes 
develop, the shortage will become even more acute. To a limited extent, the problem may 
be met by means of joint cadres with neighbouring States or by transfers on deputation from 
other States but other steps are also necessary. For instance, in consultation with the States 
which may desire to participate, the Central Government should investigate the possi
bility of establishing Central development cadres in fields of technical development, such 
as agriculture, engineering, forests and public health. We are not considering here the 
question of All-India Services in these fields, but merely how co-operative arrangements could 
be made by the Central Government in consultation with the States concerned for the 
establishment of joint cadres -for maintaining the supply of qualified personnel for develop
ment in the States. 

31• Since the Central Government obtains its own higher personnel mainly from the 
States, the manner in which it selects officers required at the Centre has considerable bearing 
on morale and efficiency among officers in the States. In this connection, we would make 
three suggestions:-

(1) The accepted principle that service at the Centre should ordinarily be in the 
nature of a tenure assignment should be adhered to in practice for different 
grade~ of officers, both administrative and technicaL; 

(2) Reports on the work of au officers in the Indian Civil Service and the Indian 
Administrative Service should be periodically reviewed by the Central Govern
ment's establishment board ; 

(3) In respect Qf technical personnel in different fields, for instance I engineering, 
medical and public health, agriculture, forests, etc., the Central Government has 
to obtain officers mainly on deputation from State Governments. The normal 
course should be for the Central Government to ascertain from different 
States particulars of officers whom they can make available for any post. 
Selection should then be made, not by any single authority, but by appropriately 
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constituted selection boards. For posts of certain grades, it may be useful also 
to associate with these boards one or two experienced officers from the States. 

ADMINIST'RATION OF PuBLIC ENTERPRISES 

32. Industrial undertakings owned and managed on behalf of the State are a comparative
Jy new development, the only exceptions being the ordnance factories, the railways and the 
Hindustan Aircraft. Factories for the manufacture of telephones, telephone cables and machine 
tools are in different stages of completion. The most important undertaking which 
has been recently completed is the fertiliser factory at Sindri. The Hindustan Shipyard at 
Visakhapatnam and the Government Housing Factory are examples of mixed enterprises 
in which the State has a predominant share. Work on projects for the manufacture of 
penicillin and D.D.T., which were recently sanctioned, is still in its early stages. The 
National Instruments Factory is a continuation of the Mathematical Instruments Office. Plans 
for the establishment of a steel plant are in an advanced stage. The Five Year Plan contains 
financial provision for establishing certain new basic industries. The setting up of a l\tinistry 
of Production a few months ago to take charge of most of the industrial undertakings of the 
Central Government is proof of recognition of the growing importance of State industrial 
under-takings in the economic development of the country, especially in the field of basic 
industries. 

33. Industrial undertakings of the Central Government have been organised as joint 
stock companies, each with its own board of directors. The boards include representatives of 
the Government as well as some representatives drawn from business and industry. Suffi
cient experience has not yet been gained to permit any conclusions regarding the working of 
different undertakings or the results of the present pattern of organisation and management. 
As experience develops and new problems arise, further changes are to be expected. Since 
each industrial enterprise presents problems peculiar to itself, it is necessary to have separate 
boards of directors for different undertakings. There is need also for a central board which 
could give detailed attention and advise the Government in respect of questions of general 
mportance for the public sector as a whole, such as personnel for industrial management, finan
cial and accounting problems, price policies, investment programmes etc. The success of 
public enterprisers in the field of industry has great significance for industrial development 
in the future, since the steady expansion of the public sector is inherent in the development 
which is now being planned. We, therefore, recommend the early establishment of a single 
central board which will concern itself with the larger problems of policy, management and 
organisation for the industrial undertakings of the Central Government. 



CHAPTER VIi 

ADMINISTRATION OF D~STRICT DEVELOP.MENT PROGRAMMES 

EFFECT or: RECENT CHANGES 

The structure of administration 4eveloped during the past century was based upon th 
district as the principal unit with the district officer as the government's principal represent
ative in touch with the people. Besides being in control of the administration of law and 
order and revenue in the district, the district officer held a coordinating responsibility for the 
activities of all departmental agencies within the district. In the heirarchy of administration, 
he enjoyed status and powers which gave him considerable influence over the local population. 
In the Indian States also, the admiillstration was organised through the district, but in the 
majority of States there were no stable public services and personal rule prevailed, so that the 
position of the district officer was generally much less important than in the provinces. 

2. The district is still the most important single unit of administration. As before, the 
maintenance of law and order and the collection of land revenue remain the district officer's 
primary duties. Recent developments have, however, ~tered his position and emphasised the 
need for giving an altogether fresh orientation to district administration. The maintenance 
of law and order must always be an important obligation, but increasingly district administra
tion derives its significance from its role in developing the resources and raising the standard 
of living of the people of the district. The district officer's position is intermediate between 
the State Government, whose policy is determined mainly by a political executive responsible 
to a legislature elected by the people, and local self-governing bodies which are also elected 
by the people. For many ye~rs district boards, muniCIpalities and town committees have 
existed as insthutions of local self government in most of the States, but their development 
programmes have now to be linked up with those of the district and the States. In the past, 
for the limited functions with which the district officer was especially concerned, a democratic 
village agency was scarcely necessary. In different ways the administration was supported in 
rural areas by influential persons such as zamindars, zaildars, village headmen and the like. 
These non-officials helped police and revenue administration in the district, but there was not 
much call on them for creating enthusiasm for development programmes, which were then 
extremely restricted in scope. Though they had some local influence of their own, they were 
largely dependent on the authority which the administration conferred on them and invariably 
they had to reckon with local rivals for power and official favour. In the closing years of 
British rule this system no longer served the purpose for which it was created and was seen to 
be breaking down almost everywhere. 

3. Certain other tendencies were also in "evidence in the field of district administration. 
Over many years, for fields of activity such as agriculture, co-operation, animal husbandry, 
forests1 in4ustries, etc., separate departments ,had grown up and c;st~bllshed their Qwn 
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separate agencies -for work in the districts. To the extent to which these departments had 
functions of a technical character, they were certainly necessary. In rural areas, however, 
a situation developed in which each department attempted to reach the cultivator through its 
own personnel. As a rule, the staff was thinly spread and, at the lowest levels, it was poorly 
paid and equipped. On account of the limited character of the development which was aimed 
at, there was not much in the work of these officials to inspire them with enthusiasm. The 
development departments did not maintain sufficient liaison between their various activities 
and their officials frequently confessed failure either by pleading for more punitive powers 
or for greater assistance from the revenue administration. Although some useful results were 
secured here and there, and those who were progressive or influential took advantage of the 
services provided by the government, development activities in the district lacked unity of 
approach and were always hampered for want of sufficient field staff for carrying out their 
extension work. 

4. During the past decade the machinery of administration in the district has been severely 
tested in another direction also, namely, the procurement and distribution offoodgrains and the 
distribution of civil supplies. When the war ended, the district administration over the larger 
part of the country, was well attuned to the discharge of these responsibilities. With the 
decontrol of food in 1948, the grip of the administration over the problems of supply weakened 
and, although controls were reimposed subsequently, their administration has been distinctly 
less satisfactory than before. Frequent changes in the administration of food control hav.! 
been a disorganising factor in district administration. Operations which should become 
matters of routine, in whose performance there should be a steady increase in efficiency, have 
suffered from the ad hoc character of changes which have sometimes been instituted without 
sufficient regard to administrative implications. In such circumstances, a difficult food 
situation may divert the attention of the entire district administration and affect both public 
relations and the execution of development programmes. 

s. Another set of problems which the district administration faces fall within the field of 
land reform, a subject which is discussed Ilt some length in a later chapter. Wherever zamindt::rz 
has 6een abolished, it is necessary to create a new system of village administration and, 
frequently also, to prepare a new system of village records. This presents an immense 
administrative task. Elsewhere, when new restrictions and limitations are imposed upon the 
larger holders of land and new rights conferred upon tenants and wor~ers, their implementation 
calls for sustained administrative action at various levels reaching down to the village and, 
what is not less important, they cal1 for close control and supervision. When administrative 
arrangements are not adequate, measures of land reform do not fulfil their real purpose. 

6. To the factors which have been described, one more may be added. The quality of 
personnel charged with administrative duties in the districts varies greatly. While examples 
of initiative and independence of judgm~t are by no means wanting, it will be correct to say 
that, in common with other spheres of administration, the majority of districts are now 
administered less adequately than before. Many experienced persons-tbeir number was 
olways limited and was further reduced on account of the Partition of the country-ha\·e 
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moved to secretariats and to the headquarters of departments. The burden of duties falling 
upon State Governments has increased to such an extent and so many new functions have had to 
be assumed that the districts seldom secure at the higher levels the quality of personnel which 
their problems call for. Yet, it is on the record of service which the administration can 
render to the people in villages and towns that governmerits have to justify themselves. The 
institution of the Indian Administrative Service in succession to the Indian Civil Service is 
an important step in the direction of providing in the districts a sufficient number of well-
rained and well-equipped officers who can offer requisite leadership in district administration. 

7. In brief, from now on, the primary emphasis in district administration has to be on the 
implementation of development programmes in close co-operation and with the active support 
of the people. Apart from the problem of finding personnel for the higher positions in the 
district and the problem of adapting the administrative system to the temper of democratic 
government, the reorganisation of district administration has to provide for-

(I) strengthening and improvement of the machinery of general administration ; 

(2) establishment of an appropriate agency for development at the village level which 
derives its authority from the village community ; 

(3) integration ot activities of various development departments in the district and the 
provision of a common extension organisation; 

(4) linking -up, in relation to all development work, of local self-governing institutions 
with the administrative agencies of the State Government; and 

(5) regional coordination and supervision of district development programmes. 

If it were a matter only of machinery and structure, the reorgariisation of the district 
administration would remain incomplete and the results would fall short of expectations. In 
the implementation of development programmes, as indeed in other spheres, public co-operation 
has a vital part to play. The subject is considered more fully in the following chapter. We 
may mention here one aspect of it, namely, the need to ensure that in the scheme ofreorgani
sation of administration in the district, there is a field for recognised social service agencies for 
participating in development programmes. 

STRENGTHENING THE GENERAL ADMINISTRATION. 
, 

8. The general administrative machinery of government constitutes, as before, the back-
bone of the entire structure of administration. The quality of the general administration "has a 
bearing on the lives of large numbers of persons. 1n the measure in which the elementary 
obligations of government are discharged efficiently and justly, the government becomes more 
capable of undertaking economic and social development and of securing the willing co-opera
tion and support of the people. The need for an adequate administrative service to provide 
personnel for positions carryin~ higher responsibilities is now being met through the Indian 
Administrative Service and the State administrative services. In the course of a few years, it 
may be expected that the existing deficiencies of personnel for these positions will be remoted. 
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There are, however, three directions in which the general administrative organisation of the 
district needs to be strengthened urgently. A word may be added here about the position of 
the district officer in the scheme of administration. In the past few years the work of the 
district has expanded considerably and has also become more complex than before. The 
first effect of proposals to strengthen and reorganise the administration of the district, especially 
from the aspect of development, will be to increase the district officer's work and responsi
bility still further. It is, therefore, important to give him the assistance of a senior officer to 
enable him to devote attention to development. Secondly, care should be taken to see that 
too much of the district officer's time is not taken up in matters such as formal attendance on 
higher authorities and submission of reports. In the third place, if additional work has to be 
undertaken in a district over a period, for instance, in connection with a famine, or a land 
reform measure, instead of relying too much on the normal machinery of the administration, 
adequate assistance should be afforded. 

9. In several States, there is an administrative cadre, commonly described as the State 
Civil Service or the Provincial Civil Service, which provides personnel for senior district posts 
involving revenue, executive or magisterial duties. It would assist the growth of efficient 
administration if there were liberal oppoJtunities for the best among the personnel of the State 
services to enter the all-India service. Further the training of the personnel of the State 
administrative services should receive no less emphasis and attention than the training of 
those who enter the all-India services. A major share of the responsible but detailed adminis
trative work in the district is done by members of the State administrative services, and it 
falls mainly to them to coordinate the activities of different branches of the administration 
and to win the co-operation of the people in carrying out development programmes. 

10. In ryotwari and temporarily settled areas, the district administration has been held 
generally to be stronger, better organised and more capable of undertaking new responsibilities 
than, for instance, in the permanently settled areas. The difference is due, mainly, to the 
existence of village revenue officials described variously as patwari, talati or karnam. In the 
permanently settled and jagirdari areas, the implementation of development programmes as 
well as of measures of land reform is frequently impeded for want of village revenue officials. 
It is, therefore, a task of the first importance to recruit and train personnel in these areas for 
village revenue establishments. Many States are already taking steps in this direction, but 
these need greater emphasis and the process has to be hastened. 

II. The third direction in which the general administration of the district has to be streng
thened relates to the territorial units through which district work is now organised. In ryotwari 
areas, between the village patwari and the district officer, it is common to have a revenue inspec
tor in charge of a circle, a tahsildar or mamlatdar in charge of the tahsil or the taluk, and a sub
divisional officer (or other revenue officer) in charge of more than one tahsil or ta/uk. In some 
permanently settled areas, there is no revenue machinery below the sub-division and the line 
of communication from the government to the people beyond the sub-divisional officer passes 
through the local police station. III certain other permanently resettled areas, below the sub
division, there is a union representating a group of villages. With the abolition of zamindari 



"the entire stn1ctl1re below'the 1evef of sub-divisional officer has to be rompleted. Some districts 
are so large that in the iriteres( of efficient organisation they heed to be further divided. As the 
.Bengal Adniinistration Enquiry 'COIIirh.ittee pointed oilt, there is no fi'Xed formula for the ideal 
size of a district and much depehds on the density of the population,:the topography of the 
area and the nature and state of its comtnlinications. It might be usefUl for State Governments 
now to review the size or their existihg distriCts from the point of view of efficient implementa
tion of'developtnent progr.uhmes. Where ho change in the 'size -of the district is considered 
necessary, they'might examine'the possibility of establishing more sub-divisions. As 3. unit in 
district administration the sub-divisi6n lis valuable from 'several points of view. The district 
officer is relieved of much routine work. For a great ttla11y transactions, the people are spared 
the trouble of travelling to district head-quarters. Junior officers holding charge of sub-divi
sions secute training in the exercise of responsibility and initiative. During their'touring and 
field work they are also able to acquire intim~te knowledge of the people. The creation of a 
more adequate number of sub-divisions is also justified by the need to link up local self-govern
ing institutions with the administrative and development machinery of the State Government, 
on which subject some suggestions are offere'd'in this chapter. 

12. Training programmes for executive officials are organised with reference to the duties 
which they are expected to perform. Such training is, of course, always essential. In the 
re"'orientation c>fthe ndministratibn Which is now called for, it is also necessary that, at an early 
'stage in their ~ts, all revenue officials should receive special training in rural development 
work. In other words, just as 'members of the Indian AdministtatIve Service or, the State 
administrative services ,have to learn the work of the patwari, the circle revenue officer and the 
tahsildar in the course 'Of their training, they should also learn the work of the \Tillage-level 
worker and of officers in charge of larger development units. Such training will enable the 
general administrative machirtety of governtnent in the district to assume the role in develop· 
ment work w~ich we envisage for them 'tinder the Five Year Plan. IIi this connection, it may 
be suggested that sirice many distriCt officers are rtew to their responsibilities in'the field of 
development, it may be useful to give them a measure of guidance and orientation >thtough 
occasional conferences, seminars and demonstrati6ns. 

VILLAGE AGENCY FOR DEVELOPMENT 

13. For many decades the village has been the priltlary llhit' for 'revenue and police 
administration but, as a social and economic organisation, it became weaker under British 
hlle. As settled coilditions developed, the village community became increasingly dependent 
6n ·the administration and less able'to manage its own affairs. Even in work undertaken by 
development Clepafurieuts the approach was nearly always to the individual, not to the village 
coniriiuiJity, so that thirty years of oevelopment a,ctivity'have influenced only a fraction of the 
·popUlation. 

• 
14· Legislation 'for setting Up village panchayats exists in most of the States. Since 

independence, several 'States' have'revised thek earlier enactments with the object of promoting 
'the quiCKer development ''Of panchayats and of giving to them a targer tole than I before. In 
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£ome of the newly merged territories similar action needs to be taken. Taking a general view, 
it may be said that panchayat legislation in India is marked by considerabll! boldness of thought 
and an earnest desire to make the village panch.lyat a vital base in the nal10nal structUre. The 
legislation seeks to translate into action the directive principle in the Constitution that the States 
should take steps to organise village panchayats and endow them with such powers and autho
rity as might be necessary to enable them to function as units of self-government. In the practi
cal implementation of this principle some States have made considerable progress, but in the 
country as a whole much remains to be done. We suggc~t that each State should have a 
prog~e for establishing over a period of years panchayats for villages or groups of villages. 

IS. The functions of panchayats are conceived widely enough to permit them to 
comprehend most of the civic and economic activitiesofa village community. In addition, 
panchayats also have judicial functions. In practice, few panchayats discharge all the functions 
entrusted to them, and the activities of many of them suffer from local faction, lack of resources 
and want of guidance. Panchayats have helped social awakening, but they have not had the 
same success in raising the level of village life or in fostering self-help in the improvement of 
village conditions. In other words, although there are exceptions, the panchayat as an institution 
has not yet become the instrument of village reconstruction and development which it was 
intended to be. We believe that the panchayat will be able to perform its civic functions 
satisfactorily only if these are associated with an active process of development in which the 
village panchayat is itself given an effective part. Unless a village agency can assume responsi
bility and initiative for developing the resources of the village, it will be difficult to make a 
marked impression on rural life, for, only a village organisation representing the community as 
a whole can provide the necessary leadership. As the agencies of the State GoVernment 
cannot easily approach each individual villager separately, progress depends largely on the 
existence of an active organisation in the village which can bring the people into common 
programmes to be carried out with the assistance of th~ administration. 

16. Where both pancbayats and co-operative societies exist, it is necessary to distinguish 
their respective functions in village life. ~1any co-operative credit societies are now being 
converted into multi-purpose societies, but multi-purpose operations are not yet widely spread. 
The functions of a co-operative society arc governed by the objects for which it is constituted 
and are limited to the interest of its members. As co-operation develops, the movement will 
become increasingly representative of the village community. On the other hand, the panchayat 
is already intended to represent the entire village community, including those who are landless 
or are not engaged in cultivation, and has to meet pressures from all sections of the population. 
Secondly, a panchayat has a larger authority, both in tradition and in law, over the affairs of a 
village than any other organisation could have. If, by linking up the village panchayat closely 
with development programmes, village leadership can be successfully developed, co-operative 

activity wUl also be strengthened. 
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17. Under the existing legislation panchayats are already vested with many of the func
tions and powers which they need in order to play their part in organising village'development 
progratnmes. State Governments may consider any amendments that may be required in 
panchayat legislation to enable panchayats to assume responsibility for such functions as :-

(I) framing programmes of production for the village; 

(2) framing budgets of requirements for supplies and finance needed for carrying out 
the programmes ; 

(3) acting as the channel through which, increasingly, government's assistance o~her than 
assistance which is given through agencies like co-operatives reaches the village ; 

(4) securing minimum standards of cultivation to be observed in the village with a view 
to increasing production ; 

(5) bringing waste land under cultivation; 

(6) arranging for the cultivation of land not cultivated or managed by the owners ; 

(7) organising voluntary labour for community works ; 

(8) making arrangements for co-operative management ofland and other resources in the 
village according to the terms of the prevailing land management legislation ; 
and 

(9) assisting in the implementation of land reform meas'l!res in the village. 

Thc;se and other similar tasks can be carried out with enthusiasm in the measure in which a 
village community becomes aware of its problems and of the power of its members, through 
mutual aid and co-operation, to solve them. The first aim of village leaders and of extension 
workers is, therefore, to stimulate an understanding of what needs to be done and of the means 
that lie at hand as well as a growing sense of common interest and responsi6i1ity for the 
welfare of every section of the village community. 

18. The process of election by which panchayats are constituted may not always throw up a 
sufficient number of persons with qualities most needed in village reconstruction, such as good 
farmers engaged in improving agricultural practice, enthusiastic workers of the co-operative 
movement and persons whose main interest lies in constructive social work. We, therefore, 
suggest that for village development programmes there should be provision for a small number 
of additional members to be appointed by the State Government or on its behalf, so that the , 
panchayats enlarged in this manner function as village development agencies largely on the basis 
of consent and con~tructive leadership within the village. We expect that this village agency 
will gradually be able to draw up production plans for the village as a whole on the basis of 
programmes accepted by individual farmers and local co-operatives, and will thus become the 
effective base for planning on a national scale in the field of agriculture and rural development. 
These suggestions have been made in general terms because the organisation which will serve 
best at the village level is necessarily a matter of local adaptation. Conditions vary in different 
parts of the country and even the term C village' has several different connotations. The 
points which may be emphasised are (1) the need for an appropriate agency in the village or 
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as near the village as may be possible, (2) the desirability of having as members of the village 
body concerned with various aspects of village development a few persons in addition to 
those who may be elected by vote, and (3) the need to use the village body as an effective 
agency for development in the village and in relation to programmes sponsored by the 
government. 

19. The resources of village panchayats have been recently reviewed by the Local Finance 
Inquiry Committee. Legislation in different States provides for various forms of taxation by 
village panchayats, such as taxation of land and house property, profession tax, vehicle tax, fee 
on transfer of land and other moveable property, reimbursement of recoveries on account of 
judicial fines, fees, etc., and licence fees of different kinds. There is provision also for grant& 
and contributions by the District Board and the State Government. In some States, village 
panchayats are entitled to call for contribution in labour which, according to the legislation, 
could amount in the course of a year, in the Punjab, for instance, to about 48 man-hours, in 
Orissa to 4 days' work, in Madhya Pradesh to IS days' work, and in Assam to 36 days' work. 
Frequently, there is a provisio~that those who are unable to contribute labour may make an 
equivalent contribution in money. These legislative provisions are not yet effective on any 
significant scale. Whether legislation formally provides for contributions in labour or not, it 
is of the utmost importance that village panchayats should find ways of utilising the available 
manpower for works in the village or even outside, for instance, by forming labour co-operatives. 
Legislative provisions may undoubtedly be helPful, but it is by arousing local enthusiasm for 
improving village conditions and promoting common effort that village panchayats can secure 
the largest measure of participation by the people in various programmes of development. The 
Five Year Plan includes proposals for financial and technical assistance to iuraI areas designed 
specially to draw out substantial contributions in labour and money and to stimulate local 
effort in the villages. 

20. In some States the practice of making over a share of the land revenue to the village 
panchayat has been recently adopted. The Local Finance Inquiry Committee recommends 
that IS per cent. of the land revenue should be given to the village panchayat. We recognise 
the advantage of giving to each village panchayat a nucleus fund around which it can organise 
further effort in the village and attempt to provide the minimum services needed to raise the level 
of village life. It is necessary, however, to point out that in the estimates of resources on 
which State Plans are based, State Governments have, as a rule, taken credit for the full 
proceeds of land revenue. If a portion of the existing income from this source is diverted to 

village panchayats, to that extent the State Plans will be affected. The more appropriate 
course might, therefore, be for the State Governments to impose a suitable surcharge with 
reference to the land revenue and to make over the proceeds of this surcharge to the village 
panchayat. In addition to the provision of resources, we suggest that State Governments 
should take special steps to train members and officials of village panchayats and to use village 
panchayats as focal points in schemes of social education. The results of experiments in 
the development of panchayats which have been undertaken in different States need to be 
studied carefully, so that States can benefit from one another's experience. 
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RURAL EXTENSION AND THE INTEGRATION OF DEVELOPMENT ACTIVITIES 

21. WIthin the district, development programmes of different departments have to be 
coordinated into area programmes at the following levels: 

(z) for a village or a group of villages which have a common panchayat , 

(n) for a group of villages intermediate between the panchayat area and the development 
block, such as, the area entrusted to a village level worker or, as in West 
Bengal, the area served by a union board ; 

(m) for a development block which, according to the practlce now adopted for community 
projects and intensive area development schemes, might represent an area of 
about 100 villages with a population of about 50,000 to 60,000 and should corres
pond, as far as possible, to a recognised administrative area in the district such as 
one or two revenue circles, a taluk or a sub-tahstl ; 

(tv) a sub-division or an area within the district (which may comprise more than one 
tahstl) for which a revenue officer is placed in specific charge ,of development and 
other executive work ; 

(v) towns and cities which have their own municipal bodies; and 

('z,z) the dIstrict as a whole, the distnct programme being the sum of programmes drawn 
up, both on the urban and the rural side, for the different units mentioned above. 

In virtue of his position as the head of the district, the Collector is the natural leader in develop
ment programmes undertaken or aided on behalf of the government. This has led the 
recent Grow More Food Enquiry CommIttee to descnbe the Collector as the Extension 
Officer of the distnct under whom all development actlvities are umfied, with specialist officers 
working as members of a single team. In the area comprised in a sub-division, the Sub
Divisional Officer (or elsewhere, the senior revenue officer assisting the Collector) plays a 
simllar role. 

22 We have referred already to the growth of separate departments for different activities 
in the field of development. These departments have their own personnel for research and 
other technical work. They also endeavour to reach rural areas through their field staffs, 
but these are usually small in number and are not too well equipped in practical knowledge. 
The villager finds himself approached through a number of channels on behalf of the govern
ment and receives advice which may be contradictory or ill-coordinated or even lacking in value 
for his day-to-day problems. Some States have been quick to recognise that the development 
effort which the government makes is weak, and frequently fails at the very point at which it 
touches the life of the people. Although large sums are spent and much useful research donej 

the impact on the village home and on the farm is not commensurate. Intensive work in 
projects in Uttar Pradesh, Madras, Bombay and elsewhere has confirmed the view that village
level workers and a common extension machinery on behalf of the principal development 

I 

departments of government are VItal to the success of rural development programmes. 
These conclusions have been followed in the community projects and other intensive area 
schemes which have been recently introduced. The Grow More Food Enquiry Committee 
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has recommended that within a period of ten years a rural extension organisatIOn should be 
built up throughout the country The Committee has proposed that at the village level 
there should be one worker for five to ten villages who will be "the Joint agent for all' 
development activities and who will convey to the farmer the lessons of research and to the 
experts, the difficulties of the farmer, and arrange the supplies and services needed by the 
farmer, including rendermg of first aid for animal and plant diseases." We are in agreement I 

with these proposals and recommend their early acceptance by the Central and State Govern
ments, so that the necessary administrative programmes can be drawn up and executed with 
speed. 

23 While the Village is the ba~Ic unit of communIty organIsation over the greater part of 
the country, for particular purposes it may be found that a larger unit is needed. For instance, 
in employmg paid staff for panchayats and co-operative societIes, m arrangmg for supplies and 
credIt or for providing amenItles a larger area and popUlation Will frequently make for greater 
economy and effiCiency. How large the area should be and what arrangements should be made 
for effectmg the necessary cO-Qrdmatlon and economy in the provision of services and amenities 
must depend upon local conditions and requirements. The need for such arrangem~nts, 
however, exists everywhere and has to be taken mto consideration in planning the execu
tion of rural schemes under the FlVe Year Plan 

24. For the area represented by a development block, a common agency for the agriculture, 
co-operative, panchayat and animal husbandry departments has to be created In the organisa
tion of community projects and in intensive area schemes as well as, in the report of the Grow 
More Food Enquiry CommIttee, the VIew has been taken that for the development block what 
is required is an extenSIOn team rather than an extension officer. In this arrangement, officials 
representing the agriculture, animal husbandry, co-operative and panchayat departments as 
well as those concerned with cottage mdustries, health and education departments are expected 
to integrate their programmes as closely as possible in terms of the requirements of the local 
population and to work together as a team The loc&l representative of the revenue depart
ment has also to be closely associated with the work of thiS team. In some States, panchayat 
staffs have been placed recently under the Registrar of Co-operative Societies. There is 
considerable advantage in having common staff for co-operative and panchayat work, wherever 
this practice IS considered feasible. This would be m line with the recommendations made 
earlier regarding the role of the panchayat in village development. 

25. Each State has to work ollt a pattern for its extension organisation which is suited to its 
own needs and conditions The essent1al points which need to be kept: in V1ew in making the 
detailed administrative arrangements are . 

(I) a multi-purpose village worker who will be the agent of all the development depart
ments and will represent them to the villager for all their activities : 

(2) at the level of the development block, development officers working as a team with 
the extension officer, who may be the Sub-collector or, where the sub-divisional 
system is not developed, other officer closely associated with the district adminis
tration ; and 



THE FIRST FIVE YEAR PLAN 

(3) the position of the Collector as the head of the extension movement in the district, 
with the district officers of the development departments working with him as a 

team. 

So long as these essential principles are observed, there must be considerable flexibility and 
freedom in working out extension organisations adapted to local conditions and open to 
modification in the light of their practical working. The proposals which we have made will 
place heavy responsibilities on the Collector. It is) therefore, important, as has been already 
suggested, that he should have adequate assistance to enable him to devote the closest attention 
to his duties as the head of the development machinery in the district. 

26. In the field of development and indeed of government as a whole, at every level, 
officials have to work in close co-operation with representative non-officials. This is an aspect 
of such importance that we refer to it'later at som~ length in connection with our proposals for 
integrating local self-governing institutions like district boards and municipal bodies with the 
development machinery and programmes of the State Governm€(nt. We may add a word here 
about working relations between the various officials who are engaged in development work 
in the districts. Administrative changes in the field of development will succeed best if different 
grades of public servants engaged in formulating and executing programmes are guided by a 
sense of comradeship in a common enterprise undertaken in a spirit of co-operation and 
understanding t 1WaraS the people. It is of the utmost importance in development work in~ the 
district that all workers, from top to bottom, should have the opportunity of speaking their 
minds, of making their views and experiences heard when the targets are established, methods 
determined and priorities set. The feeling that they have shared in the decision which they are 
called upon to implement is itself a source of energy and initiative and an assurance that the 
programmes will be implemented. In this connection we may also refer to the need in develop .. 
ment work for keeping the door open to men and women of different age-grqups to come into 
the field of public service from other walks of life. This may be secured by throwing open 
appointments such as those of extension workers to persons who bring the requisite experience 
and enthusiasm to the task of development. 

ROLE OF LOCAL BODIES IN DEVELOPMENT PROGRAMMES 

27. With the exception of corporations and a few large municipal bodies, local self-govern .. 
ing institutions have remained subordinate, though distinct, units of administration. Until 
recently there were few basic changes in their legal and financial structure. Their activities have 
not been integrated sufficiently with those ~f State Governments. At one stage, Collectors and 
other officials who presided over local bodies provided a way of coordinating their schemes with 
the schemes of the State Government. With the appointment of non-official chairmen2 how
ever, the gulf has widened .. 

28. During the past decade, the problems of local bodies have received even less attention 
than before and indeed, on the whole, the period has been one of retarded development in the 
field of local self-government. Generally speaking) during these years, local bodies have not 
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expanded their resources to any great extent, and have found it difficult even to maintain the 
existing level of services. Although official chairmen and nominated members have largely 
disappeared, and the municipal franchise has been widened, in many local bodies the standards 
of efficiency have gone down and new tax obligations continue to be avoided. \ In recent years, 
several State Governments have followed a policy of' provincialisation ' of schools, hospitals or 
veterinary centres, which were run by local bodies and, had their own financial resources 
permitted, many of the States would have carried this policy further than they have in fact 
done. Owing to unsatisfactory employment conditions in local bodies such action is often 
we1com~d by their own employees. With the abolition of posts such as those of Commissi
oners, supervision over local bodies, which seldom went beyond the routine, has further 
diminished. In post-war development programmes no place was found for local bodies. 
In the Five Year Plan some of the more imponant programmes of local bodies are expected 
to receive assistance, but in the main the omission will have to be made good in practice by 
treating the programmes of local bodies as an essential part of district and State programmes. 

29. The COnstitution has provided for democratic institutions at the Centre and in the 
States, but so long as local self-governing institutions are not conceived as parts of the same 
organic constitutional and administrative framework, the structure of democratic gove:';i)nent 
will remain incomplete. The view is sometimes expressed that the creation of decentralized 
agencies for functions now perfonned by State Governments may lead to the weakening of the 
administration and to lowering of the standards of performance. On the other hand, many 
in the administration realise that official machinery by itself cannot carry out those develop
ment programmes which call for a great deal of initiative and participation on the part of the 
people themselves. Representatives elected to panchayats, local boards and municipal 
committees are certainly in a position to express local needs and to suggest programmes of 
work for their respective areas. The problems and needs of economic and social development 
in any area are, however, wider than the functions and the outlook of civic bodies like the 
panchayat, the local board and the municipal committee. At the stage of development which 
local self-governing institutions have reached, programmes for local development may be best 
conceived of as joint enterprises to be carried out in close c(H)peration by the agencies of the 
State Government and the representatives of the people elected to local self-governing institu
tions. For the execution of these programmes, however, it is not enough to rely only upon 
those who arc chosen by popular vote. It is necessary to supplement their experience and 
interests by bringing in a few persons representing, for instance, the co-operative movement, 
the field of constructive social work, technical knowledge and understanding of the relation 
between local programmes and the national plan of economic and social development. 

30 • Local se1f-governing bodies have thus a vital part to play in the field of development. 
We consider that the general direction of policy should be to encourage them and assist them in I 
assuming responsibility for as large a portion of the administrative and social services within 
their areas as may be possible. It may also be necessary to work out suitable arrangements for 
linking local self-governing bodies at different levels with one another, for instance, village 
panchayats with district or sub-divisiona1local boards. The experience gained in SOJ'l"'l States 
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in the field of local self-government could be of value to other States as well and needs to be 
studied. While the process that we envisage develops, close co-operation in the field of develop
ment between State Governments and local self-governing institutions could be established in 
directions such ds the following : 

(I) Programmes undertaken by local bodies, which are at present restricted by 
the resources available to them, should be carefully integrated with State 
programmes. W~thin the district and the State, they should be shown as part of 
the district and State plans respectively ; 

(2) As far as may be practicable, State Governments should use the agency oflocal bodies 
for carrying out their social service programmes. That is to say, if the choice 
lies between a State Government establishing a primary school or a veterinary 
hospital with its own re~ources and assisting a local body in initiating such 
a development, in principle, the latter course should be preferred, steps neces
sary for ensuring standards of efficiency being taken simultaneously. It is a good 
general rule for any authority to try and pass the responsibility for a project to the 
authority immediately below it if, with a measure of help and guidance, the latter 
can do the job equally or nearly as well ; 

(3) Institutions run by local bodies and the services provided by them should be 
inspected, supervised and guided by the technical and administrative personnel 
of the State Government on exactly the same lines and with the same rigour as 
may be adopted for the State Governments' own institutions and services. Since 
the majority of inst1tutions run by local bodies receive grants or other assistance 
from the State Government, it is the responsibility of the State Government to 
ensure their efficient working by enforcing the necessary standards i 

(4) For carrying out development programmes in any area, it is essential to associate a 
number of non-officials. The nuc1eu~ of non-official representation should be 
provided by persons elected to local bodies. Members nominated by the ,district 
or taluka board may provide the nucleus for development committees set up for 
framing and watching the execution of district,and taluka development program
mes. In addition, as explained earlier, there will be other non-officials. The 
arrangements have to be flexible because conditions vary and new needs and situa
tions have constantly to bt? met. The precise manner in which the co-operation 
a~d association of local bodies in development work are to be secured must, there
fore, be left to the judgntent and discretion of the authorities concerned ; and 

(S} Wherever sub-divisional officers exist or are created in the future, the establishment 
of sub-divisional local boards should be considered. 

3I. It is of some importance that members of State Legislatures and of Parliament s1!ould 
be closely associated in framing and working out local development programmes. They are in 
a position, on the one ha'nd, to bring their knowledge of local needs and problems to bear on 
the formulation and examination of State and national policy and, on the other) to carry into 
local programmes the larger perspective and the conception of priorities against which ,policies 
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have to be worked out both by the Central and State Governments. This object may be achiev
ed by appointing members of State legislatures and of Parliament, irrespective of their pa ty 
affiliation, to non-official development comminees which are set up in their areas. 

32. In view of the large and expanding role that has to be envisaged for local bodie3 in 
framing and implementing State development programmes, the questit>n of resources becomes 
extremely important, for, invariably local bodies are poor. The proposals recently made by the 
Local Finance Enquiry Comminee might be examined by each state in relation to its Five 
Year Plan and the suggestions which we have made above for co-ordinating district programmes 
ofth:! State Government and the programmes of local bodies, both urban and rural. The use 
which each local body makes of the sources of revenue assigned to it is, in the case of municipali
ties, for instance, as impot:tant a consideration as the character of those sources. A bener 
understanding of social needs and of their own obligations is no doubt called for on the part of 
those elected to local bodies. At the same time, there is need for caution on the parr of State 
Governments in accepting proposals for taking over from local bodies control of institutions like 
hospitals, ~ chools and veterinary centres. Such transfers do not relieve the local bodie3 of their 
financial burdens, for, frequently, they are required to continue their normal contributions to 
the cost of maintaining the institutions. They do, however, impose additional burdens 01lrn1C 

State Government's budget and, to that extent, come in the way of expansion in other fie1u. 
At the same time, they deprive the local bodies of the opportunity of gaining experience and rest
rict the field of local community effort. 

REGIONAL~ Co-oRDINATlON AND SUPERVISION OF DISTRICT PROGRAMME 5 

33. During the past few years, while the volume of work and responsibility falling upon the 
district organisation and the district officer has greatly increased, there has been a fairly general 
decline in standards of training, supervision and performance. If development programmes 
are to succeed and are to evoke popular support and co-operation, it is essential that the 
administrative machinery of the district should be made much more efficient than it is at 
present. In this chapter, a number of proposals have been made with this object. There are, 
however, two other aspects which need to be considered. Except in the smaller States, it is 
often desirable to prepare development programmes in terms of regions detennined by physical, 
economic and administrative considerations. The needs and priorities of different regions 
as well as their potential for short-term and long-term aevelopment should be Wren into 
account in drawing up and continually reviewing their development programmes. 1bere is 
always a possibility that at the State headquarters, regional aspects may receive less considera
tion than they deserve. District plans are always essential, but they may gain in value if they 
are also part of wcl1-considered regional plans. In the first stages of planning, embodied in the 
present plan, the regional aspect with its emphasis on the development of local resources has 
not been worked out sufficiently. It is, therefore, hoped that in the process of implementation 
from year to year, the Plan and the programmes of which it is composed will be continually 
adapted and adjusted to local and regional needs and conditions. 



THE FIRST FIVE YEAR PLAN 

34. In the second place, with increase in district work and a falling off in the quality of the 
administration a great deal of inspection, supervision, guidance and attention to training has 
become an essential condition of efficiency. The need has, therefore, been felt for a senior 
regional officer who is not himself involved in detailed administrative work and can give 
personal attention to all aspects of administration and development in his area. Whether 
such an officer is located in the region, as Commissioners formerly were or, at the headquarters 
of the State Government, as members of a Board of Revenue are, for instance, is an aspect 
which has to be considered locally, and no set pattern can be proposed. The important point 
is that both for securing regional co-ordination and for supervision of district work, in many 
States an authority between the secretariat departments and the district officer is necessary. 
We are aware of objections raised in the past to the office of Commissioner. What we have in 
view is, however, not the revival of the former role of the Commissioner, but adequate' 
arrangements for territorial co-o:dination in the field of development and for inspection and 
supervision over the entir~ range of work that now falls to the district. The need for such 
arrangements is emphasised by the fact that many Collectors are relatively new to their 
responsibilities and if they have a measure of personal guidance at this stage, they will not 
only secure better results during the next few years, but will also ensure more adequate 
training for junior officers who will follow them., 

35. While problems relating to law and order have frequently te be dealt with directly 
between the district and the State Government, from time to time there are special problems 
which need investigation, and special situations in which timely action on the basis of assess
ment and study by experienced officials may be of enormous advantage to their governments. 
Pressed as he is with much day-to-day work the district officer is frequently unable to do justice 
to important questions of policy such as land reform or to complex administrative and economic 
questions such as arise in connection with food and supply problems. The presence of a senior 
regional officer can certainly make a difference in the handling of such problems. In this 
context, we conceive of the regional officer? not so much as one who formulates policy (although 
doubtless his advice will always be valuable) but as one who explains and interprets the letter and 
spirit of the government) policies to officials at various levels, watches closely over their 
implementation, and hefps district officials to take whatever steps are necessary for ensuring 
that the programmes and targets approved by the government are fully achieved. 

SOCIAL SERVICE j).GENCIBS AND DISTRICT ADMINISTRATION 

36. In the past social service agencies have played scarcely any part in administration. 
The subject is one of increasing importance and will be discussed more fully in a later chapter. 
There is no field of activity concerning district administration in which better results cannot be 
secured by taking the maximum advantage of the co-operation and civic spirit of individual non
officials and of non-official agencies. In particular, social service agencies can provide workers 
who will help village panchayats and co-operative societies in discharging their manifold func
tj.oo8. Although their numbers are never large, there are always some individuals who desire 
to serve the community with no more than a bare living for themselves. At present a good 
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deal or potential idealism of this kind runs to waste and many social workers are frustrated 
f9r want of opportUnity to work in a field in which their co-operation would help the people and 
be valued by the administration. When there are suitable social service organisations willing 
to train workers and take up programmes, their help could be availed of in specified areas. 
Suitable financial assistance could be afforded to such organisations to enable them to meet 
the expenses of training and to pay their workers. There exists already a long tradition of 
constrUctive social work of which advantage should be taken in the implementation of develop
ment programmes. Such co-operation with social service orgarusation may prove valuable 
in developing non-officialleadership, especially in the rural areas. 



CHAPTER VIII 

PUBLIC CO-OPERATION IN NATIONAL DEVELOPMENT 

DEMOCRATIC PLANNING 

Public co-operation and public opinion constitute the principal force and sanction behind 
planning. A democracy working for social ends has to base itself on the willing assent of the 
people and not the coercive power of the State. This leads the application of the principle of 
co-operation in an: phases of social activity and in all the functions which bring together indi
viduals for the pursuit of common purposes. The people have to co-operate among themselves 
and with the various agencies responsible for the formulation and execution of the plan. In the 
way any programme is conceived, offered and carried out, action by the agencies of the govern~ 
ment must be inspired by an understanding of the role of the people and supported by prac~ 
tical steps to enlist their enthusiastic participation. Where the administration and the people 
feel and act together the programme gains in vitality and significance. 

2. The concept of planning has been associated largely with conditions in which a 
group has gath~red in its hands all the pow~r to control and regiment the life of the community 
and to command and direct its material and manpower resources. What is there in democracy 
to take the place of this unified direction and the force which will remove obstructions 
from the path of economic development along a set line? Considering the way democracy 
works on, the basis of fragmented authority and of parties with uncertain tenures, attempting 
to reconcile all kinds of contrary interests and purposes, no plan, it might appear, can proceed 
very far. Conditions have, however, developed in the world which make planning not only 
compatible with democracy, but essential for its very survival. A common social outlook which 
interprets progress in terms of social justice and the economic and social well-being of the 
people is crystallizing among all who believe in democracy. In fact a major assumption which 
makes democratic planning real is confidence in the community that the national pla.l aims at 
achieving a social order in which economic disparities will be greatly reduced and an equal 
opportunity afforded to all; that no privilege, no interest is sought to be sustained, even for 
a period, except in the degree in whicp it fulfils a larger social purpose. This can furnish the 
ingredients of social cohesion within the community. We have thus before us here, a much 
wider view of public co-operation in which the interests of parties are relegated to the 
background and. the common objectives of the nation regarded as a unity are the sole 
consideration. Certain elements may not agree with the Plan and the aspirations of a section 
may far exceed the level of achievement set as the target of the Plan for the first few years. 
But, if the direction of ldvance is in line with the expectations of the bulk of the people and 
the rate of progress is not too slow, the essential pre-requisite for winning public co-opera
tion will have been secured. 

144 



PUBUC CO-OPERAnON IN NATIONAL DEVELOPMENT I4S 

REACHING TIlE PEoPLE 

3· A widespread understanding of the PIan is an essential stage in its fulfilment. It 
will help large numbers of persons to appreciate the main lines on which development is 
expected to proceed over the next few years. They will be able to see how progress in differ
ent directions is inter-related and effort in one field strengthens as well as demands effon 
in other fields. An understanding of the priorities which govern the Plan will enable each 
person to relate his or her role to the larger purposes of the nation as a whole. The PIan has, 
therefore, to be carried into every home in the language and symbols of the people and 
expressed in terms of their common needs and problems. The part which the press can play 
in co-operation with the planning and executive authorities should be a matter of constant 
attention. Similarly, with the assistance of creative writers and artists, which has to be spe
cially enlisted, public apathy and ignorance could be overcome and the Plan could be brought 
nearer to the average citizen. For this purpose it is essential to organise a programme of co-ope
rative action in which the press, writers and artists, universities and educational institutions 
down to the village school anaasSociations representing professional and other interests may 
work hand in hand with ele(tej representatives of the people and with public servants 
throughout the country. All available methods of communication have to be developed and 
the people approached through the written and the spoken word no less than through radio, 
film, song and drama. Above all, steps have to be taken to provide literature and information 
for the people in simple language on a scale equal to the needs of the country. 

4. While a general appreciation of national aims and programmes is essential, the average 
citizen is able to see more vividly and to contribute far more to work that lies near him or 
touches his life and well being more closely. It is, therefore, of the highest imponance that 
the process of breaking up the National and State Plans into local units based on district, town 
and village, which has already been begun, should be completed speedily. It is only in 
terms of local programmes that local leadership and enthusiasm can play their pan. The PIan 
can then become a medium and a focus of constructive activity in every pan of the country 
and can be further strengthened and developed by the effon of the people themselves. Thus, 
the people become partners in the PIan, and are associated closely with its formulation as 
well as its implementation from stage to stage. If obstacles are encountered and things go 
wrong anywhere, it would be helpful in every sense if information is impaned amdidlyand 
the people are acquainted with the steps being taken to set things right. It is an error to 
belittle the capacity of the common man to find out and accept what is good for him. 

ROLE OF TIlE ADMINISTRATION 

s. As has been stressed earlier, the quality of the administration is of the utmost s:onse
que nee in relation to the possibilities of enlisting public co-operation. Lack of confidence in 
the integrity or C:lpacity of the administrative machinery will ungermine the foundations for 
the constructive use of the energy of the people. If at the level at which the citizen meets 
the administration, he encounters corruption, delay and inefficiency and if he finds no sign of 
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effective steps against the anti-social elements who exploit the community and benefit 
themselves at its expense, it will become difficult to evoke enthusiasm and active support 
from the people. At the same time, organised public opinion, acting through appropriate 

- channels, can itself become a healthy check and deterrent to evil doers in society as 
well as in administration and strengthen the hands of those who are working for 
higher standards and reform. It is in the nature of planned national development that the 
initiative and responsibi1)ty for enlisting the association and co-operation of the people should 
rest with the government and, in particular, with the public services. On account of circum
stances which go back to the past, there is yet insufficient realization of the identity of aims 
between the people and the administration. This fact needs to be plainly recognised as an 

. ob'stacle to be overcome. By approaching in people as comrades in the same cause, disclaiming 
privilege and status and eager to learn and to help, those engaged in administration can make 
an immense contribution towards cJ:eating the conditions in which public co-operation can grow. 

6. The object of the proposals made in the earlier chapters in this part of the report has 
been to suggest a series of measures which, if implemented, could raise the quality of the 
administration to a level at which it would be legitimate to expect the public to be ready to offer 
co-operation in carrying out the various tasks and to bear the obligations which are inherent in 
planned economic development. On the part of the administration, efficiency and integrity 
are of course o(the highest importance; equally, the relations between officials at different 
levels and the general public have considerable bearing on the response of the public. It 
is an essential rule in the code of a public servant, whatever his rank, to extend to every citizen 
courtesy and consideration and to inspire in him the confidence that so far as the law and the 
administration are concerned, all citizens have equal rights and equal claims. It becomes a 
matter of prestige and honour for the public services, especially for those holding responsible 
positions, to ensure that this code of conduct is observed to the maximum extent. Every unit 
in the administration has to discharge its duties in the understanding that the major justi
fiCation of its existence lies in the service it renders to the community and the confidence 
which it evokes, and that the public has a contribution to make in the fulfilment of any 
programme which is no less vital than that of the administration. The approach towards the 
public must, therefore, always be -based on an attitude of close co-operation and a desire 
to take the utmost advantage of the assistance of the people and provide for voluntary 

, community action over as large a field as may be possible. 

PuBLIC PARTICIPATION IN PROGRAMMES 

7. The aims of the Five Year Plan are wider than the targets of achievement proposed in 
it. It is, therefore, essential that conditions should be ~reated to enable individuals and groups 
to make their maximum contribution- as citizens and in fulfilling the targets of the Plan and 
advancing its objectives. Co-operation and participation are perhaps most fruitful when each 
citizen does his part after answering for himself three questions: (I) What promise does th~ 
Plan hold for him? (2) What action does the Plan call for from him? (3' What means 
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does the Plan provide to assist him in doing what is asked of him ? Frequently, a national plan 
can only indicate a direction, a sign post and, whether as groups or as individuals, citizens 
have to discover their own practical answers and the contribution they are best able to make. 
This is indeed the essence of democratic action. For the projects which are already in 
progress, depending upon their aims and importance, arrangements for public co-operation and 
participation which now exist should be reviewed by each administrative authority in the light 
of suggestions made later in this report and the people brought closer to each project. For 
other projects in the Plan, adequate arrangements for enlisting public co-operation and 
association have to be made from the very beginning. Careful consideration of these arrange
ments has to be regarded as much a part of ~ scheme as the estimate of expenditure or the 
schedule of work or the statement of benefits which are anticipated. 

8. In outlining the various programmes of development later in this report, the nature of 
co-operation from the public which each programme calls for, will be broadly indicated. The 
Plan cannot achieve substantial results without a great deal of understanding and support from 
the people. But this will not be enough. Participation of the people in framing and fulfilling' 
programmes and targets constitutes the crux of development in the field of agriculture, and forI 
the promotion of social welfare. From every aspect agricultural development turns upon 
the extent to which the people take up programmes with enthusiasm and are willing to work 
for them. The most important means for enlarging public co-operation in the rural sector is 
village community development achieved through panchayats and co-operatives. Proposals 
for assisting farmers with finance and supplies, promoting social welfare, and for removing 
social and economic disparities also depend upon the progress achieved, in building up these 
institutions, a task which itself calls for large numbers of extension workers as well as non
official social workers. In irrigation projects, on the execution of which the successful ful
filment of the Five Year Plan depends to no small extent, the most promising development would 
be for villages to form labour co-operatives and undertake the construction of new and other 
irrigation works in their neighbourhood. 

9. The growth of village industries, which is essential for relief of unemployment and 
under-employment, also hinges on the progress of co-operative organisations. In industry, 
measures which the management may take to enlist the co-operation of the worker and to create 
the feeling in him that he has a real stake in the enterprise will eventually go a long way to 
determine the organisation and structure of industry as a whole. In the field of social services, 
it is certain that without a great deal of active support from the community, the State can fulfil 
only a small part of its responsibility ; and if the development of social welfare is left to the 
resources of the State alone large gaps must remain. Much human suffering has therefore, to 
be alleviated through voluntary action on the part of the people. Indeed, it may even be said 
that unless urban and rural communities accept increasing obligations to provide themselves 
with the essential amenities and services, with perhaps some assistance from the State, progress 
in social welfare will be slow and inadequate. Thus, whether through positive assistance, or 
through participation or through co-operation in refraining from doing what may injure the 
public interest, the: field of public co-operation becomes conterminous with that of national 
development. 
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MANPOWER REsOURCES 

10. In a democracy the State cannot make use of all the real resources of the community 
directly or through private enterprise acting under the impulse of profit. A large fiel 
remains for planned effort to canalise on a voluntary basis the unused time and skill and other 
spare resources of the people and to secure for the community and its weaker sections a volume 
of economic and social benefit which would otherwise have not accrued. Voluntary service 
can be marshalled in rural areas for the construction and repair of sources of water supply, 
roads, school buildings and works for better sanitation and for satisfying a variety of needs which 
would otherwise remain neglected for years because the State has no financial resources to 
spare for the purpose. Voluntary activity on these lines, mostly of a sporadic character, is 
being carried out in different places in the country. The State itself has lent support to such 
activity in several cases. It is necessary to evaluate and pool the experience gained in recent 
) ears, and to work out effective methods for making use of the available voluntary effort. 

I I. The assistance which the government ~ give for programmes such as road building, 
minor irrigation, soil conservation, etc. should be designed primarily to supplement and make 
possible village development through the use of village labour. The time has long passed when 
the labour of a few could be commanded under duress for village schemes. Village labour 
for local development is now synonymous with participation by the entire village commu
llity. Various Panchayat Acts give powers to the village panchayat to levy a labour tax or obtain 
contribution in cash. In many States, the responsibility for repairing minor works is placed 
under the law on local communities. The law also permits local officials to obtain such 
labour as they may require for dealing with emergencies in connection with irrigation works, 
etc. For special situations such as invasion by locusts also local labour has been successfully 
utilised in some States. There is enough evidence from different parts of the country of the 
potential value of manpower resources for local development to justify emphasis on the role of 
voluntary labour in all rural work. The more local communities can undertake through their 
own effort, the greater will be the extent to which the government will find it possible to aid 
them. The principal object of com;nunity projects is to rebuild village life through work done 
by the people to meet their common needs. In addition to funds provided for the develop
ment of agriculture and irrigation, the Plan provides a further sum of Rs. IS crores for assi
sting the rural population in undertaking, mainly with their own labour, works which are 
required for meeting their urgent needs. Schemes that can be taken up by organised groups 
of people would fall into three groups-: 

\ 
(i) where no official assistance is required, 

(ii) where only technical guidance or administrative assistance are required, and 

(iit) where technical aid, equipment and supplies etc. may also be needed. 

In this connection, machinery will have to be set up (a) for assisting in getting the felt needs 
of the popUlation converted into schemes and budgets, in terms of labour, finance, technical 
aid, equipment an d supplies; and (b) for supplying the counterpart aid on behalf of the Govern
ment. 
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AGENCIES OP PUBLIC Co-oPERAnON : LocAL AtrrHORlTIES 

12 We have referred already to the basis on which political parties and groups with 
divergent emphasis in matters of policy may yet come together for common tasks in national 
development. There is scope for such co-operation everywhere and legislatures offer a 
rcady meeting ground. To an even greater extent, it is in local self-governing bodies 
such as district boards ar d municipal committees, which work through ~mmittees, 
that co-operation in meeting local needs yields rich rewards. It is, however, not enough 
that those elected to local authorities should co-operate with one another. An education 
committee or a health committee of a municipal body could have sub-committees for 
different sectors or wards in a town which can in tum draw upon the help and co-operation 
of other citizens. There could then be carefully drawn up programmes in each field in which 
t~e active support and interest of an increasing number of persons could become part of the 
programme. In local self-governing bodies as indeed elsewhere, it is by transforming 
authority into a mutual sharing of obligations and responsIbilities that public co-operation can 
best thrive. 

PROFESSIONAL AsSOCIATIONS 

13. Associations representing professional groups such as doctors, lawyers, teachers, social 
workers, technicians and administrators have as great an opportunity as organised interests 
and pOSSIbly even greater to determine their part in national development. These asso
ciations contain a significant proportion of the nation's talent and knowledge and their role 
should be in complete accord with the interests of the community. They have the duty to lay 
down standards which members of each profession should observe and also, by stages, to 
improve these standards. It should also be possible for them to organise welfare programmes 
especially desi~ed to enable their members to give to the community something beyond pro
fessional service. The community has much to gain by assisting professional associations to 
the greatest extent possible in developing their own programmes and supporting those 
initiated by the government. 

UNIVERSITIES 

14. The professions are manned by personnel from the universities which have, in 
turp, a unique contribution to make towards national development. It is being increasingly 
realised that State policy is adequate in the degree in which it is based upon constructive 
thought and on ascertained facts. It is precisely in these fields that the universities should 
be the torch-bearers. The Plan contemplates arrangements for co-operative research between 
the government and the universities. The sphere of public activity is steadily increasing 
and, therefore, the inftucm,:c of thought and study in the universities should greatly increase. 
For much of its new personnel, the government has to tum to universities. The decline 
in the standards of education in recent years, which has been marked by many observers, is 
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as much a matter of concern to the cortununity as it is a challenge to the leaders in different 
fields of university education. The universities could strengthen their position as agencies 
for public co-operation by establishing extension departments and by developing field work 
programmes as part of their training courses. 

VOLUNTARY ORGANISATIONS 

15. Voluntary organisations engaged in social work can greatly enlarge the scope of the 
national plan by developing their own activities, attracting an increasing number of enlightened 
men and women with a desire for constructive work, and dealing with social problems for 
which the State cannot provide in sufficient measure. In the performance of various concrete 
tasks, small groups everywhere can find scope for co-operative activity and the exercise of 
initiative, and every individual can have something to which to devote his spare time and 
energy. These acts of disciplined service on the part of indinduals and groups will foster 
the growth of leadership at all levels and will strengthen the community. In particular, 
voluntary organisations may attempt to develop fields for constructive work for women, youth 
and teachers and students. These three groups have a vital part to play and their potential 
for creative activity still remains far from realised. With these possibilities in view, the 
Pian provides Rs. 4 crores for assistance by the Central Government for voluntary organisa
tions and Rs. I crore for youth -camps and labour service for students. 

16. As voluntary social welfare organisations develop and can assume greater responsi
bilities, it should be possible to entrust to them an increasing number of functions which 
have at present to be undertaken by government agencies. In securing public cooperation, 
the association of non-official representatives in bodies such as development committees, 
projects advisory committees, etc. in district administration and in community projects, is of a 
great value. This association should, however, be extended by affording greater opportunity 
for practical work and practical participation to voluntary organisations. According to 
the measure of what they are in a position to undertake, with such assistance as the govern
ment can provide, extension of the field of voluntary work would not only make economy 
but would also leave the personne~ of government more free to take up tasks which have 
necessarily to be undertaken by the administration. Such devolution of functioQ.s can only 
take place progressively and on l! selective basis, but it is necessary to emphasise that without 
such devolution occurring" the responsibilities of the ad.ministration tend to increase to an 
extent with which it may be difficult to cope. 

NATIONAL ADVISORY COMMITTEE FOR PuBLIC COOPERATION 

17. The constitution of the Bharat Sevak Sarnaj and the National Advisory Committee 
for Public Cooperation in August 1952, are important preliminary steps recently taken for 
securing p1.!b~c cooperation on a nationwide basis. The National Advisory Committee, 
which is representative of different sections of opinion in the country, is expected to : 

(1) review and assess the programmes of public co-operation in relation to national 
development; 
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(2) advise the Planning Commission from time to time regarding the progress of 
public co-operation in relation to the fulfilment of the National Plan ; 

(3) receive reports from the Central Board of the Bharat Sevak Sarnaj and consider 
such specific matters as may be referred to it for advice by the Central Board; 
and 

(ot) make suggestions and recommendations to the Central Board of the Bharat Sevak 
Sarnaj on matters of policy and on programmes relating to public co-opera
tion. 

BHARAT SEVAlt SAMAJ 

18. The .Bharat Sevak Sarnaj has been conceived of as a non-political and non-official 
national platform for constructive work. The primary objects of the Sarnaj are-

(I) to find and develop avenues of voluntary service for the citizens of India to

(a) promote national sufficiency and build up the economic strength of the coun
try, 

(b) to promote the social well-being of the community and to mitigate the priva
tions and hardships of its less favoured sections ; and 

(2) to draw out the available unused time, energy and other resources of the people 
and direct them into various fields of social and econ~mic activity. 

The work of the Sarnaj, which is being undertaken on a nationwide scale, is at present in the 
initial stages of its organisation. The Bharat Sevak Sarnaj provides a common platform for 
aU who wish to give their share of time and energy to developing the people's own effort 
in relation to the National Plan and, at the same time, it is intended to assist in the develop
ment of existing voluntary organisations. 
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CHAPTER IX 

THE STATE OF THE AGRICULTURAL ECONOMY 

The largest portion of the natural resources of India, consists of land and by far the larger 
proportion of its inhabftants are engaged in the exploitation of land. In any scheme of 
planned economic development of the country, therefore, agricultural reorganisation and 
reform hold a position of basic importance. _Recently on account of the growing need for 
food and raw materials this importance has been brought home to all sections of the 
community. While the several parts of the nation's economy are mutually inter-dependent and 
they must all receive their proper share of attention from the economic planner, the success 
of the whole Plan will vitally depend on the results achieved in making the most advantageous 
use of the land and labour resources engaged in agriculture. In this sense the imponance of 
agriculture is both basic and vital. 

LAND UTILISATION AND CRoP PATl'ERN 

2. The total goographica1 area of the country is 8Il million acres, but land use statis
tics are available for only about 61,S million acres which are as follows :-

2. Net area sown 
]. Current fallows 

• 

•. 4. Cultivable waste. • 

• 

S. Not availabl( for culivation • 

TOTAL 

Million acres Percentage to 
total 

IS 
43 
9 

1'5 
1'5 

100 

The bulk of the 196 million acres, for which land utilisation statistics are not available, 
consists of mountains, deserts and inaccessible forests. The cultivated area (items 2 +3) comes 
to 324 million acres. About 35' S million acres grow more than one crop .. 

3. Includin~ the conventional estimates which have been framed for non-reporting 
areas in respect of foodgrains, the gross cropped area is about 3"17 million acres. Its break 
up by crops is given in the appendix to this chapter. The appendix shows that food cropS 
cover about 78 per cent. of the cropped area, and commercial crops, which provide raw 

-The area under (oresu, (or the Indian Union u a whole, including the non-reponing ponion II e.timated 
at 147 million acrtt. • 

t Include. 3' , million acre. for which detail. an Dot anilable. 

IS3 
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material for industries, account for 17 per cent. Plantation crops and spices cover no more 
than I' I per cent. of the area, though they not only occupy a position of great importan~c in 
the economy of the valleys in the north-east and the strip of territory along the south-west 
coast of India but also play a vital role in India's foreign trade. 

TRENDs IN LAND USB PAITERN 

4. Due to changes in coverage and methods of reporting ~it is difficult to obtain 
comparable data for the Indian Union as a whole over a sufficiently long period to indicate 
trends. A study of the data for some of the principal States where only slight changes 
in coverage have occurred, was, therefore, undertaken over a period of about 40 years 
(ending 1946-47) which brings out the following trends :-

(i) The net area sown· has not increased appreciably except in Uttar Prade3h 
The area growing more than one crop has increased by abQut 20 per cent. and 
thl' total cropped area, therefore, shows some increase, which, however, lags far 
behind the rapidly increasing population. 

(ii) Irrigate3 area has increased by about 10% mainly through the extension of 
canals. It has been noticed that the area irrigated from minor irrigation works 
has remained almost static over this long period. It seems to indicate that the 
new cQnstructions have at best kept pace with works going out of use for want of 
repairs or otherwise, e.g., through extension of canal irrigation. 

(iiI) The area under current fallows remained at the level of 1919-20 till the early 
forties and thereafter showed some increase, particularly in the cotton growing 
tracts, possibly because of a sudden decrease in cotton area which was left partly 
fallow. Hyderabad is the only State which shows a continuous increase in 
fallows. In the opinion of a special committee set up by the Hyderabad 
Government the apparent increase in the area under fallO'tVs is somewhat of an 
exaggeration. 

s· Another study of trengs in crop pattern was based on the data relating to the main 
growing areas of different crops. This indicates the following trends :-

(i) The area under food grains shows a small increase during the forties when the 
area under cotton declined. 

(ii) During the periods of the two world wars the acreage under eotton decreased. 
This trend was reversed in the post-war periods. 

(iii) Area under oil seeds, mostly groundnuts has steadily increased by about A million 
acre3. ) 

(iv) A considerable increase of about a million acres has occurred in jute area .. since 
partition because of the intensive efforts made to fill the large gap created in the 
supply position after Partition. 

----------------- _. ---_._-----------------
*The apparentincrease of about 3 million acres in the case of Bombay is due to reclassification of area from 

fallows to fodder crops. 
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(v) The area under sugarcane has increased by about a million acres. A steady 
increase, though small in extent, is noticed in the area under cane in Madras 
and Bombay. 

6. The above trends bring out two main facts 0' the agricultural situation, namely that 
(i) although gross cropped area has increased as a result of double cropping, little new area ha<; 
come under cultivation during the last four decades and (ii) changes in price structure do 
affect the pattern of crops even though a large part of the area is cultivated in tiny holdings. 
A part of the area of cultivable waste can be utilised for extension of cultivation and affore
station. Though much of it may be fragmented, there is a considerable area in sizeable 
blocks. On the abolition of zamindari most of it has been nationalised. Inspite of the 
increasing pressure of population, very little extension of cultivation to waste lands has taken 
place during the last 40 years. This seems to indicate thai the available cultivable waste 
does not generally lend itself to reclamation within the present resources of the cultivators. 
S111all areas may be added here and there, but for any schemes of materially increasing the 
area under cultivation, reclamation and rehabilitation work has to be undertaken on an 
organised scale. Only State efforts or State sponsored efforts can hope to do this. For 
making the best use of all available land a rapid survey to locate cultivable areas and classify 
them according to the measures necessary for their reclamation appears to be the first 
essential step. 

7. In areas thUll selected for agricultural development a major State effort at reclama
tion will be necessary. A primary. necessity is of course to examine the schemes from all 
relevant technical and economic angles. Time, talent and money spent in this preliminary 
effort.is an indispensable precaution and a profitable investment. Once the scheme is 
prepared, it may be put into effect through a public corporation or through a development 
board ; but when colonization or rehabilitation has commenced, the maximum possible scope 
should be given to co-operative action. While prospects of a significant increase in the area 
under cultivation are mostly connected with major scheq1es of development, no measure 
which is calculated to bring suitable land under profitable cultivation, even within the existing 
villageJsettlements, should be neglected. 

YIELP TRmDs 

8. Extension of cultivation can be an important factor in stepping up agricultural 
production over 8. period of time. For meetiilg the immediate needs of the nation, however, 
reliance has to be placed mainly on increasing produc;tion from the existing area by improv
ing the yields. The official estimates framed on a comparable basis indicate that while the 
area under cereals during the three years ending 1949-50 compared to the period imme
diately preceding the war has not changed appreciably, there has been 8 decline in the yield per 
acre from 6191bs. to 565 Ibs. The yield estimates which are based on nonna! yield and condi-

t 

tion factor suffer from the defect of being subjective and the reported fall may be ascribable 
in part to caution on the pan of SUlte GQvemments in reporting their SUll'1~~ w:t(,\ de(i~ts 



THE FIRST FIVE YEAR pLAN 

from year to year for the purposes of the Basic Plan for food. Since 1944, a scientifically 
designed procedure for estimating production, based on the technique of random sampling 
and crop cutting experiments, has been introduced for some crops by the Indian Council 

, of Agricultural Research. The estimates of production based on this technique are now 
available for 1949-50, 1950-51 and 1951-52, which indicate that while the official estimate for 
1949-50 based on the standard yield and condition factor was slightly optimistiO' compared 
with the estimate based on the technique of random sampling, the official estimates for 
J950-51 and 1951-52 were under-es~ates by 6 to 7 per cent. as detailed below :-

1949-50 • • 
1950-51 

1951-52 • 

.. 

Official 
Estimates. 

(000 tons) 

4~,018 

41,786 

41,21:)4 

Estimates 
based on 
random 
sample 
survey 

(000 tons) 

Percentage 
variation 

45,465 +1'2 

These figures suggest that while during favourable seasons the official estimates may be 
somewhat over--estimates, in bad seasons there is a distinct tendency to under-estimate 
production. " 

9. A study undertaken by the Ministry of Food and Agriculture to determint? yield 
trends over the last 40 years indicates that in no State do all the crops show a consistent 
decline in yield. For .commercial crops the data revealed clear evidence of generally 
increasing yields, and in respect of sugarcane an expansion of area as well. In respect of 
food crops also an expansion in area is perceptible in several cases as also an increase in 
the proportion of irrigated areas,' but yield trends are not uniform ; yields show an increase 
for certain crops in certain States, a decline in certain others and absence of any perceptible 
change in the rest. Generally speaking, an expansion of area under a crop has been seen 
to be a factor associated with the lowering of yield rates, while an .increase in the proportion 
of irrigated area has the opposite effect. In a few cases yield trends are difficult to ~xplain on 
these grounds and these cases merit further examination. The study cQncludes that there is , 
little ground for the belief that there has been a deterioration in soil fertility or in the 
standard of husbandry in recent years. 

10. The study referred to above was also based on the official estimates, though for the 
States selected for the study the estimates of production were comparatively more reliable. 
The official estimates of average and total yields for individual 'years, were useful as guides 
for administrative action, particularly. for food crops. It would not, however, be justifiable 
to place too great a reliance on them for purposes of comparison of yields as between different 
years as a measure of land fertility. The estimatc:~ Q~~c:t QIl'sawple ~urveys are available; 
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only for a few years and they do not cover all crops. On the basis of the d.na available [0 

us, we would hesitate to ariive at any conclusion regarding yield trends. With a more 
extensive coverage and with an accumulation of data for several years these surveys will 
produce significant data on long term trends. In the interest of a planned agricultural 
policy, therefore, the adoption of the technique of random sample surveys for the preparation 
of official estimates of production in all States should get a high priority. 

AVAILABILITY AND REQUIREMENTS 
~ 

II. Cereals-While the population has increased by about 39 per cent. during the 
last four decades, the production of foodgrains has not kept pace with ii. This indicates 
an appreciable decrease in per capita availability of foodgrains from internal sources. For 
more than three decades India has been getting a much larger quantity of grains (mainly rice) 
from Burma. than what it was exporting to other countries. The separation of Burma in 
1936 has reduced internal supplies by about I' 3 million tons, and the Partition in 1947 by a 
further o· 77 million tons. Since 1948 we have been importing large quantities of foodgrains, 
2·8 million tons in 1948, 3'7 million tons in 1949,2'1 million tons in 1950, and 4'7 million 
tons in 1951. • 

12. Defects in agriculturtll statistics introduce an element of uncertainty in estimating 
the overall deficit which has to be met. The existing gap between availability and require
ments and that which may come to exist in 1956, if in the meantime, production does not 
increase may be seen from the following statement· 

I. Estimated population (millions) 1950 

1951 

2. Estimated adult equivalent population 1950 
at 8~% (millions), 1951 

3. Production of cereals in 1949-50 

(million tons) • 

4. Quantity available for consumptlon in 
1950 from internal supplies allowing 
for seed etc. at III % (million tons) 

S. Quantity available for consumption 
including imports and off· take from 
carry over stocks (million tons) 

6. Availability Per adult, per day in 1950 

(ounces) 

-.." .. . 
" ~53'05 

3n'l)o 

303 ~2 
324'74 

~9'49 

13'71 

-The figures in the statement exclude Jammu anJ Kashmir and Sillim, 
--As corrected CD the basis cfrandcm sample aunc)s. 
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7. Requirements for consumption including 
seeds etc) in 1956 (million tons)-

(i) On the basis of 13'71 ozs. per adult 
per day 

(ii) On the basis of 14 oz. per adult 
per day 

8. Deficit compared to production at the 
1950 level (million tons)-

(i) On the basis of 13' 71 oz. per adult 
per day 

(ii) On the basis of 14 oz. per adult per 
day 

51 '82 

52 '01 

To do a\Vay with imports and maintain consumption at the level of 1950, i.e., 13°71 ounces 
per adult per day, the additional ~uantity of foodgrains needed in 1956 will be 6'7 million 
tons. The requirements of cereals for a balanced diet have been laid down by the Nutrition 
Advisory Committee at 14 ozs. and to raise consumption to this level the additional quan· 
tity required is estimated at 7' 8 million tons. These figures indicate the magnitude of the 
problem that lies ahead . 

. 
13. Pulses-The position regarding availability of pulses is no better. The production 

of gram and other pulses during 1950-51 is estimated at 8· 4 million tons. Mter allow .. 
ing about 20% for stock feeding and seed etc. the net quantity available for human 
consumption may be estimated at 6· 7 million tons. This means an availability of 2' I ounces 
per adult per day as against 3 ounces recommended by the Nutrftion Advisory Committee for 
a balanced diet. At the level of 1951 availability the additional requirements of the increased 
population during 1955-56 will be o' 5 million tons and to obtain the nutritional standar~ 
the additional requirements will be 4 million tons. 

14. Subsidiary Foods-The principal subsidiary foods in use in India are potatoes, 
tapioca apd sweet potatoes. With their high yields per acre they have a special importance 
in a country deficit in foodgrains. Potatoes are consumed on a small scale as vegetables 
rather than as the staple diet because of their high price over a large part of the year. Lower 
ing their cost depends "ery largely on providing facilities for storage; dehydration and trans
port more cheaply than at present. Tapioca which is rich in starch forms an important article 
of diet in parts of Madras, Mysore and Travancore-Cochin. Though, by itself, it has a 
low nutritive value, it makes a good supplement to both rice and wheat. 

IS. Protective Foods-The present availability of fruits and vegetables is estimated 
at I' S and I' 3 ounces per adult per day respectively. The requirements of a balanced diet 
are, on the other hand, estimated at 3 ounces of fruits and 10 ounces of vegetables. The avail
ability of milk is estimated at S· 5 ozs. per adult per day as against the nutritional require
ments of 10 ounces. Similar figures tor fish are 0'2 and 1'3 ounces, Little information 
is available regarding the availability of meat and eggs; it is, however) known to be very 
low. Generally speaking, there is throughout the country too great dependence on foodgrains 
md insufficient consumption of protective foods. 
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16. Sugar-Production of sugarcane during 19So-S1 stood at S ·62 million (gur) tons 
and n.et availability for human consumption at I ·62 ounces per adult per day as against 
the requirements of 2 ounces for a balanced diet. To raise consumption to this level during 
19S5-S6, the additional quantity required is 2'2 million tons. 

o 

17. Oils and fats-Production of the five major oil seeds for 19S0-S1 has been estima
ted at S· I million tons and the net availability in terms of oils at about I . 69 million tons 
(including imports of 23 thousand tons of copra and cocoanut oil and allowing for exports 
of 168 thousand tons). Of this lI8 thousand tons were utilised for the manufacture of soaps, 
paints and varnishes and as lubricants and the net quantity available for human consump
tion was thus 1 . S7 million tons of oil. This marks an increase of about 3S per cent. over the 
pre-war triennium. Even so the availability per adult per day stands at 0'5 ounces only. 
The other important source of fat in the Indian diet is ghee and the per capita availability 
of ghee works' out at no more than o· 1 ounce per day. Including all the sources the per 
capita availability of oils and fats is far below what is considered necessary for nutrition. 

18. Cotton-Production of cotton during 19so-S1 was officially estimated at 2 '97 
million bales.of 392 lbs. net each and consumption at 4'07 million bales. The gap between 
proQuction and consumption was met largely by importing 0·83 million bales during 
the year. The requirements for 19S6 have been estimated at S'4 million bales and the gap 
between production and requirements may thus increase to about 2' 4 million bales unless 
production is stepped up meanwhile. A part of the requirements of long staple cotton, 
which is not grown in India in sufficient quantities, has, however, to be imported for a long 
time to come. 

19. Jute-In s'pite-of the large expansion of the area under jute which has taken place 
during the last few-years, the gap between availability and requirements is still wide. The 
official estimate of production -during 19SO-S1 was 3'3 million bales of raw jute and 
o· 6 million bales of mesta-an inferior type of substitute. The requirements for 19S5-56 
are estimated at 7' 2 million bales.. This indicates a gap of about 3·3 million bales between 
supply and requirements. 

TEA, CoFFEE AND RUBBER 

20. Plantations of tea, coffee and rubber cover less than 0'4 per cent. of the cropped 
area, concentrated mainly in the valleys of the north-east and along the coast on the south
west of India. They provide employment to more than a million families and thus playa vital 
role in the economy of these regions. In addition, they earn for India about Rs. 80 crores 
of foreign exchange. Tea alone accounts for Rs. 78 crores. A remarkable fact about tea 
plantations is that while ~e area under tea has remained unchanged for over a decade under 
international agreements, production has increased by about 43 per cent. over this period. 
'J'his incidentally brings out that where sufficient capital is invested, yields can be increased 
appreciably. Coffee and rubber, which used to be export commodities are now largely con
sumed within the country. India actually imported about 12 million pounds of rubber during 
1950-SI. Rubber occupies a key position in industrial development and for defence. In view 
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of the uncertainties of the international situation dependence on imports' may be inadvisable. 
The bulk of the area under rubber is comprised of small "holdings which are on the whole 
comparatively less ~fficient1y managed thalT'the tea and coffee plantations. The produc· 
tion has declined since 1945 because of a fall in the yields of old plantations and increased' 
suspension of tapping due to unremunerative prices. Their rehabilitation demands immediate 
attention. The Development Committee for ruQ~er plantations has formulated a fifteen-year 
plan for their rehabilitation and development and from this large increases in yield are 
expected. 

CONDIMENTS AND SPICES 

21. In spite of phenomenal increases in prices little change in area under condiments and 
spices appears to have occurred. . The area under black pepper, an important dollar earner 
which yielded Rs. 20 crores from exports of 15 thousand tons during 1950-51 as against 
an annual pre-war average of Rs. 3lakhs, still stands at 1,98;992 acres and has re~orded 
only a nominal increase. Official estimates of the areas under cardamom and lemon grass 
.are not available; trade estimates place the average areas in the neighbourhood of one lakh 
acres and twenty-seven thousand ac~es respectively. Cardamom yields Rs. 1'46 crores of 
foreign exchange. Cashew nuts, which bring another Rs. 8 to 9 crores of foreign 
exchange through exports, are largely imported, processed and then exported, the value of 
the imports being of the order of about Rs. 2 . 8 crores. The condiments and spices have 
acquired a position of great importance in the economy of the plains on the south-west 
coast of India. It is likely that the industry may have shortly to face competition from 
Indonesia and Malaya. Moreover, the high level of prices may not be maintained. A down
ward trend is alieady evident. This industry lacks the organisational advantages which are 
enjoyed by· other plantation industries like tea, coffee, and rubber. Even ·the exports are 
generally not graded and this has often led to avoidable losses. The Government of India 
have recently set up a committee to examine the whole position in respect of these crops, 
and particularly the question of their production and marketing being brought under a single 
organisation. 

ApPROACH TO AGRICULTURAL DEVELOPMENT /' 

22. In this chapter we have attempted to state briefly the main features of the agricul
tural situation in India. The facts cited above may seem to suggest that the rural economy 
has been largely static. Some notable developments have, however, occurred over the past 
few decades. Large areas which suffered from repeated failures of rainfall have received 
irrigaton; new crops have come to occupy a significant position in the country's produc
tion and trade; the agricultural and the industrial economies in the country now exert a 
powerful influence on one another ; problems of rural indebtedness and the village money
lender' exercise the administration and ~the people much less than they did fifteen or 
twenty years ago; and finally, there is already in the countryside an awakening and a 
desire for raising standards of living. The even tenor of the agricultural economy was seriously 
disturbed as a result of 'the Partition ; but much adjustment has already taken place. In 
describing the state of the agricultural economy it was necessary to give special attention 
to. the facts of agricultural production. An assessment of the state of production is, however" 
no more than a starting point for the consideration. of the conditions which determine 
agricultural development. This task is attempted in the chapters that follow. 
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23. The peasant's life constitutes an integrated whole and his problems interact lO 

such an extent that he does not see them in compartments. In the same way, in approaching 
agricultural development, the' peasant's life and prpblems have to be viewed together, no 
doubt selecting the points at which special emphasis is needed, but aiming always 

v-at a comprehensive and many-sided effort to transform the peasant's outlook and 
environment. The end in .view is the development of the human and material resources 
of the rural community. This is to be achieved in the main . by enabling the rural people 
to solve their own problems and to organise themselves for co-operative action with a 
view to adapting new knowledge and new resources to their needs. Thus, while co-opera
tion offers the basis of community action, it falls to the administrative machinery of the 
government and, in particular, to extension workers, to provide guidance and help to the 
villager. 

24. A rigid social structure and unutilised resources have always characterised under
developed economies. To change the social pattern built round the ownership of land and to 
bring new resources and technoiogy into every day operations become, therefore, central to the 
process of development. It is the purpose of planning to bring about rapid changes in such 
a way that the economy moves forward in a balanced, integrated manner, keeping in 
view at· aU times the major objectives of community development, increased production 
and equitable distribution. The succeeding chapters are concerned with various aspects 
of this central theme. In the discussion on land policy we set out the lines on which chan
ges in the social structure might be broUght about speedily to the greatest advantage of the 
country while, at the same time, strengthening the village community, eliminating 
differences in status and opportunity, and building the village into an organic unit in the 
structure of national planning. 

25. The Five Year Plan envisa~es substantial increases in agricultural production for 
foodgrains as well as for commercial crops. The targets proposed in the Plan are to be 
realised through development programmes relating to major and minor irrigation works, 
extension of cultivation, reclamation and intensive farming based upon the application of the 
results of research. Considerable stress is laid on the conservation of existing resources, 
in particular, of forests and the soil. Diversification and expansion of the rural economy is 
sought through emphasis on the development of dairying and horticulture and through the 
growth of village industries, wherever possible, with the aid of power and improved tools. 
Land resources are to be supplemented by the resources of sea and river and, therefore, the 
Plan provides for a new and extensive programme for the development of fisheries. As 
the rural economy has been largely starved of financial resources, a substantial programme 
for providing finance for agriculture has, therefore, been proposed. 

26. .Measures envisaged in the Plant in the fields of industry, communications, and social 
services have considerable bearing on the growth of the rural economy, for they raise its 
economic potential, bring new resources into action and, above all, alter the milieu in 
which the peasant lives and works. Thus, although agricultural programmes lie at the very 
centre of the Five Year Plan, they have to be seen in the perspective of a larger plan 
~t comprehends all aspects of national development. 
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Crop Pattern (Indian Union) 

Crops 

GROUP I (Fool) CROPS) 

I, Cereals 
2, Gram . 
3, Pulses . 
4, Fruits and Vegetables (a) 

5 Other food corps (a) 

TOTAL 

GROUP II (COMMERCIAL CROPS) 

~, Major oilseeds 
• Other oilseeds (a) 7, · 
8. Cotton. 
9, Jute • 

10. Other fibres (a) • 
II. Sugarcane • 
12. Tobacco • • • • 

TOTAL 

GROUP III (PLANTATIONS, CONDIMENTS AND SPICES) 

13, Plantation crops (tea, coffee and rubber) . 

14 Conditments and Spices (a) , I , 

TOTAL 

GROUP IV (QTHER CROPS) 

IS, Fodder (a) 
I~, Other crops (a) 

, , 
TOTAL 

TOTAL CROPPED AREA 

Million 
acres 

193'04 
18'71 

28'47 
S'oo 
1'65 

246 '87 

2~'68 

,4'27 
14'5" 

104S 
1'05 
4 21 
0'90 

53'12 

1"19 
2'46 

3'65 

n'I7 
2'21 

13"44 

311'08* 

Percentage 
of the total 

cropped 
area 

00'88 

S'9O 
8'98 
1'58 

0'52 

77'815 

8'41 

1'35 
4'59 
0'49 

9'33 
1"33 
0'28 

16'75 

0'37 
0'78 

1'15 

3'S2 
0'72 

4'24 

100'00 

Source: Estimates of area and production for 1950-51 in case of all crops except those marked (a). The latter 
relate to 1949-50 and the source is Land Utilisation Statistics, 

*While the estimates for cereals and gram cover reporting as welJ as non-reporting areas, those for other crops 
relate to reporting areas only, The total cropped area may; therefore, be somewhat larger, -
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CHAPTER X 

DEVELOPMENT OF THE CO-OPERATIVE MOVEMENT 

In India, as in many other countries, co-operation started as a means of ensuring for the 
poorly equipped citizens advantages which better placed persons were able to command by their 
own individual resources. The principle of mutual aid, which is the basis of co-operative 
organisation, and the practice of thrift and self-help which sustain it, generate a sturdy feeling of 
self-reliance which is of basic importance in a democratic way of life. By pooling their experience 
and knowledge and by helping one another, members of co-operative societies can not only find 
the solutions of individual problems but also becom.; better citizens. In an unregulated 
economy, the terms of contract are frequently weighted in favour of persons of large means. 
Those who have the command of scarce resources are left free to drive a bargain with those who 
need such resources but are ill-equipped to compete for their possession. In a relatively stagnant 
agricultural economy of small holders, undergoing a transition from barter to money econom) 
and from local to national and international exchange, the possession of capital naturally confers 
a strategic advantage. The evils of usury, indebtedness and"widespread indigence which were 
rampant in the rural areas af the turn of the century were the inevitable outcome of the 
economic transition that was then taking place. 

2. After the experience of the limited success of merely regulatory laws like the several 
anti-usury measures, an effort at building up by mutual association the people's own credit 
institutions was sponsored by government. In the then prevailing atmosphere of economic 
passlvity on the part of the State this official sponsoring of a special form of organization \\::as 
considered to be a great event. The first piece of co-operative legislation was the Co-operative 
Credit Societies Act of 1904, which was amended in 1912 to permit the formation of socidies 
tor purposes other than credit. As a result, societies for a variety of purposes began to be 
organized. This process of diversification was, however, slow in its pace, until the special needs 
of the period of the Second World War, and the subsequent years of reconstruction invested 
co-operative organizations with a special importance and significance. When individualism 
was the order of the day, co-operation represented a defensive act of association on 
the part of individual ...itizens. But with the adoption of the principle of social regulation, 
the co-operative societies, which from their commencement in this country have been 
socially sponsored and supported, came to occupy a moore positive role. .. In a regime 
of planned development, co-operation is rut instrument, which while retaining some 
of the advantages of decentralisation and local initiative will yet serve willingly and readily 

( 

the overall purposes and directives of the plan. This has been amply proved by the recent 
experience of India, as also of other countries, like the U.K. which have ~ntered upon an era of 
democratic planning. The co-operative form of organization can no longer be treated as only 
a species within the private sector. It ~ an indispensable instrument of planned economic 
action in a democracy. * 
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3. The broad features of the history and evolution of co-operation in India are 
unmistakable. With 181,000 Societies, a membership of about 14 million and a worki~ 
capital of Rs, 276 crores the movement constitutes an important economic and social force in 
the country. It has shown a steady quantitative expansion, especially during the last five years. 
Even more striking than the expansion in numbers and size, is the growing diversity of functions 
assumed by co-operative societies. Besides agricultural societies of all types-credit, processing, 
marketing, farming, irrigation, consolidation, etc.,-there are industrial co-operatives, 
labour societies, consumers' co-operatives in rural as well as in urban areas , housing societies ; 
processing factories; and urban banks. However., agricultural societies still constitute more, 
than 80 per cent of the total and of these credit societies are still by far the most numerous. 
The non-credit and the non-agricultural forms are, however, making steady progress The 
conditions created by the Second World War, the emphasis on intensive and rapid rural 
development in the post-war reconstruction programmes of State Governments, and the 
channelling of state aid activity thrO\lg!t co-operative institutions have been responsible for 
this trend. 

4. An increasing measure of responsibility for organising and financing rural e,eonomic 
development is being shouldered 'by co-operatives. Both the natural evolution of co-operative' 
activity, and the impetus of the special need created in several parts c,f the country by 
agrarian legislation regulating the business of money-lenders, scaling down of debts, restricting 
r .!nts and abolishing landlordism are responsible for the striking increase in the ~perations 
of co-operative cre~it societies. Co-operation is in fact being transformed steadily yet surely, 

-from a tolerated exception into a general rule. In industry, commerce, transport and retail 
distribution co-operatives are gaining experience and strength. Different State Governments 
sometimes emphasize different fields of co-operative activity in keeping with local - . 
conditions. There can be no doubt, however, that a new awareness of an opportunity to build 
up a form of business organisation more suited to the conditions and needs of the times than the 
-joint stock company has come over the people of small means everywhere. The joint stock 
company is too cumbersome as an organization for the small producer, agricultural or indus
trial. What is needed and what the co-operative society has provided is a simpler form of 
organization more suited to the needs of the people to be served and therefore likely to be 
more acceptable. 

5. We have in several parts of this report expressed our preference for the co-operative 1 
organisation of the econoJllic activities of the people, especially of those activities e.g., ; 
agriculture, marketing, cottage and processing industries and internal trade, which form 
the most important part of the dev~lopmental schemes included in the Plan. As an' 
instrument of democratic planning, co~binirtg initiative, mutual benefit and social purpose, 
co-operation must be an essential feature of the programme for the implementation 
of the Five Year Plan. As it is the purpose of the Plan to change the economy of the country ! 
from an individualistic to a socially regulated and co-operative basis, its success should be I 

judged, among otlier things, by the extent to which it is implemented through co-operative I 
organisations. The Planning Commission in consultation with the State Governments, \ 
co-operative organizations, and the Reserve Bank intends to formulate a more specific" 
programme for the expansion of th~ movement in all the sectors in respect of which co-operative, 
or~anisation has been considered suitab{e. 



DEVELOPMENT THRoUGH Co-oPERATI\'ES AND PA.~ClL\\·ATS 

6. We are anxious to ensure that in the agricultural part of our P1.m the vilLlge as a whole 
~ould be actively associ.ued in framing targcts, in suggesting suitable mcthods for achieving 
them, in evolving and directing a suitable org.mis.ltion for day to day working and in checking 
periodically the progress made. A willing and constructive p.1nkip.ltion of the people can alone 
ensure the success of the Plan. While a general stirring of th\! aspirations of the people is 
to be noticed aU over the country, the establishment and su.:c~ful working of village organi
SJ.tions remain to be achieved in many p..uts. Lanerly there Ius be~n a welcome earnestness 
on the part of State Governments for the cstablishm.:nt of P.mdl.lyats as civic and develop
mental bod~es charged with the general responsibility of anending to the collective welf.lJ'C of 
the village community. Panchayats have an indispensable role to play in the rural areas. 
As repres::nting the best interests of aU s::ctions of the community their status is unique. ~bny 

activities such as, framing progr.unmes of production for the village, obt.l1ning and utilising 
governmental assistance forthe benerment of the \ ilugc, such as, the construction of roads, 
tanks, etc.,;:ncouraging vill3gcrs to improve the c;tanJJ.rds of cultl\'.ltion, orgmising \ olunul y 
labour for community works and gener..uly assbun~ in the implementation of economic and 
social reform lcgbution pJSSed by th~ States, will I1Jtur.llly f.ill \\ ithin the purview of thl! 
p::mcha) at. 

7. On the oth.:r hanJ, for the working of individu.1l programmes of economic dcvelopment, 
where not only the general interest but nlso the specific r~ponsibility and liability of a member 
have to be ensured, a more integrated and binding form of a'c;sociltion is needed. Specific 
and practical tasks of rccbiming land, of pro\iding resources for bener cultivation, of marketing 
the produce ofthe villagers, both agriculturists and artisms, can be best performed through 
co-opcratives. The co-operativc agcncies will nlturally have to conform to the principles 
of business management, namely, of SJ.tisfactory s.."rvice and e.:onomica1 working. TIut 
they arc not profiteering associations and that they function for mutual service makes them 
desirable agents of democratic planning. It.is therefore vcry necessary that Co-operative 
agencies in the vill.Jge shoulJ have the closest possible relationship with the principal 
dcmocratic body namely, the panch:lyat. Though in the disch:lrgc ofthcir functions the two 
bodies have specific fields to operate, in a number of common functions by ha\iog mutual 
representation and by having common ad-Iwc committees, it \\ ill be possible to build up a 
structure of democratic IlUnagement of devclopmenul plans through both the org:misations, 
the p.mch:lyats and the co-opcrative societies. \Ve therefore suggest that in so far as 
institutional reform is an cssenti.ll part of the implementation of the Five Year Plan, emphasis 
ill due proportion and in appropriate fields shoulJ be puccJ both on pa.nchayats and on 
co-opcrative societies. 

l\ltJLTI-PURPOSE A.'''D Qu:pIT SocImES 

8. The Sta~ as a whole arc conscious of the importance of developing co-operative 
societies as a means of re-org:.misation of rural life. Among co-operati\'e bodies working in 
rural areas, the multi-purpose sOciety has quite rightly come to occupy an important puce. It 
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has come to be realised that division of the needs, activity and assets of a villager into mutm By 

exclusive parts such as credit, production, sale etc., is somewhat artificial. At any rate, it ha~ 
been agreed that for the future an attempt should be made to have in each village'a co-operativl.! 
organisation which will cater for the multiple needs of its members. In some parts of the 
country efforts are now being made to transform many of the credit societies, which histori
cally have been the most important co-operative organisations, into multi-purpose societies. 
The emphasis now being placed on the concentrated and all-sided development of rural areas 
would suggest the ' desirability of encouraging such transformation. Pending this develop
ment the cred~t sociepes will continue to playa vital role in rural economy. In fact it is diffi
cult to over-estimate the importance of the services that rural societies could render in the 
sphere of credit organisation. 

9. Recently there has been a noticeable increase of money incomes in the agricultural sectol 
of the economy. Much of the development that will be brought about under the Five Year 
Plan will strengthen this tendency. While therefore, on the one hand, larger sums will come to 
be disbursed in rural areas, it is of the utmost importance to see that monies so spent do not 
go outside the system of organised credit. In other words, rural savings and monies generally 
in th~ hands of the rural popUlation have to be kept flowing into credit organisations. A 
co-operative society is calculated to do this much better than almost any other organisation. 
In the Co-operative form of organization the provision of resources such as credit goes with 
the practice of thrift. Even if a village co-operative is too small to open a savings account f..>r 
its member~ it can induce them either t6 open accounts with the postal saving~ banks or the 
Central Co-operatiye Banks. It can also function as an authorised agent for savings, 
~ liromoting savings sche~es sponsored by the State or Central Governments. The 
establishment of credit societies in villages is thus a sine qua non of the organisation of credit 
in the context of planned investment in the developmental schemes approved in the Plan. 

10. In the past the village credit societies have been accustomed to secure their finance 
from central financing agencies operating in urban centres and utilising mostly capital 
resources made available by th,e urban classe~. In keeping with the normal financial structure 
an apex co-operative bank has also been established almost in all States. The State Govern
ments have lately taken a more active part in assisting financially the apex banks. 
The Reserve Bank which as the Central Bank of the country is interested ig. the creation 
of a co-ordinated and sound system of rural credit has recently liberalised its procedure for 
accommodation to co-operative banks. We have ourselves recommended in Chapter XVI that 
the advances to the cultivators through the institutional agencies (i.e. the Government and the 
co-operatives, the latter with the assistance o~ the Reserve Bank) should be steadily 
increased so as to reach the limit of at least Rs.IOO crores per annum by the end of the Plan 
year .&.955-56. If, however, the credit structure of the country is to be geared to an 
increasing pace with economic activity in rural areas an intensive effort at integrating all the 
~hannels of. credit for the COmmon purpose is needed, 
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SALE AND PuRCHASB SOCIETIES 

I I, The purchase of the agriculturist's requirements and the sale of his produce are key 
activities in the business of farming and their importance is likely to be even more crucial in a 
sc:cially regulated economy. Due to his inability to secure a fair deal at these two stages 
the average agriculturist is _denied the full fruits of his industry. The organisation therefore 
of co-operative sale and purchase societies and of other marketing organisations is vital both 
for its direct and indirect benefits. With credit and marketing co-operatively organised all 
over the country not only would the success of the present initial Plan be more adequately 
assured but the stage will be set for a much more ambitious and constructive programme of 
rural development. 

12. The emphasis of the Plan is on augmenting agricultural production. In this 
sphere co-operation has a very significant contribution to make. Oroperatives can help to 
increase the effectiveness of extension work. Other services which a cultivator needs for 
efficient utilization of his land can also be made availaYe through co-operative agencies. Such 
aids as seeds, fertilizers, and implements on which depends the profitable exploitation of the 
resources of the soil can be effectively placed at the disposal even of the small farmer by 
co-operative societies. In fact, in the field of agriculture co-operation comprises almost 
every activity that is connoted by the term agricultural organization. It is the best medium 
for promoting a progressive agriculture. Major items of agricultural development e.g. 
consolidation of holdings, soil conservation and provision of facilities for irrigation as well 
as current needs such as protection of crops from pests, diseases and animals can be most 
effectively served through co-operative organizations. 

Co-oPERATIVE FARMING 

13. In most parts of the country for ensuring economic cultivation an increase in the 
unit of cultivation is necessary. Here again, co-operative farming has direct relevance. 
Without under-mining the sense of proprietorship and the incentive to industry that it 
gives, co-operative farms can produce all the advantages that a larger unit possesses. A 
community which has been accustomed to the advantages of co-operative association in other 
vital matters of its business will be more successfully approached for establishing a co-opera
live farm than is possible in a community in which co-operation has made little headway. 
\Vhile the controversy between voluntary and compulsory formation of co-operative farms 
may at this stage be avoided",it can be suggested that in any area where a majority of holders 
repr~enting at least half of the total area under cultivation desire to establish a co-operative 
farm, legislative means should be at their disposal to proceed with the formation of a 
co-operative farming society for the whole village. The State on its part should do 
everything in its power to encourage the establishment of such farms and to 'Promote their 
satisfactory working afterwards. Farming through a co-operative calls for a number of 
individual and corporate virtues on the part of members. It will therefore be some time 
before co-operative farms reach a developed stage. If dUring the period of the First Five Year 
Plan, in representative areas of different States a good number of societies are established as 
going concerns, we can proceed more confidently to expand that panem of cultivation in the 
next Five Year Plan. 
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CO-OPERATION AND COMMUNITY PROJECTS 

, 14· For the intensive and all-sided development of the villages the community project... 
have recently been launched in the various States. The purpose and the organisation of 
these projects have been touched on elsewhere in this Report. We have recommcndcll 
that in all the aspects of community development co-operative methods of organisation 
should be adopted to the maximum possible extent. - As is obvious, the ultimate justification 
of COIl1Il1unity J?rojects will dep~nd on the e~tent to which the people are enabled to make 
self-reliapt ~fforts to carry out- all their activities in an improved, business-like and progressive 
maQ.ller: While the leadership and assistance of departmental and external sources will to 
some extent help in initiating the process of community development, for the development to 
be'permanent and expanding the people 'must be active participants in the whole process. 
It is not easy to conceive how, in the apsence of co-operative organisation of their business I 
and of their social activities, this desirable object of <;ommunity projects can be ~ealised.\ 
While the working of these projects is no doubt likely to :vary from area to area in keeping 
with the local enviroIl111-ent, a broad co-operative pattern sh6uld be considered essential. 
As in other spheres of co-operative expansion, the programme of reform should take 
account of the financial and personnel resources' that will be made available by departmental 
as well as institutional agencies. It is, however, essential that in every community project 
area a programme for all round co-operative development should be drawn up. The establish
ment of yarious types of co-operative societies after educating the local public regarding 
their benefit will be the best means of enlisting the active sllpport of the people on a 
voluntary bas~s for works of improvement on an organized scale. 

INDUSTRIAL CO-OPERATIVES 

15. In the rural areas the needs of employment will not all be met by farming. The 
Plan contemplates sever~l improvements such as irrigation, soil conservation, and reclama
tion which may succeed in giving fuller eI.I1ployment to agriculturists than what they have at 
present. But limitations cf nature will in many instances reqwre that the agriculturists 
should turn to some other occupations during the slack seasons. Besides these part-time 
workers there are in the villages several classes of artisans who under the pressure of competi
tion from organi~ed industry are finding it difficult to maintain their traditional employments. 
Chapter~ bearing on village an~ ,small scale industries contain recommendation~ for the solu
tion of problems connected with these classes of the rural population. We have indicated 
therein the advantage of establishin~ ~ndustrial cooperatives -for such workers. While the 
formation of agricultural co-operatives is by now a familiar experience, industrial co-operatives 

• • 
are still in their infgncy. Their activity is so directly in touch with the moving events of a 
competitive market that the uncertainties of their business often loom larger than their basic 
importance. Moreover, co-operative financing and marketing agencies have yet very limited 
experience of doing bllsiness with industrial co-operatives. As a result of these factors, the 
future of industrial co-operatives is yet not so well-established. as appears to be the case with 
agricultural co-operatives. As we have recommended elsewhere, we desire that cottage 



t>EVELOPMENT OF TIlE CO-OPERATlVE MOVEMENT 

and small scale industries should have for themselves .well-marked fields which are not 
encroached upon by large-scale industry. This principle,will no doubt have to be translated 
into more specific and concrete tenns as a result of further investigations and experience, 
When this is done the conditions for the successful operation of industrial cooperatives will be 
more assured.. In the mean while, it is desirable that co-operatives organised for the 
several trades be established on a sound footing. 

16. While it is possible and indeed desirable that the special advantages recommended 
by us elsewhere should be made available to the members of these co-operative societies, 
their place in the industrial structure of a planned economy will ultimately depend on their 
efficiency. Nothing should be done which will undermine the initiative and self-confidence 
of the members of these societies. Aids in respect of power, implements, raw materials, 
technical advice and marketing facilities should all be made co-operatively available to these 
societies. It is not necessary for us in the present context to suggest how the organisation 
of the industrial co-operatives themselves should develop fronithe village to the State level. 
We expect that according to the experience of each State, some form of federal organisation 
will in due course evolve. But in· respect of the capital needs of these co-operatives it must 
be emphasised that provision for finance will have to be made commensurate with the extent 
to whlch the industrial co-operatives are expected to fulfil given targets of production. 
Whether the existing co-operative financing agencies can continue to offer finance for in 
dustrial activities whlC;h are somewhat special and, if so, to what extent is a matter in respect 
of which further enquiry by the States concerned, as also by the Reserve Bank, will 
have to be undertaken. We note that many of the States are establishing industrial finance 

• corporations, designed for the most part for meeting the financial needs of comparatively 
small-scale units of industry. The Plan.also provides Rs. 15 crores for assisting small
scale and cottage industries. We would recommend that financial aid from this provision 
and from such corporations should by preference be made available to co-operative1y 
organised industries. With artisans' industry co-operatively developed and with a number 
of processing factories established on a co-operative basis, a growing portion of rural 
economic activities will come within the co-operatives sphere. For reasons mentioned 
earlier in thls chapter, such development will conform to the requirements of democratic 
planning and will make it possible at later stages of planqing to formulate more compre
hensive schemes-of economic progress. 

URBAN Co-oPERATIYES 

17. While in the immediate future extension of co-operation is most urgently called for in 
the rural area, where agricultural operations play a dominant part, the urban sector of the 
co-operative movement has also to develop along systematic lines, if in due course it is to' 
make its contribution to planned development. In urban areas there are a number of anisans 
of smaIl means wt'lo find it difficult to organise themselves in keeping with the requirements 
of modern times. It is to be desired on social as well a~ on economic grounds that members 
of this class_should be enabled to reorganise themselves to be able to take full advantage of 
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modem scientific methods. Small industries cooperatively using advantages like power and 
special techniques wij.l be able to make a significant contribution to the industrialisation of 
_ tlle country. We have elsewhere expressed our preference for a decen!ra1ised type of indus
trialisation and how far we can go in the direction of decentralisation without loss of economic 
advantage will depend to a very large extent on the capacity of artisans to organise themselves 
on a cooperative basis. The utility of co-operation in the urban areas extends to the 
credit and other needs of small entrepreneurs and cottage workers. Urban banking conducted 
on co-operative lines has a very important role to play in this field. Co-operative banks are 
more democratic and more amenable to local control than even small sized joint stock banks, 
and hence urban banking closely associated with other forms of urban co-operation ought 
to be more purposefully developed. 

18. In urban areas special ihiportance must be attached to consumers' co-operatives. 
Unfortunately, we notice that as yet, the development of consumers' cooperatives has not 
made .enough progress in the country. Under the influence of rationing and governmental 
distribution of scarce goods, a number of consumers' societies have no doubt come into being. 
They have, however, as a class failed to extend their usefulness beyond these limits. Their 
future, therefore, in the event of removal of controls on distribution of essential articles is 
somewhat uncertain. The success of consumers' co-operation will primarily depend on the 
enthusiasm and-preference th~t the co-operators themselves succeed in creating among their 
fellow citizens. It should, however, be possible for the State to adjust its policies in such a 
way that the legitimate interests of consumers' co-operative societies are not ignored by those 
dt--partments of the Central and State Governments which have to attend to their claims. It 
would in our opinion be jn the best interest of the planned development of distributive trades 
that an attempt be made to build up consumers' co-operatives over as wide a field of 
distribution as p-ssjble. Here again, the questions of finance and credit are likely to be very 
important. We must, however, remember that to the extent to which co-operatives replace 
private business, capital engaged in the latter will tend to be released. If a common credit 
policy is made effective for all c~edit agencies a transfer of fiinctions will gradually but effect
ively bring about an appropriate transfer of financial resources. 

19. A problem of urban areas in regard' to which co-operation has a special significance 
has been touched upon by us in olo1l' chapter on housing. While it is not necessary in this 
place to cover the same ground again, it must be stated that with the stron!t urge towards 
urbanisation that industrialisation is bound to promote, housing assumes crucial importance. 
While institutional activity such as that undertaken by governmental departments, civic bodies 
and employers' associations, will meet the situation to a certain extent, a considerable burden 
of the construction of houses, especially for the middle and lower income groups, will fall on 
their own co-operative organisations. From. the choice of a site to the letting out or use of 
house-room when it is ready, the work of these housing societies will impinge on a number 
of departments. It should be the policy of these departments to assist in the form.atiQn and 
progress of these societies. 



DEVELOPMENT OF THE rooPERATIVE MOVEMENT 171 

IMPROVEMENT OF PERsoNNEL 

20. The success of cooperatives ultimately depends upon their ability to perform their 
functions-whether they relate to production, finance, marketing, distribution or construct
tion-efficiently and to the satisfaction of the members and the community. The loyal
ties of the members can be retained not on the basis of monopoly, agreements or under duress 
but on the strength of the goodwill secured by rendering service. A unit of business, what
ever its form cannot survive if it does riot fulfil properly the tasks which it undertakes. It 
also ceases to grow if the management is not watchful for new opportunities. In the agriCul
tural sector for instance diesel engines and electric motors are being increasingly used for 
providing irrigation in some areas while in others tractors are utilised for cultivation and 
reclamation. A progressive cooperative, besides supplying seeds, fertilisers and other requi
sites, would provide spare parts, repair and servicing facilities at reasonable cost. These and 
similar measures in other fields can be adopted only if the staff' consists of competent and 
trained men. Co-operatives are sometimes organised and administered by those who lack 
both the qualifications and the experience necessary for the job. This factor alone accounts 
for a large number of C(l-()peratives' failures and the uneven development of the movement in 
the country. The importance of efficient management cannot, therefore, be too much stres
sed. Being a movement essentially dependent on the ability of persons in humble walks of 
life, who are often amateurs in the handling of business operations, the need for training and 
education is greater than for those who have ample resources and business experience. The 
co-operative society is, besides B democratic body, each member of which is equally important. 
Hence the need, recognized from the earliest days of the movement in foreign countries, for 
diffusing knowledge of the principles and practice of co-operation among all ranks of 
co-operators. 

2 I. .Many of the managerial and supervisory functions call for specialised knowledge 
and technical skill. The cooperatives ought to recruit qualified men and get the existing 
staff adequately trained. The present facilities (or the training of higher personnel are not 
adequate and we have provided a sum of Rs. 10 1akhs for their improvement. We also trust 
that the State Governments will arrange for the training of other staff, and of workers for 
the cooperative movement. 

22. Even though almost all the States have a cooperative depclrtment, many of them 
have to be helped to equip it to shoulder the new, diversified and complex responsibilities 
now envisaged. Until recently the main statutory functions of the department were registra

tion, audit and inspection. Consequently the bulk of the staff was well versed in these 
activities. Now that the cooperatives are being recognised and utilised as an important 
instrument of economic planning, the staff of co-operative departments, without spoon feeding 
or interfering too much in the working of the Societies, should be able to provide effective 
guidance and knowledge and not merely be auditors and inspectors of the Government. In 
short a constructive attitude and determination to make a success of the cooperatives must 
pervade the Government departments and the people. 
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FUTIJRE POLICY 

23. In the past there have been occasional complaints to the effect that while the State 
generally sponsors co-operative societies and desires to accord them a-preference, in actual 
practice agencies other than cooperatives often receive better treatment from a number of 
departments. There is also a tendency, in some of them, to regard only the cooperative 
department as responsible for co-operative development. It has already been indicated that 
the various forms of cooperative activity impinge on· a number of departments. Therefore, 
unless every department and every Ministry accepts and adopts the policy of fostering 
co-operative methods of business, rapid and enduring results cannot be obtained. For instance 
the Central and State Public Works and Irrigation Departments spend fairly hrge amounts 
on works programmes every year. Except in one or two States most of the works are entrusted 
to contractors. We consider that every department should follow the poli~y of building 
up co-operatives which may eventually replace the contractors or other middle men. It is, 
however, not our intention that co-operatives should be bolstered up indefinitely, irrespective 
of the quality or cost of the service they offer. At the same time it is only reasonable to 
expect that in their formative years they should be ungrudgingly helped by the State to 
utilise the opportunities offered to them an.d enabled to consolidate their strength. 



CHAPTER XI 

FOOD POLICY FOR THE PLAN 

BASIC CoNSIDERATIONS 

A well-defined food policy for the period of the Plan is an essential condition for the 
successful implementation of the Plan. For the large sections of the community which live· 
near the margin of subsistence, a certain minimum supply of foodgrains at reasonable prices ' 
constitutes the rock-bottom of the standard of living, a fall in which would be seriously 
detrimental to health and efficiency. The consequences of any untoward development 
in the food situation are too obvious. to need stressing. The experience of the last few years 
has brought out clearly the vulnerability of the economy on account of the inadequate 
production of foodgrains in the country. Foodgrains occupy a pivotal place in the price 
structure, and if this latter has to be safeguarded, as it' must be, the prices of foodgrains 
must be held stable at levels within the reach of the poorer sections of the community. 
Even a moderate shortfall In the supply of foodgrains is likely, under Indian conditions, to 
raise their prices more than proportionately, and a rise in food prices leads directly to a rise 
in the cost of living and in production costs, all round. This does not, of course, mean 
that the producer of foodgrains should not get a reasonable return. On economic as well 
as soci:1l grounds, it is vital that he does. But, the real return that he gets does not depend 
only upon the prioes he obtains for his produce ; it depends as much upon the prices he in 
turn has to pay for what he buys. If an increase in fo:>d prices raises these latter, he mly be 
no better off in the end, and mly even be worse off. In the last analysis what limits the real 
income of the primary producer is low productivity. To increase this latter, what is needed 
is a programme of public investment which will give him the water, the power, the seeds 
and the manures he needs. A policy which might raise prices all round and jeopardise the 
investment programme itself is, therefore, of no ultimate benefit to the producer. Food policy 
for the Plan has, therefore, to keep in mind these wider considerations. 

2. The food problem has been the subject of discussion and debate for more than a 
decade, and sever..u e~pert committees have reported on the various aspects of the problem. 
The Bengal Famine Commission reviewed in detail the long-term trends in the economy 
as well as the several short-term factors which culminated in the food crisis of 1943. The 
report of that Commission enunciated the principle that U foo:1 for all" must be accepted 
as the basis for Government policy in this field. In a planned economy, this objective ~tab
Iy acquires added importance and has to be effectively implemented. The systen of- c:>ntrols 
developed since 1943 through a process of experimentation and of adjustment of the 
needs and claims of the various States, surplus as well as deficit, has had as its objective the 
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mobilisation of available food surpluses in the country and their equitable distribution at 
reasonable prices. The operation of this system has meant a strain on the administration; 
it has often involved difficult decisions affecting one sectional interest or another. The 
degree of publi~ cooperation necessary for ensuring the success of such a system of controls 
has not always been forthcoming, and doubts have from time to time been expressed whether, 
on balance, there was advantage in such a system, or whether it might not be better to 
revert, at least in some degree, to the traditional organisation of the free market and the 
operation of the impersonal laws of demand and supply. And yet, the lesson of experience is 
unmistakable : the free market is not a dependable mechanism when the economy is or is \ 
likely to be under pressure due either to short supplies in the country or unfavourable develop
ments abroad. It is not without significance in this context that most proposals for decontrol 
and the restoration of the free.market visualise certain safeguards like cheap grain shops, 
licensing of traders, requisitioning of stocks if necessary, etc. But, these forms of control 
were tried in the early stages, and it was because they proved unsatisfactory that more stringent 
controls involving procurement, restriction of movements, price control and rationing 
had to be adopted. 

3. The fact that food controls were a product of wal'-time scarcities is apt at times to' 
obscure the role they have to play in a planned economy. A plan for development involves 
large outlays on investment, and this, in the early stages, increases money incom~s faster 
than the available supplies of consumer goods. The pressure of these money incomeS, 
especially if they accrue to the less well-t-o-do classes, is bound to be felt chiefly on foodgrains, 
with the result that !f the prices of foodgrains are allowed to rise, the real income of these 
classes is likely to rise much less than their money incomes, thus depriving them of the benefi
cial results of increased employment and incomes. Nor are these adverse effects confined. 
to the new recipients of income; they affect all fixed income earners who may be 
subjected through these price, increases to 'forced saving' out of proportion to their capacity. \ 
In a planned economy, food controls have thus certain positive functions, such as safeguard: I 
-ing the minimum consumption standards of the poorer classes, preventing excessive or 
ostentatious consumption by the well-to-do, and facilitating the country's programme of direct 
utilisation of unemployed manpower for investment. , 

THE 'DEFICIT' 

4. A major question that arises in this context is as to the precise measure of the 
- deficit' in foodgrains the country must provide for. For this purpose, it is necessary to 
assess the trends in production and to see,how they compare with requirements. We have 
given careful.consideration to this question, but we find that on the basis of available data, it 
is not possible to reach any definite conclusions on this point. Official figures regarding 
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acreage and production prior to 1949-50 are not comparable with those for earlier years on 
account of changes' in coverage, mergers of States, etc, The figures of production since 
1949-50 indicate, as will be seen from the table below, no significant trend :-

1949'50 
1950'51 
1951-52 

Foodgrains Production·, 1949-50 to 1951-52 

Rice Wheat 
22'8 "'5 
22'1 "'7 
22'8 "'2 

(in million tons) 

Millets All cereals 
1"'2 45'S 
15'4 

• 
44'2 

IS'4 44'4 

From an analysis of official figures it appears that there are large variations in the 
availability of foodgrains between various States, and considerable variations from year 
to year within the same State, To some extent, these variations might be indicative of the 
imperfection of the data themselves, but it is clear that an estimate of the ' deficit' arrived 
at on the basis of an average nonn of requirements for the entire country is apt to prove 
wide of the mark, 

S, Apart from the fact that it is not possible from available data to say how much 
precisely is the total food production in the country, there is also some doubt whether these 
data could safely be used for framing a judgment as to whether or at what rate food produc
tion in the country has been increasing, There IS a view that foodgrains production is, in 
fact, significantly larger than is indicated by official figures, Certain data bearing on produc
tion al1d consumption of foodgrains have been compiled in connection with the National 
Sample Survey, and these may be expected to throw further light on the subject, For the 
time being, the official data, which represent information collected on a countrywide basis 
and over a continuous period of years, have to be used, though with due caution, for framing 
policies and for carrying on administration at different levels in the sphere of food and 
agriculture, 

6, From a practical point of view, it is of no great consequence whether food produc
tion is or is not higher than is shown by the official data. For, if more is being produced, 
more is being consumed also, What matters for practical purposes is that over the last 
~ix or seven years, the country has imported on an average about 3 million tons of foodgrains. 
The following table gives these imports since 1940:-

Imports of Foodgrains, 19J6·1952 
(in million tons) 

194~ • 2'2S 

1947 • • • 2'33 
1948 • 2'84 
1949 • • 3'71 
1950 2 13 
1951 • • • • 4'72 
1952 • 3'90 

·OtBclal1J~ II carrcc:ted in the light of the resulta of I.C.A,R, aampJ. 1UlVe7s, 
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Imports of foodgrains .were lowest at 2' 13 million tons in I95~, but this low level or 
imports necessitated a reduction of 0'8S million tons in the stocks held by Government. 
Taking into account imports as well as changes in stocks, the net absorption of food grains 
from abroad for the last few years has been as follows :-

(in million tons) 

1947 2'8 
1948 2'4 
1949 3'2 
1950 3"'0 
19SI 4'1 
1952* 3·4t 

Average net absorption for ,these years works out at 3 million tons; the minimum being 
2'4 million tons in 1948, and the maXimum being 4 ~ I million tons in 1951. While it is not 
possible, as stated above, to estimate the ' deficit' directly in terms of food production and 
requirements, this net absorption of imports 'is indicative of the measure of deficiency that 
has to be made good. In the nature of things, the 'deficit' is not an invariable fac~or, If 
food prices are allowed to rise, the consumption of some sections of the population would 
come down for want of suffi~ient p;urchasing power to buy food at these prices. Through 
such cuts in consumption, the supplemental imports needed frem abroad could be reduced, 
but this would involve serious har<fsp,ip, which might even react on productive efficiency. 

7, It would be wrong at the same time to take a static view of the 'deficit'. Population 
in India has been increasing at the rate of about 11 per cent. per year, and the additional 
annual requirements needed.on this account are of the order of 4 I/21akh tons. This means 
that over a .period of five yearS an increase of about 2 1/4 million tons in foodgrains pro
duction would be absorbed by the increase in population. The problem thus is of providing 
for an increasing popul~tioq, if and to the extent possible, at more satisfactory levels of 
consumption, 

8, The' deficit' in foodgrain~ ~orks out roughly at about 6 to 7 per cent. of production 
as judged from official figures. In view of tli~ possibility of these figures being under
estimates, the actual deficit might be lower,. say, about 5 per cent, of total production. While, 
for the reasons mentioned earlier, a margin3J. addj.tioh tp available supplies may prove under 
present conditions of more than proportionate benefit, the ruin 'Of policy must be to increase' 

. domestic production, to secure an • increase in "the marketable surplus, to distribute the same 
as·equitablyas possible, and to eliminate by the ~d of the Plan peri-od the need to import 
foodgrains. It might be well to stress in this connection thatthe needto import from abroad 
is related more directly to the marketable surplus available for meeting the requirements 
of non-food producers than to total production$ and· that the problem is not merely one of 
increasing production but also ,of mobilising more effectively the surpluses which become 
available with the producers, 

--------------- ---- ---_.- -'.'----,~--.,-------------

• Approximate. . 
fAs a result of the relaxation of procur_cmcnt in the latter part ofthe currer..t year, it is possible that some 

,tocks will be available wah private trad~for ca,rnov~r t9 the next lear, But dlta re~ardillg these. are not available. 
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~. 'Ine total cost of imported grains since 1948 works out at over Rs. 750 crores. 
Although part of the-imports received in 1951-52 were financed out of the U. S. wheat loan, 
it cannot be questioned that die country has been paying heavily for these imports. Any 
change in food policy likely to reduce procurement and increase the dependence on imports, 
which, in tum, might mean further expenditure on subsidies, has therefore to be avoided. 
In fact, the aim should be to reduce imports progressively. The optimum utilisation of 
the resources available to the country demands that for meeting tht! requiremerits of the food 
administration, the system of internal procurement must not only be maintained but must 
be steadily improved. 

10. For the immediate future, relative scarcity of foodgrains has to be regartle3 as a 
datum .. The revi.ewof the Grow More Food campaign since 1943 undertaken recently by 
the Grow More Food Enquiry Committee brings out the fact that there has been in 
recent years an addition to the "production potential" in the country through schemes of 
minor irrigation and land improvement. It is also true that the efforts made under the 
campaign have created a new consciousness among agriculturists as to the need and scope for 
improved agriculture. The reorientation of the campaign suggested by the Committee and 
the schemes for agricultural development included in the Five Year Plan will undoubtedly 
show results. It may be hoped that when these results come, they will come cumulatively. 
The point, however, is that it will be some time before the new trends are establIshed. So 
far as the outlook for the immediate future is concerned, a particular year might tum out to 
be on the whole satisfactory, but food policy must, if serious risks in a vital matter like food 
arc to be avoided, be based on the assumption of a continuance .of the condition of relative 
scarcity and strain in spite of a progressive increase in production. This means that for the 
period of the Plan, rationing and procurement together with certain minimum imports, 
must be regarded as the key to the maintenance of a stable system of food controls. 

FOOD PRICES 

II. The following table brings out the trends in wholesale prices and itt cost- of 
living since 1947 and sh<?ws also the indices for cereals in relation to these-

Whole. 
sale Cost of 

prices Cereals Wheat Rice ' Food living 
(General articles (Bombay 
index) General) 

November, 1947 302 317 375 331) 295 273 
July. 1948 • "390 478 720 500 392 297 
March. 1949 • 370 4~7 748 489 3'17 29"1 
September 1949 390 494 557 501 403 291 
April,1950 391 458 5t8 500 399 292 
April, 1951 . 458 490 510 555 413 319 
December. 1951 433 494 524 539 399 315 
March, 1952 • 378 442 510 519 343 298 
June, 1952 .. 375 445 529 520 350 322 
September 1952 389 459 555 543 31)8 325 
O..:tober, 1952 • 388 442 551) 527 358 
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The rise in wholesale prices as a result of decontrol in 1947 was as high as 30 per cent. 
After the reimposition of controls in 1948, a measure of stability was attained until the 
'devaluation of the rupee along with several other currencies in September, 1949, The 
ranti-inflationary programme taken in hand soon after devaluation was again a stabilising 
factor. Prices rose sharply after the outbreak of the Korean War, and although steps 
were taken to. preveI)t m~ney income from rising as a consequence of the abnormally high 
prices of exports, the economy was once again subjected to serious inflationary strain 
The rise in prices in India was less than in the U.K. anq the U.S.A. and a considerable 
part of it was due to speculative factors. The subsequent decline in prices in India was partly 
a corrective to the earlier speculative trend, and partly a consequence of the real change 
in world demand-and-supply conditions and of the adoption of disinflationary monetary 
and fiscal measures by the Government. The inflationary pressures associated with the 
Korean War have thus been neutralised during the last 12 months or so. But it is evident 
from the price trends in the last five years that the ground lost in 1947-48 was never 
regained. The present high level of cost of living is causing serious hardship to the middle 
classes and it is necessary to safeguard their legitimate interests. The need for a disinflationary 
price policy, therefore, remains. 

12. The decline in wholesale prices since the break of the Korean War boom in April 
1951 has been about 15 per cent. The largest fall has occurred in the case of industrial 
raw materials, whiCh have gone down by 34 per cent. Food articles have registered a 
fall of 13 "per cent, but the fall in the price of wheat and rice has been of the order of only 
1 per cent and 5 per cent respectively. The general index of wholesale prices is now at 
about the same level as on the eve of the Korean War, and the index of food articles is about 
10 per cent lower. But it must be noted that it is the prices of food articles other than wheat 
and rice that have fallen. The index for wheat now stands at 556 as compared to 518 in April 
1950 and is close to the peak level of 560 reached in April 19SI. The continued high level 
of the prices of basic cereals accounts largely for the failure of the cost of living to come 
down. 

RECENT CHANGES IN FOOD CONTROL 

13. The large imports of grain in the latter part of 1951 and the early part of this year 
i~proved substantially Government's stock position in foodgrains. In March and April 
this year the low price of omeeds and the difficulties in the disposal of cotton probably 
compelled farmers to sell more grain in order to meet their cash requirements. To some 
extent, the bearish psychology created by the sharp fall in almost all prices in the first 
few months of this year was also responsible for some dehoarding of grains. The satisfac
tory procurement in the first half of this year, the accumulation of stocks with the Govern
ment and the decline in offtake from ration shops led to relaxations of control in several States 
in June and July. In Madras statutory rationing was withdrawn as from. the 15th of June 
and cheap" grain shops were opened instead. Procurement was temporarily discontinued. 
The State was divided into six zones and inter-district movements within these zones were 
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permitteCl. Thereafter, statutory rationing has been suspended in Bihar, V.P., Hyderabad, 
Mysore, Saurashtra and Madhya Bharat and inter-district bans have been lifted or 
modified. These cbartges must be viewed as changes in food administration in response to 
changes in circumstances. The basic policy of keeping down food prices to a reasonable 
level and of ensuring that the 'available supplies of foodgrains are mobilised effectively for 
meeting the needs of the vulnerable sections of the community must remain unchanged. 
Only when a substantial and enduring improvement in domestic production and marketable 
surpluses has materialized can change in basic policy be considered. 

14. Between June and October 1952, stocks of foodgrains With the Central and State 
Governments came down by about 1'1 million tons. The year is, however, expected to close 
with stocks of about 1·8 million tons, which represents the highest level reached since the 
imposition of controls. The arrangements in regard to imports, domestic procurement 
and distribution for 1953 must, in our view, aim at a carry-over of between I 5 and 2 million 
tons at the end of the year. A carry-over more or less of this order might be considered 
necessary for the entire period of the plan. 

IS. The period since relaxation of controls has been too short to warrant any definitive 
judgment as to the effects of such relaxation. Short-period movements in prices are 
inevitably subject to various influences, seasonal and others, which might not be of significance 
in the long run. These trends have, however, to be carefully watched, and the mrchinery 
of basic control~ has to continue to operate so as to check any undesirable developments. 

16. In regard to millets, certain changes have recently been made in the system of 
controls with a view to stimulating freer movements within States and larger flows from the 
surplus States to deficit States. Inter-State movements as well as prices at which the deficit 
States buy from the surplus States will continue to be controlled by the Central Govern
ment. The index of jowar prices in September this year was 204 as compared to 382 towards 
the end of 1951. It is also significant that throughout the period of controls the prices of 
millets have risen much less than those of wheat. A measure of relaxation in respect 
of the internal movement of millets, subject to inter-State bans being maintained and buying 
by deficit States being kept under Central regulation, may thus be expected to ensure a better 
distribution of these grains as between States, without producing direct repercussions on 
major cereals. With buying by deficit States under regulation, prices can be prevented 
from rising too much, and the retention of inter-State bans ensures that any undesirable 
developments can be checked in time through appropriate administrative arrangements. The 
administration of controls is a complex matter, and a measure of experimentation in regard to 
the detailed arrangements to be made, subject, however, to certain essential safeguards, is 
desirable if excessive rigidity is to be avoided. 

FOOD CoNTROLS IN RELATION TO TIm PLA.~ 

17. If U food for all " is to be the effective basis of policy and if the investment targets 
• 

in the Plan are to be adhered to, the basic structure of food controls has to be kept intact 
during the period of the Plan. It is our considered view that until the domestic production 



of foodgrains has been stepped up to the extent of 7' 5 million tons as envisaged 
in the Plan, the country cannot be considered to have an adequate and assured food supply. 
Controls might be relaxed or their form altered after the target of .additional production 
has been achieved and adequate transport facilities have been created to ensure the expedi
tious movement of food grains from one part of the country to another. The extent to 
which such relaxation or changes could be made will depend upon the investment targets 
that the country might then have, and the alternative demands for additional production 
of raw materials like cotton, jut~ ~d oilseeds. 

18. It is sometimes argued that controls act as a disincentive to production and 
that if free market conditions are restored, production will be stimulated, and even though 
prices rise in the process, the consumers will, in the long run, stand to benefit. To what 
extent controls are a disincentive depends on two factors, (a) the prices paid to 
producers for controlled commodities, and (b) the efficiency and fairness with which the 

l '"controls are administered. This latter aspect of the problem has, of course, to be constantly 
kept in view. As regards prices, the problem is ~o define a level which may be considered 
reasonable under given circumstances, and to ensure through direct controls or through 
fis~ a~d other devices that the producer of foodgrains is not placed at an undue dis
advantage. The difficulty about the incentive which might be given by the unregulated 
operation of the free market to production in a particular line is that expansion in this 
line takes place at the expense of output in some other line. A general increase in output 
catmOt, obviously, be secured oy merely increasing the money reward for each unit of work. 
The great advantage of a system of controls is that under it the measure of incentive to 
be given can be regulated. 

19. A policy of price stabilisation must have in view certain maxima as well as 
certain lninima. At a time when the economy is subject to inflationary pressures, the 
emphasis is inevitably on the maintenance of the maxima. But if the trend of prices .is 
persistently downward, a system of controls with defined procurement prices can be used
and indeed' should be used-Jo safeguard the interests of producers by preventing prices 
from falling unduly. Judidous purchases by Government at defined prices are thus an 
excellent device for stabilising prices and for evening out to some extent inter-State dispari
ties. Elsewhere in this Report, we have stressed the desirability of initiating State trading in 
a few essential commodities to begin with. With the bulk of the trade in grains already in the 
hands of Government, further extension of such trading can playa vital part in stabilising or 
reducing the cost of living and in diverting to the public sector the surpluses which might 
accrue in those lines. 

20. Food policy has a direct bearing on the investment programme which can be 
undertaken in an underdeveloped economy. The larger the available-supplies of food, the 
more effectively they are mobilised, the great~r is the investment effort the community 
can put forth, for food constit~tes the wherewithal for sustaining the labour force 
employed in construction and in the production of capital goods and equipment. The rapid 
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development of an underdeveloped economy is a function mainly of the rate of capital forma

tion, and the latter can be stepped up as more food can be made available to the newly 

employed. The Five Year Plan, _ as it now stands, envisages a stepping up of total investment 

in the economy from about Rs. 450 crores in 1950-51 to about Rs. 675 crores by 1955-56, 
which amounts to an increase of 50 per cent. in the course of five years. The yearly rates 
of investment are thus high enough to call for special effort. The resources available to the 

public sector for financing its pIan of Rs. 2069 crores are estimated, as has been shown in 

Part I, to necessitate a consjderable measure of deficit financing. If economic activity in 
the country is stimulated, as is proposed under the Plan, incomes in the country-side must 

increase. This is bound to ensure a high level of demand for food. In fact, it may even 
be stated that a development plan which does not raise the demand for food in the country 

significantly must be considered inadequate. Persistently low or falling food prices under 

present conditions of domestic production and availability can only indicate insufficient 

investment effort and low purchasing power in the commuruty. 

21. Throughout this Report, we have emphasised th; need for utilising unemployed 
manpower more effectively. It is only through such u~tilisation of idle manpower and the 
spare hours of those partially employed that a comprehensive programme of development 
can be implemented. The low levels of employment which have become endemic in the 
economy are not merely so much economic waste; they constitute a big social problem 
involving the very stability of the economic and social system. The rate at which the 
unemployed can be absorbed in productive work depends, obviously, on Government's 
capacity to supply them food at reasonable prices. It is true that even the unemployed do 
in any case consume food, but this only means that the increase in food requirements need not 
be proportionate to the increase in employment. On the other hand,it has to be borne 
in mind that when the unemployed are put to work, firstly, their food requirements are likely 
to go up and, secondly, the necessary supplies will have to be found not directly from the 
families which were hitherto supporting the unemployed but from the marketable surplus 
available in the system. 

22. There are parts of the country which 3:fe subject to periodical droughts and 
scarcity. Some areas are so undetdc::veloped and yet so thickly populated that special 
efforts are necessary to create new avenues of employment for the people in these areas in 
order to provide them with the minimum pur~ing power necessary for sustenance. It is 
in this context as much as in the larger context of development that deficit financing on 

a big scale is often advocated. What limits the measure of deficit financing that can ~ under
taken under such conditions is not finance as such but the danger of larger money incomes 

generating inflationary pressures which m.ight affect adversely the economy as a whole. 
Only to the extent that these latter are controlled and the supply and distribution of foOO

grains and other essential commodities at reasonable prices arrangec{ can deficit financing 
for fuller employment be safely proceeded with. 
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RATIONING AND PROCUR.EMENT 

23. The system of food controls to be maintained has to be related to the needs of the 
urban and other highly deficit areas. This means that cJties and towns above a certain 
size-which might vary according to local conditions in each -State-must be statutorily 
rationed ahd the needs of highly deficit areas like Travancore-Cochin must be similarly 
looked after. A system of controlled di~tribution through non-statutory rationing should 
normally be adequate fot other areas. 

24. The system of procurement to be adopted must aim at channeqing into the hands 
of the official agency the surpluses available in each State after the needs of the local popula
tion are provided for. Whether monopoly procurement or some form of levy would best 
answer the purpose has to be determined in the light of the conditions prevailing in each 
State. The aggregate requirements of the Central and State Governments for meeting their 
commitments have, since the. restoration of controls tow~ds the end of 1948, been between 7 
and 8 million tons. These lrave been met through domestic procurement amounting to 
between 3' 8 and 4' 6 million tons and imports varying between 4' 7 and 2' 1 million tons. 
Of the total procured domestically, Madras and Bombay which are net importing States 
have been responsible for about 40 per cent. It will be noticed that the net exports from 
surplus States have been small relatively to total procurement, the maximum attained being 
785,000 tons in 1950. In 1951, net exports from these States fell to 170,000 tons, and for 
1952, they 'amounted 350,000 tons up to the end of October. If food controls are'to 
function with increased efficiency, it is necessary to evolve a system which will increase the 
flow of grains from surplus States. For deficit States, the problem is to secure from 10Cai 
production what they need for meeting their commitments without, on the one hand, 
reducing unduly the availability of grain in the rural areas, and, on the other, increasing the 
demands from th~ central pool. 

ADMINISTRATION OF FOOD CONTROLS 

25. The maintenan~ce of a satisfactory system of food controls depends upon (a) 
clarity and continuity in policy, (b) efficiency in administration and (c) the degree of 
public cooperation that can be secured. The last is, to a great extent, dependent on the 
first two. As regards policy, the question· has to be approached not so much from the point 
of view of the needs of particular States as from the overall national point of view. In 

:country of the size and diversities of In"dia, there is room for differences in the details of 
administrative arrangements. It is necessary in these matters to adopt a pragmatic rather 
than a doctrinaire view and to leave room ~or local adaptations in the light of prevailing 
circumstances. Nevertheless, the broad objectives must be kept clearly in mind. The aim of 
policy must be to secure from each surplus State the maximum it can make available to the 
common pool and to organise the . procurement and distribution of grains in each deficit 
State so as to restrict its drawings from the central pool to the minimum necessary. It is evi· 
dent that the responsibility for fixmg procurement and issue prices and for coordinating the 
control policies of States must rest with the Centre. 
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26. The maintenance of a system of controls presupposes efficient administrative 
arrangements. GiveIt'the essential framework of policy and the determination to pursue 
certain objectives steadily, the necessary efficiency in administration can be secured. Planning 
implies the readiness to undertake new and onerous responsibilities, and to argue for decontrol 
on the ground of administrative difficulties is to question the fea~ibility of planning. A solu
tion to such shortcomings and difficulties has to be found through progressive improvement 
of the administrative machinery. To a great extent, this is a question of selecting the appro
priate personnel. 

CHANGE IN FOOD HABITS 

27. Finally, we should like briefly to touch upon an important aspect of the food prob
lem which relates to consumption habits. Of all the foodgrains which form the staple diet 
of the country, rice presents special difficulties. Not only India but the world as a whole is 
short of rice, and the world price of rice is high and is rising further. Even a moderate 
import of 500,000 tons of rice is estimated to involve an expenditure of about Rs. 40 crores. 
The outlook for wheat iSI on the other hand, better. Considering these circumstances, the 
substitution of wheat for rice to a moderate extent in the customary diet is highly desirable. 
The shortfall in the country's rice pro~uction is not more than 7 or 3 per ceqt of total needs, 
nnd it should by no means be difficult to make good this deficiency by substituting wheat for 
rice. There is also scope for encouraging the use of supplementary foods. No doubt, food 
habits are not easy to change, but if the public is made aware of the cost involved as also of 
the undoubted benefits of a more varied diet, the necessary response could be secured. 



CHAPTER XII 

LAND POLICY 

THE LAND PROBLEM 

The future of land ownership and cultivation constitutes perhaps the most funda 
mental issue in national development. To a large exteat the pattern of economic and social 

v organisation will depend upon the manner in which the land problem is resolved. Sooner 
or later, the principles and objectives of policy for land cannot but influence policy in other 
sectors as well. 

2. In the three preceding c~apters, we have set out at some length the state of the 
agricultural economy, the approach to agricultural development in relation to the process 
of national development as a whole, and, finally, the practical implications of the food probelm. 
In this chapter and the next we cons~der what may be described as the social policy for bring-

j ing about those changes in the. pattern of production and distribution and in the structur;
of the rural eco~omy which will serve to establish increasing equalinr of !~~~.p.£~riu-_ 
nity and, at the same time, help fulfil the targets o. agricultural production which are 
central to the success of the Five Year Plan. In other words, from the aspect of the national 
economy as a whoie, the conclusions to be emphasised are:-

(I) increase of agricultural production represents the highest priority in planning 
over the next few years; and 

(2) the agricultural economy has to be diversified and brought to a much higher 
level of efficiency. 

From the social aspect, which is not less important than the economic, a policy for land 
may be considered adequate in the measure in which, now and in the coming years, it reduces 

.j disparities. in wealth and income, eliminates exploitation, provides security for tenant and 
worker and, finally promises equality of status and opportUnity 'to different sections of the 
rural population. 

3. The achievement of these economic and 'Social aims is as much a plrt of the pur
pose of the Five Year Plan as the fulfilment of targets in industry or transport or agriculture. 
While broad principles and directions of policy can be indicated, it is necessary to remember 
that the form and manner of their application and the adaptations to which they are subject 
will differ widely in different parts of the country. In the main, land policy has to be work
ed out in terms of local needs and conditions. The texture of relationships concerning land, 
conditions of economic life, the social composition of rural communities and the pattern of 
occupational distribution differ wideiy, so that no geij.eralisation can have more than a limited 
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value. Nevertheless, developments in one State are often significant enough to exert influ
ence elsewhere. On account of the abolition of feudal tenures, which is in progress in many 
States, the system of land holding over the greater part of the country is beginning to 
approximate in substance to the ryotwari system. Proposals for land reform raise important v' 
questions of policy and finance which call for close co-operation and consultation between the 
Central and State Governments. Even though the pace of land reform and of economic 
development cannot be the same all over the country, it is de~irable that as between different 
States there should be a broad, common approach in land reform programmes and, as an 
essential aspect of the implementation of the Five Year Plan, the stages in which land reforms 
are to be carried out should be worked out by the Central Government and the States. 

4. Problems of land reform may be viewed in two ways, namely, (i) from the point 
of view of agricultural production and (ii) from the point of view of different interests in../ 
the la~d. The first aspect is the subject of land management legislation, the second of land 
reform legislation. To fulfil its braoder objectives, land policy should include both elements, 
for, it -is only in an economy in which production and employment expand that the commu
nity can realise fully the benefits of changes in the social and economic structure. Although, 
between the two aspects of policy, there is no conflict of principle, land reform will be fruit
ful in the measure, in which each step is marked by a balance of emphasis. The main out
lines of policy have to be conceived in terms of different interests in land and, at the same 
time, the effects on production of each measure that may be proposed have to be fore3een and 
provided for. The interests in question are: (J) intermediaries, (2) large owners, (3) small I 
Ilnd middle owners, (4) tenants-at-will and (5) landless workers. . These different interests 
cannot be considered in isolation from one another, for, any action affecting one interest must 
either give something to or take something away from one or more of the other 
interests. As social and economic adjustments affecting in dividual interests come into 
effect, a new social structure takes the place of the old. It is b~t that the period of transition 
and uncertainty should be short, so that the new social pattern can develop its own organic, 
unity and can begin to evolve from Within. 

INTERMEDIARY RIGHTS 

s. The abolition of intermediary rights has been the major achievement in the field of 
land reform during tl}e past few years: In varying degrees these rights had a long history 
behind them and, until quite recently, in some States, they were the essential elements of 
power in the feudal structUre. As a result of the elimination of these rights, in States which 
had zamindari, jagirdari or other similar tenures, the State has now come into direct contact 
with the occupier of the land. Zamindari has been abolished in Uttar Pradesh, Madhya"" 
Pradesh and Madras and is in the process of abolition in Bihar. Legislation already enacted 
in Assam and Orissa is shortly expected to be enforced, and West Bengal, which bas had 
serious problems to reckon with since Panition, is engaged in framing legislation for the 
abolition of zamindari. Legislation for the abolition of jagirdari has been enacted ~ Rajasthan, 
l\ladhya Bharat, Hyderabad and Saurashtra and also in some of the smaller States in Central 
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India. It has not yet come into effect, however, except in Hyderabad and Saurashtra. In 
States such as Bombay, Punjab and PEPSU, elements of superior rights which existed 
have been eliminated or are in the process of being eliminated. The amendment of 

..f Article 31 of the Constitution i~ 19S1 cleared the way for the completion of these reforms. 

6. Although the abolition of intermediary rights can be described as the completion of 
one important phase of land ref~rm, two principal problems have not yet been fully solved. 

J These relate to (I) payment of compensation to zamindars andjagirdars, and (2) establishment 
of the necess~ry revenue:; administration. In a number of States compensation is c'Cpccted 
to take the form of non-negotiable bonds carrying a rate of interest and repayabl~ within 
a period which may extend to 40 years. The question arises whether the compeO')ation to 
be paid could serve to some extent as a source of investment in public enterprises. One 
suggestion which has been J?ade is that the bonds issued to zamindars, while they remain 
non-negotiable for periods to be indicated, might be made convertible into shares in projects 
undertaken by the State Governments concerned or even by. the Central Government. The 
arrangement may have certain advantages both from the side of Government and from the 

~ side. of the person who converts his compensatory bonds into shares in public enterprises. 
The suggestion, however, needs to be further examined with reference to conditions in the 
principal States in which Zamindari has been or is expected to be abolished. 

7. The question of revenue records and rev.enue administration in Zamindari and jagirdari 
areas is of paramount importance. From information which has been collected from a number 
of States, it is apparent that the .subject needs urgent attention. In the temporarily settled 
areas, there has long been a framework of revenue administration which, if strengthened, will 
be capable of assuming new responsibilities consequent upon the abolition of zamindari. In 
most of the permanently settled areas and irl the jagirdari areas, however, there is scarcely any 
revenue administration an behalf of the Government and the effective implementation of 
land reforms becomes a matter of some doubt. The responsibilities which a Government 
assumes with the abolition of zamindari are not confined to the collection of rent, for, 
important obligations relating to w~te lands, forests, fisheries and other miscellaneous rights 
have to be accepted. We have referred to this aspect already in the chapter on' the administra
tion of district development programmes and suggest that the States concerned should give 
high priority- to the solution of administrative problems which arise from the abolition of 
zamindari an~, in parti~r, to the building up of sound revenue administrations. 

8. A revenue administration depends, in the last resort, -upon a good system of villa~e 
records. In States like West Bengal, Bihar, Orissa, Rajasthan and Ajmer, there are scarcely any 
village records. In Hyderabad and certain other areas, over large tracts, there existed a system 
of village records maintained by zamindars and jagirdars through their own petty employees. 
These records were seldom of adequate quality and could not be fully relied upon. RecorcLi 
of rights and other land records become even more important at a time when rapid changes 
affecting land have become a normal feature of legislative activity. It would not in fact be 
too muc~ to say' that in some States because of defective revenue records the implementation of 
reforms aIz:eady enacted will remain incomplete and may even raise new problems which will 
come in the way of good administration. 
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SUBSTANTIAL OWNERS OP I..AND 

9. The growth of population an~ repeated sub-division have led to a system of distribution 
in land in which large estates are an exception and the vast majority of holdings are relatively 

small in size. Legislation for the abolition of zamindari"and for the protection of tenants has 

already reduced to some extent the degree of disparity which existed in the distribution of 

land. 

10. Information concerning the distribution and size of holdings is available only to a 
meagre extent. As a result of an enquiry addressed to State Governments, a cercain amount 
of information which was readily available has been obtained and is given in the anne.'rore to 
this chapter. Even in States which have an adequate system of land records, the data have to 
be corrected for the changes which have taken place during recent years on account of the 
abolition of intermediary rights or the merger of new territories. The data are also defective 
in that they do not distinguish between cultivated and uncultivated land and, in respect of land 
under cultivation, between irrigated and unirrigated land. Secondly, they do·not indicate 
the effects of the tenancy legislation of the past few years. Under this legislation large numbers 
of tenants have acquired either rights of occupancy or of protected tenants and, at the very 
least, have obtained greater security of tenure. In considering the distribution of land as it 
exists at present for purposes of policy, it is important to know how much land is under the 
direct manage!l1ent of owners as distinguished from that held on lease by tenants. Before 
making other proposals on the subject, the first recommendation which we have to make is that 
during 1953 all States in India should cooperate in undertaking a census of land holding and 
cultivation. The lines on which this census should be held and the details of the information 
which should be secured should be worked out by an expert group and the operations should 
be so planned that they do not place excessive burden on revenue administrations in the States. 
In this connection, it may be observed that areas in which village records and the revenue 
administration are not adequate will present special problems. Unless the preliminary step 
that we have recommended is taken, we believe that it will be difficult to give practical effect 
to a number of o~er steps which remain to be taken in the field of land reform. 

II. If allowance is made for factors such as quality of land, area under tenants and the 
elimination of zamindari and jaeirdari rights, the general pictUre is one of numerous small 
holdings, a large proponion of them being uneconomic, a small number of middle peasants 
and a sprinkling of substantial o\\ners. For reasons mentioned above, it is not possible at this 
stage to indicate the approximate numbers in each group. It is safe to suggest, bowever, that 
substantial owners who are directly engaged in managing their land without the intervention 
of tenants constitute a very small number. 

12. If it were the sole object of policy to reduce the holdings of the larger owners with a 
view to pro\iding for the landless or for increasing the farms of those who now have uneconomic 
fragments, the facts at present available suggest that these aims are not likely to be achieved 
in any substantial measure. The question whether some limit should not be placed on the 
amount of land that an Uidi\idual may bold bas, therefore, to be answered in terms of 
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- general principles rather than in relation to the possible use that could be made of land in 
excess of any limit that may be set. We have co~idered carefully the implications of the 
various courses of action which are possible. It appears to us that, in relation to land (as also 
in other sectors of the economy) individual -property in excess of any norm that may be 
proposed h~ to be Justified in terms of public interest, and not merely on grounds of 
individual rights or claims. We are, therefore, in favour of the principle that there should be 
an upper limit to the amount of laild that an individual may hold. 

13. The idea of an upper limit for land has already been given effect to in two different 
ways, namely, (I) as a limit for future acquisit!on ~d (2) as a limit for resumption for personal 
cultivation. Uttar Pradesh has, for instance, prescribed 30 acres as the limit for future 
.quisition: Similarly, where land is held by tenants, a land-owner may be permitted to 
resume up to a prescribed limit for personal cultivation. In Bombay this limit is set at So 
acres, in the Punjab at So "standard" acres, in Hyderabad at five times an economic holding, 
and in Uttar Pradesh, where the tenancy problem and the course of legislation. differ from 
those of ryotwari areas, the limit for resumption is a holding of 8 acres. Although a number 
of States have not yet imposed limits for future acquisition and for resumption for personal 
cultivation, we consider that the detemiination of these limits is an essential step in land 
reform. Certain areas may, however, present special problems. It may happen, for instance, 
that in some States. there may be a great deal of land requiring reclamation. Reclamation 
progra~es may necessitate long period leases of comparatively fair-sized blocks of land 
where schemes for State farming or cooperative colonisation may be highly uneconomical 
or prohibitive in cost. Whether the expression 'future acquisition' should also include 
within its meaning the 'right to inherit' needs to be considered from the point of view of 
legislation for the imppsition of estate duties which is now before Parliament. On this 
subject, therefore, at present we do not make any recommendation. . 

14- The question !tow the limit for resumption for personal cultivation or for future 
acquisition should be determined needs to be considered. In theory, there are five possible 
criteria with reference to which. the limit may be fixed. Thus, the limit may be a varying 
multiple of (i) land revenue, (ii) value of the gross produce of land, (iii) value of net produce 
(or income) of land, (iv) sale value ofland, and (v) lease value ofland. Each of these criteria 
may.prove useful in particular circumstances, but their limitations should be appreciated. 
Apart ... from the fact that in several parts of the country no land revenue assessment 
emts, different districts have been assessed at different times and . on the basis of 
varying ggsumptions as "to prices; yields and crop maturities. Comparisons of land 
revenue rates are, therefore,. more valid as between different classes of land within a district 
than as between tillferent districts assessed at different times and in varying circumstances. 
Statements abo~ the value of gross produce of land are genefally made on rough 
caJ.culations and are sometimes misleading. The only satisfactory way of calculating the value 
of gross produce: would be:to prepare fresh estimates on the basis of a standard series of prices 
forr commodities: which go into the produce estimates prepared fot:, different JU"eas during 
settlement operations. This would be a laborious procedure which could hardly be commen
ded and, frequently, the relevant basic information would not be available. The value of net 
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produce for an acre ofland is calculated after making.a1lowance for expenses of cultivation which 
may have tQ be borne by an owner of land as'distinct from the tenant. In view of the rapid 
changes in tenancy conditions which have been and are taking place, it is not possible 
to use this criterion. On account of tenancy reforms and other factors, the average sale 
value of different classes of land is alio a less useful criterion now than it was in the past. More

over, a decade of high prices has somewhat distorted the picture. Similar considerations 
apply to the test of lease value which is further vitiated by the fact that little accurate 
statistical ipformation covering a sufficient number of instances is available and also because 
much of the land is leased on the basis of a share in the crop. 

IS. In the last analysis an)' particular,method of determining a limit implies an average level 
of income or, in real terms, an average quantity of agricultural produce which it is proposed 
should become some kind of maximum for an individual agricultural family. .It is sometimes 
suggested that the fair course would be to determine the maximum holding of (and in terms of 
an average anuuaI income. This would give an accurate measure of the -chaIige in the rural 
social structure which was sought to be brought about and would also ensure that widely diff
erent standards for reducing disparities in income were not adopted for the agricultural and non
agricultural sectors in the economic life of the country. There is force in these considerations. 
It has to be recognised however, that calculations of the amount ofland of given quality in any 
area which may be expected on an average to yield a specified income are subject to so much 
guess-work that without much more statistical information than is at pn:sent available, there 
are real difficulties in applying the criterion of average income. In actual land reform opera
tions, as the work of resettlement of displaced persons on evacuee agricultural lands shows, 
there must be considerable flexibility in approach and, considerations of theory apart, it 
becomes necessary tQ adopt those criteria which will serve best against the background of the 
tenures and revenue arrangements peculiar to a State. Within a State, of course, for its diff
erent regions, the same criteria have to be followed. As one method of determining a limit, 
which may often prove applicable in practical work and is here used by way of illustration, it 
may be useful to apply a rough and ready criterion such as, for instance, a multiple in terms of 
what may be regarded as a "family holding" in any given area. A family holding may be 
defined briefly as being equivalent, according to the local conditions and under the existing 
conditions of technique, either to a plough unit or to a work unit for a family of average size 
working with such assistance as is customary in agricultural operations. Another possible 
method of indicating a limit may be to propose an average level of money income which the 
permissible holding may be expected to yield. The limit which may be appropriate has to be 
determined by each State in the light of its own circumstances but, broadly speaking, following 
the recommendations of the Congress Agrarian Reforms Committee, about three times the'" 
family holding would appear to be a fair limit for an individual holding. 

16. Whether the principle of imposing a limit on holdings should ,receive retrospective 
effect and be applied to existing holdings raises wider issues than the limits proposed for futu-e 
acquisition and for resumption for personal cultivation. The central question involved is 
whether, in the event of a limit being imposed, lands in excess of the limit can be acquired 
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for consideration which falls short of fair compensation, that is, their market value at the 
,time of acquisition. Merits of the proposal apart, we are advised that such a course woukl 
not be consistent with the provisions 'of the Constitution. We would suggest that the 
problem needs to"be considered in te~s somewhat different from those in which proposals 
are commonly made. 

17. The problem ofland hel4 by substantial owners falls into two distinct parts, namely, 
(I) land now under the cultivation of tenants-at-will, and (it') land under the direct 
management of owners. Keeping in view the limit for resumption of personal 
cultivation, we suggest that for areas in excess of this limit the general policy should be to enable 
the tenants to become owners. To achieve this object, the following measures have to be taken 
simultaneously. First, tenants have to be given security of tenure which could well extend to 
the conferment of occupancy rights. Secondly, it would be necessary to determine the prin
ciples on which (0) the price of land should be fixed and (b) payment should be made by the 
tenant. Depending again upon the local conditions, the most convenient course might be to 
fix the price ofland as a multiple of its rental value, and payment might be made in instalments 
spread over a period. We suggest that there is advantage in the Government establishing direct 
contact with tenants upon whom these rights are conferred and collecting land revenue from 
them rather than through owners, the price of land being recovered along with the land 
revenue. Payment of compensation to owners of land can be made in bonds much in the 
manner already adopted 'Or proposed for intermediary rights. 

18. Where land is managed directly by substantial owners and there are no tenants in occu-. 
pation, public interest requires the acceptance of two broad principles : 

(i) There should be an absolute limit to the amount of land which any individual may 
hold. TlP.s limit should be fixed by each State, having regard to its. own agrarian 
history and its present problems. The census of land holding and cultivation, 
which it is proposed to hold during 1953, will give the data relevant to this 
decision. 

(it') The cultivation and management ofland held by an individual owner should conform 
to standards of efficiency to be determined by law. 

It is suggested that each State should enact suitable land management legislation. Under 
this legislation standards of cultivation and management should be laid down. Specific 
obligations should be prescribed, for instance, in respect of sale of surplus produce to the Go
'Vernment, production and sale of improved seed, wages and conditions of living and 
employment for agricultural workers, investment in farm improvements, etc. The legislation 
should also provide for suitable machinery for enforcing the various obligations. The 
legislation could be applied, in the first instance, to these holdings 'which exceed a limit 
to be prescribed, which may be equal to or larger than the limit for resumption for personql 
~ultivation~ and future acquisition, dependin~ upon the conditions ~ a Sta~~, 
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19. As a practical approach to the problem of large individual holdings, it would be best to 
divide substantial farms which are directly managed by their owners into two groups, namely, 
those which are so efficiently managed that their break-up would lead to a fall in production, 
and those which do not meet this test. For the latter category, the land management legisla
tion should give to the appropriate authority the right to take over for the purpose of manage
ment the entire farm or such portion of it as might be in excess of the limit for resumptioIi of 
personal cultivation and, secondly, the right to .arrange for cultivation of lands so taken over. 
For the cultivatiop. of such lands, preference could be given to co-operative groups and to work
ers on the lands which pass into the control of the land management authority. The proposals 
made above would provide for a large measure of redistribution of land belonging to substantial 
owners. In the legislation a date might be indicated with effect from which the law would be 
enforced in respect of farms in excess of the prescribed limit. Generally speaking, in order to 
set up the machinery for land management and to undertake the necessary survey before the 
law can be enforced effectively, a period of about two to three years might be necessary. 

SMALL AND MIDDLE OWNERS 

20. The expressions 'small' and lmiddle' owners cannot be defined precisely but, for most 
purposes, it might be sufficient to consider owners of land not exceeding a family holding 
as small owners and those holding land in excess of one family holding but less than the limit 
for resumption of personal cultivation (which may be three times the family holding) as middle 
owners. In the case of small and middle owners, the social considerations which apply are of 
a different order from those relevant to the circumstances of the larger owners. The general 
aim of policy should be to encourage and assist these owners to develop their production and to 
persuade them to organise their activities, as far as a possible, on co-operative lines. Small 
owners include many who have uneconomic holdings which are also seriously fragmented. 
The experience of consolidation of holdings in Punjab, Madhya Pradesh and Bombay has 
established the value of this measure for small holders. We suggest that since the idea of con
solidation of holdings is well understood by the peasants and they are prepared to meet a large 
part of the cost, in all States programmes for the consolidation of hOldings should be expanded 
and pursued with vigour. The second important measure whic4 has been taken in some States 
for the benefit of small holders relates to the fixation of a minimum holding below which sub
division is not permitted. There has been no investigation yet into the practical working of 
measures for the pre~ention of sub-division below a minimum sum as have been taken in 
Bombay and Uttar Pradesh. It is, therefore, difficult to say to what extent they have proved 
immediately beneficial They are, however, sound in conception and, while they need to be 
observed more closely in practice, we think that they could be extended. 

2 I. The suggestion is sometimes made that in the event of redistribution of land belong
ing to substantial owners, these who have uneconomic holdings should receive additional tand 
in order that their holdings may become economic. The effect of the proposals that we have 
made earlier in Iespect of lands of substantial owners will be to confer rights which will develop 
into ownership mainly on those tenants and workers who are already engaged in the cultiva
tion of lands in excess of the limit for resumption for purposes of cultivation. In the ordinary 
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course, therefore, there may not be much land available for the purpose of enlarging the holdings 
of uneconomic owners. The problem of un~conomic holdings has certain wider aspects to 
which we shall refer later. The solution lies more in the direction of evolving a suitable system 
of co-operative management of the land of a village and the organisation of co-operative 
farming groups rather than in attempting too many little adjustments in the holdings of 
individual owners or cultivators of small plot~, 

22. Lands belonging to ~ma1J. and middle owners may be divided into two categories, 
namely, those under direCt cultivation, and those leased to·tenants-at-will. The problems which 
the former present are those of finance, technical assistance and organisation of co-opera
tive activity. As regards the lati~r; two considerations are important. In the first place, any 
measures which are taken to protect the tenants of sJll,all and middle owners should be simple 
to administer and, as far as possible, the problems~which they raise should be solved at the 
village level b) the people themselves. Secondly, care should be taken to ensure that measures 
for the protection of small and middle owners do not operate seriously to reduce the movement 
of the people from rural areas i1lto other occupations, whether in towns' or in villages. The 
pressure on land is already heavy and is growing. Voluntary movement of villagers into other 
vocations has considerable advantage for the developmef'lt of rural economic life, especially in 
conditions in which those ~ho go out of ili~ village for work retain their village roots and are 
encouraged to maintain an active sense of obligation towards the village community of which 
they continue to be members. There is little to be gained by treating the leasing of land by 
small and middle owners as examples of absenteeism to be dealt with along the same lines as 
lands belonging to substantial owners which are cultivated by tenants-at-will. At the same .. , 
time, steps have to be taken to afford adequate prote~on to the tenants of small and middle 
owners. 

TENAN'rS-AT-WILL 

23. The central question to be considered in respect of tenants-at:will who are ~ngaged 
in the cultivation of lands belonging to small and middle owners relates to the terms on which 
the latter may resume land for personal cultivation. A distinction may be made between those 
small and,middle owners who cultivate themselves and those who do not. Land could only 

... be resumed for cultivati,9n by an owner himself or by the members of his family. We suggest 
that resumption should be permitted on, this ground for the number of family holdings not 
exceeding three which can be cultivated by the adult workers belonging to an owner's family 
with the assistance of agricultural labour to'the extent customary among those who cultivate 
their own lands. A period may be prescribed-five years for instance-during which an owner 
may resume for personal cultivation. If he fails to do so during this period, the tenant 
should have the right to buy the land he cultivates on terms sipillar to those suggested earlier 
for the tenants o( the larger landholders. ' 

24. The Iigllts of tenants who q~ltivate the lands of small and middle owners need to be 
defined: The two principal que§tions to be .considered relate to the period of tenancy and the 
rent which the te~ant may have to pay. We suggest that the tenancy should ordinarily be for 
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five to ten years and should be renewable, rl!Sumption being permitted, as suggested carlier, 
if the owner himself wishes to cultivate. As regards the detenilination of rent, in recent 
years in various States, rents have been steadilr reduced. In Bombay the rent of agricultural 
land was reduced to one-third of the produce (or its value) for unirrigated lands and to one
fourth of the produce for irrigated lands. In the Punjab, rent has been reduced from one-half 
to one-third of the produce for lands cultivated by owners whose holdings exceed the limit 
prescribed for resumption of personal cultivation. The determination of rent has· to be 
regarded essentially is a question for consideration in the light of local conditions. The essential 
principle would appear to be that the rent of land should be so fixed that, having regard to his 
expenses of cultivation and other risks, a fair wage remains for the cultivator. While it is 
difficult to suggest a generally applicable maximwn rate of rent, over the greater part of the .../ 
country J a rate of rent exceeding one-fourth or one-fifth of the produce could well be regarded 
as requiring special justification. 

LANDLESS WORKERS 

25. Schemes of land distribution are likely to confer lsomewhat restricted benefits on 
agricultural workers other than tenants. This is because in any scheme of distribution or 
resttlement the first claim will be that of tenants already working on lands which may be taken ../ 
over from the larger owners. In view of this. difficulty, the contribution which the movement 
for making gifts of land, which has been initiated by Acharya Vinoba Bhave, has special 
value, for, it gives to the landless worker an opportunity not otherwise easily available to him. 

26. It would be difficult to maintain a system in which, because of accidents of birth or 
circumstance, certain individuals are denied the opportunity of rising in the social scale by 
becoming cultivators and o\\rners of land. It is, therefore, necessary to consider the problem 
in terms of institutional changes which would create conditions of equality for all sections of the 
rural population. The essence of these changes lies in working out a co-operative system ot 
management in which the land and other resources of a village can 1?e managed and developed 
so as to ina~e and diVerSify production and to provide employment to all those who are able 
and willing to work. The growth of industrialisation and of tertiary services is essential if any 
scheme of agricultural reorganisation is to succeed. Given this condition. whether the rural 
economy will expand and its techniques develop rapidly enough will depend largely lIpon the 
manner in which it is reorganised. 

Co-oPERATIVB FARMING 

27. Small and uneconomic holdings are at the root of many of the difficuities in the way of 
agricultural deVelopment. With the growing pressure on land, their number is increasing. 
Where agriculture does not require much investment, natural conditions are favourable and the 
cultivators are skil11UI and indllstrious, it is possible that the average yield on small farms may 
be higher than the average for many of the larger farms. The problem in India is to secure a 
large increase in production over the entire area now under cultivation. This calls for the 
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application ort a wIde scale of scientific knowledge and increased capital investment 1n vartoU3 
fonns. These conditions are easier to secure wliere land is worked and managed in fJirty 1.lrge 
units than in the fonn of petty and fragmented holdings. In a fann of substantial size it is po',si
ble to eliminate several wasteful operations. and to ensure better planning of the usc ot bllJ, 
including selection of crops, rotation, soil conservation, development of irrigation and inti oJ uc
tion of improved techniques. Economies which cannot be availed of by small faum nrc 
available to large ones. By its very nature a larger unit of operation and 1UJlIlagement can st:l.·ure 
more credi!: and Hnance and can apply these to greater advantage, can diversify its economy 
and Can make a relatively greater contribution to the solution of the country's food problem. 

28. F.or these reasons it is important that small and middle fanners, in particulJr, ~hould be 
encouraged and assisted to group themselves voluntarily into co-operative farming f,olicties. 
These societies may be fonned on conditions such as the following :-

(i) The area under a co-operative farming society should not be less than u prescribed 
mmunum. This could be fixed according to circumstances, as, say, four to six 
times the family holding in an area. It is perhaps not necessary to pres
cribe a maximum for a co-operative farming society ; 

(ii) Preference should be given fo .co-operative farming societies in the matter of supplies, 
finance, technical assistance and marketing ; 

(iii) In undertaking consolidation procee<;lings, preference might be given to villages 
in which co-operative farming societies are formed ; 

(iv) PrefeI:ence should be given, to co-operative farming societies in leasing agricultural 
waste lands belonging to the Government or taken over from private owners 
with a view to development. Suitable assistance in bringing such lands under 
cultivation should also be given ; 

-

(v) It could .be provided that so long as a co-operative farming society continues, no 
adverse tenancy right~ would accrue against those of its members who might 
not engage in personal cultivation. The -object of this concession is not to affect 
in any way the rights of existing tenants (as they should enter the co-operative 
farming society as members) but to encourage individual small and middle 
owners to join together to Ionn co-operatives. 

A widespread extension of the practice of co-operation in non-farm as well as fann 
operations will be a major dete~g factor in achieving t~e rapid re-organisation of the 
village economy. 

CO-OPERATIVB VILLAGE MANAGEMENT 

29. While the extension of co-operative farming and co-operative activities generally will 
do mucli to develop the social and economic life of the village and, in particular, will benefit 
small and middle landholders, the scope of rural organisation has to be conceived in wider terms. 
We .have referred already to the fact that without a basic reconstruction of the village economy 
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it is not possible to create conditions of equality of opportunity for the landless agricultural 
workers. Even after the problems relating to lands belonging to substantial owners have been 
dealt with, there remains considerable disparity of interest between the small and middle owner, 
the tenant and the landless worker. Concessions to one section at the expense of another may 
certainly benefit a few, but intrinsically the measures which may be taken may not promote 
sufficiently the rapid increase of agricultural production or the diversification of rural economic 
life or the growth of greater local employment. The possibility of achieving greater social justice 
through regulation of contractual terms between different (.onstituent elements in the village 
is soon exhausted. Apart from sharpening the conflict of interests wi~hin the rural commu
nity, proposals for further regulation become in effect proposals for sharing poverty. While 
th~ objective of family holdings with increasing emphasis on co-operative methods of organ
isation may represent the most practical method of translating into practical action the 
principal of 'land for the tiller', the effective fulfilment of this very principle requires that there 
should be a more comprehensive goal towards which the rural economy should be developed. 

30. For several reasons it has become imperative that at the village level there should be an 
organisation deriving its authority from the village community and charged with the main 
responsibility for undertaking programmes of village development. In an earlier chapter we 
have suggested how these functions may be taken over by the village panchayat and how the 
panchayat may be strengthened for the purpose. In relation to land policy the role of the 
village panchayat becomes an extremely important one, because there are cenain problems 
which none but the panchayat can deal with. These may be briefly mentioned : 

(I) Tenancy legislation frequently proves infructuous because of the lack of adminis
trative arrangements for enforcing it. It is known, for instance, that entries in 
revenue records relating to personal cultivation are not always correct where the 
owners in question have a fear of losing their lands to tenants in the event of 
future tenancy legislation ; 

(2) While it is necessary to safeguard the interests of small and middle owners and permit 
them to resume land for personal cultivation, some way must be found for 
ensuring that the tenant who is thereby displaced has land to cultivate. It would 
make for cumbrous arrangements if a small owner's right to resume land for 
personal cultivation were made subject on each occasion to the proviso that a 
certain amount of land must be left for cultivation with the person who happens 
to be his tenant. Proposals of this character, have a limited value but the fact 
has to be reckoned with that they are very difficult to work and may cause much 
continuing friction and frustration in the daily life of the village community; 

(3) It is necessary that tenants, even when they are displaced by small owners, should 
be able to obtain at least a minimum holding for cultivation. What the minimum 
should be can be determined with reference to local conditions, but the limit 
below which under the law, sub-division of holdings is not permitted, may be 
found to be a useful indication. If, for sheer lack of £and, it is not possible t<? 
provide a minimum holding, then the obligation to provide work in some other 
form ensues; 
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(4) When lands belonging to, substantial owners who do not meet the standards of 
efficiency prescribed by th~ land management legislation have to be settled with 
new tenants, the selection has to be made by some organisation at the villuge 
level; 

(5) The cultivation of village- waste lands is the responsibility of the village panchayat 
and'for this purpose arrangements for cultivating these lands have to be made. 

31. For the performance of the functions described above, the only answer appears to be 
that the village .panchayat should become the agency for land management and land reform 
in the village. In othe~ words in the case of all owners any leasing of land should be done, not 
directly, but through the village panchayat. Experience of the practical working of restrictions 
on subletting suggests that these restrictions do not work out well in practice and the need for 
permitting some subletting is not adequately met through the listing of a few exceptions in 
favour. for instance, of those ,who arei for any valid reasons, unable to look after their lands. 
In addition to being-the agency through which leases of private lands belonging to small and 
middle owners ~e place, the village panchayat has also to be the body principally concerned 
with the management of lands belonging to substantial owners which are made available for 
cultivatiop and for village waste lands. If the village panchayat has all these functions, then 
it may be possible.for it to provide, at any rate, holdings of minimum size for landless cultiva
tors. Its capacity to do so may frequently be limited by the amount ofland available in relation 
to the numbe,r of workers Who have to be provided. This very factor suggests the need for 
planning development over groups of villages such as are comprised in community projects, 
and for vesting in the village panchayat functions which go beyond the management of those 
lands in the village which are not cultivated by their owners. In other words, the conception 
of co-operative management has to be extended to inclu~e the entire land of the village as well 
as activities for creating non-agricultural employment and providing social services. 

3~. The system of co:-operative reorganisation which will 1?e found most feasible in practice 
has to be evolved by village communities out of the practice of co-operation in various direc
tions and according to their own needs and problems. From the side of the Government what 
.is needed is that village communities should receive sufficient guidance and assistance and, 
secopdly, that the law should give them the means for bringing about the necessary changes 
in the management ofland. There are-at present in progress throughout the country a number 
of experiments in co-operative fanning and in the Qrganisation of various activities on co-opera
tive lines. If systematic study of this experience were made, useful suggestions which could 

• assist the progress of co-operative effort throughout the country would emerge. There is 
need alsg for an expanding programme of training and experiments in cooperative farming 
and co-operative organisation. For this purpose, in the Five Year Plan Rs. So lakhs have 
been provided by the Central Government. 

. 
33. The second aspect,has to be dealt with mainly through the land management legisla. 

tion. It is suggested that such legisiation might include a provision conferring upon the village 
• 

'Panchayat rights of management of village lands which are either lying uncultivated or are not 
directly 'cultivated· by their owners. Secondly, it could be provided that;f, for instance, a 
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majority of the owners and occupancy tena..LS in a village wished to enter upon co-operative 
management of the land of the village, their decision should be binding on the village as a 
whole. To ensure confidence among all concerned, it could also be prescribed that those 
who express themselves in favour of co-operative management should as a body hold perma
nent rights in at least one-half of the land of the village, no individual holding being reckoned 
for this I?urpose in excess of the limit prescribed for resumption of personal cultivation. 

34. The primary object of co-operative village management is to ensure that the land 
and other resources of a village can be organised and developed from the stand-point of the 
village community as a whole. The rights of ownership are determined by the land reforms 
legislation of a State. Even after a system of co-operative management is established, the rate 
of rent or ownership dividend to be allowed to an owner in respect ofhis land will be determined 
on the basis of the tenancy laws of a State. What the land management legislation enables a 
village community to do is to manage the entire area of a village, both cultivated and unculti
vated, as if it were a single farm. According to circumstances, the actual cultivation could be 
arranged, as might be found feasible, in family holdings, through small groups working blocks 

• 
of land in the village on co-operative lines'or through a combination of arrangements adapted 
to the operations to be carried out. As techniques develop and the manpower requirements of 
occupations other than farming increase, still larger blocks of land could be worked 
co-operatively. According to their needs and experience, village communities will discover 
the arrangements which serve them best. There has to be a great deal of trial and experiment 
before patterns of organisation which.will best promote the interests of the rural population 
can be evolved. Nevertheless, it is important to work towards a concept of co-operative 
village management, so that the village may become a vital, progressive and largely self
governing base of the structure of national planning and -the existing social and economic 
disparities resulting from property, caste and status may be obliterated. 

CENTRAL ORGANISATION FOR LAND REFoRMS 

35. In the years following the achievement of freedom, it was natural that State Govern
ments should endeavour to translate their programmes of lapd reform into action with the 
utmost speed. Some States carried out exhaustive enquiries before undertaking legislation. 

These enquiries were quite adequate for the first steps in land reform which related to the 
abolition of intermediary rights. Detailed information concerning the holding and cultivation 
of land, to which refer~ce has been made earlier can be collected from village records. As a 

rule, however, such information is not available in the form and detail now required for a State 
as a whole or for individual districts. The stage has now been reached when new measures of 

land reform should be based on objective assessment of the working of measures already intro
duced. Since land reform affects every aspect of rural life, the evaluation of land reform 

programmes requires trained investigators. Within each State, therefore, there is need for 
some machinery for investigating and reporting upon the progress of measures of land reform. 

In the Central Government also there is need for an ~rganisation which could pool knowledge 
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and experience gained in the States and ,could suggest lines for funher investigation. When 
• millions of persons are affected by measures proposed by the',Central Government or hy the 
States or by political parties, it becomes a matter of the greatest importance that proposals 
should be tested with.reference to data which have been correctly ascertained and embody 
experience which has been carefully evaluated. Equally, it is important to maintain a 
continuous record of information concerning progress in the implementation of land refUlm 
programmes adopted by the States. To assist in the process, we recommend the establishment 
in the Central Government of a land reforms organisation". The details of the organhation 
which will be needed in connection with the implementation of a national programme of 
such vital importance as land reform and co-operative reorgnization of the rural economy will 
need to be worked out carefully. We believe that such an organisation will prove to be of 
considerable value both to the Central Government and the States and will help the progress 
of land reforms. 
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Size group 

I 

I. l/tta, Pradesh 

o-S 
S-IO 

10-16 

16-2S 
Over 25 acres • 

TOTAL 

2. Bombay • 

O-S 
S-15 

IS-25 
25-100 

1000SOO 
500 over 

TOTAL 

ANNEXURE 

SIZE OF HOLDINGS 

(Proprietory and occupancy hol::lings) 

Number of Percentage Area 
holdings of holdings (acres) 

2 

9,971 

1,563 
440 

190 

114 

12,278' 

1,313 
707 

274 
201 

14 
1* 

3 

81'2 

12'7 

3'6 
1'6 

0'9 

100'0 

S2'31 

28'18 
10'90 

8'02 
O'S7 
0'02 

2,S10 ' 100'00 

4 

16,024 
10,824 
5,464 
3,694 
S,31o 

41,3 16 

3,672 

6,548 
5,163 
8,114 
2,314 

428 

26,239 

Percentage 
of area 

5 

38'8 
26'1 

13'2 

9'0 

12'9 

100'0 

J4'OO 

24'95 
19'68 

30 '92-
8,82, 

1'63*. 

100'00 

3. Madhya Pradesh 

0-5 

S-IO . 
10-20 

20-S0 • • 

SO-l 00 

100-500 

500 over 

TOTAL 

1,296 

493 
375 
269 

63 

26 
0'93 

51 'S 
19'5 

14'8 
10'7 

2,5 
0'9 

0'04 

100'0 

2,856 
3,52 8 
S,656 
8453 
4,110 

3,680 
1,067 

10'0 

12'0 

18'6 
28'9 
14'0 

12'9 
3'6 

100'0 

(Figures in thousands) 

Remarks 

6 

The entire occupied area 
prior to merger which was 
90% of the present 
occupied area, was in
cluded in the inquiry, 

Figures relate to the entire 
ryotwari area prior to 
merger, 

*The actual number is 563, 

Figures relate to 77 per cent 
of the total occupied area 
of the State. The re
maining 23 per cent area 
not covered by the in
quiry forms part of the 
merged territories. 
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ANNEXURE-contd. 

SIZE OF HOLDINGS-Contd. 

--------------~------------------------------------------------
I 

4. Orissa 

O-S 
S-10 

10-20 

20-SO 
SO-l 00 

Over 100 acres 

TOTAL 

S. Bihar 
o-s 
S-IO 

Io-IS 
IS-30 

• 

2 • 

N.A. 

N.A. 

N.A. 

N.A. 

N.A. 

N.A. 

,N.A. 

N.A. 

N.A. 

N.A. 

30-50 N.A. 

SO acres and above - N.A. 

TOTAL 

6. Assam 
o-S 
5-10 

Over 10 acres 

TOTAL 

7. Madras 

Holdings assessed 
on: 
I. Rs. 10 and less 
2. Over Rs. 10 

but not exceeding 
Rs·30 • 

3. Over Rs. 30 
but not e~ceed
ing Rs. So. 

4. Over Rs. So 
but not ex
ceedingRs.loo 
(23-45 acres). 

S. Over Rs. 100 
but not ex
ceeding Rs. 250 
(45-114 acres). 

N.A. 
-
N.A. 

N.A. 

137 

6. Over Rs. 250 14 
(over 114 acres) 

3 

74'2 
15'3 
7' I 
3'0 
0'3 
0'1 

100'0 

83'3 
3'4 
7'8 
2'5 
2'0 

1'0 

100'0 

66'1 
22·5 
11'4 

100'0 

82'2 
11.:4 

3·7 

1'9 

0·6 

4 

N.A. 

N.A. 

N.A. 

N.A. 

N.A. 

N.A. 

N A. 

N.A. 

N.A. 

N.A. 

N.A. 

N.A. 

N.A. 

N.A. 

N.A. 

2,826 

2,337 

1,692 

S 

3°'1 
22'0 

20·8 

17'1 
4'1 

S"9 

100'0 

N.A. 

N.A • 

N.A. 

N.A. 

N.A. 

N.A. 

26·0 
32·9 
41'1 

100.0 

10.2 

8·5 

6'0 

'.)'9 

100'0 

6 

The data are based on a 
sample survey conducted 
in different parts of the 
State covering an area of 
60,230 acres. 

The data are based on a 
sample survey which was 
not considered adequate. 
The figures are, therefore, 
to be taken as indicative 
of the general situation. 

The sample survey relates to 
26,000 acres comprised in 
5,295 holdings. 

The data relate to the ryot
waN area which represents 
pattaJ 82 per cent of the 
total area and represents 
estimates. 

The holdings include joint 
pattas. The area com
prised in individual hold
ings in the larger size 
groups may, therefore, be 
considerably smaller. 
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ANNEXURE--conul, 

SIZE OP HOLDINGs--contd, 

I 2 3 4 5 6 

8, Mysore 

C>-S 820 -s6'2 2,061 25'3 The entire area o( the State 
5-10 265 21'2 2,002 24'0 was included in the in-

IC>-SO 144 11°4 2,898 35°0 
quiry, 

50-100 II 0'9 856 10°3 
100-500 2 0°2 379 4°6 
Over 500 0'1 0'1 67 0'8 

TOTAL 1,242 100'0 8,263 100'0 

9. TrafJancore-
Cochin 

0-5 1,541 ~'I 1,322 Mo_lt5 
5-10 56 3'4 368 13 

10-15 21 1'3 253 9 
15-25 II 0'7 207 7 
25-50 4 0'3 158 5 
50-100 2 0'1 118 4 

Over 100 I 0'1 493 -18- f7 

TOTAL 1,636 100'0 2,914 100 

10. Pepsu 
0-5 239 45'4 . SI8 8'2 The entire area of the State was 

5-10 , 93 11'''' ..sso 10'7 included in the inquiry • 

10-20 107 20'3 I.S72 24'8 

20-50 771 13,4 2,072 
3
2

'''' 
50-100 :} 543 8'''' 

100-500 17 3·3 21.7 3'5 
Over 500 

TOTAL , 527 100'0 "',347 100'0 

II. Delhi 
0-10 Not available 

10-20 30 N.A.' 10 N.A, 

2C>-S0 I N.A. 45 N.A, 

50-100 0'2 N.A. 17 N.A, 

Over 100 0'1 N.A. 13 N.A. 

TOTAL , 31'3 85 
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I 

12. Himachal 
Pradesh 

0-5 

5-10 • 
10-15 

Over 15 

TOTAL 

13. Coorg 

14· 

0-5 

5-10 

10-15 

15-25 

25-50 

50-100 

100-500 

Over 500 

TOTAL 

West Bengal 

0-2 acres , 
2-4 acres , 
Over 4 acres 
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ANNEXURE-contd. 

SIZE OF HOLDINGS-concld. 

2 3 '4 5 6 

69 95'0: 83 .:lI16 The data relate to Chamba 
2 3'0 13 .H" l:?- district only. 

I ~\,~ 12 rofJ 
I ~\'(:) I S"/ 

73 100'0 JQ9 100 

42 76 '0 128 30 '0 The entire area of the State . 
is included. 7 12'0 54 13'0 

3- 5'0 31 7'0 

2 3'0 34 8'0 

I 2'0 31 7'0 

0'5 1'0 35 8'0 

0'4 1'0 95 23'0 

0'02 15 4'0 

55'9 100'0 423 100'0 

Percentage of cultivators according to size of holding. 

According to Floud Commission's 
report (%) 

-b 
According to the 19S1 

census (%) 
4I-9 34'4 
20'6 27'6 

37'S 38'0 -- ,----.------------_.----._-------------------
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CHAPTERxiiJ 

THE AGRICULTURAL WORKER 

MAGNITUDE OP nIB PROBLEM 

The expression 'agricultural workers' denotes those rural workers who are employed 
on wages in agricultural occupations. In the census of 1951, out of a total rural population 
of 295 million, 249 .million are shown as being engaged in agriculture. Of these, 18 per cent 
were returned as cultivating labourers and their dependents. The census classified the 
agricultural population into four classes, namely, (I) cultivators of land, wholly or mainly 
owned; (2) cultivators of land wholly or mainly unowned; (3) cultivating labourers; and 
(4) non-cultivating owners of land. Cultivating labourers were broadly defined as employees 
of cultivators. Since, for vary~g periods, small owners, tenants and artisans find themselves 
working as cultivating labourers, the line between agricultural workers and the other agri
cultural groups is subject to marginal.shifts and agricultural workers may be broadly described 
as a residuary group in. the ~ community. 

2. In the past, not enough attention has been given to the problems of agricultural 
workers and information concerning the conditions under which they live and w9rk has been 
extremely meagre. Since 1949 the Central Government have been engaged in carrying out 
a comprehensive enquiry for the collection of data on employment, earnings, standard of 
living and indebtedness of agricultural workers. The object of this enquiry was to enable 
the Central and State Governments to initiate protective and ameliorative measures, including 
the fixation. of minimum wages. For the purpose of this enquiry, an agricultura1labour 
family was defined as one in which either the head of the family or 50 per cent or more of 
the earners reported agricultural labour as their main occupation. The field operations under 
the Agricultural Labour Enquiry, which embraced 813 villages selected on the basis of random 
sampling and 104,000 families all over the country, have now been concluded and the data 
are under study. The enquiry has helped already to draw attention to the significance of the 
agricultural worler in the country's future development and its results are likely to be of 
material assistance in drawing up programmes for agricultural workers. 

3. Until the data obtained in the agricultural labour enquiry become available, any 
assessment of the magnitude of the problem of agricultural workers for the country as a whole 
has to be based on the returns of the census of 1951. The census shows wide variations in 
d11ferent parts of the country in the proportion of the agricultural population who constitute 
agricultural workers. Among the States-in which agricultural workers constitute substantial 
sections of the agricultural Population are Travancore-Cochiri 07%), Bhopal 01%), Madras 



tHE FI1tst FiVE YEAR pLAN 

(28%), Madhya Pradesh (27%), Bihar and Hyderabad (2S%) and West Bengal (21%). 
Bombay, Orissa, Punjab, Madhya Bharat and Pepsu have an agricultural labour populJtion 
varying between 12 to IS per cent. Among the larger States, Uttar Pradesh has the lowest 
percentage (8%) .. 

4. Agricultural workers may be classified broadly into two groups, namely, ·cusual' 
workers and 'attached' workers. Casual workers are by far the larger group, representing 
in the recent enquiry undertaken by the Government of India, as many as 89 per cent of the 
total number. In this enquiry, 'attached' workers were defined as those who had continuous 
employment for Qne month or more at a time. The proportion of 'attached' workers is higher 
in some States, being about 24 per cent in the Punjab, 22 per cent in Bihar Ilnd 20 per cent in 
U~P. as compared, for instance,/to about 6 per cent in West Bengal. Recent enquiries suggest 
that the period of unemployment for agricultural workers ranges from three to six months, 
interspersed in differe~t seasons during the year. Plantation workers, who number about 
1'2 million, constitute a distinct class of agricultural workers who are perhaps closer to indus 
try than to agriculture. 

s. Another class of agricultural labourers consists of those who leave their villages in 
groups for fairly long terms in search of employment. A large number of them can be seen 
in the more important cities without practically any shelter. As the influx of such workers 
is likely. to continue, a first step should be to provide clean camp sites equipped with water 
supplies and sanitary arrangements. This would also reduce the risk of epidemics in the 
cities. A sample survey of such persons might give valuable informatiqn about their 
condition. 

ApPROACH TO THE PROBLEM 

6. The existence of-large numbers of agricultural workers who lack sustained employ
tnent and frequently suffer from social handicaps is to be regarded as a source of serious weak-

J ness and even of instability in the present agrarian system. With the decline in rural industry, 
many artisans have become part-time labourers. The increase in fragmentation and luI>
division of holdings has drivep many peasant farmers to seek casual labour. Reduction in 
the larger farms which has been in progress in consequence of tenancy legislation leads to' a 
diminution in the amount'of higher employment which may be available. Few agricultural 
w~kers are dependent on .agriculturallabour alone; commonly they also combine other casual 
work with agricultural labour. Generally, agricultural workers have short periods of 
irttensive employment, for instance, at. harvest time or in sowing season or when cotton is 
picked. As compared to the farmer, the agricultural workers' problem,. is perhaps in a 
larger measure one of unemployment rather than of under-employment, but the degree or 
tmemployment depends almost entirely on the character of local agriculture and on the 
distance from urban centres. 
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7. the Five Year Plan has to be viewed as a comprehensive programme to remove the 
social and economic causes which account for the present condition of the agricultural workers. 
As a section of the village community # the economic condition of the agricultural workers 
depends upon the state of prosperity in the agricultural economy. The programmes under 
the Five Year Plan aim at increasing agricultural production substantially. Extension of 
irrigation, intensive cultivation and improvement in agricultural practises will increase rural 
employment and thus afford greater opportunity to agricultural workers. Through measures 
related to land reform many tenants, who are also in some part agricultural labourers, will 
obtain security and greater protection and will be on the way to becoming owners. Some 
land, especially that which is not now under the culuvation of tenants, will also be available 
for agricultural workers. It will be recalled that in making proposals for the reorganisation 
of the rural economy on co-operative lines, one of the major objects in view is to carry out 
changes which will rapidly place the agricultural worker in a position of equality in status 
and opportunity with other sections of the village community. As the economy as a whole 
develops, an increasing number of workers will be drawn away from the village, so that both 
those who move out of the village and those who remain in the village are likely to obtain 
more adequate employment. In addition to the industrial programmes in the Plan and 
those relating to transport and other fields of economic life, the Plan contains important pro
grammes for village industries and the promotion of khadi. These will be of direct benefit to 
agricultural workers. 

8. Agricultural labour populations are concentrated most in areas where population 
presses heavily on the"land and the development in sectors of the economy other than the 
agricultural has been retarded. By selecting such areas for special programmes such as 
community development projects, it should be possible to make a distinct contribution to 
the problem of rehabilitating agricultural workers, for increase in the tempo of development 
is the effective answer to tb.e problem of unemployment and under-employment. 

9. While a number of different programmes in the Five Year Plan will promote the 
interests of agricultural workers, special mention may be made of two which bear directly on 
their welfare. In the plans of State Governments about Rs. 23 crores are provided for the 
amelioration of backward classes. About two-thirds of this amount should be available for 
backward classes other than scheduled tribes, of whom a large proportion are to be counted 
among the agricultural workers. The Central Government's plan has also provided a sum 
of Rs. 4 crores for the welfare of scheduled castes and other backward classes, in addition 
to programmes for scheduled tribes and scheduled areas. Furthermore, in the Central 
Government's plan a sum of Rs. 2 crores has been set aside for resettlement schemes for 1and~ 
less agricultural workers. 

MINIMUM WAGES 

10. Under the Minimum Wages Act, State Governments are required to fix minimum 
rates of wages for agricultural labour by the end of 1953. The legislation permits them to ./ 
fix minimum wages for such portions of the territories or for such classes of employment 
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as they might consider feasible. In most States steps to implement the legislation have 
already been initiated.. In nine States, including Punjab and Uttar Pradesh, minimum wages 
have been fixed. In Uttar Pradesh minimum wages have already been fixed for farms over 
SO acres in twelve districts. In a number of States draft proposals are at present under final 
scrutiny. Enquiries to ascertain low wage pockets are in progress as in Madras. The enforce
ment of minimum wages for agricultural workers in low wage pockets, for the larger farms and 
in areas selected for intensive development should be regarded as an important aspect of the 
programme for improving the conditions of agricultural workers ~nd should receive high 
priority. We suggest that progress in tlle implementation of the minimum wage legislation 
should be reviewed from time to time at inter-State Conferences, so that experience gained in 
meeting common problems may be pooled and the implementation of the legislation expedited. 

HOUSE:SI1'ES 
J 

I I. Agricultural workers, not being owners of land in a village, are seldom the owners 
of the sites on which their houses are constructed. This makes them dependent on the 
consent either of individual owners of land or of village proprietory bodies. Landless workers 
holding temporary rights over house-sites in a village should be granted rights of occupancy 
in them. Where-the house-sites are the common property of a village, the village panchayat 
should be placed under obligation to grant the sites free of charge to agricultural workers 
who may be in occupation of them. Even where the sites belong to individuals, by persuasion 
if possible and py legislation if necessary, the sites should be transferred in occupancy right 
to the landless workers who may be in possession of tliem. Such provision for compensation 
as may be unavoidable should be made an?- the obligation imposed upon village panchayats 
to provide the sites free of charge to the landless workers either by obtaining these by way 
of gift from the owners in question or by settling directly with the owners. In some areas 
the existing village site is so' co~gested that a new village site has to be provided for .further 
extension. The landless, and particularly the Harijans, should be fully represented in the 
-allotment of sites in such extensions and, wherever possible, an effort should be made to pro
vide small allotments for kitchen gardens. In the State programmes for amelioration of 
backward classes, the provision of house sites and of small backyards should receive special 
emphasis. 

12. Full support should be given to the movement initiated by Acharya Vinoba Bhave 
for securing land gifts for the landless by providing means of cultivation and other assis
tance to landless labourers selected for the allotment of the gifted land. The movement has 
considerable moral value and, if pressed forward, holds promise of relief in meeting some or 
the urgent problems of landless workers. The State Governments could make it a permanent 
feature of the work of rural development which might continue beyond the pioneering phase. 
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LABoUR Co-oPERATIVES 

13. With the assistance of the co-operative staff, the irrigation, buildings and roads, forest 

and agricultural departments and other government agencies in the States should try and 

organise co-operatives of village labourers. Under the technical guidance of their officials, 
these co-operatives should be encouraged and enabled to take up contracts for specific pieces 

of construction work. The success 01 forest labourers' societies in Bombay and of certain 

other similar efforts elsewhere .suggests that, given suitable encouragement and assistance, 

the formation of labour co-operatives can make an important contribution to the relief of rural 
unemployment and, in addition, make it possible for the government to assist more adequately 

with social welfare schemes and other ameliorative measures. 

REsET1'LEMENT SCHEMES FOR. I...ANDLESS WORKERS 

14. Blocks of newly reclaimed land as well as culturable waste land should be set apart, 
wherever possible, for the settlement on co-operative lines of groups of landless agricultural 
workers and of holders of small, uneconomic plots of land. Even though the amount of land 

\ 

which could be thus made available would be limited and the proportion of agricultural 
workers who could be benefited might be small, the existence of such a scheme in each State 
could become a source of hope and encouragement in the lives of many families of 
agricultural workers an? would go far to arouse confidence and enterprise in them. Within the 
scope of the programmes included in the Plan, there is considerable opportunity for organising 
co-operative settlements and colonisation schemes for agricultural workers and, as a matter of 
policy, the fullest use should be made of these possibilities. As already mentioned, the Plan 
makes a special financial provision to promote resettlement schemes for agricultural workers. 

IS. Being w1thout land, agricultural workers have no security to offer. As a rule, there
fore, they do not become eligible for financial assistance from the Government. While indivi
dua1loans may present certain administrative difficulties, we suggest that State Governments 
should formulate schemes for granting financial assistance to cooperative groups of landless 
workers for such purpo~es as house building, purchase of bullocks and implements and for 
ancillary industries which they may wish to take up after suitable training under the auspices 
of Government. Special assistance by way of educational stipends and for vocational and 
technical training should also be offered, as indeed is already being done in many States. , 

16. In the past, there has been no agency on behalf of the Government for dealing with 

the social and economic problems of agricultural workers. The extension organisation in the 

districts, whose early establishment we propose elsewhere in this report, should concern itself 

with the problems of welfare and employment of agricultural workers no less than with those 

of agriculturists and every effort should be made to bring home to village panchayats their 

responsibility for the w~ of the a~cultqral worker equally wirQ that of oth~r s~oqs 
in the coIl1I1lunity. 



CHAPTER XIV 

PROGRAMME FOR AGRICULTURE 

In an earlier chapter we have indicated the shortages which exist in respect of foodgrains 
and the principal commercial crops. The problem". of agricultural shortages has been 
intensified by certain special circumstances which arose during recent years, namely, the loss 
on account of Partition of about 20 million acres of irrigated land and the imperative need 
since .1949 of reducing the dependence of the jute and cotton lndustries on imported raw
materials. . The programmes outlined in this chapter seek to overcome or reduce these 
deficiencies, to the extent possible, in respect of the major crops, namely, foodgrains, cotton, 
jute, oil seeds and sugarcane. 

PRODUCfION TARGETS 

2. The production targets in the Five Year Plan have been reached on the basis of pro
grammes of works which aim at making specific additions to the existing production potential 
in each State. These programmes include, for instance, measures to bring additional areas 
under irrigation, to reclaim and develop new lands or bring fallow lands back to cultivation, 
and to extend the use of manures, fertilisers anc;l of improved seeds. In assessing the agri
cultural targets which are proposed, three considerations need to be kept in view. In 
the first place, allowance for seasonal variations cannot be made in advance; these variations 
are inherent in agricUttural production itself and may extend to as much as 10 percent 'of 
the average production thus upsetting all calculations. Secondly, through crop-cutting experi
ments and other tests, fairly reliable yardsticks about the production effects of different 
measures are now available for a number of States. In addition, as far as possible, in sug
gesting the targets every State has tried to take into account its own experience over the 
past few years. In the third place, estimates of increased production resulting from the 
programmes have been made on a cautious basis, especially in respect of schemes for 
the increased use of improved seed and manures and fertilisers. It is true that through 
improved agricultural practices and double cropping it is possible to secure a substantial 
increase in production in the course of a few years. On the other hand, until there is 
sufficient assurance that these practices have become part of the normal operations of 
agriculture in any area, there is some risk of over-estimation of the possible benefits 
which may be anticipated. 

3· The targets of additional production envisaged in the Plan are as follows:-

I 

Foodgrains 
Cotton 
Jute 
Sugarcane 
Oilseeds 

Commodity Quantity 
(in millions) 
1'6 (tons)* 
1 '26 (bales) 
2' 09 lbales) 
o· 7 (gur tons) 
0'4 (tons) 

Percentage 
increase 

14 
42 
63 
I2 

8 
. -The target of,7: 6 milhon tons of foodgrams would roughly compnse about 4 million tons of rice, 2 mil--

hon tons of wheat. a mllhon tons of gram and pulses and o' 5 milhcn tens of other cereals. 

208 
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These targets have been arrived at as a result of prolonged discussions with State Governments. 
They were first worked out in the summer of 1951 and early in 1952 the programmes on whicq 
they were based were reappraised in considerable detail in a series of conferences with 
representatives of individual State Governments. As a result of the re-appraisement the 
targets for cotton, jute, sugarcane and oilseeds were those indicated above. In regard to 
foodgrains, however, as against the initial target of 7.2 million tons, re-appraisement indicated 
a total increased production over the five year period of only 6·5 million tons. If 
allowance were to be made for diversion of area from foodgrains to commercial crops, the net 
increase in the production of foodgrains worked out to about 6·0 million tons. The diver
sion in the area from food to commercial crops or vice versa does not, however, follow a 
fixed pattern from year to year and is governed by various considerations such as seasonal 
factors, rotation of crops, changes in prices and the ability of the growers to finance the 
operations· 

4. The shortfall in the original targets was recently examined by the Grow .M.ore Food 
Enquiry Committee. The Committee recommended additional measures so that, at the very 
least, the target for foodgrains proposect,. in 1951 for the five year period could be realised. 
The agricultural programme, as now presented, consists of two parts, namely, (a) schemes 
of State Governments, which together account for a total net food production target of 6'0 
million tons to be achieved at a total cost of Rs. I25 crores; and (b) supplementary schemes 
proposed by the Planning Commission with a view to achieving additional food production 
of at least I '6 million tons. The detailed.break-up of the agricultural'targets given in this 
chapter relates to the schemes of State Governments. During the course of implementation 
of the Plan, the additional schemes will be further considered in consultation with State 
Governments, and incorporated into the programmes of individual States. The measures 
now proposed as supplementary to those already included in the State programmes are as 
follows:-

(I) Additional provision for minor irrigation works 
(:) Additionll programme for the construction of tubewells 
(3) National extension organisation for intensive area deve1opm~l 
(4) Supplementary allotment for Grow More Food during 19S2-S1 
(S) Community projects, including S5 projects already initiated 

(Rs. crores) 

30 

6 

3 
10 

90 

Two other measures may be mentioned. In the later stages of the Plan it is expected that 
the fertiliser programme will be substantially enlarged. The Plan also provides for agricul
tural finance on a very much larger scale than has been hitherto considered possible. It is 
now expected that in accordance with the recommendations of the Grow Alore Food Enq\liry 
Committee, by 1955-56 short-term finance to the extent of Rs. 100 crores will become avail
able to the farmers from the Govemm~nt and through the co-operative movement. During 
the period of the Plan about Rs. 25 crotes are likely to become available by way of medium
term finance and at least Rs. 5 crores by way of lon~-term finance. These proposals for agri
cultural finance, which are described more fully in a later chapter, include the amoun~ of 
finance at present made available through government. agencies and the co-operative 
movement. 

_ _ 1 0 

• A considerable diversion to co~erdal crof'S took plll~ dur iIlg 19SI-S2. 
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s. The precise effects on production of the expanded programmes referred to above 
are at present difficult to estimate inoetail. They will depend upon the actual programmes 
which are adopted in cbnsul~tion with the States. On the basis of past. experience it is 
considered that an increase of I ·6 million tons in the production of \foodgrain over and above 
the net estimate of 6'0 million tons on account of the present State programmes· would be 
a cautious anticipation. Additional minor irrigation works are expected to provide an in
crease in food production of 0·6 million tons, community projects and intensive development 
area projects of 0'5 million tons, and the additional fertiliser programme of a further o'S 
million tons. Although these details have necessarily a tentative character, the general con
clusion indicated above follows from the subst&ntial increase in agricultural investment that 
is now contemplated and the steps which are being taken to create the necessary extension 
organisation. Depending upon the distribution of the additional investment as between 
different States, some increase in the production of commercial crops is also to be ~ected; 
for the present, however, the targets already worked out are being retained. 

6. Whereas after the achievement of the targets outlined above the deficiency in food
grains will have been largely met, gaps will still remain in respect of the commercial crops, 
though they will be considerably reduced. The Plan, therefore, provides for imports upto 
I· 2 million bales of cotton and o· 8 million bales of jute. 

THE PROGRAMME 

7. The increase of 6· 5 million tons in food production through programmes worked out 
by State Governments as distinguished from the supplemen~ programmes mentioned in 
paragraph 4, is expected to be achieved as follows:-

Major irrigation works 

Min<lr irrigation wofks 

Land reclamation and development 

Manur~ and fertilizers 

Improved seeds 

TOTAL 

(million tons) 

2'01 

1'78 

1'51 

• 0'65 

• o'stS 

6'Sl 

The br~-up ot 6' 5 million tops by States is given in Appendix I to this chapter. The total 
area expected to receive irrigation from major and minor irrigation works during the period 

9f th~ rl~ i$ ()1,ltlined in Appendix lIl, Including 3 muuOIl'~qes to be irri~t~d ~ a resq!t 
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of the additional minor works programme costing Rs. 30 crores, to which reference has been 
made above, the total area which will come under irrigation during the period of the PIan is 
19. 7 million acres. Of this, minor irrigation works account for I I' 2 million acres as below:-

(million acres) 

(a) Schemes of State Governments 

I. Dams and channels 4' 4 
2. Wells (new and repaired) 1'6 

3. Tube·wells (other than those included under major irrigation) 0'7 

40 Tanks (improvement and construction) 0'8 
S. Pumping installations 0"1 

TOTAL (al 
(b) Additional minor irrigation programme (Rs. 30 crores) 

.8'2 
3'0 

TOTAL (a) and (b) II '2 

The details of the minor irrigation programme included in the State Plans will be found in 
Appendix IV. The total cost of the minor irrigation schemes including the special provision 
of Rs. 30 crores comes to about Rs. 77 crores, In addition, about a third of the expenditure 
on development in a community project is devoted to irrigation so that, with the progress of 
community projects, a larger area than that indicated above is likely to receive irrigation from 
minor works, In the execution of the minor irrigation programme three considerations have 
to be kept in view. Firstly, the schemes should be selected after a proper survey of the poten
tialities. Secondly, in selecting schemes a priority shoUld be accorded to existing works which 
have gone out of use for lack of repairs and can be repaired at reasonable cost. Lastly, the 
benefits of minOt irrigation schemes have been seen not to last for long for want of adequate 
arrangements for their repair and it is, therefore, necessary that the responsibility for the 
maintenance of the works be placed on locaf communities and, if necessary, a cess levied for 
the purpose. 

8. The programme for land reclamation and development on which a total sum of 
Rs. 25 acres is provided in State Plans and Rs. 10 acres in the Central Plan on account of the 
Central Tractor Organisation envisages the reclamation of about 7,4 million acres of land. 
Of this, the Central Tractor Organisation is expected to reclaim 1.4 million acres and State 
Tractor Organisations 1.2 million acres. Reclamation by farmers with the assistance of State 
Governments and measures to bring recent fallows back into cultivation are expected to 
result in the development of a total area of 4.8 million acres. The bulk of this area lies in 
Hyderabad and Madhya -Pradesh. It is important that in their agricultural programmes 
these two States should make adequate administrative arrangements to ensure that the 
proposed reclamation programme will be fulfilled, The Central Tractor Organisation 
expects to reclaim during the five-year period, 474,000 acres in Madhya Pradesh, 238,000 
acres in U.P., 300,000 acres in Madhya Bharat, 400,000 acres in Bhopal and 4,000 acres in 
Viodhya Pradesh. Several States thave been building up their own tractor organisations. 
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Oetails of area to be reclaimed in different States under the Plan are given in Appendix 
V. The Plan also provides for land improvement operations such as bunding and drainage 
to the extent of about 3 ~OIT acres and extension of mechanised cultivation to the extent 
of 3.4 million acres. Details of these programmes are also given in Appendix V. 

9. Although the use of fertilisers has developed fairly rapidly during the past few years, 
there is considerable scope for further expansio.n and_ estimates of fertiliser requirements propos
ed in relation to the Five-Year Plan may be considered moderate. Agricultural programmes 
of the States assume an annual supply of 446)000 tons of nitrogenous fertilisers, 79,000 tons 
of superphosphates and 20,000 tons of bone meal. It is expected, however, that during tIte 
course of the Plan the quantities which would in fact be available, after allowing for planta-. 
tions and industries and assuming imports at an annual figure of about 150,000 tons, will 
be 610,000 tons of nitrogenous fertilisers and 176,000 tons of superphosphates in addition 
to 50,000 tonS of bonemeal. It, therefore, follows that if imports are at the level indi
cated above, an additional fertiliser programme to the extent of about 300,000 tons can 
be undertaken by -the end of the Plan. It is proposed to work out programmes for the 
utili~ation of additional quantities of fertilisers. Some increase in production as a result of 
the increased use of organic manures which are locally available and constitute one of the 
most important items of rural extension work is also expected, but a quantitative estimate 
is not at presen~ possible. 

COMMERCIAL CROPS 

10. Production programmes for commercial crops and, in particular, for cotton and jute 
are more recent than those for food crops. Programmes prepared for individual crops some 
times overlook the fact that, except for the price factor, the basic conditions which favour 
increase in production in one direction also favour increase in production in others. Agri
cultural production in any area should, therefore, always be viewed and planned for as one 
whole. Administratively, production programmes for commercial crops have not yet been 
fully integrated with those relating to food crops. In respect of programmes for commercial 
crops, the Central Government are guided mainly by the views of commodity comnlittees 
for cotton, jute, sugarcane, and oil seeds. The commodity committees for cotton and oil 
s~eds derive their resources from special cesses while finance for sugarcane is provided 
from excise funds. These Committees are expected to finance the productio1l programmes 
during the period of the Plan as follows:-

Cotton 
Sugarcane 
Oilseeds 

3 '5 crores. 
1'3 crores. 

O'S crorcs. 

For jute there is no separate cess and the Plan provides a sum of Rs. 50 lakhs. The break .. 
up of the targets by States for commercial crops has been given in Appendix II. 
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II. Production targets for commercial crops which were worked out in the summer of 
1951 and were re-assessed early this year assume the continuance, broadly speaking, of the 
structUre of relative prices between foodgrains and other crops which prevailed at the time. 
It is obvious that the produ.flion of these crops is influenced by rrice changes to a much 
greater extent than food production. It is, therefore, important to stress that during the 
period of the Plan any attempt to offer price incentives of a varying order for different crops 
should be avoided. Secondly, the maintenance of adequate degree of control over the 
prices of different agricultural commodities continues tef be the essenrtal cl1ndition of all 
agricultural planning. Here it is sufficient to state that excessive price stimuli in favour 
of some crops, either through deliberate alteration of prices or through relaxation of controls, 
may frequently have the effect of jeopardising the achievement of the agricultural targets 
under the Five Year Plan. Price policy remains therefore, a pre-eminent factor in the ful
filment of the agricultural plan. 

OTHER AGRICULTURAL PRODUGfS 

12. Besides foodgrains, oil-seeds and sugar-cane, the production of fruits, vegetables, 

fish, milk, and dairy products, which constitute important elements in the diet of the people, 
has to be systematically encouraged. Proposals relating to the production of fish, milk, and 
dairy products are described in subsequent chapters. It is considered that fish production 

might increase by about 50 per cent., from 1'0 million tons in 1950-51 to I 5 million tons 
in 1955-56. Milk yields may increase by about 20 per cent., as a result of improvement in 
the breed of cattle and increase in the availability of fodder and feeds. Schemes for in
creasing the productiob. of fruits and vegetables and other subsidiary foods e.g., potatoes 
and tapioca figure in the programmes of some of the States and also qualify for assistance 
from the Centre as 'Grow More Food' schemes. It is not, however, possible to assess pre
cisely the cumulative effect of these schemes. With the establishment of an adequate ex
tension service, the implementation of these schemes may be expected to become more sus

tained than it is at present. 

THE EFFECT OF THE PROGRAMME 

13. It is difficult to forecast the effect of the agricultural programme on the crop pattern 
with any degree of precision. This is due to the fact that the decision of the cultivator to 
raise a crop is based on factors like prices, weather conditions, availability of capital resourCQ, 
and supplies which vary from season to season. Even areas under rice and wheat may be 
diverted to crops like sugar cane, fruits and vegetables when irrigation is provided. Sugar
cane, cotton and jute afford recent examples of the effect of prices on the crop pattern. 
Improvement in transport facilities, growth of qrban areas, changes in food habits also at 
times affect the acreage under different crops. The influence that each cne cf these factor~ 
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exercises has to be studied in detail so that some basis for making estimates might become 
availableo On the basis of the material available to us and taking into account the fact 
that the cropped and irrigated areas. are likely to increase by 10* and 20 million acres respec .. 
tively, the following pattern of crops may be anticipated at the e~d of the period of the Plan. 

Rice • • 
Wheat • 
Other cereals • 
Gram and pulses 
Cotton • 
Jute 
Sugarcane 
Oil seeds 

• 

Fruits and vegetables 
Other crops 

(Area in million acres) 
1950-5I I95S-S6 

• 76'0 80°0 
24'0 27'0 
93,0 gooo 

47'2 49'0 
I4°6 I8'0 

• 1 '4 2°0 
4'2 4°5 

26'7 27'0 
S'o 6.0 

25'0 24. 0 

TOTAL 317°1 327°5 

AGRICULTURAL PLANNING 

14. In presenting the programmes described in this chapter, it may be useful to say a 
word about some of the implications of agricultural planning. The national targets of 
additional production or targets proposed for individual States indicate in a broad way the 
magnitude of th~ effort that is contemplated. They are of material assistance in laying down 
overall policies concerning prices of agricultural commodities and the allocation of resources 
for different programmes, They are, however, no more than a starting point for the actual 
planning which has to be done at different levels, from toe village upwards. Agricultural 
production is subject to so many hazards that under the most favourable conditions any 
targets that may be proposed are essentially rough estimates which may be realised if certain 
assumptions hold good. In each State the targets have to be broken up by districts and, 
within each district, by tahsils or taluks. Where the programmes already contemplated 
do not seem to promise the desired results, provided the necessary potential is avai12 ble, 
these programmes should be suitably expanded or supplemented. Detailed agricultu_ral 
planning will be possible in areas in which intensive development is undertaken through the 
rural extension service, ror instance, in community project areas. In these areas special 
stress is to be laid on building up the villa,ge agency fpr developtpent and on strengthening 
the co-operative movement. For an area as small as a development block, on the basis of 
loc:;ll knowledge and experience, it should be possible to frame production programmes and 
provide for po~itive measures to ensure their fulfilment subject, of course, to circumstances 
such as failure of rainfall or floods, 

-This includes 7'4 milliop pcrej ofre~Iahned'i1rea app apticipated ipcr~ase of 3 million peres i p dO\lb'~ 
~ropped ~reat . 
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IS. Within the development block production has to be guided and aided in the main 
througq the agency ~f the village body concerned with development. As a rule, it is unlikely 
that there is much to be gained by attempting to fix areas or proponions of individual holdings 
for panicu1ar crops. On the whole, it is best that each farm and each village should follow 
the crop plan which will enable it to utilize the available physical resources to the greatest 
advantage. Removal of large disparities between the return on the main competing crops 
is an obligation of overall policy rather than of detailed agricultural planning. To the 
extent to which individual farms join ipto co-operatives, crop planning will become the 
means, not merely for regulating production, but also for exp3:Ilding it to the greatest 
extent possible. The first stage in developing an adequate structure for agricultural plan
ning may be to carry the targets at least as far as individual development blocks where 
intensive work is undertaken, and in a less detailed manner, as far as tahsils and taluks. 
Mter some years of intensive development and experiment it should become possible to 
ensure that agriC\lltural targets in each State and for the country as a whole are related, on 
the one hand, to obligations which individual farms and villages accept and, on the other, 
to the goals of national agricultural policy. 





APPt!NDIX ... t 
TARGETS 011 ADDITIONAL PRODUCflON I9,S,S-,S6 

(Foodgrains) 

State 

I 

Part 'A' States
I, Assam . 
2, Bihar 

3, Bombay, , 
4, Madhya Pradesh 
5, Madras , . , 
6, Orissa 
7, Punjab , 
8, Uttar Pradesh , 
9. West Bengal 

TOTAL 

Part 'B' Statel-
10, Hyderabad 
I I, Madhya Bharat 
12, Mysore , 
13, Pepsu 
14, Rajasthan 
IS, Saurashtra , 
16, Travancore-Cochin , 

ParI 'C' Stales-
17, Ajmer 
18, Bhopal • 
19, Jlilaspur , 
20, Coorg 

TOTAL 

21, Delhi , , 
22, Himachal Pradesh 
23, Kutch , , 
24, Tripura, , 
25, Vindhya Pradesh 

TOTAL , 
Total State SChemes • 
Supplementary Schemes' ~ 
GRAND TOTAIr-Gross tar!' 

get (Indian Union) 

Less on account of diver
sion to commercial crops 

Net target of foodgrairis 
(Indian Union). • 

• Less than So tons. 

• 

Major 
irrigation 

2 

77'0 
123'0 

94'5 
23'1 

205'9 
52 '6 

371 '1 
386'0 
314'9 

1648'1 

41'4 
10'0 
U'O 
62'2 

153'3 
40 -7 
42'0 

360-6 

(para 7) 

Minor 
irrigation 

¥ 

3 
, 

104'0 
353'3 

86'8 
25'7 

286"5 
86'4 
32'8 

209'0 
183'2 

1367'7 

196'4 
4'4 

35'2 
57'0 
23'3 
31'7 
7'5 

3S5'S 

4'7 
20'6 
2'9 
2'0 
1'7 

20'0 
5'5 
0'2 
3'6 

61'2 
1784'4 
600'0 

2384'4 

Land Fertilizers 
reclama- and 
tion and manures 
develop-

ment 

4 5 

25-0 4'0 
166"3 133'3 

76"0 65'9 
214'5 15"2 
81'2 174'4 
63'3 43'3 
11'7 4"6 

300 '0 28'0 
22'6 20'4 

960'6 489'1 

255'0 48'9 
I13'8 13'6 
23'S 11"7 
32'S 2,8 
2'3 4'1 
0'3 8"6 

14'3 52'S 
441'7 142'2 

S'I 
74'2 3'0 
O'S 1-2 
1"0 
1'3 0"4 

13'0 0'3 
0'2 
0'2 

20'2 6'2 

110'2 16,6 
1512 'S 647'9 

500'0 

1512'S 1147.'9 

(In 000' tons) 

Improved 
seeds Total 

6 7 

45"9 255'9 
included 77's"9 

under Col. 
(s) 

53'3 376'5 
2"5 281'0 

142"0 890"0 
14'0 2,S9"6 
43'6 463'8 
60'0 983'0 
12"0 5'sl'l 

373'3 4838 -8 

82'8 624'5 
26'3 168'1 
16, I 91'S 
I()'O 17°'5 
3'0 186'0 
1'0 82'3 

14'8 131'1 
160'0 1460'0 

2"7 U'S 
6'0 103"8 
0'1 4'7 

3'0 
1'1 4'5 

11'1 44'4 • 5'7 
1'9 2'3 
6'4 30'4 

23'3 2u'3 
556'6 6510'1 

, , I6oo-of 

556-6 8uo'lf 

(-),soo'o 

7610'1 

tIncludes o'S million tons on account of comm~ty projects & intensive areas. 
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APPENDIX 

TARGETS OP ADDmONAL 

(Commercial' 

Cotton (000' bales) Jute (000' bales) 

Production Additional Production Per cent Production Additional 
in Production during increase in Production 

State 1950-51 during 1955-56 over 1950-51 during 
1951-56 1950-51 1951-56 

(Col. 2+3) 

I 2 3 4 S 
. 6 7 

-
I. Assam 12 12 809 225 
2.. Bihar 3 3 .. 658 390 
3. Bombay . • 803 275 1078 34 
4. Madhya Pradesh 510 170 680 33 
5. Madras • 348 180 528 52 
6. Orissa .. 2 2 242 ~ 200 

7. Punjab 196 150 346 78 .. 
8. Uttar Pradesh · 4S 40 85 89· 49 250 
9. West Bengal 1496 1000 

10. Hyderabad 260 200 4tio 77 .. - · . 
II. Pepsu • • 175 80 255 46 .. 
12. Rajasthan .. • 114 50 164 44 
13. Madhya Bharat • 219 92 3II 42 · . 
14. Mysore 33 8 41 24 
IS. Saurashtra . 216 6 222 3 · . 
16. Bhopal 4 6 10 150- .. · . 
17. Delhi .. o • . . 
18. Vindhya 'Pradesh .. .. 
19. Kutch • '4 1; S 25 •• 
20. Tripura • .. •• 47 2S 
21. Other States 27 27 .. ... -.22. Indi~ Union · . 2971 1258 4229 42 3301 2090 



PROGRAMME FOR AGlUCULTURE 

II 

PRODUcnON 1955-56 
Crops) 

Sugarcane (000' tons) 

Produc- Per cent. Produc-
tion increase tion 

during over in 
1955-56 1950-51 1950-51 

(Col. 6 
+7)· 

8 9 10 

1034 28 68 
1048 59 309 

543 
54 

716 
442 83 109 

364 
299 SIO 2903 

2496 67 96 
191 
73 
16 
36 
76 
48 
8 

, . 2 
5 .. I 

1" 53 6 

" 5391 63 5616 

Addi- Produc-
tional tlOn 
Produc- during 

tion 1955-56 
during (Col 10 
1951-56 +u) 

II 12 

68 
50 359 
87 630 

54 
80 796 

109 
70 434 

400 3303 
86 

191 
7 80 

16 
36 .. 76 .. 48 

4'6 12,6 
0'2 2'2 
1'2 6'2 .. I 

6 
2 

100 6316 

Ollsccds (000' tons) 

Per cent Produc- Addltional Production Per cent. 
increase tion Producuon uurmg Increase 
over in durmg 1955-56 over 

1950-51 1950-51 1951-56 (Col. 14 1950-51 
+15)· 

13 14 15 16 17 

55 55 
16 60 60 
16 745 10 7)5 I 

241 10 251 4 
II 1833 100 1933 5 

73 4 77 5 
19 89 4 93 4 
14 767 61 828 8 

55 5 60 9 
498 ISO 648 30 

9 21 I 22 5 
u4 16 130 14 
152 25 177 16 

74 5 79 7 
247 I 248 

57 10 4 14 40 
10 

.24 49 3 52 5 . . I I 2 100 

3 3' 
16 16 

I2 5103 -400 5503 8 
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APPENDIX III 

IRRIGATION PROGRAMME 

(para 7) 

Extension of irrigation 
durlhg the Plan penod 

Ml11'Of Major Total 

• 

Irrigated area as 
Percentage of 
cultl'vated area 

1949-50 1955-56 
(Col, 3 (Col, 7 
over over 

Col. 2) Col, 2) 

(In 000' acres) 

'"""""-'-"-' ... ,-1----1:- 2 /-;-'-. --4-'--5-"--6--'-;-'--8--'--9--'---;;-,---;;-

--------~--~----~-- ! 

Assam 
Bihar 
Bombay 
Madhya Pradesh 
Madras 
Onssa 
Punjab 
Uttat Pradesh 
West Bengal _ 

7,309 
27,585 
4!1,124 
33,375 
41,024 
7.528 

13,828 
42,331 
12,879 

1,327 
5,595 
I,7b I 

1,691 
~,850 

1,672 
4,790 

1(',878 
2,329 

770 
2,086 

582 
86 

556 
434 
243 

T,IIO 

933 

218 

675 
474 
114 
435 
741 

1,547 
1,361 
1,512 

TOTAL PART 'A' STATES 233,983 39,893 6,800 7,077 

Hyderabad 
Jammu & Kashmir , 
Madhya Bharat 
Mysore 
PEPSU 

RaJastha,n 
Saurashtra 
Travancore-Cochin _ 

AJmer 
Bhopal • 
Bilaspur _ 
Coorg 
Delhi 
Himachal Pradesh 
Kutch 
Tripura , 
Vindhya Pradesh 
TO'fAL PART 'C' STATES 

GRAND TOTAL 

37,183 
1,962 

II,861 
8,263 
4991 

II,247 
7.0 44 
2.897 

616 
1.658 

90 
205 
236 
622 

2,207 
401 

5,108 
II,143 

1,488 
701 
462 

1,152 
1.845 
1,503 

3I~ 

940 

330 

40 
169 
310 
193 
105 

30 

II7 • 7 
17 59 
5 10 
7 

68 II 
135 83 

69 IIO 
2 

196 9 
614 291 

306 

83 
30 

243 
480 
108 
17 

75 
38 

II3 

988 
2,761 
1,056 

200 
991 

1,175 
1,790 
2.471 
2,445 

123 
199 
553 
673 
213 

55 

7 
59 
10 

2,3 15 
fI.356 
2,817 
1,891 

10,841 
2.847 
6,580 

13.349 
4,774 

53,770 

2,124 
70 1 

585 
1,351 
2.398 
2,176 

528 

995 

10,858 

124 

76 
15 
7 

79 
293 
217 

2 

205 

1018 

18'2 
20'3 
3'7 
5'1 

24'0 
22-2 

34'6 
25'7 
10' I 

17'1 

4'0 
35'7 
3'9 

13'9 
37'0 
13'4 
4'5 

32 '4 

19'0 
1'0 

5'6 
3'4 

28'8 
21'7 
3'1 

3'0 
5'5 

31'7 
30'3 
5'9 
5'7 

26'4 
37'8 
47'6 
31 5 
37'1 

23'0 

5'3 
35'7 
4'9 

16'3 
48'0 
10'3 
7'5 

34'3 

12'7 

20'1 

4'6 
16'7 
3'4 

33'S 
47'1 

9'8 
0'5 
4'0 
9'1 

19'9 

91'3 5'9 
64'S I6'5 
60'0 6'3 
II'9 I'2 
9'8 5'9 

73'2 7'0 
30'6 IO'7 
20'6 14'8 

105'7 14'6 

42'7 

26'6 
17'0 
30'0 
45'0 
67'S 
4'9 

0'7 
1'2 

3'3 
4'0 
1'3 
0'4 

29'2 14'7 

6'0 
347'1 
200'0 

22'9 
117'0 
214'5 

4'1 
65'8 

0'1 

1'0 
0'9 

2'4 

34'2 100'0 
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APPENDIX IV 

Mmor Irngqtion Works area benefited 

(In 000' acres) 

New Old Tube- Tanks Pumpm~ I Pumpmg Dams) 
State Wells Wells Wells lOstalla t lon/mSt.illatlOn Channels Tetal 

on ri veTS on wells, etc, 

1 2 3 4 5 6 7 8 9 

I, Assam 2'5 767 ° 769'5 

2, Bihar 106'3 172'0 138 0 89 ° 1581-0 2086 3 

3, Bombay 128'0 8'7 203'0 27'0 215 I 581 8 

4, Madhya Pradesh 22 8 6'0 20 7 12'6 2'9 20 8 85 8 

'S, Madras 31'9 43 2 150'0 25'0 199'4 107'0 556 5 

.6, Orissa 3'0 431'0 434 0 

1, Punjab , "7'0 6'0 180'0 30'0 243 ° 
6, Uttar Pradesh 457'5 392'5 105 0 1'7 154'0 1110'7 

." 'West Dengal 168'0 65'0 700'0 933'0 

10, Hyderabad 39'0 9'0 J07'8 22'9 151'8 330'S 

I I, Madhya Bharat 17'6 10'1 12'2 39'9 

U, Mysore , I3'2 "5'0 7'8 123'0 169'0 

13, PEPSU ' 102'3 55'7 84"0 63'2 5'0 310'2 

14, Rajasthan 80'0 25'6 43'0 40 'S 3'6 192 '7 

IS, Saurashtra 40'0 20'0 45'0 105'0 

16, Travancore-Cochin , 4'5 5'S 23'0 4'6 37'6 

17, Ajmer 0'3 6'9 7'1. 

18, Bhopal , 0'6 7'1. 15'0 9'0 7'1. 19'5 58'S 

19, Bilaspur 10'0 10'0 

:lO, Delhi ' - g,g 0'2 1.'0 11'0 

:2 I, Himachal Pradesh , 1.'0 9'2 I'8 70'0 83'0 

~l, Kutch 20'0 4'8 37'8 2'0 45'2 I09'8 

:l3, Tripura , 1.'3 2'3 

:l4, Vindhya Pradesh I'2 4'0 1.'6 I'4 g'2 

TOTAL II03'o 544'0 660-1 769'6 311-8 441'2 4446 '8 8276-5 
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APPENDIX V 

FIVE YEAR PROGRAMME 

Land Reclamation and Development .. , 

. Reclamat10n by . 

Oili~ I Central State Private means 
Tractor Tractor partIes with including 
Or&an- Organ- State pClp. fallows 

- isatlOn lSation 
. . • . 

2 3 4 5 

Total 

6 
--,....-

Assam 

Bihar 

Bombay • 

Madhya Pradesh , 

Madras 

Onssa 

P un1ab 

Uttar Pradesh 

West Bengal· 

TOTAL PART eN STATES 

Hyderabad 

Madhya Bharat 

Mysore 

PEPSU 

Saurashtra , 

Travanct>re-Cochin 

TOTAL PARt 'B' STATES 

Bhopal 

BUaspur 

Delhi 

Himachal Pradesh 

Kutch 

Vindhya Pradesh' 

TOTAL PART 'C' STATE~ 

TOTAL INDIAN UNION , 

.. 

474'0 

.238'0 . 

712'0 

300'0 

.300'0 

400'Q 

4'0 

404'0 

1416'0 

45'0 

10'0 

378'9 

175'6 

50'0 

162'0 

68'0 

889'5 

92'4 

100'0 

13·~ 

68'3 

273'9 

14'0 

20'0 

180'0 

339'0 1000'0* 

198'5 

150'0 

125'0 

48'3 

860'8 II80'o 

.154'0 2000'0* 

30'0 370'0 

76'0' 65"7 

.50'0 

170'0 2485'7 

2'5 

" 1'0 0'4 

5'8 

16'0 

*These areas represent fallow lan.ds WhlCh will be brought under cultivation, 

.. ' . 
225'0 

10'0 

2191'9 

198'5 

325'6 

50'0 

525'0 

u6'3 

3642'3 

2156'4 

800'0 

13'2 

210'0 

50'0 

3229'6 

416'5 

1'4 
{ 

6'2 

-

(In 000' acres) 

Land .Development 
• 

Bunding, 
drainage 

etc, 
, 

7 

358'5~ 

639'0 

1005'4 

106'7 

47'4 

97'S 

300'0 

2554'S 

17'4 

~'4 

130'0 

13'7 

168'5 

160'0 

9'1 

64'8 

8'0 

68'0 

309'9 

3032'9 

Mechani cal 
cultivation 

8 

130'0 

1635'6 

45'0 

565'0 

25'0 

19'9 

2375'S 

154'0 

10'0 

880'2 

30'7 

4'0 

20'0 

72'4 

127' 1 

3427'8 



CHAPTER XV 

COMMUNITY DEVELOPMENT AND RURAL EXTENSION 

I-BASIC PRINCIPLES 

Community Development is the method and Rural Extension the agency through which 
the Five Year Plan seeks to initiate a, process of transformation of the social and economic 
life of the villages. The Plan provides Rs. 90 crores for community projects and proposes the 
establishment over a period of about ten years of a network of extension workers through
out the country. The'object of this chapter is to indicate briefly the significance of the two 
programmes and their place in national reconstruction. 

2. For some three decades I)lral development work has been undertaken by different 
branches of the administration in the States. Until a few years ago, the expenditure on 
development was meagre and rural development work was thought of largely in terms of 
particular items of improvement in village life and in agricultural practice, and special attention 
was given~ for instance, to the number of wells sunk or repaired, for the supply of irrigation or 
drinking water, the supply of seeds or fertilisers, or the number of manure pits dug, starting 
of rural credit societies etc. . These are essential items in any rural programme, but there was 
no coordinated approach to village life as a whole. 

3. If one goes back to the study of the efforts made before World War II in individual 
Provinces and States and considers the experience gained in later years in Sevagram in Madhya 
Pradesh, in the Firka Development scheme in Madras, in the Sarvodaya centres in Bombay, 
in Etawah and Gorakbpur in Uttar Pradesh and other centres which are perhaps less well 
known, certain broad conclusions emerge: These are : 

(i) When different departments of the Government approach the villager, each from the 
aspect of its own work, the effect on the villager is apt to be confusjng and no permanent 
impression is, created. The peasant's life is not.cut into segments in the way the Government's 
activities are apt to be i the approach to the villager has, therefore, to be a coordinated one 
and has to comprehend his whole life. Such an approach has to be made, not through a multi
plicity of departmental officials, but through an agent common at least to the principal depart
ments enga~ed in rural work, whom it is now customary to describe as the village level worker. 

(ii) Programmes which have been built on the cooperation of the people have more 
chances of abiding success than those which are forced down on them. 

(iii) While the official machinery has to guide and assist, the principal responsibility for 
improving their own condition must rest with the people themselves. Unless they feel 
that a programme is theirs and value it as a practical contribution to their own welfare, no 
substantial results will be gained. 
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(iv) Programmes largely dependent on expenditure by the Government, in which the 
elements of self-help and mutual cooperation on the part of villagers are present only in a nomi
nal degree are shortlived. The essential idea should be the reduction of chronic unemploy
ment which is a feature of.rural1ife-through the practice of scientific agriculture and cottage 
and small-scale industries. 

(v) Advice and precept are of no avail unless they ar.e backed by practical aids-supplies 
of seed and fertiliser, finance and technical guidance for solving the farmer's immediate 
problems. 

(vi) Whatever the measures of the effort which the Government wishes to make, the best 
results will be gained if the programmes are pursued intensively, and practically every agri
culturist family has its own contribution to make through a village organisation. 

(vii} The approach to the villager would be in terms of his own experience and problems, 
conceived on the pattern of simplicity, avoiding elaborate techniques and equipment until he 
is ready for them. 

(viii) There has to be a dominant purpose round which the enthusiasm of the people can 
be aroused and sustained, a purpose which can draw forth from the people and those who 
assist them on behalf of the Government the will to work as well as a sense of urgency. The 
aim should be to create in the rural population a burning desire for a higher statldard ofUving-
a will to live bettert' 

II-COMMUNITY DEVELOPM NT PROGRAMME 

These lessons from the experience of the past have been brought together in the conception 
and concrete formulation of the community development programme, which has been launched 
during 1952. While the concept is not a new one, progress has in the past been hampered. by 
insufficiency of available funds. 

Size of the unit 

2. For each community project, as at present planned, there will be approximately 300 
villages with a total area of about 450 to 500 squate miles, a cultivated area of about 150,000 

acres and a population of about 200,000. The project area is conceived as being divided 
into 3 Development Blocks, each consisting of about 100 villages and a population· of about 
')0,000 to 70,000. The Develop1]1ent Block is, in tum, divided into groups of 5 villages 
each, each group being the field of operation for a village level worker. 

Location of Units 

3· The initial programme has been started with approximately 55 Projects of rural 
development located in select areas in the several States of India. A certain degree of 
flexibility is allowed in the actual alt9tment of projects. Thus, while many are complete 
proj~cts of about 300 villages each, some are also independent development blocks of abollt 
100 viUages each, depending upon the needs and conditions of the particular areas chosen 
for development. 
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4. As increased agricultural production is the most urgent objective, one of the basic 
criteria in the selection of this first set of Project areas has been the existence- of irrigation 
facilities or assured rainfall. In assess:n~ irrigation facilities and the possibilities o~ 

development, irrigation from river valley projects, from tubewells, as well as from minor 
irrigation works, have been taken into account.# In States like ~'est Bengal and Punjab, with a 
large population of displaced persons, the selection of-project areas aims also at helping the 
resettlement of these persons. Seven areas have been selected on the ground of thei being 
inhabited predominantly by scheduled tribes. In every field of activity, whether social or 
economic, urban and ruraloevelopment are complementary, for, neither towns nor villages 
can advance alone. Where the existing urban facilities are inadequate or where large 
numbers of displaced persons have to be rehabilitated, the intention is that the urban 
development should take the form of new townships. Six sucQ. projects have been proposed 
to be taken up under the current programme. 

Under such rural-cum-urban development, new towns will come into existence to serve 
as centres which will draw sustenance from the surrounding countryside and, in return, carry 
to it new amenities and the spirit of a developing and changing economy. The creation of 
new centres of small-scale industrial production, closely coordinated with rural development, 
is fundamental to national development,. for in no other way can the present occupational 
imbalance between agriculture and industry, between village and town, be corrected. With 
the development of power resources and of communications and the growth of basic industries, 
the scope for establishing such c~ntres will steadily increase and, as the economy develops, 
this programme will gain in importance. During the first few years, however, it is inevitable 
that by far the greatest stress in community development, as indeed in national planning, should 
be on rural areas. The intensive development of agriculture, the extension of irrigation, rural 
electrification and the revival of village industries, wherever possible, with the heJp of 
improved techniques, accompanied by land reform and a revitalised cooperative movement, 
are programmes closely related to one another, and together ca'ClIlated to change the face of the 
rural economy. 

Main lines of activity 

5. The main lines of activity which will be undertaken ill a community project, can be 
briefly divided into the following : 

~griculture and related matters. 

Irrigation. 

Communications. 

Education. 

Health. 

Supplementary employment. 

Housing. 

Training. 

Social Welfare. 
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Agrioulture and related matters 

6. The programme includes reclamation of available virgin and waste land ; provision of 
commercial fertilizers and improved seeds ; the promotion of fruit and vegetable cultivation, 
of improved agricultural technique and land utilisation; supply of technical information, 
improved agricultural implements, improved marketing an~ credit facil!ties ; provision of soil 
surveys and prevention of soil erosion, encouragement of the use of natural and compost 
manures and improvement of livestock, the principal emphasis here being on the establish
ment of key villages for breeding pedigree stock and the provision of veterinary aid, as well as 
artificial insemination centres. For attaining this objective, agricultural extension service will 
be provided at the rate of one agricultural c;xtension worker for every 5 villages. 

One of the important functions of the agricultural extension worker will be to encourage 
the growth of a healthy -cooperative movement. The aim will be to see that there is at least 
one multi-purpose society in every village or group ,of villages on which practically every 
agriculturis t family is represented. 

It is expected" that the cooperative principle, in its infinitely varying forms, will be 
capable of adaptation for finding a solution to all problems of rural life. " Multi-purpose 
s6cieties will therefore have to be used for practically every development activity in the 
c0nru:nunity project area, itlc:uding the enCouragement of rural arts and crafts. 

Irrzgation 

7. The programme visualises provision of water for agriculture through minor irrigation 
'Works, e.g., tanks, canals, surface wells, tubewells; etc., the intention being that at least half of 
the agric.ulturall~nd, if possible, be served with irrigation facilities. 

Communicafions 

8. The road system on the country side is to be so developed as to link every village within 
the Project area upto a maximum distance of half a mile from the village, the latter distance 
being connected by feeder roads through voluntary labour of the· villagers themselves, only 
the mam roads being provided for and maintained by the State or other public agencies. 

Education 

9· It has been realised that the: full devel~pment of a community cannot be achieved with
out a strong educational base, alike for men and women. The community projects have been 
planned to provide for social education, expansion and improvement of primary and secondary 
education andjts gradual conversion to basic type, provision of educational facilities for work
ing children and promotion of youth welfare. 

Vocational and technical traini;ng will be emphasised in all the stages of the educational 
programme. Training facilities will be provided for imparting improved techniques to exist
ing artisans and technicians, both in urban and rural areas. Training centres which already 
exist in any area, will be strengthened and developed, and new ones established to meet the 
requirements of the project area. 
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Health 

10. The Health Organisation of the Project area will consist of 3 primary health units in 
the Development Blocks and a secondary health unit equipped with a hospital and a mobile 

dispensary at the headquarters of the Project area and serving the area as a whole. It would 

aim at the improveme,nt of environmental hygiene, including provision and protection of water 

supply ; proper disposal of human and animal wastes ; control of epidemic diseases such as 

Malaria, Cholera, Small-.:pox, Tuberculosis, etc. Provision of medical aid along with appro

priate preventive measures, and education of the population in hygienic living and in improved 

nutrition. 

Supplementary employment 

II. The unemployed anet the under-employed persons in the village community will be 
provided with gainful employment to such extent as is possible, by the development of cottage 

and small-scale industries, construction of brick kilns and saw mills and encouragement of 

employment through participation in the tertiary sector of the economy. 

Housing 

12. Apart from the provision of housing for community projects personnel, steps will be 
taken, wherever possible, to provide demonstration and training in improved techniques 

. and designs for rural housing. In congested villages, action in the direction of development 

of new sites, opening of village parks and playgrounds and assistance in the supply of building 

materials, may also be necessary. 

Training 

13. The training of village level workers, project supervisors and other personnel for the 
Community Development Programme will be carried out in 30 training centres which have 
been set up with the assistance of the Ford Foundation of America. Each training centre will 
have facilities for about 70 trainees. Each centre will have double training staff so that the 
trainees can be divided into two groups. One group will be getting practical and supervisory 
work experience, while the other group will be utilising the centres' facilities for lectures, 
demonstrations and discussions. In view of the great demand on the training centres to turn 
out people quickly for the opening of new projects, the training period will, in the first instance, 
be limited to six months. 

In addition to the training of village level workers and supervisors, the agricultural exten

sion service workers in the Project areas will take steps for the training of the agriculturists, 

panches and village leaders. 

Social u·elfare 

14. There will be provision for audio-visual aid for instruction and recreation, for organi
sations of community entertainment, sports activities and Melas. 
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Organisation 
15. Centre-For the implementation of t~: Community Development Programme as 

indicated above, the Central Organisation will.consist of a Central Committee (the Planning 
Commission has been designated as the Central Committee) to lay down the broad policies and 
provide general supervision, and an Administrator of Community Projects under the Central 
Committee. The Administrator will be responsible for planning, direCting and co-ordinating 
the Community Projects throughout India under the general supervision of the Central 
Committee and in consultation with appropriate authorities in the various States. He will be 
assisted by a highly qualified executive staff to advise him on administration, finance, 
personn~ community planning and oth~r matters. 

16. State-At the State level, there will be a State Development Committee or a similar 
'body consisting of the Chief Millister and such other Ministers a~ he may consider necessary. 
There will also be a State Development Commissioner or a -similar official who will act as the 
Secretary to the State Development Committee and will be responsible for directing 
community projects in the State. Where the work justifies it, there may, in addition, be a 
Deputy Development Commissioner specifically in charge of community projects. , 

17. District-At the District level, there will be, wherever necessary, a District 
Development _Officer responsible for the Community Development Programme in the district. 
This officer will have the status of an Additional Collector and will operate under the directions 
of the Development Commissioner. He will be advised by a District Development Board 
consisting of the officers of the various departments concerned with Community Develop
ment, with the Collector as Chairman and the District Development Officer as executive 
Secretary. 

18. Project-At the Project level, each individu~l project unit (consisting of a full 

project or one or more Development Blocks where there is not a full project) will be in charge 
of a Project Executive Officer. In the selection of Project Executive Officers, special regard 
will be paid to experience, general outlook, understanding of the needs and methods of 
Community Development, capacity for leadership and ability to secure both official and 
non-official co-operation. Each Project Executive Officer in charge of a full project, will have 
on his staff approximately 125 supervisors and village level workers, who will be responsible 
for the successful operation of all ~ctivities at the Project Level. 

This organisational pattern will be adapted to suit local conditions and needs as may 
be deemed necessary by the Administrator and the respective State Governments. 

People's participation-the crux of the programme 

- 19· While on the subject of organisation, it is necessary to stress the importance of 
ensuring, right from the start, the people's participation, not merely in the execution of the 
Community Development Project but also in its planning. This in fact is th~ very essence of 
the programme. 
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20. The Community Development Programme a.imS at the establishment of a suitable 
organ to ensure participation of the villagers at the planning stage. It ccntains provisions 
for the setting up of a Project Advisory Committee. It is intended that the Project Advisory 
Committee should be as representative as possible of all the non-official elements within the 
project area. 

In securing participation of the villagers in the execution of the programme, the 
Community Projects Organisation will avail of all non-official local voluntary organisations and 
especially the Bharat Sevak Sarnaj, which is likely to be set up in the project area on the lines 
indicated in the pamphlet recently circulated by the Planning Commission. 

Villager's contribution to the programme 

21. The pattern of the project as drawn up includes major items of works normally 
implemented through Government agencies. This is boupd to involve higher exr:enditure 
through elaborate administrative staff, middlemen's fees and possibly in certain cases, question
able practices.. If the people are to be trained to be the builders of the future, the works 
have to be entrusted, even at certain risks, to the people themselves through their representa .. 
tive agencies, the Governmental organisation furnishing the technical assistance and the 
essential finance. It is intended that a qualifying scale of voluntary contribution, either in the 
form of money or of labour, should be laid down and this contribution will be a condition 
precedent to development schemes ~being undertaken under the Community Development 
Programme. 

In all these cases, contributions may be in the form, either of voluntary labour or of lash. 
In respect of backward areas and areas predominantly populated by scheduled castes and 
scheduled tribes it may not be possible for the villagers to make any financial contribution. 
In these areas, the villagers should be asked to contribute by way of labour effort required 
for executing the works programme under various :heads. The agency of the Bharat Sevak 
Samaj is hoped to become a major avenue for the organisation of the voluntary effort on the part 
of the villagers. 

Finance 

22. The estimated expenditure on a basic type of a rural community project, i.e., 
a project without the provision for an urban unit, is Rs. 65 lakhs over a period of 3 years. 
Of this amount, apout 58 • 471akhs will be)upee expenditure, and Rs. 6· 53 lakhs will be dollar 
expenditure. 

The estimated cost of an urban unit (which it is intended to provide in a few projects) 
is Rs. 1 II lakhs. Of this amount, the estimated rupee expenditure is about Rs. 95' 55 1akhs 
and the dollar expenditure is Rs. 15 '45 lakhs. 

In order to enable expansion of the programme in future years, the Central Committee 
felt that some reduction in the estimated cost of a rural community project, basic type, should 
be made and, after examination of the question! has now decided that alll'Ommunity projects 
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should be operated on the basis of a reduce,d total of Rs. 45 l~khs per project. So far as the 
existing projects are concerned, this woul~ mean that the area of operations under each 
project on a population basis of 2 lakhs per project should be so revised or adjusted as to 
conform to the new expenditure pattern. 

The Community Development Programme imposes financial obligations on the Centre 
as well as on the State Governments. Broadly, the proportions which have been fixed are 
75 per cent for the Centre and 25 per cent for the State in respect of non-recurring expendi
ture, and 50 per cent each for Centre and States in respect of recurring expenditure. This 
applies to ' grants-in-aid '. Loan amount is totally found by the Centre. After the three
year period, the Community Project areas are intended to become Development Blocks on 
the lines recommended for adoption in Chapter VI of the Grow More Food Enquiry 
Committee's Report. It is expect~d that in so far as the Community Project areas are 
concerned, the expenses of such development .blocks will be borne entirely by State 
Governments after the third year. The expenditure, mostly recurring, is likely to be about 
Rs. 3 lakhs 'Per project. 

Supporting projects 

23. The Community Development Programme is related to and supported in part by 
most of the other projects under the Indo-American Technical Cooperation Programme. The 
fertiliser required by the Community Development Programmes will be acquired and distri
buted in accordance with the Operational Agreement No. I which deals with the" Project 
for Acquisition and Distribution of Fertilizer". Similarly, the iron and steel needed for farm . 
imple~l1ents and tools will be acquired and distrIbuted in accordance with the" Project for the 
Acquisition and Distribution of Iron and Steel for Agricultural purposes ". The tubewelIs t(\ 
be constructed in the project- areas will be allocated from the" Project for Ground Water 
Irrigation". Information and services with respect to soils and fertilizer application will be 
made available from the " Project for distribution of soil fertility and fertiliser use". Assis
tance in Malaria control in the pr9ject areas will be forthcoming from the" Project for malaria 
control planned under the Technical Cooperation Programme". The training of Village 
Level Workers and Project Supervisors will be carried out under_the "Village Workers Train
ing Programme" 

Evaluation 

24. A systematic evaluation of the methods and results of the Community Develop
ment Programme will, no doubt, make a significant contribution by pointing up those methods 
which are proving effective, and those which are not ; and furnishing an insight into the impact 
of the Community Development Programme upon the <;conomy and culture of India. In orde. 
that it may be useful to those administering the Community Development Projects and serve 
as a basis for informed public opinion regarding the programme, the evaluation work is being 
arranged to be conducted by the Plannipg Commission in close cooperation with the Ford 
Foundation and the Technical Cooperation Administration. 
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III-NATIONAL Ex'rnNSION SERVICE 

In setting out our proposals on the subject of administration of district development 
programmes, we have already attempted to analyse the organisational features of extension 
work in the district. The entire subject has been carefully reviewed recently by the Grow 
More Food Enquiry Committee. After examining the results of the campaign for increased 
food production, which has been in progress for several years, the Committee state the 
problem which extension workers have to meet in the followmg words : 

"No plan can have any chance of success unless the millions of small fanners in the 
country accept its objective, share in its making, regard it as their own, and are prepared 
to make the sacrifices necessary for implementing it. The integrated production programme 
has failed to arouse enthusiasm for the reasons we have given. The food problem is a much 
wider one than mere elimination of food imports. It is the problem of bringing about 
such a large expansion of agricultural production as will assure to an increasing population 
progressively rising levels of nutrition. In other words, the campaign for food production 
should be conceived as part of a plan for the most efficient use of land resources by the appli
cation of modern scientific research and the evolution of a diversified economy. In its turn, 
agricultural improvement is an integral part of the much wider problem of raising the level 
of rural life. The economic aspects of village life cannot be detached from the broader social 
aspects ; and agricultural improvement is inextricably linked up with a whole set of social 
problems. The lesson to be derived from the working of the G. ~i. F. programmes thus 
connnns the experience of States and private agencies engaged in village development. It is 
that all aspects of rural life are' interrelated and that no lasting results can be achieved if 
individual aspects of it are dealt with in isolation. This does not mean that particular 
problems should not be given prominence but the plans for them should fonn parts of, and be 
integrated with, those for achieving the wider aims. It is only by placing this ideal-ofbringing 
about an appreciable improvement in the standards of rural life and making it fuller and 
richer-before the country and ensuring that the energies of the entire administrative machinery 
of the States and the best nonofficial leadership are directed to plans for its realisation that 
we can awaken mass. enthusiasm and enlist the active interest and support of the millions of 
families living in the countryside in the immense task of bettering their own condition." 

2. This analysis led to the Committee to propose the establishment of a national 
extension organisation for intensive rural work which could reach every farmer and assist in the 
coordinated development of rural life as a whole. The detailed proposals of the Committee 
on the organisation of the extension network at various levels have been described earlier. 
The programme envisaged by the Committee, for which the necessary provision has been 
made in the Plan, is that the Central Government should assist State Governments in 
establishing extension organisations so as to bring their entire area under extensive development 
within a period of about ten years. During the period of the Plan, about 120,000 

villages are to be brought within the operations of the extension, that is, nearly one-fourth of 
the rural population. The Central and the various State Governments are expected in the 
near future to frame detailed programmes for reorganising the existing extension services, 
arranging for further recruitment and preparing training programmes. 
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In drawing up these programmes the Central and State Governments will have to examitle 

the necessity for providing the basic trairiing in agriculture anc! animal husbandry to the 
village level workers and the various supervisory subject matter specialists. Where existing 
facilities are inadequate, steps will have to be taken to augment them with a view to ensuring 
an adequate supply of extension workers for each major linguistic region. There is little doubt 
that the implementation of these proposals can give a new and powerful momentum to all 
rural work and, in particular, to the programme for increaeds agricultural production. 

3. The organisation of extension services with the object of securing increased production 
and raising the standard of village life is a new undertaking. Extension is a continuous 
process designed to make the rural people aware of their problems, and indicating to them 
ways and means by which they can ~olve them. It thus involves not only education of the rural 
people in determining their problems and the methods of solving them, but also inspiring 
them towards· positive action in doing so. It is, therefore, of the highest importance that for 
this task, personnel of the right type 'should be obtained who will take to their work with zeal 
and enthusiasm. The qualities required are not only the ability to acquire knowledge but also 
dedication to the task of servirtg the rural people and the development of a will to find_ solutions 
for their problems. People from village surroundings with experience of practical farming 
are likely to prove'of special value as extension workers. 

4. The training of extension workers requires the closest attention and must be related 
to the serivces that they will have to perform. They have to understand rural problems, the 
psychology of the farmer, and offer solutions to his various difficulties. They have to try and 
find out the felt heeds of the people, and the solutions that they offer must be demonstrated 
by acting in close cooperation with the farmers. They should be able to discover leadership 
and stimulate it to action. Their success will ~epend on the extent to which they gain the 
confidence of the falmers. Their duties have thus to be educative and demonstrative. Their 
training will thus have many facets. Periods spent in gaining a thorough training will be a 
good investment. If the period of extension training is to be shortened, so as to be 
able to cover a larger area than may be otherwise possible, care should be taken to see that 
it is preceded by adequate opportunities for basic training in all aspects of rural development. 
Their conditions of service should. ~so be such as are calculated to keep up their zeal 
:and enthusiasm and ensure the continuous maintenance of high standards of performance. 
'There should be considerable scope for promotion for men who start at the bottom. In 
!Order to develop the true extension approach much might be gained if all extension workers, 
whether graduates or field level workers, were to start at the field level and only those who 
proved their worth., receive<\.promotions to higher positions. A fair proportion of these posi
tions should also be open to village workers WHO display the necessary qualities of leader
ship and ability. For this purpose, courses should be provided at different levels to enable 
the promising extension work~s who ~tart at the field level to reach positions of greater 
responSibility. 
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s. It is important to secure that the extension service retains its charader of continued 
utility to the rural areas which they serve. This factor should, therefore, be particularly borne 
in mind in judging the work of officials who man this service. Local opinion on the extent 
to which an extension worker has made himself useful should he an important criterion in 
assessing his ability. ' 

6. The confidence of the villager is gained with difficulty and lost easily. It is, therefore,. 
of the essence of extension that the initial start is made with items whose usefulness to the 
cultivator in iricreasing agricultural production has be~n well established. It is only afeer 
sufficient confiqence is gained that comparatively untried measures can be put forward, and . 
even these should be held out as experiments until the people have found the answer fol' 
themselves. 

7. The immediate effect of the first impact of an extension organisation is to increase 
the' demands of the cultivator for credit, supplies and implements. The satisfaction of these 
demands is a necessary consequence of extension activities and they will succeed to the extent 
this responsibility is handled efficiently. Extension activities will be adversely affected if 
arrangements cannot be made for supplying the needs which they generate. 

8. Finally, it may be pointed out that extension workers have to be supp:> rted effectively 
by research workers to whom they can bring their problems and whose results they carry to 
the people. Special arrangements are, therefore, ne~ded to ensure the" closest cooperation 
between extension and research. 



CHAPTER XVI 

FINANCE FOR AGRICULTU.RE 

Agricultural production in this country depends upon millions of small fanners. It is 
the intensity of their effort and the efficiency 'of their technique that will help in raising yields 
pe1.- acre. Because of inadequate financial resources and absence of timely credit facilities at 
reasonable rates, many of the farmers, even though otherwise willing, are unable to go in for 
improved seeds and manures or to introduce better methods or techniques. Works of minor 
irrigation lik~ wells owned by the cultivators either get into disuse or are not fully utilised 
for want of capital. The major object of the agricultural programme discussed earlier is to 
develop local resources of seeds. manures and irrigation and to provide other accessories of 
production. To utilise man-power and cattle reso~ces more fully than is done at present, 
these aids to better and mo~e intensive farming are essential. It is, therefore, of the utmost 
importance that the financial requirements of the producers for these purposes should be 
adequately met. The ac;hievement of targets in the agricultural sector which covers production \ 
of food and essential raw material like cotton, jute and oilseeds, ought not to be allowed to 
suffer for want of adequate credit facilities. Provision of sufficient and timely credit at fair 
rates of interest ,has, therefore; to be considered as an integral part of the Plan. Assistance 
rendered by way of credit has, however, to' be related to specific items of productive work 
or of essential costs of cultivation. For providing'these facilities all the existing agencies e.g. I 
money lenders, cOlPIl1ercial banks, co-operatives and the State have to be integrated and 
harnessed to a common purpose. . Such a comprehensive approach is essential for ensuring the 
best use of all the available resources of the nation. 

NATURE OF REQUIREMENTS AND AGENCIES OF AGRICULTURAL CREDI'1: 

2. Finance required for prodqction can be divided broadly into: (a) short-term (for 
periods up to IS months) ; (b)"mediwn-term (from IS months up to S yea~s) and (c) long-term 
(above S years). Short-term loans are required for purchasing seeds, manures and fertilizers 
or for meeting labour charges, etc. These are expected to be repaid after the harvest. 
Mediwn-term loans are granted for purposes such as sinking of wells, purchase of bullocks, 
pwnping plants and other impro~q implements, etc. Loans repayable over a longer period 
(i.e. above S years) are classified as long-term loans. These are utilised for payment of old 
debts, purchase of the heavier machines; making permanent improv~ments and increasing 
the size of the holding. A quantitative assessment of the finance required under these three 
categories is extremely difficult as adequate data for the purpose are not available. It is 
hoped that the rural credit survey undertaken by the Reserve Bank will provide more reliable 
estimates on the basis of which policy can be formulated. It is, however, clear that there is 
a wide gap between funds at present available on reasonable terms and the requirements 
of the cultivators. 

234 
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3. The following agencies provide finance to the cultivators :-

(I) Private agencies: (a) money lenders and landlords; (b) commercial banks. 

(2) Public or semi ... public agencies: (a) the State; (b) co-operative societies. 

Until recently, at any rate, the money lenders and the landlords were the principal sources 
of rural credit. It is generally believed that the recent debt relief legislation, the system 
of licensing money lenders and restrictions on the use and transfer of land as security have 
led to a considerable decline in their operations. The abolition of all privileged tenures and 
the impending reforms both in zamindari and ryotwari areas have discouraged investment 
by the landlords and larger cultivators. No estimates are available regarding the extent to 
which the money lenders and landlords have been affected by these considerations or 
of the extent of the role that they now play as providers of credit. The findings of the rural 
credit survey may throw more light on this important aspect of the matter and provide the 
basis for further thought and action. In the meantime, however, it is necessary to build up 
and expand the system of Government or co-operative credit so that the implementation of 
the Plan may proceed according to schedule. 

STATE LOANS 

4. As the finance provided from private sources was not adequate, the assistance rendered 
by the State in the form of taccavi loans had to be increased considerably during the last few 
years. The amount of taccavi loans sanctioned in 1949-50 was about Rs. 15 crores as against 
Rs. 1 crore in 1938-39. The State which formerly gave loans mostly for relieving distress 
or meeting the needs of a few indigent cultivators has now assumed increased responsibility for 
development finance especially as a result of the Grow More Food campaign. It is a matter 
of common complaint that the actual disbursement of these loans involves considerable delay 
and that the procedure connected with it causes considerable inconvenience to the cultivators. 
Our proposals regarding appropriate use of taccavi loans are discussed at a later stage in this 
chapter. 

LOANS BY Co-oPID\A TIVB SOCIETIES 

5. Resides State loans, a significant share of the finance for agriculture is provided by 
co-operative societies. There were 1,42,394 agricultural societies which advanced Rs. 28' S3 
.crores in 1949-50 as against Rs. 6'75 crores advanced by 1,05,301 agricultural societies in the 
year 1938-39. Nearly two thirds of the total loans made by agricultural credit societies were 
granted in the two States of Bombay and l\iadras while 22 per Cent of the funds were utilised 
by the societies in U. P., l\ladhya Pradesh and the Punjab. The credit movement in other 
areas has yet to be developed. Long-term loans extending upto a period of 20 years are 
provided by the 283 Land Mortgage Banks which advanced a sum of Rs. I crore during the 
year 1949-50. A major part of the long term loans was taken up again by M.adras and Bombay 
where the movemen!...h~s progressed fairly well. Punjab and West Bengal have not yet 
recovered from the unsettling effects of partition. In many of the Part fe' and the newly 
integrated Part 'D' St~tes, co-operative structure at the Apex and district levels has yet to be 
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created. Reorganisation and adjustment are also necessary in other areas. The progress and 
achievements of the movement in Bombay, Madras and the other co-operatively advanced 
States prove that co-operatives are the most effective agency for prov~ding finance for agri
cultural purposes. A co-operative society organised by the people for their economic and 
social welfare places proper emphasis on the character of a member without losing sight of 
his material security. Compared to' State agency a co-operative can exercise better supervision 
and it can ensure utilisation of loans for productive purposes more effectively. Recovery of 
loans is also facilitated as, besides coercive action, public opinion is also brought to bear against 
wilful defaulters. Co-operatives are also in a better position to mobilise local savings. It 
would, therefore, be advantageous to distribute even the State loans for development purposes 
through the co-operative societies. We recommend this polic~. 

6. As the major portion of the funds that they advance are derived by way of shares, 
deposits or loans, co-operative societies like other credit agencies have to operate on recognised 
banking principles. To avoid a serious risk of losses they have to deal generally with credit
worthy farmers. In addition to these, there are a large number of potentially credit-worthy 
cultivators in the rural areas who are just on the margin. Facilities granted to them either in 
regard to the terms of repayment or the rates of interest would go a long way to improve their 
productive capacity. It is cpnsidered desirable that the co-operatives should handle the credit 
business of till) Class also, as a separate agency for them would not only be expensive but would 
also lead to an undesirable duplication oecause in practice, it is difficult to distinguish 
between the credit-worthy and potentially credit-worthy people. Dealing with the lattet 
class, however, involves more risk than that normally covered by the societies. To the extent 
that the co-operatives incur losses on account of the additional risk they may have to be 
compensated. The same procedure can be adopted for providing finance in less developed 
areas. The uneconomic cultivators should not be denied the benefits of the movement. In 
fact, it is difficult to maintain a distinction between economic·and.uneconomic cultivators as 
in the strict economic sense, /~ost of the Indian farmers would be classified only as potentially 
credit-worthy or uneconomic cultivators. Many of them receive and repay loans from the 
societies, and will have to continue to do so. In their case- character will be a very important 
factor in determining their eligibility for loans and the State will have to share a major part 
of the risk involved in this work. 

7· To take up the functions visualised above the co-operative credit structure ha$ to be 
strengthened at various levels. in each State. The manner in which this can be brought about 
del'ends upon the conditions prevalent as well as the needs of the State. The Co-operative 
Planning Committee (1946) recommended that 50 per cent of the villages and 30 per cent of the 
~al population should be brought in the ambit of primary societies within ten years. The 
programme for a national extension service Idiscussed earlier also contemplates organisation of 
multi-purpose societies in every village or a group thereof and efforts should be made to reach 
by 1955-56 the target set by the Cooperative Planning Committee. However, a slower rall of 
progress would be preferable to hasty expansion. 
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8. The success of the programme outlined above as well as the management of the 
cooperatives largly depend upon personnel. The absence of adequate trained staff is at present 
a serious limiting factor in the growth of the movement. The necessity of proper training for 
all grades of administrative, managerial and field staff in the Co-operative Department a£::' 
cooperative institutions is being increasingly realised. The Reserve Bank has recently organised 
a special course of training for higher and intermediate personnel at the Cooperative College 
at Poona, which is conducted by the Bombay Provincial Co-operative Institute. A single institu
tion, however, will not meet the needs of the country and similar facilities should be provided 
in other areas. We consider that there is scope for starting at l~t three more regional colleges 
almost immediately. Training for the subordinate personnel has also to be arranged simulta
neously. We accord a high priority to the training programme and we have provided a sum of 
Rs. 10 lakhs in the Plan to subsidise a part of the expenditure. If the expenditure is to be put 
to good use, co-operative departments and institutions must increasingly appreciate the 
importance of employing trained staff and of deputing their employees for training . 

9. Reorganisation and expansion of the movement in this manner for effectively carrying 
out the production programme \9l call for large scale investment. The co-operatives will 
have to initiate a drive for tapping IQCal resources and for inculcating the habit of thrift in the 
local people. As the response to the savings campaign is, however, likely to be slow, finding 
adequate finance for the legitimate needs of their members may well prove to be beyond the 
resources of the co-operatives. Though ultimately the societies will have to build up adequate 
funds of their own, in the first instance they will need considerable financial and technical 
assistance from the Reserve Bank. The Bank has already taken a long step in this direction. 
Under the scheme of concessional finance it provides accommodation to the State Co-operative 
Banks for seasonal agricultural operations and marketing of crops at II per cent (i.e. 2 per cent 
below the current Bank rate). The period of re-payment has been extended by an amendment 
of the Reserve Bank of IndIa Act from nine months tJ a maximum of 15 months. Several 
other facilities are also now offered by the Reserve Bank by lib.eralisation of the procedure for 
grant of advances. 

10. As a result of this liQt:ral attitude of the Reserve Bank its advances to the Apex 
Cooperative Banks have increasedfromRs. 1.5 1akhs in 1946-47 to Rs. 12.51 crores in 1951-52. 
At present these facilities have been availed of mostly by the develop~ Apex: banks of two 
States, viz., Madras and Bombay. The Reserve Bank is taking an active interest in re-organising 
the co-operative movement in all States, especially the undeveloped States, on a sound foo~. 
It has completed a study of the movement in practically all the States. In the light of these 
studies the Reserve BlIlk should be in a position to suggest measures of improvement for 

adoption by the States concerned. 

I I. The Bank provides short term accommodation to the co-operative societies thfough 
the State Apex: institutions which, in turn, make it available to the District Banks. The Apex 
Banks exist in the Part cA' and a few important Part eB' States, but some of them are not yet 
fully equipped to take up the increased responsibilities involved in borrowing from the Reserve 
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Bank.' In many of the Part 'B' and. 'C' States the Apex agencies have still to he created. 'The 
Reserve Bank has devoted attention to:..this task as well. The problems involved in expanding 
~ movement are: (a) Securing trained personnel, and (b) fin~g .adequate capi~. As 
regards the capital it is likely that the funds necessary for orgarusmg or strengthenmg the 
Apex Banks may not be forthcoming in adequate measure from the local people or co-operative 
societies. State Governments which have an interest in creating these institutions and fostering 
their growth sl10uld subscribe a part of their capital and should be represented on their boards 
of management. The Apex agencies established in this manner would have greater stability 
and would give better results, even though such participation by the State would be a departure 
from the pattern hitherto favoured by most co-operators. While this effort to overcome the 
shortage of finance is underway, the State Governments may, if necessary, guarantee re-payment 
of the amount advanced by the Resel've Bank to the Apex Bank. This practice has already been 
adopted in a few cases._ This must, however, be a temporary expedient and the movement 
should be able in the near future to~secure its requirements on the basis of its own resources 
and the credit-worthiness of its constituents. 

12. The essential characteristics of short teml finance ftYould be cheapness, elasticity and 
promptness. The concessional rate at which the Reserve ~ank grants loans helps to reduce the 
interest rates charged to members. The characteristics of promptness and elasticity have 
remained comparatively neglected as the time lag and the rigidity of procedure associated 
with the whole mechanism of co-operative credit detract from the usefulness of the loans. 

13. As the measures indicated above succeed in placing the credit structure in the States 
on a sound footing, the Reserve Bank and the Government should be able to provide even 
larger assistance. We are in agreement with the Grow More Food Enquiry Committee that 
in the next four years the advances to the cultivators through the institutional agencies should. 
be steadily increased so as to reach the limit of at least Rs. 100 crof(~s per annum by the fourthl 
year. For achieving this .and J:he other targets outlined later, it is necessary that a detailed, 
plan of agricultural finance and co-operative development should be worked out by every 
State in consultation with the leaders of the movement, the Reserve Bank and the Central 
Government. The State plan will have to be broken down by districts keeping in view the 
main objective of the Plan in regard to its production targets and the relative priorities of its 
several parts. 

MEDIUM AND LoNG TERM LOANS 

14· While short term loans meet the immediate and pressing needs of cultivation, medium 
term'loans enable the farmer to raise the standard of his tillage and to bring about an improve
ment in yields. Much greater emphasis, has, therefore, to be placed on medium term loans 
than has been done hitherto and adequate accommodation should be provided for them. Precise 
estimates of the amount of such loans advanced by co-operative societies are not avail
able. It is, however, known that the bulk of their advances are repayable soon after the harvest. 
This' pre-occupation of the societies with short term loans is due firstly to their greater urgency 
and secondly to the very limited availability of funds (by way- of long term deposits, etc.~ 
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which they can safely invest for a medium term, say upto five years. The comparative inability 
of the co-operatives to meet this demand of the cultivator deters many a credit-worthy person 
from seeking even short term loans as in this process he gets indebted to more than one creditor. 
The co-operatives will not, therefore, be really effective agencies for credit unless they are in 
a position to grant these so called medium term loans which are essential to large production. 
Medium term loans of the societies do not qualify at present for assistance from the Rese~e 
Bank. Many leading co-operators feel that the Bank ought to be empowered to make medium 
term advance as well. We understand that the proposal has been accepted by the Reserve 
Bank, which has agreed to make such advances upto a limit of Rs. 5 crores. To enable the 
Bank to take up this work, amendment of the Reserve Bank Act is necessary. A Bill incorporat
ing these and other changes has been placed before Parliament . 

• IS. Medium term finance upto Rs. 5 crores provided by the Reserve Bank under the 
proposed arrangement will help the co-operatives in building up their business on a sounder and 
a more productive footing. Larger assistance from the Reserve Bank for short term loans will 
also release some of the medium term funds of the movement where tb-ey are at present utilised 
for crop loans. To the extent that this occurs, the amount available for agricultural improve
ment will increase.. However, in view of the fact that there is great demand as well as scope for 
productive investment in this sphere and also in view of the fact that the co-operative structure 
is being created and extended in areas in which cooperation has so far been less developed, it is 
to be expected that the sum ofRs. 5 crores to which the Reserve Bank has limited medium term 
finance will prove inadequate. It is essential that this limit should not be allowed to hamper 
the normal pace of production. We, therefore, recommend that a provision of Rs. 5 crores 
spread over the next three years should be made in the PIan to supplement the resources of 
cooperative banks or other credit agencies created as an interim arrangement. These resources 
will, of course, 'include the intermediate finance which the Reserve Bank will be able to supply 
after its statute has been amended. Taking into account this additional provision, the 
accommodation likely to be available from the Reserve Bank and the funds that may be found 
within the movement, we consider that the target for medium term finance, Government and 
co-operative, at the end of the present PIan might be placed at Rs. 25 crores per annum. 

16. As regards long term loans, the responsibility for financing improvements of a long 
term character, which benefit the community or a group of villages, will increasingly devolve 
on the State and the need for individual loans may diminish to some extent. However, this 
can be only a gradual process and assistance to individuals or a group for schemes of a perma
nent nature will continue to be an important item of production programmes. Consolidation 
pf holdings and other schemes for improving the prodUctivity of agriculture by increasing the 
~lzo of the unit or cultivation are bound to widen the scope for long term loans. It is, therefore, 
IlCccssary to have an organization which will assess these requirements and be in a position to 
salisfy them. This function can be best discharged by ~e land mortgage banks which p~ess 
long term funds raised by shares, debentureS and fixed deposits. These banks exist in only a 
few States, ,.g. Madras, -Bombay, Mysore and .Madhya Pradesh. The two main difficulties 

J'eSppnsible (or lh~ slow progress of land mortgage banks are the lack of trained personnel 
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and the inability (legal) of the borrower to offer land as a security. As a result of recommenda-
I dons made in this report elsewhere, these difficulties will soon be sutmounted .and we trust 

that as a part of the State Plan suggested in paragraph &.f this c~apter a long term agency 
will be created in more States. However, we do not deem It essentIal to have a separate land 
mortgage bank either at the State or district level in every case. Considering that the borrower 
and the security that he has to offer are generally the same for various types of loans, it has yet 
to be established that a separate agency for long term credit is invariably preferable to a single 
agency for different types of credit. 

17. A major part of the advances made hitherto by the Illnd mortgage banks are for repay
ment of old· debts. The funds obtained either from the State or the community need in future 
to be utilised for purposes which will step up production and thus create a surplus of savings 
out of which the old debts may be di§charged. The land mortgage banks should hence-forward 
lay greater emphasis on this developmental aspect and should give preference to applicants who 
want to increase t!J.eir resources for enhanced production. 

18. Another difficulty encountered by these Banks relates to finance which is often raised 
by floating debentures. Recently, some of the Central Land Mortgage Banks have found it 
somewhat difficult to raise long-term funds at sufficiently cheap rates of interest in spite of the 
fact that their d~bentures were guaranteed by the State Governments concerned and that the 
Reserve Bank, in accordance with its recent practice, subscribed 20% of the value in practically 
all these cases. Taere is therefore some apprehension that land mortgage banks, as a structure 
for long term credit, may languish for want of funds. This would hardly be in consonance with 
the objectives of the Plan. We have, therefore, made a provision ofRs. 5 crores spread over the 
next three years to supplement the long-term resources of the co-operative movement. We 
consider that the target for lop.g term finance, Government and co-operative together should 
be Rs. five crores per annum at the end of the present Plan. 

19. In regard to the principles which ought to govern the actual disbursement of the 
amount of Rs. 5 crores each whfCh we have recommended to supplement the medium-term 
and long-term resources of the co-operative agricultural credit system, the following 
recommendations are made :-

(i) The loans ~ade out of these amounts should in all cases be linked to the programme 
of increased agricultural production, and should therefore be subject to the same 
priorities as that programme. 

(ii) Without prjudice to the above subject, the loans should be so distributed, with 
reference to regions and to classes of agriculturists, as to reach, by preference, 
areas and classes not served at present by the co-operative credit system. 

(iii) In planning the distribution of credit among such areas and classes, forms of 
organization should, if possible, be devised (e.g. borrowers' groups in villages) 
which can be readily developed into, or eventually fitted in with, the co-opera
tive type of organisation. 



· FINANCE FOR AGRICULTURE 241 

(iv) Where credit is disbursed in an ar~ already served by the co-operative organiza
tion, the. agency of that organization should be utilised as far as possible. 

(v) The contribution to long-term agricultural finance may, among other things, take 
the form of Government purchasing part of the debentures issued by land 
mortgage banks. 

(vi) In regard to the implementation. of these recommendations, a detailed plan should 
be chalked out by the Government of India in consultation with the Reserve 
Bank and other organisations concerned. 

20. Finally, in putting forward the proposals outlined in this chapter we envisage them 
as helping in the realisation of the targets in the Plan and as a part of and a first step to a 
comprehensive and integrated policy of agricultural credit to be evolved as early as possible on 
the basis of the factual material which is expected to be furnished by the rural credit survey. 
At this stage we would only suggest that in the wider solution of the problem the integration of 
financial agencies would have to extend to all organisations-co-operative, commercial and other 
which act as repositories and suppliers of credit. 

The history of agricultural development in all advanced countries shows that such an 
integrated system of credit laid the foundation for agricultural development and prosperity. 
Whether there should be a single agency dispensing all types of credit, or a separate agency for 
long term or for long and medium term, what form this agency should take at the State level 
and whether the State agencies need to be integrated in a Central Agency at the All-India level, 
and what part the Agricultural Credit Department of the Reserve Bank should play in this 
organisation, are matters which will have to be considered in the context of the wider issues 
rc'ferred to above. 



CHApTER XVII 

AGRICULTURAL MARKETING 

I. The problems of agricultUral finance discu~sed in the previous chapter relate to the pre-' 
harvest requirements of the cu~tivators. The disposal of the produce after the harvest and the 
return obtained, therefore, also have a significant effect on production and on the welfare of the 
cultivator. Production in agriculture being seasonal, the crop is han ested during a short 
period and consumed gradually. While commodities like cotton and groundnut require large 
storage space which the average cultivator lacks, fruits, vegetables and sugarcane are of a perish
able nature. The farmet has., therefore, to dispose of his surplus immediately either at the 
village or at the mandi. In the absence of staying power the large number of small farmers 
compete with each other and the markets witness conditions of occasional glut and scarcity. A 
major part of the commercial crops like cotton, jute, sugarcane and oilseeds has to be marketed 
immediately as the farmers are in need of cash for meeting their dues and other expenses. 
As regards foodgrains the marketable surplus varies by crops and regions but may be placed 
at about 20 to 30 per cent under normal conditions. The total quantity and value .of the 
marketed produce, even in a predominantly subsistence economy as in India is considerable. 

2. Sale of agricultural produce involves a number of functions such as assembling, storing, 
grading, standardising, transporting and financing the produce and negotiating sale. Some 
of these operations may be performed by the farmer, but storage and sale of a commodity and 
finding finance for purchase, call for specialised knowledge and adeC!uate resources which the 
individual cultivator does not possess. Those who render tltese services, therefore, perform 
a useful function for which a reasonable return is due. 

3. The village money lender or the mandi arhatiya. advances loans to farmers for securing 
production requirements like; seeds, and manures and for meeting other needs. These debts 
some times carry an understanding or an obligation to sell the produce to or through the lender 
or his nominee. At the time of sale the position of advantage occupied by the village banker 
gets reflected either in a lower price or unfair weights or delayed settlement. If the sale takes 
place in the mandi or the market through the brokers or arhatiyas the farmer pays l!0t only 
for the services rendered by the middlemen but is also subjected to other unwarranted 
deductions. 

4· To remove the disabilities of the farmers in the mandi, regulated markets have been 
established in the States of Bombay, Madras, Punjab, Hyderabad, Mysore, Pepsu and Madhya 
Pradesh, Unauthorised deductions are prohibited and the charges of brokers and weighmen 
regulated. In some of these places the system of open auction or sales has been introduced. 
These improvements have benefited the cultivator to a certain extent. Regulated markets, 
however, do not exist in the States ofUnar Pradesh, West Bengal, Bihar, Orissa, etc. Some 
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of the States which have adopted the Agricultural Produce .Markets Acts have a large number 
of markets which still continue to be unregulated. It is necessary to extend the operation 
of the Act so as to cover all the important markets in each State by 1955-56, as this is the 
first step in improving marketing facilities. 

5. The management ~f regulated markets vests in committees on which growers are also 
represent~. Their voice is, however, seldom effective. l\1any of the marketing committees 
are not yet fully conscious of their responsibility ofutilis!ng their funds for developing market
ing facilities. The Madhya Pradesh Government have, therefore, amended the Cotton and 
Agricultural Produce Markets Act with a view to entrusting the management of regulated 
markets to the Cooperative Societies and the Cotton Market at Amravati has been handed over 
to the local marketing co-operative. 

PROGRESS OF Co-oPERATlVE MARKETING 

6. The benefits of a regulated market which attempt only to improve the existing practices 
are limited ; without changing the marketing structure the number of middlemen and costs 
cannot be reduced. Efforts in this direction have been made in some States by organising 
cooperative marketing. For example, 1,600 cane cooperative unions and other primary socie
ties have been organised in Uttar Pradesh in the last 10 years. They handle 85 to 90 per cent 
of the total cane supplied to sugar factories. The average value (3 years ending 1951-52) of 
about 50 Iakhs tons of cane annually sold by the societies amounted to more than Rs. 25 crores. 
This has been achieved under the Sugar Factories Control Act which requires every member 
of the society in the zone to deliver a specified quantity of cane through the cooperative 
society for which minimum prices are paid by the factory. The cooperatives are paid a 
commission of about Rs. 1/4/- per ton for their services by the sugar factories. This is taken 
into account while calculating the sale price of sugar. Besides arranging the sale, these 
cooperatives are making an attempt to link up credit with marketing. They supply seeds, 
manures, fertilizers and other requirements. The unions also carry on rural welfare activities. 

7. Cooperative marketing of cotton has been attempted in Bombay where 84 cotton sale 
societies functioned in 1948-49. While the societies in Karnatak arrange the sales of the 
produce of their members in individual lots, the Gujerat cotton ~wers pool cotton of a 
similar variety for purposes of sale. The cooperatives own I I ginning and pressing factories 
in the State. The p~ucer-cum-consumer societies in .Madras which have been converted into 
marketing societies and a few others in other States are also making efforts in this direction. 
Some of them have taken up procurement work for the Government. Provincial marketing 
societies which have been established in 9 States to assist the primary units registered only a 
small volume of business which amounted to Rs. I· IS crores in 1949-50. 

8. The progress' of marketing societies, in spite of immense scope, has so far been slow. 

The entry of a co-operative even as an agent is not generally favo~ by the trade. For instance, 

it refused to buy cotton offered by the cotton sale society in Karnatak and boycotted its sales. 
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The buyers also make payment after a time lag and the cooperatives acting as agents are 
required either to raise a larger amount of finance to meet their commitments or to keep the 
amounts outstanding. The U. P. sugar factories, for example, were in arrears to the 
extent of about Rs. 2 crores, to the societies by the end of the year 1950. Some of the 
cooperatives had to engage contractors for finding finance and making payments. The 
performance of the contractors was unsatisfactory and their charges )Vere heavy. To overcome 
such difficulties the Gujerat Cotton Sales Society established a ginning factory. Thi~ facilitated 
the sales and the ginning charges weJ;e reduced by 50 per cent. The Society however, did not 
own the pressing factory and utilized a plant belonging t~ the traders. After sometime the 
press owners raised their charges by more than 75% and declined to undertake the pressing 
work on behalf of the Society. The society was, therefore, compelled to erect its.own press. 
The cane growers of Ahmednagar District in Bombay State who had suffered for the last 30 
years from violent f1.uctuatiorl~ in prices of gur they produced, have recently set up a Coopera
tive Sugar Mill which has not only ensured them better prices and timely payment but has also 
helped them in improving the efficiency of production through the supply of manures, fertili
zers and seeds. The society tries to work with each farmer on his problems and provides long 
term credit for development. The loyalty and the support of the members, the enlightened 
leadership, financial aid in the shape of share capital-Rs. 6 ~akhs from the Bombay 
Government and a loan of Rs. 20 lakhs from the Industrial Finance Corporation are some of 
the important fac~ors which have ..led to the success of the scheme. 

9. It would thus appear that even after the linking of credit with marketing, cooperatives, 
which act only as commission agents for sale, (as in Uttar Pradesh) are not effective and that 
ownership and management of processing facilities on a cooperative basis are essential for 
protecting the interests of the growers and strengthening the economy. The benefits of effici
ency and economy in the proc~ssing activities are considerable, and if they are transmitted 
to cultivators, there will be an'incentive for increasing production. A co-operative which 
functions in this manner can also assist in crop planning by introducing improved varieties 
of seeds, by giving the necessary technical advice to cultivators and by financial help 
wherever necessary. 

10. There are, however, some commodities which are marketed without elaborate 
processing. In such cases the marketing cooperative will have to establish ditect dealings with 
the consumer (,:ooperatives. In Canada, ·the Grain Growers' Cooperative Company in 
Winnipeg having been boycotted by the Canadian traders, had to negotiate sales of wheat 
with the Scotish Cooperative Whole-sale. In this country there exists a considerable volume 
of inter and intra State trade in wheat, pulses, fruits, vegetables, etc. By contacting its 
counter-parts in other States the provincial marketing association should work out an 
arrangement for imports and exports. Similar arrangements within the State. could also 
be made. 

I I.' Some of the marketing societies appear to have been organised without adequate share 
capital. The Madras Provincial Marketing Society, for instance, has a share capital of about 
Rs. 50,000 while Orissa and West Bengal Apex Marketing Societies are functioning with a share 
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capital of about Rs. 13,000 and Rs. 5,000 respectively. The credit limit assessed by and assist
ance available from the State Apex credit agency and the Reserve Bank for financing market
ing operations depend upon the ~pital structure and owned resources of the society and the 
volume of its business is largely regulated thereby. It is, tterefore, necessary that marketing 
associations especially those which are meant to be apex ager:cies should obtain sufficient capital 
from their constituents. 

12. Marketing requires technical skill and specialised knowledge. Associations operating 
in a group of villages or in a commodity do not have the volume or turnover to warrant employ
ment of trained or qualified personnel. The area of operation of a marketing society should, 
therefore, be fairly large, say a Tehsil. Further, separate societies for individual commodities 
should be restricted only to such staples of trade as have a specialized wholesale market. 

STORAGB AND WAREHOUSING 

13. Another difficulty that the societies encounter relates- to storage facilities. Most of 
the surplus produce in an area is assembled and sold at the mandi or market which is generally 
at the rail or motor head and possesses road transport and banking facilities. On the strength 
of the goods pledged the banks finance the marketing operations. Release of goods and their 
despatch either on consignment or-sale, can be aiTanged more quickly from the godowns at the 
mandi than from those located in the rural areas. It would, therefore, be an advantage to 
develop storage facilities at mantIi centres. Some godowns space-temporary, semi-temporary 
or permanent-are available in every mandi. This accommodation is often unsatisfactory as 
it fails to provide adequate protection to goods from damage and deterioration 
by moisture, rodents, insects, pests, etc. Moreover, even for getting such space, 
fairly high rent has to be paid. It would, therefore, be better if the cooperatives plan 
to have their own storage facilities. Some State Governments, particularly Madras, Bombay, 
and Orissa are alive to this problem and are rendering assistance by providing loans and 
subsidies for the construction of godowns. Other States, we suggest, may follow this practice. 

14. Several committees and commissions including the Royal Commission on Agriculture, 
the Central Banking Enquiry Committee, the Marketing Sub-Committee, the Agricultural 
Finance Sub-Committee, the Cooperative Planning Committee and the Rural Banking Enquiry 
Committee have emphasised the need to promote warehousing in the country and have also 
made various suggestions in this connection. In the absence of warehouse receipts which could 
serve as collateral for the promissory notes of the borrowing banks, it has not been possible 
for the Reserve Bank to extend assistance to the cooperative and scheduled banks under section 
17 of the Reserve Bank Act for financing marketing operations. The Reserve Bank, therefore, 
suggested establishment of Licensed warehouses. The States of Bombay, Madras, Madhya 
pradesh, Mysore, Hyderabad and Travancore-Cochin have already enacted the necessary
legislation. We recommend that similar action should be taken by other State Governments 
as well. Even though the Warehousing Act has been passed in some States more than four 
years ago, licensed warehouses have not been estab~hed so far. This is largely due to the 



THE FIRST FIVE YEAR PLAN 

fact that the law, being an enabling piece of legislation, leaves it to the trade, private investors, 
limited companies or the cooperatives to set up the warehouses. The investors generally 

hesitate to take up a new venture in which they have little experience. Further, the law 
provides not only for regulation and inspection of the warehouses but also for fixing the c:harges 
at a reasonable level. Under the present conditions when the money market is tight and there 

are other more remunerative fields for investment it is doubtful if private capital would be 
attracted, particularly in producing areas. Progress will, therefore, depend mostly on the 

initiative of the cooperatives and their ability to secure the required long term capital. We 

therefore suggest that the State Govemments and the Reserve Bank should assist warehous
ing development by measures such as provision of loans, etc. to organisations which are willing 

to undertake this work. 

FUTURE PAITERN OF DEVELOPMENT 

IS. Cooperatives will be successful to the extent that they render effi~ent service to the 

growers at the minimum cost. This in tum depends upon their ability ~o undertake processing 

activities, command warehousing accommodation, and obtain sufficient financial resoUrces 

and, above all, honest, capable and efficient management. Though son:e States have fostered the 

growth of marketing societies, a policy for their development has yet to be laid down or followed 

for the country as a whole. Cooperative marketing linked with production, finance and 

cooperative ownership of processing industries will be a useful instrument in increasing 

production, cutting costs and introducing a system of crop planning. Favourable 

conditions for their growth have, therefore, to be created without loss of time. 

16. In this context we suggest that processing plants established hereafter should be owned 

and managed by cooperative societies, and licences and other forms of support given to them 
by the States. Where such socjeties do not exist active and timely steps should be taken to 

organise and to equip them. As regards cooperative manage!llent and ownership of the 

existing facilities the progress will depend upon the speed with which the necessary organi

sation can be created and personnel trained. Where the movement has developed well in other 
fields such as the States of MadIWi and Bombay-marketing societies may develop more rapidly 

as to them would be available the long standing and valuable experience of cooperative workers. 

Cooperatives in other States would also benefit thereby as they would be able to build societies 
after taking into account the result obtained in these States. 

17· The technical, marketing, financial and. administrative problems involved in these 
operations need expert study, guidance and" supervision particularly in the initial stages. M 
eve{Y State may not be in a position to provide the experts and in some cases they may not have 
fu1l:time work; it would be an advantage to have a standing committee of four experts on 

processing and marketing at the Centre. The Committee should assist th~ S~te G9v~~~~ 
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and the cooperatives in drawing up detailed schemes after a careful examination. It would 
be their responsibility to review the progress of work of every unit in the State from time to 
time and make a comparative study of the factors which hinder the work. In the past many 
a marketing cooperative has foundered because:: the local manager and the Board are not able 

to foresee or tackle a problem on their own. While failures in private trade or industry often 
go unnoticed, mistakes or shortcomings of a cooperative attract a good deal of public attention 
and criticism because of their democratic character and economic and social significance. 

Hence the need for and importance of expert gw±mce. As regards long term finance re:Juired 
by the societies for purchasing machinery and other equipment we consider that it should 
be made available by the State and Central Industrial Finance Corporations. 

18. As the cooperative gain a surer foothold in the commodity markets it should be possible 
to bring the management of regulated markets more and more under cooperative direction. 
Immediately, cooperatives should be given adequate representation on the managing commit
tees of regulated markets. As the positive services made available to growers by these coopera
tively directed market committees become more evident, the committees may be empowered 
to make a small charge on the produce handled by them for a further expansion of xhese 
services. In this manner it would be possible for each market ~ build up funds of its own. 

On their strength the cooperatives could obtain accommodation from the bank for financing 
their operations. 

19. The introduction or proper gt<\des and standards is artother matter in regard to which 
the State can usefully assist. Grading offarmers' produce before sale on the basis of well defined 
grades in a regulated market will help in the proper valuation of his produce which will enable 
him to claim a pri~e cOn1II1ensurate with the quality offered, thus providing an incentive to 
Improve its quality. Grade standards are also necessary as a basis for the l'1iUe of negotiable 
receipts by warehouses and econon1icaJ. development of public storage facilities. The poor 
quallty of the agricultural produce has been an important handicap in export markets. 
Shipments of cashew nuts, black pepper, tuniieric, wool, etc., fetCh reduced prices and get 
condemned abroad as they contain foreign-matter and are not of uniform quality. On the other 
hand, the introduction of grading on the basis of Agmark quality standards has yielded 
satisfactory results in respect of tobacco and sann hemp. To remove the handicaps 
experienced by other commodities and promote export trade, it i~ proposed to undertake 
grading of wool, bristles, lac, sheep and goat skins, cashew-nuts, vegetable ~il seeds, oils and 
kopak, the eA'POrt value of which was of the order ofRs. 110 crores annually during the 3 years 
immediately after partition. These commodities would be brought under OMIlpu~ory grading 

in successive stages. The total estimated e.~nditure on the sch~e. would be Rs. 86· 47 
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lakhs which amount would be recovered from the levy of charges under Section 3(f) of the 
Agricultural Produce (Grading and Marking) Act of 1937. The following statement 

shows the programme:-

Year 

1951-52 

1952 -53 
1953-54 
1954-55_ 
1955-56 

Scope of Plan 

Grading of tobacco and sann hemp 
Grading of wool, bristles and goat hair and lac 
Grading of sheep and goat skins 
Grading of cashewnuts, pepper, spices and lemongrass oil 
Grading of kapok, myrobalans and other forest produce (rosin, 

turpentine, etc.). vegetable oilseeds and oils. 

TOTAl, 

Developmental 
Expenditure 

(Rs.lakhs) 

5'06 
u'41 

14'38 
22'62 

33'00 

86'47 

It is estimated that as a result of grading the export value of these products would 
increase by about 10 per cent. 

20. In the internal trade the question of grading food products, particularly, milk, ghee 
and oil, is very important in view of its bearing on the health of the nation. We have 
discussed the problems connected with the purity of milk elsewhere. Our remarks here are 
confined to the grading of ghee and oil. The grading of ghee started in the year 1939 and 
a peak figure of 3' 41 lakh maunds was reached in 1944 and then dropped down to 95,000 
maunds; today it is about I' 2 lakh maunds. Grading is voluntary and will develop to the 
extent that a market for graded produ~s can be created. All departments of Government 
and other-institutions, wh1ch buy ghee on a large sca1e, particularly hostels, hospitals, rail
w~y contractors, etc., should be made to purchase Agmark products. The graded ghee 
costs about Rs. 10/- per maund more than the ungraded product. The grading costs would 
get reduced by improving the' efficiency of the operators and increasing the volume of busi
ness. A little rise in price is warran~ed by the superior quality of the products. Grading 
of mustard oil, groundnut oil,. and til oil has also been taken up by the Department and about 
I • 8 lakh maunds are being graded at present. 'The railways have decided to buy graded oil 
for the requirements of their personnel. In some areas experiments with compulsory grad-

• 
ing of oil arid ghee could be tried by prohibiting the movement of ungraded oil by rail and 
road. 

Sufficient power does not exist under the Agricultural Produce (Grading and Marking) 
Act, 1937 to prevent misuse of Agmark labels. The Act is being amended to secure these 
powers. 

Lhying down specifications for grading agricultural commodities should always be done 
in consultation with all the interests concerned, the State Governments and the Indian 
Standards Instiumon. This is necessary to preserve uniformity in standards throughout India. 
There are certain products which, though absolutely pure, have regional standards different 
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from all-India standards. In such cases these regional standards should have the same 
validity as the Agmark standards and should be accepted by all State Governments. At 
present this is not so. Agmark 'standards should also be considered as satisfying the pure food 
laws of the local bodies. 

WEIGHTS AND MEAsuREs 

21. The importance of standardisation of weights and measures may also be stressed 
here as there is a bewildering variety thereof in the country. To introduce uniform system 
the Central Government ena.s:t:ed the Standards Weights Act in 1939 and commended it to 
the States. Bombay, Punjab, Bihar, Mysore and Hyderabad have enacted and are enforcing 
the necessary legislation. But in Madras, Madhya Pradesh, Uttar Pradesh and Orissa 
the Act though passed has not" been fully implemented. We consider that every State 
should introduce and enforce the Standards Weights Act as this will benefit both the producer 
and the consumer. 



CHAPTER XVIII 

SOME PROBLEMS OF AGRICULTURAL DEVELOPMENT 

In this chapter we consider a number of problems of agricultural development most of 
which are linked to the question of agricultural research, Training and research are 
discussed in the concluding sections of the:: chapter; but most of the problems dealt with 
earlier, whefher It be tae supply of better seed and fertilisers, the protection of crops from 
pests, the improvement of agricultural implements, or the devis~g of better methods for 
conserving the mOIsture of the soil, depend for their solution on the successful application 
of scientific knowledge to the every day operations of the ordinary cultivator. 

MINOR IRRIGATION AND RAINFALL 

2, A timely and adequate supply of water is absolutely essential for securing the maxi
mum outpllt from the land, In India nearly four-fifths-of the cultivated area is dependent 
on rainfall which is seldoll!- adequate and timely throughout the whole country. Annual 
failure of crops ill different regions of India is, therefore, a common feature of Indian 
Agriculture, The most effective way of increasing crop production in India is to-

" provide through irrigation an additional source of water supply to cultivated land, 

3, IrrIgation is usually classified under two heads, major and minor, The area under 
major and minor irrigation works is 20'6 million and 26'4 million acres respectively, 
Another c1as"sification is based on the agency providing irrigation i.e, whether private or 
Government. While most of the canals are government owned, wells and tank', etc, are 
largely owned by private parties, The area under private and canal irrigation has varied as 
follows during the last 25 years in two of the principal States for which comparable figures 
are aVaIlable:-

(in million acres) 
Irrigation by Private 

State average for canal 

U. P. Madras U. p, Madras 

192 0-25 2'15 3'80 5'18 5'07 
1925-30 2'61 3'95 4'98 4'69 
1930 -35 3'15 3'88 5'00 4'77 
1935-40 3'63 3'91 5'40 4'4I 

1940 -45 3'95 4'24 5'25 4'76 

, It will be seen that there has been practically no increase in private irrigation while the 
area under canal irrigation has increased by 83'71 and Ir6 per cent in U. P. and Madras 
respectiYely. 
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4. The fact that during the last 25 years the area under private irrigation has remained 
more or less unchanged, indicates that future scope for individual investment in irrigation 
works is small; and this is likely to be still further dimjnished by reduction in the present 
size of holdings consequent on land reform legislation. Such works will in future have to 
be increasingly undertaken on a community bas~ with or without State assistance. We 
endorse, however, the recommendation of the G. M. F. Enquiry Committee that separate 
funds should be allotted for sinking of wells by small landholders. 

5. Small and medium irrigation worb have ~ important part to play in developing 
irrigation in the country. They have many obvious advantages. They provide a large 
amount of dispersed employment. They involve smaller outlay and can be executed in 
a comparatively shorter period. Being spread over the country, they confer wide-spread 
benefit, and it is, therefore, easier to mobilise public co-operation in their construction. 
In view of these advantages and their contribution to increase production, a special provi
sion of Rs. 30 crores has been made in the Plan for minor irrigation schemes. We recom
mend that every State should carry out a systematic survey of the possibilities of undertaking 
such schemes, and formulate a programme of execution in an order of priority, so that their 
construction can be effected in a planned manner. An administrative arrangement under 
which a trained corps is available to execute such projects on condition that certain contri
butions in labour and cash are' provided by the local people wo,uld stimulate local compe
tition for their execution. Such an arrangement is being adopted for the Cominunity Pro
jects and should be extended as and when the State can put in the field a suitable organisa
tion for the purpose • 

• . 
6. The question' of maintaining these works in a proper state of repair has ~umed 

importance, because the traditional systems in vogue have fallen into disuse. While legis
lation has been passed for the abolition of ,Zamindari, alternative arrangements have not been 
made for the repair of tanks which were under the zamindars' management. Frequently the 
beneficiaries of these works do not pay any water rate or other dues, and repairs are post
poned, as responsibility for recovery of their cost cannot be fixed. In view of the large area 
irrigated by these works and the capital invested in them, we consider that the responsibility 
for their maintenance and repair should be unambiguously fixed and that the beneficiaries 
should be required to pay water rate in proportion to the advantage derived by them. The 
management of these works should vest in the irrigation department which should be made 
responsible for their annual maintenance and repair and should utilise village panchayats or 
cooperatives where they exist, as agencies for carrying out these repairs. 

7. Since so much of the cultivated area depends entirely on rainfall, problems of dry 
.farming should receive much more attention than they do at present. By preven~ field 
run o~ and surfdce evaporation the moisture of the soil' can be conserved and cro,Ps suc
cessfully raised under dry conditions. Research on this important maner has been conducted ' 
at Sholapur and Bijapur in Bombay, and at Rohtak in the Punjab. The experiments indi
cate that fair crop yields can be assured in a bad year and increased yield obtain:d in a 

29 P.C. 
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normal year by following improved methods which include construction of bunds and 
embahkments, production of soil mulch, proper weeding and hoeing and the use of drought 
resistant varieties of seed. There is scope for wider adoption of these p act ices by the cultiva-

, tors. The difficultits experienced therein have to be studied by the extension staff and 
their solution found with the help of research. 

8. The Meteorological Department has five Regional Forecasting Centres in India which 
issue weather bulletins daily for farmers. The bulletin is ready by noon, but it is broadcast 

, by the All-India Radio in the Villagers' Programmes in the evening, so that the villagers can 
listen to it. The Director of Agricultural Met~orology receives check reports from govern
ment farms comparing the forecasts with the weather actually experienced. A periodical 
assessment of these returns shows that the forecasts have a very high degree of accuracy. 

9. No steps have yet been taken to ascertain how these forecasts can be used to secure 
better timing of agricultural operations. The Agricultural Experimental Stations which verify 
the forecasts could be utilised for this purpose. This will involve some of them being equip
ped with radio sets to enable them to take full advantage of the forecasts. It is necessary 
that this should be done as it has yet to be established that the knowledge provided by 
weather forecasts can be utUised for the better timing of agricultural operations and so for 
obtaining increased production. It is only after this is established that the forecasts can be 
passed on to·the cultivators and they can be advised to use them to guide their agricultural 
operations. 

Simultaneously with this, each State mighc select an area where communications can be so 
arranged that it is possible for the weather forecast to reach the cultivator the same day that 
it is issued. Observations could then be made how this knowledge helps the farmer in timing 
his agricultural operations~ Many States have community radio sets in blocks of villages and 
we suggest that a beginning should be made in any such area where this can be organised. 

IMPROVED SEED-PRODUCTION AND SUPPLY 
/ . 

10. One of the most outstanding achievements of modern agriculture is the production 
of improved varieties of seed for different crops. The cultivator is generally well awar.! of 
the importarice of using good seed. Good cultivators are known to preserve their own seed. 
Certain varieties of seed have spread by themselves without special departmental efforts; and 
if improved seed is not making such headway as it should, the cause must be sought in some 
defect in the seed, or elsewhere than in the apathy of the cultivators. 

I I. The mecha¢sm for the production and distribution of pure seed is generally the same 
in all the States. A variety is bred and nucleus seed is produced on government farnis. It 
is then multiplied in two or three stages with two or three classes of cultivators, usually known 
as A, B & C. The seed from government farms is handed first for multipli~tion to 'A' class 

I cultivators. The seed multiplied is then made over for further multiplication to 'B' class 
ctil4vators after which it is distributed. In some States, however, there is a third stage 
of multiplication. It is noticed that the ,~rger the number of interm'!diate stages, the less 
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the purity of the seed available for distribution. Failure to rogue properly, mixtur.! with other 
grains and bad storage are some of the causes of the loss of purity and viability. 

12. The scope for securing increased production from the use of improved seed is very 
considerable. We are not satisfied with the progress achieved so far, and feel convinced that 
there is much room for improvement in the system of multiplication and distribution. Some 
States have adopted legislation making the use of improved seed obligatory. In the case of 
crops liable to cross-fertilization, such a course is essential, but where soils crurer considerably 
and require to be planted with different varieties of the same crop, compulsion would be 
possible only if pure seed of each variety is available. A strong public opinion has necessarily 
to be built up before legislation can be made effective. 

13. In some States the collection and distribution of pure seed was handed over to 
co-operatives, but the results have not been altogether satisfactory. In the Punjab, where 
JYlre seed is collected along with other grains in the course of monopoly procurement, there 
have been complaints of seed deterioration. We consider that the multiplication and 
distribution of pure seed should be decentralised as far as possible, so that nucleus seed 
can be made to reach every single village or a group of villages. This will need a large 
number of seed farms operated by or under the close supervision of the Agricultural Depart
ment. Such farms, if large enough, can also be used for other experimental work. We 
recommend the location of one such farm in each block of a Community Project i.e. one 
for every group of about 100 villages. These farms can supply pure seed to the surround
ing villages, and the duty of multiplying that seed and making it available for local 
distribution should be cast on holders of large farms. 

14. Pedigree seed, issued for cultivation in a particular area, has to be renewed every four 
or five years to keep up its qUality. This is the present experience of the Agricultural Depart
ments, but scientific explanation for it is lacking. °There is need to obtain accurate 
information as to what exactly happens under the cultivator's field conditions which leads to the 
deterioration of sound seed. Gradually the responsibility of the Agricultural Department 
for the supply of pure seed will devolve on registered seed supply agencies, and this informa
tion would be useful in" arranging this transfer. 

15. Experience has shown that pure seed of commercial crops, like sugarcane, ground
nut, cotton, etc., spreads much faster than the seed of food crops. This may be partly due 
to the greater attention paid to these crops in the past, and to the work of specialised agen
cies created for their development. The supply of pure seed for food crops improved 
somewhat in the past few years, when considerable stress was laid on their propagation as 
part of the G. M. F. campaign. In spite of this, the progress has not been very great. 
It may be that there is special difficulty in maintaining the purity of the seed of crops 
which are widely consumed as food. The question requireS further examination. 
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16. T1;le Agricu1~al Departments should guard against-the tendency to is~ue new varie
ties of seed for adoption by cultivators without full and complete trials conclusively establishing 
their superiority over those in use. In su~h cases, carefully docketed information on the 
experience of various growers of the new variety should be av::illable. Frequent changes of 
seed-particularly if it is not fully tried-may shake the confidence of the cultivators and 

add to th€1 difficulties of extension workers. 

17. Attention has often been drawn to the saviI).g which can be effected by a reduction 
in seed-rate but no systematic attempt has been made in any compact area to introduce sowing 
with a low seed-rate. The practice of treating the seed with a suitable fungicide before sowing 
requires to be introduced. The advantages of this practice are not widely known and deserve 

to be demonstrated. 

18. We recommend the appointment by the Indian Council of Agricultural Research of 
a Stan~g Committee of Plant Breeders and Extension WOlkers to review every year the 
technical arid administrative aspects of the multiplication and spread of improved v' :ieties ef 

seed and to make recommendations"in the light of the review . .. 

MANuRES AND FERTILISERS 

19. MrulUres and fertilisers play the same part in relation to the soil as food in relation 
to the body. Just as a well-nourished body is capable of the maximum effort, a well nourish
ed soil will have the best fertility. 

20. The qUality of the soil varies greatly in a country of the size of India. A systematic 
survey of the soils of India has not yet been carried out, though it IS generally known that 
Indian soils are deficient b organic matter, nitrogen and phosphates. Soil samples have been 
analysed in different areas, but their correlation into a soil":surVey for the whole country has 
not been undertaken. Field experiments have been conducted in various regions to determine 
the response of crops to vario-gs combinations of organic and inorganic manures, but in most 
cases crops responses and soil analysis have not been linked up. A very little work in 
cQnnection with the effects of trace-elements in the soil haS' been done hitherto. It is now 
'proposed to undertake a programme, designed to correlate soils, mant:";a! trials and crop 
responses over the whole country. A:beginning will be made with the Community Project 
areas and other selected areas in' each State. A systematic study of the effect of trace 
elements in soils is also being made. Assistance under the T. C. A. has greatly facilitated 
this work. 

21. Organic matter, nitrogen, 'phosphorus and potash are the chief constituents which 
must be supplied to the soil. Nitrogen is of the first importance in crop production. The 
soil has a mechanism by which it .absorbs nitrogen from the atmosphere and makes it avail
able to living beings in the form of grain and ;fodder ; men and cattle derive energy from the 
consumption of these and the nitrogen taken from the soil is returned to it in the form of orga
nic manures like farmyard manure, green manure, oilcakes, composts of various kinds, bone
meal and various types of chemical fertilizers, thus completing the nitrogen cycle. 
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Next in importance is phosphate. Plants absorb phosphates from the soil which are 
returned to it through animal and hwnan excreta and through decayed plants and their 
ashes and the bones of dead animals. 

Indian soils, while deficient in nitrogen and phosphates, are generally rIch in potash. 
Lack of potash does not, therefore, present a serious problem at present but it is one that 
should be watched. 

22. Manures may be classified into two categories--{a) organic manures and (b) inorganic 
manures. Organic manures may further be sub-divided into (i) bulky organic manures; (ii) 
concentrated organic manures. Bulky organic manures include farmyard manure, compost 
manure, nights oil and green manure, while concentrated manures are oil cakes, bonemea1, 
dried blood, horns and hoofs, etc. Tropical soils often lack humus. The addition of bulky 
organic manures like farmyard manure, which is a by-product in farming by bullocks, helps 
the soil by increasing its water holding capacity, improving soil aeration, and by changing 
the plant nutrients through slow decomposition into forms readily available to plants. There 
are other advantages in the use of organic manures namely (a) steadiness in yield over a period 
of time (b) benefit to the succeeding crops by their residua) effects, and (c) ability to with
stand unfavourable weather conditions. 

23. On the basis of the 1951 livestock census the total production offresh dung is estimated 
at 800 million tons ; however, all this valuable manure does not go back to the land. A large 
part of it-which may amount to nearly 50 per cent-is used as fuel by cultivators. The 
dung which is now burnt can be saved for agriculture if suitable supplies of fuel are made avail
able. We have recommended in the chapter on Forests the creation of village plantatiom 
and popularising the use of coke. 

The above estimates do not relate to cattle urine which is rich in nitrogen but mostly goes 
to waste. Conservation of cattle urine should be an item of extension work in all States and 
increasing attention should be paid to the conservation of this useful source of manure. 

24. Human excreta and urine are very important sources of nitrogen, phosphorous and 
organic matter. Their maximum utilisation occurs in China and Japan but in those coun
tries they are applied in a raw uncomposted form, and harmful bacteria find their way to the 
crop and affect the health of those who consume it. This is avoided in India, where such 
manure is almost invariably applied after proper composting_ 

25- In urban areas" where the night soil is removed by sweepers, it is usually composted 
with refuse, and the manure is sold to the cultivators_ Most State Governments have passed 
legislation making it obligatory on ,Municipalities and Notified Area Committees to dispose 
of night soil in ~s way, and a steady improvement in the amount of urban compost is noticeable. 
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Out of about 3,000 towns where Municipalities and Notified Area Committees are function
ing, composting is in progress in I684 towns only, yielding annually about 17 1akh tons of 
compost. Provision has been made in the Plan for extension of composting to the remammg 
towns. At the end of the period of the Plan about 30 lakh tons of a:>mpost would be available. 

26. The utilisation of urine, whether human or animal, for manure is of even greater 
importance than the utilisation of nights oil or dung, as the former provides a much larger 
proportion of nitrogen. We have not yet developed any efficient and popular system or appli
ances for utilising urine as manure. Its collection is easier in towns with underground sewe
rage which have a scheme of sewage-utilisation. In other towns only the nightsoil is 
collected by municipal authorities. Urine collection is not practicable, unless community 
urinals have proper appliances for soaking and utilising the urine, and a suitable urinal is 
devised for family use where tpe urine can be collected and absorbed. 

27. l>reliminary work has been done on this subje~ at the Indian Agricultural Research 
Institute and the C Agri-San ' urinal is being evolved. 11\ the Punjab, the C utility' urinal is 
being recotnmended for collection and utilisation of urine. The installation of these urinals 
would help to conserve urine in areas without underground' drainage. In order to introduce 
these urinals into the daily life of the people a beginning should be made with institutions like 
jails, hospitals, schools, boarding houses, cinema houses and other public places. 

28. In the rural areas the nightsoil and urine are not generally being utilised as manure. 
Here it is necessary to distinguish between a mere return of urine or nightsoil to the soil and 
its utilisation as manure. When a field is utilised for defecation, as frequently happens in 
a village, there is a return to the soil but the manurial value of it is small as most of the 
valuable constituents are lost by exposure to the air and sun. It is necessary to devise a 
suitable latrine, which vill~gers can use and which will be sanitary, convenient, and fiy-proof 
and can be shifted. The trench-type holds the field at present. It may be mentioned that 
the cost of construction and maintenance of these latrines with local materials, can be 
covered by the sale of the manure that will be made available. Public urinals should also be 
located at suitable places in" the village area. 

29· It has been recently found that cattle and human wastes yield fuel gas by appropriate 
fermentation without much loss of orgag,ic matter and of nitrogen compared to the ordinary 
composting process. If this process, which has successfully passed through laboratory and 
pilot plant stages, is developed, it will check the burning Gf dung as fuel and thus augment 
materially the supplies of o.rganic manures. 

30 • The growing of leguminous crops and burying them under the soil is a well known 
method of soil building. The nodule bacteria :fix the atomospherk nitro'gen hi the soil in a form 
readily available to plants and the turning under of the crop adds organic matter which is 
essential for keeping the soil in good he~rt. The value of green manuring has been recognised, 
but it has not become a common practice even in the area where adequate rainfall or ample 
irrigation facilities are available. The pressure of population itt such areas is generally so great 
that the cultivator cannot afford to bury a crop which ~o~~ no~ directly bring- hizp any return, 
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On the other hand, larger land holders have been observed to practice green manuring on a 
reasonable scale. In the case of small cultivators, the introduction of leguminous catch crops, 
expecially pulses, in the ordinary rotations preferably with phosphate manuring would do much 
to help increase the nitrogen contents of the soil. They will not only add to the food reserve 
of the country but would also be valuable as a rich source of proteins. They are important 
also from the point of view of animal nutrition to which they contribute indirectly in the form 
of hulls and straw. Where conditions are favourable the State should take steps to encourage 
growing of such crops by providing necessary facilities and inducements such as supply of 
seed and irrigation at the time of sowing, and by offering concessions such as remission of 
water rate or land revenue .. 

3 I. The principal oilcakes available in the country are ground-nut, sesamum, rape, 
linseed, cotton seed, castor, mahua and neem. They contain about 3 to 6 per cent nitro-

\ 

gen and I to 2 per cent phosphoric acid. Used as manure, they serve as carriers of available 
nitrogen and have shown consistently good results on a variety of crops. l\Iost of the edible 
oilcakes are valued as cattle-feed, but lately some of them particularly ground-nut, are 
also being extensively used as manure. We consider this practice undesirable especially as 
there is a shortage of cattle-feed in the country. Non-edible oilcakes alone -should be used 
directly as manure. Better results are obtained if chemical fertilizers are used in combination 
with these oilcakes. 

32. Blood meals, horns, hoofs, and meat meal are the by-products of the slaughter houses 
which can be used for fertilizing. the soil. Fresh blood in its natural state contains 2' 5 to 5 
per cent of nitrogen while in the dried form it contains from 8 to 14 per cent of nitrogen 
depending largely upon the method of manufacture. Dried blood in the form of cakes 
grinds easily and can be used alone or mixed with other manures. It is estimated that about 
10,000 tons of dried blood could be produced from the slaughter houses in the country. 

Other material available from the slaughter houses consists of pieces of skin and rejected 
meat etc., which, mixed together, are generally known under the trade name of 'tankage'. 
Tankage varies greatly in its chemical composition depending upon the various constituents 
forming it. It may contain from 3 to'IO per cent of nitrogen and from 7 to 20 per cent of 
phosphoric acid. These products can be a source of income to the l\iunicipalities, if proper 
methods of conserving blood and tankage are adopted. The material prepared will soon find 
a market as a good fertilizer for fruits and vegetables. 

The hoofs and horns of dead animals are collected in this country along with the bones . . 
At the assembling centres they fetch higher prices than the raw bones and are, therefor~ 
crushed separately. A considerable quantity is at present exponed. The hom meal contains 
about 15 per cent nitrogen and can be utilised as a fertilizer with advantage. 

33. Bonemeal is a good form of phosphatic manure which contains organic matter and 
some nitrogen also. It is suitable as a manure for all types of soils, more panicularly acidic 
soils, where superphosphates cannot be used. Apart from its:phosphatic val~ bonemeal helps 
to increase the phosphorous ~ntent of grain and thus enhances its nutritive value. Steri
lised bonemea1 is also a valuable cattle feed, and its use in this form has great scope. 
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34. The average annual collection of bones amounts to about 1,50 ,000 tons. This is only 
one-fourth of the estimated quantity available judging from the number of cattle that die in a 
year. It is possible to crush bones cQmpletelyas bonemeal, but crushing factories, interested 
in the more lucrative export trade of grist, do not produce the maximum amount of bonemea1. 
The demand for bonemea1 has also to be built up. At present 25 per cent of the bones is 
oonverted into bonemea1 and the remaining 75 per cent is exported as grist for whic:;h there 
is a considerable demand in foreign countries as it is a source of glue and gelatine. The 
export of bonemea1 is prohibited and the whole of it is used internally as manure. The 
high price fetched by the export of grist enables the crushers to make bonemea1 available 
at comparatively low prices. 

35. The export of bones from India has been going on for a long time. The earliest 
record is for the. year 1884-85, when 18,000 tons were exported. Since then exports have 
steadily increased and between 1884 and 1951, a total of about 4 million tons of bones have 
been exported. This export has been criticised on the ground that it deprives the Indian 
soil of a valuable manurial constituent which should return to it. Indian soils are known to 
be deficient in phosphates. While grist, which could be converted into bonemea1, is exported, 
the phosphatic deficiency is sought to be met by importing rock phosphate and converting 
it into superphosphates. Grist certainly does fetch high prices and there is some saving to 
the country in the export of grist and its substitution by superphosphates as a source of 
phosphatic fe~ers. On the other hand, the supply of organic matter and nitrogen is a 
feature of bonemea1 which is not present in superphosphates. 

36. In order that the export of bones should cease, steps must be taken to manufacture 
by-products, like glue and gelatine, in India. Increased crushing capacity should also be 
provided; particularly in areas far away from railheads, so as to stimulate better collec
tion of bones. Our attention has been drawn to a bone digester which has been lately 
imported from Japan. Bones are steamed under pressure, and fats and glue are extracted; 
thereafter the bones become so brittle that they can be crushed in any pounding machine. 
The bonemea1 thus obtained ~ ,be used as manure, as well as cattle-feed. The collection 
of bones will increase only if crushing units or plants like the bones digester are located in 
areas where collection is not paying because of the long distances from railheads. If any 
State considers it necessary to impose a provincial ban to enable it to increase the crushing 
capacity in.tbe rural areas, such a request from it should be favourably considered by the 
Centre. 

37· Coming now to inorganic or synthetic fertilisers, the mos~ important nitrogenous 
ones are ammonium sulphate, ammonium nitrate, calcrium nitrate, ammonium phosphate and 
urea. The important phosphatic fertilizers are superphosphate, rock phosphate, and ammo
nium phosphate. In the past 50 years several types of nitrogenouS and phosphatic fertilisers 
were introduced into this country and. experimented with at the different experimental 
stations~ Of these, ammonium sulpl}ate and ~uperphosphate are most in use today, and these 
are at present being manufactured in the country. Ammonium sulphate requires for its 
manufacture gypsum which has to be transported over long distances. Superphosphate 
is manufactured mostly from imported rock phosphate and sulphur or sulphuric acid. In 
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the Indian Union there are no rich deposits of sulphur and the supply position of sulphur in 
the world is difficult. It is, therefore, desirable that the possibilities of manufacturing ammo
nium phosphate, which supplies ,both nitrogen and phosphorous to the soil should be investi
gated. Deposits of rock phosphate are reported to exist in India and the fertilising value of 
ammonium phosphate has already been established by field experiments in different parts of 
the country. 

38. There has been some criticism of the introduction of chemical fertilisers without full 
steps being taken to mobilise all the manurial resources of the organic type. This criticism, 
in so far as it stresses the necessity of mobilising these resources, is just, but the process is 
bound to take some time as it necessitates the disturbance of age-old habits. We do not 
consider that it is .necessary to wait for such full mobilisation before introducing chemical 
fertilisers. The two processes should and can go on simultaneously. Both these types of 
manure are necessary for maintaining and increasing soil fertility. It is well known that 
a continuous application of chemical fertilisers only, without the support of any bulky 
organic manure, leads in course of years to soil deterioration and progressively lower yields. 
It has, therefore, been a practice to reoommend the use of chemical fertilisers more particu
larly ammonium sulphate in conjunction with bulky'organic manures. 

Phosphate is best applied to leguminous crops for this not only helps the growth of that 
crop but also thereby augments the quantity of nitrogen added to the soil which increases with 
the yield of the leguminous crop. This is, therefore, a useful method of supplying the soil 
with the nitrogen and phosphorous so much needed for cereal crops. 

39. The fact that fertilisers are in demand today shows that their use is profitable to 
the cultivators. But their high prices in recent years have resulted in larger quantities being 
utilised for commercial crops in preference to food crops. Unless, therefore, the prices of 
fertilisers are substantially reduced so as to be within the reach of the grower of foodgrains, 
any expansion of the use of fertilisers for food crops will be difficult. 

40. The problems relating to the conservation, production, distribution and utilisation 
of manures and fertilisers are sufficiently large and important to warrant their being kept 
under review by a competent body of experts. We recommend the appointment of a Com
mittee of the lCAR charged with the following functions :-

(a) to review annually and to obtain accurate information on the potential supply of 
manurial resources and the quantities actually developed and utilised ; 

(6) to estimate the country's manurial and fertiliser requirements, the potentialities 
for production in different parts of the country and the optimum conditions for 
their utilisation; 

(c) to estimate the response obtained by the us~ of fertilisers and their economic cost 
to the cultivators ; and 

(d) to report on the development of the utilisation of manures, human and cattle 
wastes, green manures and fuel gas. 
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AGRICULTURAL IMPLEMENTS AND MACHINERY 

41• Though State and Central Governments have paid considerable attention during 
~he last 20 years to agricultural research, comparatively little has been done to ~prove 
indigenous implements. The Governments of Madras, U. P., and the Punjab have 
achieved something in this direction and so have educational institutions and manufacturers, 
but no definite schemes were drawn up nor was the work systematically followed up until 
the Agricultural Engineering Section was added to the Indian Agricultural Research 

Institute in 1945. 

42. Agricultural implements may be classified broadly into the following categories : 
implements (a) for preparing the seed bed; (b) for cultivation operations; (c) for harvesting 
and threshing work; (d) for processing and utilisation of agricultural produce; and (e) for 
lifting water. Attention has been -hitherto devoted mostly to improvement of the implements 
used for processing the produce and lifting water. Improved sugarcane crush~rs, the Persian 
Wheel, and the Revolving Drum illustrate this tendency. There exists. considerable scope 
for improving the efficiency of implements used for seed bed preparation, planting cultivation 
and harvesting operations. 

43. While Dr. Stewart considered that as long as the land is kept free from weeds it makes 
little difference to crop yields whether ' desi' implements or improved implements are used, 
it is generally accepted that by using improved implements a larger area can be covered in 
the same time, and the timely performance of agricultural operations results in reduction 
of costs as well as better yields. For certain agricultural operations, e.g. turning under of green 
manure improved implements are essential. The need for encouraging research in this field 
is thus obvious. For this purpose we recommend that every State should have in its agricul
tural engineering section a whole-time officer for conducting research on indigenous tools 
and implements. Many of the existing agricultural engineering sections deal mainly with 
power drawn machinery, and a special officer is required to devote exclusive attention to the 
important subject of indigeonus implements. The engineering section at the Indian Agricul
tural Research Institute will hav~ to be similarly strengthened with a special officer. The 
section so established in the States and Centre' should have adequate facilities for research 
and trials. Besides conducting research on indigenous implements the $pecial officer at the 
G:entre will try out imported implements. He will also co-ordinate the work done iIi various 
parts of the country and pass on the !nformation regarding improved impleq1ents to executive 
agencies. It will be his responsibility to furnish the results of research to manufacture for 
commercial development. 

44· As impl~ments have to be adjusted to crop, soil and climatic conditions, the research 
problems have to be examined on a regional basis, i. e. for a group of States. Regional Com
mittees consisting of technical experts, enlightened farmers, representatives of" the State 
Governments, manufacturers and dealers should therefore be set up by the I.C.A.R. The 
Committees should indicate the lines on which research and development work should proceed. 
They would also approve the schemes drawn up by the States and review their progress 
regularly. The special implement officers at the Indian Agricultural Research Institute 
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should act as a convener of the regional committees. The Indian Council of Agricultural 
Research might also convene an annual conference on implements and machinery to which 
nominees of the regional commiJtees, prominent research workers, and manufacturers should 
be invited. The programmes of research drawn up by the State and accepted by the regional 
committees should be accorded a high priority by the Council which should provide neces
sary financial assistance. It should also offer technical advice and follow a policy of spon
soring research on implements in all the important States. 

45. Along with research, the difficult task of popularising improved implements and 
arranging their supply has to be tackled. This would also be the responsibility of the special 
officer to be appointed in every State. He will have to do this work with the assistance of 
the extension staff. As research gets organised in the States and at the Centre, new designs 
will be evolved. These designs and m:>:iels will be supplied to the fabricators for mlnufac
turing the implements on a commercial scale. It may be desirable to encourage the establish
ment of small fabricating units which will provide employment to rural artisans. These could 
be further developed into workshop where the manufacture of steel trunks, buckets and other 
utilities could also be undertaken. It would be advantageous to organise local fabricators and 
blacksmiths into co-operatives for undertaking production of implements. The implements 
manufactured should be recommended to cultivators only after careful trial and test by the 
implements officer of the State, who should be provided with the necessary equipment for 
carrying out tests. 

46. As regards arrangements for distribution the implements can be supplied direct by 
the dealer or from the government depots or through the cooperative societies. Taccavi loans 
or loan from cooperative societies may be provided to popularise new implements if their 
cost is high. 

47. The facilities for the servicing and repair of implements and tools are not very satis
factory. The technique of the local blacksmiths and carpenters needs to be improved by 
organising a short training course at important centres. Cooperatives of fabricators besides 
undertaking production should also provide servicing and repair facilities at reasonable rates. 
In addition the machine tractor stations and workshops which are being established by the 
Central and the State Governments should also have a section for undertaking repairs of 
indigenous implements. Spare parts needed for implements should also be stocked by the 
machine tractor stations and the cooperatives. 

48. During and since the second world war cultivators have begun to use power driven 
machinery to a greater extent than before. Increased Jinancial assistance under the G.M.F. 
campaign for the purchase of tractors, diesel engines, el4ric motors, has accelerated the process. 
The rising cost of labour as well as its scarcity in certain areas are other factors which have 
tended in the same direction. The rapid increase in the use of tractors in this country may be 
judged from the following table :-

1949-50 

195°-51 
J9,p-S2 

No. of tractors imported 

3.318 
4.93° 
7>400 
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49. The use of tractors has distinct advantages in certain operations such as: (a) reclama
tion of waste or weed infested lands; (b) cultivation of lands in sparsely populated areas 
wher. there is a shortage of labour; (c) drainage and soil conservation operations such as 
contour' bunding, terracing; ridging, etc, The utility of tractors for reclamation operations 
has been demonstrated by the Central Tractor Organisation which has been working in the 
Terai areas ofU. P .,and the kans infested tract of Madhya Pradesh, Madhya Bharat, and Bhopal. 
The States have also acquired some experience of this work during the last five years. The 
percise extent to which waste and fallow lands can be brought under the plough can be 
ascertained only after a detailed survey, but it is believed that out of 98 million acres classified 
as cultivable, yet lying waste about 11 million acres can be reclaimed in the near future. The 
Plan provides for reclamation of 2' 62 million acres. While the presssure of population is 
-generally heavy in the country as a whole there are thinly settled areas, particularly in Vindhya 
Pradesh, Madhya Bharat, Rajasthan. etc. where labour shortage is an important limiting factor 
in the expansion of cultivation. Reclamation by tractors and mechanised cultivation in such 
tracts has obyious advantages. Large areas can thus be developed either as State farms or for 
settlement of landless labourers ,on a co-operative basis. 

SO. While tractors can safely be utilised for the above purposes, care will have to be taken 
to see that their use for general cultivation work in other areas does not cause unemployment. 
The small size of hQldings, the absence of avenues of employment other than agriculture, the 
shortage of fuel-oils and iron and steel are factors which militate against the use of tractors 
in this country for cultivation on any substantial scale and, by and large, Indian agriculture 
Will continue to depend upon animal power for a long time to come: Even though tractors 
reduce labour costs and facilitate agricultural operations there is no conclusive evidence that 
they increase production, though they are a valuable aid when speed of operations is a relevant 
factor. It is reported that some of the bigger cultivators have acquired tractors recently 
because of a feeling that those who adopt the mechanical means of cultivation will be accorded 
special treatment and allowed to retain larger holdings for personal cultivation in case a ceiling 
is imposed on existing holdings. This has led to displacement of tenants. This trend is 
likely to be maintained and"may even increase unless protected tenancy rights are cotlferred 
on those who occupy the land as tenants-at-will and as sub-tenants. Some of the States have 
initiated action on these lines. 

51. D~ring the year 1951-52 tractors worth about Rs. 6 crores were imported into the 
country. Imports are likely to continue in future at this level and the total value of imported 
tractors during the Plan period may be around Rs. 30 crores. The m;ports include machines 
of numerous makes and designs from various countries. It is understood that about ten to 
fifteen per cent of the tractors remain out of use as many of them are not suitable for Indian 
conditions. Import and sale of machines whose utility has not been fully established, not only 
causes loss to the cultivators but also retards the pace of technological progress as the 
unfavourable experience of a few farmers discourages many others from making purchases. To 
avoid the wastage and losses that thus take place it is essential that imports of undesirable types 
of machines should be reduced to the minimum. For this purpose it is necessary that every 
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make of tractor received should be tested in regard to its utility under Indian conditions. 
The test may be carried out at a testing sta\ion to be established by the Government of India 
and imports regulated on the basis of the findings of the test. It should be possiPle to set up 
such a station at a cost of Rs. 2 to 2 I/2lakhs in addition to the recurring expenditUre which may 
be in the neighbourhood of about Rs. 75lxJO. In this connection it woul<;1. be an advantage 
to study the organisation of similar institutions which are operating in U.S.A. and U.K. 

52. The cultivators also experience.difficulty in obtaining spare parts and the arrangements 
for servicing and repairs are not always satisfactory. The Government have been trying to 
remove these difficulties but there is considerable scope for improvement. The Government 
should see that adequate facilities for supply of spares and repairs are provided either by the 
dealers or at the State workshop as this would reduce breakdowns, avoid dislocation and lead 
to better utilisation of the equipment. 

53. Though some data are available regarding the cost of reclamation by tractors, compara
tive and thorough study of the economics of mechanised and bullock-power cultivation has yet 
to be made. The I.C.A.R. might undertake such a study for various regions and crops. 

54. Besides tractors, other power driven machines, electric motors, diesel engines, etc. 
are becoming increasingly popular in rural areas as water lifting appliances. The power avail
able from these engines can also be used for other agricultural operations such as cane and 
oilseed crushing, grinding, etc. It is estimated that about 60 thousand diesel engines are 
required annually for agricultural purposes. To encourage their use many of the State Govem
mets are providing assistance in the form of loans which the farmers can repay over a period 
of years. The testing station suggested in paragraph 51 ahove should also carry out tests on 
diesel engines and pumping sets, etc. so that the cultivators may be able to ascertain the makes 
which are inefficient or undesirable. 

PLANT PR9TECTION, QUARANTINE AND STORAGB 

55· No systematic quantitative studies have been conducted so far to determine the losses 
caused by insect pests and plant diseases in India. The International Conference, organised 
by the Food and Agriculture Organization in London in 1947, considered that in tropical and 
sub-tropical countries, where climatic conditions are conducive to a rapid multiplication of 
pests, the losses in storage alone might be estimated at about 10 per cent. The losses in the 
field, particularly in the case of epidemics, can be very severe. 

56. The Plant Protection Organisation at the Centre consists of a Directorate, with the 
Plant Protection Adviser as its head, and three main divisions, (i) Entomology, (ii) Plant 
Diseases, and (iii) Quarantine. There is a Storage Entomologist and a Quarantine Entomol
ogist and other staff to help the Adviser. The directorate advises the states on the control 
of various diseases and pests and helps them in setting up Plant Protection Organisations in 
their areas. The locust control work is also its responsibility. 
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, 57. The primary function of the Plant Protection Organisations at the Centre and in the 
States is to fight outbreaks in epidemic form, an.d they should be sufficiently equipped for this 
purpose. At the time of an epidemic, the extension and the plant protection staff together-with 
the equipment and insecticides have to be moved to the affected place at short notice. 

58. A secondary function of the organisations in the States is the investigation of plant 
diseases and pests and the prescription of measures for their destruction. Research and 
investigation must be directed towards evolving remedies and methods which can be adapted to 
the local practices of the cultivators and which will utilise local materials. Imported insecti
cides and pesticides should be recommended only after trials when local materials and methods 
have failed to achieve results. 

59. The pests and diseases wh\ch occur during the various stages of growth of a plant are 
well known, and so are the methods of fighting them. In the case of diseases, preventive 
measures have to be taken, generally at the sowing stage. Both these measures assume a routine 
character and can be taken by the ordinary field staff with some previous training. No separate 
org~sation for this work at the village level is necessary. Technical staff is, however, required 
to locate the focus of an onset, to devise special measures in the case of epidemics and to train 
the field staff. It is necessary to state these considerations as we notice considerable variation 
in the strength of the plant protection staff in different States. 

60. It may be an advantage for each State to study over a period of years all outbreaks 
which have assumed an epidemi~ form and to trace the factors favourable for their growth and 
subsidence. If the results are shown on maps it would facilitate the location of centres of 
attack, the siting of plant-protection equipment and the determination of the strength of staff 
required. It may also help in ft>recasting epidemics. 

61. The methods of cO{ltrol adopted for preventing damage to crops by insects and pests 
may be classified under four categories : 

(I) Quarantine, 

(2) Biological Control, 

(3) Cultural methods, and 

(4) Chemical treatment. 

62. Quarahtine is the prevention of entry of plant and animal pests and diseases from 
countries outside India. In tIre past, owing to .lack of efficient quarantine arrangements, 
injurious insects entered the country and established themselves as pests. The requirements 
for efficient quarantine operations are that the plant material coming into this country should be 
fumigated. A fumigatorium with modern equipment was established at the port of Bombay 
a few months ago. The plan provides for setting up quarantine and fUmigating stations at 
Madras and Calcutta. Land frontiers and air ports have also to be guarded against both plant 
and animal pests and diseases. 
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63. Biological control inv.olves employment of an insect to check the development of 

another insect pest or wood. A well known example of such Control is the use of the cochineal 
insect for the eradication of prickly pear. A considerable amount of work has been done in the 
country during the past twenty years on the science and practice of biological control and 
methods have been in operation against sugarcane borers and nephanthes of cocoanut in the 
South. There are facilities for biological control work at the Indian Agricultural Research 
Institute. 

64. Variation in cultural practice is another useful inethod of control. Introduction of 
resistant varieties of crops, changes in rotation, time of sowing or planting, deep and shallow 
cultivation, giving, or withholding of irrigation, are the usual methods tried. The system of 
control has the advantage that the results are obtained without any additional cost and do 
not depend on equipment which may not always be locally available. Change in the time 
of sowing wheat was a major factor in Hessian fly control, and a similar method has dealt 
effectively with the Tirak disease in cotton. The limitations of this method are, that a 
variation of cultural practice which prevents the onset of the disease or pest has also an adverse 
effect on crop yields, and the cultivator prefers the former risk. Sufficient stress has not been 
laid on these methods and there is a tendency to try out insecticides without fully investigating 
the possibilities of variation in cultural practices or other methods based on resources available 
to the cultivator. 

65. During recent years the use of insecticides particularly D. D. T., B. H. C., and other 
similar chemicals has increased considerably and manufacture of D. D. T. and B. H. C., which 
are at present imported, has been visualised in the Plan. These chemicals are superior to those 
previously used because they act both as contact and stomach poisons. An ideal insecticide, 
however, is one which kills the harmful insect pests. without creating any hazards to the
consumer-human beings and cattle of fhe plants to which it is applied. It should also not 
upset in the long run the biological balance in nature by destroying other beneficient forms 
of plant and insect life. More experience regarding the use of these insecticides and 
experimental evidence of their effect on human beings and cattle, who consume the straw and 
grain of tHe treated plant is required before their extended use can be recommended. There 
is a difference of opinion regarding their after-effects even in the most advanced countries. 

Organised guidance regarding the use of pesticides is also n~ in this tountry as at 
present different firms market a variety of brands without authorised tests of the claims made 
for their products. It should be the function of the Plant Protection Organisations to 
conduct experiments with the different brands on sale in the market and advise the extension 
agencies, etc, on the best material available. 

66. As regards the manufacture of insecticides and fungicides, the possibilities of utilising 
indigenous material for this purpose should be more thoroughly explored. For example, 
pyrethrum has active ingredients of high toxity to many common insects. Black mustard 
oil also has been . claimed to' have fungicidal value. The scope in this regard bas to be 
examined as systematic cultivation of such crops would raise the income of the farmers. 
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67. It is difficuh to calculate the loss due to perniciou~f weeds iq..,terms of money, but 
in the case of severe infestation, the yield is tonsiderably reduteCl. Weeds, ,such as pohli and 
kandiari'in wheat

1 
cause harvesting difficulties. Some, tenaciOus .:weeds such as bam and f:uzns 

get such a firm hold on the soll that the land gQes out of cultivatiotl':, In the case of annual and 
biennial eradication of weeds, the treatment- usually is their removal before seed formation, 
while perennial weeds are eradicated by de~p ploughing and exposure of their stems and roots 
to the severity .of the cfupate. In the United States weeds are b;ing controlled on a large scale ' 
by the use of flame thrower,s and selective herbicides. A researc,h scheme has been sanctioned 
,by the ICAR for the investigation of the cop.tro{ of weeds' by mearis of selectiv~ herbicides. 
While research is in progress for securing definite information od. weedicides, contrpl of weeds 

by mechanical. and cultUral methods should be encouraged. 

68. During the present century there have been fiv~ locust cycles during which Rajasthait, . 
Punjab, Pepsu, Saurashtra, Kutch, ap.d parts of Bombay State have witnessed' large scale' 
invasions which often resulted in considerable damage. The permanent homes of locusts lie 
in extensive belts of Mrica and countries of the Middle East. Locusts not only attack 
agricultural crops, but also forests and in faG! any green vegetation available. ' The Government 
of India have maintained a Central Locust Organisation to fight this menace.' This organisa~ 
tion is responsible for control operations in desert areas, while the States are incharge of the 
work in their cultivated areas. A fresh locust cycle which started in the year I949~SO is still 
in progress and the> Government have .adopted necessary control measure which include spray
ing and dusting of chemicals on1aJarge scale in the breeding areas. The attacks on crops in 
cultivated areas are met by mechanical and chemical methods such as the destruction of eggs 
by exposure after ploughing, burying them in trenches, etc. To intensify the campaign aid in . . 
form of aeroplanes, helicopters and other equipmenf is being qbtained und;r. tht; TechnicaJ. 
Assistance Programme. 

69. rhe crops ';have also to b~ protected from stray cattle let loose either through c:areless~ 
ness or wilfully by unsocial el€;:ments. Such cattle when caught are impounded in cattle pounds. 
The Charges l~vied for their release are often so small that they do not act as a deterrent. To 
reduce this nuisance it is necessary that heaV,ier penaltitls be imposed and exemplary punish
ment awarded to habitual offenders.. The Cattle Tress Pass Act should be amended to secure . . 
this. Damage by wild animals to ~rops and ~ttle is another menace in certain areas. 
Organised action against them is necessary as individual action only shifts the burden on to 
other ~tivators. Destruction through gun-clubs, tr~nch pits and similar methods is the 
only solution. 

. 70 • Losse~ p. storage are also quite high. At the village letrel most of the surplus produce 
IS marketed by the farmer soon after the harvest. Village storage is not, therefore, a major 
probJem and the traditional system of storage is fairly satisfactory. It require~, however,. 
to be further studied. ' . 
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Losses are greater In the godoWDS and storage space In the assembling markets as they are 
continuously occupied ind are generally maintained in a poor condition. In their case 
preventive measurt! against 'stored grain pests such as 'fumigation, super-heating and use 
of insecticides should be adopted on a wider scal~ With the introduction of controls and 
government imports, steps' were taken by the States to construct and lease storage 

accommodation. It is understood that the Central and .State Governments have at present a 
storage capacity of about 5I lakh tons of which nearly t5lakh tons are Government owned. The 
Directorate of Storage and Inspection are responsible for the disin(ection and fumigation of the 
Central Government stocks, and also supervise the work in the case of the State civil supplies 
departments. The Civil Supply godowns are generally located }it important railheads and 
mandis where the trade also has its facilities. It would be an advantage if the Civil Supplies 

staff also actively assist in the periodical inspection and disinfecting of the godowns. 

AGRICULnmAL EDUCATION AND TlwNINo 

71. The ability of the extension service to -appreciate the difficulties of the farmers and to 
render effective assistance in resolving them are factors which will largely contribute to the 
success of the agricultural prograinme. The extension staff, particularly at the village and 
tehsil level, has to be properly. trained and equipped for this work. Provision of adequate 
teaching and training facilities for this staff is an important aspect of agricultural education. 
Another equally important but broader aspect is the education of the cultivators, so that they 
may practice scientific agriculture. 

72. The mairi defect of the extension work carried on hitherto has been its relatively 
greater reliance on propaganda rather than on actual demonstration to the cultivator under his 
field conditions. This is largely due to insufficient stress being laid in agricultural institutions 
on practical work ~d on the correlation of practice with theory. The COl)lplaint that students 
from agricultural institutions prefer jobs to private agriculture largely arises f~om this 
drawback. A trainee must be moulded physically and mentally into the practice of the 'dirty' 
hands' method, before he can be expected to demonstrate it successfully in the field~ or practice 
it himself in his c. wn cultivation. We commend the Manjri pattern of two year schools in the 
Bombay State as the best for enspring that this background is sufficiently emphasised. These are 
boarding schools, and every item of work on the farm where the . school is located has to be 
done by the .students ; servants are allowed on the farm only during1the vacation period. The 
schools have the additional advantage of being less costly and of enabling the Student to 
supplement his incople, during the school period. They supply village-level workers, and also 
offer agricultural training to sons of cultivators. Thei(drawback:is thafa student passing out 
from such a school, is not able to prosecute his studies further in an agricultutal college. 
This handicap should be removed, by exteIlding the course by one year for those who want to 
prosecute their studies further. This may necessitate a special admission ~amination for 
them by the agricultural college. 
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73. All -villa:ge-Ievel workers are trained either at agricultural scho!-,ls, or in special training 
centres. The total number of schools in the country is 38, and ten more will be st~ed during 
the Plan period. The training period in the schools generally extends from two to three years. 
W.e recommend that all existing schools should be converted into the Bombay type of school 
as .early as possible. As the full requirements of the village-level -staff cannot be met by the 
existing schools, and a large number of village level workers are immediately required for 
manning the Community Projects 30 special centres have been organised through the help of 
the Ford Foundation. The training period at these centres is only six months, as ordiriarily 
the trainees have a previous training in an agricultural school or a knowledge of practical 
agriculture. 

74. There are 22 agricultural colleges turning out annually about 1000 graduates, a large 
proportion of whom are employed by the Agricultural Departments for extension, research and 
educational work. These colle~es, even in a greater measure than the schools, suffer from the 
same complaint of insufficient stress on practical work. Recognising this drawback the 
Indian Council of Agricultural Education, recently set up by the Indian Council of Agricultural 
Research, has suggested that the course should include supervised intensive practical training 
.under rural !conditions for a period of two months 'every year. Another drawback of college 
.education lis the absence of facilities for specialisation in extension and farm management. 
tPost .. graduate .education in research only is available. The result is rthat the responsibility 
for ..extension work 'or management of farms falls on a person, -who has only' received.a 
general education in agriculture. A person would.be better qualified for service ·either 'in 
the extension or farm management branch, or in the research and teaching branch after ,he 
has intensively studied these subjects. If the agricultural college .course after graduation .is 
considered too long for these qualifications, facilities should be provided for a bias in the field 
of special interestJn the final year. 

is· :Short'practical courses for farmers of a general nature in different fields of agriculture, 
,such as compost making, pre-sowing treatment of seed, crop protection, ~tt1e feeding, etc., 

'have proved to-be of great value. They can be held on ~ch Demonstration Farm at suit::lble 
:i!1terv$. . 

AGRICULTURA -. REsEARCH 

76. Priorto the constitution of the I. C. A. R. in 1930, agricultural research was carried out 
jn .the IIndian Agricultural Research Institute atlPusa and' in.the,R~earch Institute attached 
..to-the Departments .of ,Agriculture in the various States. The Royal Commission Ion 
.Agri:m~e found that ~tlit=;re -was lack of sufficiently .close touch not only between Pusa and,the 
PrOVJllClal Departments bu~-a1so.among the provincial departments themselves'. The Indian 
CounCil. of ~~cu1tural Research was, therefore, constituted in 1930: with the .object lof 
proPloting,. gwding and coorp.ina~g agriculrural research in India. 

77· In'the course of research work a vast amount of valuable information has been obtained 
and -striking res~t.s have been achieved particularly in the field of plant breeding, utilisation of 
P1anures and fertilizers and plant protection. The use of improved varieties of seed, pre-sowing 
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treatment of seed, preparation and utilisation of compost manures, utilisation of fertilisers, etc., 
are some of the results of research which have come to form a part of an enlightened cultivator's 
agricultural practice. But the lack of a properly trained extension service has retarded this 
process. The recommendation of the G.M.F. Enquiry Committee is that such a service 
should be available throughout the country within a period of ten years, and a beginning is being 
made in connection with the Community Projects. An extension service helps to connect the 
research centre with the farmer in the field-his problems being brought to the research centre 
and new discoveries being carried to him. The absence of such a service has had its effect 
on research work also, in that the demands on research workers were not sufficiently insistent 
or pressing and tended to be unrelated to the practical needs of the cultivator. Now that the 
foundation of an extension service for India is being laid, it is of the utmost importance that for 
each soil climate and region a compendium should be prepared, for the use of the extension 
service, of the various research practices which have been sufficiently proved for immediate 
adoption by the cultivators of the region, and of those which require furher proof by trials in 
the cultivators' fields. The I.C.A.R. should actively help the States in the preparation of 
these compendiums by a financial grant, if necessary. It may be necessary to appoint a special 
officer in each State for this purpose who will work under the guidance of the Agricultural 
Commissioner. 

78. Agricultural research is of a continuing nature. New knowledge has to be gained, and 
fresh problems tackled. With this object Dr. Stewart had recommended the location of research 
and experimental stations in carefully selected centres for each crop soil-region. Unless these 
are established, or existing research centres converted to the attainment of these objeftives, 
extension work may soon come to a standstill. These stations have been of great significance 
in the agricultural development of Japan, and we consider that the establishment of such 
stations should be an important concern of the I.C.A.R. and the State Governments. 

79. The functions of the I.C.A.R. in respect of promoting, guiding and coordinating 
research work were masked to some extent by the growth of research by organisations over whose 
research programmes it had imperfect control i. e. the States, the Commodity Committees 
and the Central Research Institutes. Research work in the States may be divided into two 
categories :-

(i) schemes sponsored by the I.C.A.R. by sharing a portion of the cost, and 

(ii) schemes, the cost of which is borne entirely by the States. 

The latter category of schemes were never formally examined or considered by the I.C.A.R. 
Its annual review only related-to the schemes, the cost of which it shared. The same was the .. 
case with the programmes of the Commodity Committees which were only sent to the I.C.A.R. 
for information. The Central Research Institutes also drew up their own programmes and the 
I.C A.R. h.ld no voice either in their framing or their modification. The I.C.A.R. was thus till 
lately largely confined to the research programmes the cost of which it shared with the State 
Governments. No overall review or coordination of research under such conditions was possible. 
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80. The idea underlying the Commodity Comniittees, which between 1921 and 1949 
were established for cotton, jute, tobacco, sugarcane, oilseeds and other commercial crops, 
was that quick results could be obtained if a, Special Committee representing aU interests 
concerned with the commodity, e.g., growers, traders, processors, etc., was charged with ... the 
function of advancing research in that commodity. These expectations have been fu1fi11ed, and 
some Committees have done good work. But this exclusive attention to the problems of one 
crop led inevitably to the disregard of the problems' of other crops ~own in !he same region. 
This type of crop-wise compartmentalisation of research ,Waff discouraged by ~e 'Royal 
Commission on Agriculture in 1929 and also later by Dr; Stewart in 1946. His view was that 
the functions of Commodity Committees sh,ould be confined to problems which arise after a 
crop is grown, e.g., processing, marketing, etc. but so far as agricultural research is concerned,' 
it must comprise all crops grown on a soil; in the interest of allround agricultqral development. 
"We must start with the soil and consider it in relation to aU the crops whicl} it is asked" to 

, grow, rather than starting from tIre opposite direction involved in the widely accepted policy of 
sectionalising research into a series of crop compartments". Another drawback of the 
Commodity approach is that it involves earmarking of funds in respect of parti~ar crops, and 
prevents a balanced allotmOit of finances, according to the needs of the different crops. And 
this has ac.tually happened. Relatively much more work has been done on crops under 
Commodity Committees than on other crops like millets, wheat and rice, -though their 
importance in the national life is equally great, if not greater. 

- -
81. A logical result of the acceptance of the commodity idea would be to have Commodity 

Committees for each important crop in India. But today they are confined only to the 
commercial crops, like cotton,. jute, sugarcane, oilseeds, cocoanuts, arecanuts, tobacco anf! do 
not include important food- crops, like wheat, rice, pulses, millets, pot~toes, etc. At a later 
stage, it appeared that instead of Commodity Committees, All-India Institutes for research in 
respect of food crops should qe started, and we have all-India Research lnstitutes for rice and 
potatoes. But, as already indicated, there is considerable doubt whether crop-wise organisation 
of agricultural research is the best form of organisation ; and in some cases it is impossible. 
This may be illustrated by the example of the crops grown in the south-west comer of India • 

.:; -
This area grows valuable crops, like pepper, cashew nuts, cardamoms, cloves, lemon-grass, etc. 
A single organisation for researcn and development of these crops would lead to expeditious 
and coordinated action. Such a regional body coulq well have delegated to itself the functions 
of the I.C.A.R. A commodjty approach here is an impossibility. 

82. The Central Research Institutes are the I.A.R.!. at Delhi, the Potato Research 
Institute at Patna, and the Rice Research Institute at Cuttack. The I.A.R.I. carries out 
fundamental research but its research programme ~ not coordinated by the I.C.A.R. with the. 
research programme of the rest of the country. Apart from this drawback, the I.A.R.I. pro-. 
vides the back ground against which applied research is carried out over the rest of the country: 

83· The same cannot be said of the Potato and Rice Research Institutes. Orditlarily 
there are no fundamental problems with respect to individual crops which are unrelated to the 
~colo~raJ conwtion§ in \VI~~h they are ~rown1 and whi~h W9u1d~ ther~fo~, have ~n ~U-lqqia 



applicatioxL Even special work like cross-breeding with foreign varieties can be done in 
Research Stations, all over the country, and Central Institutes for particular crops do not appear 
to have a special advantage. Th~ir present usefulness lies in enabling research men of high 
standing to work in a well-equipped laboratory, a facility which a State might not be able to 
afford on its own. 

84. The role· of universities in promoting agricultural research is a question which needs 
attention.. Although universities are eminently suited for such research, especially of the more 
fundamental type, they have not taken it up to any significant extent in the past, owing perhaps 
to lack of funds and other causes. It is a striking fact, for example, that there is not a single chair 
of genetics in any Indian university, although breeding of plants and animals, whicn rests 
on the foundation 'Of this science, bas beel:1 in progress in the country for sev~ra1 decades. 
It is important that whatever limitations there may be in the way of the universities taking an 
appropriate part in agricultural research should be removed and the universities encouraged to 
make their contribution to research. This will benefit the universities also by bringing their 
scientific staffs into direct contact with real problems which are in urgent need of solution 
for the betterment of the vast majority of our people. 

8S. India is now embarking on a vast programme of agricultural development. It bas 
before it the ambitious target of doubling agricultural production in the next fifteen years. An 
extension service, which will cover the whole ~untry in a ten year period, has been proposed to 
be constituted. The pace of agricultural development largely depends on the speed with which 
solutions to the practical problems of the cultivators are found by research workers. The whole 
organisation of agricultural research in India will have to be geared to fulfil this task. The 
ICAR was constituted in 1929, and its work was subsequently reviewed in 1937 by Sir John 
Russell and some aspects of its in 1946 by Dr. Stewart. We feel that the stage has now been 
reached when a high level committee should examine the whole question of the organisation of 
research in India, and, in particular, the .changes that should be brought about in the existing 
Commodity Committees and Central Research Institutes and research in universities so that they 
can answer the increased demands for research that will be made upon them. As things stand 
today, the ICAR organisation has to examine a large number of schemes, and it may have to be 
considered whether some regional decentralisation could not be usefully introduced. 

86. In the meantime, we suggest that the following measures should be immediately 
adopted to remove some of the drawbacks which affect the Commodity Committees and the 
organisation of the I.C.A.R. 

(a) All schemes of the Commodity Committees should be subject to examination and 
sautiny by the same body which examines the research schemes pertaining to other aops grown 
~ that area. This would ordinarily be the Standing Scientific Committees of the LeAR. 
It would be the function of this body to suggest what other schemes should be undertaken on 
aops grown in the same region to ensure all·round agricultural development and a balanced 
growth of ~earch in that area. 

(b) Wherever any research station is working under any Commodity Committee, the same 
aWl'should abo carry out the research in respect of other aops In the area. 



(c). The i.C.A.R. should have authority to' suggest to a Commodity Committee what. 
eoord.inatecLresearch inlrespect-.of other crops grown·in the region or rotationaL- crops grown 
with. the main. commodity'should be undertaken by it. 

In order lhat the I.c.A.R. may. be. enabled to, discharge.Jts statutory duty, of caordinating. 
all agricultural research in the country, it should be ,in a position: 

(a) to review all research work done in the country. All research programmes, whether 
oftlie Coinmodity Committees, State Governments, or Central Institutes, shduld'be sent to this 
body for scrutiny and approval. .Approprlim~ dates coUld be specified for the receipt' of tHese
programmes, so that all.programmes are received at a time and considered'together; 

(b); to undehake. a detailed.. examination df all. research prdgrammes received.. The 
I.C.A-R. today tries, to discharge. this d.uty through Scientific Committees, which meet for a 
few days JUSt before the annual meeting of the Advisory Board and th~· (ioverning Body .. 
Such a procedure do~ not permit a detailed and proper examination. We suggesrthat these 
bodies should meet more. frequently:. and at least twice a year, once for examining the schemes 
received by the I.C.A.R. and once for assessing their progress. These meetings should allow 
sufficient time for a proper examination o£ these schemes ; 

(c) to take an ovetall view of research in the country as a whole, assess the result of the past 
ye&!'S' working and indicate- the direction' of future research. 

The Res~ch Board. which; has been recently constituted by the lCAR is expected to 
perfonn this, function. h. m.ust consist ot: top,.ranking, agricultural scientists in the country 
onrwhom would fall the ultimate responsibility of guiding and coordinating research in the 
country. 

(d) to initiate research into utilisation of agricultural. products which today go to waste-. 
Such utilisation has an important bearing on' the agricultural· economy and no' work in this 
direction has so far been' done. 

87 .. A matter which we would like to emphasise, particularly, in connection. with the 
research programmes in the States, is the need: to associate representatives of progressive 
cultivatorSt traders and processors with the drawing up of annual research programmes and 
their evaluation. Though many. of the problems of cultivators will be brought up by the 
extension service; such association will provide a more direct opportunity for the inclusion in 
the research programmes ofinatters which. directlY'interest them. 

88. The conditions of emplo~ent of the research workers is an important factor in 
detenninlng the quality and quantity of the work done. In this respect the research workers 
employed' in- the projects spoAsored by all India organisations, such as the I.C.A R. or 
Commodity C?mmittees; suffer' from the handicap' that-their tenure- is temporary- 8S' the 
schemes on-Which they work are-sanctioned1for limited periods. Although it may be argued that 
~ research worker' is a~y seldom ~hrown out' of employment, the feeling of insecurity 
18. always- there. This-needs tOI be", ~mt)ved and the research services, brought more in line 
Wlth -other permanent services under the Oovernment. As far as the. human element in 
research. ~ concem~d" the imPOItUlt I'te-r~qttisites for. the production of satisfactory results 
are stability of semce and. congenial conditions of work and proper guidance and. direction. 



CliAPTER XIX 

ANIMAL HUSBANDRY 

According to the 19St livestock census there are ISO million cattle and 431l1i1lion bl11fa1oei 
in the country. Bullocks are the principal motive power available for agricultural operations .. 
To a large number of people who are vegetarians, milk and milk products constitute the main 
source of animal protein. The importance of livestock to the economy of the nation. can. be 
judged by the fact that their annual contribution to the gross national income has been estimated. 
at about Rs. 1,000 crores. This excludes. the ·value of the animal power for. draft purposes in 
agriculture and transport. 

2. The total bovine population' of undivided India as ascertained at the quinquennialcens\lS! 
from 1920 onwards is as under;-

Year Number in millions Variation taking 1920 as 
the basis 

1920 145'8 100 
1925 ISI'O' 104: 
1930 154'6 106 
193' • .. 153'7 lOS 
1940 147'7 101 
1945 144'5 99-

The:figures for the 19So census which relate to the Ibdjan Unien have not been. 
included in the above table as these cannot be compared with the previous figures which are fM 
undivided India. 

3. It will be seen from the above figures that the variation is slight, the maximum being 
6 per cent. The small variation may be accounted for by marginal errors and it. may bc:said. 
that the cattle. population of India is tending to be stationary. What is the relation. of this: 
population to the country's resources and requirements? It is estimated that the quantityrof 
fodder available is about 78 per cent of requirements while the available concentrates and feeds. 
would suffice only for about 28 per cent of the cattle. As concentrates are usually given onlJ tllJ 

animals which are heavily-worked either for milk or draft purposes, it can _ be- said that twO' 

thirds of the. cattle can be maintained in a fair condition on the existing fodder !-ttd feed 
resources .. 

4. The overall estimates made by the Cattle Utilisation Committee show that" about 10' 

per cent of the cattle population or roughly II.4 million adults are unserviceable. or unproduc
tive. These estimates relate to the country as a whole, and the position varies in different 
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zones. A study of the 1951 census figures shows that the ratio of dry and other cows which 
are not in milk with those in milk differs very considerably. While in Madras, Mysore, Orissa, 
Bihar and Travancore and Cochin there are more than 200 dry covvs for every 100 milk cows 
over three years of age, the number declines in Madhya Pradesh and Uttar Pradesh to about 
ISO and it is as low as 75 in the Punjab. The figures indicate that in the rice belt and the south 
a comparatively larger number of unproductive cows are maintained. The normal ratio of dry 
animals to those in milk should-be I to ~, and the high ratio in the above regions imposes an 

I avoidable strain on t!:te country's resources. Measures for upgrading the cattle and 
removing useless and inefficient animals to Gosadans should, therefore, receive high priority 
in these areas. 

s. As regards requirements of bullock power for cultivation and draft purposes 
calculations made on a basis suggested by Dr. Bums indicate that· irl U. P. and Bihar there is 
a surplus of about 4 million bull()cks ; but while some-farmers with small holdings maintain 
bullocks which are not fully utilised, in certain areas of these States there is a shortage of bullock 
power. It would not be correct to assume that there is surplus bullock power in each and 
every State. For instance, in Pepsu and Punjab the number available is just adequate to 
meet the needs. But the efficiency of draft cattle is low and, according to Dr. Burns, could be 
increased by 60 per cent for the country as a whole. 

6. To s~ up, the available feeds cannot adequately sustain the existing bovine popula
tion. While there is a deficiency of good milch cows and working bullocks there exists a 
surplus of useless or inefficient animals ; and this surplus, pressing upon the scanty fodder 
and feed resources, is an obstacle to making good the deficit. 

7. The improvement of cattle involves, firstly, the selection of high class animals which 
( are to be found mixed up in India's vast cattle population and their utilisation for up-grading 
the large number of non-descript cattle; and secondly, provision for these of an adequate 
quantity of well-balanced feed, protection against diseases and efficient management. 

Work on cattle improvement has been gone by the Government, by cattle breeders and by 
charitable agencies. Among the well-defined breeds in India there are three broad divisions, 
viz., milch, draft and dual purpose breeds. Recent investigations have indicated that some 
of the draft breeds are potentially capable of yielding more milk and this capacity can be 
developed by proper methods of br~eding and management. There is thus a .. possibility of 

! most of the breeds of Indian cattle being developed eventUally into dual purpose animals and 
this is the prime objective of the breeding policy of the Governn:lent of India. 

The "buffalo "p'opUlation in India consists of several indigenous breeds, but not 'much 
concentrated work has yet been done on their improvement. The development of buffaloes 
has now been. included in the key-village scheme discussed later in the chapter. 

8. Approximately 750 farm-bred bulls of known pedigree are distributed annually by the 
government hi different States for developing draft as well as milch breeds. Besides, there are 
approved bulls b~longing to private cattle owners. But the existing number of approved bulls 



meets less than Cl .. 5 per cent of the total requirements of the country. The distribution is 
defective in that there is no concentration of effort with the ob;ect of achieving sustained 
results.. In the absence of arrangements to castrate. or remove the inferior bulls before a 
pedigree bull is located in an area" .the progeny 01' the pedigree bulls hav.! access to scrubs 
which nullifies the efficiency achieved in the first generation. A programme of cattle improve
ment should, therefore, include arrangements for the production and use of an adequate number 
of superior bulls of known parentag~ and productivity and the elimination of inferior and 
unapproved bulls. 

9. This work is proposed to be taken up at 6~_ ~ntres unde~' the key-village scheme ouring 
the period of the Plan. Each centre will consist of three or four villages having altogeth er about 
500 cows over three years_of age. In these areas breeding w.Jl be strictly controlled and 
confined to three or four_superior bulls_special1y marked_out_and maintained_by the farmers for 
the purpose. Th: unapproved bulls will be removed or castrated. Other essential features 
of cattle development, namely, maintenance of recotds of pedigrees and milk production, 
feeding and disease control, will receive full attention at every ~ centre. The technique of 
artificial insemination will also be utilised in these areas as it will accelerate progress and 
reduce the requirements of bulls. 'About ISO ariificial ins~tion centres at the rate of one' 
per four key villages are proposed to be establishe~, during the peFiod of the PIan. 

10. The key villages are thus almost sitnpar tq the seed multiplication farms. During 
1951-52, a beginning was made by-the sanctioning of 94 artificial insemination centres 

-with 196 key villages around them. So far 60 artificial centres and 150 key villages ha¥e 
6taned work and arrangements are in progress for the rest. The targets for the establish
ment of key villages, artificial insemirlation centres and bull_ rearingJarms _under_the key 
village sclleme during the course of four years are given below :-

Year 
Number Progres'f Number Progres- Number Progres-
of key sive of A. I. sive of bull sive 
villages total centres "total tearing total 

farms· 

196 .... 94 .. .. -206 -402. 24 lIS -94 496 16 134 12, 12, 
104 600 16 150 100 225 

When in. full swing this scheme is.expected to produce about 60,000 bulls per year. Each 
Community Project will have Pn artificialjnsemination centre at a convenient place with four 
key villages attached theretq. It would also be an adv.mtage to locate ~ome of the key villages 
in the suburban areas aro~d the important cities, where development of dairy farming 
has been recommended. 

-



II. The-success of thc_key ___ village scheme. largely: depeJida upon' the measure of pliliI1t: 
support thatitJnvokes. Selection of onl}! ~. class: ~:-mming fidm. Strains· which' have 

, proved their valuepd are:suitableto the tractlS the mrlstllrlpnttUlJ: facto.cforthe success of the 
scheme as. it will be difficult to.retain. the confidence. of the villagers if in. the. initial· stages-iU=
chosen bulls give poor results.. The e1fecat.of suchimista~Cl:ma.,. be:aggrnvated through artifi
cial insemination centreS. Sufficient: SURerviso~ andt exper:n stafti hai been included in the' 
scheme to reduce such· mistakes to· the minimum A;. proP"' administratioJll a,pd technicall 
organisation consisting of one Veterinary Assistant Surgeon, one Milk Recomer and, ~ 
Stockmen has been provided for every centre. They would assist the villagers in implementing 

the programme. 

12. The improvement of common grazing grourlds, the growing of fodder aops in suit
aflfe rotations, the-preservatians of~DSoon grass; die use of hitherto untapped fodder 
resources, etc. are matters- which would- receiver due attention iii tHe selected villages. 
Demonstrations under village conditioIlS" are- essential' as- conditions on Government Farms 
are nor alwayS' similar w-those in~the villages; 

13. To fatilitate'the- casmn:iOlI' of scrub buUs- antf die pron:aio~ of' anfma[q against con
tagious diseases legislation will have to be iitttodhcect: The States of Assam, Bombay~ 
Madhya Pradesh~ Madras, OriSsa, PUnjaB, w~ B~. Kashmir, MJSOre, Ajmer, Delhi 

and Himachaf Pradesh have passed the Controlof.' Contagious Diseases. Act. while. Bombay,. 
l\-ladhya Prad<:.ih, Mac!ras, Travancore COchin and Delhi have passed the Livestock 
Improvement Act. Orissa and Coorg lnv~ the.~entAct under considera
tion. It is essential that the other States. should 'adopt. tlle:= two·Acts as early as. possible .. 

GoSADAN' SQW.\B: 

14- The problem:of unproductive cattl;and its impact on:the economy of the counuy has 
already beenIef.erred. to. ~ugh.the avaiJabiUty o£fodd.er and feed. will increase to a certain 

extent as' targets" of additional production,. particularly' food grains!' are realised, the benefit 
derived would no~ be of much consequence as the per capita increase would be insignificant. 

Alal-nutrition is to a great extent responsible for the disproportionately large number of dry 
.... .. • t 

: animals •• The census returns show that out of a totaltof 48 million. cows over three years of 

age as many as 28 million are dry. The removal of useless cattle ta areas of natural grazing or 

tracts where fodder supply is not being utilised has, there{ore, been accorded a high priority 
in:the:Plan..for livestock.ckve1opment , The-PJan,intbis cmlD'C'mOQ provides. foIt establishing 
16aGo.sadans.ata.costafiabout.Rs .. 9-']'1akhs_ Under this-sdleme, an old· infirm and! useless 
cattle will be segregated and sent tQ. Gosadans.1ocated· in wastelimd~ -in forests· amt other-out

of-tlie-way places where cattle-grazing facilities·~ which- have" not" hitherta been utiUsed. 
The male stock will be castrated. The remains of the dead animals such as hides, slilils; liorns, 
hoofs etc., wiUbe fully utilised by setting up a smaIf tann~ at.each.centre.. 



is. The following programme ~ envisaged during the period of the Plan under the 

Gosadan scheme : 

Numberot Progressiv~ 
Year new total 

Gosadans 

195~53 35 3i 
1953-54 • -. 75 110 

1954-$Y • • • - l '. ~ .- 50 160 
1955rS& • , . .. NIL. 160 

Each Gosadan will maintain about 2,000 cattle. In 1952-53, therefore" the Gosadans1 
will reII10ve from the improvement areas 70,000 animals, in J953~4 220,000 and in 1954-5S 
320,000. In removing cattle, preference will have to be given to areas of intensive cattle 
improvement, tha~ is, key villages. surpius cattle from the key. villages will, therefo~. be. 
sent to- the GosatIans in the- first instance. 

These measures by the States will, however, touch only the fringe of the problem. Tv 
is considered that. this movement should receive wide public support especially from charitable 
institutions like the Pinjrapo.les and Gfl,USl}alas • 

. 

~ FODDER AND FEED PRoBl.£M. 
, \ oil 1t 

16. An important aspect of livestock improvement is the proper feeding and management 
of the animals. The effects of better breeding ani be largely negatived if the animals are not 
properly fed and looked after. Some expertS think that feeding alone can bring about an 
Increase of 30 per cent in the milk production of cows. The supply of green fodder so 
neccessary for the healt\ly upk~ of cattle and milch cows is not only meagr~ but erratic. 
In orderto'improve the supplYj!'eguminous fodders such as lucerne, berseem, cow peas}o field 
peas, etc. should: be introduced in crop rotations in irrigated areas. This practice will.give: 
nutritious, fodder and will also help to increase soil fertility. The possibilities. of kudzu. wine: 
and' clovers etc., should be explored. Kudzu can be successfully grown on steep slopes.iII;. 
regions of good rainfall both-for grazing purposes. and fOl: checking soil erosion,. while clovers. 
can' be used for improving- the pastures wherever irrigation facilities are available.. In. improv.edl 
pastures there- must be an· ~phasis on rotational grazing and' wherever feasible pasturesr 
should be seeded1 with· napier ~s. In the valle.ys of the foot hills, where $Urplu.. ~ isl 
available after the monsoon, the possiQilities of hay making should .be. explored.. 

To begin with, action on the lines suggested above may be attempted in O>mmuniiy 
Yroject and key villilge areas~ There is also considerable scope for research on fodder crops 
and in the possibility of ~lving schemes for the supply of green fodder for the greater part 01 
the year. In addition, res~, on·feeds like mango-seed-kernel andjaman seed, etc, sBoula 
be continued: 



DISEASB CONTROL 

J,.7. The benefits of improved breeds "and better .feeding are often obscured by the cattle 
falling a 'Prey to epidemics. Besides causing a large number of deaths contagious and other 
diseases, reduce the vitality and the working efficiency of the animals considerably. The 
common animal diseases are rinderpest, haemorrhagic septicaemia, black quarter and anthrax. 
Of all tlIe diseases that, affect Indian cattle, rinderpest'is the most important and is responsible 
for about 60 per cent of the total mortalitY.. T,pe G<;>verllJllent.of Iqdia have, for some time 
past, been examining a scheme for the eradication ~f rinderpest by large. scale vaccinati_on with 
the newl) evolved lapinised vaccine. A sum of Rs. IS' 7 lakhs has been provided in the Plan 
to initiate this work. 

18. It is also necessary that every State should have adequate facilities for the protective . 
treatment of cattle. At present ... there are about 2,000 veterinary dispensaries in the country. 
The Plan prov~des for expansion of these Jacilities and during the next five years the total 
number is likely to go up to about 2640. This, would mean an increase of 32 per cent over, 
the existing number. The phasing of the programme is as under;-

Part A States 
Part B States 
Part eStates 

Veterinary Dispensaries of State and Local Bodies 

1950-51 1951-52 1952-53 

• 

• • 

TOTAL 

POULTRY 

1955-56 

1773 
806 
101 

19. Poultry keeping is an important subsidiary industry of the poorer classes in the rural 
areas, and can be a useful source of income to them. Eggs are a very valuable food and the 
population would benefit by increased consumption of them. The number of poultry in the 
country -is estimated at about 10 million, but the ordinary village hen is generally undersized 
and lays only about So under-sized eggs in a year. Breeds like white Leghorn, Rhode Island 
Red, and Black Minorca may improve both the number and the size of the eggs. The Indian 

f 

Veterinary Research Institute by a process of selective breeding has evolved an Indian strain 
which would step up the yield by about 100 per cent. This strain should be tested ill the field 
under different soil and climatic conditions. One serious handicap of poultry farming has 
been the extreme susceptibility of poultry -in this country to Ranikhet disease, but an effective 
vaccine has.. been recently brought out .and the prospe(;tS of poultry raising appear to be now 
more favourable. Th~ State Governments have provided a sum of Rs. 25' IS lakhs during the 

. fiyc year period for encouraging poultry farming. Selective breeding and proper development 
of pOUltry h"ve also been included as a part of the key village scheme. It is hoped that in areas 
of intensive cultivation and in COmmunity Projects afeas necessary facilities will be offered 
\0 the cu1.ivators. 



1N'IRAt HUSBAND1! 

SHEEP AND WOOL 

20. The thirty nine million sheep of the Indian Union constitute an important source 
of wool and meat for the country. On an average, about 55 million pounds of wool are 
produced per year and about 31.6 million pounds of wool worth ~about Rs. 43 -crores are 

• exported from India mainly to the U.K. and U.sA. Rajasthan alone accounts for nearly one 
third of the total production. The woollocaUy available is supplemented by about I~ million 
pounds of fine wool, wh~ch is obtained mainly from Tibet. The average yield of wool per 
sheep is two pounds wh;ch is very low. The quantity as well as the quality of the wool of 
the 'ocal sheep can be improved very considerably. For this purpose a plan of regional 
development has been drawn up by the I.C.A.R. Three regional centres will be established in 
important wool producing areas, viz., the U. P. or Punjab hills, Rajasthan, and the Deccan 
Plateau and the quality of the sheep improved by selective breeding in the plains and cross 
breeding with the Merino breed in the hills. 

VBTERINARY EDUCATION AND ltEsEARCII 
• 

21. There are at present nine Veterinary Colleges in the country with an output of 275 
graduates. In addition to these colleges, the Government of India maintain the Indian Veteri
nary Research Insititute for post graduate training at Izatnagar, with a sub-station at Muktesar, 
U.P. During 1949-50, 7S Students were enrolled and diplomas were awarded to 69 success
ful candidates. 

In the Five Year Plan a sum of Rs. 84'43 lakhs has been provided for Veterinary educa
tion and training. Ninety-two per cent of this will be utilised in Part A States for the expansion 
of training facilities for veterinary graduates and stockmen. In addition, village level workers 
will also be trained in giving first aid to cattle. 

The existing facilities at the colleges for higher st,udies are adequate, but difficulties are 
being experienced by some colleges in obtaining qualified teachers and research workers, 
especially in the fields of anatomy, surgery and physiology. It may be desirable for some 
teachers from the colleges to be sent abroad to acquire further training. 

22. The total expenditure of the prograIn!l1e provides for livestock and animal husbandry 
schemes amounts)o Rs. 1432' S2-lakhs-the details~of which are given below:-

Ca) Central Govemment
Key village schemes " 
Gosadan. • • 
Rinderpest • • 
Other Schemes • 

• 
• 
• 

(6) State Govemments schemes
Part A States • 
Part B States • 
Part C Stat~s • • 

• 

• 
• 

• 
• 

• • 

• 

• 
• 

TOTAL 

(Rs. in-Iakhs) 

293·53 
97"15 
15'70 
5"64 ,..... -

412'02 

754'3 
194'6 
71'6 

TOTAL 1020'5 

GRAlil> TOTAL 1432'52 



CHAPTER XX 
. 

DAIRYING AND HORTICULTURE . 
,Por a ,country like India with a large vegetarian population, milk is a very important food. 

Despite this fact and the large number of milch animals in India, dairying is in a backward 
'condition, and has not received the attention it deserves. Poor quality cattle, -insufficiency 'of 
ifeeos nnd fodder, high-incidence of disease and lack of organised production, improper hantlling 
·df milk ruta milk products are 'prooleins requiring urgent attention. The improvement of cattle 
depends primarily upon a proper policy and programme for 'breeding and feeffing. 'The 
measures necessary in this connection i:e., schemes for key villages, Gosadans, artificial insemi
nation and use of oil cakes as ca~le feed etc. have been indicated earlier. 

2. The average yield of milk per cow in India is)J,13 pounds which is about the lowest 
of any CQuntry in the world. The highest yield is 8,000" pounds in the Netherlands followed 
by 7,000 pounds in Australia, 6,000 in Sweden and a little more than 5,000 pounds in the United 
States of America. The low average IproQ.uction per animal is responsible for the over-all loW 
production in the country. 

3. 'Out of about 193 million cattle and buffaloes in the Indian Union, 70 million or about 
36 per cent. are milch animals i.e., females over 3 years. Though buffaloes 'form only 30 per 
cent of the milch animals, they account for 54 per cent of the milk compared with 42 per cent 
yielded by the cows. This is due to the fact'that a buffalo yields on an average 1,IOl pounds 
of'll1ilk per annum and a cow only 4I3 pounds. Besides, buffalo milk is richer in fat and 
1generally 'contains '6' 5 to 7 per cent fat as compared to 4 to 5 per cent lin the case of ' caw's 
rtnilk. If'milk were the only consideration, buffaloe3 'would appear to be more useful tthan 
cows. The cow, however, has 'the advantage as its progeny ~o provides 'the motive powcJ." 
Ifor .cultivation. 

4· According to the I951 cattle census, the average per capita consumption 
of milk and milk products works out at 5·5 ounces, which .comes to about 2·5 chhataks or 
Ith of a seer. per day. The consumption of milk and milk products, however, varies consider .. 
ably ~,:different parts of the country. It is as high as I6'89 ounces in the1Punjab and I5"72 
ounces in Rajasthan, while in 'Or~sa it is 2'64 ounces only. Except Punjab and Rajasthan 
all the major States are deficient in milk consumption -by the standard of 10 ounces per day 
recommended by nutrition experts. 

5· The gross annual milk production in I945 was estimated at 2I' 42 million tons, of which 
I4 . 5 million tons only were marketable, the balance being either fed to t:alves or retained for 
home consumption. The production of milk in villages is' on a small scale and scattered. 
The average daily ,production per villag~ as given in the Report on the Marketing of Milk in 
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!the lndian ,Union'is only 2'S maunds. anere-are, "howevtr, some C milk pockets" or areas of 

concentntted milk production:in1he:States of Bombay, Unar"Pradesh, Bihar, Madhya Pradesh 
and :Saurashtra '-Vhere lIarge quantities '"Of surplus milk are available during the 'flush season. 
'Except in Bombay 'State, "Where 'niilk;is Tailed from Anand to -Bombay city, surplus milk in 
other -milk pockets distant;from ~ "centres is generally utilised for the manufacture of 
ghee and khoa. !furen "though 9S -per t:ent of the milch cattle are found in the rural areas where 

'86 per cent of the people reside, the effective demand for milk and milk products .is found.in 

urban markets. 

6. 'The supply of milk to urban areas is unsatisfactoQ' both in quantity and quality.. 
This is due to lack of organIsed production in the surrounding villages, difficulties of.t~port, 
production of milk ,in 'urban areas "UIlder-insanitary conditions and at high prices and its 
distribution !by a 'host'of -middlemen. It 'is estimated that at pres~nt 60 to 70 per cent of 
the fluid milk reqUirements ·of the "1lfban areas is derived from cattle maintained within the 
municipal ilimits. 'These ,cattle arc -generally kept in insanitary and congested conditions 
which affect their health, milk performance and breeding capacity. They are aIso.a source of 
"nuisance to 'the surrounding residential area. A majority of these animals when they become 
dry are sent 'to the slaughter house. Maintaining cattle'in this. manner is uneconomic and is .a 
drain onthe cattle wealth ut'the counn:y. The remaining 30 to 40 per cent.ofthe urban .milk 

. suPPly is derived from ViIIages situated within 30 miles of the urban areas. The trade is in the 
~hands of milk vendors whose methods of handling and transporting milk are neither efficient 
nor sanitary. A;few rpjnjrapo7es, 'Gaushdlas and Co-operatives are engaged in daiO' fanning 
for "the supply, Of milk Ito atban -areas. 'They, however, meet only a fraction of the total 
demand. There were,a1so .aOOut'7S -dairy$.ums >in the :Indian Union in 1949, most of which 
. belon,ged to ·we Milimry ,and Civil .Departments 'of ~vernments. 

7. Urban.consumers pay a .high price ;for.milk although rit ds of -poor ,quality. Accadl
ing to a recent survey the l'etail milk ,price .is higher in India.than .in any . other ,important 
country. The high level of prices is principally due _to shortage .of supply. Measures for 
ina-easing milk production have" therefore" to be accorded the .highest .priorUy, .especially as 
'the .per capita consumption is much below what is desiIable from a nutritional staruWoint. 
!proper arrangements are also necessary for the collection" transportation and distribution 
of milk. The woik staned in nmn areas surrounding towns like Poona and Delhi for organis
ing.milk production ana Wstnoution on a cooperative basis bas shown good results. The 
supply ofniilk to'Foona'haslleen increased in'the course of about two and a h31fyears from 332 
'lbs. to 8,240 lbs.;per day. .A 'sum (of Rs. 21akhs was spent on purchasing good class animals 
,and an artificlal insemination -suh<euttc:has been !Started in the ·suburban 'area. Feeds and 
concentrates. are purchased wholesalerresulting in a saving of.zo'to'2S per cent. 'The'quality 
of .the.milk is tested.in .~e villages .before collection and arrangements 11l3de for transporting 
it to the cities. The scheme has also benefited ·the consumers as -they are able to get milk-of 
good quality at reasonable ntes. All this.bas been ,brought about at quite a small cost. The 
experience gained at Poona and other cities indicates the future pattern of development. It 
is, however, clear that in any scheme of.mban milk supply the emphasis-will,have tObe laid I 

on increasing production.in suburban areas, gradually shifting the ·cattle from the urban 
centres, and adopting strong measures of qualitY control 
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8. The State Plans include 27 schemes for dairying and ~ supply. They are estimated 
to cost ru. i 81 ' 0 lakhs. The expenditure of Part 'A' States has been put at Rs. 770·3 ~J 
Part C B ' States-Rs. 3.3 lakhs and Part C C ' States-Rs. 7' 41akhS. 'Among Part ' A ' States 
Bombay has provided for the largest sum 'liz. about Rs. 6 crares or 77 per cent of the total 
expenditure. This amount is proposed to be utilised for the supply of milk to the cities of 
Poona, Hubli and Ahmedabad. The West Bengal Government have earmarked a sum of Rs. 
SO lakhs for the removal of dairy cattle from Calcutta to t1i~ adjacent farm at Haringhat and also 
for the supply of standardised milk to Calcutta proper. 

9. The provision made in the Plan for milk supply schemes is inadequate except in 
Bombay. Even though the problems of a few cities may be tackled through the schemes 
envisaged in the Plan, many of the important towns and cities will not get any benefit., The 
problem cannot, however, be solved by government initiative ~ alone. Better results may 
be had if the work of improving the milk supply is- taken up jointly by the States, the 
MuniCipal Committees, the 'local Pinjrapoles and Gaushalas ,and producers' co-operatives. 

10. We, therefore, suggest that a Milk Board be set up for each urban area. It should 
Jibe a statutory body with a paid executive, consisting of representatives of producers; distribu
tors, consumers, municipalities, health authorities and the State Government. A Milk Plan 
for the area would be drawn up by the Board after careful survey of needs. All matters relating 
to import, hancll.ing 'and distribution, quality control and prices of milk and milk products 
should be dealt with by the Board, which would also be responsible for organising production 
in the suburban and urban areas through a co-operative. The Plan would include removal 

" of cattle from urban areas, a measure highly desirable both from the standpoint of plllbUc health 
and the conservation of the cattle-wealth of the country. The dislodged cattle and theu 
owners may be rehabilitated by providing facilities for settling them in villages around the cities. 
The Co-operative would supply-cattle fodder, feed and other requisites: would provide loans 
to the members for buying cattle, and would arrange for collection of the milk. The society 
would also look after the distribution of milk in the town either through its own depots or 
through licensed private milk vendoJS or agents. The financial assistance needed by the Milk 
"Board atld the co-operatives should be' provided by the Government, the municipal 
committee and the co-operative bank. As the scheme would popularise mixed farming in 
isuburban areas.it should qualify for assistance under the Gro~ More Food Campaign. We 
also suggest that some of die key village centres may be loca~ed in areas surrounding t1le cities 
as thej.ncreased supply'ofmilk':obtained:as a"resulfofJmprQved breeding and management Will 
find a ready market in these urban centres. While these steps are being taken to augment 
supplies, the machinery employed for licensing, sampling, and testing would be strengthened 
by the Board and prosecutions hastened against the un-social elements who adulterate milk. 
The standards now in force in different urban areas in regard to the quality of ~ and mi1k: 
products will have also to be examined and revised wherever necessary. 

I I. As regards rural areas, improvement in milk yield would come about mostly by the 
'better br~eding contemplated through the key village scheme and by arranging better fodders 
and feeds. By achieving a target of. food productiQn of 7'· 6 mUllon tons the fodder av~billty 
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would increase to the extent of about 14 million toos. Allowing for wastage etc. about 10 

million tons of fodder wduld be available for consumption by the cattle. The problem 
of milk production and its greater use in rural areas is thus closely related to the overall rise in 
agricultural production and standards of living. There is, however considerable scope for 
improving the production of ghee as its sale will bring additional income to the fanner and 
the use of its by-product, namely, butter milk will enrich his diet. 

HORTICUL11JRE 

12. Fruit and vegetables, like milk, can be a very useful element in the diet of the people. 
Although exact statistics are not available, the area under horticultural crops amounts to about 
4 million acres, i.e., about 3 million acres under fruit and I million acres under vegetables, which 
roughly means a little over one per cent of the total cropped area. 

13. The production of fruit is estimated at about 6 million tons and that _of vegetables 
at about 4 million toos. Allowing for wastage of about 2S per cent in the case of fruit, this 
production would permit of consumption of only about I. S oz. per head per day and in the case 
of vegetables even less. According to nutrition experts 3 ozs. of fruit and 10 ozs. of vegetables 
per day are required for a balanced diet. There, is, therefore, wide scope and need for 
increasing the production and consumption of fruit and vegetables. This can be achieved 
partly by increasing the area devoted to their cultivation and partly by adopting improved 
agricultural practices to get increased yields from the existing area. A substantial increase in 
production per acre c:m be brought about by removing some of the existing defects of fruit 
and vegetable-growing in this country e.g., haphazard lay-out of the gardens, employment of 
inferior seeds and varieties, absence of regular pruning, training, and weeding, indequate 
measures against insect-pests and diseases, lack of credit facilities and of arrangements for 
grading, packing, and marketing, and lastly want of readily available means of conserving the 
surplus by cold storage and preservation so as to prevent a glut in the market at the height of 
the season. 

14. The State plans envisage a total e.~nditure of Rs. 121·22 lakhs on schemes relating 
to horticulture. Part A States accourit for about 90 per cent of this expenditure. The 
Schemes are of a· varied nature, such as, research on fruits and vegetables, multiplication or 
vegetable seeds, supply of nursery plants, extension of the area under potatoes, etc. 

IS. For the further development of horticulture special consideration should be given 
to the following measures :-

(i) Fruit growers in the principal fruit-growing regions should be assisted to organise 
themselves on cooperative lines for raising nursery plants, controlling pests 
and diseases, and for marketing fruit and fruit products. 

(ii) Suburban belts around large . towns should be developed for raiSing fruit and 
vegetables and the growers organised on a cooperative basis, especially for the 
purpose of marketing their produce. . Steps should also be taken to popu1arise 
kitchen gardening in urban areas by supplying seeds ·and plants and technical 
advice. 
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(iii) The preservation of fruit and vegetables, which has been, started on a small scale, 
should be expanded on modern lines. There ~are at present 467 factories with 
a total output of 10,000 tons valued at Rs. 1·63 crores. This is less than '02 

per cent of the total produce. Research on modem and indigenous methods 
of fruit preservation should receive increasing attention at the hands of the 
Central and State Governments. 

16. The Governments of some countries besides providing facilities for research~ give 
assistance and encouragement to fruit and vegetable preservation in the following ways :-

(i) sugar for fruit preservation is supplied at the world market rate, 

(ii) the import of machinery and other essentials is allowed either duty free or at 
coDcessional rates, Jind 

(iii) concessions are granted in freight rates for transport of raw materials to the canning 
factories and of the finished products from the canning factories to the centres 
of consumption of the ports. 

With the development of horticulture the adoption of similar measures in this country 
for encouraging the preservation of fruit and vegetables will have to be considered. At a later 
stage it may be desirable to make available cold storage facilities at important markets and 
refrigerated railway wagons for transportation of horticultural produce. 

17. The suggestion has also been made that a Fruit and Vegetable Development Board 
should be established in the Food and Agriculture Ministry which should be responsible for 
developing the industry on a country-wide basis by enforcing quality standards, supervising 
research, maintaining statistics and giving technical advice to States which need it. This 
suggestion deserves consideration. 



CHAPTER XXI 

FORESTS 

Forests playa vital role in India's economy. They are an important source of fuel and 
also of raw materials, such as. timber, bamboos, lac, gum, katha, useful for domestic, industrial 
and agricultural purposes. They also provide materials for defence and mmmunications 
as well as grazing for cattle. Forests help in the conservation of soil fertility and play an • 
impertant part in the maintenance of the water regime of the land. The organic matter they 
yield improves the tilth and increases the water holding capacity of the soil thereby reducing 
the run-off. The presence of vegetation acts as a physical check to the velocity of the run-off 
and reduces its soil carrying capacity. Thus forests protect the hilly areas against excessive 
soil erosion. Similarly, they protect fiat lands against dessication and erosion caused by winds. 
They exert a beneficial influence on the growth of agricultural crops and on the climate of the 
region in which they exist. 

FOREST AREAs 

2. Accurate statistics regarding the area under forests are not available. "Indian Forest 
Statistics" puts the area under forests in 1949-50 at 147'7 million acres (230,789 sq. miles) i.e. 
18 per cent of the total land area as detailed in appendix I. This figure includes a considerable 
area of unwooded waste land, but no account is taken of tree lands, and there are gaps in 
coverage in respect of many States. On the whole, however, it is reas~nable to assume that 
the area under forests constitutes about 20 per cent of the total land area. 

3. Compared with most other countries this is a low proportion. The Forest Policy 
Resolution of May 12, 1952, suggests that "India as a whole should aim at muntaining one
third -of its total land area under forests. As an insurance against denudation a much larger 
percentage of the land, about 60 per c~nt, should be kept under forests for their protective 
functions in the Himalayas, the Deccan and other mountainous tracts liable to erosion. In 
the Plains, where the ground is fiat and erosion is normally not a serious factor, the propJrtion 
to be attained should be placed at 20 per cent ; and in view of the pressure of agriculture, 
efforts at the extension of tree lands should be concentrated on river banks and other convenient 
places not suitable for agriculture". The gap between the aim outlined in this resolution and 
estimates of the area now under forests is very large. Further, the forests are confined mainly 
to the Himalayas, the Vindhyas and the Deccan ; the Indo-Gangetic basin has been left almost 
bare. A planned extension of regular forests would be subject to the availability of adequate 
waste areas and the demands made thereon for agricultural expansion to meet the needs of the 
ever increasing population. We suggest that an immediate reconnaissance survey be made of 
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waste land with a view to evolving a system of balanced and complementary land use. We 
further recommend two-fold measures, namely:-

(I) for each State, the proportion of the area that ought ,to be under forests should be 
clearly indicated by the Central Board Qf Forestry, keeping in view the principle 
of proper land-use, the nature of the terrain and the national needs. Deforestation 
may be allowed for the extension of permanent agriculture only where the area 
.under forests is above this proportion or where some equiValent area can bo 

affqrested ; and 

(2) the area under forests should be steadily extended over waste lands considered 
suitable for the purpose., 

4. The eXtension of the area under regular forests would necessarily constitute a long
term plan. Considerable improvement can, however, be brought about by renovating large 
areas which, though classified as forests, have been deforested or have not been properly 
managed. For instance, about 40 million acres of zamindari forests have vested or will soon 
vest in State Governments' on the abolition of zamindari and jagirdari. Over a considerable 
portion of this area large scale removal of trees has occurred in recent years as a r~ult of 
zamindars' att~mpts to realise their forest assets. Further, overfelling of trees occurred in 
State forests during the last war. During 1945-46 production of timber and fuel, wood 
increased by about 62% over the pre-war trienium. The rehabilitation and development of 
these forests should be given the first priority. In most Part B iUld Part C States, as well as 
in. Part A States where merger has expanded the State-managed forest area, an adequate 
administrative organisation has to be built up. Provision has been made in the Plan for 
increasing the number of forest circles in U. P., Bihar, Madhya Pradesh and Bombay; and 
we~consider that generally this five year period will be best utilised in planning the rehabili
tation of these: areas _and setting up an adequate administrative machinery. 

5· There is, however, immediate scope for extending the area under forests in three 
directions, namely-

(I) afforestation as a measure to prevent soil erosion ; 

(2) extension of tree lands; and 

(3) establishment of village plantations. 

We have elsewhere outlined-measures for preventing soil erosion. The area under tree lands 
cortld' be immediately extended with the cooperation of the public and of local bodies. The 
d60p~rati6n of the public'should also be sought in planting trees along canal banks, village 
roads and railway-lines. ' Useful work in t~is direction has been initiated as a part of the Van 
Mahotsava programme which should be organised on a systematic basis. 
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VILLAGE PLANTATIONS 

6. There is also immediate scope for the establishment of village plantations for ~ncreasing 
the supply of fuel and fodder. The present production of fuel wooj is estimated at 5 million. 
tons· which means an availability of less than half a maund (0'02 tons) per capita per annum 
as against an average consumption ofa ton or more in U. S. A. and 0'34 tons for the world as 
a whole. Even this availability is by no means uniform as will be seen from Appendix II. The 
Indo-Gangetic Plain has been almost denuded of forests which has caused acute scarcity of fuel 
and fodder supplies in the rural areas and has resulted in the practice of burning cow-dung 
which should go to replenish the fertility of the exhausted soil. We, therefore, accord a high 
priority to protecting and extending village plantations of fuel and fodder species over suitable 
waste lands in selected lo~ties. Large areas of waste lands have already vested in State 
Governments as a result of the abolition ofzamindari and this should make the task less difficult. 
The survey referred to in paragraph 3 would serve to locate these areas and village panchayats 
or their unions should play an important role in the establishment of village plantations. The 
village plantations may, in the first Lrlstance, be set up in areas selected for Community Develop- . 
ment Projects. Provision for the establishment of nurseries is being made in areas selected for 
these projects and this could be enlarged to meet the requirements of village plantatioI.1s .wpere 
necessary. 

SOFf CoKE AS HOUSEHOLD FUEL 

7. Another step towards augmenting fuel supplies and conserving cow dung for manurial 
purposes would be the popularisation of the use of soft coke in the rural areas, particularly in 
the Indo-Gangetic plains where the need is the highest and where owing to the proximity of the 
coal fields the supply of soft coke may be comparatively easy. Soft coke being perhaps the 
cheapest form of fuel is becoming increasingly popular as a household fuel in urban areas. 
Despatches of soft coke have increased steadily as follows :-

1920 
1930 
1940' • 
1950 

• I . 8 lakh tons. 
7· 4lakh tons. 
9' 4 lakh tons. 
II . 5 lakh tons. 

The total consumption of soft coke is estimated at about 2 million tons. Very little of it, 
however, is consumed in the rural areas. India's deposits of low grade coal from which soft 
coke is prepared are fairly large. Increased manufacture of soft coke can, therefore, be easlly 
organised in the Bihar and Bengal collieries. The real bottleneck yvill be transport. In 
view of the increasing pressure on the railway system we would set as a target that an additional 
I million tons of soft coke should be sold for consumption in the.rural areas. Its sale in rural 
areas should be organised through recognised agencies on a no-profit-no-Ioss basis. 

-The estimate of S million tons does ~ot. however. include the quantities of firewood derived from wooded 
waste lands not classified as forests. The avatlabdity may therefore be somewhat larger. 
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8. The Soft Coke Cess Committee, which was intended to popularise the use of soft coke, 
ceased to operate during the war as increased supply of coke b~cam:! difficult owing to the 
demands of the war effort on the rail transport system. The Planning Commission is examining 
the suggestion that the Soft Coke Cess Committee should be revived for the purposes of demons
trating in the rural areas the use of soft coke and its economies. A smill cess on the sale of soft 
coke may be necessary to provide adequate finances for the Committee. 

PRODUCTION AND REQUIREMENTS OF TIMBER 

9. The production of timber recorded a large-scale increase during the forties. This 
occurred mainly to meet war requirements and resulted in considerable over-felling of trees 
and destruction of forests. Production.has since declined and is at present in the neighbour
hood of I ·8 million tons per annum., Including imports the total quantity. of timber available 
is about 2·10 million tons. This consists of 0·69 million tons of soft wood and 1·4 million tons 
of hard wood. Although as a result of partition some valuable species have been lost, the 
principal forest areas are still included in the Indian Union. 

10. The present consumption of timber is classified as follows :-

(a) Government consumption-
\ . 
RaIlway sleepers 
Other railway demands . . 
Defence and other Civil Departments . 

(b) Manufacturing irtdustries

Match industry 
Packing case industry 
Plywood industry 
Tea chests • . . 
Robbins, battery separators, etc. • 

(c) Balance available for othQ"-

TOTAL 

TOTAL 

Industries and for domestic and building purposes 

GRAND TOTAL 

(In thousand 
tons of round 

logs) 

340 
80 
I~O 

S80 

120 

7S 
'.50 
40 
40 
• 

335 

II 95 

2110 
.,; 

About 73 per cent of the total timber is thus utilised in the private sector and the olrtake by the 
Government is about 27 per cent. 

II. Since the war the demand for timber for defence has decreased. On the other hand, 
~he demand for. d~mestic and building purposes has increased considerably as a result of 
mcreased urbanisatlon and the rehabilitation programme. Further, as the availability 
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of steel is far short of total requir!ments, a policy of conserving steel and replacing it by timber 
has become imperative and should be adopted in the following cases : 

(i) Treated timber should be used for telephone, telegraph and ele<;t:ric power lines as is 
done in most countries of Europe. The annual demand for poles and the means of 
meeting it in various parts of the CQuntry have to be worked out in consultation 
with the State Forests Departments. We understand that about So thousand poles 
could be obtained annually from the Andamans and 30 thousand poles from the 
Sunderbans and Mahanadi areas. The Communications Ministry sh.ould take steps 
to utilize these poles and the States should see that the poles are supplied according to 
specifications. 

(ii) The Central and State Public Works Deparment should explore the possibilities of 
greater use of treated timber in building construction and major and minor engine
ering structures. 

With its growing population and large scale development programme, India is 
likely !o experience scarcity of structural materials for a long time to come, and it is, therefore, 
necessary to effect the utmost economy in this regard. We, therefore, recommend that a 
National Structural Board should be established which should consider which results of . . 
research can be carried into practice and adopted in building construction and how structural 
materials can be rationalised and standardised so that there may be the greatest possible 
economy. 

12. Adoptiot;l of the measures outlined above will result in increased demand for timber. 
It has already been indicated that exploitable forests, particularly State-owned forests, have 
been over-exploited during the war. Greater productioq. of timber would generally have to be 
obtained either from increased yields per acre or through development of potentially exploitable 
forests (about 20 million acres), which have not yet been exploited for lack of communications. 
The State Plans provide Rs. 104 lakhs for development of forest communications. It is 
necessary that schemes for utilising the inaccessible forest areas should be worked out in 
detail by a Committee of experienced Forest Officers. 

13. These are, however, essentially long term measures and the availability of timber is 
required to be stepped up immediately. This can be done to a considerable degree if besides 
the conventional species, substitutes like csalai' and other perishable species are utilised after 
proper seasoning ~d treatment by suitable chemical methods, if necessary. The establish
ment of seasoning kilns and treatment units should, therefore, receive a high priority and it 
is suggested that 

(I) Seasoning kilns and treatment units should be installed in every government saw 
mill ; 

(2) The Railways should increase the number of their seasoning kilns and treatment 
plants to cover their entire requirements of timber ; and 

(3) The D.G.S.D. should give preferen(;e to suppliers of wood who llave their own 
seasoning!kilns and treatnlent QIlits, 
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Further, most species of timber are liable to deterioration through fungal decay or insect 
attacks, especially when the timber is green and the w~ather is humid and hot. Large scale 
wastage occurs on this account due to delay in transport and want of proper storage arrange
ments in forests and sale depots. These losses can be greatly minimised by the adoption of 
prophylactic measures giving temporary protection. Similarly the use of treated fence poles 
by the Defe~ce and Fores~ Departments would lead to reduced wastage and consequent 

economy. 

14. It is expected that as a result of these mea~ures t~e availability of timber would be 
raised by a lakh of tons by 1955-56. Another lakh of tons may be obtained by developing the 
North Andamans. About 50 thousand tons may alsobe obtained from the systematic exploita
tion of the private forests which, as a result of the abolition of zamindari, will vest in the State 
Governments. The total availability of timber by the end of 1955-56 would thus increase by 
about 2 to 2. 51akh tons or by about 10 per cent without increased pressure on exploitable forests. 

FOREST INDtrSTRI~ AND MINOR FOREST PRODUCE 

15. Besides supplying timber and fuel, the forests are an important source of raw materials 
for the matchwoQd, .plywood and paper industries and also potentii:!lly for the rayon industry. 
We have described elsewhere the programme for the development of these industries. The 
present requirements of timber for the matchwood industry are estimated at about 1,4°,000 tons. 
The Andamans. are supplying the needs of the match industry at Calcutta and to a limited 
extent at Madras and Bombay. The supplies from the Andamans would be increased by about 
45,000 tons by 1955-56, which should meet the requirements of the expapsion of the match 
industry during the period of the Plan. As regards plywood timber, the present production is 
estimated at about 60,000 tons. The supplies from the Andamans may go up by about 30,000 
tons. Another 20,000 tons may be found by either substituting timber like mango or arranging 
imports. The total availability of plywood timber would not, therefore, exeed 1,10,000 tons in 
1955-56. This sets the limit to the expansion programme for the plywood industry. 

16. Bamboo is the principal forest produce used in the manufacture of paper. Other 
forest products used for paper manufacture are Sabai grass in U. P. and East Punjab and 
Boswalia Serreta (AndukwooJ) in Madhya Pradesh. With the partition of Bengal, the supplies 
of bani boo from East Pakistan have been mostly cut off and the paper hidustry in West Bengal 
has to depend mainly on Orissa forests for the supply of bamboos. Their annual requirements 
are estimated at about 75,000 tons, while the yield of bamboos from the Orissa forests is estima
ted at about 2,35,000 tons after making allowance for the needs of the local popUlation. The 
extraction of bamboos from inaccessible areas involves a considerable outlay of capital on 
equipmen~, overheads and the construction of roads and paths. Long-term leases by the Orissa 
Government directly to the paper mills should facilitate the development of the- unworked 
areas and the expansion of the paper industry at the mouth of the Mahanadi, 
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17. India is w~olly dep~dent for its supplies of newsprint and pulp for staple fibre and 
rayon on imports from abroad. Large quantity of fir logs are available from the Himalayan 
region which could be utilised for the manufacture of mechanical and chemical pulp for the 
newsprint and staple fibre and rayon industries. Their ann\13l supplies are estimated at 
about 1,80,000 tons. We have described e1sewhe_re the feasibility of establishing a project for 
the manufacture of pulp, which should receive urgent attention. . 

18. The Forests also yield such minor products as lac, tanning materials, gums and resins, 
drugs, etc., the annual value of which is estimated at about Rs. 303 Iakhs. Two of the minor 
products, namely, lac and myrobalans, occupy position of considerable importance in our 
export trade. During 19So-jl seed lac, stick lac and shellac worth Rs. II .87 crores were 
exported. Internal production of lac could be increased almost indefinitely and should be 
intensified. Synthetic resins, though costlier, have come into use recently and are replacing 
lac for electrical insulations. India has almost a monopoly in shellac and it is of considerable 
importance to this country that shellac should not lose ground to synthetic resins. There 
have ~ complaints about adulteration and it is necessary to adopt standardisation of 
contracts and grading of all exports. India also exported myrobaJans and their products 
valued at Rs. 1.32 crores during 1950-51. There is scope for the expansion of these exports 
provided collection can be intensified and grading done. Provision has been ~de elsewhere 
in the PIan for introducing grading of forest produce. 

19. Cane has importance for internal-consumption. Indian cane is generally considered 
less durable than Singapore cane. It would be worthwhile to get seed and cuttings of the 
varieties grown in l\Waya and try them in India. We understand that the durability of the 
Singapore cane,is due to some processing which might be tried 4t India. 

GRAZING LANDs 

20. Grazing in State forests yields about Rs. 9S lakhs of revenue annually. More import
ant still, it provides fodder for about 13 million cattle, 3 million buffaloes and 9 million other 
animals and thus plays a vital role in the agricultural economy. On this subject the Forest 
Policy Resolution says ;-

"Cheap forest grazing has a demoralising effect and leads to the vicious spiral of 
reckless increase in the number of cattle, inadequate forest grazing, reduced 
quality of the herds and further increase in their numbers to offset the fall in 
quality. Free and indisaiminate forest grazing is, therefore, a serious disservice to 
cattle breeding ... Grazing should not be looked upon primaiily as a source of 
revenue but the simple and obvious way of regulating and controlling grazing as 
also improving the quality bQth of grazing and cattle themselves is to institute a 
reasonable fee for the privilege of grazing." 
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We are in general agreement with this policy. We :would, however, suggest that cultivators 
and other residents in the rural areas may be allowed to graze their cattle to' the extent of their 
requirements for agricultural purposes or for domestic milk consumption free o.f charge and all 
animals maintained over and above these requirements should be treated as part of a commercial 
enterprise and a fee for grazing at rates bearing a reasonable relation to the value of cattle 
produce should be levied. 

21. There are considerable grazingJands still available in the areas under ryotwari settle
ments, usually known as village commons. These lands have ·for long been neglected and 
are subject to continuous soil erosion. Where suitable local agencies exist or can be created tOo 
undertake their management, rotational grazing should ,be introduced and these agencies assisted 
in the erection of enclosures. Where management of these areas by local bodies is not found 
feasible it may be better either to pu~ them under village plantations or under cultivation rather 
than allow them to suffer further erosion and thus endanger cultivation in neighbouring culti
vated areas. 

FOREST ADMINISTRATION 

22. Although forests fall within the State Governments' sphere, in view of the important 
place of forest .products in the national economy and for national defence it is necessary that the 
forest policies of State Governments in respect of development and conservation should be 
coordinated. At present, though the Inspector-General of Forests at the centre along with his 
staff IS expected to discharge this function, he is not in a position to do so. as the working plans 
of the States and subsequent deviations therefrom are not referred to him. We understand 
that in the past this was invariably done but later, it was given up. In our opinion, some 
measure of centralised coordination of working plans of the States is neces~a.fY. We 
recommend two measures. Firstly, the summary of the State Governments' prescriptions of 
working plans should be forwarded to the Inspector-General of Forests for scrutiny and 
comments. Secondly, periodical i)lter-state conferences should be organised on a regional 
basis to enable the forest officers of the State Governments responsible for the working plans in 
States to discuss their working plans and exchange ideas on technical matters. Adoption of 
these measures will promote the coordinated development of the forest resources of India. 

FORESTS RESEARCH AND EDUCATION 

23-. Very valuable work has been done in research on forests and forest products at the 
Forest Research Institute, Dehra Dun. Besides evolv,ing met~ods for preserving timber and 
bamboos from attacks of pests and diseases, the Institute has played an important role in the 
establi~hment ofindlJstries for the production of paper, plywood, resin and turpentine, catechu, 
santorun from artemisia, ephedrin from ephedra, tamarind seed powder, rosa grass oil and 
several other comm_odities. There is, however, a-considerable time lag betwee~ the research 
and its application. It appears necessary that a proper documentation office should be organised 
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for putting the results of research in a fonn in which the public can understand them and that 
a closer liaison should be btablished between the Institute and the industries. 

24. The three institutions where forest officers and forest rangers are trained are the 
Indian Forest College, Dehra Dun, the Indian Forest Rangers College, Dehra Dun and the 
Madras Forest College, Coimbatore. Their average annual output is 35, 70 and 35 respec
tively. As stated earlier, a large area of private forests has vested in State Governments 
and for their proper management the need for trained staff will be greater. The Inspector
General of Forests should ascertain the requirements of all States over the next few 
years and make arrangements for the training of the required staff at these institutions. The 
need for a separate research centre in the South, which has special problems of its own, has 
long been felt and should receive attention. 

FOREST TRIBES 

25. Various tribes inhabit forest areas. Measures for their welfare fonn part of the 
programme for the advancement of the. backward classes, described elsewhere, for which the 
Plan provides Rs. 28' 9 crores. The bulk of the forest produce is collected through contractors 
who tend to exploit the tribesmen. Useful work has been done in Bombay in organising 
co-operatives of forest tribes to replace contractors. The number of such societies increased 
from II in 1947-48 to 58 in 1949-50. The value of forest produce handled by the co
operatives during 1949-50 rose to Rs. 17.94 lakhs. It should be the object of State policy 
throughout India to organise the tribes into co-operatives for the collection of forest produce, 
and for this a phased programme should be drawn up. Responsibility for organising them 
into co-operatives should be laid on the forest departments which should have co-operative 
staff on their establishments. 

26~ The shifting cultivation practised by some of the tribes has caused heavy damage to 
many forests. To wean them away from this practice will take time and will not be easy. 
Gradually ihey have to be attracted to a settled and more intensive fonn of agriculture by pro
viding them with opportunities for it and persuading them of its advantages. In some places 
it may be possible. to settle them. on. cultivable land well away from the forests. In others it 
will be necessary to instruct them in the art of terraced cultivation and show them that more 
can be derived from the intensive cultivation of a few pennanent fields in well-chosen localities 
where the slope is not too great than from periodic clearing and sowing of a whole mountain 
side. In some of the areas inhabited by 'these tribes fruit is grown by them on a small scale 
and with the improvement of communications and the introduction of better varieties this can 
be Corisiderably developed. Generally speaking, the improvement of communications by 
opening lip markets fot agricultUral and horticultural produce, will be a strong inducement to 
the tribes to abandon'the wasteful system of shifting cultivation and _take to settled agriculture. 
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THE PROGRAMME 

27. The considerations on which the programme for the development of forests snould be 
based have been outlined in the foregoing paragraphs. Priorities for particular items in any 
programme of development of fo~ests may vary from region to region. In generai these would 
be : 

(I) ~trengthening the forest administration where large territories have been merged or 
private forests have been transferred to public ownership as a result of abolishing 
zamindari and jagirdari ; 

(2) renovation of the areas which were over-exploited to meet war requirements ; 

(3) afforestation where large s.cale soil erosion has occurred; , 

(4) development of forest commUnications ;' 

(5) development of village plantations to ease the fuel supply position; and 

(6) stepping up' supplies of timber by increased use of non-conventional species after 
proper seasoning and treatment by chedlical methods and, therefore, increasing the 
number of seasoning kilns and treatment units. 

28. 'Based on these priorities the state plans provide<j for the following expenditure in 
addition to Rs. 2 crores Tor Central schemes : 

I. Forest Development 

2. Administration 

3. Forest industries 

4. Education and training • 

5. Research 

TOTAL 

(Rs. in lakhs) 

621'3 

249'4 

49'S 

39'3 
10'0 

, Forest development schemes in~lude provision for the management and development of 
private forests and the waste lands vesting in ,State Governments besides Rs, 39 lakhs for 
soil conservation*,29 lakhs for village plantations and Rs. I041akhs for' development of 
communications, 

*A further lump-~um pro~ision ofRs. a.crores,has bee~ m;de in the Plan for soif c'onservation The agri-
culture progra~me also Includes some schemes of soIl conservation, , 



APPENDIX I 
Statement S/unoing Area Under Forests in Different Forest Regions of India .(1949-50) - . 

Region/State 

Eastern Region

Assam 
Bihar 
Orissa 
West Bengal 
Manipur 
Tripura , , 

I 

Andaman & Nicobar 

North Western Regions-

Punjab , 
Uttar Pradesh , 
Jammu and Kashmir 
PEPSU 
Rajasthan 
Saurashtra 
Ajmer, 
Bllaspur 
Delhi , 
Kutch, , 
Himachal Pradesh 

Central Region-

" Madhya Pradesh • 
Madhya Bharat 
Bhopal , 
Vindhya Pradesh • 

Southern Region

Bombay 
Madras 
Hyderabad, • 
Mysorc • • 
Travancore-Cochin 
Coorg • 

INDIAN UNION 

·Includes enemy occupied area. 

, , 

TOTAL 

~OT.&L • 

TOTAL • 

- Total 
geographical 

area 
(000 acreS) 

2 

S4~08 
45,011 
3~87 
19,696 

5,518 
2,580 
2,058 

167,758 

23,922 
72,597 
59,379* 
6J431 

83,327 
13,655 
1,547 

290 
370 

10,864 
6,692 

83,375 
29,785 

4J402 
15,104 

132 ,666-

71,213 
81,786 
52 ,572 
18,873 
5,852 
1,015 

Area under Percentage 
forests of colm. 3 

(000 acres) to colm. 2 

3 

13,339 
9,043 
2,913 
4,062 
IMo 
2,213 
1,600 

34,610 

2,943 
8,115 
7,077 

182 
8,180 

592 

380 
128 

127 
2,150 

. 29,874 

26,181 
7,138 
1.436 • 
4,937 

39,692 

13,097 
2 184J4 

6,287 
3,010 
1,953 

740 

43,529 

147,70 5 

4 

24'52 
20'09 
7'57 

20'62 
26'10 
85'78 
77'74 

20'63 

12'30 
11'18 
U'92 
2'83 
9'82 
4'33 

24'56 
44'14 

31 '40 
23'97 
32 '62 
32'69 

29-92 

18-39 
22'55 
11-96 
15'96 
33'37 
72'91 

18'82 

18"22" 
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APPENDIX II 

Production and Availability 0/ Fuel 

(1947-48) 

State 

Assam 

Bihar 

Bombay , , 

Madhya Pradesh, 

Madras 

Orissa 

Punjab • 
Uttar Pradesh 

West Bengal • 

Hyderabad. -. 
Jammu & Kashmir 

Mysore • • 
Pepsu • 
Rajasthan • • • 
Saurashtra \ 

Travancore-Cochin 

Ajmee 

Bhopal 

Bifaspur 

Coorg 

Himachal Pradesh • , 

Kutch 

Tripura • 
• Vindhya Pradesh 

The Andaman & Nicobar Islands , 

TOTAL 

Production Availability 
(000 tons) . per capita per 

annum 
(in lbs.) 

148 34'8 

II4 6°4 
985 6,.2 

1061· 11.2'3 

69Q 27'S 

96 14'7 

335 59'4 
1229 4°'4 

3°.2 27'6 

107 13"1 

179 91'7 

308 77'S 

5 3'.2 

N. A. -
36 19'9 

131 32"3 
6 19'7 

10 26'9 
N. A, •• 

7 7°'3 
16 36"4 

N, A. " . 
2 i"O 

8 5'0 
.2 144"5 

5677 35" 

Source: Indian Forest Statistics 1947-48. Conversion fum cubic feet to tons has been done on the basll 
of so cubic feet to a ton. 

N. A. I Not available. 



CHAPTER XXII 

SOIL CoNSERVATION 

Soil coDSen"ation in its \\idest sense includes not only control over erosion but all those 
measures like correction of soil defects, application of manures and fertilizers, proper crop 
rotations, irrigation, drainagepc.~which aim at maintaining the productivity of the soil at a high 
level. In this sense, soil conservation is closely allied to improvement of land use in general. 
In this chapter, however, we are concerned only with the measures for control over soil erosion, 
which is one of the most serious problems facing the country. Large areas in all parts of the 
country have been rendered useless as a result of soil erosion and areas which suffer from 
moderate or slight erosion and whose producti\ity is reduced as a result of soil losses are very 
much larger still. Sheet erosion, which consists in the washing away of the fertile top layers 
of the soil, is the most extensive form of erosion, occurring even on moderately sloping lands. 
It causes enormous losses to agriculture every year by reducing the productive capacity of lands. 
Gully erosion, which generally starts after sheet erosion has remained unchecked for some 
time, has already rendered large areas useless, and is steadily increasing. In the dry western 
part of the country, erosion as a result of wind action and covering of croplands by desert sands 
along the margins of the Rajasthan Desert constitute serious problems. 

2. The most important cause of erosion is destruction of forests and other vegetation 
from sloping lands, desert margins and other areas susceptible to erosion. 
Vegetation acts as a protective cover against the forces of wind and water, 
protecting the soil from being washed or blown away and preserving the physical and 
hydrographic balance of nature. Forests for instance, provide the most effective protection . 
against erosion on hill slopes. They break the force of run-off by impeding the flow of rain-
water down the slopes and by absorbing large quantities of it in their dense mat of undergrowth. 
This absorbed water flows away slowly over a period of time; a large part goes into the soil, flows 
under-ground, feeds springs and streams and is a\"aiIable for utilisation in the foothills and 
plains. In this way, the hill slopes are protected from erosion, the flow of streams is regulated, 
the danger of floods is reduced and sufficient quantities of water are a"hllable in dry periods. 
But, when the protective cover of forests is destroyed, this natural balailce is disturbed. Rain
water flows down the slopes unimpeded at great spee d and carries \\ith it large quantities of 
soil and other loose material. The hill slopes are denud ed ofva1uable soil and lands in the foot
hill zone \vhere this unassorted mass of sands and gravels is deposited are in tum rendered 
unproductive. 1-. lost of the water flows away during the rainy periods with the result that on 
the one hand floods are more frequent and more severe and, on the· other, little water is available 
during the dry periods. Ground-\\"ater, supplies are also reduced as much less water is absorbed 
in the soil than before. 

Destruction of trees and natural grasses in dry areas has similar harmful effects. Trees 
act as wind-breaks, reducing the force of the \\ind, and the grasses bind the sandy soils. But 
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when such protective vegetation is destroyed, the sandy soils, ~xposed to the full force of the 
wind, begin to be blown away. Large areas in the marginal zones of deserts are thus rendered 
unproductive by the deposition of sand. It is believed that many deserts of the world 
(including the Thar Desert of India) have increased in area in historical times by this process. 

3. The causes of destruction of forests and soil erosion, and the nature and severity of the 
erosion problem-vary greatly in different parts of the country. In some areas as in the forests 
of Assam, Bihar, Orissa and Madhya Pradesh, shifting cultivation, which is practised by the 
tribal people living in these areas, is a major cause of destruction of forests. Unregulated 
grazing is the cause of destruction of forests and consequent soil erosion over large areas in all 
parts of the country. In the north-western Himalayas, for instance, grazing by cattle, sheep and 
goats is the most important ca,use of depletion of the vegetation cover and soil erosion. 
Similarly, ,over large parts of peninsular India, the destruction of forests and soil erosion are 
due mainly to over-grazing. Intensive felling to obtain supplies of fuel or timber, and clear
ance of forests for extension of cultivation under the pressure of demand for agriculturalland 
from the increasing popUlation are other important causes of deforestation and soil erosion. 

Besides the damage caused as a result of the destruction of forests, considerable erosion 
results from faulty land use practices on farmlands themselves. Failure to practise such 
measures as ploughing along the contours on sloping lands, proper crop rotations and in 
particular growing of cover crops are causes of erosion over large areas. Much damage 
originate'S also in fallows, grazing lands or- uncultivated waste lands which are generally 
neglected. 

4. Measures for controlling erosion and restoring the productivity of eroded lands can be 
divided into four classes: . 

(I) Regulation of land use.-This includes all measures for securing such alterations 
in the existing patterns of land use as are necessary to ensure that the different 
types oflands are used according to their land use capability i.e. the use for which, 
in view -of their physical characteristics, they are best fitted. Retiring cultivated 
lands in highly erodable areas from cultivation and bringing them under forests 
or grazing ; restrictions on or closure of grazing in badly eroded forests or grazing 
lands, and settlement of shifting cultivators to permanent cultivation are some 
examples of the types of alterations which are needed. 

(2) Mforestation and preserv.ation of -forests by scientific forest management. 

(3) Improvement of land use practices on farm lands. This includes such measures 
as ploughing along the contours and strip-cropping on sloping lands; proper 
crop rotations ; application of adequate manures and fertilizers ; care of fallows 
and other uncultivated lands. 

(4) Engineering measures.-Under this are included construction ofbunds and terraces, 
check dams, channels for drainage of surplus water, gully plugging, etc. 
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A comprehensive programme of soil conservation for an area would include all four type.~ 
of measures, although the relative importance of the different measures would vary greatly in 
different areas depending upon the particular conditions of the area. 

s. As a large part of the soil conservation work has to be done by the farmers, proper 
understanding on their part of the nature of the erosion problem, and their active participation 
in soil conservation programmes are essential for the success of these programmes. Improve
ments in farming practices depend entirely upon the farmers. Government's function is mainly 
one of convincing them of the need for such improvements and demonstrating the correct 
methods of adopting them. Financial assistance, in the shape of supplies at reduced rates 
or in other forms may also be given. Engineering measures have to be taken mostly on the 
farmers' fields. These may be taken by the farmers, individually or in cooperation, with tech
nical or financial assistance from the Government; or the work may be done by Government 
and,the cost (or a part thereof) recovered from the farmers. Finally, restrictions on usage in 
forests can be really effective only if the farmers, graziers and other users -of forests 
understand the importance of these and feel that they are essential in their own long-term 
interest, besides being vital for the welfare of large populations in the plains. Education for 
soil conservation, publicity and demonstration aimed at creating among the general public 
and especially among the farmers an awareness of the erosion problem, its causes and effects, 
and what they can do to control it must form a very important part of soil conservation 
programmes. Formatio? of associations of farmers for soil conservation work has also been 
proposed in order to provide a suitable medium through which soil conservation "lleasures 
can be taken on a cooperative basis at the village level. 

6. Steps for the control of erosion and conservation of soil have been taken for a number 
of years in certain States like the Punjab (afforestation in the Sivalik Hills) and Bombay (bund
ing and terracing work in the Deccan). More recently, soil conservation work has been taken 
up in several other States also .. But there has been nn country-wide effort in this direction so 
far, and even in States where the work has been going on, this has been on a very limited scale. 
The programme for soil conservation in the Plan, though small in comparison with the magni
tude of the problem, marks the beginning of a country-wide effort to tackle it. There are many 
limitations to undertaking a larger programme at this stage. Very little work has been done 
on soil conservation so far ; data on such basic items as soil characteristics and type and severity 
of erosion in different parts of the country· is lacking, and technical personnel with the 
necessary training and experience is limited and has to be drawn from many different fields. 
These limitations will be largely overcome during the period of the Plan. The necessary 
administrative machinery will be set up at the Central and State levels; survey and research 
organisations will be established and essential data collected ; suitable legislation enacted, and 
a much greater consciousness of the erosion problem will be created. As a result, it will be 
possible to take up a more adequate programme in subsequent years. 

7. Programmes for soil conservation and improvement of land use during the period of the 
Plan should be worked out for each State by its Land Utilization and SoU Conservation Board, 
the formation of which we are recommending (vide para. 19). These programmes should 
be based on an assessment of the erosion problem in the State. Such an assessment can best 
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be made by a rapid survey of the reconnaissance type by which the major erosion affected areas 
are demarcated and the types and degree of erosion in each area broadly indicated. One or 
more areas of suitable size should be selected for work during the period of the Plan. Preference 
should be given in making this selection to areas which are representative of much larger regions 
suffering from erosion so that the experience gained in these would be applicable to the larger 
areas. In States where soil conservation work is already going on, the possibility of extending 
the scope of this work should be carefully examined. The State Pla:1s would be reviewed 
and approv;ed by the Central Land Utilization and Soil Conservation Org!l1)lsation. Assistance 
from the experts of the Central Organisation may be obtained by States which may need them 
in drawing up these programmes or subsequently in their execution. A sum of Rs. 2 Crores 

- has been provided by the Central Government for soil conservation work during the period of 
of the Plan *. Out of this, allocations will be made to finance approved soil conservation 
programmes of States. 

SOIL CONSERVATION ASSOCIATIONS 

8. As much of the soil conservation work has to be done by the farmers themselves, constitu
tion of co-operative associations of farmers for soil conservation work would be most useful. 
Such associations should be constituted by law after a specified proportion of the farmers in 
an area decide .upon their establishment. All the farmers in the area covered by such associa
tions would then be required to make such improv~ments in their farming practices, and on 
their fields as may be specified by the association. The establishment of such associations is 
especially necessary in such areas as the catchments of small streams aod nullahs, in case of which 
soil conservation programmes can be successful only with the cooperation of all the farmers 
in the area. These associations should be given preference in the matter of technical guidance 
and financial help for approved soil conservation programmes. In the United States, con
siderable success has been achieved by organisation of farmers into Soil Conservation Districts 
for carrying out soil conservation programmes. This experience should be drawn upon for the 
constitution of these associations. The Central Land Utilization and Soil Conservation 
Organisation should prepare a rnodellaw lor the constitution of such associations which can be 
adopted by the States with suitable modifications to suit their particular needs. Encouraging 
the formation of such aSSOCiations should be one of the main functions of the State Land 
Utilization and Soil Conservation Eoards. 

LEGISLATION 

9· Suitable legislation for soil conservation should be undertaken by the States. In the 
main legislation should provide for: 

(i) Powers to execute specified improvements on the farmers' fields and allocation of the 
costs of these improvements between farmers and the State. 

(ii) Constitution of co-operative associations of farmers for soil conservation work . 

. • This sum is in addiuon to the expenditure on solI conservatJon and Jand improvement measures provided 
for 10 the Plans of several States. 
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(iii) Powers to restrict usage practices in certain areas, which may be decIared "protec
tion areas" i.e., areas in which restriction of such practices is necessary for 
protection of much larger areas from erosion, floods, silting and desiccation. 

REsEARCH AND DEMONSTRATION 

10. The Plan provides for the establishment of a Soil Conservation Branch at the Forest 
Research Institute, Dehra Dun, at which research on va~ous problems connected with soil 
conservation will be undertaken. In addition, six research and demonstration centres will be 
established in different parts of the country·. Each of these centres will be located in an area 
of wide spread erosion, and one which has been chosen for a soil conservation programme 
during the period of the Plan. Each centre will serve as a Pilot station (or laboratory) for 
the programmes in its r~spective area and the site for the c~ntre will be selected with this end 
in view. Data on soils, land-use, rainfall, run-off, soil-wash under different conditions, and 
effectiveness of various types of vegetation cover in arresting soil erosion will be collected at 
these centres. They will also serve as centres for demonstration of improved land-use and 
soil conservation practices to cultivators in their respective areas. 

SOIL AND LAND UTILISATION SURVEY 

II. For the execution of a long term programme of soil conservation as also for the wider 
objects of improving land use and increasing crop yields, a soil and land utilisation survey of the 
country is most essential. Lack of such a survey is one of the mljor handicaps in the improve
ment of agriculture. Data on soils and utilisation has been collected by Irrigation Departments 
of various States, by agricultural experiment stations, universities and other institutions. But 
such data is confined to limited areas scattered in different parts of the country, and as different 
agencies have employed different techniques of classification and survey, the data is not com
parable. An all India survey of soils and land utilisation should be instituted. Through this 
survey, data on soil characteristics and the present position regarding land use in different 
parts of the country should be collected and lands classified according to their land use capability 
(i.e., the use for which the lands are best fitted). The survey should be carried out by a central 
agency so that, there is uniformity in the system of classification an:i in surveying and mapping 
techniques and scientific nomenclature, so that results from different areas are comparable. 
Programmes of soil survey and testing of soils which are being carried out at present by the 
Indian Agricultural Research Institute and by other agencies should be co-ordinated with the 
work of the survey. 

SOIL CoNSERVATION IN CoMMUNITY DEVELOPMENT PRoJECTS 

12. Improvements in land-use and agricultural practices form the major part of the work 
in the community projects areas. \Vhile me main emphasis in these projects has necessarily 
to be on increasing agricultural production, adequate steps should also be taken for the control 
o( erosion and conservation of soil and water, wherever these arc necessary. In case of projects 
located in the plains, erosion may not be a problem except in limited areas and soil conservation , 

-Non I The Desert Research Station at Iodhpur will be in addition to these. 



302 mE FIRST FIVE YEAR PLAN 

measures may be necessary only for these. But in projects located in hilly regions, soil conserva· 
tion measures should form an important part of the development programme. Large areas 
suffer from erosion in hilly regions and no permanent improvemeT'lt is possible if the fertile 
soil of such large areas is continuously washed away by erosion. Similarly in the case of 
projects located in the desert and semi-desert areas (as in Rajasthan) afforestation and creation 
of vegetation belts .composed of trees and soil binding grasses must form an important part of 
the programme. Instructions in soil conservation measures should be given to village level 
-workers and to the other project staff, especially those who have to work in hilly or dry areas. 
Certain States may also find it suitable to select one or more of the community project areas 
for their soil conse.rvation programmes during the pel>d of the Plan. 

SOIL CONSERVATION IN RIVER VALLEY PROJECT AREAS 

13. A programme of soil conservation should be taken up in the catchment area of every 
river valley project. Adequate steps for soil conservation in catchment areas are as essential 
to the proper development of water resources as construction of dams and reservoirs on the 
flvers. If these measures are not taken and erosion goes on unchecked, the catchment areas 
will be reduced in their productivity. The high aIt loads resulting from erosion will increase 
cost of operatiqn,.impair efficienc.y, and reduce the life of dams and reservoirs. The danger 
of damage to dams and other -structures by sudden and violent floods will also be greatly 
Increased. Measures for control of erosion and improvement of land-use should, therefore, 
form an integral part of work in every river valley project. In the case of certain catchments 
hke that of the Kosi in which the rate of silting is known to be very high, adequate soil conserva
tIOn measures are a prerequisite to the undertaking of the project itself. 

14. Surveys of soil erosion and land-uS€ capability should be undertaken in the catchment 
areas and detailed plans for soil conservation should be drawn up on the basis of thes~ surveys. 
Critical areas should be demarcated and a programme of preservation of forests and other natural 
vegetation by regtijlf:ion of grazing and felling, protection from fires, control over cultivation 
especially shifting cultivation, should be undertaken. Afforestation and other erosion control 
measures like gully plugging, construction of bunds and terraces should be taken up in suitable 
~reas. Cultivators should be taught conservation practices and should be given technical 
and financial assistance for adoptitIg them. The cultivators of each sub-catchment should 
be encouraged to form themselves into soil conservation associations and 'forn:.ulate a conserva
tion programme with the sub-catchment as the unit. Approved conservation programmes of 
such associations s~ould receive preference in respect of technical and financial assistance 
from the Government. 

15· The adoption of conservation measures will generally involve curtailment of the 
j customary rights of certain classes of persons like graziers and shifting cultivators. Such 

restrictions are, however, absolutely n~cessary in the interest of the entire population of the 
river valleys and shoulg. be strictly enforced. Suitable arrangements should, however,. be 
made for resettling and providing alternative means of employment for the populations whose 

-privileges or right& may have been restricted. 
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16. Most of the large rivers of the country pass through the territorie~ of two or mor..; 
Stites. In many cases, soil conservation measures are necessary in one State in which the 
catchment area of the river is located while areas receiving irrigation or flood control benefits 
are located in other States. Soil conservation measures in such cases can be effective only with 
th! cooperative effort of all the States concerned, and if suitable arrangements arc made for 
tlnancia1 contribution towards the cost of these measures by States which would receive benefits 
from the projects. One of the principal functions of the Central Orgamsation which we are 
proposing would be to secure agreement among the various States concern~d, and to see 
that a co-ordinated programme of soil conservation is adopted for every m'er valley project. 

THE PROBLEM OF THE RAJASTHAN DESERT 

17. Desert and semi-desert conditions prevail over a large area in western India-in 
Rajasthan and the adjoining areas of Punjlb, Pepsu, U. P., Saurashtra and Kutch. The 
Planning Commission in its Draft Outline Report drew attention to the reported advance 
of the desert and encroachment of sand on feml:! lands. The Government of Inrua recently 
appointed an ad hoc Committee of experts to investigate this problem. The Committee has 
recommended a comprehensIve programme of action which includes creation of a vegetation 
belt-five miles wide-along with the western border of Rajasthan ; afforestdtion measures so 
as to increase the proportbn of fore5t are:l in Rajasthan; improvement of land-use practices, 
especially the creation of shelter b.!lts of trees by cultivators, and establishment of a research 
station to investigate the problems of the desert. The report of the Committee h:b been 
considered by the Central Government. As a first step, a Desert Research Station is being Set 

up at Jodhpur and a pilot schem~ for the creation of vegetation belts and the improvement cf 
land use is being taken up. Research on' soils, land-use and silvicultural practices would be 
undertaken at this station. Th~ scope of research is proposed to be extended later to include 
detailed hydrological, meteorologicll, geological and geophysical, investigations. The station 
would serve also as a centre for t11e demomtr.ltion of improved land-use techniques and the 
distribution of seeds and other supplies. 

18. As a number of States are affectd by the advance of the desert, and as successful 
tackling of the problem would depend in large m.!asure upon co-ordinated action by the various 
States concerned, the need for inter-State cooperation in this sphere cannot be over-emphasized. 
We recommend that a co-ordinated programme of action, indicating clearly measures to be 
taken in each State should be jointly worked out by the various States concerned, in consulta: 

lion with representatives of the Central OrftllIlisation. 

, ORGANISATION 

19· For carrying out the programmes outlined above and geneI"".Jly for formulation and 

implementation of suitable policies in the field~ of land utilisatinn and soU conservation, we 

recommend the constitution of (a) a Central Lanl.! Utilisation and Soil Conservation Organisa

tion at the Centre, and (b) a Land UtilisatioQ and Soil C..on.~ervation Buard in every State. 
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20. The Central Land Utilisation and Soil Conservation Organisation will have two 

parts: 

(a) A Board in the Ministry of Agriculture which may consist of the following :

Secretary to ,the Ministry 
Inspector-General of Forests 
Member (Irrigation), Central Water and Power 

Commission. 

Chairmaa. 
Member. 

Member. 

The Board should have a full time Member-Secretary who should be a senior officer with 
experience of agriculture or forestry work. 

(b) A council composed of representatives from the various States. This Council 
should meet once or twice each year to frame general policies. 

The Board should have an adequate technical staff for carrying out the various functions of 
the organisation which would be as follows :-

(i) Assessment of the soil erosion problem in the country on the basis of the reconnais
sance survey which would be conduct.ed. 

(n) Framing a common policy for the control of erosion and for soil conservation in the 
coup.try. The Board will scrutinize and review the States' plans for improvement 
of land-use and soil conservation. Officers of the Board may be loaned to 
State governments which do not have the necessary staff of their own for 
assessment of the erosion problem, preparation of soil conservation plans, and, if 
necessaty, also for their execution. 

(iii) Helping the State. Governments in drafting suitable legislation for soil conservation 
purposes. 

(iv) Bringing together State Governments with a view to evolving agreed programmes of 
action on problems like soil conservation in river valley projects areas and check
ing the advance of J:he Rajasthan Desert where inter-state cooperation is 
necessary. 

(v) Research and demonstration-The &lil Conservation Itesearch Branch at the Forest 
Research Institute, Dehra Dun and the Desert Rese~rch Station at Jodhpur will 
be under the charge o,f the Organisation. The other soil conservation and 
demonstration centres will be managed jointly by the Central Organisation and 
the Board of the State in which they are located. The organisation may aid 
suitable research programmes at other institutions in India. It should also 
evaluate and publicise research on soil conservation, and secure adoption of 
results of such research in soil conservation programmes. 

(vi) Survey-The proposed Soil and Land Utilisation Survey will form part of the 
Organisation. 

(vii) Publicity and Training-The Organisation will have suitable programmes for 
publicity and for the training of personnel for soil conservation work. 
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21. A State Land Utilisation and Soil Conservation Board should be cleated in the 
Department of Agriculture or Forestry of every Statc:;. The composition of the Board may be 
as follows :-

Minister-in-charge of Agriculture or Forestry Chairman. 
Secretary, Development Department • Aiember. 
Chief Conservator of Forests Aiember. 
Chief Engineer, Irrigation • Aiember. 
Director of Agriculture • I M.ember. 
Head of the Revenue Department in the State A1ember. 

The Board should have a full time l\iember-Secretary who should be a senior officer ",ith 
experience of agriculture or forest management work. 

Other members mlY b:: app:>inted as necessary. 

The Board should have. adequate technical staff as well as field staff for the execution of 
its various programmes. The Member-Secretary of the Board will be the Director of su~h 
programmes and should be given a suitable status. 

The functions of the Board will be : 

(i) Assessment of the soil erosion problem in the State. For this purpose a reconnai
ssance soil erosion survey should be carried out. 

(ii) Preparation of plans for control of erosion and soil conservation in the State. 

(iii) Drawing up suitable legislation for the execution of improvement of land use and 
soil conservation programmes. 

(iv) Execution of plans, e.g., construction ofbunds, terraces and other works ; demons
tration of soil conservation practices ; aid to cultivators for execution of approved 
soil conservation programmes, and promoting formation of soil conservation 
associations. Those of the measures which lie in the sphere of action of other 
Departments should be undertaken through the regular agencies of the 
Department concerned. Thus the necessary restrictions on grazing, felling 
etc. should be enforced by the Forest Department. The presence of 
representatives of the various Departments concerned on the Board will ensure 
the co-operation of these Departments. 

(v) Framing suitable programmes for demonstration and research, publicity and training 
of personnel. 

(vi) Supervision and control of Soil Conservation Associati('!'~ 



CHAPTER XXIII 

FISHERIES 

Fisheries in India, though very under-developed, contribute annually about Rs. 10 
crores to the national income. Rich in proteins, vitamins and mineral salts, fish is a valuable 
protective food. It fonns an important constituent of the diet over considerable areas. The 
development of fisheries is, therefore, one of the most promising means of improving the diet 
of the people. 

PRODUCTION TRENDS 

2. The inadequacy and inaccuracy of the existing statistics for fisheries have been 
emphasized by several committees. The Report on the marketing of fish published by the 
Directorate of Marketing and Inspection is the principle source of information.· Some use
fuldata about the marine fisheries has been recently collected by the Central Marine Fisheries 
Research Station. The technical committee on the coordination of fisheries statistics has 
examined the question of statistics in detail. Its report was published in 1950 and we hope 
that with the implementation of its recommendations by the Central and State Governments 
the position will steadily improve. A sum of Rs. 8 lakhs has been provided in the plan for 
the improvement of fisheries and livestock statistics. 

3. Precise estimates of production of fish are difficult to obtain. The available evidence, 
however, shows that the present production is about a million tons, out of which about 
70 per cent is sea and estuarine fish and 30 per cent fresh water fish. Madras, Travancore
Cochin,and West Bengal are the three States which account for a major part of the produc
tion. As comparable figures of production for a sufficiently long period are not available, 
it is difficult to examine production trends. Information about the quantity of fish landed 
on the west coast of Madras since 1936-37 is available. The figures indicate: 

i) wide variation in the catch from year to year ; and 

(ii) an increasing trend in production. 

However, in the absence of comparable data for other areas, it cannot be concluded 
• 

that production of sea fish as a whole shows an upward trend. 

4· As regards fresh water fish no figures are aviillable to show the trend of production. 
The stocking of more than 70,000 acres of water area under the Grow More Food schemes 
should have increased production. On the other hand, the opinion has been expressed that 
a progressive decline in the production of fresh water fish has taken place due to :-

(a) the excessive growth of water hyacinth and su~merged weeds in impounded waters; 
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(b) neglea:oftanks, heels, etc. consequent on the development of major irrigation 
works ; 

(c) the silting of rivers, channels and heels ; 

(d) over-fishing and destruction of finger-lings and immature fish ; and 

(e) construction of dams and weirs over rivers \\ hich obstruct the migration of fish 
from and to their customary spawning grounds. 

The measures required to promote the development of the inland fisheries are outlined m 
subsequent paragraphs. Here, it will suffice to emphasize the importance and urgency of adopt
ing adequate measures. 

s. At the present level of production the availability of fish for the country as a whole 
works out at 3.41bs. per annum per capita as against 161bs. in Ceylon, 70 lbs. in Burma and 
90 Ibs. in Japan. A considerable section of the population of India does not, however, eat 
fish. Allowing for this, the average per capita consumption is estimated at 4 941bs. A'-all
ability varies considerably fwm State to State. Travancore has the highest consumption 
of 21 Ibs. per capita (about on~ ounce per day). Other States whIch consume considerable 
quantities offish are West Bengal (13 lbs) , Madras (121bs.), Bombay (7 lbs.), Ass3.ffi (6Ibs.) 
and Orissa (s lbs.). Consumption is lowest in the Punjab (0 3 lbs)_ The requirements of 
a balanced diet are estimated at 1.3 ounces per day per adult % e., 30 lbs. per capita per annum 
offish and/or meat. The a\'ailability of meat is poorer still This indlcAcs a large ~ap between 
availability and requirements. 

SCOPE FOR DE\'l:LOPMThi 

6. The scope for increasing production of fresh water and sea fish is cenainly large. 
In the case of inland fisheries statistics for the area developed so far are not availlble, but it 
is known that only a fraction of the water area of 15 million acres under rivers, c:inals, jhils 
and tanks has been utilised. No surveys have, howe\er, been carried out to determine the 
extent of culturable waters. The back water and estuanne fisheries are still vcry largely under
developed. India's coast line is 2,900 miles long. Though it is not as well indented as the 
coasts of, say, England and Japan and has a rather narrow continental shelf, it offers 
considerable scope for the development of sea and estuarine fisheries. Only a small portion 
of the resources is being exploited at present mainly for two reasons, Il.1II1ely, (I) the small 
country craft cannot operate beyond a few miles from the shore and (2) over a large area 
adequate harbour and landing facilities do not exist. Recent charting and e\.-ploratory offshore 
fishing operations carried out in the Bay of Bengal and along the west co..!.St indicate that 
our seas are rich in a variety of commercial species of fish which can be economically exploited. 

INLAND FISHllU~ 

7. In order to draw up a phased programme for the dc.-e1opment of the in11nd fish!ries 
the first essential step would be to conduct a rapid survey so as to determine the culwrable 
waters and simultaneor:lr to investigate fish seed resources for undertaking large-scale stocking 
operations. I~ ouldjllSope necessary to classify cu1turable waters into (I) those that can be 



utilised for fish culture without any expensive measures for their improvement and (2) derelict 
waters which would require a large capital outlay for improvement. For States which are at 
present deficit in fish seed resources, supplies would have to be arranged from surplus areas, 
where large-scale collection and distribution of fish seed would have to be organised. Large 
wastages occur in the transport of fingerlings and fry. Research work done at the Central 
Inland Fisheries Research Station at Barrackpore and the sub-station at Cuttack has demons
trated that mortality during transport and cultural operations can be greatly reduced. This 
work should be intensified. The bulk of the existing culturable water area consists of tanks 
and beels. Carp, which are the fish most frequently reared in Indian waters, do not spawn 
in impounded waters with the result that stocking operations in the same water have to be carried 
on year after year. If the artificial spawning of carp could be developed or alternatively such 
species of fish located as would spawn in impounded waters and would be otherwise suitable 
for stocking, the industry could be improved considerably. The artificial spawning of species 
of fish that do not normally breed in enclosed waters has been successfully achieved in Brazil, 
and in Indonesia common carp from Europe are made to spawn three to four times in a year 
by special methods. We recommend that a high priority should be attached to research in 
this direction. 

8. Other necessary steps for the develop~nt of inland fisheries would be to prevent 
over fishing and the destruction of fry and fingerlings by adopting, where necessary, adequate 
legislative measures, to improve derelict tanks and beels and to demonstrate improved cultural 
practices. The inland fisheries are dispersed. all over the country side and their development 
requires an extension organisation on a large scale. We do not howe~er visualise a separate 
organisation for the purpose and suggest that fishery extension work should generally form 
part of the normal duties of the agricultural extension organisation and pisciculture should form 
part of agricultura(education in agricultural schools and colleges. Some fisheries staff may, 
however, be necessary at State and other levels for giving technical guidance and training to 
the field staff. Arrangements exist at the Crntral Inla~d Fisheries Research Station for 
theoretical and practical instruction in modern piscicultural practices and this staff could be 
trained there. 

9· The appearance of water hyacinth and other weeds in impounded waters has affected 
their productivity very seriously. At,tempts at destruction of this weed have not yielded 
satisfactory results so far and further investigation and research appear necessary 'to evolve 
suitable mechanical devices and chemical weedicides for their destruction. 

10. The existence of private rights in village tanks has often hampered the development 
of inland fisheries. These have largely disappeared as a result of the abolition of zamindaris 
and ~shing ri~hts in them now vest in State Governments. Their systematic management is, 
therefore, a responsibility of the State. This work would be very much facilitated by enlisting 
the co-operation of local bodies. We would recommend the acquisition of fishery rights.in 
waters which do not vest in the State Gove~ents if their owners fail to carry out the sugges
tions made by the State Fisheries Department. The West Bengal Government have already 



enacted legislation to this effect. The Fisheries Department should also have facilities for 
developing fisheries in all State waters without necessarily taking over their management in 
other respects. We would also suggest that ~for developing fishing in the multipurpose 
projects and dealing with other problems arising therefrom the State Irrigation Departments 
should have staff for fisheries development, which should work under the technical guidance 
of the Fisheries Department. 

II. The long coast line of India has numerous estuaries and brackish-water lakes and 
backwaters rich in fish. The brackishwater area is computed at ab03t 1.9 million acres, and 
includes the Chilka lake covering about 256 thousand acres and yielding about 3,000 tons offish 
annually. The bulk of the area vests in State Governments and is very largely undeveloped. 
Its development for fisheries involves large capital investment for the construction of suitable 
embankments and sluices. The stocking operations should not present much difficulty as 
fish seed is available locally. In Travancore-Cochin, a small area has been reclaimed and 
convened into productive fisheries. Similar undenakings· should be organised in other 
States and areas settled in suitable blocks with cooperatives of fishermen. 

MARINE FISHERIES 

12. Efforts at development of marine:fisherie(should be directed towards-

I. mechanisation of country craft and introduction of new mechanised boats, 

2. introduction of mothership operations, 

3. charting for deep sea fishing and development of the located fishing grounds. 

4. provision of training facilities ; 

S. creating adequate ground organisation; 

6. supply of requisites to fishermen ; and 

7. efficient marketing. 

The number of boats in operation is estimated at about 70,000. It has been indicated that the 
small country craft do not operate beyond a few miles from the shore and spend much of their 
time in going to and from the fishing grounds. Consequently production per unit of effort 
is low. Mechanisation of fishing operations would enable the fishermen to reach areas outside 
the range of the existing craft and also to fish for longer hours. The manner in which 
mechanisation can be accomplished is likely to vary from region to region. In some areas 
some of the indigenous craft may be found suitable for mechanisation through installation of 
small inboard or outboard engines; in other area they could be brought into service on the 
basis of mother-ship operations. In still others it may be found more economical to 
introduce new types of small powered fishing craft, scientifically designed, and constructed 
but conforming to the traditional lines of the craft normally used. About 4,000 boats 
operate along the Bombay coast of which it is estimated that about a thousand would lend 
themselves to mechanisation. Some machhwas, hodas and hodis on the Saurashtra Coast can 
also perhaps be mechanised. The catamarans operating along the east coast 'which are 
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perhaps the cheapest and most efficient contri.v~ce for la?ding fish on .surf-~eaten beaches, 
are not suitable for mechanisation. Although It IS not possIble to determme, Wlthout a proper 
survey, the total number of existing boats which could ~e mechanise~, their n~~er may not 
be very large. In Bombay useful pilot work has already b~en do~e In .mechamsmg co~.try 
craft and in Madras small mechanised vessels, not very dIfferent In desIgn from the exIstmg 
craft, have .been introduced and are reported to be doing well. It may be useful to send parties 
of fishermen from other areas to see these boats for themselves. The Plan provides for 
mechanisatIOn of 140 boats-Ioo in Bombay, 20 in Saurashtra and another 20 on the west 
coast of Madras. Provision has also been made for the introduction of fourteen 30-35 feet 
mechanised boats of multipurpose type. We would also recommend that the construction 
of new boats should be guided and supervised so that they may lend themselves to 
mechanisation subsequently. 

14. There is also good scope for development of mother-ship operations on the west 
coast of India. These would require tugs equi~ped with refrigeration facilities ~nd suitable 
for towing the types of craft at present operating along the coast. -_ The Plan provides for 2 tugs 
as mother crafts-one to be located off the Saurashtra Coast and the other at Cochin. 

IS. As in other countries, the large scale development of off-shore fisheries in India 
would require the introduction of larger types of power~d fishing vessels such as purse seiners 
and trawlers. It is believed that purse seiners, which have nJt yet been tried in India, would 
be useful for catchmg mackerel, 011 sardines and other shoaling fish which appear in Indian 
waters during certam months. We have, therefore, provided for two purse seiners, for 
experimental purposes, on~ to operate around KarwJ.r, m'J3tly for cltcning mlck!rel, and the 
other to be based at Cochin for catching oil sardines. 

16. The Fisheries Dep::!rtment of the Government of India and of the West Bengal 
Government have done useful exploratory trawling in waters off Bombay and in the northern 
parts of the Bay of Bengal. They have located good fishing grounds and collected other useful 
data which indicate that our off-shore waters offer conSIderable scope for fishing. There arc 
some other areas, such as Wadge Bank and Pedro Bank, WhICh offer equally good prospects. 
The Ceylon and Madras Government trawlers have charted these areas and demonstrated 
that there are commercial possibIltties. Possibly due to lack of proper ground organisation, 
i.e., transport, landing and servicing facilities, refrigeration arrangements and marketing, 
Indian trawlers have not yet fully demonstrated the possibilities of commercial operations and 
the trade has not therefore, been attracted to undertake such operations. Since 1951, 
a Japanese trawler, Tayo Maru No. 17, has worked along the west coast. The catches obtained 
by this vessel during the last six months have been satisfactory. Ev~n under severe mJnsoon 
conditions fairly good catches have been obtained. Provision has, therefore, been made in 
the Plan for a somewhat similar trawler for operations in the Arabian Sea. Bull trawling i.e., 
operations by two small trawlers working together, a~ practiced in Japan, appears to o~f.~r ;o:)j 
chances of success in Indian ~aters. If the Japanese technique and pers.)nne1, with c'qnrtence 
of fishing in tropical v:aters, were made use of in these operations, it should be p033ible to 
obtain better results. We have, therefore, provided for 3 small trawlers fot the West Bengal 
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Government for bull trawling. Provision has also been made in the Plan for renovating 
Government of India trawlers and fitting them with equipment for bull trawling in the Arabian 
Sea for \\ hich they are considered suitable. The .Madras Government have also got eIght 
moter fishing vessels which have recently been repaired for off-shore operations. 

17. It is well known that fishing grounds carry a gre,lter abundmce offish when virgm 
than after ha\ing teen fished, and therefore the inittal c.ltcL:s should not be regarded with 
excessive optimism. For trawling to l::e commercially successful it IS necessary that there 
should be a sustained c~t( h over a long period. A close unal:sis of the CltC'1 landed in ports 
is, therefore, essential to ensure that grounds are not depkted 

PERSONNEL ,\.'IlD TRAINING 

18. The commercial success of tr.rwling even though the grounds are well charted, will 

depend largely on the efficiency of the personnel employed. It is, therefore, important that 

immediate arrangements be made for the training of adequate Indian personnel. The Govern

ment of India hu\'e been ahve to this and a batch of eight trainees is being given intensive 

training in modem fishing methods It was also made one of the conditions of the hcence 

granted to the Japanese Company that they would undertake the training of Indian crews 

In the selection of the crews preference should be given to persons belonging to the fishing 

community. For a balanced and planned development of the Industry it is necessary to take 

the assistance of e.xperts with considerable knowledge and experience of ground organisation 

and marketing, such as fisheries engineers, naval architects and harbour specialists. The 

Government of India are arranging to get the services of some of these experts through the 

F. A. O. and under the Point Four Programme. It is important that the e.xperts arrive, so far 

as possible, simultaneously and work as a team. Pro\ ision has also been made in the Plan for 

obtaining the services of fishing technicians required for manning fishing vessels. \Vhere 

boats are mechanised or new mechanised boats are introduced, arrangements for training 

fishermen in handling such bolts would be necessary. A sum of Rs. 5 lakhs has been 

earmarked for the purpose in the Plan. 

GROUND ORGA.'IlISATION 

19. As stated earlier the success of commercial fishing operations is very largely dependent 

on the efficiency of the ground organization which should include lan~g and servicUlg 
facilities, refrigeration plants, quick tr'..nsport arrangements and efficient IIl3.fketing. Liaison 

with port authorities would be necessary for provision of landing facilities. Inadequate 

SCI\iclng facilities have meant plenty of waste oftime in the past which should be remeJied 

immediately by permanent long term arrangements. To avoi.d glut and scarcity conditions 
and prevent the considerable amount of spoibge which occurs at various stages, arrangements 

for ice ~d cold storage and quick transport facilities are necessary at the landing ports and 
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assembling and distribution centres. T~e Plan, therefore, provides for 
factories and cold storage plants as follows :

Madras (West Coast) 
(East Coast) 

West Bengal 
Bombay 

Orissa . 
Saurashtra 

.. 

TOTAL 

I of 50 tons. 
2 of 50 tons 

each. 
I of 50 tons. 
2 of30 tons 

each. and I 
for chilling 

100 tons. 
2 of IS tons. 
I of30 tons. 

9 

installation of 9 ice 

20. Transport of large quantities of fish to inland areas at considerable distances from 
the coastal centres will require the us~ of insulated or refrigerated rail transport and we suggest 
that the Railway Board should examine the feasibility of introducing insulated wagons at the 
jmportant assembling centres. Insulated road vans will also be useful for supplying fish within 
short distances of these centres and we have, therefore, provided for II such vans as 
follows :-

Madras (West Coast) 2 
(East Coast) I 

Travancore-Cochin 2 
West Bengal . 2 
Orissa· . 2 
Bombay. 2 

TOTAL II 

Landing facilities for the country craft at the fishing hamlets and minor harbours, particularly 
along the west coast, require the clearance of silted up approaches, and provision for a dredger 
has, therefore, been made in the Plan. 

SUPPLIES AND MARKETING 

21. The fishery trade is b~set with middle-men. Almost everything required by fisher
men for carrying on their trade-boats, hooks, yarns, and sail cloth-has to be obtained through 
middlemen to whom they have to part with much of their eamings. A boat is generally manne:! 
by 3 to 12 men working as a team. It may be owned by one of them_ or all may be the 
employees of an absentee owner. There have been complaints- that the right types of supplies 
are not available to fishermen at reasonable rates and in good time, which means a considerable 
loss of working hours. The difficulty of getting enough hooks, yarn, twine, nylon and other 
lines has been \ repeatedly brought out. A determined effort to organise fishermen's 
co-operatives and liberalise supplies of essential requirements is p.ecessary to eliminate middle
men and enable fishermen to increase their working hours. In Bombay, Madras and- Orissa 
a good amount of pioneering work has already been done in distributing fishermen's requisites 
through co-operatives. We would recommend that all supplies should be distributed through 
co-operative societie$ as .far as possible. Provision of these facilities should attract more men 
to the fishing industry and result in incr,eased production. About Rs. 60 lakhs have been 
provided in the Plan to facilitate distribution of supplies and subsidize costly items. 
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22. Lastly we come to the question of efficient marl..-eting which is of the greatest import
ance for. the development of fisheries and improving the lot of fishermen. .Most of the fresh 
water fish is marketesf and consumed as fresh fish. On the other hand, only 20 per cent of the 
sea fish catch is marke,ted as fresh fish and th~ remaining 80 per cent is either preserve4 as sun
dried fish or as salted fish or converted into fish meal and manure Increased marketing of 
sea fish as fresh fish is necessary not only to meet the large unsatisfied de~and for fresh fish but 
also in the interest of the small fisherman~ who will get a better return if it can be marketed 
fresh. It, however, raises the problems of the supply of ice, cold storage an:! quick transport 
facilities. l\iany fishing centres-and these include some of the most important fishing towns 
on the west and east coasts-have little or no communications with the hinter-land. Rec!I1tly 
some launches on the .west coast have been mechanised for carrying fresh fish and this 
needs to -be further developed. Development of communications and quick transport is a 
long term process. For many years to come the bulk of the catch has, therefore, to be pre
served before it is marketed. Preservation by canning has been tried off and on but the attempts 
have not been successful. Smoking is almost as universal as salt curing in many countries 
other than India. Possibly the Indian consumer has little taste for smoked fish. For 
preservation, therefore, we have very largely to depend on sun drying or salt curing. 

23. Preserved fish is very largely used by the poor because of its cheapness. The 
provision of quick transport and refrigeration plants would increase the supplies of fresh fish but 
would add to its cost and it would probably be beyond the reach of the poor man. IncrelSing 
supplies for the poor man will, therefore, depend on increasir!g the aVailability of preserved 
fish. Facilities for the supply of the requisites of fishermen and the mechanisation of country 
craft for which we have made provision in the Plan, should result in larger production and, 
therefore, increased availability of preserved fish. 

24. There is considerable scope for improving the qualitl of preserved fish. Salt impuri
ties result in large-scale spoilage. Useful work has-been done in salt curing by the establish
ment of government curing yards. Fish cured at Government yards is generally more whole
some as it is prepared under more hygienic conditions and e.xpert supervision. There is, 
however, scope for research to determine the best curing seasons and types of cure and the 
degree of purity and correct proportion of salt required for preserving the different varieties 
of fish. This research should be intensified. The government yards had b!COme popular 
because salt was supplied free of e."{cise duty for curing, but with the abolition of the excise 
duty the differential rate of salt 1-a3 disappeared and in many areas the people are reverting to 
curing at private yards. There are only two ways of previ!nting them from doing so, namely : 
(I) subsidisinglthe supplies of wt; and (2) compulsion. Both of them may be necessary 
for some time. Salt supplies at the curing yards in .Madras, Travancore-Cochin and Saurashtra 
are subsidized. The Madras State Plan provides Rs. 53' I lakhs for s:lit distnoution. 

25. The margin between the producers' price and the consumers' price even in the case 
of cured fish is large. Any increase in producers' (fishermen's) margin of profit without raising 
consumers' price would mrgely depend on increasing the return per unit of effort by improv
ing the efficiency offishing op~rations and eliminating spoilage at stages preparatory to market
in~. Redu~on in consumers' price Witllout depressing producers' margin would depend 
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• 
on decreasing handling charges and retailers' margin. It is well known that in most fish markets 
in India handling is unhygienic and a considerable a11l0unt of wastage occurs. Regulation of 
markets and establishment of planned marketing premises are as essehtial for improving the 
quality of the marketed "fish as for reducing costs and shOUld receive high priority. Elimina
tion of middlemen by co-operative m~rketing may bring about some reduction in handling 
charges as and when efficiency if! operations is developed. . 

26. As large scale fishing operations develop, large catches will be landed at Bombay, 
Cochin and Calcutta ports on some days of a month when, as a result, cot1.ditions of glut may 
be created which may cause wide fluctuations in prices and, therefore, a feeling Qf uncertainty 
in the trade. This would depress prices in the producing centres and as a result the small • 
fishermen would suffer. To prot~ct the interests of the fishermen as well as the consumers 
the best course would be thelt the supplies at these three centres should be marketed through 
Co-operatives which should, so far as possible, also operate the ice factorie&. and refrigeration 
plants. We suggest that the State Governments should take early steps in that direction and 
arrange for the training of adequate. managerial staff for these co-operatives. Meanwhile 
fish marketing Boards consisting of representatives of fishermen, .the trade, th~ consumers 
and the State ~ Government ma~ be established at these centres to regulate marketing. 

THE FISHERIES PLAN 

27. In working out the development programme outlined above we had to allocate certain 
priorities which were based on a ,balance:of many cdnsiderations such as the nature'of the 
fisheries, the availability of resources and technical ski ll, the present stage of development, the 
interests of smail fishermen and lastly the need for immediate increase in productio:1. For 
instance, in the marItime State of West Bengal emphasis has been on the development of inland 
fisherIes for wluch there is very considerable and immediate scope. On the other hand, in 
Madras, Bombay and Travancore-Cochin the principal schemes relate to the development 
and expansion of marine fisperies. Injthe case of inland fisheries the priorities are the survey 
and stocking of new culturable waters ahd cQilection of fry. In the case of marine fisheries 
the priorities are-

(I) mechanisation of country craff or introduction of new mechanised boats; 
(2) harbour facilities; • 
(3) supply of requisites to fishermen ; 
(4) development of marketing ; 
(5) pro~ision of ice and cold storage and transport facilities; 
(6) introduction of mothership operations; and 
(7) provision for oft:-shore fishing with larger powered VeSsels such as purse-seiners 

and trawlers. ' 

Based on these priorities the Plan provides for a total expenditure of Rs. 4.6 crores 
in addition to the provision under the Technical Cooperation Aid Programme. The fisheries 
programme will raise production from the present figure ·of I million tons' to I' 5 million 
tons at the end of the Plan. 



CHAPTER XXIV 

VILLAGE INDUSTRIES 

Village industries have a central place in rural development programmes. Diminishing 
opportunities for gainful employment account to some extent for the reduction in fue standard 
of life of some sections of the rural population. Products of large-scale industries have 
increasingly limited the market for several classes of artisans. Their occupations now give 

'them only partial employment, so that they tend to join the ranks of agricultural workers. 
Development outside the rural sector has not &een rapid enough to arrest the increasing 
pressure of population on the land. The development,ofvillagC; industries should, therefore, 
be ~ much a matter of State actiQn as the increase of agricultural production. Indeed, one 
cannot be separated from the other, for, increase in agricultural production presupposes 
fuller utilisation of the available manpower and release of surplus workers for other occupations. 

'Village .ihd~tries, therefore, call for programmes whicQ will develop a great deal of local 
initiatite and co-operation, and an economic environment in which they have a reasona\lle 
chance of succeeding. If the measures to be undertaken are to be effective in dealing with 
so difficult a problem) it is essential tha~ they should be commensurate with its size and 
importance. 

2. Village industries are concerned, in the main, with the processing of local raw materials 
for local markets and with simple techniques. The scope for such industries depends, in 
part, on their relation to the corresponding large-scale industry; in part, on the development 
of agriculture and the growth of rural amenities. As agriculture becomes more intensive, 
there will be greater demand for certain articles of consumption and tools and implements 
which could be met by village industries. Amenities in rural life such as supply of pure 
drinking water, street lighting, sanitation, hospitals, recreation grounds, community centres 
and roads increase the field for villag~ industries. The possibility of turning waste into wealth, 
for instanCe, production of gas from cow dung and other refuse of the village through gas 
plants in so far as the, operations prove economic, production of bone manure through bone 
digestors, soap making out of non-edible oils, etc., will further provide scope for the develop
ment of village industries. 

3. We may refer here also to rural arts and crafts which have both social and economic 
signifi.:ance. Village printing, embroidery and pottery and -the crafts of tribal people, for 
instance, have not only a 10I?-g tradition but have also been essential elements in the organic 
unity and culture of the villages. In any programme for the revival of village indu3tries, these 
crafts which have suffered much from the economic development of the past few decades, will 
deserve special attention. 
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4. If village industries are to be developed, it is neces~~ to deal with ~e defi~encies 
which have led to their decline, These relate to. (I) OrgarusatIon, (2) State P?licy, (3) Fmance, 
(4) Raw materials, (5) Research, (6) Tec~cal guidance, (7) Supply of eqwpment, and (8) 

Marketing. 

ORGANISATION 

5. So long as villages worked largely as self-sufficient units, goods and services were 
mutually exchanged within.a group and there was a great deal of inter-dependence and identity 
of interests within the village. One effect of new large-scale industry and of imports was 
to reduce steadily the demand for the products of local artisans. It follows, therefore, that 
village industries have the b,est chance of growing on the basis of local demand, that is, increase 
in mutual exchange. The village organisation has to be rebuilt to suit changed conditions. 
It can hardly function now in the form of a loose organisation in which' individuals work as 
largely distinct units; it has instead to function as a fairly compact unit. The exar;t pattern 
of the village organisation can iOnly evolve after a series of experiments, but with assis
tance from the Government, the, village should become capable to a large extent of discharging 
the obligation of providing employment to all the workers in the· village, whether they are 
farmers, landless labourers or artisans. It is in this context that village industries become 
all-important in village development. They have, therefore, to become the concern of the village' 
community functioning as an organised group. While artisans may form associations on the 
basis of single craft or multi-craft cooperatives, preferably the latter, carrying on operations 
connected with their crafts, they are likely to derive the maximum benefits in respect of finance, 
raw materials and demand for the finished goods if the village organisation takes upon itself 
the principal responsibility of developing village industries. 

6. There are a number of institutions in India'such as the All-India Village Industries 
Association, the All-India Spinners As~ociation and the Khadi Pratisthan, Spdepur, which 
have a long record of valuable work and considerable experience in the field of village 
industries. In addition to organising industrial cq-operatives, a useful method of 
developing village industries would be to give a me,asure of assistance to such associations 
so that, in tum, their workers can assist village artisans. 

7· While organisation in the village provides the base, ~he development of village industries 
requires drive and direction f'fom the Central. and State Governments. The primary responsi
bility for carrying out programmes for village industries rests 'Yith State Governments, but 
in many aspects the framework within which they can execute programmes for individual 
village ind1;1stries is set by the policies followed by the Central Government. In the Central 
Gove~ent, there is, therefore, ,need for an organisation whic~ will give close attention to 

-the problems, of village ~dustries and help to create favour~ble conditions for action by State 
Governments, constru~tive organisations and village Co-operatives. In view of the growing 
importance of the problem of employment, the Ce~tral Government must now give' the same 
attention to vilfage and small-scale industries as it has undertaken, i~ view of the shortage of 
food and raw materials, to give to agriculture. 
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8. The Central Government is shonly constituting a K,hadi and Village Industries 
Development Board for executing programmes of khadi and village industries. Experience 
will indicate whether these two sets of industries should in practice be handled separately or 
together. The board is intended to be an organisation outside the departmental machinery 
of the Government and is to be composed of experienced workers in the field of khadi and 
village industries and a few representatives of the Central Government. Some members 
of the board might devote their entire time towards its work, some only part of their time. 
The board would be responsible for preparing and organising programmes for the production 
and developmen, of khadi and village industries, including training of personnel, manufacture 
and supply of equipment, supply of raw materials and marketing, research and study of the 
economic problems of different industries. The board would also be in executive charge of 
village industries schemes suggested later in this chapter. New schemes for village industries, 
for which assistance may be needed from the Central Government would also be considered 
by the board. The board is expected also to function as a clearing house of information and 
experience relating to the progress of cottage industries. Tqining programmes too would 
be within the pUfView of the board. 

9. In the States also there is need for similar organisations working in collaboration with 
the Central organisation. In Bombay, for instance, there is already a Village Industries 
Committee which consists of experienced social workers and' has executive responsibility for 
certain industries for which the funds are provided by the Government. In many States there 
are Cottage Industries Boards, but these function as a rule in an advisory capacity. This 
factor limits their value considerably. In addition to any non-official organisation that may 
be proposed, it is essential to have well-staffed departmental organisations as well. At present 
village industries do not receive as much attention from State departments of Industries as 
they require. The arrangements in any State will depend upon its own requirements and the 
nature of the industries for which the State Government has to provide. For instance, in 
Uttar Pradesh, there is a separate Director of Cottage Industries. On the other hand, in 
Bombay, where the role of industrial cooperatives has been emphasised, there is a separate 
officer designated as Joint .Registrar of Industrial Co-operatives and Village Industries. 

STATE Poucy 
. 

10. A programme of village industries, such as is suggested later in this chapter, has to 
be supported both by specific measures of assistance as well as by appropriate State policy. 
In addition to the emphasis on technical iInprovements, research and other measures for 
improving efficiency, the primary objective of policy should be to provide a field within which 
each cottage industry may be able to organise itself. (wherever a 1arge-scale industry competes 
with a cottage industry, the appropriate course to adopt would be to try and formulate, 
a common production programme.) In preparing a common production programri1e, account 
would have to be taken of the factors determining the efficiency of large-scale and small-scale 
production, the scope for development through small-scale methods, the e&\ent to which the 
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social aspect has to be emphasised ~d the value of any particular course for increasing rural 
employment. The aspect of employment will naturally receive special :mphasis in conside~g 
the details of any common production programme. Common production programmes, which 
included cottage industries within their scope, have necessarily to be worked out in general 
terms, because these industries are still more or less unorganised. Gradually, however, as 
organisation develops, the programme for cottage indllstry could be integrate" more closely 
with that for a corresponding large-scale industry. In addition to a determination of the 
overall conditions of supply and demand one or more of the following elements may enter into 
a common production programme for the related large-scale and small-scale industries-

(r) reservation of spheres of production, 
(2) non-expansior! of the capacity of a large-scale industry , 
(3) imposition of a cess on a large-scale industry , 
(4) arrangement for the supply of raw materials , and 
(5) co-ordination for r~search, training, etc. 

A common production programme for an industry necessarily implies a measure of control 
by the Government, especially over the organised side of the industry. / Tl)e subject is 
considered further in the following chapter. 

II. The general principle 'underlying common production programmes can, as a rule, 
be applied only after detailed study and investigation \yith reference to the conditions of a 
particular industry. Wh/ilt is certain is that unless the planning and development of village 
industries and many small-scale industries is conceived as part of the process of formulating 
policies and programmes for the related large-scale industries, it will be extremely difficult 
to promote the smaller industries and almost every technical and economic factor will weigh 
against them. Reservation of spheres has, for instance, been already attempted on a small
scale between the organised textile industry and handloom weavers. In view of the unempJoy
ment which has become- a fairly constant feature of the handloom industry, there is scope 
for the extension of this principle. The principle can also be applied to a number of other 
'industries. For instance, in the oil industry the policy could be .adopted of developing the 
production of edible oils through the village industry and the production of non-edible oils 
through oil millS. 

r2. In the sphere of food processing industries the stage appears to have been reached 
when further expansion of large-scale industry should not 'be permitted, except under certain 
conditions such as, for instance, establishment of a unit by the government or by a co-operative 
organisation. Rural employment has been affected directly by the growth of privately 
owned units in 'thYs field. For example, in the paddy growing areas rice pounding was always 
a substantial source of employment, both whole-time and spare-time, especially for women. 
The recovery of rice from paddy by hand processes was also satisfactory. The introduction 
of rice mills of the huller type greatly diminished this employment and was also wasteful in 
various ways. It appears to us that in the interest of rural employment and to ensure better 
nutrition, the Government should now formulate a programme for replacing the huller type 
of rice mills by organised hand-pounding of ricer 
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13. The imposition of a cess on a large-scale industry for the benefit of the corresponding 
cottage industry may have two objects. The first object may be to equalise the difference 
in their costs of production. We believe that the scope for the imposition of a cess for achiev
ing this object is limited and, in any event, such a measure should only be taken after careful 
investigations by an appropriate body. On the other hand, if the problems of the large-scale 
industry and the cottage industry are viewed in terms of a common production programme 
and it is recognised that improvement in the efficiency and growth of the cottage industry are 
basically in the interest of the development of the industry as a whole, it is legitimate to suggest 
that the organised sector of the industry may provide, by means of a small cess, the means for 
promoting technical improvement and organisation in the weaker and the unorganised sector. 
It is for this reason that the Central Government has recently decided to impose a cess on all 
mill-made cloth so as to raise funds for the development of the khadi and handloom industries. 
~n similar grounds, we recommend the imposition of a small cess on mill oil for the benefit 
of the village oil industry. 

14. The Government is directly in a position to assure the supply of raw material for the 
cottage industries only in those cases in which it is itself in control of it. It, therefore, follows 

. 'that in industries in which a common production p~gramme is adopted or is considered 
necessary for the related large-scale and cottage industries, either a suitable machinery of control 
over the raw materials should be maintained, or some other arrangements to ensure the supply 
of raw materials should be made. The outstanding cases of distribution of a controlled raw 
material by the Government is of course yam for handloom weavers. The difficulties are no 
doubt greater ,where the raw material is an agricultural commodity which is not subject to 
procurement. In such cases, the only m~ at the disposal of government can be supply 
of finance and, when this course is justified, resort to requisitioning. 

REsEARCH AND TRAINING 

IS. While it is essential that village industries should receive the maximum support in 
terms of State policy and specific assistance from the Government, these measures cannot 
have more than short-term value unless the techniques of cottage production improve rapidly. 
The utmost importance must, therefore, be attached to arrangements for research and training 
in village industries.,l'There are a number of institutions already engaged in research in the 
problems of village industries but, by and large, they are not adequately equipped and staffed, 
their programmes are not co-ordinated with one another and, so far, their problems have not 
become actively linked with research work in the National Laboratories. One of the first 
results of an intensive programme for the development of village industries will be to bring to 
light the problems on which research is most needed. Some of these problems are already 
known. For instance, in the direction of improved tools, the need has been felt for suitable . 
hand-ginning machines, dclinting and decorticating machines for cotton seed, better hand-
carding machines, improved spi.qning machines, a small carbonising machine for removing 
vegetable matter from indigenous wool etc. Similarly, for paddy husking, improved imple
ments are needed for reducing the proporti~ of broken rice and for separating unhusked 
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paddy. Some work has already been done on improved types of oil presses.' Another field 
in which, for want of research and adaptation the artisan is being steadily reduced is that of 
village pottery. In addition to tools and implements which are operated by hand or foot, 
there is need for evolving machines worked by power which may be suitable for small-scale 
operations. The prospect of rural electrification in several parts of the rountry durmg the 
next few years emphasises the importance of investigations of this kind. 

16. These illustrations suggest the need for an institute for village technology which 
could carry out investigations into problems of small industries, especially those pointed towards 
rural areas. Such an institute c!luld itself try out new ideas, adaptations and designs and 
indicate directions in which artisans could be trained and guided. The institute would have 
to maintain close contact, on the one hand, with the existing organisations in different parts . 
of the country and, on the other, could present problems to'the National Laboratories and 
other centres of advanced research. It could also communicate its experience and results 
to the smaller research centres and to artisan groups in different parts of the country. The 
proposal has to be worked out by a group of experts. /We suggest that the proposal for an 

~institut~ of village technology sh~uld receive high priority in the Central Government's 
Iprogramme for the development of village and small-scale industries. 

I7. In the past there was no organised system of training for village artisans. For the 
greater part,· crafts were chosen on the basis of caste, and skills were passed on from one person 
to another. These methods proved inadequate against the competition which village crafts 
had to face, so that new products came into the village market 'and tended to replace the old. 
With tools of new types coming into increasing use, for instance, in agricultural operations, the 
demand for the services of local artisans has further diminished. Training programmes have 
now to be organised on a large scale if the process of adaptation on the part of village artisans is 
to be expedited. For many years State Governments have relied on demonstration parties and 
peripatetic parties for achievipg this result. It has been found that demonstration parties 
are unable to provide continuous guidance. On the other hand, peripatetic parties, which give 
longer training, are unable to maintain any system offollow-up after they have imparted training. 

In Uttar Pradesh a system of training-cum-production centres known as 'tuitional classes' 
appears to have yielded useful r(fsults. In these centres training is provided under normal 

working conditions side by side with trained artisans who work either as instructors 
or·as employees. Another recent development in Uttar Pradesh which deserves study relates 
to the' establishment of pilot workshops for training village blacksmiths and artisans in the 
more advanced skills such as smithy, tin work, casting, etc. New types of machines which 
are gradually finding their way into the villages are also repaired at these workshops so that the 
artisans trained by them enter the field-with much greater ability to hold their own and to 
develop their crafts than the ordinary type of village artisan. With better training arrangements, 

it might also become possible to arrange for the manufactu~e of standard tools and equipment 
for work in the villages. 
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FINANcE 

IS. Village artisans have scarcely any financial resources of their own, nor have they any 
security to offer. They produce mainly for local demand and, if they manufactUre for a market 
outside the village, finance is generally found by some middle-man. Finance for the develop
ment of village industries has to be viewed as a problem inseparable from finance for agriculture, 
The formation of industrial co-operatives is essential if the Government and the co-operative 
movement are to be able to render substantial assistance to village artisans. Given the necessary 

I 

brganisation, it should not only be possible to extend financial assistance, but also to initiate 
organised development programmes and, if need be, in the process, to assist co-operative 
societies which lend money through guarantees and in other ways. The operations of State 
Governments under legislation relating to State aid for industry have not touched village artisans 

to any extent. These again depend upon the existence of suitable organisations -such as 
industrial co-operatives being available. With the establishment of Industrial Finance Corpora
tions in different States-a process which itself should be hastened-it should be possible 

to render much greater assistance to village industries, if departments of industries and rural 
extension workers give special attention in the immediate future to the organisation of industrial 

co-operatives in villages. 

19. While the development ~f co-operative organisations has to be expedited to the maxi
mum extent possible, in the immediate future the responsibility for revitalising village industries 

devolves upon the Central and State Governments. In the States the Five Year Plan makes 

a total provision' of Rs. 12 crores for cottage and small-scale industries which represents a 
doubling of the level of development expepditure in this field prior to the Plan. Realising 

that the resources of the States have to be substantially supplemented if the progress is to be 
at all commensurate, in the plan of the Central Government a total provision of Rs. IS crores 
has been madey In undertaking programmes for village and small-scale industries, finance I 
is per~ps not the major obstacle. Organisation, both on the side of the Government and on' 

behalf of artisans and the determination of fields of work in which small-scale operations can 
be sustained continuously raise the more difficult problems. 

VII.LAGB INDUSTRY PROGRAMMES 

20. We summarise below the programmes which have been drawn up by the Planning 
Commission in consultation with a number of experts, for the following village industries : 

(J) village oil industry , 

(2) soap-making with neem oil , 

(3) paddy husking , 

(4) palm gur industry , 

(s) gur and khandsari , 

(6) leather industry , 

(7) woollen blankets , 

(8) high-grade hand-made paper , 

(9) bee-keeping , and 

(10) cottage match industry. 
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It is proposed that the Khadi and Village Industries Board should take further action on 
these ptogrammes in consultation with State Governments and other organisati?ns engaged in 
the field of village industries. The programmes have been prepared on the basis of a period 
of four years being available for their implementation. 

(I) V£llage ot'l industry-The programme for this i?dustry envisages a common production 
programme for village oil presses and for oil mills. The production of ghanis is proposed to be 
raised from 10 to 13.8 lakh tons of seed pressing. This will involve some diversion of seeds 
now pressed by mills and substitution of them by cotton seeds. It is suggested that 1,200 

village oil centres, each serving a group of 40 to 50 villages and about 50 village oil presses may 
be organised. Inefficient types of village oil presses are to be replaced by efficient types. A 
research and training institute and five regional training centres are proposed for training artisans 
in the manufacture and repair of iplproved oil presses~and for generally improving the efficiency 
of the village oil industry. Apart from giving greater employment to village artisans, this 
industry is expected to improve the nutrition of the rural population by supplying fresh and 
pure oil which has become difficult to obtain owing to the widespread practice of adulteration 
in the mill oil. 

(2) Soap-making with neem oil-This is ~ small scheme, the main object of which is to 
utilise material now going waste. The scheme aims at establishing production-cum
demonstration" centres in different States where neem oil will be produced and utilised in 
soap manufacture. It provides for I I neem units, each unit consisting of I soapery and 7 neem 
pressing centres producing a total of 1260 maunds of neem oil and utilising it for the 
production of about 78 tons of soap per year. 

(3) Paddy husking-Rand-pounding of rice is an important village industry even to this 
day. It processes about 65 per cent of the paddy, the mills processing the remaining 3S per 
cent. The programme aims at improving the hand process for increased recovery of rice and 
production of bran in a pure form by the introduction of paddy husking stone chakkis in place 
of the pounding method. It is recommended that over a period of four years the distribution 
of about 50,000 chakkis in rice pounding areas might be subsidised. Research is proposed to 
be carried out for evolving suitable' implements for paddy husking such as paddy separater, a 
better type of chakki which can reduce breakage etc. It is also proposed that rice m.ills of the 
huller type should be gradually elimin~ted. 

I • 
(4) Palm gur-The scheme for the development of palm gur envisages increase in 

production to the extent of about 80,000 tons of gur. This will afford employment to about 
60,000 rural work~rs. The scheme provides for training and research and an element of 
subsidy may also be necessary. 

(5) Gur and khandsari-These are well-established village industries. The object of the 
programme is to extend the use of improved types of cane crushers to obtain a higher percentage 
of extraction. It is proposed that over a period of four years .about IOO,ooo improved cane 
crushers should be introdq.ced. The introduction of small centrifugals for the manufacture . 
of khandsari is also suggested. 



(6) Leather-The object of this scheme is to miniIIlise waste due to the incomplete 
utilisation of dead animals. The four-year programme provides for recovery work, tanning, 
leather aaft in municipal areas and in adjoining rural areas and also for the organisation of 
co-operatives of village leather workers. 

(7) Woollen blankets-It is proposed that four wool spinning and weaving centres may 
be established for developing hand-spinning and hand-weaving for the production of woollen 
blankets required by the defence services. The centres may be run by State Governments or 
by co-operatives. It is suggested that carding and finishing should be done by machinery 
operated by power, but the spinning and weaving should be done by hand. 

(8) Hand-made paper-The programme suggests the production at II existing centres of 
the varieties of high-grade hand-made paper which are at present imported. These centres 
should be assist&1 in respect of equipment, training and re$earch. Pulp-making is proposed 
to be done by power-operated machines, while other processes. will be done by hand. 

(9) Bee-keeping-The intensive development of bee-keeping is proposed in selected areas 
in States in which the industry has already made some progress, for instance, Madras, Bombay, 
Uttar Pradesh, Punjab, Mysore, Travancore-Cochin and Coorg. In each selected area there 
may be a sub-station serving a group of 20 to 30 villages. The scheme provides for training 
of staff and bee-keepers and for supply at subsidised rates of bee-hives and other appliances. 
Co-operatives of bee-keepers are envisaged in each su~station for collecting and marketing of 
the honey produced by the members. 

(10) Cottage match industry-The scheme aims at increasing the production of the cottage 
match indUStry from about 0.6 million gross to about 1.8 million gross at the end offour years. 
This result is to be achieved through provision of training and certain concessions as also 
financial assistance to cottage match manufactUrers. 

(n)Khadi-Certain tentative proposals for the khadi prqgramme have been prepared, 
but these have to be considered by the proposed Khadi and Village Industries Board. 

(12) COI·r-The depressed state of the coir industry in Travancore-Cochin calls for special 
action for the reorganisation of the industry on C()-()perative basis. A programme for this 
purpose has been indicated in the State Government's Five Year Plan. . 

18. An illustrative statement summarising the programmes for the village industries 
mentioned above, other than kl!adi and coir, is given in the Appendix. It is expected tbat 
finance for the village oil industry and soap-making from neem oil will be found by means of 
the cess mentioned earlier and for the remaining industries assistance will be extended to the 
States by the Central Government from the allotment for Rs. IS crores made in the Five Year 
Plan. 
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APPENDIX 

Summary Statement Showing Production, Expenditure and Employment in Selected Village 
Industry Schemes 

Serial 
No. 

Industry Total Production Additional production Expendi- Rough estimate of 
ture eInployxnent 

3 

I Village Oil Industry 

4 

3' 16 lakh tons oil 
(2'61akh tons @ 5 
tons per improved 

. ghani and 0'56 lakh 
tons @ o' 85 tons 
per ghani). 

2 Soap making with 3448 tons soap 
neemoil. 

• 3448 tons soap 

3 Paddy husking 

4 Palm Gur 

5 Gur and Khandsari 

2lakh tons 

• 2,53,252 tons of palm 
gur. 

(a) 450 lakh Inds. of 
improved ordinary 
gur. 

(b) S' I lakh mds. 
sani tary gur. 

(e) I lakh mds. cream 
coloured jaggery. 

81,852 tons of palIn 
gur (recurring addi
tional annual pro
duction after 4. 
years will be 40,943 
tons). 

Net gain through (in 
Rs.). 

(I) better extraction 
4 Crores ; 

(2) improving qua
hty 2'60 crores. 

(3) better marketing 
I . 60 crores. 

(d) i3'6 lakh mds. 
khandsari. Total-8 • 20 crores. 

6 Leather Industry • Hides, bones, tallow" 
Indigenous foot
wear. 

7 Woollen Industry • 10 lakh b~ankets 

8 Hand-made paper 1400 tons high-grade 
Industry: . hand-made paper, 

valued at Rs. S4 
lakhs. 

9 Bee-keeping 

10 Cottage Match 

Increased production 
of hides, bones, 
tallow due to greater 
recovery from dead 
animals. Pro
duction of better 
footwear. 

Iolakh blankets 

1400 tons high grade 
hand-made paper. 

I • 8 Inillion gross 

TOTAL • 

(Rs.lakhs) 

s 

233'1 

6 

1,00,000 organisers, 
mistries, oil pressers. 

• 
300 employees and 
part time work of seed 
collection for others. 

10' 0 40,000 hand pounders. 

100'0 

100'4 

160'4 

47'S 

725'3 

60,000 agriculturists, 
tappersl etc. 

1200 whole·time workers 
3800 part-time workers 
4600 local honorary 
workeu1 

600,000 cane-growers 
in 30,000 village. for 
part of the year. 

1200 CInployccl Includ
ing goo tannery flayer. 
etc., also about 8 lakh. 
chamars in 71.,000 
villages. 

200 eInployees; 4000 
spinners, 200 weavers. 

1000 paper makers. 

150 apiarists and field
men; bee-keepers 
forming co-operatives. 

3000 'tuoent workers 
6000 labourers. 



CHApTER XXV 

SMALL INDUSTRIES AND HANDICRAFTS 

It is customary to refer to industries which are not required to be registered under the 
Factory Act as cottage and smaIl-scale industries. There is no accepted line of distinction 
between cottage and small-scale industries and different definitions are adopted according to the 
object in view. The distinction frequently made between esta~lishments which employ 
power and those which do ~ot become les~ useful as electricity becomes more generally avail
able. The number of workers employed in an establishment has only a limited value as a 
criterion for distinguishing large-scale and small-scale establishments. In addition to the 
test of numbers employed and the use of power, a further test may be whether a unit which 
may othenvise be regarded as small is owned by the worker himself or by a co-operative group. 
In implementing programmes which involve concessions or assistance for smaIl-scale 
industries, the approach has to be flexible and it may frequently be necessary to evolve some 
practical criteria according to the aims in view which might be appropriate to the circumstances 
of each industry or group of industries. 

2. In the preceding chapter we have considered the problems of those small industries i 
which are, in the. main, an integral p~ of the village economy. In this chapter we refer to I 

the problems of the remaining small industries. These could be divided into two main groups'l 
namely, those which represent traditipnal skills and crafts and those which are more recent! 
and have an intimate connection with the corresponding large-scale industries. /Village indus
tries are at present of a rudimentary character but~ with the progress of rural electrification, 
their character is likely to be transformed. Employment is as weighty a consideration in smaIl 
industries and handicrafts as it is in village industries and in both it is of the utmost importance 
that the process of technical improvement should be hastened. Along with measures to create 
or maintain demand for the products of small industries, equal emphasis must be placed on the 
need to change methods of production and organisation. 

3. Small industries derive part of their significance from their potential value for the! 
employment of trained and educated persons. The ,field of public employment which a large 
proportion of those who receive education seek to enter is limited ; so also is the employment! 
that may be available in large-scale industries or in allied fields. For those who have received, 
some training and education, generally speaking, the most promising direction of activityi 
appears to be the development of the smaller industries. /Further, both small industries and 
handicrafts have great importance as means for providing employment for women in their 
bomes as well as on a more organise4 basis. 
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4. During recent years a great deal of development in the field of small industries has taken 
place. During the war, for instance, new small industries sprang up throughout the country 
for the purpose of meeting defence requirements. A number of these have now disappeared 
wholly or partially. For this there may be several reasons. In some cases the difficulties 
may relate to the supply of raw materials or to the existence of capacity in excess of demand ; 
in others, the fact that the units are uneconomic or are unable to produce the quality or precision 
needed may account for their failure. Nevertheless, the experience of numerous small indus
tries growing up during the war and manufacturing products which still continue to be 
obtained from other countries has significant lessons in the context of programmes under the , 
Five Year Plan. 

S. The information availat:)le on the subject of the existing small industries is extremely 
meagre., A large-scale sample was carried out recently by the National·',! nple Survey, but its 
results are not yet available. While surveys of individual industries or individual centres of 
small industry are available, often the information.theY furnish is not recent enough and does 
not throw sufficient light on the problems. .ef an industry as a whole./ The result is that there 
has been far too little formula" r k policy on the subject of small industries, and executive 
action has been largely confined 16 such activities as the provision of power or the distribution 
'of controlled materials. There have been hardly any considered and co-ordinated programmes 
(of development and technical improvement, and a great deal of small industry has grown up 
-without much direction and assistance from the Government. ,'The growth of small industry 
over the past two decades has been an unp!anned process which has been lacking in some of the 
elements that make for efficiency and stability. -The planned development of small industry is 
a task of immense magnit~de, of equal importance with the planning of agriculture or transport 
or industry. This task has been'taken in, hand by the Central G~vernment and, as a first 
step, programmes for a few selected industries such as wool development, the manufacture of 
woollen goods, sports good/~, brassware and bell-metal, artistic glassware etc., are under 
preparation in co-operation with the States concerned. 

6. In this Chapter an attempt is 1l!ade to indicate some of the problems which are involved 
in formulating substantial development programmes for small industries and handicrafts and 
the directions in which, both at the Centre and in the States, action has to be taken. In this 
field, the work of the Central Government as well as of the States is still in its preliminary 
stages. The Ce~tral Government's plan contains a total provisionofRs. IS crores from which 
it should be possible to finance approved programmes and to render a fair measure of 
assistance to the States. Programmes for small industries and handicrafts call for a compre
hensive approach in which, on the one hand, there is adequate co-ordination with large scale 
industries and research institutions and, on the other, the State Governments ensure that the 
artisans are sufficiently organised to be able to avail of technical and financial assist~ce and to 
provide as far as may be possible co-operatively for their essential requirements: 
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lIANDICRAFI'S 

7. Skilled craftsmanship is the principal feature of handicrafts. For the greater patti 
trade in handicrafts is in the hands of the middlemen, many of whom have been associated I 
with handicraft production for generations. As a rule, these middlemen operate on a smalll 
scale and work to orders. They find their own finance and constitute a real link between thel 
artisans, the exporter and the foreign buyer. There have been instances of improvement! 
effected at the instance of these middlemen but by and large, the present organisation ofhandi
craft industries does not make for efficiency or for improvement in quality or adherence to 
standards or-, for that matter for planned increase in production. Nor are the middlemen in' 
a position to ascertain sufficiently the requirements of foreign markets. The result is that, 
with some exceptions, the handicraft industries remain largely static in their methods and 
outlook. 

8. There are numerous problems concerning handicraft industries which need close study 
and investigation. "! '''lle of these are known, but systematic enquiry is necessary if action on 
the part of the Government and scientific institutes is to be properly directed. A few of the 
problems which affect the volume and character of the export trade, which is undoubtedly an 
important element in their production. The metlSJlres whi~h are calculated to increase the 
export demand as also likely to enlarge the internal ma:.. . ,jWuld be meqtioned by way of 
illustration. The foreign demand for brassware products from Banaras, Moradabad, Jaipur 
and Tanjore could be increased if mor~ utility articles were manufactured and their shapes 
adapted to the requirements of customers. Similarly, uses of brocades and gold thread saris 
and other articles manufactured in Banaras could be greatly developed if the tastes of foreign 
buyers and the diaracter of their needs were studied more closely and the necessary guidance 
passed on to artisans. The recent slump in the coir industry, which is no doubt due in part 
to exchange restrictions, is also to be traced to the decline in quality, lack of adequate 
organisation an4 failure to adapt production to market conditions. 

9. These illustrations show that in the case of handicrafts there is an intimate connection' 
between measures needed to improve production and supply and those required for stimulating 
demand. The internal demand for products of handicrafts is limited mainly by the low 
purchasing power of the population but, through the extension of State patronage in its various. 
forms and greater emphasis on the use of indigenous handicraft goods in the home and else-, 
where, the demand can be greatly extended. /The external demand in many markets has\ 
varied .considerably in recent yearf'on account of exchange restrictions and the fact that a) 

number of handicraft products fall under the description of non-essential goods./ In markets' 
like the United States where this difficulty does not exist, the demand for Indian handicrafts 
could be developed much more if certain minimum conditions could be fulfilled by the suppliers. 

I Complaints are not infrequently made that in supplying goods samples are not adhered to :m~ 
the quality varies a great deal. Lowering of quality cannot but affect future orders. Secondly ~ 
for a large market like the United States goods are required in bulk, but the middlemen who: 
arrange for production in India are not able to finance more than a limited quantity of goodsJ 
Production programmes for handicrafts goods should be based on the study 'Of the require· 
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ments of customers in foreign markets, not only of the wealthy but, increasingly, of the 
average citizen. In other words, as suggested earlier, in addition to meeting luxury demands 
for artistic wares, the utility possibilities of handicrafts should be developed as fully as 

possible. 

10. In improving the quality of handicraft products and in, increasing the demand for 
them emporia can also play an important part, provided they are efficiently organised. Emporia 
should not only increase the sale of cottage industry products but should, in tum, be the means 
of conveying to artisans information and guidance concerning new demands and new designs. 
A direction in which useful results are likely to be secured is the linking up of consumers' 
co-operatives with producers' co-operatives.' To the extent such a development can take place. 
a stable internal demand can be created for the products of small industnes and handicrafts. 
Similarly, in the sphere of foreign trade the Central and State governments could attempt 
increasingly to promote links between the producers in India and large buyers abroad. 

11. The Central Government have recently constituted a Handicrafts Board to advise the 
Government generally on the problems of the· handicraft industries, particularly with a view 
to improving and developing production and promoting sales in India and abroad. The board 
would also advise the Government on grants I.or loans to State Governments and private 
organisations and institutions for financing activities necessary for the development and 
improvement of handicrafts. The purposes for which grants or lo~s may be recommended 
by the Board may include introduction of better technique and improved equipment, prescrib
ing standa~ds of quality and arrangements for their enforcement, training of personnel, promo
tion of research, publications on cottage industries,~procuring and supply of raw materials for 
handicrafts, settin~ up handicrafts museums and conducting economic surveys, etc. 

12. Not all handicraft production takes place in such established centres as Benaras, 
Mirzapur, Farukhabad, Jaipur, Hyderabad, Tanjore or Srinagar but, since skills in handicrafts 
are imparted by one craftsman to another, the growth of traditions ~d, consequently, of a 
measure of concentration is a fairly common phenomenon. The craftsman or the artisan 
himself works on a small scale and independently of others. As a rule, despite the fact that 
many craftsmen in the sam~ade may be working near one another, their common problems 
are seldom taken care of by a representative association, nor have many co-operatives been 
formed. If the artisan is to become less dependent on middlemen and technical knowledge 
and guidance are to be carried to hiffi, the two lines of advance have to be: (a) formation of 
co-operatives and (b) formation. of associations in each established handicraft centre with 
~o-operative~ ~~ well as ~divid~al workers as members. The work of organising co-operatives 
IS a responsIbility of the mdustnes departments in the States with the assistance, where 
necessary, of the co-operative departments. Some progress in this direction has already been 
ma~e. For instance, taking all the States together the number of industrial co-operatives rose 
from 3,758 in 1949 to 5,305 in 1950 and, according to the current schemes of State 
Governments, it is expected to ris.e to abouf 8,000 by 1955. If it is remembered that not all these 
co-operatives are concerned with handicrafts and that their total membership is less than half 
a million, the -need for accelerating programmes for organising artisans and craftsmen into 
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eo-operatives will be"readily appreciated. As regards the formation of associations in established 
centreS of production, the essential object is to create weIl-organised agencies through which 
assistance by way of materials, equipment, technical guidance, new designs, etc., can be taken 
to the home of the craftsman. 

13. The industries departments in the States, even with such assistance as the Central 
Government can provide, will not be able to organise the production of handicrafts on the lines 
suggested above and, in due course, to replace the middlemen by co-operative associations, 
unless they are themselves equipped with the necessary knowledge and are in continuous 
contact with the technical and b.usiness problems of the producer and the artisan. In addition 
to finanCe and organisation, there are three directions in which research and investigation 
are needed. In the first place, standards for quality control should be established for all 
important lines of production.1 Enforcement of these standards IWill have to be undertaken as 
the associations mentioned above develop their marketing functions and through rules governing 
State purchase. Export trade also represents a field in which quality control can ,be enforced 
successfully, at any rate, for the major products. ' Secondly, the study of designs and materials' 
needs to be organised., There is too little work in this direction at present, although in artS 

and crafts schools and elsewhere valuable experience exists which could be brought 
together and further developed. In respect of designs in particular, the country has scarcely 
begun to explore its own rich heritage. .' In the third place, there are no adequate arrangements 
at present for either discovering the technical problems which hamper the work of the craftsman 
or .for solving them where they are known. 

14. Research in handicrafts involves study of art, skill and tradition as well as the study of 
materials. The fonner have necessarily a local colour. For this and other reasons it is 
necessary to develop in different parts of the country a number of institutions in which 
research in some aspect or other of handicraft production is undertaken. The Central 
Government might also consider the possibility of establishing a central institute for the study 
and preparation of designs. Such an institution could work in co-operation with arts and 
crafts schools, institutions like Shantiniketan and industries deparunents in several States. 

SMALL INDUSTRIES 

15. The expression 'small industries' includes many newly organized industries which 
are worked with power, as well as some of the older industries such as handloom weaving, 
manufacture of locks, utensils etc. In the organization of the newer small industries, the 
middle-man trader has a less prominent part than in the older industries. A bigher level of 
technique demands a higher level of training and, therefore, the newer small industries open 
out a most prOmising field for the educated young man who is prepared to make his way on the_ 
strength of his own skill and enterprise. / In the organization of these industries, the State can 
give even greater help than in the older industries, because their planning is a part of the 
planning of the corresponding 1arge-sca1e industries and also because it is possible for the 
Government to locate the new industries in a planned manner. 
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, 16. Apart from the distinction betwe~n the old -and the new, small industries may be 
, divided into three groups, namely, 

(i) those in whlch small-scale production has certain advantages and is not affected by 
large-scale industry to any great extent. 

(ii) those in which small-scale industry is concerned with the manufacture of certain 
parts or wi~h'~ertain stages of production in a manufacturing process in which the 
predominant role is that of large-scale industry and, 

(iii) th~se in which small-scale industry has to meet the con. petition of the correspond
ing large-scale industry. 

The three types of industries could perhaps be described respectively as industries which exist 
independently or as units integrated with or ~s units competitive to large-scale industries. 

17. Among the examples of small industries which are largely able to hold their own may 
be mentioned the manufacture of :locks and 'padlocks, wax. candles, buttons, chappals and badges. 
In these industries, while work may be done on an individual basis, it has to be organized 
through groups primarily to facilitate sale and marketing and the financing of production. 
To the extent to which such articles enter into State purchase, it is possible directly to promote 
improvement in quality.' 

, 18. In the engineering industries, there is considerable scope for allocating to small;-scale 
J 

lproduction particular stages in the process of manufacture. I Among the leading examples of this 
type of small industry may be mentioned the manufacture of cycle parts, electrical goods, 
cutlery, pottery and agricultural implements. During the war the smaller engineering units 
achieved valuable results but, subsequently, the shortage of iron and steel and their own weakness 
in organization have hit many of them. With improvement ,in the supply of pig iron and iron 
and f)teel generally, for which the Fiv~ Year Plan provides, it is expected that these industries 
will have an expanding field. This result cannot, however, be achiev,ed without a reservation 
of spheres according to some central plan for an industry as a whole, supported by considerable 

_ assistance in finance, organisation and training on the part of the Central and State Govern
ments. 

I 19· Of the third type, namely, those which are seriously affected by. competitio?- :from 
i large-scale industry, the best example is the handloom industry., In 19S1 it was reckoned 
that there were 3 million handlooms at work, in addition to about 23,000 power looms. Power 
looms are a comparatively recent development, which has brought to the fore the question of 
competition between the more advanced and'the less advanced forms of small industry. This 
is a different problem from the competition between a large-scale industry and the corresponding 
small-scale industry. The entire subject of ~rotection' for the handloom industry in relation 

• to the textile. industry is being reviewed by a committee which has been appointed by the 
Central Government./However, as an urgent iI},terim measure for the relief of the ind~try the 

I ~rinciple of reservat~on in favour of the handloom weaver has been recently extended. The 
Importance of ensunng an adequate market for the handloom industry is well recognised./ 
This is also required for the plan for the textile industry which postulates an increase 
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f handloom pr()duction from 810 million yards in 1950-51 to 1700 million yards by 

955-56• 

20. It will be seen, thus, that both for those small industries whose production has to be ' 
:1tegrated with and fonn a part of the production of the large-scale industry as well as for 
hose which have to be 'protected' in relation to the large-scale industry, policy has to be based, 
In the premi<:es that there should be a common production programme for an industry as a 
vhole, including both the large as well as the small-scale units. IThe nature of the common 
)roduction programme would of course have to vary with each industry. In some cases, as 
'xplained in the chapter on village industries, the essential points are that the supply of the 
lasic raw-materials should be assured, a sphere of production eannarked and perhaps a small 
ess enforced on the large-scale industry, either with a view to reducing the difference in the 
'ost of production or merely with the object of providing funds for improving the efficiency and 
Irganisation of small-scale units. In other cases, a common production programme takes the 
onn of a closely integrated programme in which the large and the small units are essentially 
omplementary. The principle of reservation of a sphere of work is implied in both cases. 

STATE PuRCHASE 

21. Apart from the field of production for any small-scale industry which may be specified 
,y a common production programme, there are two directions in which the demand for products 
If small industries could be deliberately developed. These are : (i) stores purchase and (ii) 
e\,lacement of imports. The question of stores purchase has been the subject of a recent 
lecision by the Central Government. It has been agreed that where basic considerations like 
luality, delivery date etc. are comparable, the products of cottage and small-scale industry 
Nould receive preference for the requirements of the Governments over the products of other 
nanufacrurers. In those items in which cottage industry has advantages over large-scale 
ndustry or has established itself as a supplier to government on competitive terms, orders 
;hould be placed with cottage and small-scale industry to the fullest extent before orders are 
~ven to large-scale industry. In the case of otheroproducts, according to t!te circumstances 
md merits of each case, a price advantage and suitable relaxation as regards specifications 
Nould be allowed., It has also been provided that preference should nonnally be given only 
:0 offers made by cottage and small-scale industry through a co-operative society or through 
1gencies approved by the Central Ministry of Commerce and Industry in consultation with 
State Governments. While, over a period, this stipulation will encourage the growth of 
:o-operative organisations, in order to extend immediate support to small industry, it has been 
further agreed that price preferences would not be withheld from cottage industry products 
:>n the ground that purchases were made from a middle-man, provided that the middleman is 
1 traditional employer, for instance a 'master weaver' or a 'master cobbler'. ~ese decisions 
embody a considerable advance in policy and we suggest that they should be followed by those 
States which have not already adopted such a policy. /It is important, however, that therer 
should be machinery for the enforcement of these decisions and for reviewing their working: 
from time to time. If it is carefully employed, the stores purchase policy em be both a' 
method of encouraging cottage industry and a means for raising its technical efficiency and. 
improving its organisation. 
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REPLACINGIlMPORTS 

22. A pr eliminary study of the possibilities of replacing by cottage and small-scal e produc
tion articles which are now imported, has been made, but we suggest that the subject requires 
detailed examination by panels of technicians and businessmen in different trades. Such 
examination should be taken in hand and completed as a matter of priority. These panels 
could work out in detail the directions in which imported articles could be substituted and the 
stages in which the programme of production by cottage and small-scale industries could be 
organised. 

NEW CENTREs OF SMALL-SCALE PRODUCTION 

23. The scope for initiating the production of articles in replacement al ttl \\ 
imported is ~ely to be most considerable where the Government has the opportutptv 
organizing new centres of small-scale production. Thus, for instance, for the rehabilitaHol \ '. 
displaced persons, especially those who had non-agricultural occupations or interests, i .. 
has beeij necessary to establish important townships such as Nilokheri, Faridabad, Phulia, 
Gandhi Dham etc. In the Punjab, new industrial areas have been added to a number of towns 
and, besides the provision of sites and the necessary social amenities, power has been made 
available. Inpependent artisans and small-scale entrepreneurs are being assisted with finance 
and technical ~dance to establish production in selected lines. Among the community 
projects recently initiated there are a few, especially in West Bengal, in which the cstaolishmcnt 
of towns of local industri~s constitute the prinCipal programme. In community projects of 
the rural type also, some PI;ovision has been made for the promotion of arts and crafts. 

24. From these examples it would be apparent that by far the most important mcthoJ of 
developing small-scale industries is to establish either new townships or, what might frequently 
be even more advantageous, t-o extend existing towns and provide sites, services, power, etc. 
It is hoped that from the funds provided in the Plan for cottage and small-scale industric't, 
community projects as well as under certain other heads, it would be possible to promote and 
assist a number of centres for smfoill industries. In the river valley projects, particularly whCll , 
power becomes available, development of this kind will have a great deal of importance. 1'hc 
creation of such centres of industrial production is a development of such importance for the 
economy that if the programmes require additional financial provision in the later stages of the 
Plan, we recommend that this should be considered . ...; It should be added, however, that 
progress in establishing new centres'for industries is likely to be impeded, not so much by lauk 
of finance for establishing them, as by the lack of capital for those who have to establish the 
enterprises, failure in marketing arrangements and by inadequate training of workers. The 
problems of marketihg are already proving a source of anxiety in some centres which were 
started in connection with the rehabilitation of displaced persons./ Frequently, acute problems 
'of marketing develop because (a) in laying down lines of production sufficient study is not 
made of the prospects offuture demand and (b) there is no Qverall planning in terms of common 
production pragrammes between large-scale and small-scale units. There are, therefore, 
dangers which have to be considered carefully in advance by the Government concerned before 
new industrial centres are established. 
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TRAINING 

25. The questlon I training has received considerable emphasis in the Five Ye.lr Plan. 
The training centres intained by the Central Government under the Directorate General of 
Resettlement and Re mployment have trail'led during the past few years Lt-J,ooo persons. 
The l\linisrry ofRe ilitation has so far arranged for the technical training of 52,000 persons 
from West Pakis nd at present 12,000 persons are under training, in addition itO 8,000 

trainees from East hkistan. The plans of the State Governments provide for the following 
training prog 

State Programmes of Training 

~ber of industrial schools 
N'umber of pupils tmined . . . 
frumber of technical and vocational instiautlOns 
.Number of person trained 

1950-51 

365 
14,750 

260 
26,702 

1955-56 
456 

21,797 
407 

42 ,997 

The Central .Ministry of Education has also provided for substantial assistance to technical 
institu~' ns tngaged in imparting more <\dvanced training. Technical ~ning programmes 
should c s~ designed that they fit in with the overall pbn for the development of village and 
small-s ,Ie; industries in the country. The training shO'..lld be directed towards those trades 
in whi h the prospects of stable employment are reasonably clear. There is need also for 
consid;rable emphasis on the training of artisans in the existing small-scale industries. 

'ilibitions of village and small-scale industries which are valu~ble in stimuhtin~ demand 
~h~lso be utilised for providmg instruction concerning new techniques and designs to 
ar!I1s. 

26. Research.-The importance of research for the development of village industries and 
ollandicrafts has already been stressed. Small industries of the modern type have their own 
ptb1ems of research which can only be solved in close collaboration with the larger industries 

I J 

tcwhkh they ar,e related. We suggest that the Central Government should arrange, 
il consultation with the State Governments, for the opening of special research sections for 
spall industries in research institutes associated with individua11arge-sca1e industries. \Vhere 
nlcessyry, a measure of assistance could be afford~d to enable an institution to expand its 
f:.lcilit~s. In view of the variety of problems which small industries of the modem type are 
likely to raise, it is doubtful if a single research instituti! will be suflident. 

iJ. Fmance.-Wc have referred alre.ldy to the need for finance. One suggestion may 
be made. Some States are likely to find it difficult to establish industrial fi.n:mce corpora
tions of an economic size because aT their small resources or the undeveloped ~~ate of their 
indufuy. We suggest that the Central Government should conslder the possibility of nuking 
regional arr:mgements for the establishment of industrial finance corporations for those States 

.... which may not be able, with advantage, to support independent financial institutions. 

28. In conclusion, we may refer to a number of small industries which call for skill and 
training and, invariably, for the use of power. The growth of these industries is related 
closely to the development of heavy industry, inciudi'l.1 the manufacture of machinery in the 
country. The adv:mce of tech ... '1010gica1 education is of course a material factor in the 
I progress of such small industries., 



CHAPTER XXVI 

IRRIGATION AND POWER 

ASSESSMENT OF WA1;ER REsOURCES 

In India, as in other countries, rivers have had a powerful influence 
local lIfe. SUc'cessful agriculture in most parts of the country is not pass 

)nn\ and 
out the 
tive Ul:tC 

tegrated 
to the 

use of flver waters. The large land resources Qf India cannot be put to 
without a simultaneous development and use of t~e water resources. In fac~ 
development of the land and water resources of India is of fundamental imp~ 
country's economy. From times immemorial, life and civilization in Indh 
dependent largely on riv~s. The earliest civilizations developed along the banks 
and the Ganga and their tributaries. In the Deccan, except for the narrow strt) 
western coast, large patts of the popUlation have depended for their existence 
waters. 

, been 
Indus 
ng the 

river 

2. Irrigation, or the artificial application of water to crops is an old art in In ; in 
many parts it began with agriculture itself. References to the practice of irrigation in ndin 
have b~en traced to many centuries prior to the commencement of the Christian era. rrhe 
large numbers of tanks, which are found in the Deccan, have been in existence for ages. 'pr 
Cauvery delta canals date back to the second century and the Yamuna canals were constrl tet 
originally about the I4th century. Under certain favourable conditions riv~c. atcr' 
provi4e a cheap source of power either directly or through the generation of hydro-clc~tl i~ 
power. In india, wit~ little oil and coal deposits c~nfined to certain parts of ,he country, 
hydro-electric; power has an important part in her development. Apart from rivers, under
ground waters constitute an ;mportant source of water supply for domestic and agricultural 
purposes. The exploitation of sub-soil water resources must be integrated with the usc of 
river waters. 

3. Physiograpnicd,lly, India may be divided into four parts: the Pcninsula plopcr, 
the Himalayas' and associated mountains, the Indo-Gangetic alluvial plai ns and the Ti' r 
desert. The Peninsula is an ancient landmass owing its present features to dClludati n 
and weathering ov~r long ages. It is composed mainly of ancient crystalline anJ me tam -, 
ph:c rocks. The western third of the Peninsula is covered by lava flows. Except for 11 fair y 
broad strip along the eflst coast and a comparatively narrow one along the west coast, mObt 
of the surface of the Peninsula is composed of hills and plateaus. The coastal plains arc the 
most productive parts of the Peninsula. ,The Himalayas and associated mountain ranges 
of ..northern IndIa are folded mountains o!:" the tertiary age. The Indo-Gangetic plJins tic 
between the Himalayas and Peninsular India and represent a sag or depression in the earth's 
crust which has been fi:led up with alluvium brought down by the rivers. They (..onstituh:' 
one of the most fertile tracts in the world. The alluvial soil of these plains is being cuIti\'atl:Ll 
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from times immemorial and shows little signs of exhaustion. The rivers flowing through 
the p~ are snow fed, active during the rainy season and carry enormous detritus load. The 
Thar desert is an arid region in the north-western part of the country. It occupies a large 
part of Rajasthan. 

4. India lies partly in the tropical and partly in the sub-tropical regions of the world ; 
the Tropic of Cancer passes through the Rann of Cutch and the middle of West Bengal. 
The sub-tropical ;zone, comprising Rajasthan and the western part of the Indo-Gangetic 
Plains shows extremes of climatic condition, while the tropical zone is more equable. In 
most of the country, there ate three seasons: (i) Winter: November to March; (ii) 
Summer : Apra to June; and (t'ii) Rainy season : Tuly to October. The exact duration 
of each season, however, varies in different parts of the country. 

5. The outstanding feature of the rainfall in India is its unequal distribution during 
the year and its variation from year to year in respect of quantity, incidence and duration. 
The average annual rainfall of India i~ 50 inches but it is only of the order of 5 inches in 
the desert in the north-west, increasing gradually across the plains of northern India from. 
west to east until it is about 100 inches in Assam (see Figure I). In central India, the mean 
rainfall is of the order of So inches a year, and in the Peninsula, except along the west coast, 
the mean annual rainfall is of the order of 30 inches. Almost the entire rainfall in the country 
is due to the south-west monsoon and is received during the four months of June to 
September, with the exception of the south-east ,portion of the Peninsula, where the rainfall is 
heavier from October to Decemb'er. In winter the rainfall varies from t to 2 inches except in 
northTeast monsoon areas, and from March 'till the onset of the south-west monsoon, the 
co~try is almost rainless. Apart from its unequal distribution in the year, the rainfall 
shows considerable variations from year to year. It is not uncommon in many places for 
rainfall in a year to be less than half the normal ; even one fourth of the normal during a 
critical period in the crop rotation has been experienced. 

AVAILABLE WATER REsOURCES 

6. The rivers:of India nKly be broadly divided into two groups: (I) The snow-fed 
rivers of northern India, and (2) the rivers of central and southern India. The Himalayas 
give rise to three important river systems .of northern India : the Indus, the Ganga and the 
Brahmaputra. The' cliief rivers of central and southern India are the .Mahanadi, the 
Godavari, the Krishna and the Cauvery flowing eastward into the Bay of Bengal and the 
Narmada and the Tapti flowing westward into the Arabian Sea. The Chambal, the Betwa and 
the Sone drain the northern edge of the Peninsula and flow into the Ganga system. 

7. The rivers of northern India, rising in the Himalayas, are snow-fed and flow all the 
year round though the supplies available in winter are low. The rivers rise with the melting 
of snows in spring and with the break of monsoons they swell further and carry enormous 
floods during the rainy season, the supplies falling again from October onwards. The 
rivers of central and southern India have no snow-fields at their heads and their supplies 
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depend entirely on rainfall. Since this rainfall is confined to a small part. of the year, the 
rivers carry large supplies in these months and the dry weather flow sometimes dwindles 
down to almost a trickle. 

8. Detailed gauge and discharge observations are available for many of the major rivers 
in India for the last few decades. Most of these observations are however, mainly in 
connection with existing or projected irrigation works. There has been no attempt to make 
a complete hydrographic survey of the country; the task is one of great magnitude. The 
Indian Irrigation Commission of 1901-1903 estimated 'that the total annual surface flow in 
the rivers in India, (as it was then, but excluding Burma, Assam and East Bengal) was 51 
billion cubic feet. This is equivalent to 1170 million acre-feet* of water. A more recent 
appraisal of the water resources of the country, based on an empirical formula co-relating 
the river flow in each basin with its rainfall and temperature, gives the total annual flow as 
,equivalent to 1356 million acre-feet for the Indian Union. Of this only 76 million acre-feet 
or 5.6 per cent are at p'reseni being used for purposes of irrigation ; the rest flow waste 
to the sea. The position in regard to utilization of water resources in the important river 
basins is set out below: 

River system 

Indus 

Ganga 

Brahmaputra 

Godavari 

Mahanadi 

Estimated average annuat 
flow 

170 million acre-feet for the 
entire river system lying 
both in India and Pakistan. 

400 million acre-feet 

300 million acre-feet 

84 million acre-feet 

74 million acre-feet 

Existing utilisation and proposed projects 

Existing utilisation in India is about 
8 milllon acre-feet. The Bhakra-Nangal 
project is the main project in this system. 
A mean annual utilisation of 8 million 
acre-feet is contemplated in this project. 

Only a small part has been utilized, chiefly 
by canals on the Ganga, Yamuna and 
Sarda rivers. The Damodar Valley 
Project is the major project within thiS 
system. This proposes to t:ulise nearly 
2'7 million acre-feet of water. Other 
schemes for development are under 
consideration. 

Existing utilisation is negligible. In 
general, irrigation is unnecessary because 
of heavy rainfall in Assam. 

About 14 per cent. has been utilized so far. 

Sm~I1 quantities are utilized for irrigation 
In the delta areas. Hirakud project 
will be the first major development on 
the system. This project would utilize 
about II million acre-feet of water. 

·An acre-foot represents a volume of water suffiCIent to cover an acre of Ja:"d WIth one foot depth of Water. 



River system 

Krishna 

Cauvery 

Narmada 

Tapti 

tRIuGATION AND POWEl 

Estimated average annual 
flow 

50 million acre-feet 

12 million acre·fcet 

32 million acre-feet 

17 million acre-feet 

Existing utilisation and prop~.ied projects 

Approximately 18 per cent of the flow 
has been utIlized. The Tungabhadra 
project Will ultimately utIlize an addition
al I'} ffilllIon acre-feet. Schemes for 
further utIlIzation are under consIdera
tIOn. 

Over 00 per cent of the waters are utIlized 
for irrigatIon in Madras and Mysorc. 

There has been no large project on either 
of the rivers. The Kakrapara proj,ict 
on the Tapti would be the first major 
scheme. 

9. There are numerous other rivers and rivulets in which waters are available for 
utilization, mostly on an intermittent basis during the rainy season. On quite a large number 
of these, small irrigation reservoirs have already been built ; but many more can be 
construct.d and there is an increasing activity all over the country to utilize the waters of 
these small streams. 

10. Substantial water supplies for irrigation, industrial and municipal uses are availa
ble from under-ground waters. Wells have been constructed in all parts of India for domes
tic water supply and for irrigation ofland and they are in use from times immemorial; but 
large scale irrigation from this source is possible only with the help of tube wells operated by 
power pumps. No inventory of the ground water resources for the country as a whole has 
as yet been prepared. The information available indicates that ground water is generally 
available in all parts of the country, but it would be economiqll to tap it for large scale irriga
bon by means of power-driven tube-wells only in parts of Uttar Pradesh, Bihar, Punjab, 
Rajasthan and Gujerat. 

WATER REsOURCES THAT CAN BE DEVELOPED FOR IRRIGATION 

II. Water supplies for irrigation can be obtained from three sources : 

(i) directly from the water normally flowing in rivers i.e., by diversion Canals ; (ia) from 
storage of flood-waters flowing in rivers or directly of rain water from small catchments ~ 
and (iii) from the waters available underground i.e., by wells or tube-wells. The extent to 
which supplies are available from the three sources mentioned above varies in different 
parts of India ; so ablo does the extent to which the available sources can be utilized 
economically. 

12. The total quantity of water flowing in the rivers, a rough quantitative indication of 
which has been given in paragraph 8 above, is not wholly available or needed for irrigation. 
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is due mainly to ~he ,following reasons :-
(i) Over most of the country, rainfall is concentrated in a comparatively short period 

of 4 to 6 months. The rivers carry large volumes of water .during this period, 
a great portion of which must gd ·unutilized because it is neither physically possi
ble to divert, nor economic to store, all but a small portion of this flow. 

(it') The volume of water, in the rivers, also varies greatly from year to year. Schemes 
of development, on the other hand, can be executed only on the basis of firm 

, supplies i.e., supplies which would be available during most of the years. 

(iii) In areas of high rainfall, like the west coast and north-eastern India, irrigation is, 
either not necessary or is needed only to a very limited extent. 

(iv) Certain quantities of water must be allowed to flow in rivers for hydro-electric 
development, for purposes of navigation, conservancy and water-supply for towns 
and villages. 

It is difficult to state the percentage of th~ total river flow that can be used for irrigation. 
On the Cauvery, which is the most developed river in India, abo'Llt 60 per cent of the ann¥al 
flow is utilized. On the other hand, on the Brahmaputra the utilization is almost nil. While 
conditions certainly vary from river to river, it will not be far out to state that out of a total 
of 1356 million acre-feet of water, it should be possible to put to beneficial use about I/3rd 
or 450 million acre-feet; the existing utilization is 76 million aCre-feet. It should be c1<:;ar, 
however, that the extent to which river supplies Can be put to further use is governed largely 
by the extent to which monsoon flows can be sJored. Storage projects, by their nature, 
are more costly than diversion projects. There are, however, two important features of 
these projects which offset their high cost, viz., the possibilities of hydro-electric generation 
at the dams and the protection afforded against flood damage. 

EXISTING DEVELOPMENT 

13. Irrigation-A hundred years ago, about 1850, two or three million acres of land 
were irrigated by large numbers of indigenous irrigation works. These works were in the 
nature of small tanks in southern India,_ inundation canals in northern India and recondi
tioned canals like the Cauvery delta system in Madras and the Yamuna canals. About 
five million acres were under well irrigation at that time mostly in northern India. The 
first major irrigation work constructed in India was the Ganga Canal in Uttar Pradesh, opened 
for irrigation in 1854. This was followed by the Upper Bari Doab canal in the Punjab and 
the Godavari delta system and the Krishna delta system in Madras. Then came the 
Sirhind canal in th~ Punjab, the Lower Ganga and the Agra canals in Uttar Pradesh and 
the Mutha canals in Bombay, the last named being from a storage reservoir. A number of 
other large irrigation works were constructed towards the end of the las~ and the beginning 
of the present century and again after the end of the first World War. Table I gives 
particulars of important irrigation works existing in the country and Table 2 shows important 
irrigation and agricultural statistics by States. 
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14. Subsoil waters have ~ used in India for irrigation from time immemorW by 
means of ordinary percolation wells. During recent years, electrically driven tube-wells 
have opened up· a new method of utilising ground-waters on an extensive scale and in Uttar 
Pradesh, there are over 2000 State-owned tube-wells. Bihar, Punjab and some oilier States 
have also recently taken up the exploitation of ground waters for purposes of irrigation by 
tube-wells. Tube-well irrigation is generally more costly than irrigation by gravity canals 
from diversion projects. But for areas not otherwise commanded it is a useful means of 
irrigationL in regions with_good underground supplies. 

IS. It will be seen from Table 2 that India has a gross area of 812' 52 million acres of 
v.bich 491 million acres lie in Part C A' States and 322 million acres in Part 'B' and Part 
, C ' States. Agricultural statistics are not available for the entire area of the country ; about 
230 million acres which formed part of some of the former " Indian States" have not yet 
been classified. Statistics are at present available for only 581 million acres of land and out of 
this 369 million acres are culturable. The area actually under cultivation in a year is 277 
million acres. The area irrigated from all sources is a little less than 50 million acres or 
roughly 18 per cent of the total area sown in a year. Thus 92 million acres out of the classi
fied area have yet to be developed in addition to large areas similarly awaiting development 
from out of the 230 million acres so far unclassified. 

16. Nav£gation-Apart from the use of river waters for irrigation and power generation, 
for water supply and disposal of sewage, another important use is for purposes of naviga
tion. At one time the rivers of northern India were the main arteries of communication. 
With the construction of railways, river traffic gradually fell off and inland water transport 
today is restricted to certain parts of Assam, West Bengal and Bihar. The "'1-terways have 
also gradually gone out of use because of the withdrawal for purposes of irrigation of the 
bulk of the dry weather flow. In ,central and southern India, inland transport could not 
have been very extensive as the dry weather flow was not enough for navigation except by 
very small country boats. 

Flood control-Although: flood control cannot be called a water use, the problem of 
flood control can best be considered in relation to the existing development on the rivers in 
India. Every year considerable damage occurs from floods in different parts of the country. 
Until recently no regular statistics of this damage were collected. \Vhenever heavy damage 
resulted from a flood in the larger rivers, enquiry committees were set up and in some cases 
suitable flood control measures were undertaken. Extensive 'ell1bankments have been 
constructed in parts of Assam, Bihar, West Bengal and Orissa. The problem of floo4 control 
is now always considered in conjunction with the construction of multi-purpose projects. 
The construction of large dams to store these flood' waters is the most effective way of 
preventing flood damage. 

Recreation-Rivers, natural and artificial lakes and large canals provide important places 
of recreation for the people. Some of these sites are potential centres of tourist traffic. 

Fish Culture-Large collections of water and regulated river flow provide excellent 
facilities for fish culture. Some of these have been developed. but not on any large scale. 
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ASSESSME;NT OF POWER REsOURCES 

17. Sources of power can be divided broadly into two classes-(i) exhaustible or those which 
represent accumulation of energy, gradually formed under the action of the sun's light and 
heat, e.g. coal, mineral Oll, peat, natural gases ; and (n) inexhaustible, or those which are 
replenished by nature as fast as they are utilized, e.g. water falls, winds and tides. 

The production of power from sources like tides and winds is by its nature limited. 
Among the fuels derived from growing vegetation, alcohol, which can be manufactured from 
molasses, Ihahua flowers, etc., alone has good prospects in India. Projects for increased 
production of alcohol are dealt with elsewhere in the report. Until atomic power and solar 
energy come into the field, the development of power resources in India can only be from 

coal, oil and water. 

18. India's reserves of coal have been discussed in Chapter XXVII of the Report. It 
will be seen that out of total workable reserves estimated at 20,000 million tons, good quality 
coal is only 5,000 million tons. This has to' be conserved f?r important metallurgical and 
other operatlons in which the use of good quality coal is indispensable. There arc how
ever, large reserves of low grade coal aVailable which it is now possible to utilize for steam 
generation in suitably deSIgned furnaces. This opens up a new source of supply for electric 
power generation by burning lignites (available in large quantities in South Areot district and 
in Cutch) and other coals of high ash content which were hitherto considered to be unuscable 
fot thIS purpose. It is however, obvious that on account of the high inert content of these 
coals, their transport over long distances cannot be economical and these can be used for power 
generation only in areas in which they occur. 

India's wealth of coal is confined to Bihar and. West Bengal with small outliers in Assam, 
Madhya Pradesh and Hyderabad ; large deposits of lignites occur in South Arcot district 
in Madras and in Cutch. The dIstribution is uneven and distances from the coal field to 
industrial centres are so great that except at or near localities where coal mines exist thermal 
generation of power may often prove uneConomIC. Resources of petroleum, so far as known, 
are small. There is only one field in Assam which produces about 5 per cent of the total 
requirements of the country ; the remaining 95 per cent of the consumption has to be met by 
,iplports. 

19. India's resources of hydro-electric power are vast. These r~sources have not even 
been surveyed in their entirety. A committee was appointed which issued a preliminary 
report in 1919 and a finql report in 1921 and indicated a minimum continuous water power 
potential in India of 3' 5 million kW. This, however, is proved to be an under-estimate. 
Projects not included in that survey have since been taken up for investigation and some of 
them are in an advanced stage of development. There are no doubt other sites which have 
not yet been taken up for investigation. The total hydro-power potential of India may be 
up to 40 million k W. 
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EXISTING DEVELOPMENT 

zo. Most of the electrical insta,llations in India in the early years were established for 
meeting the domestic and industrial needs of urban areas. The first large station for the 
supply of electric power was erected in Calcutta about the end of the last century and in the 
next two decades similar power supply stations were established in other large towns . 

. These were nearly all thermal stations. The first hydro-electric station in India was erected 
at Sivasamudram in Mysore in 1902. This was followed by the Tata hydro-electric stations 
for the Bombay area, 'The progress of public electricity installations in the country since 
1900 is shown in Figure 2. It will be seen from this that upto 1920 progress was rather slow, 
but after that date, the industry has seen rapid and continuous expansion. During the 
twelve years since 1939, the total electricity generating capacity has nearly doubled-from 
about 1 million kW. in 1939 to 1 '71 million kW. in 1950. The total electricity generated 
(see figure.3) has also increased froll}. about 2500 million kWh, to 5100 million kWh, during 
the same period. Approximately 60 per cent. of the electric generating capacity is in coal 
burning stations, 32 per cent in hydro-electric stations and the remainder in oil burning 
"stations. 

A comparison of Figures 2 and 3 shows that although the installed, capacity of hydro 
installations is about 60 per cent that of the steam installations, the units generated by the 
hydro-electrio 'plants are about 110 per cent 'of those generated by the latter, The existing 
pattern of development of public electricity undertakings is indicated in the following table 
which shows the installed capacity and power generated by different categones of public 
electricity supply undertakings : 

Number Installed Per- Power generated 
Particulars of P,ublic utility of capacity centage 

power stattons undertakings as on of Percentage 
31-12-50 grand Million of 

kW. total kWh. grand 
total 

Steam 
(i) Public undertakings-

(a) Government . 30 245,914 14'36 619'497 12'13 . 
(b) Munidpaltues . NIL NIL NIL 

(ii) Companies 35 758.520 44'29 1,7?7' 700 34'62 
TOTAL 95 1,004,434 58-65 2,387' 197 46 '75 

Oil 
(,) Public undcrtakings-

(0) Government . 103 57,716 ),37 58 331 I. 14 
(b) Municipalitks 7 9,892 0·S8 16,316 0,32 

(ii) Companies 192 81,188 4·74 125.084 2·45 

llydro TOTAL 302 148,796 8·t5g 199'731 3"91 

(i) Public undertakings-
(a) Government 14 306,323 1]'89 1>387'538 27'17 
(b) Municipalities 4 7.510 0'44 22' 171 -0'43 

(ii) Companjes . 4 245.452 14-33 1,110'063 21'73 
TOTAl. 2Z 559,285 32 'M 2,519'772 49'34 

GRANO TOTAL 38~ 1·712.,1S' JOO'OQ S,IO~-700 IQO,OQ 
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21. In addition to the public utility power stations described above, there are a num
ber of industrial and railway installations having their own power plants. The total generat
ing capacity of these plants was approximately 588,000 kW. in 1950. Including these 
stations the total electric generating capacity in the country in 1950 was approximately 2' 3 
million kW., of which 1'7 million kW. was in thermal stations (including oil burning plants) 
and about 560,000 kW. in hydro-electric plants. 

22. Important particulars of major power projects in the country are shown in Table 3. 
In Bengal and Bihar, where the coalfields are located, most of the electricity generation is 
from coal, whereas in Bombay as well as in south India, where coal has to be transported 
over long distances, hydro-electric development predominates. Outside of these areas, 
electric development consists generally of thermal stations supplying urban areas or particular 
industries. In the Punjalt (1) ~md western V. P., however, there are two important hydro
electric stations one at Jogindernagar and the other forming part of the Ganga electric grid. 
Table 4 shows for all States the installed capacity of power plants and the per capita generation 
of electricity. It will be seen that Bombay, Mysore and W~t Bengal are more developed 
than other parts of India, the most backward being 0 rissa and Assam. 

23. It was mentioned earlier that electric supply undertakings were set up in the first 
instance for" supplying the domestic and industrial needs of urban areas. This urban bias 
of the industry has persisted to a large extent. The two cities of Dombay and Calcutta alone 
consume about 40 per cent. of the total electricity generated in India. The following table 
shows the availability of electricity in 1950 to towns and villages in India 

Population 
range 
(1941-
Census) 

Over 
100,000 
50 ,000 

20,000 
10,000 
Below 

100,000 
50,000 
20,000 
10,000 
5,000 
S,OOO 

Total 
number 
of towns 

or 
villages 

49 
88 

277 
607 

2367 
559062 

Number of Percentage 
towns or of towns 

villages or villages 
with with 

public public 
electricity electricity 

supply supply 
to total 

49 100.00 
88 100.'00 

240 86 1)4 
260 42 . 83 
258 10.86 

2792 050 

It will be seen from the above that all towns with a population of 50 ,000 and over, and 
most of those with popUlation above 20,000 are supplied with electricity, Rural electrifica
~on on the other hand, has made very little progress. Out of approximately 560,000 villages 
In the country, ~y about 3,00~ or one in about 200 is served with electricity. This develop
ment, moreover, IS confined mainly to Mysore, Madras and V.P. and is associated in each case 
with the development of Hydro-electric power. 
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NEED FOR FuTuRE DEVELOPMENT 

24. Situated as India is geographically, with a tropical or sub-tropical climate with 
practically no rainfall over a large part of the year and uncertain rains during the monsoon 
months, successful cultivation is not possible in many parts of the country without the aid of 
irrigation. In the absence of irrigation facilities, large areas produce only a catch crop depend
ing on rainfall alone, which as explained above, is often deficient and unevenly distributed 
from the point of view of agricultural requirements. It is not surprising, therefore, that the 
average yield per acre of cultivated area is very low. With the provision of irrigation facilities 
the yield per acre can be increased considerably. In some areas this increase may be of the 
order of 50 per cent. but in areas of low and uncertain rainfall this increase may be 2 to 3 times 
the yield from unirrigated lands; also large areas of cultivable land, now barren and lying 
waste can be cultivated and put to productive use if irrigation facilities are provided. The 
quantity of water and the frequency of irrigation required to mature crops vary in different 
parts of the country. In some areas like parts of Rajm;than, nothing will grow without the 
artificial application of water. In others, like Assam, where rainfall is plentiful, little irrigation 
is necessary and the problem, generally speaking, is one of draining the land for cropping. 
Between these two limits, there is a wide range of variation in the nature and quantity of 
irrigation required to mature a crop. In some areas, irrigation works are required, as a stand
by, to be used once probably in two or three years during a drought and at others for some 
of the more valuable crops or only in the period just before the rains set in. There are large 
tracts, however, particularly in Rajasthan, Punjab, western U.P. and parts of the Deccan, 
where irrigation is necessary for cultivation and is required all the year round. Table 2 

iUustr~tes the varyinS extent of irrisation practised in different pans of the country. 

25. Apart from the rainfall-its shortage and abnormal distribution-floods, hailst<?IIDS, 
frosts and other vagaries of the season also affect India's agriculture. Other causes that 
contribute to a low yield include uneconomic units of cultivation, lack of fertilizers or manure, 
the use of bad seed, etc. The pattern of cultivation that has developed under these conditions 
is generally of an uneconomic type and does not provide adequate employment for 
those engaged in agricultural pursuits. Over large areas of the country only one crop per 
year can be grown-during or after the monsoon rains. But where adequate irrigatioq, 
facilities are available, the pattern of agricultUre is different. Two crops can generally be grown 
and in places, even three. Also, it is not necessary for the cultivator to restrict himself to the 
particular crops that can be matured during the two or three favourable months of the year ; 
he can look ahead and plan a scheme of cropping that will keep him busy all the year round. 
He has also the incentive to improve his method of cultivation-use improved seeds and 
manures and practise crop rotation etc., because he is assured of his efforts bringing results. 
The supply of irrigation can thus change the entire agricultural pattern of large parts 
of the country and lead to increased production from land and increased employment for the 
cultivator. 



nIB FI1tST FIVE YEAR PLAN 

THE Q17Al''"1l.,~1 OF DEVELOPMENr NECESSARY 

26. Irrigillion-The population of India has been increasing ''elY rapidly during the 
last few decades. Between 1901 and 1951, there has been an increase of over 120 millions
from 235'5 millions to 356'9 millions-in the population of the areas co.mprising the p~t 
Indian Union. Agricultural development has, however, been comparatIvely stagnant dunng 
this period, \\ith only a small increase in cultivated area. The following table shows the 
quinquennial averages of areas culth'ated and irrigated in the pro\inces of undhided India 
(e.Ycluding Burma) during the last half century, 

A'"erage for five years 

189?-1900 
1901- 1905 
190*5-1910 
1911-1915 
191.y-1920 
1921- 1925 
192~1930 
1931- 1935 
193?--1940 
1941-1945 

Total area 
cu1ti\1Ued 

179'15 
192'9. 
2'4'5 
201'7 
203'9 
208'4 
209'4 
210'0 
212'0 
21'5''5 

Area irrigated Total area 
by Government irrigated 

works 

.(Millton acres) 

115'0 29'15 
IS''S 32"5 
21'2 39· ... 
23"5 +1'5 
25'9 4~'S 
2S'S 415 '0 
21"2 415 ' S 
2S'1 4S'S 
30"5 5 ... ·S 
33''5 58"1 

It will be seen that between 1906 and 1935 the cultivated area renu.inoo more or less 
coDstant at 205-210 million acres. The only inaease in production during this 
periOd was due to the increase in irrigated area which meant assured crops and 
increased outtum per acre. Some new Lmds came under irrigation and lands \\ hich produc
ed indifferent crops were given up. The total irrigated area increased from about 30 million 
acres to 58 million acres, or nearly doubled, during the half century 1896 to 1945. The 
area irrigated by government works increased somewhat more rapidly-from 16'0 million 
acres to about 34"0 million acres-during the same period. But the inL-rcase in produc
tion on account of new irrigation facilities was more than counter-balanced by the increase 
in population. 

j.7. The partition of the country in 1947 made the food problem worse for the Indian 
Union, as large partS of the highly developOl canal-irrigated areas were included in 
~restem Pakistan. Of the total of 400,000 cusecs of water carried by the canals of 
undivided India, nearlr half is carried by the canals now in Pakistan and of the total of 24-
million acres of land irrigated by State-controlled canals in undiyided India, a little more 
than h.Ufnow lies in Pakistan. This has added to the seriousness of the food situation in the 
Indian Union. \Vith'18 % of the population of undivided India, Pdkistan has 23% of the total 
area~ 32% oCthe rice, 35% of the wheat and 25 % of all the foodgrains ofundi\ided India. 
It bas been estimated that the territories comprising India depended, prior to the partitiona 
for about one million tons of foodgrains annually on the areas now in Pakistan. 
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28. The food problem has been dealt with elsewhere; it is sufficient here to state that 
India can produce all that is needed to ensure progressively improving standards of nutrition for 
its increasjng population. 

(i) By utilising its water resources to the fullest extent practicable. The Planning 
Commisson has calculated that it will be necessary to double the area under 
irrigation within the next IS to 20 years if the food problem is to be solved. 

(ii) Secondly and concurrently with this, by improving the standards of agricultu¢ 
practice through the application of the results of scientific research to agricul
ture. 

29. Power-Cheap electric ,power is essential for the development of a country. In 
fact, modem life depends so largely on the use of electricity that the quantity of electri

city used per capita in a -country is an indeX of its material development and of the standard 
of living attained in it. Apart (rom its use in industrial undertakings, electricity has a remark

able diversity of application. Electricity can provide cheap power for pumping water for 
irrigation and for numerous operations in agriculture and in the home. Extensive use of 

electricity can bring about the much needed change in rural life in India. It cannot 
only improve methods of production in agriculture and encourage cottage and small scale 
indl1stries but can also make life in rural areas much more attractive anq thus help in arrest

ing the influx of rural population into cities. 

30. The use of electricity in India is very limited at present. The average per 
capita consumption of electricity is only 14 kWh per year (as compared with 1100 kWh in the 
United Kingdom, 2207 kWh in the United States of America and 3905 in Canada) and in 
a number of States the average is below one unit per year (see Table 4). Only five States 
have a per capita consumption higher than the average mentioned above for the country 
as a whole. Apart from this as stated already in paragraph 23 above, the development of 
power in India is unbalanced as between urban and rural areas. About 3 % of the country's 
popUlation in six large towns get the benefits of 56 % of the total public utility installations. 

31. There are many areas where the need for more electricity is immediate. In 
these areas', the growth of plant capacity has not been able to keep pace with the growth of 
load since 1940. There is an acute shortage of power in the Bombay area, Delhi, parts of 
Uttar P!adesh, Madras and West Bengal. To meet the normal growth of load, which recei
v~d an impetus during the years of the war, all available spare capacity was put under 
operation and in many installations there is no stand-by plant. Dt1I¥lg the years of war and 
after its end, it has not been possible to obtain additional plant or replacement. Several 
restrictions have had to be imposed on new connections and devices like staggering of 
holidays and of working hours have had to be adopted to meet the minimum demands of 
industry. The economic development of the areas concerned is thus under check. 
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~part from the above many of the generating units have outgrown th:irU~~fullife and need 
replacement. Of the total installed capacity of 1,004,000 kW of.public.utility steam plants, 
It has been estimated that over 100,000 kW would have been m serVIce for more than 25 

years and would have to be retired now or in the near future. 

32 . Electricity has a great scope in India in the development of agriculture and related 
'activities. Since 1933 when State tube-well schemes were first taken up in Uttar Pradesh, 
there has been an increasing demand for electricity for tube-well pumping. Further, as a 
part of the" Grow More Food Campaign ", pumping units have been installed on 
rivers or wells for agricultural purposes. The supply of cheap electric power is essential fot 
large scale development of tube-wells or lift irrigation from rivers. In 1948, about 35% of 
the electric energy generated by the Ganga Canal Grid in Uttar Pradesh (about 61 million 
kWh) was utilised for pumping of irrigation supplies wIth about 2,200 tube wells, 
owned and operated by the State. In Madras and Mysore, irrigation pumping is mostly done 
from open wells or tanks. In 1949 there were about 12,500 .such consumers in A-iadras State 
alone, and they took about 11 2 % of the energy sold by the public utilities. About 20,000 

applications for further connections are stated to be on the waitmg list because of the short
age of plant capacity In Travancore-Cochin, electricity is in use on a large-scale, for 
de-watering of marshy lands. An idea of the growing importance of the use of electricity for 
agricultural purposes can be had from the following figures which show the trend in consump
tIOn of electricity for irrigation and agricultural de-watering in the Indian Union in recent 
years. 

Consumption in million kWh 
Year for lftigation and agricultural 

dewatering. 
1939 64 
1945 93 
1947 125 
1949 150 

There are also other agricultural operations for which electricity will be in demand as 
people are trained in its use-vzz., pr9Cessing of agricultural produce, cold storage, preservation' 
and canning of fruit and farm produce, dairy farming, 'poultry breeding. Cottage industries 
can be developed on an economic basis with the provision of electricity to rural areas and 
by the use of electrically worked appliances or small units of machmery. 

3~. Other w.ater ~ses-Transport of goods by water is generally cheaper than transport 
by rall. Also, m tunes of emergency, alternative means of transport are of great import
ance t? the defence and security of the country. With the storage of flood waters by dams 
and theIr gradual release for purposes of hydro-electric generation, new possibilities have been • 
ope~e~ .u!' for ~he deve1o~m~nt of inland transport. In every river valley development' the 
possIblhues of mland naVIgatIon must be investigated and integrated with the overall develop
ment. 

34· The damage which occurs every year on account of floods ha b C'. d . . , seen re.lerre to 
earlier. DestructIOn of crops and dwelling houses and dislocatI'on of co .. b.fl d . '" mrnUOlcations y 00 S 
are a normal feature m certam flverme areas, specially in Assam Bib B I f U , ar, enga, parts 0 ttar. 
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Pradesh and Orissa. In southern and central India, tanks breach annually due to heavy 
and uncontrolled floods and are rendered unserviceable. The total loss to the country direct
ly due to these floods and indirectly through loss in production has not been estimated but it 
is admittedly heavy As already stated, flood control measures must be considered as a part 
of river valley development in ca;e of each multi-purpose project. 

35. The problem of soil conservation which has received little active consideration in 
tndia until recently, has been dealt with in an earlier Chapter. Here it is only necessary to 
emphasise the importance of soil conservation in the development of water rsesources and in 
extending the useful life of reservoirs, made by the construction ofhfgh dams. Unless special 
measures are taken in the catchment area above these dams to reduce, by suitable soil 
conservation measures, the washing away of soil by rain water, the detritus carried by flowing 
water \\111 be deposited in these reservoirs and their capacities seriously impaired. Such 
measures should form an integral part of every large irrigation project. 

DEVELOPMENT UNDER TIlE PLAN 

Need for a national policy 

36. It has been shown that for increasing the production offood and other agricu1tu
cit produce, it is necessary that irrigation projects should be undertaken wherever there are 
facilities for such projects. .The need for cheap power for tube-well and pump irrigation 
and for cottage and small-scale industries has also been emphasised. Upto 1920, irriga
tion projects were sponsored by the Central Government. In that year came constitu
tional changes under which all irrigation and power developn\ents became the responsibili
tyof State Governments. Since 1945, however, the Central Government has been 
encouraging and aC4tively assisting in such projects recognizing that, while the initiative 
of States in these fields should remain unimpaired, there should be a national policy in regard 
to them. The reasons for this can be easily stated. 

In the first place,. it is not in all parts of India that facilities exist for irrigation, and 
where these exist they should be fully developed in the interests of the food requirements of the 
nation as a whole. As the Irrigation Commission (I9QI-3) has said :-

" Every extension of irrigation increases the security of the food supply of the country 
in years of drought, and, in these days of cheap railway fJ::eights, the produce of 
irrigation can be carried to those parts in which it is most required. For these 
reasons we think that the programmes of future expenditure on irrigation works 
should provide for the construction of as many producti\·e works as can be 
proposed, in whatever parts of the country they are situated, and without 
reference to the urgency of protection for the locality. Promising projects could 
be held in abeyance only when funds cannot be allotted for them without 
interrupting progress on irrigation works of any kind which have been actually 
commenced, or withholding money from works more ,urgently required for 
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protective reasons or when adequate establishment is not available for ca!ryi.ng 
out the works; when the success of t~e works depends U~Ol1 coloruza~on 
operations which it may be more conve111ent on general grounds to postpone. 

, 

Recent experience has demonstrated that the food problem is one for India as a whole which 
can be solved only by All India measures. 

-
Secondly, the works that are now in progress and those that remain to be taken up present 

more difficult engineering and other problems than those already completed. In most cases, 
the construction of high dams is necessary and technical questions of extreme complexity 
arise in their - design. Modern mechanical methods have to be adopted in their execution. 
All this calls for the pooling of the best knowledge and resources available in the country 
and arrangemepts for training of technical staff on a large scale. 

Thirdly, river valleys are not confined to State boundaries and development schemes of 
different States have to be co-ordinated and interrelated for the achievement of maximum 
results. Water stored in a reservoir in one State may have to irrigate areas in others and 
power generated in one State is consumed in other States. In such cases, agencies for joint 
investigation and management may have to be organized. 

Fourthly, large projects call for financial outlays which are beyond the financial resources 
of States and wpich cannot be taken up unless Central assistance can be made available from year 
to year over -a fairly long period on a carefully arranged programme. 

37. As already stated natural waters have many u~es for the community, their 
optimum development is therefore possible only if all such uses are co-ordinated. The use of 
stored waters for irrigation and their use for the development of power generally require 
different systems of escapages from the reservoir. Some of the difficulties on this account can 
be solved by suitable engineering works and techniques, but there are others which make the 
two uses of water mutually exclusive to some extent and ultimately it Js necessary to decide 
how far the use of water for one purpose should give way to its use for another in the larger 
in~erests of the community. / The requirements of navigation are also generally different 
from those of irrigation; these have more in common with the requirements of power. Flood 
control is partially achieved when river water is used directly for irrigation; storage makes 
flood control more effective. With suitable provisions in the design of dams, it would be 
possible, at small additional cost, to provide for adequate flood protection. The develop
ment of fisheries and of recreatiotl, facilities are other uses of natural waters which can be 
secured for the community at a moderate cost. It is necessary that in all new projects co-ordina
ted effort should be made to provide for the varied requirements of the community for irriga
tion, power generation, flood-control, navigation, fisheries development and recreation: 

38. It has been stated in pa~agraph 28 above that the aim before the country should be the 
doubling of the area under irrigation in 15 to'20 years or in other words, to provide new 
irrigation facilities to 40 to 45 million acres. Similarly, there must be an increase in the 
present low per capifa consumption of electricity in the country. An examination of the new 
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irrigation and power projects, that are under construction, under investigation or only under 
consideration throughout the country, shows that it will cost about Rs. 2,000 crores to 
construct all these projects which will add 40 to 45 million acres to the area now under 
irrigation and create an additional power-generating capacity of about 7 million kW. We arc 
convinced that it is only by the implementation of a progrtmune of this magnitude and by 
intensive measures for improving the standard of agricultural practice and for the promotion 
of cottage and small-scale industries in addition to large scale industries that an appreciable 
rise in the standard of living in the country can be achieved. 

39. A large multi-purpose river valley project takes from two to five years for detailed 
investigation and preparation of plans, etc. and five to ten years for construction. The 
organisation of the technical and other personnel and the mechanical eCJ.uipment needed for 
them must therefore be carefully devised. The most economical ph~ing of large projects 
and a programme of construction would be possible only if there is a long term plan carefully 
framed with accurate financial estimates and with due regard to the technical resources and 
equipment available. 

BASIS OF TIlE PLAN 

40. Inuring the last six ycars, there has been considerable activity in all parts of the country 
in new irrigation and power projects. A number of projects-some mUlti-purpose and others 
only for irrigation-were sanctioned soon after the end of World War II. On some of these, 
works were started before the completion of detailed investigations and of economic studies 
necessary to obtain a correct appraisal of the technical and financial aspects of the projects. 
The total cost of irrigation and power schemes which were under construction in 1951 would 
on completion be Rs. 765 crores; a sum of Rs. 153 crores had already been spent on them 
up to 31st March, 1951. There can be no question that these projects must be completed as 
quickly as possible so that the expenditure already incurred on them may be put to productive 
use and the benefits particularly byway of additional food, may be secured quickly. This is 
an important consideration iII the proposals formulated by us. Whatever views we may 
hold about the relative importance or merits of the projects under construction or those not 

. yet started, the highest priority must be given to projects on which considerable sums of 
money have already been spent. We have, however, during the course of our discussions with 
the representatives of State Governments, impressed upon them the vital importance of 
giving a high priority to projects 01' parts of projects which will provide additional food 
and have recommended that the programme of construction of some of the bigger multi-purpose 
projects should in consequence, be suitably modified. After incorporating such chanKes as have 
been agreed upon, it appears that an expenditute of Rs. 5 I 8 crores will have to b~ incurred on 
the schemes already in progress during the five year period of the plan and of this a sum of 
Rs. 266 crores. will have to be spent in the first two years of the plan. As a large slice of 
the total developmental expenditure included in the plan has to be set apart for the comple
tion of irrigation and power projects already under construction, it has not been possible to 
include many new works of irrigation and power development in the Five Year Plan. Particu
!arly, during the first three years of the plan, when the expenditure on projects already under 
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. ~nJld be te1adve1y high, it is not possible to incur farge expenditure on any new 
construCtion \ '" . . . 
work. Thus the .Five Year plan for irrigation and power alms mamly at the completion of 

the projects alre::ldy pnd.ef eoristruction. 

41. In the preparaticl11 of this planj as already stated, projects likely to yi~ld additlonal.food 
at an early date, have been Siven preference over. others a~d t~e !ar~e multl-~urpose projects 
have been phased with a view 1."0 the early completion of theIr lfngatlOn aspects; the power 
generation is carefully regulated and taken up in stages as the demand arises. In our discUssions 
with State Governments, we have laid great emphasis on proper planning for the develop .. 
ment of load for every large generating unit. The pattern of power utilisation has to be laid 
down in advance and deve1opm('nt of generating capacity co-ordinated with the development 
of load so that there 1S as httle lag as possible between power generation and its utilisation. 

42 • As already stated it would not be correct to say of all the projects included in the 
plan that works were started after detailed technical investigation and careful assessment of the 
economIC aspects. The inclusion of a proJcct in the plan does not, therefore, dispense with the 
need for periodical reviews ofit at definite stages. A large project usually comprises a number 
of distinct units or groups of connected works , and, as techIlical and other invl:stigation in 
regard to each such group is completed, it would be desirable to review the economic and 
finanCial aspects of the project as a whole, and where necess~}YJ to modify the scope of the 
project or portions of It. After a review of the Bhakra, the Damodar VaUey and Hirakud 
projects, the programme of construction and the portions of the projects to be included in the 
First Five Year Plan have been suitably revised. 

43. As stated above, the yearly expenditure on works already under construction is high 
fmihl.\.' first three years and falls off from the fourth year. As a result, unless new works 
are:takn up, it will not be possible to utilise to the full in the latter part of the plan. the 
teo,.1roicall and other resources built up over a number of years. To meet this situation and 
also 1'h.e ;11eed that has been felt for including in the plan other urgent works, especially in 
backwacl areas, a few new projects have been selected work on which will be taken lip in the 
latter part of the plan. The expenditure on these projects.during the period of this plan 
will be a small proportion of their total cost, but their inclusion in the plan, at this stage, will 
.secure continuity of development from the first to the secon4,. Five Y car Plan. 

THE PLAN 

44· Important particulars of a11 the irrigation and power projects included in the Five 
Year ~lan, the cost and annual expenditure, on each and the likely benefits are given in 
Statement V of the supplementary Volume. on Development Sc:hemes in the First Five Year 
Plan of the Report: An abstract is shown in Table 5. 

The projects alre~dy under construction are, on the basis of sanctioned estimates, expected 
to cost, .on completlOn, Rs. 765 crores. On these an expenditure of Rs. 153 crores. 
had been lncurred up to the end of March 195 I. During the Five-Year period covered by the 
Plan, it was originally propose~ to spend Rs. 448 crores. on these schemes. It is, however, 
underst.ood that on account of mcreased cost of constructions, changes in the scope of some of 
the projects and ~or other reasons, it will be necessary to spend during the period of the 
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PIan, an addItional sum of Rs. 50 crores on the multi-purpose projects and Rs. 16 crores on 
the State1IrtiWltion and Power Schemes listed in the Statement V In addition to the above, 
the planlptovides a sum of Rs. 3.6 crores for expenditure on Irrigation and Power projects 
in Jammu and Kashmir State. The projects under construction are calculated to irrigate an 

·additional area of 8. 5 million acres in the last year of the Plan and to generate 1.08 million 
kilowatts of additional power. Mter the completion and full development of these projects, 
'the total addition to the area irrigated will be 16.9 million acres and to power 
1.4 million kilowatts. 

45. The question of new projects to be included in the PIan has received our careful 
attention. The claims of large numbers of new proJects, many of which have not been 
thoroughly investigated, have been pressed upon us by State Governments. After a careful 
consideration of the resources that can be made available, we have decided to include In the 
Plan the following five major irrigation and power pr.:>jects, for whIch project reports, 
and plJns and estimates have been prepared-

Name of Project Area served 

Kosi (Stage I) • Bihar and Nepal 

Koyna (Stage J). . Bombay • . 
Knshana (scope not yet Madras & Hyderabad 

defined) 
Chambal (Stage I) . Madhya Bp·arat & 

Tot:!l 
estimated 

Ultunate benefits 

cost Irflgatlon Power 
(Rs '000 acres '000 kW 

lakhs) ImtdlIed 

lf56,oo 

33,00 
Not avatlable 

2/>20 40, 
also 

flood 
cOiltrol 

240 
Not av.llJabl~ 

1,200 80 
Rajasthan 

'Rrh'dl'l$. . .uttar Pradesh. 35,00. • 240 

The totfr1 cost of these projects will be well over Rs. 200 crores, out of which it is e"pecred 
that it mlght be possible to spend Rs. 40 crores on them during the period of the PIan. The 
financial.and technical responsibility o( the Central Government :lnd of the State GovernmentS 
concerned with regard to these projects (and of the Go\ernmcnt of Nepal with regard to the 
Kosi Project) and the programme of their construction "Ill be settled before work is com'" 
menced on any project. 

46. The annual expenditure on and likely benefits from all projects, year by year, would 
be as fo11ows-

Year 

1951-52 
1952-53 
1953-54 
1954-55 
1955-5/) 

Expeaditurc 
(Rs. crores) 

85 
121 
127 
107 
78 

40 

Addttional 
imgation 

(acres) (pro
gresSIve) 

t546,OOO 
1,890 ,000 

3,55:.0 00 
5.749,000 
8,533,000 

1~,942,ooo" 

Additional 
Power (kW) 

{Progrcs~lve/ 

58,000 
239,000 
724.000 
875,000 

1,082,000 

1>4"5,000· 
Ultimate: • 
New Schemes 
FIve years' total 558 

------~.~E-xC~lu-d~e-s~b-en-e-fit-C-r-om·--n-ew--s-~~e~m-e-s.-----------------------------------------. 
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47. In addftion, there are a large number of small schemes,' construction of wells, 
renovation of tanks, improvements to small streams and rivulets, etc. which are classed as 
, minor irrigation works' and have been included in Chapter XIV under the programme for 
agricultural development. These minor irrigation works are estimated to cost Rs. 47 crores 
during the period of the Plan. A large portion of expenditure on these sch~mes would bt-: by 
way of subsidies, loans etc. to individuals or societies who will contribute similar or greater 
share of the expenditure on such schemes. These works are expected to bring an ad1itional 
area of 8·2 million acres, under irrigation by 1955-56. In addition it is proposed to earmark 
another Rs. 30 crores for minor and medium irrigation works, which will bring a further 3 
million acres under irrigation. 

The schemes included in the Five Year Plan are expected to utilise about 100 million 
acre-feet of water per annum in a normal year. This figure is only approximate and 
constitutes 7 per cent. of the total utilizable water resources of the country. 

48. In the field of power apart from the schemes included in the Five Year PIan, 
undertaken by the State Governments, there are a few extension projects of private electricity 
undertakings which are expected to be executed during the period of the Plan and will add 
176,000 kW of installed capacity. The more important of these are the proposed extensions of 
the Ahmedabad Electric Co., the Calcutta Electric Supply Corporation and the Tata's Power 
Installations. 

UTILIZATION OF POWER 

49. The following table shows region-wise the expansion in power generation and 
anticipated load during the period of the Five Year Plan. The three mUlti-purpose projects 
have been shown separately in the table. It will be seen that the total increase in generating 
capacity would be r·08 million kW in the public sectQr, of which 338,000 kW or one third 
would be contributed by the three multi-purpose projects. The power benefits from these 
pr.ojects during this period represent however only the first state of development, their ultimate 
capacity on full development being about one million kW-

Additions anticipated by I955-5~ in 
thousand kW. 

Installed Firm Anticipated 
capacity power load 

I. Multi-purpose projects . 

(i) Bhakta Nanga! 96 72 ~9 
(i.) Damodar Valley 194 144 132 

(iii) Hirakud Dam t . 48 24 24 2. Madras, Mysore, Hyderabad 
and Travancore-Cochin • 402 5II* 639 

3· Bombay area . . 83 358* 417 4· Bihar, Bengal and Madhya 
Pradesh 88 65 101 

5· Uttar Pradesh . 109 157* 14'1 6. Projects in other areas 1)2 M* ~15 

TOTAL 1,082 1,397. 1,594 
*In the case of p~oJects Whose power is fed lDt~ an existing power'system th~ firm power of the entire power system 

has been taken WIth the correspondmg antICIpated load on the syste.... as a whole P . t' d ta I' f . t II d .ty fi pow d .. did ..... ro)ec WIse e 1 s 0 
1l\,S a e capaCl • rm- er. an antlcipate. oa for the above table !lre gIven lD Statement V of the supple-
mentary Volume on Development Schemes In the Fust FIve Year PIan. 
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As the need for irrigation is urgent, the projects have been so phased that full develQpment 
of irrigation is achieved as soon as possible, and the development of power is taken up in stages 
according as demand grows. Production of power on a large scale much in advance of actUal 
needs locks up capital and lowers returns on projects. Further additions of generating unit~ 

" will therefore, be made only as and when additional demands arise, but provision for installing 
additional units has to be made in the designs of dams and other works. 

50. The position regarding utilisation of the power generated may be briefly reviewed. 

The multi-purpose projects-In the Bhakra-Nangal Project, the load figures indicated 
in the above table are tentative pending the compilation of the results of a load survey which 
is in progress. These figures include a supply of about 20,000 kW to Delhi and also provide 
for electrification of 27 towns in Punjab, supply to 10 small Government-owned undertakings 
and 14 private licensees and to existing industries which at present generate their own power in 
relatively small, inefficient thermal units. Provision has also been made for bulk supply to 
PEPSU, Rajasthan, Bilaspur and Himachal Pradesh. A load survey has been carried out in 
the Damodar Valley Project area. The present and prospective demands for power have been 
assessed on the basis of factual data, although there may be a time lag in the development of a 
part of the estimated demand as this includes conversion to electricity of installations employ
ing about 136,000 HP. of steam and oil engines which are old and have to be replaced. In the 
Hirakud Project, the initial load of 20,000 kW comprises existing loads like those of colliery 
and towns ; supplies to two textile mills and to a cement factory at Rajgangpur ; ann rural 
loads in the delta area including small scale pumping installations for irrigation purposes. 
Negotiations are in progress for the setting up of an aluminium plant and a ferro-manganese 
plant in this area. These two will require about 35,000 kW of power. 

lIfadras, Mysore, Hyderabad and Travancore-Cochin- The total addition to generating 
capacity in this region would be 402,000 kW of which 196,000 kW would be in .Madras, 
72,000 kW in Mysore, 53,000 kW in Hyderabad and 81,000 kW in Travancore-Cochin. In 
the case of Madras, the demands already in sight total 169,000 kW as numbers of applications 
for power connections from both industrial and agricultural users (mainly for irrigation 
pumping) are pending in the State. In Mysore, there would be an additional capacity of 
72,000 kW in the period of the Plan but the load forecast as made by the State Government 
shows· that the demand will exceed available capacity by 1953-54> as certain firm commitments 
have to be met like the three pig iron furnaces at Bhadravati, power ,supply to Aladras and 
Bombay States, and power supply to about 2000 pumping sets in addition to the normal load 
growth. In Travancore-Cochin the available generating capacity will be taken up by 1955-56, 
when a total load of 84,500 kW is expected to be reached. 

Bombayarea-In the Bombay industrial region there has heen acute power shortage 
since 1948. The additions to generating capacity, tQ.ta11ing 108,000 kW, which are already in 
progress will be just sufficient to meet the demand up to the end of 1953. To meet the 
subsequent increases in demand for power, the Tata Power Co. ha\ e been recently permitted to 
build.a 100,000 kW steaD!. station at Trombay. 
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THe other important power schemes in Bombay State are the North and South 
Cujerat Grid and expansion of the Ahmedabad Electric Supply Co. The latter will meet the 
:increased demand in Ahmedabad city and also supply 18,000 kW to the North Gujerat Grid. 
Power from the North Gujerat grids will be supplied to licensees in the towns ofGujerat and will 
.also be available for industries and for irrigation pumping. 

Uttar Pradesh-In V.P. the total additions to generating capacity would be 109,000 

kW made up of installations at the .new power stations of Sarda, Pathri, Mohammadpur and the 
Eastern Area Power Station (at Mau), and additions to the. existing station at Kanpur. Part 
of the power from the Sarda power station will be consumed by tube-wells and industries like 
sugar factories ~nd oil mills? and about 10,000 kW will be exported to the Ganga Canal Grid. 
ThIS power along with the additions at Mohammadpur and Pathri will increase the power 
supply in the Grid by 40,000 kW. The increase will relieve the existing shortage of power in 
the area due -to which restrictions like staggering of power to tube-wells and for other uses have 
!been in fO'rce It will also meet the needs arising from the tube-well construction programme 
.in the-t.ttea. The 15,000 kW extension-at Kanpur will meet additional demand that already 
'exists.. Power from the Eastern Area station will be utilised for tube-wells and for meeting the 

.t.dem1i:nd of the small towns in eastern U. P. 

5I. Additions to generating capacity in the privm:e sector are expected to total about 176,000 

kW in the period of the Plan. These will consist mamly of extensions to the existing steam 
stations at Calcutta, Ahmedabad and Lucknow, and a new steam station at Trombay, They 
will meet the load growth in areas served by these power systems, 

A rough estin'tate has been !llag~ b~lgw Qf cQnsumption of electricity by different types of 
uses in 19SQ €lnd !9~S :-

Consumption of electricity in million kWh Percen· 

Type of use 
tage in· 

crease in 
Percentage Percentage 1955 

of total of total over 
1950 1950 1955 1955 1950 

Domestic Light and power 525 13 8150 13 ~4 Commercial Light and power • . 309 7 430 7 39 Industrial 2,t)04 63 4,100 153 58 Irngation 1152 4 332 5 105 Other purposes 558 13 752 12 35 
TOTAL 4,158 100 15,474 100 5($ 

Note. ,IndustrIes generate,part of theIr power requirements In their own stations, The above figures indi
cate only theIr demands on PU?lIc utIbtles, Indystrit:s are t~e l~rgest users of power (takin about two-thirds of 
the total) followed by domestIc and commercIal users. IrngatIOn takes up about 4 pe gt f th 

d C t ' fi " 'h i r cen 0 e power con-s~me. onsump, Ion or IrrIgatIOn, owever. s expected to more than double itself during this period, Indus": 
trIal demands WIll InCreliSe by about 60 per cent. the increases belOg due to Increased d' tl b fi 11 

t 1 ' fth ' t' " 'd t' l'k' pro uctIOn par y y u er u I Izatlon 0 e eXls 109 capacity In In us nes I e cotton textIles and sugar and pa tl b dd" t tv 

in lOdustries like non and steel, heavy chemicals. fertiUzers ana. a~nCllltuJ'~ machjn~rr.y a lt10ns 0 capacI-" 



1RR.IGATION AND POWER 355 

POLICY AND ADMINISTRATION 

52. At present irrigation and electricity projects are primarily a responsibility of State 
Governments with co-ordina6;n provided by the Central Water and Power Commission. In 
several States, particularly those in which development projects have been under execution 
during the last 30 years, a high degree of technical, financial and administrative efficiency is 
obtained. In others, however, the existing organization is not at present capable of executing 
large projects. The Central Water and Power Commission is being built up to render such 
assistance to the State Governments as may be required in connection with the planning, 
design and construction of large irrigation and power projects. The implementation of a 
plan of the dimensions now set out, calls for such a central organization to -

(t) render effective assistance to such State Governments as apply for it in the planning 
of projects, preparation of detailed designs and specifications or in the execution 
of works ; 

(i;) advise on the mechanical equipment needed and the best way of obtaining this ; 
help in recruiting and training suitable staff for working the equipment; and 
arrange for the transfer of machinery and staff from one project to another as 
may be needed ; 

(ui) arrange for the training of engineers, in the design and construction of dams and 
large power plants under consJruction ; 

(tv) arrange for the most suitable employment of engineers trained in India and abroad 
on the construction and execution of large projects ; 

(v) advise on the recruitment of foreign personnel when required and circulate 
reports made by foreign and Indian experts to those States in which these 
reports are likely to be useful ; and 

(vi) in other ways enable State Governments to maintain high standards in the design" 
execution al\d operation of irrigation and power projects. 

53. Practically, all the major rivers of India run through more than one State and the 
supplies in each river can certainly be used with advantage, in almost all cases, by more than 
one State. To get maximum results, therefore, co-ordination between the requirements of 
different States is essential. It has been the policy of the Government of India since 1866 that 
the waters of a river should be utilized to the best possible advantage, in the tracts commanded,. 
irrespective of provincial or State boundaries. The Central Government under the Constitu
tion, is charged with the responsibility of '~ regulation and development of inter-State rivers 
and river valleys to the extent to which such regulation and development under the control 
of the Union is declared by Parliament by l~w to be expedient in the public interest". The 
Central Government in consultation with State Governments is considering measures needed to 
en$ure that activities of different States in the same river valley are co-ordinated and that such 
differences as arise are resolved without undue delay. Recently with a view to the development 
of the Krishna and Godavari \taters, the Governments of Bombay, l\1adras, .Mysore, Hydera
bad and Madhya Pradesh, at a meeting convened by the Planning Commission, reached agree
ments regarding the utilization of the available waters of these two rivers. 
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54. States can also co-operate with mutual advantage in the development of power 
particularly from hydro-electric sources. Good sites for hydro-electric power do not exist in 
every State. Where suitable sites do exist large blocks of power can be produced, all of which 
cannot be utilized within the State in which the site is located. Co-operation between States 
for the development of power may be by their jointly developing a hy~ectric power source ; 
by one State purchasing power in bulk from another; or by the inter-cbange of power between 
different power systems in adjoining States. There are examples of such inter-State 
co-operation. The l\lachkund hydro-electric station is being developed by Madras jointly with 
Orissa. The Bombay Govenunent will be taking bulk power from the Jog hydro-electric 
power station in .M.ysore. The power lines of Travancore-Cochin are connected with the 
l\ladras Hydro System and a new agreement is being finalized between l\ladras and l\lysore. 
Such co-operation is also possible in connection with large thermal plants. The Bokaro 
thermal station is being constructed -jointly by Bihar and Bengal through the agency of the 
Damodar Valley Gorporation. There are possibilities of co-operative utilization by Punjab, 
Pepsu, Rajasthan, Delhi and U. P. of the power to be developed at Bhakra and by Orissa, 
l\ladhya Pradesh and adjoining areas from Hirakud. Such arrangements are to the mutual 
advantage-of participating States and the Central Water and Power Commission should assist 
in furthering such agreements wherever possible. 

55. As soon as practicable, a comprehensive long range plan of inter-connecting the 
existing and new hydro-electric and thermal stations should be worked out for the country as a 
whole or for large regions in it and so far as possible each new power project should, subject to 
economic and technical considerations involved, forin part of National Power Systems. 

56. The supply of irrigation waters to areas previously undeveloped, or to those which had 
an indifferent or precarious type of cultivation before, creates new problems. The cultivation 
of areas hitherto barren creates problems of colonization, of land reform, new townships, new 
means of communication and transport. Different departments pf the Central and State 
Governments have to co-operate effectively to secure rapid development. Similarly the 
creation oflarge blocks of electric power has to. be accompanied by efforts to use the energy. For 
this, new industries have to" be set up and agriculniral methods and practices have to be 
adjusted to the availability of cheap power. It is essential that in connection with every large 
irrigation and power project, State Governments should set up suitable machinery to secure full 
development as qUickly and as effectively ~ possible. 

ECONOMICS AND FINANCING OF IRRIGATION PROJECTS 

57· Irrigation works are classified broadly ascProdu~y~' or~prodU(:!i\~. Projects, the 
direct net revenues from which. can pay the interest chifges on the capital investment are 
regarded as productive and are financed from public loans. Those that do not comply with this 
condition are called unproductive and are financed from generu revenues or special grants. 
Irrigation works constructed in recent years~ and those that ttre now under construction or 
contemplation are much more e."q)eIlSive than those built in the past, panty on account 
of the comparatively high price level and partly on aCcount of the more difficult and therefore 
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costly means of making the supplies available, like high dams. For this reason and on account 
of the increased cost of maint~nance and operation of these works, new projects ~an satisfy 
the prod~ivi~ ~~st _only if,!l!e_ 014_ reveI!u~_ s!ructure is suitably modified. It is, therefore, 
necessary to examine, in some detail, the revenue structure of irrigation projects and the 
directions in which it should be modified. 

S8. Charges for water supplies for irrigation from governmefit canals and warks are levied 
differently in different States. In general" stIch charges comprise one or more of the following 
elements : 

(a) Water-rate-This is a. charge dependent on the kind and extent of crops grown and'is 
based on the quantity of water required by the crop and the advantage derived from the use 
of it by the cultivator. !~ ~a~ ?ql'~Iat!Qn to t~e costy'(SEPplyin_g_ the ~at£r,. 

(b) An increment in land revenue-This is based on the increased benefit deriyed annually 
by the landlord on account of provisions of irrigation supplies. It sometimes tak~s initially 
the form of water advantage rate or canal advantage rate and is merged with the land revenue 
at the settlement following the construction of a canal. 

(c) Betterment levy-This represents the govermnent'~ share in the increase in the value 
of land that accrues as a result of the provision of irrigation facilitie~. This is levied only once 
when irrigation facilities are provided for the first time and:the value of the land:increases' appre. 
ciably on ~his account. It may be recovered in a lump sum or by instalments spread over a 
number of years or in the form of land. 

(d) ["illation cess-In areas where irrigation s}lpplies are not required in years or periods 
-of favourable rainfall conditions and are in demand bnly when the 1"ain~ fail or are delayed, an 
annual charge is levied for every acre. ~f -the area irrigable from a project whether water is 
actually taken for irrigation-or not. 

59. In some States such as Punjab, Pepsu anq Rajasthan all irrigation supplies will be used 
when provided and there is therefore no I.lecessity .for levying any irrigation cess ; the entire 
anticipated water-rate will b~ recovered every year. !11:_ area_s ~h~r~ the )Vhole of the irrigable 
area under a"'project is ir.riga1~4 eVf!r'} }fe'ar witl1 more or less the ~~e ki!l_(t Qf crop:{for ~xample 
ri~arts i>f ~01:1~!1_~~~ !lldJa), -the: w~t~r-ra~~l! ~~d i~ ~n~!,aJly ama1Eam~d with 
the land revenue. .On the otner hand, in northern India w4ere the,entire irrigable area can·, 
~ irrigated every year for want of sufficient wat:t supplies and where th~ nature of the trop 
grown varies from year-to year.t·th~ watel'-rtlte.has to lie distincti"ro11l1ai1Cl revenue. 

. 60. As the projects nqw ~ct~t .construction are ~considerab~y ~ore costly than projects~ 
executed in the past and also the"Cost 9f tpainte:tlanc~ and op~ra~on "is higher than Qefor~ State 
Governments should re-examme the water-tate_s et~., which .they ,recover frqm ~he.. cultIvators 
for the supplies of .irrigation waters.: Where the demand {Qr irrigatiotl fluctuates :from year 
to year and the ltvailable 'suppties 'are not afwaYI fu11y utilized, the'levy of an irri~ation cess is 
justified... Where water-rates were determined many years ago and there has SInce been a 
considerable increase in tlie value of the "Crop; proauced, there is justification for an increase - . , 
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in these rates. In fact, it would be sound practice to fix water rates on a sliding scale as a definite 
function of the value, from time to time, of the out-tum from irrigated crops. Another 

• 
possible source of income can be agricultural income-tax, the likely yields from which in the 
period of the plan have been included in the statement of resources. 

6I. Lands which are irrigated by major projects increase in value substantially and it is 
certainly equitable that the individuals who derive this cc unearned" increment by the efforts 
of the community at large should be required to share this increment with the community. 
The price of land, which was originally dry land, increases in every case after the construction 
of an irrigation project on account of the availability of canal water and with it of assured crops. 
If the State obtains a share of this unearned increment from the persons who happen to own 
the land, the proceeds can be utilized in defraying a part of the capital cost of the projects 
and in this way projects which wt,lld otherwise be un-remunerative will become remunerative. 
Also, such amounts will be available to finance other projects. 

62. Betterment fee, or a share in the unearned incr~e in land values, as a result of irriga
tion schemes has been levies! at various times in the past in India and other countries. A 
betterment tax has been in vogue in Mysore from as far back as 1888. The contribution per 
acre is fixed from a third to a half of the difference between the local market values of an acre 
of dry land and of an acre of wet land. The nature of irrigation supplies, the quality of soil 
and the agricultural labour available are all taken into account in fixing the market value of 
wet land. Under the Irwin Canal System, the land owner executes an agreement to pay a 
contribution ofRs. ISO per acre either by instalments or in a lump sum, a rebate of7 per cent 
being allowed in the latter case. A betterment levy was proposed to be levied in 1920 on the 
Sind Sagar Doab scheme but the construction of the project was postponed. When the 
project was taken up again as the new ThaI Canal (now in West PunJab), i~ was decided to 
levy a betterment fee of Rs. go per acre. 

63. The amount of betterment levy or inclusion fee has sometimes been determined, in 
the past, on considerations all of which were not relevant. Strictly speaking, betterment fee 
should not be based on the profits or increased profits from the land irrigated by a project. 
It may have some relation to the cost of the project but should be based mainly on the increase 
in the value of the land as a result of the facilities provided by the project. Betterment levy 
cannot, however, be uniform -in all cases ; all~the factors that contribute to the increase in land 
values must be taken into consideration. These factors include soil classification, and nature of 
irrigation facilities-perennial, non-perennial etc. A Sub-Committee of the Bombay Cabinet 
proposed that a maximum of So per cent of the increase in value of the land should be r~cove~cJ 
as a betterment levy, and this proposal has been accepted and embodied in tbQ Bombay Act 

r passed recently. ' 

64. Another important point is the manner of recovery of the betterment levy, This may 
be effected in one of the following ways :-

(i) The total amount in rupees may be recovered in one lump sum. 
o 

(ii) The total sum to be recovered in cash may be spread over a number of years , depend .. 
ing on the economic condition cf the land-owners and their ~bility to pay, or in 
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lieu of cash, the levy may take the (orm of a share in the produce during the 
period over which t1!e payment i~ spread. This may assist in overcoming 
procurement difficulties" so long as procurement remains. 

(iii) As an alternative to (i) and (i.) and in lieu of cash recovery, sufficient land may be 
surrendered by the landowner to Government at the pre-project rates. Where 
there are large holdings, this is preferable to recovery in cash. 

65. An important point to be considered in connection with new irrigation projects is the 
necessity of preventing speculation in land that occurs when it is decided to proceed with 
an irrigation project in any area. Different methpds lbve been adopted to reduce speculation , 
in irrigable land and to control land prices. One is to nationalise all land under the project or ' 
to purcha.se the land at the current pre-project rate and then sell it at increased prices after the 
project is completed. This was contemplated in the Sind Sagar project (Sind Sagar Act of 
19(2). Another method is to freeze all land coming under the command of the proposed 
irrigation project. An example of the latter is the anti-speculation law on the Columbia Project 
in the United States of America. This Act requires landowners to agree to sell holdings over a 
certain specified maximum area at a fair government appraised price. Water is- denied to 
holdings over this limit and to land over this limit which is sold for more than the fair 
government appraised price. The Act does not deprive any landowner of his right to buy or 
sell freely at any price that is landowner's inherent t:ight; unless the landowner contracts 
with the Government to comply with the provisions of the Act, water is not supplied to him. In 
presenting this Bill to the Senate Committee on Irrigation and Reclamation, President 
Roosevelt indicated that in his judgment "construction of the high dam should be dependent 
on the elimination of private profits, speculative or otherwise, wbich would result on the 
proposed action by the Federal Government." If State governments enact laws for levy of 
betterment contribution, these by themselves will have the effect of discouraging speculation. 
In special cases where other steps are needed, the States should announce them before 
individual projects are sanctioned. 

66. The Planning Commission has already recommended to State governments the 
desirability of taking steps to levy betterment fee on all new irrigation projects. This system is 
already in vogue in M.ysore; Bombay, Hyderabad and Punjab have recently enacted legislation. 
The Government of Rajasthan have drafted a bill; M.adras, Orissa, Uttar Pradesh, West 
Bengal and Travancore-Cochin have accepted the principle of the levy and are taking steps to 
promote necessary legislation. We recommend that all State governments who have not so far 
done this should take steps to promote necessary legislation for levy of betterment fee on aU new 
irrigation projects. Power should be taken to levy betterment contributipn in the form of 
land from the larger holdings. By this means it will be possible to' obtain the lands needed for 
resettling persons whose holdings are submerged by reservoirs; for community use, namely 
village forests and grazing, markets, roads etc.; for effecting improvements in the agricultural 
economy by bringing about consolidation of holdings, making uneconomic holdings into 
economic holdings, assigning lands to landless labourers ; and in other ways. The people in 

_ the region should be actively associated with all steps taken for the formulation of schem~ 
of this character and their implementation. 
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'67. There is another manner in which the people residing in areas which will b:nefit by 
such projects can be enabled to assist in their execution. The States concern.ed may ralse loans 
from them, which can be ear-marked for the projects. A scheme is being worked out for this 
purpose. 

ECONOMICS AND FINANCING OF POWER PROJECTS 

68. Except in Mysore, all electrical deve~opments in the country up to 1932 were mainly 
due to private el1terprist:. It was onl~in 1933 that State-owned hydro-electric installations 
were set up one each in Madras and Punjab. ~ince then State Governments have taken 
increasing interest in the development of electri~ity @oS a State <;:pncem. The administration 
and financing of electricity undertakings 'by Government followed the usual Public Works 
Department methods and -practice for productive public works. In building up tariffs fer the 
s~le of electricity from Government managed schemes, apart from other considerations which 
are usually taken into account, the total revenue fro~ a scheme has to be higher than the interest, 
depreciation and operation charges so that the scheme Cl:!ll qualify as a productive public work 
to be f\nanced froIV.public loans. This h~s presented no s~rious difficulty in the past and many 
government undertakings have generally proved prod.~ctive. 

69. The rate structure or tariff of an electric supply scheme is based on factors and condi .. 
tio~s which are well known. It has peen accepted in principle that electric supply, being a 
public utility service, should be run on a no-profit basis and when it is privately managed and 
operated, the profits should be limited. The Electricity Supply Act (1948) lays down as a 
reasonable return, 5 per cent on the capital base for alllicencees, not being a local authority. 
The average revenue as realised from different groups of consumers no less by all public 
electricity undertakings in India in the year_ 1949 were as follows :-

Residential and commercial 
Large industries 
Electric traction 

• Overall • to 

• • 

• 

All·India 
average 

annas per 
kWh 

2'47 
o·~S 
o'5~ 
O'9~ 

70 • It \has been stated before that there is a large scope for the development of electric 
power in India. It does not follow from this that large blocks of power when produced would 
be. ~ti~sed automatia:lly without any effort on the part of the State. The pattern of power 
utilizatlon has to be lrud down in advance and the load develol?ment has to be carefully planned 
for eve.ry large ~enerating unit. _The development of power generating capacity should be 
co:ol,'?In~ted Wlt~ the development of load. If the lag between power generation and load 
bwldmg IS l?ng, Interest charges on capital mO\l11t up and make the.undertaking uneconomic. 
Load plannmg for any large power system is integrally related to the industrial and economic 
planning of the regions within a re~sonable distance of the generating station. Carefully 
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worked out schemes for building up the load must be planned 9nd executed along with schemes 
of generation. Every Stiite government should set up suitable machinery to secure full 
development of the lo~d as quickly ~d effectively as possible. 

7 1• The public utilities in India with the exception of a few have hitherto operated 

comparatively small blocks of power and they have not always followed an active sales 

promotion policy. The need for such a policy, particularly in areas where the people are not yet 

electricity minded, is obvious. Systematic propaganda, special campaigns for the development 

of load and concessions, and inducements to the people to set up new industries should be a 
regular feature of all State electricity undertakings in regions where large blocks of power 

are being produced. A special fund should be set up for this purpose. 

J IRRIGATION DEVELOPMENT (WAYS AND .MEANs) FUND 

72. 11\ October, 1950, the Planning Commission suggested to State governments the crea
tion of a non-Iapsable Irrigation Development Fund. As has been stated previously, since 
1866 all productive irrigation works have been financed from public loans raised for the 
purpose. This policy has been fully justified by the net direct revenue earned by the canals in 
undivided India, which after deducting cost of maintenance and operation represented about 
8 per cent of the outlay. Financing of irrigation projects by loans has however led to difficul
ties at certain periods. Projects could only be taken up when Government either had surplus 
funds or could easily raise loans in the market. Such periods generally correspond to p~riods 
of high prices. During periods of slump, when prices are low, Governments seldom have 
surplus funds for development works, and it is equally difficult for them to raise loans during 
such times. There is ano¢er important drawback. Large scale river valley projects involv
ing the construction of high dams and long lengths of canal generally take from four to ten 
years to complete and it is difficult under such a system to guarantee sufficient funds from year 
to year to enable the works to be executed on the most economic basis. It happens, there
fore, that sometimes projects are rushed through and taken up for construction without full 
investigation. At other times, after investigations have been completed, projects have to be 
shelved or postponed for want of finances. In view of these considerations, it is suggested 
that an Irrigation Development (Ways and Means) Fund should be created by each State 
government into which a definite sUIl'Ulf money could be paid every year, either from general 
revenues or from loans or savings ana to which should be added loans and grants, if any, 
from the Central Government and the proceeds of betterment levy, increase of water rates 
etc. This fund would be non-lapsable and all expenditure on irrigation and power projects 
should be met from it. This procedure will enable every project to be taken up after full 
technical and other investigations and thus result in efficiency and economy. Similarly, 
once a project has been sanctioned, eXecution of works can be planned carefully and on 
the Olost efficient basis without the dislocation caused by the fear of grants lapsing and 
uncertainty as to availability offunds from year to year. 
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73. The amount to be paid annually into..the proposed non-Iapsable Irrig~ti~n Develop· 
ment (Ways and Means) Fund by each State will vary from State to State, but It IS suggested 
for consideration that State governments set apart during the next fifteen year~ s~ch. annual 
sums for this State Fund as will enable them to complete their programmes of lfflganon and 
connected 'power projects for this period. This proposal aims at improving the ways ~d 
means position only and is not meant to effect a change in the existing finan~al and .accountIng 

procedure relating to irrigation works. Their administrative accounts etc., will continue to. be 

maintained in the same manner as before. 

74. The Planning Commission has already address~d State Governments in this matter. 
A number of States, Bihar, Bombay, Madhya Pradesh, Madras, Uttar Pradesh, Mysore and 
Travancore-Cochin have accepted, in principle, the proposal to create a separate fund for 
irrigation and power development. I' 

ECONOMIC USE OF AVAILABLE IRRIGATION SUPPLIES 

75. While efforts are being made, and will continue to be made to provide new irrigation 
facilities in all parts of the country, it is necessary to examine the possibilities of putting to 
better use the supplies available at present. The problem of optimum use of available irrigation 
supplies has two broad aspects :-

(i) Agricultural-This consists in determining the optimum quantities of water requir
ed, and the correct time of their application for growing a crop with a . view to irrigating the 
maximum area and producing the maximum tonnage of crops with a given quantity of water j 

suitable crop rotation ; improved agricultural met1)ods with irrigation etc. A fair amount of 
research in this respect has been carried out in different parts of the country by Irrigation and 
Agriculture Departments of various States. The Ministry of Agriculture set up some time ago 
a Central Standing Advisory Committee for research on water requirements of crops on which 
there are irrigation engineers; officers of the Indian Council of Agricultural Research and of 
State Agriculture Departments and experts of the Meteorological Department. This 
Committee will study systematically such subjects as water requirements of crops in different' 
parts of the country and allied problems like quality of waters, soil survey, rotation of crops 
etc., and communicate to all concerned the results of such studies. 

(ii) Engineering-This c~>nsists in conveying to the field, fot purposes of irrigation, as 
. large a proportion as possible of the supplies available at t~e head of a canal system, by minimis

ing losses in the canal, in the distributaries, water course ltll.ild in the field itself. On this aspect, 
little work appears to have been done to find out exactly what part of the supply let down at the 
pead of a canal is actually applied to crops in the field. Some ad-hoc estimates of seepage and 
evaporation losses in canals, branch~s, distributaries and water-courses have been made by 
different officers at-different times, but 8:S they were not made on a uniform system evolved 
before-hand, the results may not be regarded as possessing the required degree of accuracy. 
From the re~ults av~ilable, it appears that of the water let in at the head of a canal system about 
16 per cent IS lost m the canals and branches; about 6 per cent in distributaries and a~out 
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~~ pet cent in water courses, thus leaving only SS per cent to reach the field. Though these 
estimates are only approximate, it would be correct to say that if absorption losses in the canals, 
distributaries and water-courses ~e reduced; considerable additional areas can be provided with 
irrigation facilities from the water already available. 

76. Absorption losses on canals, branches and dbtributaries can be reduced by lining them. 
There are, however, technical and practical difficulties in undertaking the lining of large canals 
and distributaries in operation ; but it should be possible to arrange in due course for the 
1ihing of sUch of the existing canals and distributaries as can be attended to. New canals 
present no such difficulties anti many of them are being lined. 

77. Absorption losses in water-courses are approximately 40 per cent of the water actually 
applied to the field and it is estimated ~t nearly three-fourths of these losses can be prevented 
by lining them. The advantages of such lining should be examined carefully. As water 
courses in most cases belong to the cultivators the funds for lining should come from them. 
With a suitable lining material, it should be possible to undertake this work, at least in some 
areas if the cultivators agree to pay for the purpose a moderate cess. Apart from saving large 
quantities of water for additional irrigation this will secure to cultivators two other substantial 
benefits. It will reduce maintenance, and also make it possible for them to reclaim a portion 
of the land now under water courses as a lined water-course generally takes less space than 
unlined channels. There are tanks in central and southern India below which there are 
no water-courses. Under such a system, there is wastage of water by absorption over the wide 
expanse on which irrigation waters flow from one field to another. It will lead to economy of 
water,.if properly aligned water-courses can be constructed below such sluices or outlets where 
they do not exist. 

78. Apart from the losses in irrigation channels, there is wastage of water in the field 
itself. It is well-known that the duty of irrigation water from a well is much more than that of 
canal water. The reason is that in a system of well irrigation the ~ field t9 be irrigated is 
invariably divided into small compartments for purposes of irrigation and the absorption during 
the process of irrigating such small compartments is comparatively low. On the other hand, 
Water from a canal or a tank is generally let over a large field and considerable quantities are 
absorbed in the portion of the field already irrigated before water can reach the more distant 
parts of the field. It has been worked out, mathematically, fthat for alluvial soil, optimwn 
conditions prevail when the size of the field in acres is from X/4th to X/5th of the discharge of the 
water-course in cusecs. Steps should be taken to educate the cultivators on this subject. Distri
bution of water amongst the varlous cultivators in a chak (area irrigated from an outlet), is 
generally carried out by what is krt()wn as warabandi in nonhem India. There are two such 
systems one termed the cc fixed system " in which each holding gets water for a definite period 
according to its size once a week, on the same day, at the same time, the other called the" follow
on system " in which C"clch cultivator takes water in turn for a fixed period depending upon 
the area and location of his holding and then hands it over to the next on the roster. If wara
bandi can be framed so that starting from the outlet water always flows onward, great saving 
in absOrption losses will result. 
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79. The Planning Commission has already addressed the State Governments on tUs 
subject. State Governments, cultivators and all those connected with irrigation developmen 
should give thought to the suggestions made above" examine the economics of such, proposal~, 
and carry them out wherever possible. 

MAJOR AND MINOR IRR:GATION PROJECTS 

80. Questions are often raised about (i) the relative place assigned to major and minor 
irrigation schemes in the Plan, and (ii) the economics of such schemes. There can be no 
conflict between mljor and minor schemes. There are plrts of the country in which scope 
exists for large projects and there are others in which only smaller projects are possible. Each 
area should be served by the kind ,of schemes for which it offers facilities. Large and small 
projects are thus_complementary-and not competitive. The Five Year Plan includes eight 
irrigation projects (including multi-purpose projects but excluding new major irrigation 
projects mentioned in para 45) costing above Rs. 5 crores each, sixteen costing between Rs. I 
crore and Rs. 5 crores; twenty-one costing between Rs. I crore and Rs. 50 lakhs j and 
twenty-seven schemes costing between Rs. 50 fakhs and Rs. 10 lakhs each. The area which 
will be irrigated~in the five year period by these projects, is expected to be about eight million 
acres _while about 7 million acres are expected to be irrigated by minor irrigation projects and 
tube-well schemes included in the Plan. 

81. The relative advantages and disadvantages of minor and major schemes may be briefly 
summarised as follows : 

Minor schemes are advantageous in that 

(i) the initial outlay involved is small ; 
(ii) they can be executed quickly and yield quick results ; 

(iii) they generally require no special'assistance by way of foreign personnel or equip
ment; and 

(iv) local resources can be/easily mobilised for their execution. 

The disadvantages, on the other hand, are : 

(i) their high cost of maintenance ; 
(ii) their relatively short life ; and 

(iii) the limited' protection' they g:ve. 

Owing to the operation of these causes, a fair proportion of such works are now in various 
'stages of disrepair aU over the country. Experience-in India is that minor irrigation works can 
be maintained only if the beneficiaries undertake the obligation for this. At the same time 
where there ar~ laws imposing such obligations it has not been found possible to enforce them 
strictly. 

82. The advantages of major schemes are : 

(i) they are generally inul~.purpose in nature, i.e., apart from irrigation they confer 
other benefits such as hydro-electri~ power" flood control" navigation" etc. 
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eil) they utilise surplus waters of the river system which are flowing waste at present and 
.in fact they constitute the only way in which such surplus waters can be utilised ; 

(iii) they give better protection in years of scarcity as there are large catchment areas. 

The disadvantages are the initial high cost and the time they take for execution. The 
financial aspects vary from region to ~egion. 

In so far as the large multi·purpose projects in progress are concerned, their construction 
has not reached a stage'at which final forecasts of financial yields can be made. It can however 
be stated that these projects can be financially justified only if the following conditions are 
strictly enforced: (i) There should be strict financial' control and costs kept down as low as 
possible; (ii) Betterment contributions should be levied on the areas that will be irrigated ; -(iii) 
Water rates should beJevied which would be appreciably higher than the rates in the older 
projects, and more in accordance with present price levels; (iv) Power generation should be 
regulated carefully and capital should not be sunk on electric plant much in advance of 
ascertained needs ; and (v) Power should also be sold at economic rates. 

VCONDITIONS FOR INCLUSION OP NEW PROJECTS IN FUTURE PLANS 

83. We consider it necessary to prescribe a procedure for determining what new projects 
should be taken up hereafter and in general for fixing the order of priority of various projects 
under consideration in different parts of the country. As has been stated earlier, the construc
tion of new irrigation and power project is a matter of national interest and it is necessary to 
ensure that no large project is undertaken without the State Government concerned satisfying 
itself that investigations on the project are sufficiently detailed, that the financial forecast is 
accurate and that funds are available for the execution of the project according to the most econo
mical programme. Only in this manner can we avoid the situation that has arisen in the last 
few years, under which a number of projects have been simultaneously taken up in different 
states without careful project reports and financial and other estimates, or an assessment of their 
aggregate effects on the overall economy of the country. ' 

84. There is no doubt that irrigation and electri~ty are subjects in the State field of activity 
and that the State Governments must continue to exercise full initiative in regard to schemes of 
development. In view, however, of the existing financial position, and other limitations, it is 
necessary that the Central Government an{! State Governments should act together in the 
implementation of such programmes. The first step in this direction was taken some time 
ago when the Government of India suggested to.the State Governments not to undertake any 
new commitment for capital expenditure and requested them to obtain the prior concurrence 
of the Central Government before taking up new projects costing over rupees one crore. 

8S. For determining the priority of irrigation and power projects inter se, the following 
broad principles must be observed- • 

(1) A project for inclusion in a plan must have been investigated in)ufficien(detail as 
provided in the rules issued by the Government ofIndia in 1929, in connection with the prepara .. 
tion of projects the cost of which exceeded the then powers of sanction of provincial Govern .. 
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ments (Rs. 50 lakhs). These rules are incorporated in the departmental codes of State Govem
ments some of whom have also issued additional detailed instructions. It is imperative that 
befor: a project is administratively approved by a State Government, all preliminary investiga
tions relating to the availability of water, the, broad features of the design, the approximate cost, 
the availability and suitability of land for irrigation, the ability of the land owners and cultivators 
to pay the proposed betterment contributions and water charges etc., in the case of irrigation 
projects, and the probability of finding load. for the power to be developed and the necessary 
machinery etc., for its utilisation in case of power projects, have all been properly carried out 
and detailed financial statements worked out in accordance with the standard forms prescribed 
for the purpose. Before according administrative sanction to any project, its economics must 
be carefully studied and examined by the State Government. 

(2) Projects which will add to the food production in the country must r~ceivC! priority 
over projects relating to other uses of river waters. 

(3) Projects which are more remunerative in direct financial returns, in tern1S of cost of 
irrigation per acre or per unit of power generated and in total benefit to the community, and 
those which would yield quick results should be given preference. 

(4) In any power project based on the use of coal, the possibility of using low grade coals, 
if available in the neighbourhood, must invariably be examined. Similarly the use of middl
ings from coal washeries etc., should be encouraged for the development of power. It is possible 
now to design' furnances to use such low grade high-ash-content coals. These remarks also 
apply to extension to or replacements of existing power plants. 

(5) Region-wise requirements of food and power must receive due consideration, and also 
the need of backward areas. 

86. Having laid down the broad principles which should determine the priority of a 
project for inclusion in the Plan, w.e think that an appropriate body sho1:1ld be set up to advise 
on the relative priority of different projects on an all-India basis after examining the projects 
and satisfying itself that the schemes have been prepared after detailed investigation, that the 
estimates are reasonably correct and that the financial forecasts are reliable. Only those schemes 
would be eligible for consideration which, have been fully investigated and are ready for execu
ti()n. This body should consist of : 

(i) A chairman to be appointed by the Government of India. 
(ii) Additional Secretary, Ministry of Irrigation and Powe~. 
(iii) A representative of the Ministry of Finance. 
(iv) President, Central Board of Irrigation and Power. 
(v) One engineer not in the service of any government in India. 

The Chief Engineer of the State concerned will be co-Opted as a member when a project 
prepared by him is being examined. 

87· The procedure to be followed should be a~ follows :_ 

(i) As soon as a project has been fully investigated and project report prepared, the State 
Government concerned ihould send copies of the report and accompanying documents to the 
Committee. 
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(ii) The Committee will have the scheme technically examined by the Central Water and 
Power Comniission in the first instance to see whether : 

(a) all necessary investi~tions have been carried out, 

(b) the estimates of expenditure are reasonably correct, and 

(c) the estimates of tevehue are based on adequate data. 

The Central Water and Power Commission will ~e its examination of each project in close 
consultation with the Chief Engineer in charge, and where necessary with officers of the Central 
Ministry concerned. 

(iiJ") A copy of the report of the Central Water and Power Commission should then be made 
available to the State Government concerned who, if they like, may send a further note to the 

Committee. 

(iv) The Committee will then proceed to ~ne the scheme and will submit its report 
to the Government of India. 

HYDROLOGIC INVESTIGATIONS 

88. During the next IS to 20 years, a large number of irrigation and power projects have to 
be undertaken. Before work can be taken up on any such large project, it is necessary to collect 
detailed data about the avaiIability of water and the manner in which available supplies vary 
from year to year and during different periods in the same year. This information, which 
for proper designs should be avaiIable for 30 to So years, has to be supplemented with rainfall 
data of the catchment area, the distribution of rainfall, its inte.nsity, temperature, regeneration 
in the river etc. Unfortunately, there has been no systematic collection of basic hydrologic 
data for the rivers of India. State Governments during the las I 20 to 30 years have undertaken 
collection and study of data/with refetence to individual pn'jects under operation or under 
consideration but no overall study of a river system or its catcrnnent has been attempted. Lack 
of hydrologic data can lead to defective designs. 

We, therefore, recommend that all State Governments sho J1d carry out detailed hydrologic 
investigations for important river systems. The expenditure on these investigations is small 
when compared with the benefits likely to be achieved when the rivet or any part of it is develop
ed. The Central Water and Power Commission should prepare necessary technical instructions 
(or the collection of basic hydrologic data in consultation with the States and the State Govern
ments should set up arrangements (or collecting such data. 

RURAL ELECTRIFICATION 

89. It has been stated in paragraph 23 above that the development of electricity in India 
has so far been mainly urban, and hardly 10 per cent of the country's population enjoy the bene
fits of electricity. Under the PIan, large blocks of power Wi11 become avaiIable for rural areas 
and State Governments should take steps to see that villagers ar~ enabled to utilize these to 
the best advantage. 
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Experience has shown that, given the necessary facilities, the use of :lectric powe: for 
agricultural operations would be p'opular. As electric~ty is extended ~o the vlllages, there IS .no 
doubt that farmers will use it more and more for agncultural operatIOns other than pumpmg 

t d in the processing of agricultural produce. In this, they should receive assistance from 
e c.~ an • hI' . 
'government in the shape of loans to enab!e them to ~ave their premises fitted wit e e~n~lty 
and to buy electric appliances for work now done by arumal or manual labour. A scheme similar 
to that introduced by the Rural Electric Administration of the U. S. A. will have to be introduced 
under which long term loans should be given to village co-operative~ for rural electrification and 
development. .Electricity will also assist cottage industries. It was estimated in 1942 that 
about 12,000 power looms were op.erating in the villages of undivided India of which more than 
half were in the then Bombay Presidency. the total number of handlooms in India in 1942 

was estimated at 200 times the number of powerlooms. If power can be supplied over a small 
proportion of these their production would increase. Loans should be made available for such 

purposes as well. 

90 • There is a special advantage in the encouragement of agricultural load. It has been 
estimated that the utilisation of one kW of power in industry requires an investment of about 
Rs. 3,000. On the other hand, the utilisation of 1 kW of electric power in agriculture requires 
a much smaller capital investment of about Rs. 1,200 per unit. Apart from this, most of the 
equipment required can be produced in the country and its operation does not require technical 
skill of a high ofder. 

PuBLIC CO-OPERATION 

-91. We have elsewhere dwelt in detail on the need for arousing public enthusiasm for and 
securing public co-operation in the implementation on the Plan. Here it is proposed to refer 
more specifically to the special aspects of public co-operation in connection with the develop
ment of major irrigation, and power projects., What is essential is that the people in every 
area should feel that the project included in the Plan is their own-intended for improvement of 
conditions in their area-and that they should ~ake specia1 sacrifices for getting it completed. 
The ways in which such public/co-operation can be obtained vary from region to region 
and it should be the aim of State Governments to see that this is secured'in the largest measure 
possible. We have already referred to the levy of betterment contribution. Large schemes 
cannot be financed unless this principle is accepted and adequate levies are made towards the 
capital cost. It is estimated that under a suitable system between one-'1hird and one-fourth 
of the capital cost of a project can be recouped by betterment-levies. The levy of betterment 
contribution in the form of land from the larger holdings will also be useful.- By this meanS, 
it will be possible to obtain lands needed for community use, for village forests and grazing, 
markets, etc., to bring about cons0lidation of holdings ; to find lands for aSsignment to 
l~dless ,labourers and in other ways to effect improvement in the agricultural economy of the 
villages commanded by the project. 

92: There is also anot~er wa~ in which the traditional methods of carrying out such projects 
can be lmproved. In frammg estlmates for works like a canal system, on which unskilled labour 
is employed, t.he ru~e shoul~ be to fix the rates on the basis that work is done by the villagers 
on the canals m thell' own Villages, and not on the basis of work being let to contractors, laige 



IRlUGAnON AND POWER. 

or small. Villagers shou14 be organised in co-operatives for taking up such WOlk. By this 
means there will be appreciable reduction in the cost and the labour force in the villages will 
benefit by the payments made. The State Government and local leaders should devote their 
best efforts to the task of obtaining local co-operation in as many forms as possible in the execu
tion of large projects. The Planning Commission held discussions on this subject with officers 
of the Punjab Government conpected with the Bhakra-Nangal Project and a beginning has 
been made with the introduction of this system for the excavation of Bhakra canals. The 
Bombay and the Madras Governments haye this system in operation on some of their 
projects. The Rajasthan and the l\iadhya Bharat Governments have agreed that this system 
will be adopted throughout the canal system of the Chambal Valley Project. Other states have 
also accepted the principle and the Planning Commission hopes that this will become a 
normal feature in aU large projects. 

93. In paragraph 75 above, we have given some suggestions for making the most economic 
use of available irrigation supplies. Most of these suggestions can be adopted only with a large 

- measure of public co-operation and all efforts must be made to arouse public enthusIasm to use 
the water provided by the State irrigation works to maximum advantage. 

94. It is not fully appreciated that private irrigation works have in the past made a 
substantial contribution to the development of irrigation in India. There is no doubt that large 
irrigation projects should be executed by States but every effort should be made to encourage 
associations of landholders or village co-operatives to undertake small irrigation schemes, tanks, 
etc., for purposes of irrigation. Out of 50 million acres that are irrigated annually in India 
(see Table 2) about 13 million acres are irrigated by private wells and 2 million acres by private 
canals. In the _ chapters on Agricultural Development we have made our proposals for new 
developments in this field. There is, however, an important aspect wruch we would like to 
refer here. A fairly large proportion of these private irrigation works, which generally comprise 
village tanks and small canals are allowed to fall out of repair or disuse for a variety of reasons 
among which are disputes among owners, and village factions. In recent years lai'ge 
sums of public money have. been spent in different parts of the country in resuscitating these old 
abandoned private irrigation works. The Plan also provides for substantial assistance in this 
direction. It is important in the nation~ interest that all private irrigation works which are now 
being constructed or resuscitated should continue to be maintained with a reasonable standard 
of efficiency. The co-operation of the people must be sought in this endeavour, The methods 
to be adopted for securing the continued efficiency of these private irrigation works must vary 
from one part of the country to another. We recommend that States should take effective steps 
in this matter, if need be by promoting legislation for this purpose in accordance with local 
conditions. 

95. For the successful implementation of any power project, a large measure of public 
co-operation is in all cases ne~ for building up the load for the utilisation of the power 
generated. Apart from this, in the case of some industries it is considered ad\isable and at times 
advantageous for the industry to have its own generating plant. It may be possible to integrate 
such power houses or in any case the surplus capacity of such power houses with the nearest 
public electric supply undertaking to the mutual advantage of both the industry and the electri
city undertaking. 



Name of State 

Bihar 

Bombay 

Madhya Pradesh 

Madras 

Orissa 

Punjab (I) 

Uttar Pradesh 

West Bengal 

Hyderabad 
Mysore 
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TA.BLE I 

List 0/ Principal Imgation Works 0/ India 

(referred to in paragraph 13) 

Name of Work 

Son Canals 
Tribeni Canal 

Nira left-bank Canal. 
Godavari Canals 
Pravara Canals 
Nira right-bank Canals 
Tandula Canals' 
Mahanadi Canals 
Cauvery delta system 
Godavari delta system 
Kuroool CUddapah Canal • 
Pennar river canals • 
Periyar system 
Krishna delta system 
Lower Coleroon anicut 
Krishna east-bank Canal 

Extensions, 
Cauvery.Mettur Project , 

Orissa Canals. • 

Western Jumna Canal 
Upper Bari Doah Canal " 
Sirhind Canal • 
Eastern Canal 

Eastern Jumna Canal 
Ganga Canal • 
AgraCanal 
Lower Ganga Canal 
Betwa Canal • 
Ken Canal 
Sarda Canal 
Tube-wells 

• 

Damodar Canals 
Midnapore Canals , 
Nizamsagar Canal 
Krishnarajasagar Canals , 

.. 

Year 
of com
pletion 

1875 
1914 v' 

1906 
1916 "-
1926v 
1938 
1925 \. 
192-7 '-
1,889 
1890 

1894 
1897 
1898 
1903 
1913 v 

1934 v 
1895 
1820 
1879 
1884 
1928 

1831 
1856 .; 
1875 
1880 
1893 
1909 " 
1930 

1940 

1932 . 

Total 
capital 
outlay 
(Rs, in 
lakhs) 

2,68 
82 

1J48 
I,O'J 
1,51 
4,12 

1,20 
1,59 

81 
2,10 
2,34 

11 
1,08 
2,21 

30 

59 

6J46 

2,61 
1,14 

66 
4,66 
1~9 

4,61 
1,24 

61 
11,51 

4>49 
1,28 

85 
4,12 

2,60 

Area 
irrigated 

. 'thousand 
• acres) 

655 
114 

90 
63 
90 
89 

158 
199 

1,070 
1,229 

88 
178 
202 

1,002 

123 
100 

232 

233 
1,018 

783 
2,312 

190 

446 
1,620 

343 
1,251 

221 

140 

1;297 
93~ 
184 
14 

215 
92 

371 

Percen· 
tage 

return 
on 

capital 
outlay 

1"3 
3"1 

4'1 
4'2 

.0 

.0 
13'9 
12-1 

0'8 
6-S 
5,6 

15'1 
10-1 
1'8 

1'1 

63'2 

25'2 

4'6 
8,6 
1'0 
5'4 
2'9 
1'6 

... 
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TABU 
j'f.rea Cultivated and Irrigated in 

Creferre4 to in paragraphs 

SI. Name of State Gross Classified Culturable Sown 
No. area area area area 

, . 
I 3 4 6 

Part • A ' States 

I. Assam • 54,4°4 33,400 24,109 6,192 
2. Bihar • 45,0 II 44,33° 31,338 22,601 
3. Bombay • 71,318 58,059 34,735 34,473 
4. Madhya Pradesh 83,374 82,991 42A06 32,305 
5. Madras 81,785 80,796 52,108 35,796 
6. Orissa • • 38,487 18,053 10,980 7,451 
7. Punjab (I) . 23,922 23,236 16,117 13,331 
8. Uttar Pradesh • 72,581 71,428 52,605 39,780 
9. West Bengal 19,696 19,549 13,609 12,978 

TOTAL 490,578 431,842 278,007 2°4,919 

Part • B' Stata 

10. Hyderabad • 52,588 52,921 38,501 22,530 
I I. Jammu & Kashmir 159,379 3,360 3,443 1,301 
12. Madhya Bharat • 29,746 22,552 12,091 9,691 
13. Mysore 18,873 17,385 10,286 6,596 
14. Pepsu • 6,450 6,491 5,772 4,844 15. Rajasthan 83,332' 20,669 7,541 9,450 16. Saurashtra . 13,729 1,391 17,200 1,013 
17. Travancore-Cochin 5,852 5,35° 3,254 3,°46 

TOTAL 269,949 130,131 88,094 58,471 

Part • C· State, 

18. Ajmer • 1,547 1,561 8~8 388 19. Bhopal • 4A02 4,432 2,522 1,062 20. Bilaspur • • 290 285 80 124 . 
_21. Coorg • 1,015 1,012 321 166 22. Delhi . · 37° 366 286 256 23. Himachal Pradesh 6,689 ~,305 398 .. 24. Kutch • 10,7°3 4,974 245 25. Manipur • 5,582 .. 26. Tripura . . • • 2,580 2,634 351 412 27. Vindhya Pradesh 15,106 1,610 520 28. Sikkim . . . . 1,757 .. 29. Andaman and Nicobar Islands 2,012 .. 

TOTAL 52,053 19,179 4,826 3,233 
10' Be .. 

GRAND TOTAL 812,580 581,152 37°,927 2M,4S23 
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2 

Different B,ates 0/ InJia 
13 and ISJ 

(Figures in Cots. 3 to 13 are in thousands of acres) 
---------. -------------------

51. 
No. 

Name of State By 
Govt. 

canals 

Area irrigated (1949-50>--

By 
tanks 

By 
Govt. 
works 
7+8 

By 
private 
canale; 

By 
wells 

----------- ---'----- -----------------

Pale • A • States 

I. Assam • 
2. Bihar • 
3. Bombay • 
4. Madhya Pradesh • 
S. Madras 
6. Orissa 
7· Punjab (I) . 
8. Uttar Pradesh 
9. West Bengal 

Part • B' States 
10. Hyderabad. • 
II. Jammu and Kashmit 
12. Madhya Bharat 
13. Mysore 
14. Pepsu 
IS. Rajasthan 
16. Saurashtra • 
17. Travancore-Cochin 

Part • C' States 
18. Ajmer • 
19. Bhopal 
20. Bilaspur 
21. Coorg • 
22. Delhi • 
23. Himachal Pradesh. 
24. Kutch • 
25. Manipur 
26. TripJra 
27. Vindhya Pradesh . 
28. Sikkim 

TOTAL 

TOTAL 

• 

29. Andaman and Nicobar Islands 

• 

• 

TOTAL 

GRAND TOTAL 

7 

2 
821 

378 
269 

4>410 
367 

3,636 
4,571--

279 
14,733 

173 
97 

135 
262 

1;2.97· 
631 

3 
365 

2,963 

2 

4 
27 

37· 

8 

22 
1,136 .. 

154 
1,140 
3,226 

473 
7 

12--
1,035 

7;2.°5 

834 
5 

36 
611 

70 

123 
1,679 

16 
I 

2 

4 

9 

49 
8,933 

9 

24 
1,957 

532 
1>409 
7,636 

840 
3,643 
4,583·-
1,314 

21,938 

1,007 
102 
171 
873 

1;2.91 
701 

3 
488 

4,642 

16 

3 

6 

31 

9 

S4 

119 
26,699 

10 

156 
53 

337 
16·· 

304 
1,584 

13 
516 

3 
24· 
II. 

5 

• .. 

5 
2,247 

II 

583 
1,035 

206-
1,959 

34 
1,84s 
4,323-· 

IS 
10,000 

418 
8 

280 
8S 

618· 
672 

60 
33 

2,174 

99 
II 

19 

60 

353 
12,427 
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S1. Name of State 
No. 

Part c A' States 

I. Assam • 

2. Bihar . 
3. Bombay 

4. Madhya Pradesh · 
5. Madras 

6. Orissa 

7. Punjab (I) 

8. Uttar Pradesh • 
9. West Bengal • 

Part C B' States 

10. Hyderabad . 
II. Jammu & Kashmir 

12. Madhya Bharat · 
13. Mysore 

14. Pepsu 

IS. Rajasthan 

16. Saurashtra 
• 

17. Travanc6re-Cochin 

", Fi~res are for the year 1948-49, 

THE FIRST FIVE YEAR PLAN 

• 

• 

TOTAL 

• 

• 

• 

TOTAL 

Area irrigated (1949-50) 

By Grand 
other Total 

TABLB 

Area Cultivated and Irrigated in 

(Referred to in paragraphs 

Percentage of area 

Sown Irrigated Irrigated 
to to to 

sources 9+10+II+ culturable sown culturable 
12 Col. 6 Col. 13 Col. 13 

Col. S Col. 6 Col. S 

12 13 14 IS 16 

403 1,082 26 11 4 
1,740 4,280 72 19 14 

129 1,760 99 S 5 
71 1,686 76 S 4 

l20 10,070 69 28 19 
678 1,605 68 22 IS 

21 5,846 83 44 3~ 
1,882 10,803 76 27 21 

680 2,313 95 16 IS 

5,924 39,446 78 19 14 

50 1,488 S8 7 4 
7S 701 38 54 20 

-II 462 80 5 4 
198 I,IS9 64 18 II 

20* 1,959 84 40 32 
89 1,473 125 16 20 
4 67 14 7 I 

SOO 1,112 94 87 34 

947 8,421 66 15 10 
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2-contd. 

Different States o!India 

13 and 15) 

(Figures in Col. 15 are in thousands of acres) 

Area irrigated (1949-50) Percentage of area 

By Grand Sown Irrigated Irrigated 
SL Name of State other Total to to to 
No. sources 9+lo+n+ culturable sown cu1turable 

12 Col. 6 Col. Il CoL Il 

Col. S Col. 6 Col. 5 

12 13 14 15 16 

Part 'C' States 

18. Ajmer • • • • • I n6 .p 30 13 

19. Bhopal • • • 3 17 42 2 1 

20. Bilaspur • • • • •• 5 - •• 6 

21. Coorg • i • 1 7 52 4 2 

22. Delhi • • • • - 50 90 19 17 

23. Himachal Pradesh • • 135 135 - - 38 

24. Kutch • • • • - 69 - 34 -
25. Manipur • • • • - - - - -
26. Tripura • • • • •• ... - - -
27. Vindhya Pradesh • • •• 219 ... 42 •• 

28. Sikkim • • • •• .. .. •• 

29. Andaman and Nicobar Islands •• .. .. 
TOTAL 141 618 .. •• 

GRAND TOTAL 7,OU 48,486 7S 18 q 

• 
• -Figures arc for the year I9so-SI. 



THE FIRST' FIVE YEAR PLAN 

StatejName of power system and 
year of commencement of supply 

Bihar 
Sijuah Oherriah) Electric Supply 
Coy. Ltd. (1916) 
Patna Electric Supply Coy. (1929) 

Bombay 
Ahmedabad Electricity Coy Ltd. 

(1915). 
Kalyan (Chola) Power Station' 
Tata Hydro-Electric Agencies 

(1915). 

Madhya Pradesh 
Jubbulpore Electric Coy. Ltd. 

(1927). 

Madras 

Installed 
capacity 

(thousand 
kWh) 

18 O(T) 
13~ (T) 

97 (T) 

40 (T) 
244 (H) 

9 (T) 

Madras City Electricity System 48 (T) 
(~909). / _ 

Pykara (1932) 

Mettur (1937). 

Papanasam (1938) 

Punjab 
Jogindernagar (1933) 

• 

39 (H) 

40 H 

23 (H) 
4 (T) 

4~ (H) 

Trans
mission 
lines 

.,33 kV. _ 
and 

above 
(circuit 
miles) 

•• 

.. 
502 

00 

47 

1901 

TABLB 

T
H

Major (Existing) Power 
utilities only as on 

(Referred to in 

Operation Statisticsi 

Units 
gene
t;ilted 
(mill
ion 
kWh) 

80 
29, 

292 

• 0 

21 

130 

234 

221 

13S 

174 

Maxi
mum 

Demand 
(thou
sand 
kWh) 

IS 
7 

'0 

254 

5 

35 

Annual 
load 

factor 
in per
cent. 

61 

49 

61 

SS 

S5 

57 
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~ 
THERMAL 

HYDRO 
Stations in India (Public 
31S' December, 1951) 

paragraph 22) 

Installed Trans- Operation Statistics 
capacity • mission 
(thou- lines Units Maximum Annual 

State/Name of Power system and year of sand 33kV. generated Demand load 
commencement of supply kWh) and (mill- (thousand factor 

above ion kWh) in per-
(circuit kWh) .cent. 
miles) 

Uttar Pradesh 
Allahabad Power Station (1916) · 12 (T) 28 6 54 
Lucknow Power Station (1917). 0 14 (1') 00 39 8 55 
~pur Electric Supply Admi-

nistration (1921). 
64 (T) 188 '36 60 

Ganga Canal Grid (1926) • • 19 (H) •• 211 38 63 
30 (1') 

WISt Bengal 
Calcutta Electric Supply (1899) • 467 (T) 165 1032 246 48 
Gourepore Electric 

Ltd. (1921). 
Supply 0,. 53 (T) 77 23 38 

Dishergarh Power" Supply Co. 
Ltd. (1922). 

16 (T) o • 58 9 71 

Hyderabad 
Hussain Sagar Station (1910) • 22 (T) 47· 10· 53 

My,or, 
Shimsbapura • • 17 

}~14~ Sivasamudram (1902) • • 42 525 121 50 

Jog (1948) ! • • 0 48 

Travancors-Cochin 
PaUivasal (1940) • • • 28 (H) ... I~ 28 61 

Delhi 
Delhi Power Station (1908) • 4] (T) 00 14°· 28· 51 

-Estimated. 
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TABLB 4 

Per capita Use of B{ectricity in IhI States oj India 

(Referred to in paragraph 22) 

Population Total Capacity Units kWH 
(millions) installed installed generated Generated 

Name of State (1941 capacity per 1000 (million ~r 
Census) (kW) ofpopu- kW) capita 

lation 
(kW) 

I 2 3 4 S 6 

Assam , 9'689 3,362 0'247 S'777 0'633 

Bihar , 40'219 44,978 1'18 126'12S 3'131 

Bombay 35'944 416,185 11'579 1612'378 44'858 

Madhya Pradesh , 21'328 27,844 1'306 64'273 3' 014 
Madras 56'952 168,025 2'950 643'708 n'303 
Orissa , 14'644 4,616 o'31S S'693 0'389 
Punjab (I) 12'639 61,377 4'85~ 178'127 14'093 
Uttar Pradesh 63'254 183,841 2'911 SIo'671 8'073 
West Bengal 24'787 522,294 21'071 1046'758 42'230 
Hyderabad , 18'653 21,073 1' 129 46'470 2'491 
Mysore 9'072 107,200 11'817 443'522 48'889 
Madhya Bharat , 7'942 13,~88 1'723 29'298 3'689 
Rajasthan 15'298 24,120 I'S76 44'810 2'929 
Pepsu • 3'469 6,74° 1"943 5'679 1'637 

Saurashtra 4"136 21,893 5'291 3S'818 8-660 
Travancore-Cochin 9'265 34,s8~ 3'732 147'30S 15'899 
Delhi 1'744 37,53~ .2I'S~3 ' In'302 70' 127 
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TABLE 5 , J Irrigation and POU1eT Projects in the Five Year Plan 
Abstraa 

Expenditure proposed Irrigation Power 
during 1951-56 ('coo acres) (000 kW) 

(Rs.1akhs) 

Irriga- Power Total By On By On 
tion 1955-56 Comple- 1955-56 Comple-

tion tion 

Multj·purpose projects 
Bhakra-Nangal 17,50 1,361 3,604 96 144 
Harike · 10,62 
Damodar Valley • 41,70 59S 1,141 194 274 
Hirakud · · · · - ... l44,OO 261 1,785 48 123 
Additional funds for the 50,00 

above Projeas. 
New Schemes 40,00 (See paragraph 4S) 

TOTAL 263,82 2,217 6,530 338 541 

Part' A' States 
Assam 2,00 83 2,83 218 218 5 7 
Bihar 9,73 7,09 16,82 675 777 II II 
Bombay • • 22,69 10J43 33,12 474 893 83 84 
Madhya Pradesh • 3,08 6,00 9,08 114 184 73 13 
Madras • • 34,08 50,24 84,32 435 608 196 301 
Orissa 3,00 3,91 6,91 480 480 8 8 
Punjab · 3.26 38 3,64 666 774 
Uttar Pradesh 19,11 14,10 33,21 1,361 3,181 109 124 
West Bengal 15,37 76 16,13 917 917 4 4 

TOTAL • II2,33 93,74 %06,01 5,340 8,032 489 618 

Part • B' States 
Hyderabad • · 24,19 3,21 28,00 306 731 53 ;3 
Jammu and Kashmir 2.06 1,5S 3.60 76 169 7 7 
Madhya Bharar • 3,28 2,28 5,56 83 IS2 15 18 
Mysore • 7,16 12,~ 19,84 30 250 12 120 
Pepsu · • 34 30 65 • 129 
Rajasthan · 5,04 41 5J45 243 523 II II 
Saurashtra · · - 4,75 2,13 6,88 loS 120 12 12 
Travancore-Cochin 4,78 10,35 15,13 17 168 81 81 

TOTAL 52,20 32,91 85,10 863 2,242 251 302 

Part 'e' States 
Ajmer • II II ... .- -Bhopal 28 28 ... .- -Coorg · • • 25 25 .. , .~ 

Himachal Pradesh • • 80 13 93 7$ 100 1 I 
Kutch • 91 23 1.14 38 38 - -Tripura 7 7 
Manipur · 12 12 
Vindhya Pradesh 51 51 3 3 

TOTAL 1.82 1.59 3.41 113 138 4 4 
GRAND TOTAL ,. 558AI 8,53!. 16,942 1082 1465 



CHAPTER XXVII 

DEVELOPMENT OF MINERAL RESOURCES 

ASSESSMENT OF MINERAL REsOURCES 

<In 'the last four years, the Government have laid the foundation for mineral develop
ment by (i) the announcement of a mineral policy, (ii) the expansion of the Geological 
Survey of India'for implementing a programme of mineral exploration and. development, 
arid (iii) the establishment of a Bureau of Mines for securing qordinated development with 
,due regard to conservation of the country's mineral assets. 

2. 'It should be made clear at the outset that though progress has been made in the 
survey of mineralised areas in recent years and the principal mineral regions have been 
ascertained, exploration of mineral resources has not been thorough or complete in most 
ases and present estimates are rough guesses. The Plan, therefore, provides for 
systematic detailed investigation and surveys by the Geological Survey of India, the Bureau 
of Mines and the National Laboratories for the quantitative and qualitative assessment of 
the country's reserves of important minerals. 

3. The mineral wealth of India as at present known, though by no means inexhaustible, 
comprises an adequate range of useful products ~hat are necessary for the industrial develop
ment of the ,,:ountry. An appraisal of the reserves shows that while in respect of minerals 
essential for basic industries-coal and iron-the reserves are ample, the country is deficient 
in a fairly long list of vital minerals like ores of copper, tin, lead, zinc, nickel, cobalt and in 
sulphur·and most important of all, petroleum. The position with regard to aluminium ore, 
zefractories, abrasives, limestone etc., may be considered as fairly adequate while in respect 
·C)f titanium and thorium ores and of mica, the country has considerable reserves. 

4. Until recently, minet;al exploration and their utilisation in the country received little 
attention. Except for coal, iron ore and petroleum required for internal use, the majority 
,of minerals were raised iii India for purposes of bulk export without any dressing, processing 
and fabrication. These expoIJS brought but a small return to the country. Nearly a 100 

minerals are known to be produced or worked in India of which nearly 30 may be considered 
more important including several which although comparatively unimportant in quantity 
today, are capable of material development in future with, the expansion of industries. 

s· An idea of India's mineral !esources, their adequacy, deficiency and present produc
tion is given below :-

Bauxite 
Coal 
Ilmenite 

Minerals wht'ch are adequate for India's requirements 

'000 tons . 
'000 tons • 
'000 tons . 

Production 
1950 1951 

64 67 
32.3°7 34,431 

212 220 

~80 

Exports 
1950 1951 

903 1,908 
Entirely exported 
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Production ' Exports 

1950 1951 1950 1951 

Iron ore '000 tons 2,971 l,657 30 300 
Kyanite '000 tons .. 35 42 33 25 
Sillimanite '000 tons I 4 3 
Magnesite '000 tons 53 II7 16 46 
Manganese ore '000 tons 883 1,284 808 952 
Mica '000 cwts. * * 326 491 

It will be seen from the above that coal, iron ore, manganese ore, mica, ilmenite and 
kyanite are produced in quantities of real importance to industry and other sectors of economy. 
Of these, mica, manganese ore, kyanite and ilmenite are wholly or largely exported. . 

The table below shows the position in respect of certain minerals ~ which India has 
fairly adequate supplies, though not in all cases sufficient to meet the requirements, 

Production Exports 

1950 1951 1950 1951 

Barytes '000 tons 12" 8 8 S 
China clay '000 tons • 53 S5 
Other clays '000 tons 277 291 
Felspar '000 tons I 3 
Chromite '000 tons 17 16 4 9 
Gold '000 oz, 197 
Gypsum '000 tons 206 204 
Salt '000 tons 2,573 2,;)42 8 18 

In respect of the following key minerals and metals, India has to depend either wholly or 
in a large measure on foreign sources of supply because of poor resources:-

Copper '000 tons • 
Graphite '000 tons 
Lead Ore '000 tons • 

(concentrates) 

Lead (pig) '000 tons 
Petroleum 1 (crude) 
Petroleum mil. gals. 

products J 
Mercury mil.lbs. • 
Sulphur '000 cwts. 
Tin '000 cwts. • 
Zinc '000 ton., • 

• l'roduction figures are incomplete, 

Production 

1950 
6'6 
I'S 

• 1'9 

0'6 0'8 

• • •• 

. .. ... ... 

. .. . .. 

Imports 

IS'4 

780'8 

2'4 
1,138'0 

95'4 
33'4 

19S1 
8'6 
0'7 

7'9 

869'0 

0'7 
770 '1 

S9'2 
20'1 



6, The estimated requirements of important minerals by industries by 1955-56, are 
indicated below :-

Mineral Raw materials required annually by industries 

Present Estimated 
consumption requirements 

in 1955-56 

-Coal Million tons 10'0. 14'0 

~estone Million tons 5'i 8'9 

Gypsum ~oo tons 97'0 870 '0 

Iron ore '000 tons 2672 '0 4000'0 (a) 

Manganese Ore '000 tens 70 '0 100'0 

Bauxite '000 tons 21:)'0 60'0 (b) 

Glass sand '000 tons • 108'0 184'0 

~ Ilmenite '000 :ons NIL 3'0 

Monazite sands '000 tons • NIL I'S 

Sulphur '000 tons 42'S 82'0 

Rock phosphate '000 tons 35'0 108'0 

Petroleum crude '000 tons NIL I700'o (c) 

Pyrites '000 tons NIL 22'0 

Excepting the requirements of sulphur, petroleum and copper and other non-ferrous metals, 
India has the basic minerol and power resources needed for the industrial expansion 
envisaged, 

7, The- power resources in India comprise coal, oil and hydro electricity, India'S coal 
mining is centred mainly in Bihar and West Bengal, The total workable reserves of coal 
down to a depth of 1,000 ft. are estimated at 20,000 million tons, of which the good quality 
coal would amount to 5,000 million tons, _ The reserves of coking coal, however, are small 
amounting to only 2,000 million tons, 

Very little petroleum is produced in India, Digboi, the only source at present yields 
about 60 million gallons annually which is about 7% of India's requirements, Indications 
of productive oil fields are also present in Tripura State, Pathada R,F, (Assam) and in the 
Kangra district (Punjab), 

As against relatively meagre resources of coal and oil, the hydro-electric resources of 
India are considerable, estimates varying from about 30 million horse-power to 40 

million. 
... 

(a) When the expansion scheme o~ the existing steel manufacturers is complete, the demand for iron ore is expec
ted to go upto 4·4 million tons which IS expected to rise further to 5' 5 million tons when the proposed Government 
Steel Factory of 600,000 tons capacity materIalises. . -

(b). When the expansion programme of Indian Aluminium Co. is implemented, the demand for bauxite is expec
ted to lIlcrease to 100,000 to lIO,OOO tons per annum. 

(c) When the 'Second refinery comes into full production and with the implementation of the third refinery the 
demand for petroleum crude would rise to 4·2 nullion tons per annum. ' 
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8. India possesses large quantities of_high grade iron ore and may be classed as one of 
the countries which can reasonably expect a long continued development of heavy industry 
though, in proportion to the population, these reserves are lower than in the main ore 
regions of the world. Likewise .there are large reserves of bauxite. India is also the 
world's main source of supply of mica, ilmenite and mon3zite. 

9. It should be stated again that in most cases the reserves, though known to be large 
enough, are not known in s~cient detail, especially in regard to quality, for purposes of 
development. Moreover, the distribution is capricious in a territorial sense, some parts 

of the country being poor, others being comparatively rich. 

MINERAL POLICY 

10. Amongst natural resources, minerals form a special category as they are" wasting 
assets" ; once they are taken out of the ground and utilised, they are lost for ever. They 
should, therefore, be treated on a different footing from replenishable natural resources. 
Minerals figure in the export trade of India and contribute to the earning of foreign 
exchange. They are exported, however, largely in the raw state. 

II. As minerals form the basis of modem industry in peace and in war, it is necessary to 
have a rational policy as regards their working and utilisation. The keynote of this policy 
should be conservation' and economic working. The essentials of such a policy of 
"coordinated, orderly and economic development" of the mineral resources are indicated 
in the following paragraphs. 

(i) Exploration and development-In regard to almost every mineral, there are no reliable 
data of reserves. To ensure the efficient working of the known mineral deposits or those 
which may be found in future, it is necessary that all steps should.be taken to ensure that the 
extent and value of the resources are determined so that the production programme may be 
organised on an economic basis and proper provision made in planning schemes for work
ing. Concrete proposals for this purpose are made at the end of the chapter. 

(iJ") Proper conduct of mining operatiom-Though a mining industry has been- in 
existence in this country for about half a century, only a comparatively small number of mines 
are being worked in an efficient manner under proper technical guidance. Many units are too 
small in size or too poorly financed for such working. Lack of a conservation policy is also 

/ responsible for the present condition of the industry. There is large wastage, especially 
in minerals of marginal grades, as these are either abandoned in the mines or thrown away 
on the mine 'lumps. Ways and means must be devised for the mining and'recovery of these 
low r grade materials. Ores which it is not possible to work economically under normal 
conditions shQuld be left in the mines so that they may be extracted at a later date without 
serious loss. The mine dumps all over the country have to be carefully examined and sampled 
so that their valuable mineral content may. be recovered by methods of beneficiation now 
available. It should be a rule that selective mining of high grade minerals alone should 
not be undertaken and that all grades should be worked ~d, wherever possible, blf!1ded 
to produce marketable grades. 



To bring about a general improvement in methods of mining as well as in the reco~ety 
of economically workable resources, mining interests will have to employ properly qualified 
technical personnel for conducting mining operations. The Indian Bureau of Mines should 
assist in this direction through its inspectorate whose function will be to inspect every 
mining operation and advise the owner on proper methods of development and also to ensure 
that the advice given ~s implemented. The Indian Bureau of Mines should also be respon
sible for the collection of detailed information on the nature of mining oper~tions carried on, 
the mechanical equipment in use, and of development programmes proposed by each 
unit. 

(iii) Strategic considerations-The last war showed that valuable time and effort were 
wasted in conducting emergency exploratory work to develop resources of strategic minerals 
uneconomic to work in peace time, and about the occurrences of which little information was 
available. The war also showed how difficult it was for the Government to resist pressure to 
investigate every potential source of supply, however, small. It is therefore necessary that 
particular attention should be paid to strategic minerals such as sulphur, ores of tungsten, 
tin, vanadium, etc. and, the necessary preliminary information should be obtained so that 
production can be organised when required with the minimum of delay. 

(iv) Leasing of mineral properties and regulation of mineral development-The Mines 
and Minerals (Regulation and Development) Act, 1948 (Act LUI of 1948) gives powers of 
regulation to the Central Government. Under this Act, the Central Government's 
concurrence is necessary for the issue of licences and leases for atomic energy minerals and 
rare minerals 'such as those containing uranium, thorium, vanadium, beryllium, titanium, 
wolfram, columbium, etc., coal, gypsum, lead, zinc and copper ores. Two changes appear to be 
desirable in these rules in the-national interests. In the first place, the Central Government's 
concurren.ce should be needed for issue of licences and leases of other important minerals, 
viz., iron ore, manganese ore, chromite, bauxite, and mica as these are important in the 
country's economy. -Secondly, it} the grant of mineral leases regard should be had to the 
size of mining properties in order to prevent the holding of very large areas by single 
interests and, also on the other hand, to ensure that the areas covered are not too small. 
The Central Government should lay down rules regarding economic units for different 
classes of minerals with due advertence to local conditions. 

(v J ~tatistz'cs of mineral industry-At present monthly, quarterly or annual returns of mineral 
produ~on an~, expo!t are available, but no data on the economics of the mining industry. 
There 1S prOVIS10n under Act LUI of 1948 for the collection of detailed statI.' t" d o the ., , S lCS In regar 
t ,rnmmg.mdustry. The Bureau of Mines should be empowered to collect statistics 
relating to the present status and requirements of the mining industry tha h 
b did ' I' ,so t t eyean 

e stu e m re atlOn to development and planning Statisu'cs' d th ' , . 'm regar to e mmeral 
markets m India and abroad an~ the trends in international mineral trade should a1s b 
collected, 0 e 
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(vi) Mineral trade-Some of the important min~rals of India, e.g., mica, manganese and 
chromite, are worked largely for export. It should be the policy as far as possible, to convert 
minerals into finished or at least, semi-finished products for purposes of export. 

(vm Low grade ores-More preliminary information than is now aVililable is necessary 
in regard to low grade ores which are not at present economic. A comprehensive assessment 
of all data available from the commercial standpoint, and further exploration and research 
into problems of mineral dressing and processing are needed so that new development can be 
encouraged if and when justified or detailed information about the conditions under which 
the working of low grade and marginal deposits would become economic can be made available 
for use at the appropriate time. 

The Plan lays down a programme based on the above principles and arranged in order 
of priority. 

SOME IMpORTANT MINERALS 

12. An assessment of the reserves, in the light of present and future requirements and 
an indication of the future programme of surveys and investigation to be conducted and the 
policy to be adopted in respect of the following minerals viz., coal, iron, ore, manganese ore, 

. chromite, non-ferrous metals, bauxite, magnesite, mica, gypsum and sulphur, is given 
below. 

COAL 

13. Distrihution-The main coal producing areas in India lie in the north-east in the 
States of Bihar and West Bengal which contribute nearly 82 % of the total output. The 
other producing areas lie in Madhya Pradesh, Orissa, Hyderabad and Assam. In addi-" 
tion, there are coal deposits of the tertiary age in several places in Assam, Kashmir, Bikaner, 
Cutch and Madras. 

14. Reserves-In 1932, Sir Cyril Fox estimated the reserves of workable coal (in seams of 
4 ft. and over, with an ash content not in ex,cess of 20 Df. on a mois:ure free basis and occur
ring within 1,000 ft. of the surface) at 20,000 million tons. Of this, the good quality coal 
(averaging 16% ash on a moisture free _basis and occurring within 2,000 ft. 'Of the surface) 
would amount to about 5,000 million tons, the bulk of which-about 4,600 million tons,
is in the coalfields of Bihar and West Bengal. These estimates referred to Gondwana coals. 
In addition, the reserves of tertiary coal were estimated to be of the order of 2,500 million 
tons. 

. 
IS. Coking coal-Committees appointed from time to time have stated that reserves of 

good quality coal are limited. The latest of these, the Committee on the Conservation of 
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Metallurgical Coal (1949) has, on the lJasis of a re-survey, estimated the reserv~ of coking 
coal to be of the order of 2,000 million tons distributed as follows: 

Workable reserves Quantity extractable 

With stowing Without stowing 

Sel. Grade Sel. Grade Sel. Grade 
Grade I&II Grade 1&11 Grade 1& II 

Working areas • 981 '4 1017'3 751'3 824'1 385'0 508 '7 

Virgin areas - " 329'6 444'6 263'7 355'3 164'8 222'2 

TOTAL 131PO 1461'9 1014'0 1179'4 549'8 73°"9 

Expressed in another way: . 

Selected A " • 

Selected B , 

Grade I & II • • 

TOTAL 

The Committee adds: 

Million 
tons 

500 Coking coals with I S per cent ash or 
less, 

750 Coking coal with 15 ...... 17 per cent ash 
or less. 

1500 Coking coal with over 17 per cent. 
ash but which on beneficiation 
will yield coal roughly to the extent 
of 2/3. 

275° TOTAL 

Beneficiated : 
million 
tons 

soo 
600 

1000 

2100 

WThis is the in situ value. Probably we can expect a recovery with modem mining 
methods of 75%, say 1600 milliOJl tons, To this, we may blend one-fourth of weakly coking 
coal making the overall figure for coal available for coking 2,000 million tons. This figure, 
however, may well be halved unless precautions (notably compulsory stowing) are taken in 
mining and unless steps are taken to use blends containing weakly coking coals and to wash 
the inferior grade of coking coal." 

• 
While the reserves of coking coal have been estimated recently by a special survey, the 

I 
data regarding reserves of other grades of coal are not based on detailed estimates worked 
out from reliable surveys. It is necessary, therefore, that detailed surveys of coalfields should 
be undertaken in cOIijunction with drilling and prospecting. This has been provided for in the 
Plan. 

16, Though, speaking generally, the coal reserves may be cOI!Sidered fairly adequate for 
the plans of industrialisation of the country, the position in regard to coking and semi-coking 
coal is clearly unsatisfactory. The future policy should, therefore, be one of strict enforce
ment ofth~ conservation measures recommen~ed by the Committee of 1949. 
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17o Production-During the last three decades, coal production has nearly doubled 
and reached a record figure of over 34 million tons in 1951. Practically the whole of this 
(97 to 9S%) comes from the Gondwana coalfields and S5% is-contributed by the coalfields of the 
Damodar Valley. The production of coal in India since 1939 has been as follows: 

Million Million 
toDS. toDS 

1939 - - • 27"79 1945 • • • 2S'97 
1940 • - - 29°38 ·~946 • • • 29'27 
1941 • - - 29'46 1947 • 30°07 
1942 • - • 29°43 1948 • • 29°82 
1943 • - • 25°S1 1949 • • • 31"44 
1944 • • • 26 0 12 1950 • • • 32-31 

1951 · • 34°43 

IS. Consumption-The figures available indicate 'that for the year 1950 consumption 
was distributed as follows: 

Railways • 
Iron and steel and brass foundries including coke ovens, engineering 

works and re-rolling mills. 

Consumption at collieries and wastage 
Brick and tile factories including lime, potteries, cement works and 

refractories. 
Steam electric utilities 
Cotton and woollen mills • 
States (minor consumers) 
Exports • 
Jute Mills } 
Paper Mills 

• 
• 

Bunker } ° 
Steamer service 

• 
• 

• 

• 

• , 
• 
• 

• 

• 

• 

• 
• 

• • 
• 

• • 

• • 

Balance available for consumption in other industries ° 

TOTAL PRODUCI'ION 

• 

• 

• 

Estimated ! Percentage 
consumption 1 of total 

production 
tons 

10,030,000 31 0 1 
4~06,ooo 13°6 

3,645,000 n03 
3,037,000 9°4 

2,249,000 6'9 
1,701,000 S03 
IA50,ooo 4°S 
1,000,000 3° 1 

S77,ooo } 3°2 
457,000 
430,000 } 2°2 
430,000 

3,034,000 9'4 

32,307,000 100°0 

The railways are the largest consumers, taking nearly 3 I % of the total production. or 
this, about 40% is coking and semi-coking coal. The colliery consumption which includes 
consumption in boilers, power plants in the mine premises and domestic coke for the staff is 
of the order .of II % of the total production. It is stated that owing to lack of control, the 
colliery labour take coal from wherever they can get it without regard for the quality and 
quantity taken. It would appear, therefore, that with proper control by the management, 
i~ should be possible to save coal and minimise waste, 
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of tht" total production of metallurgical grade coal, the railway~ consume about 40%, 
the iron and steel industry about 21%, about 13% is used for bunker and export and the 
balance is consumed by miscellaneous industries. The use of metallurgical coking coal for 
purposeS other than for production of irop. and steel and coking is unnecessary and the 
quantity used for these purposes should be replaced by coal of other qUality. The Railways 
are already taking steps to reduce the use of metallurgical coking coal as speedily as possible. 
The switchover from metallurgical to non-metallurgical coal will, however, have to be effected 
without dislocating the 'industry. The M~tallurgical Coal Committee. (1949) considered 
that it should be possible to reduce .output without serious diSlocation to the industry in 
stages in a five year period reducing the consumption every year by about 10% of the 
previous year's figure and also by planning an increased production o~ steel during this period. 

The 1949 Committee estimated that the consumption of coking coal in iron and steel
making (and in the coke'ovens) would rise from 3'7 million tons in 1949 to 8 million tons 
when the expansion programme of the steel companies and the setting up of two proposed 
steel plants were completed. This estimate of 8 million tons is now found to be optimistic. 
The expansion of the iron and steel ip.dustry envisaged in the plan and the proposed new pig 
iron plant will need an additional I' 8 million tons of coking coal by 1957-58, i.e. a total of 
5 . S million tons leaving a surplus of this grade of coal not needed for essential purposes. 

19. With-these considerations in view and having regard to the need for conserving coking 
coal, the following programme was reco~ended irt 1950 by the Planning Commission:-

, 

(i) Production of metallurgical coking coal may be maintained at the present level but 
under no circumstances should new fields be developed. The closing of mines 
producing coking coal is recommended only in cases where they can be re-opened 
without large capital outlay. 

Cii) Stowing, blending and washing should be enforced by law. It is believed that 
enforcement of stowing will lead to reduction -in output of coking coal. 

(iii) Selective mining should be stopped effectively .• 

(iv) The replacement programme, i.e., fo~ replacement of coking by other coals, should 
be taken up in two stages. As an initial step, the Selected C A' & C B' coking 
coal used in the railways ~and for other non-essential purposes should be 
replaced by non-met~urgical coal. When this programme has been completed, 
the replacement of the grades I and II coking and semi-coking coal should 
be taken up. 

A programme for increased production of non-coking coal to replace selected C A' & cB' 
grade coal used for non-essential purposes will have to be drawn up by the Coal 
Board. 

, 

(v) So long as coking coal produced in the country is in excess of the quantities needed 
for the iron and -steel .indust~ and coking, such excess production may be 
exported to earn essential foreign exchange under special agreements negotiated 
with other countries. 
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In other words, the rc;Placement ~rogramme for each year will be based on (0) the exports 
expected during the year, and (b) the demand for coking coal for essential purposes. 

The working conditions of individual qi~urgical coal producing collierIes have to be 
examined technically for taking steps to conserve such "coal: 

DEVELOPMENT PROGRAMME 

20. Ci) Surv~f the total of about 100 coalfields in India, only a few have been 
investigaied~ib a'depth of 1,000 ,to 2,000 ft. Though working collieries are found widely 
spread. over all the coalfieids the full extent of the reserves of these fields are not known. It is 
therefore, 'necessary to have all the fielcls geQlogically mapped and the resources estimated by 
the Geological Survey of India in'collabo~tion with the Bureau of Mines and provision has 
been made in the Plan in this respect. It is also necessary that a comprehensive and detailed 
'survey should be undertaken of working collieries in :r manner similar to what was done in 
assessing the resources of coking coal in connection with the enquiry of the Metallurgical 
Coal Committee. Such a survey will provide reliable estimates of the reserves available'in 
working collieries and virgin areas. A physical and chemical survey of the nature and quality 
of coal seams in the various cpal fields should also be uridertaken. 

The Geological Survey of India and the Indian Bureau of Mines should undertake detailed 
mapping and investigation of the following fields: 

(a) Korba and Rewa 
(b) Talcher 
(c) Kanhan Valley 
(d) Kimmpura 
(e) Wardha and Godavari Valley 

and collect full data relating to the sand resources of the Damodar, Barakar and Ajay 
rivers for purposes of stowing and investigate resources of other suitable stowing materials in 
and around the coalfields. 

(ii) Classification of coal-The Coal Grading Board set up on the recommendations of 
the Indian Coal Committee (1925) drew up a classification of Indian coals mainly for purposes 
of export. The Coal Commissioner in 1944 drew up a revised classification applicable to all 
coals. A revised scientific classification should now be iiltroduced based upon calorific value, 
ash content, moisture and coking property. The classification should aim mainly at fixing 
the types and grades suited for various purposes and thus depend upon uses to which the coal 
is to be. put. This question should be referred to a technical committee of experts familiar 
with Indian coals and with scientific classification in other countries. So far, no international 
classification of coal is available, but the International Standards Organisation has constituted 
a Technical Committee to co-ordinate the various national standards and to evolve suitable 
forms of classification to facilitate the international exchange of information and a comparison 
on discussions' of ~ata relating to coal and its utilisation. Such a use classification will 
assist in controlling distribution and allocation of coal for different industries and also rna) e 
it poss.ible to buy and sell in accordance with s~e:ifications. 



390 
. TIlE FIRST FIVE YEAR PLAN 

(ui1 Appraisal of consumption-Though it is not possible to in~ca~e ~recisely what. the_ 
consumption will be by the end of the period of the Plan, ~ ~road mdicatl?n may be .gJ.ven 
of the order of increase in consumption by 1955-56. The additlonal demand IS expected to be 
of the order of about 6 million ton5--4 million tons for the industrial development envisaged~ 
I million tons for the railways and 1: million tons for additional thermal power generation 
~d other purposes. Judging by recent tre1lds in production, this additional demand can 

be met by the mining industry. 

(it!) Reorganisation of transport-The Railways at present transport more than 90% 
of the coal produced in the country and there are no navigable waterways to carry coal cheaply 
to other parts of the countpr. Some coal is srupped from Calcutta by coastal $teamers to coastal 
areas. But it has been found that the sea freights are substantially higher than railway freight. 
The use of coal by ipdustries is now largely a matter of easy availability coupled with price. 
But beyond a short distance from the coalfield the pits mouth price has no influence on the 
demand as the freights equal or exceed the cost of coal and it becomes advantageous to the 
consumers to tIse the best grade he can procure. If the use of coal is to be rationalised, 
it would be necessary to supply suitable coals from the nearest coalfields. In recommen
ding a programme for the rep)acement of coking coal used for non-essential purposes by 
non-coking coal, the Commission had two objects in view:-

(l) . stepping up production of non-coking coal from existing collieries in Raniganj, 
Ranigarh and Karanpura coalfields ; and 

(ii) stepping up production from outlying coalfields like those in Korea, Rewa, 
Hyderabad and Assam and developing the Korba coalfield in Madhya Pradesh 
with a view to rationalise production and distribution. The transport facili
ties reQu4"ed to develop these fields have been worked out and are estimated 
to amount to about Rs. 850 lakhs. 

The Working Party for the Coal Industry has made similar recommendations to ease 
the difficult supply position in South India, Western India, Cutch and North Bihar. 

21. South Areot lignite-Preliminary investigations indicate the existence of fairly 
large reserv~ of lignite over an area of at least 23 sq. miles. To determine the workability 
of the depOSIts, a programme of exploratory quarrying has been drawn up and this will be 
taken up shortly. The large-stale development of the deposits \\ill have to await the results 
of the exploratory operations. 

22. Railwl!Y collieries-A programme of development of some of the railway collieries 
has been drawn up. The programme includes mechanisation, sand stowing and o~g up 
of .new seams and new areas. 

• 23· ~The coal.mining industry employed in 1951 .about 340,000 workers, an 
m~e of 58 ~ over that m 1941 (214,244). During the saine period production registered 
an ~cn:ase of 32 % (from 2S"89 million tons to 34 million tons). There has thus been a 
decline m the output per man year from about 127 tons m' 1941 to a littl . -- . _ e Ci>ver 100 tons m 
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195I. (The figures quoted above refer only to coalfields coining under the Indian ~lines 
Act). Coal mining ~ India is mostly a manual operation and very little machinery is used. 
Output per man shift, which may ge taken as an index of the productivity of the worker, is low 
in India. The suggestions made in this respect by the Working Party for the Coallndustry, 
viz., mechanisation, proper layout and planning ,of future mines, introduction of piece-rate 
system of payment and linkinK of bonus to the unit of production (instead of to attendance 
as at present) are being examined by Government. 

24 Research-Except isolated stUdies by individual producers or consumers no organi
sed research on problems connected with coal mining ~r utilisation has been undertaken in 
India so far. The Fuel Research Institute .should undertake research on carbonisation and 
production of coke, design of coke ovens, washing and blending of coal and desulphurisation 
of coal. The programme of investigations is set out in detail in paragraph 69 (I). 

As laboratory research has to be supplemented by pilot and larger scale experiments for 
the results of research to be of an industrial value, the Fuel Research Institute should be 
adequately financed for these purposes. Provision has been made in the Plan for this. 

25. Control and dt'Delopmen: of the coal industry-The Planning Commission in a special 
paper prepared for the Government invited attention to: 

(i) the extteme urgency of conservation measures; and 

(ii) the need for setting up a machinery which will bring about the adoption of a 
co-ordinated policy in regard to all questions relating to coaL 

Mter a review of the whole position, the Planning Commission made the following recommen
dations:-

(i) legislation for enforcement of stowing for conservation in addition to safety, washing 
and blending should be'assigned the highest priority in the interest of amser
vation of national resources of high grade coking coal ; 

(ii) a consolidated cess should be l¢ed in place of the existing separate cesses, the 
yield of which should be allotteu. for safety and conservation measures, labour 
welfare, research and other purposes, according to requirements ; 

(iii) a machinery-a Coal Board-should be set up which will examine all questions 
relating to coal from a comprehensive point of view and make recommendations 
to the ministries concerned and thus aSsist in the evolution and exeanion of 
a co-ordinated policy. 

These recommendations involve a single legislative measure for coal which would provide 
for the purposes indicated above. 

It also suggested that if practical convenience required it, action might be taken in 
stages ; firstly, legislation for enforcing conservation measures ; secondly, setting up a Coal 
Board ; and thirdly, legislation for the consolidation of the cesses. 
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• 1 b G '-ment-Taking into consideration the recommendations 
20. ActIon tatten ~ 00,"" ,. .' d th C al Min 

. C .. the Government of India promulgate e 0 es of the Planrung ommtSSlon, b 
Conservation and Safety) Ordinance, 1952, which. has been subsequently passed y 
~arliament and issued as the Coal Mines (ConservatlOn and Safety) Act, 1952 • Under the 
Act, the Central Government will have the following powers: 

(i) to adopt measures for maintaining safety of coal mines or conservation of coal ; 

(ii) to delegate powers to a Co;U Board set up under section 4 for dealing with problems 
of the coal industry ; 

(iii) to levy and collect excise duty on all coal and coke, raised ?r manufa~red and 
despatched and an additional excise duty on all coking coal raJsed and 
despatched ; 

(iv) to impose and collect import duty on all coal imported ; 

(v) to constitute Advisory Committees to advise the Government in ar.y mat!cr 
connected with the administration of the Act ; 

(vi) to frame rules for safety in coal mines, conservation of coal, levy and collection 
of excise duty, imposition and collection of import duty, constitution of the 
Coal Board and its functions, administration of the Coal Mines (Safety and 
Conservation) Funds, constitute Advisory Committees and committees of 
inquiry to inquire into references arising from out of an order passed under 
sub-section (3) of section 13 of the ~ct ; 

(vii) to provide penalties for contravention 'Of the provisions of this Act. 

The Central Government will in each year pay to the Board a sum not exceeding the 
excise duty collected (the amount to be determined in such manner as may be prescribed). 
This amount will be credited to a fund called the Coal Mines (Safety and Conservation) 
Fund, which will be operated by the Board to meet among other things 

(a) expenditure on the administration of ,the Board; 

(b) grant of stowing materials or other assistance for stow:ng operations ; 

(c) prosecution of reseatch work connected with safety in coahnines or conservation 
and utilisation of coal; and 

(d) grant~ to State Governments or research organisations etc., of money in aid of any 
scheme approved by the Central Government. 

The Actl'epea1s the Coal Mines Safety (Stowing) Act, 1939, and will take over the amount lying 
to the credit of the Coal Mines (Stowing) Fund as on the 8th January, 1952 and transfer it to 
the. Coal Mines (Safety and Conservation) Fund. 

In pursuance of section 4 of the Act, the Central Government have established a Coal 
Board consisting of a Chairman and three members and have prescribed the rates of excise 
duty leviable on coal and coke and the additional excise duty leviable on hard coke. 
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27. Distribution-InWa's resources of iron ore are of large dimensions. Ores of good 
quality occur in S"mghbhum district of Bihar; Bonai and Mayurbhanj in Orissa; 
Chanda, Drug and Bastar districts of Madhya Pradesh ; Salem, Tiruchirapalli and Bellary 
districts of Madras; Ratnagiri district J.>f Bombay and the adjoining area of Goa ; and in 
the Shimoga, Kadur and other districts of Mysore. There are smaller deposits in Almora 
district of the U.P. ; PEPSU; Kumulrutd Cudappah districts of Madras and the coalfields of 
West Bengal, while d~posits of lower grade are scattered over different parts of the 
peninsula. 

28. Reserves-The ores in most cases contain a high percentage of metallic iron (over 
60 %) and are generally low in phosphorous and sulphur. Reserves of good quality iron ore 
(containing over 60% iron) are estimated to be over 10,000 million tons, the bulk of which is 
concentrated in Bihar and Orissa. Except the Bihar and Orissa occurrences, the deposits are 
not situated close to supplies of coking coal. 

The ore deposits particularly those of Bihar and Orissa have beeh investigated in a 
general way by the Geological Survey of India, but except in the case of a few of them
those wor~ed by the steel companies-the investigations have not been sufficiently detailed to 
prove their quality and quantity. The present e3timates are only in the nature of a broad 
indication of the magnitude of the reserves. A proper assessment of the quality and quantity 
of these deposits is necessary and it is suggested that the deposits in the following areas may 
be investigated in detail : 

(a) Bonai and Keonjhar (Orissa). 
(b) Drug anel Chanda (Madhya Pradesh). 
(c) Bastar (Madhya Pradesh). 
(d) Ratnagiri (Bombay). 
(e) Sandur (Madras). 

29. Production, consumption and demand-The average annual production of iron ore 
during the past few years has been varying between two to three million tons, the chief 
producing regions being in the iron ore belt of Bihar and Orissa, and Mysore. Mysore's 
share in production has been varying be~een 40,000 and 60,000 tons and practically all 
the rest has come from Bihar and Orissa. These figures may be taken as an index of the 
presep.t capacity of the two regions to utilise iron ore for the production of pig iron. Most 
of the ore is utilised by the three iron and steel plants at Tatanagar,.Asansol (Hirapur) and 
Bhadravati, while a small quantity has been exported; 

Production of Iron Ore, Pig Irop and Steel 

.Iron ore Pig iron Steel 
(Figures in t~ousands tons) 

1929-33 Average 1779 1II9 443 
1934-38 " 2490 1495 667 
1939-43 " 3068 1868 968 
1944-48 » • 2364 1450 964 
1949 • • 2809 1589 1012 
1950 • 2965 1646 970 
1951 • • 3657 1802 10]0 
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The average annual production bf pig iron in India is of the order or lito 2.million tons, 
and "Of steel about I mi1!ion tons, Production does not meet the demand in full and the gap 
between productioi(and demand is filled to some extent'by imports from abroad, Both iron 

and steel have been in short supply in the war and post-war years :' 

Imports of iro_n and steel 
(Value in Rs. lakhs) 

I~on and Cutlery Hardware Machinery 
Steel 

1939-4"} 
to 579'6 1287'S 

1941-42 Average • 21'S 217'4 

1942-43} 
to 

1944-45 " • • 238'4 14'0 1°7'4 n87'9 

1945-461 
to } 

1947-48 " • • • S77'8 80'7 408 '7 3573'1 

1948-49* • • II46'7 42'9 595'7 7674'3 

1949-50* I,Z2'S 52 'S 613'9 1°919'4 

1950-51* , 1324'9 28-1 456'; 8282'6 

The estimated demand (I955-56) for pig iron and steel is shown in the following table 
together wi$. the present capacity and the schedule of expansion contemplated. 

Present capacity 

Pig iron 
r,878 

Steel 

Estimated 
demand 
1955-56 

(Figures in thousand tons) 

Additional Additional 
capacity capacity 
required under con-

sideration 

Difference 
between 

columns 3 . 
and 4 

1,050 • 2,500 1~50 320 1,130 

The <:xpansion of production of pig iron and steel envisaged above would involve expan
sion in the production of raw materials as shown below : 

Present Estimated 
requirements requirements 
(Figures in thousand tons) 

Iron ore '2,675 4000 

Coke and Coal • ~~ ~oo 
Manganese ore •• • -.. 70 100 

Limestone • • 572 995 

The-increased production of the abovementioned raw materials would require p~ovision 
of necessary, tr:msport facilities for assembling these raw materials and for the movement of 
manufactured products . 

• Pigures inclusive of imports on Governme~t Account. 



30. Exporu-:-There bas .been a small export trade in iron ore, as indicated below: 

Year 

1940-41 
1941-42 to 1944-45- -. 
1945-46 • 
1946-47 • 
1947-48 
1948-49 • 

Tons 

• 
20 

1949-50 • 4,300 

1950-51 84,513 
'1951-52 • •• 280,102 
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Export of iron ore bas been fluctuating. In recent years, the export demand for iron ore 
has increased but limitations of transport have restricted the extent to which this demand can 
be met. The long-term policy is to expand pig iron production to meet internal demand as 
well as, if possible, for the export market, instead of permitting exports of ore • 

.MANGANESE ORE 

3 I. Manganese is an important material in industry as the metallurgy of iron and steel 
is dependent upon it for smelting processes. India has fairly large deposits of manganese ore 
and is one of the chief producers of the mineral. Other important producers are U.S.S.R., 
Brazil, South Mrica and the Gold Coast. Except U.S:S.R., none ~f the other great indus
trial countries possess manganese deposits of importance and depositS in India therefore assume 
special importance. 

32. Distribution of deposits-The chief manganese ore deposits are concentrated in a few 
regions, fJiz., the districts of Chhindwara, Nagpur, Balaghat and Bhandara in Madhya 
Pradesh; Jhabua in Madhya Bharat; Bellary (Sandur) and Visakhapatnam districts in Madras, 
Shimoga in Mysore ; Pancbmahals and certain districts of southern Bombay and a few 
scattered areas in Bihar ,and Orissa. Of these, the largest and the richest are those of 
l\iadhya Pradesh yielding ores which are generally high in manganese content. 

33. Reserves-The "'ore bearing region in Madhya Pradesh extends over a length of more 
than 100 miles from Bhandara through Balaghat and Nagpur to Chhindwara district. The: 
ore bodies are often of large size, but their extension in depth is not known. This lack of 
information is due to the comparatively small amount of underground mining that bas been 
carried out and the almost complete- a lack of drilling to determine the depth. The ores 
are hard and fine grained and usually high in manganese content, which is over 49 % in most 
of the ores from Bhandara and Balaghat districts. The phosphorous and iron contents arc 
variable and the latter is usually high-rather too high for the ore to be used straight in blast 
furnaces for high grade ferro-manganese production. The deposits in Sandur, Mysore and 
southern Bombay are of low grade and of comparatively small magnitude. The Singhbhum 
deposits are of small size and irregular nature. Numerous small sized deposits occur in 
Gangpur, Keonjhar, Bonai, Kalahandi and Koraput areas in Orissa. Th~ quality varies from 
high to low grade but they possess an advantage in their proximity to the iron and steel ~tres. 
Besides, these regions possess a certain amount of low phosphorous, low iron manganese ore 
and a certain quantity of ore rich in peroxide for use for chemical purposes. 
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There are no reliable estimates of reserves available for any of the deposits. On.~ of the 

d .. M dhya Pradesh worked by the Central Provinces Manganese Ore Co. has been eposl1:$ In a . . 
proved to contain about 5 million tons of high grade ore. The dep~slts In Madhya Pradesh 
were ~stimated a few years ago to contain about 10 million tons of high grade ore and ab?ut 
3 million tons of lower grades. On the whole, it may be assumed that the r~serves of high 

de ore are of the order of 15 to 20 million tons and that of lower grades will amount to gra . 
about three times the above quantity, but these figures are only approxunate. 

34. Production-Mining of man~anese began in 189I and qeve10ped rapidly during the 
early years of the present century. Annual production for the last 40 years has averaged ab?ut 
600 000 tons and had exceeded the million ton mark in three years. Except for a small fraction , . 
of the total production consumed by the Tata Iron and Steel Co., almost the entire produc-
tion is exported in the raw form. So far, about 30 million tons of ore-much of it high 
grade-have been exported. Figures of production and export of manganese during the 
last decade are given in the statement below : 

Year Production Domestic Exports 
(tons) consumption (tons) 

(tons) 

1939-43 average 671~7I 74,043 599,616 

[944-~8 average • • 362,678 56,495 353,554 

[949 • 645,825 79,264 613,90 7 
[950 • • 882,929 69,325 808,221 

[951 • 1,283,929 88,867 952,000 
, 

35. Consumption-Domestic consumption is mostly confined to the steel industry which 
uses ore for production of ferro-manganese required for steel plants. The table above shows 
the consumption of manganese ore by the iron and steel industry. A certain amount of 
manganese ore is consumed in the glass industry and also in the manufacture of dry cells 
and in the chemical industry. Consumption of manganese ore in industries other than steel 
are not large. 

Domestic consumption of manganese ore will go up during the next few years as a result 
of expansion envisaged in respect of irpn and steel production and other industries. It is 
estimat~4 that domestic requirements will go upto IOO,Ooo tons by 1957-58. There would 
be no difficulty in meeting the expanded demand. 

36. Export policy-As stated above, India occupies a posirion of importance as a world 
supplier of this mineral. Taking into account the absence of definite information regarding 
the extent of reserves and in order to meet the requirements of an expanding iron and steel 
industry, a policy of strict conservation of reserves is called for. Export control was brought 
into force late in 1948 an4 ceiling limits were placed for both high and low grade varieties. 
Later, for special reasons, Government decided on a policy of export of high grade ores to the 
extent of I million tons per annum for a temporaI'Y, period. This policy will be re-examined 
if it is found by detailed geological investigations that the reserves of high grade ore prove 
to be smaller than at present estimated. 



Recommendations 

37. (i) Survey and appraisal of resources-As already pointed out, there are no reliable 
estimates available of India's resources of manganese ore. It is therefore, necessary to insti
tute an immediate investigation of all the deposits indicated below: 

(a) areas in Madhya Pradesh. 
(b) Jamda, Rayagada and Kalahandi (Orissa). 
(c) Panch Mahals (Bombay). 
(d) Ratnagiri, Dharwar and North Kanara (Bombay). 
(e) Mysore. 
en Visakhapatnam and Sanduf (Madras). 

(ii) Manufacture of ferro-manganese~ The aim should be to convert the ore into ferro

manganese and manganese chemicals for purposes of export instead of exporting it in the 
raw condition. At present' only a small percentage of the total production of manganese ore 
is converted into ferro-manganese for domestic consumption in the steel industry. The Tata 
Iron and Steel Co. produce ferro-manganese in the blast furnace for their own consump
tion. The average production of ferro-manganese during the last ten years is about 13,000 
tOns a year. Plans for setting up further ferro-manganese plants are under consideration. 

(iii) Beneficiation-It is believed that India has abundant resources probably of the order 
of 70 to '80 million tons of low grade ore, i.e. those containing less than 42% manganese. 
There is only a restricted market for such ores. Investigations in regaro to beneficiation of 
such ores should be undertaken by the Bureau of Mines in collaboration with the National 
Metallurgical Laboratory. For this, provision has been made in the Plan. Investigation 
should also be undertaken for the recovery of manganese ore in the dumps and effective 
measures undertaken to control and if possible, eliminate wastage of ore in mining. 

CHROMITE 

38. Distribution and reserves-em-omite is an important strategic mineral of which India 
has moderate supplies. The chief chromite deposits in India are situated in the Singhbhum 

district (including Seraike1a) of Bihar ; the Mysore and Hassan districts of the Mysore 
State; the Ratnagiri and Sawantawadi areas of Bombay; the Krishna and Salem districts of 
Madras and the Keonjhar district of Orissa. There are also deposits near Dras in Ladakh, 
Kashmir State, but these are practically inaccessible. Those in Manipur (Assam) and the 
Andaman Islands will have to be investigated further before lItheir economic importance can 
be ascertained. 

No reliable estimates of reserves are available but the following figures may be given as 
general indications: 

Mysorel 
Bombay 
Orissa • 
Salem (Madras) • 
Krishna • 

135,000 tons. 
67,000 tons. 
200,000 tons (20' depth). 
200,000 tons (20' depth). 
Not known. 
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39. Production and export-The following table gives figures of production and export 

of chrome ore from India : 

1939-43 average 
1944-48 average o. 

1949 •• • 
1950 • • 
1951 .! • 

Production 
tons*' 

47,524 
34,552 
19,416 
16,729 
15,802 

Export 
tons* 

41,901 
17,426 
6,382 
3,864 
8,838 

It will be noticed that a major part of the production is being exported, practically all of it 
being high grade ore containing 46 % and above of chromic oxide. Domestic consumption 
is mosdy confined to the manufacture of refractory bricks (chromite bricks) while smaller 
quantities are used for the manufactUre of chrome chemicals. There has been no.- attempt 
to !Danufacmre ferro-chrome or chromium alloys except on a very small scale by Taw. 

Export of chromite which was unrestricted till 1948 was brought under control and a 
ceiling of 10,000 tons was prescribed. In view of the absence of definite information regard
ing the extent of the reserves, export; 'Of high grade ore has been totally banned since June 
1951 and low grade ores are being licensed upto a maximum of 10,000 tons a year. Even this 
policy should be reviewed as soon as more definite information can be gathered about the 
reserves. 

40 • Recommendations-A programme of detailed mapping (and if necessary, drilling) 
-should be undertaken in the following chromite bearing areas : 

(a) Singhbhum (Bihar). 
(b) Baula Hills (Orissa). 
(c) Ratnagiri (Bombay). 
Cd) Krishna (Madras). 

As reserves of high grade ore available in the country are limited,,- the Bureau of Mines in 
conjunction with the National Metallurgical Laboratory should undertake researclL. on the 
beneficiation of low grade chrome o~es from various parts of India. 

NON-FERROUS METALS 

41• I~dia's reserve~ of non-ferrous metals are inadequate with poor resources of copper, 
lead and ZUlC and practically no deposit of tin. The following table gives the annual produc
tion -and consumption in 195a. 

Production Consumption Percentage 
tons tons of 

deficiency 

Copper 6,614 48,391 84 % 
Zinc NIL 33,400 100% 
Lead. 0 • • I 629 15,624 9-6% 

The cost of unports of these three metals amounted in 1950 to Rs. 16 crores. 

*The figures include output from Baluchistan up to 1947. 

Value of 
imports 

Rs. 
(lakhs) 

900 
523 
2q-":S 
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CoPPER 

42. Distribution-The most important deposits of oopper are found in the Singhbhum 
oopper belt (Singhbhum district, .Bihar) about 80 miles in length. Other deposits are 
in Bhotang near Rangpo (Sikkim), Khetri in Jaipur and Daribo in Alwar (Rajasthan) ; 
Baragunda in Hazaribaghand Barukhiin the Santhal Parganas(Bihar); Belligudda in Chital
drug (.Mysore) and in Almora and Tehri-Garhwal (U.P.}. There are also smaller deposits 
like those ofGani in Kumool, Vmukonda in Guntur and Garimenpenta in Nellore (Madras); 
Niw--..r and Sleemanbad in Jubbulpore and Karamsara in Balaghat (Madhya Pradesh) ; in 
Kangra in the Punjab and in Jammu and Kashmir. No estimates are available of the re5e!Ves 
of oopper ore in the deposits mentioned above except in the case of Singhbhum. 

There is only one oopper producing agency in India~ fJiz., The Indian Copper Corpora
tion Ltd., with its mines at Mosaboni in the Singhbhum oopper belt of Bihar. Chaloopyrite 
Is the chief oopper ore worked here. 

The following table gives the production of copper ore and copper metal from the Singh
bhum deposits during the last ten years : 

Copper ore Value Refined 
Year Quantity Rs. copper 

(Tons) (lakbs) (Tons) 

1939-43 average 373,244 S9'9 6,236 
1944-48 average .. 330,674 7°'1 6,066 
1949 . . • • 329,303 IJo'S 6,390 
1950 • • • 3~,308 120'2 ~614 
19S1 • 369,057 194'0 7,083 

I;EAD AND ZINc 

43. Lead and zinc deposits occur sporadically in several places of which the more 
promising are those at Zawar in Mewar and Chauthka-Barwara in Jaipur district. Another 
lead-zinc deposit is in the Riasi district of Kashmir. Of these, the depositS at Zawar were 
opened up during the last war by the Geological Survey of India and have since been leased 
to the ~tetal Corporation of India who began operations in 1945. The total production of 
lead ore concentrates till 1950 amounted to nearly 6,500 tons. There has also been a small but 
intermittent production from the deposits in J aipur, viz., 42 tons from 1945 to 1948 (inclusive). 
The ~ietal CofP'?ration of India has recently been granted a loan by the Jndustrial Finance 
Corporation to develop the deposits and to make arrangements for stepping up production 
of lead. 

No 8ITal'lgements have yet been made to smelt and recover the zinC. A oommittee has 
recently been set up to examine the question of setting up a zinc spelter industry in the oountry. 
The largest use of zinc in the country is in the manufacture of galvanized iron sheets: As 
the yield from Zawar may be comparatively smail, even when the deposits are fully 
developed, it would be desirable to investigate the possibility of replacin~ zinc and developing 

an alternative coating for steel sh~ 



44. Recommendations-As the present production of copper barely amounts to 12 ~o 15% 

of India's consumption, detailed geological and prospecting operations should be under

taken in the regions indicated below: 

(a) The Singhbhum copper belt (Bihar). 
(b) Khetri in J aipur (Rajasthan). 
(c) Daribo (Alwar, Rajasthan). 
Cd) Hazariba~h (Bihar). 
(e) Gani (Madras). 
U) Almora and Tehri-Garwal ( V.P.). 

Several small occurrences of lead-zinc ores have been noted in several places scattered 
over the country, and the possibility of some of them containing workable quantities should 
be investigated. Attention showd also be paid to the reported oc~urrence of tin in the 
Hazaribagh district of Bibar. 

BAUXITE 

45. Distribution and reserve-Bauxite the chief ore of .aluminium is' fairly widely 
distributed in India. The most important occurrences are found in the States of Bombay, 
Madhya Bharat, Madhya Pradesh, and Bihar. Some are also found in Orissa, Madras and 
Kashmir. 

No reliable estimates of the reserves are available, though Sir Cyril Fox of the Geological 
Survey of India considered that the total reserves would be of the order of 250 nilllion tons of 
all grades. Of this, high grade teserves would probably amount to 35 million tons distribu
ted as follows:-

Madhya Pradesh!. • 
Eastern States (Orissa) • 
Bihar. .. 
Eombay 
Madras 
Kashmir 
Bhopal 

• • • 

• 

• • 
• • 

15' 10 million tons 
8' 58:JJ " 
5'23 u 

3'23 " 
2:00 " It 

1'00 
" " 0'25 It 

46. Production and consumption-The following table shows the . production of 
bauxite:-

Year 
Quantity 

tons 

1939-43 average 14,.J76 
1944-48 avel'age 15,035 
1949 • 42,541 
1950 64,399 
1951 • • 67,047 
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In the last two years, the domestic aluminium industry bas been mnsuming annually about 
2O~000 tons of bauxite which is less than 50% of the muntry's production. The greater 
part of the production is being used in the manufacture of alum, high alumina cement, 
refractories and in the refining of petroleum. Aletallic aluminium was first produced in 
India in 19-13 but from imported alumina Since then two companies have been producing 
aluminium and the alumina required for its manufacture is now produced from Indian 
bauxite. The two mmpanies used in 1951 a total of about 19>000 tons for this purpose. 
The output of metallic aluminium since 19-13 is given below: 

Year Tons Year Tons 

1943 • 1;1:12 1948 · 3.368 
1944 • 1,123 1949 · 3>491 
1945 • • 2,254 1950 · 3.594 
1946 • 3,248 1951 · 3.849 
1947 • 3,223 

The production meets pnly a part of the muntry's demand as will be seen from the fact 
that during the last three years, imports have averaged 10,000 tons valued at Rs. 21 crores a 
year. The consumption indicated by these figures is probably an underestimate of the 
country's requirements. It is estimated that the demand in the next few years would be of 
the order of 15,000 to 20>000 tons per annutn. Both the manufacturing units have schemes 
for expansion of their capacity by 3,000 tons and there are proposals for an additional reduc
tion plant with a capacity of 10>000 tons to be located in Orissa. These expansions, when 
they take place, will mean a demand for 45,000 tons of bauxite by 1955-56; this can be easily 
met by the indusny. 

47. Recommendalions-{.) The deposits should be carefully investigated so that reliable 
estimates of reserves em be 1D3de, and the characteristics of the ore from each large deposit 
determined. 

(Ii) The use of bau."<ite for the manufactUre of refraaories and abrasives should be 
examined in the laboratory by the Bureau of A1ines in mlIaboration with the Central Glass 
and Ceramic Research Institute. 

48. Large deposits of magnesite, which is used in the manufacture of magnesium salts, 
metallic magnesium and refraaory bricks are known to occur in a number of places in Salem 
(l\iadras) ; Hassan, l\lysore (l\lysore) ; Almora (U.P.) ; Coorg ; Idar (Bombay) ; Dungarpur 
(Rajasthan) ; and Singhbhum (Bihar). Of these, the chief producing areas are Salem, Hassan 
and l\lysore. 

The deposits in the Salem district have been estimatoo to mntain over 90 million "tons 

\\ithin a depth of 100 ft. from the surface. The Almora deposits are supposed to contain a 
minimum of 20 million tons. With regard to other deposits no information is avail
able. 
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The output and export of magnesite during the last few years froni Salem and Mysore 

are given in the following table : 

Output - Export 

Year Quantity Value Quantity Value 
tons- Rs. tons Rs. 

1939-43 average 42,885 3,26,958 II,435 9,49,913 

1944-48 average 4 2,983 5,85,33° 10,549 9,67,15° 

1949 9°,564 15,53,456 37,099 24,84,012 

195° 52,859 10,87,349 16,465 24,37,114 

19S1 II 7,°71 17,78,134 46,409 43,94,533 

Only-a part of the output is used in the manufacture of refractory bricks for steel works and a 
considerable quantity is exported. There is scope for using magnesite iII' the manufacture of 
oxychloride cement and as a raw material for the manufacture 6f metallic magnesium. 
Research should also be undertaken with a view to utilizing the low grade magnesite and 
chromite rock for refractories instead of high grade magnesite now used for the purpose. 

MICA 

49. Mica is a mineral of strategic importance because of its perfect cl€avage, flexibility, 
infusibility, high heat and electrical insulation and high:di-electric strength, a combination of 
qualities not possessed by any other natural material. The chief demand for mica comes 
from the electrical industry, while in powder form after grindipg to a suitable size, it is also 
used as a 'filler' in various industrles. 

India is one of'the important sources of sheet (block) mica producing between 70 and 
80 % of the total block ~ca output of the world. The splitting of mica is, done by hand 
and has so fal defied attempts at mechanisation on a commercial scale and India holds a 
dominant position in the "splittings" trade. The mica industrY of the country depends largely 
on the export market, the domestic consumption being small. 

Commercially, two varieties of mica are important-muscovite or potash mica and 
phlogopite or magnesian mica. Most of the deposits in India produce the ~uscoVite 
variety ; phlogopite is available in comparatively small quantities from a few places mainly in 
Travancore. Both the varieties are used for efectrical insUlation, the best qualities being used 
for high tension electrical work. ' 

50. Distribution-The principal mica deposits are concentrated in three regions, viz., 
Bihar, Rajasthan (tnc1uding Ajmer-Merwara) and Madras, while in recent years, its occurrence 
has been reported ~rom other parts of India also. In Bihar, which is the largest ptoducer, 
they are found in the districts ofHazaribagh, Gaya and Monghyr, forming what is called the 
" Bihar mica belt". This region is about 60 to-80 miles long and about 12 to 16 miles wide 
and produces the well-known " ruby" mica whiclr is in great demand all over the world. 
Bihar produces about 60% of the Indian output. Sheet mica from this region is noted for its 
large size and flatness. 
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The deposits in Rajasthail occur in Ajmer-Merniara, Udaipur, Kishangarh, Jaipur and 
Tonk. Most of these deposits are still in an -early "Stage of development and are likely to become 
more important when intensive prospecting and mining are undertaken. At present, Rajas
than is responsible for about 2SOio of the Indian production. Most of the production from 
Rajasthan is sent to Bihar to be split and marketed, 

Mica deposits are found in Madras at several places, the most important being those 
of the Nellore ctrstrict where there is a" mica belt" about 40 miles long and 5 to xo miles wide. 
The greater portion of Madras production is of the variety known as " green" mica. Smaller 
deposits occur in Visakhapatnam, West Godavari, Salem, Nilgiri, Madura and Coimbatore 
districts and in the States of Travancore and Mysore, 

On account of the irregular disposition of tne mineral in the rock, it is 'not possible to 
indicate the size of the· reserves of mi~ in any of the above mentioned regions. Most of 
the workings are either open cast quarries or shallow mines and the deepest mica mines in 
Bihar and Madras are stated to be only about 600 ft. deep. Judging by present indications, 
it can be safely stated that there are untapped reserves which will run for many decades at the 
present rate pf production. 

51. Production and export-Statistics of mica production are not quite satisfactory and 
export figures are always in excess of production figures. The reasons for this wide discre
pancy between the production and export figures may be explained as due to : 

(x) export trade in stolen mica which does- not appear in the returns of produc
tion; 

(2) export of mica recovered from dumps, scraps and waste which are not repor
ted; and 

(3) sale of crude mica by small proaucers direct to dealers who do not submit any 
returns. 

Since the bulk of the production is exported, export figures may-be taken as a more reliabl~ 
index of the output. .. 

The annual value of the mica exports during the last decade was of the order of Rs. II 
to 3 crares. This bas gone up during the last two years as a .result of large purchases by the 
Government of the U.S.A. for stockpiling purposes. The quantity and value of mica 
exported from India are given below; 

Average-Oj '000 Cwts • • 
1940-41 to Rs. (Iakhs) • • 
1946-47 
1947-48 '000 Cwts • 

1948-49 
Rs. (Iakhs) 
'000 Cwts , 
Rs. (lakhs) 

1949-50 '000 Cwts 
Rs. (lakhs) 

1950-51 '000 Cwts 
Rs. (lakhs) 

Blocks Splinings 

26'9 103'9 
IIO'O 149'9 

14'9 174'8 
128'0 .433'5 
12'1 200'1 
83'6 '502'8 
8,8 2°7'5 

95'2 584'0 
20·6 238'6 

177'4 773'7 

Total 
(including 
waste and 

sfIClP) 

153'8 
261'0 

255'2 
565'1 
34°'2 
593'7 
297'7 
684'5 
383'4 
958', 
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It will be seen from the above table that splittings form the larger part of the expo~ -a~d have 

d · th I t two years contributed more than 80% of the value of exports. This Increase 
urmg e as " d Ii k ilin' 

in quantity and more especially in the value of exports has been occaslone by t e stoe p g 
by the U. S. A. and cannot be taken as an index of the normal demand. 

52. Mining-Mica mining i~ mostly a small scale o~eration and as indicated earlier, m?st. 
of'the workings are open cast quarries or shallow mmes. Of a total of about 600 ffilca 
mining lessees, the majority are people with limited financial resources, who have to sell their 
mica to middlemen immediately after it is mined in order to obtain money to continue their 
mining operations. There has, therefore, been no incentive to adopt systematic mining 
operation or to employ qualified ma{lagers and this results in considerable wastage. Steps 
are being taken by the Ministry of Labour to make compulsory the appointment of quali

fied managers in mica mines also .• 

53. Grading and classification-Mica is used in industry practically in its natural form 
except for trimming, splitting and cutting to shape. Mica splittings and films, are however 
made into sheets or applied to cloth with a suitable binder and pressed into suitable shapes, 
the former being known as micanite. The mica thus prepared is graded according to size 
and classified according to quality. While the measurement of electrical properties and grad
ing of mica can be done mechanically, the quality classification is to a large e~ent a matter of 
judgment. ThougH the mica trade is conducted on the basis of samples, the personal factor 
involved in quality classification frequently leads to strong difference of opinion between the 
buyer and the seller. To obviate this a system of international standards and machinery for 
arbitration would be needed and the Indian Standards Institution have drafted one such, 
which has to be approved by the International Standards Institution (since the mica indus
try is almost entirely dependent on export). It is expected that these standards will be finalised 
shortly at a meeting of the International Standards Organisation. 

54. Utilisation-No figures relating to consumption of mica in India are available, 
but on a rough guess it may be placed at about 7,000 lbs. a year. This is shared by railways, 
electric supply undertakings and Iron and steel companies. The power projects under 
construction and those under contemplation will increase the dt:mand for mica splittings 
and mica blocks if they lead to an extension of the manufacture of electrical machinery and 
equipment. Even this increased demand will, however, be a small fraction of the total 
production and there will he no difficulty in meeting it. 

Large quantities of micanite or built-up mi~ are consumed in the electrical equipment 
industry and the bulk of this has to be imported as domestic production is very negligible. 
The ?ossibility of s~tting u~ an adequate ~canite industry which would meet the country's 
reqU1rements of this matenal remains to be investigated. 

_ A large quantity o~ mica is thro~ away. as waste in the mining and trimming of mica 
and dumped near the mmes an~ factones. It IS ~ossible to reclaim this by grinding it by the 
wet or dry process and then usmg the ground nuca as a 'filler' in various industries. The 
possibilities of setting up a mica grinding .ind1fstry should be explored. 
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55. Recommendatiolls--{i) The mica bearing areas in Bihar and Madras are fairly well 
known, but no detailed geological maps have yet been made. Detailed geological work is 
likely to bring to. light new occurrences particularly in Rajasthan. 

(ii) The Bureau of Mines in collaboration with the National Physical Laboratory should 
undertake research for studying the properties of ~ca produced from different areas and also 
for the classification of mica on its electrical properties. Investigations may also be directed 
towards devising an economic method for the manufacture of micanite and for grinding 
mica. 

(iii) The possibility of setting up a Central Marketing Board for Mica as recommended 
by the Mica Enquiry Committee (1945) should be explored. This will reduce complaints 
by foreign purchasers about the quality of mica shipments. 

GYPSUM 

56. Gypsum ranks next to coal and iron as a mineral of great importance in the indus
trial economy of the country. Before the ~econd world war, it was used mostly as a raw 
material in the production of cement and plaster of Paris. It has now gained in importance 
as a raw material in the manufactUre of ammonium sulphate, an important fertiliser. It 
can be used as a source of sulphuric acid, With the setting up ofa fertiliser factory at Sindri, 
increasing attention is being paid to deposits available in India. 

57. Distribution-Gypsum deposits are known to exist in several parts of India. 
The more well-known gypsum-hearing regions are in Rajasthan and in South India, but 
smaller deposits occur also in Tehri-Garhwal, Himachal Pradesh and parts of western India. 
The latter have not been fully explored yet. 

With few exceptions, gypsum in India occurs mostly in thin beds, veins, lenses and as 
isolated clusters of cryst3.ts in various formations. Anhydrite, a common associate of gypsum 
has not been noticed in the known gypsum deposits in India. 

(i) Rajasthan-The most important deposits are in the Jodhpur, Bikaner and ·Jaisalmer 
divi~ions of the State. They vary in thickness from a few inches to 10 ft. and over. Reserves 

.. have been roughly estimated to exceed 4Q million tans. Detailed investigations of th~ 
deposits are not yet over. 

(ii) Madras-Gypsum in thin veins Vqrying in thickness from ~ fraction of an inelt 
to 6 or 7 inches and associated with clays occurs in the Tiruchirapalli district. Th~ 
reserves of gypsum in the gypsum-bearing clays in this area have been estimated at 15'3 
million tons to a depth of 50 ft. but the working of this gYpsum is likely t~ be attended by :J 
large percentage of loss. Thin beds of gypsum also occur in recent marine silts within a depth 
of 3 or 4 ft. in ~ area of over 100 sq. miles near Sulurpet, NeUor~ distr{ct. The total area 
may contain well over 1 million ton~. 
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Gypsum in veins and thin beds and as crystals distributed in sedimentary strata is also 
found in Saurashtra and Kutch. The reserves are 'estimated at 6'4 million tons. 

(iii) Northern India-Small deposits of gypsum as pockets and thin beds are also known 
to ,occur in the Dehra Dun, Nainital and Tehri-Garhwal regions of Uttar Pradesh. The 
reserves are estimated at about 200,000 tons. Among the other deposits are those in the 
Sirmur district of Himchal Pradesh, which are estimated to contain about I million tons, 
and small deposits in Bhutan, Kashmir and Rewa (Vindhya Pradesh) for which no estimates 
of the reserves are available. 

The following table gives the reserves of gypsum in different parts of India. It should 
be noted that in most cases, the total workable depth or the lateral extent of the' deposits has 
not been ascertained. In some deposits all the estimated reserves may not be economically 
available. The following estimates of reserves by the Geological Survey of India are only • 
approximate S 

Rajasthan : 

(a) Bikaner • 
(b) Jodhpur 

. (c) Jaisalmer • 
Kutch 
Saurashtra • 
Madras: 

(a) Tiruchirapalli 

• 

(b) Sulurpet (Nellore) 

Northern India: 

Area 

(a) U. P. hill ranges , 
(b) Sirmur (Himachal Pradesh) 

• 
• 

• • 
• 
• 

• 

. , • 

• 

TOTAL 

• 

• 

Reserves 
(Million tons) 

2'0 

15'3 
0'1 

0'2 

1'0 

58. l~oduction and consumption-The annual production from Indian del?osits from 
1939 to 1950 is given below :-

1939·43 average 
1944-48 average 
1949 • • 
1950 
1951 

t . .. • 

• • 

• 

• 

Tons 
60,340 

65,082 
139,944 
206,366 

• 203,'502 

At present, the annual estimated consumption of gypsum is about 94 000 t £ . 
manufacture and about .2,000 to 3,000 tons for plaster of Paris When fue S~n; . o~ :ent 
Factory cqmes into full production shortly, it is expected~to r~quire annUall;:b~ut :00,= 
tons of gypsum. About 37,500 tons of gypsum are required Coor th Co f . h ",1 e manuJ.acture 0 ammo-
mum sulp ate by the Fertmser~ ~q Chemicals Ltd., Travancore. In addition, increase 
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in cement production envisaged in the Plan will also increase the demand for gypsum. The 
estimated demand for gypsum in 1955-56 is given in the table below : 

(In thousand tons) 
1950-51 1951-52 19S5-~" 

Cement • • • • • • 94 lIS 160 
Fertilisers • • • II 12 690 
Sulphuric acid • • • • • - - 14 

TOTAL • 105 127 870 

It will be seen from the above that the demand for gypsum will increase considerably in the 
next few years. At present gypsum mining is entirely confined to sinall quarrying operations. 
But when the Sindri Fertiliser Factory comes into full-scale production, mining will have to 
be conducted on a larger scale and mechanisation may become necessary both in mining and 
transport. 

59. Recommendationr-{a') Search for gypsum in different parts of India wP1 have to 
be continued. Systematic field investigations aided by drilling should be undertaken in 
the known gypsum areas of Rajasthan. This will have to be undertaken by the Geological 
Survey of India in association with other interested agencies. (m Attention will also have to 
be given to the possibility of recovering gypsum from salt pans. 

SULPHUR 

60. Sulphur, a mineral of strategic importance, occurs in nature hi the form of native 
sulphur and also in combination in the form of pyrites (iron sulphide) and other metallic 
sulphides ana as sulphates, e.g., gypsum, anhydrite. 

61. Distribution-Native sulphur in deposits of large size is unknown in India, though 
recently some occurrences have come to light in the hill ranges to-the north of India and 
small deposits of native sulphur produced by bacterial action on sulphates derived from 
sea-water have been (ound in the coastal tract of Masulipatam (Krishna district of .Madras) 
and also ill the Barren Island. Deposits of pyrites are more widespread and are found in 
Kashmir, at Taradevi near Simla, at Amjor near Rohtas in Bihar, Karwar in Bombay and in 
the Chitaldrug area of Mysore. There are substantial quantities of pyrites associated with the 
gold deposits ofWynad in the Nilagiri district of Madras. Most of the copper deposits, e.g. 
in Bihar, Sikkim, Rajasthan etc., also occur in the form of copper pyrites. Some of the 
Indian coals, e.g. Assam coal and Rewa coal are high in sulphur. These coals may be 
considered as a source of sulphur if it can be economically recovered. The Fuel Research 
Institute is investigating this. 

No detailed estimates are available of the quantities of sulphur and pyrites in the deposits 
mentioned above. Investigations are, however, in progress to assess the quantity and quality 
of pyrites)vailable at Amjor and Karwar. Quantities of sulphur estimated to be of the order 
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f 6 000 tons per year escape into the air in the roasting of copper ores at the Indian 
o 5,000 to, . ~ k m' Bihar The question of recovery of the sulphur as such or 
Copper Corporat10n s wor s . . ' 
its conversion into sulphuric acid is under conSideration. 

62. Consumption of sulphur-As there is no production of sulp~ur in India, the 
, . ments have to be met by imports from abroad. The IDlports of sulphur country s reqUIre 

during the last few years is given in the table below : 

Quantity Value 

Year tons Rs. (Jakhs) 

1941 29,400 54'00 

1945 9,9<'.0 16'88 

1946 , . 52,300 105'73 

1947 29,800 44'32 

1948 38,300 61"65 

1949 41,000 70 '00 

1950 55,000 lIO'OO 

1951 38,5°7 121'48 

It will be seen that during the last three years~ the value of imports has averaged about 

Rs. 100 lakhs. 

The present annual requirements of sulphur for all purposes is estimated at 65,000 tons, 
but actual consumption is limited by scarcity of supplies to 50,000 tons. The major consumer 
of sulphur is the sulphuric acid industry whose output has increased from about 25,000 tons 
in 1939 to a little more than 100,000 tons in ..I950. The demand for sulphuric acid will, it is 
estimated, increase to about 215,000 tons by 1955-56. The reqttirements by 1955-56 of 
siiIphur for sulphuric acid and.for other purposes is estimated at ~bout 85,000 tons. 

63. Recommendations-(i) In view of the importance of sulphur and the absence in India 
of deposits of natural sulphur, it is necessary to undert3ke a thorough examination of the 
known sources and possible sources. The "deposits at Amjor (Bihar), Taradevi (Simla), 
Chitaldrug (Mysore) and Polur (Madras) should be investigated in detail. 

(ii) Wherever possible, use of llative sulphtlr should be stlbstittlted by pyrites or other 
alternative raw materials. 

(iii) The question of recovery of sulphur from the smelting works of the Indian Copper 
~oiporation, the Metal Corporation of India and of other plants roasting metallic sulphides 
~hou1d also be pursued. 

(iv) The question of using gypsum as a raw material for the manufacture of sulphuric 
acid should be considered to the extent possible. 

(v) The Fuel Research Institute should conduct research into desulphurisation of coals 
~ ~~sam and other J:ll~n sulphur coats and iptP the COIllJll~rcial recovery of sulphur. 
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PROGRAMME OP MINERAL' DEVELOPMENT 

64. In the foregoing sections an attempt has been made to set out the urgent work remain
ing to be done in respect of mineral development including exploration, estimation of reserves~ 
improvement of mining, collection and organisation of statistics and research into the 
beneficiation and utilisation of minerals. 

The Government organisations mainly concerned in the execution of this programme 
are: 

(;) The Geological Survey of India ; 

(ii) The Indian Bureau of Mines ; and 
(3 

(iii) The National Laboratories like the Fuel Research Institute, the National Metallur· 
gica1 Laboratory and the Centrnl Glass and Ceramic Research Institute. 

THE GEOLOGICAL SURVEY OP b/DlA 

65. The Geological Survey of India is mainly concerned with geological mapping and 
mineral exploration, investigation of groundwater, examination of dam sites and other 
engineering aspects of geology. The execution of the programme of mineral development 
would need expansion of this organisation and this has been provided for. 

India has obtained the services of three experts under the Point Four Programme. It will 
be desirable to make every effort to retain the specialists for a minimum period of three years 
so that full advantage may be taken of their experience in the training of junior officers. 

66. Mention has been made' in the sections dealing with different minerals of the 
investigations that have to be undertaken during the five year period. A number of 
investigations will have to proceed simultaneously to the extent possible with the personnel 
and resources at command. 

THE INDIAN BUREAU OP MINES 

67. The duties of the Bureau of Mines include the inspection of mines for the improvement 
of mining methods and conservation of minerals, the proving and estimation of reserves by 
detailed prospecting and drilling, collection and dissemination of detailed statistics of the 
mineral industry, advising Government on all matters relating to development of npneratS 
and grant of mineral concessions, undertaking research for the utilisation of low grade minerals, 
recovery of useful constituents and upgrading of minerals. 

For the discharge of these functions the Bureau of Mines should be strengthened 
adequately and provision has been made for this. 

68. In addition to inspection of mines for enforcing systematic working, ensuring 
conservation and adoption of suitable processes for upgrading of low grade ores, the 
Bureau of Mines will have to undertake during the five year period the following work : • 
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(i) Drilling for coal, iron ore, maIiganese ore, chromite, bauxite, copper :md lead and 
zinc in connection with the proving of resources in collaboration witJt the Geologtcal S~ey of 

-India. 

(ii) Collection of statistics and data on the present status and requirements of the mining 

industry, and specially of ; 

(a) production of different minerals by grades, 

(b) stocks at the beginning of each year, 
(c) distribution according to regions within the country and according to destination of 

export, 
(d) cost of production for comparison of the economics of mining in different areas ; 

(e) mineral markets in India and abroad, 

(f) trends in internationabnineral trade, 

(g) consumption of minerals, both domestic and imported, in various industries ; 

(h) productivity of mining labour, and 

(i) min~ral tariffs and taxes and their effect ~n the mining industry. 

THE NATIONAL RESEARCH LABORATORIES 

69, Three National Laboratories, the Fuel Research lnstitue, the National.M.etallurgical 
Laboratory and the Central Glass and Ceramic Research Institute are closely connected with 
research on minerals and they have to undertake the following lines of research ; 

(i) The Fuel Research Institute 

(a) Physical and chemical survey of all coal seams which are now being worked. This 
work is already under way and three regional coal survey stations have been established and 
funds have been allotted both fOr capital and recurring expenditure ; 

(b) . Coal washing ~nd blending-The blending work is being done by the coal blending 
and coking sub-commrttee at J arnshedpur with 50% contribution from the Council of 
ScientiJic and Industrial Research ; 

(c) Production of coke from weakly coking coals ; 

Cd) Low temperature carbonisation, hydrogenation and desulphurisation of Assam and 
. other high sulphur ~a1s ; _ 

(e) Fischer-Tropsch synthesis and gasification of coals ; and 

(f) Briquetting me~hods. 

P-.ractically all this work has to be carried out on a semi-pilot plant scale. It is suggested 
diat, th~ Fuel Research Institute should be financed adequately from the proposed consolidated 
cess on coal production. 
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(iJ) The National Metallurgical Laboratory 

4U 

(a) Benefiaation of metallic ores (in collaboration with the Bureau of Alines). An ore 
dressing section has already been organised and work is in progress ; 

(b) ~ufacture of zirconium, "titanium, magnesium etc., and investigation of their 
alloys. (This work is already included in the Metallurgical Laboratory's programme.) 

(iii) The Central Glass and Ceramic Researck Institute 

(u) Investigation of available raw materials for the manufacture of high grade and 
optical glasses and refractories. Wark on the availability of sands and clays of suitable 
quality is in progress; 

(b) Investigation of the properties and suitability of available raw materials in relation to 
the production of ceramic wares, glazes etc. This work is also in progress in collaboration 
with the Geological Survey of India ; and 

(e) l\1anufacture of alumina and zirconia refractories and insulators ; the Institute has to 
be equipped for the testing of insulators. 

CO-ORDINATION OF MINERAL DEVELOPMENT AND REsEARCH 

70. The Ministry of Natural Resources and Scientific Research have on the recommenda· 
tions of the Planning Commission set up a Technical Co-ordination Committee (with 
representatives from all these organisations) to co-ordinate the work of these organisations. 
The Committee will meet from time to time to review the progress of the work of these 
organisations and adviSe the Ministry to adopt their activities towards the achievement of 
the objects of the Five Year Plan outlined above. 



CHAPTER XXVIII 

SCIENTIFIC AND INDUSTRIAL RESEARCH 

The vital role of science in modern life is now generally recognised. Apart from the vast 
changes it has brought about, the development of a scientific temper in the people is consi
dered.important. In the planned economy of a country, science must necessarily play a 
specially important role. Improvements in tec~ques evolved as a result of scientific res~rch 
bring about great increases in production in the different 'sectors of the economy. NatIonal 
resources are augmented by the substitution of cheap and abundant materials for those in 
scarce supply and by finding uses for materials which have remained unutilised. A balanced 
programme of research covering every sector of the economy is essentia~ therefore for the 
development ofa country. We have made our recon'lmendations for research in agriculture, 
forestry, mineral development, etc. in the respective chapters which deal with these subjects. 
In this chapter we give a short account of the growth of institutions in other spheres of 
scientific research in recent years, their achievements and their programmes of work. 

2. Prior to World War II, very little attention was given to the problem of scientific and 
industrial research in this country. A number of universities and institutes carried out 
research, mostly on fundamental aspects of science. Certain industries also had their own 
research organisations. However, industry depended, by and large, on foreign techniques 
and did not 4eve1op research programmes of its own. It was left to World War II and the 
emergence of India as a major supply centre for the armed forces in the East to focus attention 
on the importance of scientific and industrial research. A large number of products which 
had been imported into the country had to be manufactured to meet both civilian and military 
needs. Indian substitutes had to be found for imported materials and processes had to be 
developed which would use these materials in place of imported ones. In these circumstances 
the Government of India constituted the Board of Scientific and Indus"trial R~search in 1940 • 

The Council of Scientific and Industrial Research was formed in 1942. Much useful work 
was done under the auspices of these two bodies duripg the war. A number of problems, 
mostly related to military needs, were tackled and processes were developed {or producing 
essential articles from indigenous materials. A notable example of work during wartime is the 
development of processes for the use of vegetable oils in the manufacture of lubricants. This 
helped in meeting the shortage of petroleum lubricants and also had the advantage of finding 
suitable uses for Indian oil seeds at a time when the demand for them had been reduced due 
to the closure of European markets. 

3· Since independence there has been a greater emphasis on the provision of additional 
facilit~es fa.r the promotion of scientific and industrial research. The most significant develop
ment In thIS sphere has be~n the establishment of a chain of national laboratories and research 
institutes in different parts of the country. These institutions are : 

1. The National Physical Laboratory, New Delhi. 
2. The National Chemical Laboratory, Poona. 
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3. The National Metallurgical Laboratory; Jamshedpur. 
4. The Fuel Research Institute, J ealgora. 
5. The Central Food Technological Research Institute, Mysore. 
6. The Central Drug Research'Institute, Lucknow. 
,. The Central Glass and Ceramics Research Institute, Calcutta. 
8. The Central Road Research Institute, Delhi. 
9. The Central Building Research Institute, Roorkee. 

10. The Central Leather Research Institute, Madras. 
I I. The Central Electro-chemical Research Institute, Karaikudi. 

In the case of most of these institutions the process of establishment is nearly complete, but 
in some, like the Central Leather Research and Central Building Research Institutes, only 
nucleus units have been functioning so far. The Central Electro-chemical Research Institute 
bas,not started functioning yet. The Plan provides for the completion of buildings and the 
uistailation of the necessary equipment to enable the laboratories to function fully. In addi
tion, the following three research institutes are proposed to be established during the period 
of the Plan : 

I. A Radio and Electronics Research Institute, 

2. A Mechanical Engineering Research Institute, with special emphasis on the study 
of problems of cottage and small-scale industries, and 

3. A Central Salt Research Station. 

4. The National Physical Laboratory in Delhi and the National Chemical Laboratory 
pt Poona deal with general industrial problems and are responsible for investigations of the 
'residuary' type-that is, investigations relating to industries for which no specialised institu
tions have been established. The remaining laboratories are specialised institutions dealing 
with problems of specific industries. The main function of all these institutes is to look for 
new knowledge, fundamental or applieo. They will examine existing industrial proc~sses with 
the object of introducing improved techniques of manufacture and the production of standard 
materials, wherever possible, at reduced costs. At the same time, they will evolve new processes 
and new products, preferably from indigenous raw materials, and assist in the starting of 
new industries in the country. 

5. The establishment of national laboratories and research institutes has a special import
ance in a country like India where medium and sI]1all-scale producers contribute a considerable 
proportion of industrial production. These industries cannot afford to have research facilities 
of their own, as the larger producers can. The research institutions will bring the fruits 
of research withfu their reach and enable them to reduce costs and improve the quality of 
their products. The establishment of these laboratories and institutes is thus complementary 
to the objective of promoting the development of small-scale and cottage industries. In 
addition to these major research institutes, it is desirable to direct particular attention to 
tpe improvement of techniques in cottage industries. Such improvement may 'ultimately 
produce a far greater result all over the country than a limited' number of large-scale 
industries. 



6. Mo:t of the laboratories and institutions have already b:~ wor~ by undertaking assess .. 

f ces conducttn" g tests and evolving standards, giVIng adVIce to the Government ment 0 resour" , . .• f 
d t • dustry and developing useful processes. Laboratory mvestigations on a number 0 

an • ct° In have been completed. Amongst these are the manufacture of calcium diphosphate, 
proJe s . ., C' I I' d 
nicotine from tobacco waste, citric acid, calcium gluconate, VItamil1 , e ectro ytlc pro uc-
tion of beryllium oxides, etc. Work on coal washing and coal blen~g has led to several 
useful applications. The possibilities of using Didwana salt-cake m the manufacture of 
certain types of glass have been established and compositions foi' the manufacture of 
railway signal glasses worked out. Investigations on improvements in the quality "Of salt 
have been completed and a study of the structure of bamboo has bIoughtout the possibilities 
of bamboo as a raw material for the production of newsprint. 

1. In many cases, however, the laboratories are just emerging from their formative stage. 
As mentioned above, for some of them only nucleus units have been functioning. But even 
where the establishment is nearly complete, initial difficulties of finding suitable perSo~ef, 
getting proper equipment and organising appropriate research programmes remain. As these 
difficulties are overcome and research programmes progress, the contributions of the labora
tories and institutes will progressively increase in volume as well as in significance. 

8. In the chapter on ' Mineral Development' we have indicated some lines" of res~ch 
work -for the Fuel Research Institute, the National Metallurgical Laboratory and the Central 
Glass and Ceramics Research Institute. In the chapter on 'Industrial Development and 
Policy' we have mentioned some important measures for the effective utilisation of the 
by-products and waste products of certain industries. We have also drawn attention to the 
need for research into the development of new processes for the utilisation of local resources 
on a long-term basis. We have laid down certain targets and expansion programmes in the 
private and public sectors of industry. Laboratory investigations on some of the problems 
mentioned above have been undertaken by the nationallaborato~es. Utilisation of lime 
sludge from Sindri, manufacture of dicalcium phosphate, kotka phosphate and nitrophos-
pbate fertilisers, and production of sulphur by microbiqlogi~ r~duction are -cases in point. 
There are other items like production of caustic soda and sulphuric acid from sodium 
sulphate, sulphur from magnesium sulphate, manufacture of calcium lactate, para-amino
salicylic acid, new paints, varnishes and pigments, etc. in regard to which research can 
substantially assist. We suggest that the Council of Sclenti1ic and Industrial Research 
should examine these targets in consultatiob with industry and arrive at a programme of 
research to assist in their achievement: 

9· The national laboratories and research institutes are working in collaboration with the 
Indian S.tandards Institution in laying down standards for various raw materials andfinished 
pro~~cts ~thin their Tespective"~elds. We consider this work to be of great importance.. 
S~catlO~ of proper ~tandards 18 essential for improving the quality of prodllcts especlal1y 
of J"aW mate~ and senu-~anufactured goods in which small-scale production prevails. Such 
standards, ~esld~ benefitmg the domestic constUllers, are of great value for the export trade. 
~ck of unifo~ty. and adulterations (~hich are helped by the absence of standard specifica
.uo~):u-e the pnnClpal reasons for Indian products being rated low and receiving low prices' 
In fotelgn s:narkets. 
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10. The National Physical Laboratory-This laboratory conducts research on both the 
fundamental and applied aspectS of physics. Among the investigations which haye been under
taken at the laboratory, mention may be ~de of the development of various types of radio 
components, carbon products, scientific instruments and glass apparatus and inks. The 

• indelible ink used for marking voters in the recent general elections was developed at the labora-
tory, which also manufactured the entire quantity needed for election purposes. Investi
gations have also been undertaken on rare minerals and the use of solar energy. The 
laboratory is also undertaking a number of projeas in fundamental research. A scientific 
documentation centre has been set up in co-operation with UNESCO to provide facilities 
for the translation and copying of scientific literature to scientific workers in all parts of the 
country. 

II. The National Chemical Laboratory-This laboratory has carried out a number of 
investigations on processing of indigenous raw materials, extraction of new substances and 
finding new uses for materials in industry. Amongst these mention may be made of the follow
ing: production of tobacco seed oil anc,l extraction of nicotine from tobacco waste, develop
ment of kamla seed oil (to replace tung oil) for the paint and varnish industry and improve
ments in ~on of seed and castor seed oil; development of new methods of utilisation 
of chlorine, and research on the manufacture of phosphatic fertilisers. Fundamental research 
is being done in all branches of chemistry. The laboratory is devoting special attention to 
demonstration of products which can be manufactured on a small scale. 

12. The National Afetallurgical Laboratory-The laboratory has been engaged on a 
number of investigations on beneficiation of ores. Reports of researches on iron-ore, ilmenite, 
low grade chrome-ore, pyrites and manganese-ores have been published. Further investiga
tions are in progress on beneficiation of pyrites, chrome-ore, wolfram and other ores found in 
various parts of the country. The laboratory is also conducting investigations on alloy st~ 
the production of certain classes of refractories and other subjetts of interest to the metallurgi ... 
cal industries. 

13. The Fuel Research InStitute-nus institute has been engaged on a detailed physical 
and chemical survey of Indian coals. The work includes testing large numbers of samples 
of coals from varIous coal fields as well as detailed investigations of particular seams and 
fields. As an CX3ml'le of the latter may be mentioned the survey of the Bermo-seam from 
which coal is being supplied to the Bokaro power station. A number of stations have 
been set up in different coal fields far the purpose of the survey. Research bas also been 
conducted at tI:=.institute on the. bJending and washability of Indian coals. Theimponana: 
of this work in view of the limited resources of high-grade coal has been stressed in the chapter 
on minerals. Investigations have also been conducted on the possibilities of manufacture 
of synthetic petroleum. Work on these subjects will be continued during the period of ~ 
Plan. Other subjects which are proposed to be taken up include desulphurisatkm of Assam 
coals and detailed work on various aspects of the chemistry of lndian CQals. • 
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14. The Central Glass and Ceramz'cs Research Instz'tute-The object ~f ~e ins~tute is to 
assist in the rationalisation and improvement of Indian glass and ceranuc mdustrles. .The 
institute has started research on improving the quality of bottles and other glass contamers 
and the development of containers which are not made in India at present. A process has 
also been developed for the manufacture of railway signal glasses. A survey of raw materials 
for the glass and ceramic industries is being carried out in co-operation with the Geologi~ 
Survey of India. These research and survey p;ogrammes will'be continued during the period 
of the Plan and work will be initiated on such subjects as beneficiation of raw materials and 
utilisation of waste materials like mica wastes, evolving substitutes for scarce materials like borax 
and selenium and manufacture of special types of glass which are not manufactured in the 
country so far. 

IS. The Central Drug Research Instz'tute-The institute has started research on 
Indian drugs with a view to isolating their active materials and developing economic 
processes for the isolation of these. It has compiled an Indian Pharmaceutical Codex, as a 
CO{Ilpanion volume to the Indian Pharmacopreial List and is undertaking a systematic survey of 
the medicinal plant resources of India. The institute will conduct experiments on improve
ment of medicinal plants so as to increase their active. principle content and for their systematic 
cultivation. As India produces a great variety of herbs and drugs which are used in indigenous 
systems of medicines and a number of which are also exported in appreciable quantities, work 
at the institute wijI make a significant contribution to the improvement of national health, 
as indigenous herbs and drugs are the principal medicines used by the vast majority of the 
people of this country. 

16. The Centfal Food Technological Research Institute-A principal objective of the 
institute is to assist in the solution of the food problem by technological as distinct from biolo
gical and agricultural methods. Th~ institute has undertaken a series of investigations on the 
rtutritive value of various Indian foods, possibilities of substitution of cereals by processing 
and fortification of roots and tubers etc. The institute is also conducting surveys on dietary 
habits and dietary deficiencies. Technological problems of various food processing industries, 
utilisation of food and agricultural wastes, and problems relating to the storage of cereals and 
perishable foods are the other main lines of investigation. Attention is also being devoted 
to the processing and preservation of fruits and vegetables with particular reference to the 
preparation of new fruit products. 

17· The Central Leather Research Instz'tute-As mentiond above, only a nucleus unit of 
~e institute has been functioning so far. Investigations are being undertaken on the use of 
indigenous tanning materials and on the normal salting of kips in order to lay down standards 
and prevent undue weightage of kips for export. Other main lines of research at the institute 
~ill include improvements in production and use of indigenous tanning materials ; develop
ment .of ~ubstitutes for m~terials like wattle bark \vhich are not produced in any significant 
quantIty 111 the country, unprovements of tanni~ processes and development of suitable 
leathers for specialised needs. 
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18. The Central /Wad Research Institute-Here also only a nucleus unit has been function
ing so far and due to difficulties of obtaining suitable equipment, it has been possible to under .. 
take only a limited number of investigations. These include research on various types of road 
materials and soils and studies on improvement of alignment, layout and signalisation of 
roads. The institute is devoting special attention to the problems of rural roads and rural 
transport. It is working in close co-operation with the Central Public Works Department, 
the Central Roads Organisation and the Public Works DepartmQ1ts of State Govemments,_ 
so that the problems experienced in the field can be studied at the institute and results obtained 
at the institute can be applied to improving road building techniques. 

19. The Central Building Research Institute-Research on building materials (including 
use of new materials) and on building techniques and practices is the main function of this 
institute. It will place special emphasis on the study of problems connected with providing 
low-cost houses for lower and middle income groups and for rural areas. Suitable designs 
for structures have to be evolved for such houses and the use of cheap and abundantly available 
materials has to be encouraged in place of comparatively scarce and expensive materials like 
steel. The institute is still in the formative stage and only a nucleus unit has been functioning 
ro~ . 

20. The Central Electro-Chemical Research Institute-The main function of the institute 
is to carry out investigations with a view to increasing the productive capacity and efficiency 
of electro-chemica1 industries at)d fostering new electro-chemical industries and utilising 
Indian raw materials. The institute is expected to start functioning shortly. 

21. Besides these laboratories and research institutes, the Council of Scientific and Indus
trial Resarch has made contributions towards the prC1motion of fundamental and applied 
research at a number of institutions and universities. Surveys bf particular resources from time 
to time, arrangement of symposia and conferences and advice to industry on specific 
problems are important items in the programme of scientific and industrial research. 
Deserving of special xp.ention is the compilation and publication of 'Wealth of India " an 
encyclopredic record of Indian raw materials and industrial products • 

. 
22. The Atomic Energy Commission (India) is sponsoring research in nuclear science 

and in subjects relating to the production and development of atomic energy for economic 
and industrial purposes. These projects are being worked out at the Commission's own 
laboratories and at other research institutes and university- laboratories. One of the main 
objects of the Commission is to train worKers in these fields for both research and its applica
tion on a large scale. In this the Commission has met with success and teams of selected 
workers are under instruction at the Tata Institute of Fundamental Research in various 
branches of nuclear physics, instrumentation, high vacuum work, design, etc. The 
Commission has set up a unit for producing radiation meters and othe electronic instruments 
to meet the demand for such equipment for laboratory work and geological surveys. 

23· The financing of research has so far been mainly the responsibility of the Central 
Government. To a great extent this will have to continue, though State Govenunents, 
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• 'tt' etc will no doubt also furthe~ research. In the chapter -on industrial develop-tlniverSl es, ." , f' d 
ment and policy we have referred to the need for initiative and interest on the part <> m ustry 
in fostering industrial research. We hope that as industry becomes more and m~re r~earch 

. ded't ill begin to support research <>n' a large scale. Already several promment mdus-
mm ,1W th f brhi tinal trial concerns have made substantial contributions towards e cost 0 esta 1S ng. na 0 

laboratories. The following industrial-research associations have also been established by 
the industries concerned at their own cost, Government assisting with substantial contri
butions and offering special facilities such as allowing contributions for research to be 
treated as a part of the normal business expenditure of an industrial concern under Section 
10 (2) XIII of the Indian Income-tax Act:-

1. The Ahmedabad Textile Industry's Research Association, Ahmedabad. 

2. The Silk and Art Silk Mills Research Association, Bombay. 

3. The South India Textile Industry'S Research Association, Coimbatore. 

24. The completion of laboratory investigations is only the first step in the application 
of a scheme for utilitarian purposes. Before the results are actually translated into commercial 

production, experimentation on a pilot'plant is necessary in many cases with a view to obtaining 
technical data for assessment of the likely form the ultimate production, unit is to take and 
gauging possible_ difficulties that are likely to be met with. This step also provides preliminary 
data on the economic possibilities of the proC;ess. In the conditions under which industrial 
development has taken place in this country, this duty has. to devolve upon the laboratories 
concerned. As the work of the laboratories developes and. their activities gather momentum, 
their need for pilot plants will also expand. In th~ development programmes for scientific 
research financial provision has been made for purchase of pilot plant equipment for most of 
the laboratories, as required. 

25· For scientific research to make its full contribution it is necessary that the resultS 
of laboratory work should be utilised in acttJ.al practice by being translated into commercial -
production. The importance _of/this subject was recognised in the--establishment of the 
industrial Research Utilisation Committee (now Industrial Liaison Committee) in 1941. The 
results which have attended the efforts of this Committee are encouraging but much still 
remains to be done. The Council of Scientific and Industrial Research has devoted much 
attention to securing a better utilisa,tion of the results of research and has come to the 
cpnc1usion that even when pilot .plant experiments have been completed, there may in several 
cases still be left a gap before commercial production can be undertaken. It would be neces
sary in such cases to instal semi-commercial or protOtype plants to demonstrate effectively the 
new processes and their economic possibilities. When this has been done, it will be possible 
to decide whether the industrial development of the' research is to be taken up as a State
sponsored undertaking or it can be handed over to private industry for development on a 
commer~al scale .. For this putpose, the establishment of a/National Research Development . 
Corporano~ of India has been proposed and we think that this proposal should be accepted. 
If the Central Government decide upon such.a corporation, funds could be provided. While! 

-inst:i~utions engaged in research have to develop and maintain contacts with industry .so that 
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the results obtained DY them are applied in practice, it is at the same time the responsibility of 
managements in industry to be on the alert for new inventions and inn~tions in their field 
of work. 

26. Promotion of scientific research on a large scale calls for an adequate supply of 
trained personneL For manning the research institutes and also for running industries, a 
large number of scientists and technicians will be required. In the chapter on Education 
we have described the steps proposed for meeting the shortage of higher technical and 
scientific manpower. 



CHAPTER XXIX 

INDUSTRIAL DEVELOPMENT AND POLICY 

INDUSTRIALISATION' AND ECONOMIC DEVELOPMENT 

We have emphasised in the previous chapters the need for a substantial and rapid 
improvement in agriculture in order to increase the supply of foodgra!ns and raw materials 
needed in the country. The fact that at the present juncture it is necessary to give the highest 
priority to agricultural development including the building up of the necessary basic services 
like irrigation and power does not, however, mean that industrial development is in any sense 
less important. In the development of an underdeveloped economy there is really no conflict 
between agricultural and industrial development. Improvement in agriculture cannot proceed 
beyond a point unless the surplus working force on the land is progressively diverted to 
industries and services. Similarly, industrial development itself cannot advance sufficiently 
without a large increase in the supply of food necessary to maintain the popUlation thus 
diverted and of the raw materials needed to enable industries to expand production. The fact 
that the productivity of labour in industry is much higher than in agriculture also points to 
the need for rapid industrial development, Moreover, in an underdeveloped country the 
surpluses created in the industrial sector are likely to be a~ble for investment relatively more 
easily than surpluses in the agricultural sector. The pattern of industrialisation to be adopted, 
that is, the relative emphasis on capital goods industries and consumer goods industries and the 
degree of capital intensiveness in different lines of industry, has, of course, to be decided in the 
light of several technical, economic and social factors. But there is no doubt that over a 
period the desired rate of economic progress will necessitate a rapid diversification of the 
occupational structure through development of industry, together with trade and transport. 

INDIAN INDUSTRIAL STRUCTURE 

2. The relative backwardnes~ of industiral development in India may be judged from the 
fact that in 1948-49 factory establishments accounted for only 6°6 per cent. of total national 
income. The tota1labour force engaged in such establishments is about 2' 4 million or I ·8 
per cent. of the working population in t!le country. While in the aggregate India's industrial 
output may look massive, per head of population it is very much lower than the industrial 
output in advanced· countries. 

3· Prior to the first world war the only major industries which had developed substantia
.lly ~ere co~on and jute te~es, for which the country had exceptional natural advantages. 
The mdustnal development smce the twenties is associated with the 'adoption of a more 
progressive industrial and fiscal policy •. Between 1922, when the policy of diScriminating 

420 



INDUSTRIAL DEVELOPMENT AND POLICY 421 

protection was adopted, and 1939 the producti~n of cotton piecegoods in the country increased 
21/2 times, the production of steel fugots rose 8 times, that of paper went up 2 1/2 times and' 
in the case of sugar, within a period of 4 years from 1932 to 1936, the country was able to 
produce its entire requirements. The growth of the cement industry, which by 1935-36 
produced about 95 per cent. of the total consumption in the country at the time, belongs 
to this period. The production of matches, glass, vanaspati, soap and several engineering 
industries also recot,ded large increases. Towp.rds the close of the inter-war period, the 
manufacture of electrical equipment and goods was also initiated. 

4. The second world war created conditions for the maximum utilisation of existing 
capacity in Indian industries. This was the major factor responsible for the increases in 
ind~ria1 production recorded. Conditions were, however, not favourable for the setting 
up of large scale equipment and plant for new industries. Several industries such as ferro
alloys, non-ferrous metals like aluminium and antimony, diesel-engines, pumps, bicycles and 
sewing machines, chemicals like soda ash, caustic soda, chlorine and superphosphate, and 
certain-types of machine tools and simple machinery were started on a modest scale during this 
period, but the major impetus of the war was felt in the sector of medium and small-scale 
industries, su~h as .light engineering, pharmaceuticals, medicines and drugs, cutlery, etc. 
In the immediate post-war years, there was considerable new investment activity leading to the 
establishment of industries like rayon, automobiles, ball and roller bearings, carding engines, 
ring frames and locomotives. Several new units were started and existing units expanded in 
industries like fertilizers, cement, sheet glass, and the manufacture of cautstic soda anc 
sulphuric acid. Industrial development dtiring the war and the post-war period was 
influenced largely by the prevailing inflationary conditions and scarcities, with the result that 
long term factors such as the most advantageous location or scale of operation, the availabilitJ 
of raw materials, the size of the market and the adequacy of the financial and technical 
organisation for successful operation under competitive conditions did not receive the atten
tion the)' deserved. In the established industries t!;le need during the war period to work multiplt; 
shift and the difficulties in the way of securing imports for depreciation and replacement led to 
a large accumulation of arrears which it will take the country several years to make good. 

s. The major emphasis in industrial development in India has been on consumer goods 
industries, while the development of basic capital goods industries has lagged behind. The 
output of consumer goods industries such as cotton textiles, sugar, soap, matches and salt 
may be said to be on the whole sufficient to meet the existing low level of demand in the 
country in the present stage of economic development. In the case of capital goods industries 
and industries manufacturing intermediate products, the available capacity in the country 
is in most cases inadequate even for present requirements. The production of iron and steel 
in the country is hardly So per cent. of the existing volume of demand, and it is evident that 
in planning the development of a basic industry like iron and steel, account has to be taken not 
only of immediate requirements but also of the needs pf the country over a fairly long period 
A high rate of industrial advance cannot be achieved without increasing substantially the 
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d ~. f;"on and steel and ofaluminium~ ferro-alloys, caustic soda-and soda ash, fertilizers pro uctlOn 0 .u. ••• 

d I um products for all of which demand at present IS much In excess of domesttc -nn petro e, • ... 
I In respect of the manufacture of plant and machinery reqwred by vanous mdustnes, 

supp y. xti1 hin· Tb 
only a small beginning has so far been made with the te e mac ery mdu~try. . e 
large developments in power generation now under way have to depend on generat11lg eqwp
ment from abroad. In the manufacture of synthetic drugs and antibiotics and of dy.estuffs 
and organic chemicals, only small beginnings have been made. The opj~ctive of in~u~~rial 
planning is to make good these deficiencies and lacunae as much as pOSSible and to InlUate 
development which will become the basis for the cumutlative expansion of this sector. 

NATIONAL PLANNING AND THE PRIVATE SECTOR 

6. The Commission's approach to the problem of development and the respective roles 
of the public and the private sectors in securing such development have been set forth in an 
earlier chapter. The essentials of government policy in the sphere of industrial development 
have been stated in the Industrial Policy Resolution of April 1948.' The Resolution lists 
certain industries like the manufacture of arms and ammunition, the prpduction and control 
of atomic energy and the ownership and management of railway transport as being reserved 
exclusively for the Central Government. In the cases of certain other industries also such as 
coal, iron and steel, aircraft manufacture, ship-building, manufacture of telephone, telegraph 
wireless apparatus and mineral oils, the State, including the Central and State Governments 
and other public authorities, will be responsible for further development except to the extent 
that it regards the co-operation of private enterprise necessary for the purpose. The rest of 
the industrial field is to be open to private enterprise, individual as well as cooperative, but 
the State will intervene whenever the progress of any industry under private enterprise is found 
to be unsatisfactory. Central regulation and control is envisaged for 18 specified industries of 
special importance from the points of view of the investment and technical skill involved. We 
believe that within the framewprk of this policy, it is possible to have a programme of indus
trial development which meets the country's present needs. 

7· The distinction between the public and th~ private sector relates to the mode of 
operation rather than (0 the ultimate objective. Private enterprise operating in terms oflegiti
mate profit expectations and the efficient use of available resources has an important part to play 
in developing the economy. The scope and need for development are so great that it is best for 
the ~ublic sector to develop those industries in which private ~nterprise is unable or unwilling 
to put up the resources required and run the risks involved, leaving the rest of the field 
free for private enterprise. In this matter of investment of the limited resources available to 
the public sector, there should be complete coordination between the plans of the ~tat~ Govern
ments and o~ ~e Central Government. The nationalisation of the existing enterprises, which 
means acqwsltion by Government of the existing productive assets has, in our view only 
a low priority, especially as most of the purposes of such a transfer of ownership can be :erved 
by judicious regulation, In a planned economy, the justification of private enterprise is that, 
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within the framework of national policy it is capable of contributing to the fulfilment of the 
objectives defined in the plan. This means inevitably that it has to accept new obligations 
towards tile worker, the investor. and the consumer and has to maintain a high standard of 
integrity and efficiency. The large volume of resources needed for all-round development 
of the eamomy can, in our judgement, be secured only if the public and the private sectors 
ro-operate closely. Such co-operation is alsQ necessary from the point of view of utilising to 
the best advantage the limited resources of initiative, technical skill and business experience 
available in the country. 

8. Mention was made in the Draft Outline Report of the Industries (Development and 

Control) Bill, 1949 which was then under Government's consideration. ~e Industries 
(Development and Regulation) Act 1951 incorporates some of the suggestions made by the 

Commission in the Draft Outline Report. The principal object of this Act is to enable the 
Government to implement its policy for the development and regulation of industries along 

the lines stated above. The Act is to apply to 37 industries listed in the first schedule. These 
inclqde: (a) consumer goods industries like cotton and woollen textiles, vanaspati and 

vegetable oils, sugar and salt, pharmaceuticals and drugs, etc.; (b) capital goods and producer 

goods industries like iron and steel, locomotives and rolling stock, non-ferrous metals and 
alloys, heavy machinery for industry including ball and roller bearings, gear wheels, etc., and 

machine tools; (c) industries producing fuel such as coal, power and industrial alcohol, 
motor and aviation fuel, and other oils; (d) industries producing machinery and equipment 

for the generation, transmission and distribution of electric energy, electric motors, batteries 

and electrical goods; (e) heavy chemicals including fertilizers; (f) automobiles including 

tractors, aircraft, ship-b~ding and telephones, telegraph and wireless communication 
apparatus ; and (g) various others,. such as arms and ammunition, agricultural implements, 

mathematical and scientific instruments, small and hand tools, sewing and knitting machines, 

bicycles, hurricane lanterns, gbss ;md ceramics. The important provisions of the Act are-

(i) All the existing industrial undertakings in the scheduled industries -have to be 
registered wi th the Government within a prescribed period ; 

(ia) No new industrial uint can be established or substantial extensions to existing 
plants made without a licence from the Central Government; 

(iii) Th~ Government can order an investigation in respect of any scheduled industry or 

undertaking if, in its opinion, there has been or is likely to be an unjustifiable 
fall in the volume of production in the industry or undertaking or if there is a 

marked deterioration in quality or an increase in price for which there is no 
Justification ; a similar investigation can also be ordered in roq>ect of any indus
trial undertaking being managed in a manner likely to cause serious injury or 
damage to consumers ; 

(it') In the event of an industry or undertaking not carrying out the di.rect:ions· issued 

after such all mv~tigation, the Gov~~t ~ take oy~r i~ U1ana~~~m, 
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. 9. For the purpose of advising the Government bn matters concerning the development 
and regulation of the scheduled industries, the Act provides for fhe setting up of a Central 
Advisory Council representing owners, employees, consume~ and certain ot1!er classes 
including primary producers. This Council must be consulted in regard to the making of 
rules under the Act and the exercise by the Central Government of powers relating t~ the 
issue of directions to industrial undertakings or the taking over of the same as provided for 
under the Act. Such a Council has already been set up. 

ro. Th~major instrument envisaged under the Act for establishing the necessary liaison 
between the public and private sectors and for ensuring that private industry conforms more 
and more to the planned pattern of development is the institution of Dev~lopment Councils. 
The question of the development and regulation of industries is not one merely of how the 
Government should ekercise certain powers, but of the kind of machinery which can work 
from within each indu~ and help bring about a steady improvement in the standards of 
productivity, quality of service and management. Such a ~achinery should provide those 
interested in the industry, that is, the employers, the 'employees and the public at large, a 
continuous opportunity to make a detailed study of the problems of the industry including its 
various constituent units, and to implement a programme of development in conformity with 
the needs of the industry and the overall pattern laid down in the PI3.!1. The Industries 
(Development -and Regulation) Act empowers the Central Government to establish 
Development Councils in scheduled industries. The functions which may be assigned to 
these Development Councils have been listed in the second schedule of the Act. The more 
important of these are : 

(r) to recommend targets for production} to co-ordinate production programmes and 
to review progress from time to time , 

(2) to suggest norms of efficiency with a view to eliminating waste, obtaining maximum 
production, improving quality and reducing costs, 

(3) t~ recommend measures for sesuring fuller utilisation of installed capacitY and for 
improving the working - of the industry par?cularly of the less efficient 
units, 

(4) to assist in the distribution of controlled materials and to promote arrangements 
for obtaining materials for the country, 

(5) to pro~ote or undertake scientific and industrial research and the ~llection and 
formulation of statistics, 

(6) to in:estig~~e possibilities of decentralising stages and processes of production 
Wlth a vlew to encouraging; the growth of allied small-scale and cottage 
indUstries, 

(7) to promote the training of persons engaged or proposing engagement in the industry 
. in technical subjects and the r t .. . I . e rammg m a ternative occupations of persons 

engaged m or retrenched frorn the industry, and 
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(8) to undenake enquiries for the purpose of tendering advice to the Government on 
matters referred -t~ the Development Council. 

These Development Councils will need w€!quate administrative and technical staff which 
will be provided by the Government. This procedure will not only enable the Development 
Councils to function efficiently but will also assist the Government in building up a cadre of 
trained officials conversant with the economic and administrative problems of various indus
tries and capable, if need arose, of undertaking managerial responsibilities. For meeting the 
expenditure involved, the Act provides for the levy of a cess on goods manufactured in any 
scheduled industry, the maximum rate of such a levy being annas two per cent. of the value of 
the goods. The proceeds of this cess would be utilised to meet, besides the administrative 
expenses of the Development Council, expenditure for the promotion of scientific and indus
trial research pertaining to the industry, for improvements in the design and quality of the 
products of the industry and for providing facilities- for the training of technicians and 
labour in the industry concerned. Development Councils along these lines are to be set up 
immediately for seven industries, namely, heavy chemicals (acid) and fertilizers, heavy chemi
cals (alkali), paper including newsprint and paper board, leather and leather goods, bicycles 
and parts thereof, glass and ceramics, and internal combustion engines and power driven 
pumps. The question of setting up a Development Council for the textile industry is under 
Government's consideration. The establishment of Development Councils for other industries 
will have to be planned in the light of the experience gained with the Councils now being 
set up. 

INDUSTRIAL PruORITIFS IN TIm PLAN 

II. In defining the priorities for industrial development within the period of the Plan, 
it is necessary to take into ac~unt the immediate objectives in view, the resources available 
and the broad framework of policy in regard to the O1?eration of the public and private secior~ 
outlined above. In view of the fact that an increase tin agricultural production has been 
accorded the highest priority in the Plan, the resources available in the public sector for the 
expansion of .industries are necessarily limited. The Plan provides for completion of the varioUl 
industrial projects already under implementation by the Central Government or by the State 
Governments. In addition, the Central Government bas a special responsibility for establish
ing certain defence industries so as to safeguard and develop the defence potential of the 
country. Defence industries such as arms and ammunition and explosives; ttwrtaiy aircraft 
and control instruments are in a class by themselves and although mey have inevitably a high 
priority, no more than a modest provision can be made for them at the present stage. 

12. In the light of these considerations, we suggest the following general order of priori tiCS' 
in the industrial field : 

(I) fuller u~tion of existing capacity in produCer goods industries like jute and 
plywood and consumer goods industries like cotton textiles, sugar, soap, 
vanaspati, paints and varnishes, 
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(2) expansion of capacity in capital and producer goods indus~ries like iron and steel, 
aluminium, cement, fertilisers, heavy chemicals, machine tools, etc., 

(3) completion of in~ustrial units on which a part of the capital expenditure has already 
been incurred , and 

(4) establishment of new plants which would lend strength to the industrial structure 
by rectifying as far as resources permit the existing lacunae and drawbacks, e.g., 
manufacture of sulphur from gypsum, chemical pulp for rayon, etc. 

13. The emphasis on fuller utilisation of existing capacity must necessarily be a prime 
consideration in policy, for where-such capacity exists increased production can usually be 
secured at diminishing cost per unit. The increase in productivity per unit of resources already 
employed in such industries can make a vital contribution to the increase in total production 
so urgently needed at the present time. It is a matter of satisfaction from this point of view 
that considerable progress has been made in recent months in the direction of increasirg the 
supply of raw materials for major industries with the result that significant improvement has 
been recorded in the index of industrial production in the country. In so far as failure to 
utilise existing capacity fully is due to factors other than the availability of raw materials a 
careful analysis will have to be made of the difficulties pertaining to each industry and the 
necessary steps .to obviate them will have to be taken expeditiously. 

14· Expansion of capacity in industries which produce capital goods and producer gooqs 
is necessary, firstly, in orsier to meet the additional demands on them on account of the develop
ment of agriculture, irrigation and electricity during the period of the Plan and, secondly, 
for establishing a better balance in the industrial structure. Iron and steel are of basic import
ance to development whether in agriculture, industry, or in transport, and since they are also 
essential for defence, they have to be given the highest priority_ This is now an accepted part 
of the Government policy and a scheme has been worked out for the establishment of an integ
rated pig-iron-cum-steel plant in the near future. Capital goods industries like locomotives, 
machine tools, textile machinery,jleavy electrical machinery, etc. represent lines of develop
ment which must claim increasing attention immediately and in the years to come. Industries 
manufacturing agricultural implements, diesel engines, and pumps have a direct bearing on 
improvement of productivity in agriculture and there is scope for further development in this 
field. Among the producer goods industries, cement and fertilizers rank high in importance. 

15· Since the end of the war, there has been, as mentioned earlier, considerable invest
ment activity in:the country and at the commencement of the period of the Plan there were 
in the private as well as in the public sector several industrial units on which ~onsiderable 
capital expenditure had been incurred but which had not been completed. Early completion 

of such units is necessary in order that the country may get the benefit of these investments. 
The criteria which goverp the commenceplent of a new industrial project must conform to the 
basic priorities in the Plan ; but in regard to units which have already been taken in hand and 

on which :onsiderable sums of money have been spent, a measure of relaxation of these criteria 
is justifiable. 



16. In addition, special efforts are necessary for the establishment of new p~ts for 
industries like the manufacture of sulphur from gypsum, or pulp for rayon and newsprint, or 
for refining ore or scrap for non-ferrous metals like zinc, copper and tin. The importance of 
these industries lies in the fact that they make a direct contribution towards an increase in the 
supply of key material, in which there is a world shortage and for which the dependence of 
the country on imports makes the position of the indigenous industry particularly 

vulnerable. 

17. It will be seen that in the scheme of priorities set out above, an increase in the 
supply of consumer goods, has, under present conditions, to come mainly from fuller 
utilisation of existing capacity. This means that the setting up of new plant and machinery 
for these industries has in the period of the Plan a low priority. By and large, the capacity of 
industries producing essential goods like cotton textiles, sugar, salt, matches and soap is 
adequate for present requirements. The emphasis of policy in regard to them must, 

• 
therefore, be on increasing the efficiency of existing plants by renovation and modernisation 
and by securing a better balance in the plants. It might be necessary in special cases, such 
as the need for developing a bad-ward area, to permit new capacity in these industries. 
Where such permission is given, undertakings organised.on co-operative lines would naturally 
have special preference. In the case of consumer goods of secondary importance such as radios, 
bicycles, automobiles, electric fans, etc., the problem again is one of utilisiLg e.xisting capacity 
fully, of developing the units which have already been set uP. or are under construction to at 
least the minimum economic size, and of promoting a progressive switch over of assembly 

plants to manufacturing. 

18. It may be pointed out finally that the order of priorities stated above represents 
only in a general way the approach to be adopted to the problem of directing the flow of 
investment along various lines in the period of the Plan. In the nature of the case, no state
ment of priorities can be all inclusive or final. It might be necessary, for example, even in 
fields where existing capacity is generally' held to be adequate, to permit investment on 
projects based on new techniques which upght bring dawn the cost of production and 
stimulate domestic demand or exports. In such cases, the availability of raw materials must 
be carefully assessed and the sanction for investment should be preceded by a careful examina
tion of the various related aspects of the industry in question. The licensing procedure 
prescribed under the provisions of the Industries (Development and Regulation) Act 
should ensure an impartial consideration of all the issues involved in a substantial expansion 
of e.xisting units or establishment of new ones. To a great extent, each concrete proposition 
for investment that comes up raises a variety of considerations and is likely to secure high 
priority on certain grounds and relatively low priority on other grounds so that the problem 
always is to decide as to the relative weights to be attached to various considerations. 
Nc\-erthe1ess, the considerations and priorities set forth above would, we consider, ensure a 
balanced allocation of resources as between different industries, and it is in the light of these 
that investment decisions should be taken. 
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DEVELOPMENT IN THE PuBLIc SECTOR 

19. Over the five year period, the total expenditure on the projects included in the 
Plans for the Central Government and for the States amounts to Rs. 94 crores·. Th~ bulk 
of this expendirure-about Rs. 83 crores-is in respect of projects directly under the 
Central Government. The projects under implementation by the Sta~e Governments are 
estimated to involve an e."q)enditure of about Rs. I I crores, of which Rs. 4' 8 crores will be 
advanced by the Central Government as loans. The industrl:ll pbn in the public s~or 
en\isages in respect of certain projects the participation of private capital, indigenous 
as well as e.~emal. The estimated contribution of such private capital is about Rs. 20 

crores. 

20. The major new industrial project included in the Plan is the one for iron and steel, 
estimated to cost Rs. 80 crores in all over a period of six years from the date of commence
ment. The e."q)eDditure projected upto 1955-56 is Rs. 30 crores, of which Rs. IS crores 
"ill be provided by the Government and the remainder is to be secured through participation 
of indigenous and e.\."ternal capital. The estimated capacity of this project will be about 
800,000 tons of pig iron, while the steel capacity (in regard to which a finn decision will 
be taken later) "ill be a minimum of 350,000 tons, with further additions if necessary 
in the light ()f the availability of pig iron supplies from the expanded capacity in the private 
sector in the ne.~ few years. By 1955-56, this project, it is e."q)eCted, will be producing about 
350 ,000 tons of pig iron. The completion of this project by 1958 tlS well tlS the projects 
for expansion in the private sector will raise the availability of pig iron and steel from 
domestic sources by about 100 per cent. The Sindri plant as completed in October 1951 is 
capable of producing 350,000 tons of ammonium sulphate a year, and it is hoped that the 
corresponding monthly rate of output will be attained shortly. Another project, at present 
under consideration, is the e."q)ansion of the Sindri factory for the production of urea and 
ammonium nitrate. The all-steel coach factory which is a part of the plan for railways is 
expected to cost Rs. 4 crares and to produce 350 units per annum by 1957 on single shift 
operation as against 50 units by 1955-56• 

21. The Plan provides for the completion within the five-year period of all the indus
trial projects in hand in the public sector ; in fact, most of these projects will be completed 
by 1953-54· The Chittaranjan Locomotive Factory, the total cost of which on completion 
will approximate to Rs. 15.0 crores (cost within the Plan period Rs. 4.73 aores) has already 

commenced man~actUring some of the necessary components and it is e."qlCCted that by 
1957 the factory will be able to produce 120 locomotives:1 year "ithout having to depend 

fie"fhibas'3 ~s ~dclusi~ of the finance that might be aUotted for industries out of the Iwnpsum "''''''vision· of Rs. SO 
crores or Ie In ustries and transport referred to in Olapter IV In the last f th , .... - , 
pro~ to Jm?vide for a project for the manufacture of heavy eI~trica1 plant = .!nl e penoJ of ththe Plan.

lwn 
it 11 

proVlSlon. ThlS figure: of Rs. 94 crores differs from the estimates of <Ii • -,-pment out ot , e ~um 
III Chapter xy. sin~ it has been prepared on a different basis an~ ~i:n tnd!'U'y in the;. public sector gtveJl 
and cottage tndusmes. and finance for the establishment of Industrial F' ';.~.!:-_ ~diture on .small ac::alc 
has not been included. ' Joana: ""'"!"A-Uonl and trading estates. 
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on imported components. This together with the output of 50 locomotives at TELCO 
will more or less meet the normal annual requirements of the railways. Work on the 
construction of the machine tOQI factory at J alahalli in M.ysore State has already commenced. 
The factory is estimated to cost Rs. 9.78 crores, and by 1955-56 it will produce 1,600 
machine tools of the value of over Rs. 4 crores per annum. This factory will specialise 
in the production of high precision machine tools and will thus provide the basis for the 
subsequent expansion of heavy as well as light engineering industries. The provision of over 
Rs. 14 crores for ship-building includes the expenditure for the acquisition of the Vishakha
patnam Yard and its development besides the loans and subsidy to be given to the shipping 
companies for purchase of ships built in the Yard. The Plan {>rovides for the manufactUre 
of engines and boilers in the workshop at the Yard and also for expansion of berths for the 
building of ships ~o as to enable the Hindustan Shipyard Limited to bring down the cost 
of ships constructed to the level of those built in the U.K. The operation of the Yard 
will enable coastal shipping in India to meet the bulk of its replacement requirements. 

22. Details regarding expenditure and additional capacity for the projects in the public 
sector are given in appendix I. It will be seen that most of the projects in this sector relate 
to the manufacture of capital goods or of inteIVlediate products which are of vital importance 
not only from the point of view of immediate needs but also in terms of future economic 
development. Their completion will correct to some extent the present lopsidedness of the 
industrial structure. The penicillin and D.D. T. factories which do not fall in the category 
mentioned above have a special importance at this juncture from the point of view of improve
ment in public health. Among the projects of the State Governments, mention mqst be 
made o( the M.adhya Pradesh newsprint project and the expansion of the Mysore Iron and 
Steel Works •. The former will produce about one-third of the coun~s requirement of 
newsprint, while the latter introduces for the first time the technique of electric smelting of 
iron ores. 

23. The increasing participation of the Government in industrial development raises 
the question of the appropriate organisation for ~terprises in the public sector. The 
criteria of successful operation for private or public enterprises are basically the same ; 
the public must get the service of requisite quality at minimum cost, and the interests of the 
worker and the shareholder or the tax payer must be adequately safeguarded, Indeed, the 
standards of ~formance e.~ed of public enterprises have to be more rigorous. It is, 
thercfbre, of the hight'S! importance that industrial units in the public sector should be 

so organised as to secure the advantages of flexibility in oper;ltion generally characteristic 
of private enterprise with technical efficiency and responsiveness to public need, short
term as well as long-term, which form the raison d'hre of government initiative and manage

ment in this field. 

24. The principal questions which arise in this connection and our approach to them 
have been indicated in an earlier chapter. The drawbacks of departmental management 
of public enterprises are well known. Successful conduct of such enterprises requires a great 
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deal of'initiative and the power to take quick decisions on the part of the executives in 
charge, and these can hardly be secured if the enterprise is directly under a government 
department. On the other hand, the extent of autonomy which can be insisted upon for 
such enterprises at the present stage is a matter on which a definite judgment cannot 
be hazarded· except in the light of further experience. Several of the industrial under
takings directly under the Central Government have already been organised as joint stock 
companies with boards of directors vested with powers of management in the same manner 
as in any undertaking in the private sector. Recent enquiries into the working of industrial 
enterprises in some of the States reinforce the desirability of organising these enterprises 
as entities independent of day-to-day governmental control. We recommend, therefore. 
that industrial undertakings under the State Governments should also be organised as joint 
stock companies and operated on business lines with the internal management entirely under 
the control of the board of directors. 'The main principle to be followed is that such enter
prises should not be subject to governmental control in their day-to-day administration 
but should, nevertheless, be accountable to the public which is their ultimate owner as well 
as beneficiary. What organisational structure and administrative procedures will answer 
these requirements best has to be determined in the light of experience. For the immediate 
present, the problem is to see that the right conventions in these matters are evolved. To a 
great extent, this is a matter of securing the right personnel for the boards of directors, the 
top executives and the technicians. 

DEVELOPMENTS IN THE PRIVATE SECTOR 

25· While the emphasis of industrial expansion in the public sector during this five-year 
period is on initiating and promoting mvestment in certain basic lines and on completing the 
projects in hand, the initiative and responsibility for securing the necessary expansion over the 
bulk of the field of industry rest with private enterprise. The expansion programme in the 
private sector is set out in appendix II. For convenience of reference, We give a table 
summarising the more important expansion programmes in this section :_ 

Expanslotl Programme in Certain Major Ltnes in the Private Sector 

1950-51 195.5-56 

Unit Rated Produc- Ratt:d Produc-
Capacity tion Capacity tion 

(I) Agricultural.Machinery :-

(Q) Pumps, power-driven. Numbers 33~60 34,310 69,4°° l80,ooo 
to . 85,000 

(b) Diesel engines Numbers 6,320 5,54° 39,725 50,000 
(2) Aluminium . Tons 4,000 3,677 20,000 12,000 
(3) Automobiles 

ing only). 
(manufactur- Numbers 30,000 4,°77 30,000 30,000 



LNbtistRlAL DEVELOPMENT AND PoLlCY 431 

1950-51 1955-5~ 
Unit 

Rated Produc-_ Rated Produc-
Capacity tion Capacity tion 

(4) Bicycles . · Numbers '000 120 99 530 530 

(5) Cement . · Tons '000 3,194 2,692 5,016 4,550 

(6) Electric Transformers · KVA '000 370 179 485 450 

(7) Fertilizer: 
(,) Ammonium sulphate · Tons 78,670 46,528 131,270 120,000 

(i.) Superphosphate • · Tons 123>460 55,089 192,855 164,000 

(8) Glass Industry : 
Sheet glass · Tons 11,700 5,850 52,200 26,000 

(9) Heavy Chemicals: 
(.) Caustic soda · Tons '000 19 II 37 33 

(II) Soda ash . · Tons '000 54 45 86 78 

(ill) Sulphuric acid • · Tons '000 150 99 213 192 

(10) Iron and Steel : 
(I) Pig iron · Tons '000 1,850 1,572 2,700 1,950 

(n) Steel (main producers) Tons '000 975 cyJ6 1,550 1,280 

(II) Paper and Board · Tons '000 137 114 198 188 

(12) Petroleum Rc.fining : 
(i) Liquid petroleum 

Gals. Million products · N. A. N. A. N. A. 403 
(ia) Bitumen . · Tons N.A. N. A. N. A. 37,500 

(13) Power Alcohol · Gals. Million 13 5 21 18 

(14) Locomotives . · Numbers 50 50 

(15) Rayon: 
(,) Rayon filamer.t . Lbs. Million 4 18 18 

(i.) Staple fibre Bales '000 28 28 

N.A.·Not available. 

26. The total capital investment necessary for industrial expansion in the private seCtor is 
estimated at Rs. 233 aores·. Some 80 per cent. of this investment would be in respect of 
capital goods and producer goods industries. The major ones among those are : iron and 
steel, which is estimated to take up about Rs. 43 crores ; petroleum refineries, which will 
involve an expenditure ofRs. 64 aores ; cement, estimated to cost Rs. 15' 4 crores ; aluminium, 
expected to take up Rs. 9 crores ; fertilizers, heavy ch~cals and power alcohol, estimated 
to cost about Rs. 12 crores. Additional electric power generation in the private sector will 
involve an expenditure ofRs. 16~crores:in the five year period. In the consumer goods-indus
tries, although the emphasis is mainly on achieving increases in production through fuller 
utilisation of capacity already established, considerable investment is envisaged in certain new 

• This is exclusive of the esumated expendIture of Rs. ISO acres on replacement and moJemisatio>D, 
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li h as rayon paper and drugs and pharmaceuticals. In the programme for the textile 
nessuc , oU •• ldd Th 

industry, moderate .expansion of capacity for y~rn, both ~otton and wo en~ IS mc u e . e 
development programme for vegetable oils relates maInly to the establishment of solvent 
extraction plants and the crushing of cotton seed. 

27. In the formulation and assessment of the programmes in the private sector, it is neces
sary to keep in mind the fact that in an economy which is not completely centralised, govern
ment can influence but not determine the actual course of investment. Nevertheless, the 
programmes of development as now presented are in the nature of best judgments as to what 
is feasible and desirable. The Commission has worked out these programmes in close 
consultation with representatives of the industries concerned and of the Central Ministries as 
also with independent experts and technicians, and has tried to assess carefully the need and 
scope for expansion in various field~ in conformity with the order of priorities set out in earlier 
paragraphs. The tesults of this detailed ·examination which covers 42 organised industries 
are being published separately in a special volume devoted to this subject. The field of 
industry covers a wide variety of undertakings with large differences in financial resources, 
organisational set-up, scale of operations and background of experience. In many cases, the 
data necessary for arriving at an appropriate judgment of needs and possibilities are not 
satisfactory, and in some cases, the full facts regarding even the present positiol) of the industry 
cannot easily be ascertained. Nevertheless, it has been possible in that volume to survey briefly 
the growth and present position of the major industries in the country and to work out broadly 
the lines along which expansions in these may be expected to take place in the five year period. 
The industries thus studied cover between them about 80 per cent. of the investment in the 
llll'ge and medium scale industries in the country. The studies brought together in that 
volume may have certain lacunae but it is hoped that those will be made good in the near 
future. In this connection we. may point out that with the coming into force of the registration 
and licensing procedures laid down under the Industries (Development & Regulation) Act, 
a mass of valuable information pertaining to scheduled industries will become available and it is 
necessary that arrangements be made for systematic and expeditious analysiS of the same. 

I 

28. We should like in this connection to mention the limitations of the estimates regarding 
annual rated capacity and of the level of demand presented in the volume outlining the 
programmes of development in the 42 industries studied. Rated capacity is a complex technical 
concept which should take into accoldnt the design of the plant, the number of shifts per day 
in the case of plants adopting batch or discontinuous processes and the number of working days 
per annum. Rated capacity has also to take into account the balance between the different 
sections in a given unit, the age of the plant and its condition. There have been no expert 
technical surveys of rated capacity in various lines so that estimates of the divergence between 
rated c.apacity ~nd ac~al production have to be used with caution. In view of the importance 
of ~ more p:e:~e assessment of the existing position and fu~e possibilities.in this regard, it is 
desrrable to lnltlate survey~ of rated capacity through competent and unbiased personnel. The 
limitations in regard to the estimates of demand arise from the difficulty of assessing ~ith 
reasonable certainty the requirements of consumption in various lines, particularly where there 
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is uncertainty about the availability of competing commodities. Estimates of demand over a 
period of years can only be approximations stating broadly the requirements that might be 
expected to develop on the assuml?tion that relative prices do not change violently. It is also 
to be borne in mind that given the requirements of consumption for a particular product, the 
extent to which it will be met from imports can be indicated only roughly. Estimates of. 
current and future consumption have been taken wherever possible from the reportS of the 
Tariff Board, and official publications have been relied upon for estimating imports. In 
several cases, however, imports of commodities like sulpha compounds, penicillin, D.D.T. 
and several engineering products are hot shown separately in the official publications, and in 
some cases since figures are stated in terms o! value it was difficult to get an idea of the 
categories and quantities imported. The demands of a planned economy will necessitate conti
nuous improvement in the compilation of industrial statistics, and it will be necessary to ensure 
that regular data are available on a comprehensive basis and with th~ minimum time lag. 
Official data cannot, however, be adequate for all purposes, and certain types of data can only 
be compiled accurately by associations of commerce and industry in the country. Such 
associations play in countries like the U.K. a very useful role and it is customary for them not 
only to maintain such data up-to-date on the basis of information received regularly from 
members, but also to present from time to time a pictUre of the conditions prevailing in the 
business sector. The possibility of sfmilar developments in this country deserves consideration 
by the various Chambers of Commerce and other associations of business and industry 
in this country. 

INDUSTRIAL DEVELOPMENT, 1951-56: RESUME 

29. An examination or-the pattern of investment in industries in the public and private 
sectors during the period of the Plan shows that about 2~ per cent. of the total is to go into the 
metallurgical industry (iron and steel and aluminium) ; 20 per cent. into petroleum refining ; 
16 per cent. into engineering industries and 8 per cent. into the manufacture of heavy 
chemicals, fertilizers and pharmaceuticals. Relatively sInaller investments are envisaged in other 
industries, the textile industries (cotton, jute, rayon and wool) accounting for about 6 per cent., 
cement for about S per cent., and paper, board and newsprint for about 4 per cent. As a 
result of these developments, appreciable increases in the production of producer and interme
diate goods would be' achieved. The considerable gap between actual production and 
annual rated capacity in 1955-56 in certain lines that is shown in the summary table in paragrapb 
25 above is explained by the fact that the expansion schemes of those industries would be 
completed, somewhat after the completion of the period of the Plan and will not make a full 
contribution to production during 1955-56. The expansion of the iron and steel industry 
extending over a period of 5-6 years will be in an intermediate stage by 1955-56 and in the case 
of the aluminium industry, the manufactUring l'rogramme is divided into two definite stages, 
N., electrolytic reduction of alumina into metal and manufactUre of alumina from bauxite. 
The former is expected to be comple~ed towards the end of 1955 so as to keep step with the 
programme for the supply of power from the Hirakud power system which will commence 
operations at the same time. The second phase of the aluminium expansion scheme would be 
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-. h b t erl'od Until then the manufacture of aluminium at Hirakud completed m t e su sequen p., . . 

b d . rt d alumina Investments in petrolt!lUIl refinerIes will probably show 
would be ase on unpo e· • .• . 
full results in 1956-57 or the subsequent year. In the case of eng~neermg mdustnes manufac-

. d d 'tal goods the Plan provjdes for a progressIve changeover from assemb-turmg pro ucer an capl , . ' ... 
uf: . p ogrammes comprising within them the productIon of functIonal "ling to man actuflng r • 

and other components of the commodities involved. The production of major producer and 

capital goods are expected to register increases as shown under :-

J. Heavy Chemic.:lls . . . . 
(Sulphuric acid, caustic soda and soda ash) 

2. Fertilizers . . . . . . . 
(Ammonium sulphate and superphosphate) 

3. Iron and Steel. . . : 
(a) Pig iron (available for fO\1ndanes) 
(b} Steel . 

4. Aluminium 
5, Cement . 
6, Locomotiv~s 

7. Diesel Engines' . 
8. Power-driven Pumps 

9. Carding Engines . . 
100 Spinning Rmg-frames . 
u. Plain, semi and automatic Looms 

Tons '000 

Tons '000 

Tons '000 
Tons '000 
Tons '000 
Tons '000 
Numb~rs 

Numbers '000 
Numbers '000 

Numbers 
Numbers 
Numbers 

310'0 
394'0 

8'3 
2,108'0 

150 
(Plus 50 boilers) 

44'5 
45 0 7 to 

5°'7 
"500 

440 
4,100 

30 • In respect of consumer goods, substantial increases in production are expected in 
cloth, sugar, paper and paper board, soap and sheet glass. Production of cloth is scheduled to 
rise by 1,872 million yards, of sugar by 340,000 tons, 6f salt by 429,000 tons, of paper and paper 
board by 86,000 tons, and of sheet glass by 20,150 tons over the level of 1950-51. The output 
of vegetable oils, which are an important constituent of a balanced diet, is to increase by about 
182,000 tons. Considerable increases in production are expected in respect of durable 
consumer goods like bicycles and sewing machines. Larger supplies of anti-malarials (benzene 
hexachloride and D.D.T.), antibiotics (penicillin, aureomycine, etc.) and other synthetic 
drugs (sulpha compounds, anti-T.R. drugs) from domestic sources will assist considerably the 
campaign against disease and the protection of health in the country. These developments in 
the pharmaceutical field together with the programmes for the manufacture of dyestuffs in the 
country which has been referred to in the Development Plan for Drugs and Pharmaceutical 
Industries will pave the way for the early establishment of coal-tar distillation and the synthetic 
organic chemicals industry. 

PROGRESS IN THE ACHIEVEMENT OF TARGETS 
\ 

3I. In the course of the last 18 months there has been a general inc;rease in industrial 
production as a result of: (a) the coming into operation of new industrial units which were under 
construction or in t~e early stages of production at the commencement of the period of the 
Plan, (~) the ~eneficlal. effects o~ replacements of pl~t and machinery carried out by some 
of the mdustrIal establishments m the post-war penod, (c) fuller utilisation of the installed 
capacity of some industries owing to raw materials becoming more available~ (d) improvements 
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ia. the application 'of import policies and their administration, arid (e) improvement in the 
transport facilities provided by the railways. A statement showing the total additional capacity 
and production envisaged by the end Qf the period of the Plan together with the achievement 
of some of the industries in 195i-52 is given as Appendix III. This statement shows that the 
increase in capacity registered in 1951-52 in the more important industries when expressed 
as a percentage of the total expansion envisaged walj( cement 30 per cent. ; spindleage for 
yarn 46 per cent .. ; nitrogenous fertilizers 87 per cent. ; phosphatic fertilizers 60 per cent. ; 
sulphuric acid 20 per cent; ; caustic soda 20 per cent. It must, however, be pointed out 
that in the important basic industries visualised in the Plan like iron and steel, petroleum 
refining, aluminium production, the investments so far made have been negligible when 
compared with the investments to be made in future years. As regards the actual proquction in 
different sectors, the outpurofyarn and cloth by mills has shown a substantial increase particu
larly in the last six months and at the current rate of monthly production, the production 
of cloth by mills might nearly touch the target recommended in the Plan, viz., 4,700 million 
yards. On the other hand, there has been no progress in the handloom sector, which 
emphasises the need for concentrating attention in coming years on measures which would 
enable this important sector of the textile industry to achieve its production target. Increases 
in production have also been recorded by the sugar, power alcohol, cement, paper, rayon, 
plywood and some of the engineering industries. On the other hand, in the manufacture of 
sulphuric acid, electric cables and wires andA.C.S.R. conductors, there has been no appreciable 
progress owing to difficulties in procuring'raw materials and their high prices. It is expected 
that, broadly speaking, the upward trend in production will be maintained in 1952-53 since a 
large number of industrial projects included in the Plan are expected to be completed and to go 
into production during the year. Special efforts are necessary for assisting industries 
manufacturing sheet glass, diesel engines, etc., which have recorded a decline in production 
in the six months ending September 1952, on account of accumulation of stocks in the 
country. 

CONTROLS AND INCENTIVES FOR DEVELOPMENT 

32. The fulfilment of the targets set forth above will depend, in the main, on the ability of 
the private sector to implement the programmes scheduled. A major factor relevant in this 
'context is the availability of finance. The competing demands on the limited savings available 
in the country are so large that a major objective of policy during the period of the Plan must 
be to canalise the available capital into lines which have been accorded high priority. It is 
necessary for this purpose to control capital issues as also to regulate the uses to which the 
accumulated funds with industry are put. Control over capital issues has been in operation 
for several years, but it has played so far a somewhat negative role.. The Plan now provides a 
scheme of priorities and a set of programmes which will make it possible to operate this control 
with a clearer perspective. With the enactment of the Industries (Development and Regula
tion) Act the establishment of new industrial units as well as the substantial additions to 
existing ones will require Government's permission. It will thus be possible to regulate the 
investment of available capital Whether it flows through new capital issues or is found out of 
reserve funds. However, while a system of controls is effective for preventing what might be 
considered unde.: given conditions undesirable or less desirable uses of the resources available, 
by itself it might not ensure the flow of capital into more preferred lines. To secure this result, 
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a system of specific incentives might .become necessary. For i.nstanc7, in. the case of. projects 
involving heavy capital investment and the use of new technIques, It nught be deSIrable to 
extend, after preliminary examination by the Tariff C.,2mmission, an advance assurance of 
protection. For the development of industries consuming minerals or of industries based on 
forest produce, long-term leases might be granted. ' Certain new industries might require 
the supply of power at concessional rates and others might need special Government assistance 
for securing the technical know-how through international organisations. Capital goods and 
certain raw materials might be allowed to be imported duty free or at concessional rates. 
In other words, there are various fiscal and other incentives which can be given by the 
Government for promoting industrial development along particular lines and these have to 
be used \Yith judgment according.to the requirements of each case. 

FINANCIAL REQUIREMENTS AND SOURCES 

33· The total investment necessary for financing the expansion plan in the public and the 
private sectors is estimated at Rs. 327 crores, Rs. 94 crores for the public sector and Rs. 233 
crores for the private sector. In addition, the expenditure on replacement of plant and 
machinery and modernisation in the various industries which have a large backlog of arrears of 
depreciation to make up may amount to about Rs. 150 crores* during the five year period. 
The aggregate requirements by way of finance for fixed capital thus work out at Rs. 477 crores. 
The industries would also require over the period of the Plan a considerable sum by way of 
working capital and for covering current depreciation. Rough estimates of the orders of 
magnitude involved and the sources of finance are given below :_ 

Estimated Requirements and Sources of Finance of Industries, 1951-5A5 

Rs. crores 
(.) Investment in the public sector 

(ii) Investment in the priva.te 
sector on expansion, modern
isation and replacement . 

(ii.) Investment in working 
capital .. 

(iv) Current depreciation 
expenditure not covered by 
normal income-tax allowances. 

TOTAL 

·Th·· nl 

94 

150 

80 

(i) Resources of the public sector 
invested directly. • • 

(ii) Foreign investment . . 
(ii.) ~esources of domestic privat~ 
,·Ind~stry. • • • . 

(a) Savmgs of corporate enterprises 
in the industrial sector • • 

(b) New issues . . . . 
(c) Assist~ce f~om 'the public sector 
(d) IndustrIal Fmance Corporations. 
(e) Refunds of Excess Profits Tax 

deposits. • . 
(J) Banks and other sources of' short: 

term finance . '. . . 
TOTAL 

Rs. crores 

74 
100 

533 

200t 
90 
5 

20 

60 

158 

~s IS 0 Y a rough estimate based on certain preliminary stud d ak • 
as we are aware. ~o Sfstemtic enquiry has been undertaken so far in re (~~dn ert en In the ~om.missjon. So far 
ment and modernisation. Only In regard to the Indian Textile Industr g th to the ,!eeds of the Industry for replace
sation has been examined by the Worklng Party for the Cotton Textl~ I d ques Ion ofr!!placement and modern!
resources and the high cost of machinery and capital goods. it might not be ~0~ss1?c;' .I~ View of. the limitation of 
make up all the arrears of replacement and to carry through modernisation to thl fe UwJt n the perIod of the Plan to 

tEx 1 d • '. e u extent. 
c U CiS prOVISion for current depreaat10n covered by normal income-tax allowances. 
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34- The overall requirements for finance, it "ill be seen, thus amount to about Rs. 707 
crores. The investment in the public sector i.e., Rs. 94 crores will be met out of its own 
resources supplemented by a measure of foreign investment and domestic private resources. 
The estimated foreign investment in industries is placed tentatively at Rs. 100 crores. In 
the private sector, the profits of corporate enterprises engaged in industries assessed to 
income-tax in t95O-51 were about Rs. 98 crores. Of this, after allowing for tax and dividend 
payments, about Rs. 34 crores is estimated tq have been ploughed back. With the greater 
availabilities of raw materials and the higher level of production envisaged in the Plan, the 
undistributed profits of corporate enterprises are likely to go up. For the five year period, these 
savings have been estimated at Rs. 200 crores. Agreed price increases in selected lines and 

• 
restraint in dividend policies are essential elements in this programme of financing. The 
savings of corporate enterprises will be supplemented' by new issues of the order of Rs. 90 
crores, loans from the Government and from Industrial Finance Corporations to the extent 
of about Rs. 2S crores, and refunds of e.xcess profits tax deposits of the order ofRs. 60 crores. 

35. According to the Census of l\ianufactures, the working capital employed in 29 groups 
of industries in 1949-50 was about Rs. 280 crores Making allowance for the industries not 
covered by the Census, the total working capital employed in industries is likely to have been 
of the order of Rs. 370 crores. Roughly, 40 per cent. of this was financed by scheduled bank 
advances. In the period of the Plan, the working capital requirements may be assumed to go 
up in about the same proportion as output. On this basis, additional working capital require
ments by the end of the Plan have been roughly placed at Rs. 150 crores per annum. These 
may be expected \0 'be financed largely from banks and other sources such as private deposits 
on which industry has been relying. 

36. The above estimates, it must be emphasized, are in the nature of approximations for 
illustrating in broad outline the pattern of finance we visualise in the industrial sector. Within 
the larger framework of increases in national income and savings visualised in the Plan, the 
targets indicated by these estimates are capable of achievement. In practice, the aVailability 
of finance from time to time as well as the precise amounts required for items like working 
capital is subject to a variety of influences like trends in foreign trade, the mobility of funds 
within the money markets, the degree of activity in the speculative markets, and other factors 
which affect relative prices and the flow of funds. The adjustments necessary on this account 
are part of the wider problem of financial policy and management. 

FOREIGN CAPITAL 

37. In securing rapid industrial development !lIlder present conditions, foreign capital 
has an important parno play. A free flow of foreign capital should be welcome because it will 
ensure the supply of capital goods and of technical know-how The Government's policy in 
this regard gives the follo\\ing ass.Yf3Ilces to foreign capital :- -

(a) there -will be no discrimination between foreign and Indian undenakings in the 
application of general industrial policy ) 
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(b) reasonable facilities will be giv~n :or the remittanc: .of profits and repatriation of 
capital, consistendy with the foreign exchange position of the country, and 

(c) in the event of nationalisation fair and equitable compensation would be paid. 

38. The availability of external capital is at present limited by the heavy demand of 
resources for domestic investment in surplus countries. There is also a tendency for investible 
funds to flow into certain limited regions and into extractive industries rather than into indus
tries producing goods for local consumption. It has been estimated, for instance, that of the 
total flow of private capital from the United States in 1947-49 about 78 per cent. went to under
developed countries but 90 per cent. of this was directed to.inve~tment in extractive industries 
working for export to the advanced industrial countries. The rate of return to capital in some 
of the industrially advanced countries is higher than that obtainable in India. In view of all 
these considerations, it is of the highest importance to ensure to the foreign investor the pros
pects of a fairly good return and the certainty of fair and equitable treatment. The conditions 
which should govern the investment of foreign capital in the country were stated in the Draft 
Outline Report and we should like to reiterate them here. Qn view of the fact that the invest
ment of foreign capital necessitates the utilisation of indigenous resources and also that the best 
use of foreign capital is as a catalytic agent for drawing forth larger resources for domestic invest
ment, it is desirable that such investment should be channelled into fields of high priority. ((The 
broad principle.to.be followed is that forei~ investment should be permitted in spheres ~ere 
new lines of production are to be developed or where special types of experience and technical 
skill are required or where the volume of domestic production is small in relation to demand 
and there is no reasonable expectation that the indigenous industry can expand at a sufficiently 
rapid pace. ) The system of joint enterprises under which a number of foreign concerns have 
established' new industries in the countI¥ in collaboration with Indian industrialists appears to 
be suitable for securing the employment of equity capital. Agreements for such joint partici
pation between foreign and Indian concerns should be subject to the approval of the Govern
ment. The share of national capital in joint enterprises, the facilities for the training of 
Indians, the disclosure of patented processes to Indian associates, etc., are matters which have 
to be decided with due regard to/the facts of each particular Case. 

39· The flow of equity capital from abroad has great advantages but it will also be neces~ 
sary" at the same time to obtain fixed interest capital through official or quasi-official institutions 
such as the International Bank for Reconstruction and Development' and the Export-Import 

.. Bank in the United States. The international Bank was recently invited to consider the 
financing of specific industrial schemes of high -priority requiring a large amount of foreign 
ex~hange for pur, chasIng machinery and equipment, and it is to be hoped that suitable 
assistance from the Bank will be forthcoming. 

At>DlTH?NAL DEMANDS FOR RAw MATERIALS, FUEL AND POWER 

40 • Agricultural raw materials-The Plan of industrial development will create additional 
deman~s for raw materials. For example, the consumption of cotton in th~textile industry 
would lncrease from 3' S million bal~ to 4' 9 million bales; of jute from 4' 4S million bales 
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to 7 million bales ; of oilseeds other than cotton seed (expressed as kernel) from about 3 0 1 

million tons to about 3' 37 million tons ; of sugarcane from about II' 4 million tons to 15 0 5 
million tons. Expansion of production of 'paper and newsprint would increase the consump
tion of cellulosic raw materials from forests by about 80 per cent. Similarly, the production 
of matches and plywood would raise the requirements of timber in these industries by 21 per 
cent. and 79' 5 per cent. respectively. With the exception of cotton and jute, the demand for 
which would continue to be met partly by imports, despite the expansion of their production 
during the period of the Plan, other raw materials would be made available from domestic sources 
of supply. The plans for the timber industries also visualise the exploitation of forests in the 
Andaman Islands .. 

41. Minerals-The principal minerals whose consumption is expected to increase as a -result of industrial expansion are: limestone, gypsum, iron ore, glass sand, china clay, 
ilmenite, monozite sands, rock phosphate, sulphur and crude petroleum. By 1955-56, the 
consumption of the principal minerals is estimated to register the following order of increases : 
iron ore 50 per cent.; limestone 67 per cent.; gypsum 797 per cent.; sulphur (imported) 93 
per cent.; rock phosphate (imported) 209 per cent.; glas') and other kinds of sand 70 per cent.; 
and bauxite 130 per cent. Consumption of crude petroleum will rise by 107 million tons. 

42. By-products and waste products-Trends of industrialisation in the advanced countries 
have shown that there is considerable scope for the realisation of lower costs in industry 
through diversification of production and utilisation of by-products and waste products. 
Ordinarily this phase in industrial 'development is reached in a country's economic progress 
after a certain quanrum of industrialisation is achieved as -a result ~of which by-products and 
waste products are thrown out in industrial operations. With the perfection of newer processes 
and techniques, outlets have been found for converting waste into wealth. In the industrial 
plan will be found proposals which make a beginning ,v"ith measUres for utilisation of such 
resources, the most important of which are : 

(I) increased production of power alcohol from molasses, 

(2) production of cilcium lactate from molasses, 

(3) utilisation of calcium carbonate sludge from the Sindri fertilizer factory and the blast 
furnace slags of the iron industry-for the manufaCture of cement, 

(4) :ncreased utilisation of bagasse in board making and for paper manufacture from 
mixtures of bagasse pulp with other types of pulps, 

(5) solvent extraction of oil cakes for recovery of r~idual oils present in them" 

(6) increased utilisation of spent lyes -from soap factories for the manufacture of 
glycerine, an", 

(7) recovery of sulphur dioxide from waste gasses at the Indian Copper Corporation, 
. Ghatsilao 
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F I ( l)..:-The consumption of coal in the country was of the order of 30 million 
43. ue eoa . . f his ~ 

tons in 1949 and 1950 , and industries accounted for about 10 million tons out 0 t tot. 
By I955-56, additional consumption in the industrial sector is expe~ed to be of the o~der ~f 
4 million tons on the basis of production targets. Coal has ~ot hitherto been use~ 10 this 
country as a raw material for chemical industries, an outlet WhlC~ has expande~ co,nslderably 
in countries where the Haber-Bosch process for ammonia synthesIs, hydrogenation of coal for 
producing synthetic petrol and manufacture of synthetic methanol have been extensiv~lY 
developed. The Sindri fertilizer factory will be the first to make use of coal as a raw matenal 
of chemical industry in the country. The estimated increases (in percentages) in consumption 
of coal over the 1950 -5 I level in some of the important industries are shown below :-

Iron and steel 
Cement . . . . 
Heavy chemicals and fertilizers 
Paper. 

20 to 25 per cent. 
80 per cent. 
450 per cent. 
IOO per cent. 

44. E:ectric power-Electric power would also assist in industrial development during 
the period of the Plan. With the implementation of the industrial programme, the consump
tion of electr.city would increase from an estimated figure of about 4,000 millio{l kW-hr in 
I950 to about 6,500 million kW-hr in I955-56. The more important projects which would 

be consumers of power in considerable bulk are as under ;-

Additional Power Requirements of MGJor Industrial Projecls by 1955-56 

(I) Mysore Iron & Steel Works, Bhadnrvati 
(2) Alummium smelter at Hlrakud. . 
(3) SCOB-IISCO expanSIOn, Burnpur, Hirapur 
(4) Smdri Ferultzer Factory, Smdri . 
(5) Petroleum refineries . 
(15) Rayon factories . 
(7) New iron and steel project 

kW 

50 ,000 
25,000 
35,000 
35.000 
13,500 ' 
10,000 
10,000 

45. The successful implementation of the industrial programme 'Will ,depend, to a great 
extent, on the adoption ofa liberal policy by the State Governments,in regar~ to lease of sources 
of supply of raw materials, such as, forests for bamboo, sabai grass, etc., and mineral dep_osits 
such as iron ore, limestone, manganese ore, etc. As regards timber for plywood, match 
and other industries, it is necessary to have a proper procedure of negotiated rates instead of the 
auction system as' at present, if these industries are to carry out their plans for additional output. 
Similarly, industries consuming large quantities of power involv~ heavy financial investments 
for their deYe10pment and unless the authorities in charge of power supply provide reasonable 
and firm rates and long range contracts for the supply of power, it would be difficult to facilitate 
the flow of investment into these industries. Timely decisions on these matters as well as 
the completion of power projects according to schedule are necessary for facilitating the 
programme of »n,Portant industries consuming large power. 
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REsEARCH INTO DEVELOPMENT OF NEW PROCESSES 

46. Development of industries through utilisation of local resources has to be planned on 
a long term basis. During the period of the Plan, attention has been concentrated on ach!eving 
industrial expansion by using well-established manufacturing processes although they might 
involve an increasing dependence on imported raw materials, primary as well as manufactured ; 
for instance, expansion of sulphuric acid industry would increase dependence on external 
supplies of sulphur. For facilitating industrial development by an increasing utilisation of 
dom!stic raw mlterials and by-projll::t3, it is necessary to have investigation and research 
into: 

(a) Processes for the production of substitute materials which can replace products whose 
manufacture is based on either imported materials or materials in short supply within the 
country. Investigations on the manufacture of dicalcium phosphate, kotka phosphate, 
and nitrophosphate in the field of fertilizers are cases in point. In this connection, research 
has also to be undertaken into various aspects of util!sation of these alternative materials such 
as field experiments on the efficacy Dfsuch fertilizers under different soil conditions. 

(b) Processes for production of the same material by using alternative raw materials and 
processes. Research investigations have been suggested into the possibility of production of 
caustic soda and sulphuric acid from sodium sulphate ; of sulphur from magnesium sul
phate and by bacterial processes ; of paper pulp and newsprint from b-agasse. 

47. Research has played a valuable part in the United States and Germany in the field of 
substitutes and synthetics, and it should be possible so to direct industrial development that the 
economy will increasingly draw upon domestic raw materials through the establishment of 
industries based on I?-ew techniques and processes. 

MEAsURES FOR INCREASING INDUSTRIAL PRODUCTIVITY 

48. In planning for industrial develoment, it is necessary to emphasise the need for a 
continuous improvemen~ in standards of productivity, that is, for securing the maximum of 
output for a given amount of resources. Productivity is a function of several variables such as 
the size of the plant, the quality of the raw material used, the efficiency of the technical 
processes employed, the quality of the labour force and the efficiency of the management in the 
matter of co-ordinating to the best advantage the various factors of production utilised. As 
productivity improves, it becomes possible for the country with the amount of resources at its 
disposal to step up production continuously and thereby to secure an improvement in living 
standards. This is the very essence of technical progress. Since productivity is the resultant 
of all the factors whiCh co-operate in production, it is not possible to allocate to each of these its 
specific share of responsibility for any gain or loss in productivity that might be observed. The 
customary measure of productivity is the amount oftota! production divided by the number of 
workers employed and judged in terms of this measure, industrial productivity in India has gone 
down substantially since 1939--by about 20 to 30 per cent.-in certain lines. This means that 
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th f duction per unit in terms of real resources has increased. The strain on machin-
e cost 0 pro 11 !_C.. d "._:c. 

ery and equipment during the war, the irregular supplie~ as ,;e as ~llerlOr an non-Wlllorm 
uality f raw materials, the setting up of a number of mefficlent uruts under pressure of war 
~e de;ands, and a measure of deterioration in the standards of management and of discipline 
among the workers-all these have contributed to this result. The subject of industrial produc
tivity lias received considerable atten~on in industrially ~dvanc.ed countri~ .in r:cent times 
and it is desirable that productivity studies are undertaken ill India along similar lines. The 
Development Councils to be established under the Industries (Development and Regulation) 
Act are expected to examine this problem and to recommend measures for increasing producti
vity in the industries within their purview. Simultaneously, efforts should be made to promote 
standardisation of raw materials, producer goods and finished goods, so as to secure for 
manufacturers as well as for consumers a guarantee of quality in terms of nati9nally accepted 
standards. A beginning in thiS direction has been made by the Indian Standards Institution 
in co-operation with industry and independent technical experts. The techniques of quality 
.::ontrol designed to bring about a reduction in the consumption of materials and an increase in 
operational efficiency should also be widely applIed in the industrial field. Finally, in this 
context, we should stress the need for industrial and scientific research. The Government 
has a part to play in this field and it is satisfactory that the activities of the Council of Scientific 
and Industrial Research have been expanding steadily to cover a wide field. A great deal must, 
however, depend on the interest and initiative which private inslustry shows in organising and 
promoting industrial research, not only from the point of view of increasing efficiency and reduc
ing costs in particular lines but in the interest of overall industrial advance. 

LOCATION OF INDUSTRIES 

49. Industrial development in India has so far been on an unplanned basis and it has been 
concentrated in a few select areas. Although there has been a trend towards wide dispersion 
of some industries like cotton textiles and cement, industrial development in some parts of 
the country has lagged behind~seriously. The excessive concentration of industries brings in 
its train certain economic and social disadvantages and a wider diffusion of industry is desirable 

from this larger point of view. Further, ifindustrial development in the country is to proceed 
rapidly and in a balanced manner, increasingly greater attention will have to be paid to the 
development of those States an~ regions whiCh have so far remamed backward. Under the 
Industries (Development and Regulation) Act, the Government has powers to regulate 
locations. The extent to which the pattern of industrial location in the country can be changed 

within a short period is undoubtedly limited. For any industrial undertaking to operate 
profitably, it musrhave easy access to raw materials, to labour, to power and to markets. 

The tendency f~r industries to concentrate around/certain areas where industrial development 

has already taken place is explained by the availability in those areas of a large number of 
'~external:' economies on account of the prior development of ancillary services and facilities 

~e b~g, tr:msport and communications. It 18 difficult, therefore, in the...initial stages to 
mduce pnvate mdustry to choose a new location where such facilities are inadequate. A 
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considerable proportion of the industrial development envisaged in this five year period is by 

way of expansions of existing industrial units. The question of the location of the new iron 
and steel pl;ant is at present under consideration. The generation of elec;tric power 
by the major multipurpose project; envisaged under the Plan will open out large possi

bilities of industrial'development in Punjab, Bihar and Orissa. There are large potentialities 
of industrial development in several other States, and it is desirable in order to secure a balanced 

regional development in the country, to give increasing preference to such areas in the 

matter of location of new industrial undertakings. 

INDUSTRL.L .MANAGEMENT 

So. For ensuring the industrial development 'Of the country on sound lines, it is necessary, 

in addition to the various measures sugg~sted in the course of this chapter, to make certain 
improvements in the present system of industrial management. A majority of the industries in 
the private sector are, at the present time, operated and managed through managing agents 

who are responsible for a large measure of the industrial development that has so far been 

achieved in the country. Though the managing agency system had certain advantages in the 
early days of industrial development, it has been subjected to severe criticism in recent years 

on account of widespread abuses having come to light in matters such as the purchase of raw 

materials, sale of finished products and inter-locking of financial transactions. Also a number 

of managing agency firms have failed to make improvements in their administrative set-up, 

factory management, purchases and sales organisation, system of accounting, etc. 

51. The system is one of the matters which has received consideration from the Company 
Law Committee. They think that it can still play a useful role in present circumstances 

provided that measures are adopted to eradicate the evils mentio~ed above. They have 
made various recommendations in this regard as well as regarding other matters affecting 

the revision of the India Companies Act. These recommendations are at present under 

Government's consideration, but we think tlJt they should be generally acceptable. Industrial 
management in a planned economy has to satiSfy more rigorous steps than under conditions of 
unregulated private enterprise. In the last analysis, the responsibility of management is not 

merely to the shareholders but also to the public at large. It seems desirable that the Central 
Government should set ul! at once an agency for ensuring a better ad~jnistration of the 

company Jaw as well as for the discharge of other related fimctions. The question whether 

this agency should be a statutory body might be considered after it has fum:tioned for some 
time. It is hoped that with the reform in the company law su&:,~ed by the Committee and 
with the establishment of the agency mentioned above, industrial management will conform 

more and more to the standards of a profession or a service, playing its legitimate part in the 
fostering of industrial development. 



r. Central Governmenl 

I. Iron & Steel Project 

2. Shipbuilding • 

3. Mlchine Tool Factory 

4. Smdri Fertiliser Fac
tory. 

5. Cnlttaranjan Loco
motive Factory. 

6. Railway Coach Fac
tory. 

7. Penicillin Factory 

8. National Instruments 
Factory. 

9. Indian Telephone In
tries. 

10. Hindustan Cables 
Ltd. 

II. MandiSalt Works. 

12. Rare Earth Factory • 

13. D.D.T. Factory 

14- Existing Salt Works 

IS. Housing Factory 

16. Other Projects§ 

TOTAL 

• 

• 
• 

Investment 
up to 1St 
Apru 
1951 

(Rs.lakhs) 

1.5°'0· 

... 
4'4 

0·3 

3'7 

93'7 

N.A. 

tHE FIRSt FJYE Y!lAR PLAN 

Investment during 1951-56 

1951-52 1952-53 1951-56 
(Total for 

S years) 
(Rs.lakhs) (Rs.laklls) (Rs.lalUbs) 

6'5 

17'7 

J4'5 

23'1 

N.A. 

... 
4'3 

N.A. 

5°'0 

1.20'0 

60'0 

33'0 

10'0 

N.A. 

N.A. 

30,00'0 

2,06 {. •• 

J,82'0 

1,00'0 

54'0 

50'0 

u·s 

• Represents the investment by the Central Government only. 
·-Including Ra. 57' 0 lills from 'Wllo andUNIolU' 
t Investment up to the end of 1951. 
: IncIuding350,000 U.S.doUarsfrom WHoano UNICEF. 

Year of 
completion 

of the 
project 

1957-58 

1956-57 

1953-54 

Oct. 1951 

Manufactule 
has 
started. 

1955 

1954 

Production 
has 
started. 

Assembly 
has 
started 

1953-54 

1954 

,June 1952 

APPENDiX 
Indusm'al Projects iaa 

New or additional 
capacIty 

(per annum) by 
1955-56 

350,000 tons of pig 
iron by 1955-56. 

50,000 DWT. 

1,600 units. 

350,cco tOM of 
ammonium sul-
phate. 

100 loee motIves. 

SO units. 

4· g lnllhon mega units. 

Additional RI.64·4 
lakhs worth of 
ins t rumen ts. 

Rs. 2,CO 181..118 \\( Ilh 
oftelephones and other 
arucles. 

Rs. 1.00 IaUu worth 
of cables. 

61,000 tons of salt. 

800 tons ofrare earth 
compounds and 202 
tons of thonum 
compounds In 
terms of thorium 
nitrate. 

700 tons • 1954 

1955-56 About 368,oco tons 
of salt. 

1952-53 

1955-56 

... 

... 

I IncIuding,inter:alla, Nasik Printing Press, Silver Refinery and New Mint (Alipore). 
N.A.-Not available. 
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1 
ehe Public Sector 

Investment 
Investment during 19SI-S6 

Year of New or addltlcuJ . upto ISt completion capaci ty (per annum) 
Projects April 19SI-Sz 19SZ-S3 19SI-S6 otthe t.y 19S5-56 

19S1 (Total for project 

(Rs.lakhs) 
S years) 

(Ra.lakhs) (Rs.lakhs) (Rs.lakhs) 

II. State Government 

I. Mysore Iron & Steel z~I6'0 4°'0 I,ZS'O z.83·0 19S4-SS Additional 60,000 
Works. tODS of finished 

steel. 

z. U.P. Govt. Cement I,SZ' 8 6S'0 I,Z4'6 z,30 'S 1953-54 ZOO,OOO toDS. 
Factory. 

3. NEPA Mills z.z4'9 91'4 8z'0 z.oo'o 1954 30,000 tons of news-
pnnt (300 workmg 
days). 

4. Smilk Ltd.· . 
3.

SI
•
O

} 
zoo'o 1953-54 16' 5 million yds. of 

art silk (330 work-
6S'6f 90'of mg days). 

s. Sirpur Paper MUls z,03'o 60'0 19S3-S4 AddmonaI8.oootoDS. 

6. U. P. Precision Instru- 14'1 9'S 1'3 SO·Z ~pansion u,ooo water meters 
ments Factory. & 300 mIcroscopes, 

7, Bihar Govt. Superphos- 1'3 11'1 4°'0 41'1 1953-54 16,500 toDS of super-
phate Factory , phosphate (330 

workmg days). 

S, Other Projects N • .&, N,'&, N • .&, 65'0: I955-S6 

TOTAL , II.93· 1 z,83'S 4,68'9 II.Z9·S 

GRAND TOTAL 44.70: 6 14,71'0 17,74'9 93,Sz'9 

-----
• Provision in the Hyderabad State Plan for this project amounts to Rs, SS· 70 lalls . 
t Includes expenwture on Singaranl Collieries Ltd. 
: Including Ra. 40' 0 lakhs for the DDT Factory in the Bombay State Plan, 

N • .&.-Not available. 
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APPENDIX. 

Expansion Programme 

Capital 

Industry Unit 

19so-S1 1955-56 Invest-___ "----..... , r------~~ ... -----'-'\ meat 
~ated Pro- Rated Pro- during 
Capa- duction Capa- duction J951-56 

city city (Rs.lakhs) 

I. Agricultural Machin-
ery ; 
(.) Pumps (power-driven _' 

33,460 34,310 69,400 80,000 1 centrlfugal). • Numbers to 1,20 
85,000 

(ii) Diesel engines " 
6,320 5,S40 39,72 5 50,000 J 

2. Alummium • Tons 4,000 3,677 20,000 12,000 9,00 (1) 

3. Automobile (manufac-
turmg only) ('I) . Numbers 30,000 4,077 30,000 30,000 3,00 

4. Ball & Roller Bearing Numbers '000 600 87 1,200 1,200 S,2S· 

S. Battery, Dry Cell ., " 
285,000 136,500 310,000 320,000 

6. Battery, Storage " " 446 200 538 400 

7. Bicycle u " 
120 101 530 530 ... 

8. Cement . Tons '000 3,194 2~692(S) 5,016 4,515 15,40 

9. Cotton Textile ; . • ( 

(i) Yam' Lbs. million 1,669 1,179 1,722 I~O } 

(ii) Cloth (~ll-made) Yds. " 4,744 - 3,718- 4,779 ~ 4,700 9,00 

(iii) Cloth (hand-100m) ,. " 
3,000 (C) 810 3,000 1,700 

10. Electric Cable & Wire 

A.C.S.R. Cables . Tons 2,500 1,674 5,000 5,000 

II. Electric Fan . Numbers' 000 288 194 360 320 to 350 

*Capital investment also covers the other light engineering industries listed under Serial Nos. 5"'7. 10-14. 17. 19. 
3I & 34. 

(1) Covers only 'w'lat is expecteJ to be spent during the period of the Plan. 
(') Based on the programme of the two existing manufaoturers. 
<8> The actual production includes the output of the factory in the public sector. 
l') The rated capacity of handlooms is based on the number of handlooms in existence at present and avail

bility of yarn at the rate of 20 lbs. per month. 
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II 

in lhe PTlvate Sector 

Capital 
1950-51 1955-56 Invest-

Industry Unit 
r·---A

--.... "'\ ,I"" __ --JA .... ___ ...... ment 
Rated Pro- Rated Prod- during 
Capa- duction Capa- duction 1951-56 

CIty CIty (Rs. lakhs) 

12. Electric Lamp : 

(i) G.S.L.lamps • Numbers'ooo 23,000 32,000 30,000 

16,000 (ia) Miniature lamps • 

i3. Electric Motor HP. '000 

14. Electric Transformer KVA '000 

15. Feruliser : 

ea) Ammoni~ sulphate Tons 

(u) Super-phosphate • Tons 

16. Glass & Glassware : 

(I) Sheet glass. • Tons 

(i.) Blownware & 
pr~sedware. • Tons 

(ii.) Bangles •• Tons 

17. Grinding Wheel 

18. He~vy Chemical: 

el) Sulphuric acid 

(ii) Soda ash 

(m) Caustic soda 

• Tons 

• Tons '000 

• Tons '000 

• Tons '000 

370 

78,670 

123J460 

II,700 

201,550 

54 

19 

19. Hurricane Lantem. Numbers '000 4,260 

20. Iron & Steel : 
(i) Pig iron • Tons '000 

(i.) Finished steel , 
(main producers only) Tons '000 

1,85Q 

975 

(I) Including the output of the Mysore.!ron
A
& Steel Works. 

99 

179 

86,000 

16,000 

231 

99 

45 

II 

320 

450 

131,270 120,000 } 

192 ,855 1~4·ooo 
2,10 

52,200 26,000 1 
237,800 137,500 to ~ 2,20 

142,500 j 
35,000 16,000 

840 750 to 800 

2 13 

86 

37 

6,000 

2,700(1) 
43,00 

1,550(1) 

el) The rated capacity will be achieved when the expansion projects ar: completed i. Coo by J957-S8. 
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Industry Unit 

21. Jute Manufactures. Tons' 000 

22. Machine Tool 
(graded) . . Numbers, 

23. Match 

24. Pamts & Varnish 
(organised indus
try only) : 

• Gross 
}Joxes"o60 

(,) Ready-mixed paint, 
vamish, etc.. . Tons '000 

(Ii) Pigment (tit-
anium di--uxide). Tons 

(m) Nitrocellulose 
lacquets. Gals '0<:)0 

(IV) Aluminium paste 
and powder . Tons 

25, Paper and Boatd I 
(,) Paper and paper 

Iboard '. • Tons '000 

(ti) Sttawboard and 
other boards . Tons '000 

26. Petroleum Refining 
(m tetms of irtput 
of crude 011) • Tons '000 
(,) Liquid petroleum 

products. . Gals. million 

(i,) Bitumen • Tons 

27 hharmacel.1tica1s : V -(;) Benzene hexa-
chloride. . Tons 

(ii) Sulpha drugs. Lbs. '000 
(tii) Para-amino sali-

cylic acid . Tons 
(iv) Calcium lactate Tons 

I95O-51 
r . A... \ 

Rated Produc-
CapaCity tion 

1,200 

29 

137 

22 

250 

N.A. N.A. 

N.A. 

.,. 

APPENDl~ 

Expansion Programme 

1955-56 
.-_---A...,----., 

Rated Produc-
Capacity tion 

1,200 

1,800 

350 

750 

1,200 

60 1 
1,806 

300 

750 

Capital 
Invest
ment 

during 
1951-56 

(Rs. lakhs) 

20 

50 

50 

• 58 

188 } 

53 

2,000(8) 

N.A. 

N.A. 

500 
400 

48 
50 

500 1 400 
3,50 

48 J 
50 

(') The estimated figure relates to the calendar year 1950. 

(8) The rated capacity, will reach3'45 million tons, in termsofmputofcrudeoil. by 1956-57 when thetwo new refineries are expected to be m full productIon. . 

,') Exclusive of the existing cap~city. 
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II-contd. 

in the Private Sector 

Capital 
1950-51 1955-56 Inves:-

Unit r " ..., r " .. ~ ment 

R.ated Produc- Rated 
durmg 

Produc- 1951-56 
Capacity tion Capacity tion (Rs.lakrs) 

28. Plywoo~ : Tea-chest Sq.ff. 'OQO 

29. P9wer .c\lcohol ; 
(a) power alcoho~ 

(ia) Commercial sp4'it· 

30. Railway Rolling 
Stock: 

Gals, 
million. 
Gals, 
million 

13 

3 

N.A. 

4h94q 180,000 1001000 60 
to 190,000 

s 21 
120(10) 

N.A. 3 

N.A. (a) LQ~omotives Num~{s 50 plul 50 plus 1 
50 b JI1el s 50 boilers ~ 2,50 

(ii) Undcrf,rames Num.\>CfS 

31. RacUQ Rc;:ceiver· • Num\Jers 
'000 

32. Rayon (including 
cellulosic raw 
materials) : 

(i) Rayon filament . 

(n) Staple fibre 
(Iii) Cotton linter 

(iv) Chemical pulp 

33. Salt (1a) 

34. Sewing Machine 

35. Soap (including 
glycerin!.) : 

Lbs. 
miUJ01\. 
Bales '000 
Lbs. 
million 
Tons 

Tons '000 

Numbers 

N.A.. 

77 49 

4 1 

400 4to J 

18 

28 
5 

91,500 

350 

N 

2,186 

Soap Tons '000 106 280 200 

36. Sugar Tons '000 

-----.------------~----------
(10) IncJudes expenliture for creating facilities for petrol-alcohol mixture. 

(11) Construction will be just completed so that the actual pro hction is assU'l1:J to b: negligible. 

N A.. 

60 

10 

(U) Fi~ures r!hting to the rated capacity (i.e •• potential productiC'D caracity) and act.!al producti( D of H'I' In tl-c 
private 51!ctor have been estimated, except for the industry's total capacity of 4026 nulhon tons b~ I95!-S6 (kcJuding 
tile capacity in the public sector) which was estimated by the Salt Expert$ CQrnmittee. 

(Ia) Figure relates to the sugar season 1950-51. 

N-Ncgligible. 

N .... -N9l !lvaUibl~, 



4.$0 

Industry 

37. Tanning & Foot-
wear : 
Footwear 

38. Textile Machinery: 
(') Carding _engines 

(i.) Spinning ring 
frames. 

(iiI) Looms-plain, 
semi and auto-
matic. 

39. Vanaspati 

40. Vegetable Oil 

41. Woollen Manu-
factUres 

42. Other'Industries (16) 

THE FIRST FIVE YEAR PLAN 

APPENDIX II -concld. 

Expansion Programme in the Private Sector 

Unit 

Million pairs 

Numbers 

" 

" 

Tons '000 

Tons '000 

Lbs. '000 

Capital 
Investment 

1950-51 19S5-S6 during 
r----.A-- 1 r-----""A..--"""\ .... 1951-56 

Rated Production Rated Production 
Capacity Capacity (Rs.lakhs) 

85'0 91'0 60 

600 600 600 1 
396 260 800 700 ~ 1,50 

3,600 1,894 8,000 6,000 J 

333 IS3 389 300 50 

N.A. 1,118(14) N.A. 1,299 60 

20,150 18,000 20,150(15) 25,000 50 

38,00 

TOTAL 233,30 

(11) The production figure for vegetable oils, excluding coconut oil. relates to the year 1949-50. 
(15) Figures for rated capacity as weIJ as production do not take into accountthe installati()n of 30,cco spjndlu fN 

fine woollen yarn. 
(1') Including development of power generation in the private sector estlmatfd to cost Re. 16,co bUs, H " 

produce 176,000 K.W. by 1956. 
N.A.-Not available. 
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APPE.NDIX III 
Progress in the Implementation 0/ Development Plans 0/ Certain Major Industries 

1951-56 Progress during Actual Production 

In(fustry Unit 
1951-52 during April-

t .. A-
I S«:ptember 

Additional Additional Additional Additit'nal 
Capacity Production Capacity Producticn 

1951 1952 

I. Agricultural Machinery : 
Numbers (.) Pumps (power-driven 35,940 45,687 to 9,340 11,587 19,200 12,900 

centrifugal). 50,687 
(ii) Diesel engines · Numbers 330405 44.462 3.600 1,725 3,316 1,671 

2. Aluminium • - Tons 16,000 8,323 328 1,881 2,140 · 
3. Battery, dry ceU · Numbers 25 183 8 76'2 57'1 

millions 
4. Battery, storage · Numbers '000 93 200 93 1<1 114'3 77'7 

5. Bicycle • · Numben'ooo 410 429 19 42'7 96'7 

6. Cement · Numbers '000 2,026 2,108 596 596 1,580'3 1:,727'1 

7. Cotton Textile : 
(.") Yarn : Spindleage · Numbers '000 350 159 

or 
Capacity for yam · Lb&. million 53 461 24 156 658 727 

(i.") Mill cloth: Loomage Numbers '000 2 I 
or 

Capacity for cloth · Yds. million 35 982 24 408 2,086 2.364 

(ii.) Handloom Cloth • · Yds.milhon N,A. 890 N,A. 114 NA, N,A, 

B. Electric Transformer · KVA '000 115 241 23 99'8 97'9 

9:- Fertiliser : 
<~3 Ammonium sulphate Tons 402,600 403,696 350,000 29,029 21,300 98,811 

(II Superphoq,hate Tons 85,895 124,911 50,395 8,690 27,700 24,184 

10. Glass and Glassware: 
<g Sheet glass , • • Tons 40,500 20,100 (-)600 1,645 381 

(II Blownware and pressed- Tons 36,250 510400 to 6,500 23,600 41,707 40,210 
ware. 56.400 

II. Heavy Chemical : 
(~3 Sulphuric acid Tons'ooo 70 101 39 4 51'0 47'7 

(i. Caustic soda · Tons 180400 21,625 3,850 4,520 7,100 8,314 

12. Iron and Steel : <.) Pig iron • · Tons '000 1,757 1,261 166 904 874 
(u) Finished steel · Tons'ooo • 635 394 55 518 526 

13. Jute manufactures . · Tons "000 308 88 438 466 

14. Match . Gross boxes 
"000 

3,000 6,200 2,800 14,655 15,300 

15. Paper and paper board · Tons "000 74 86 5 21 66'1 68'2 

16. Plywood: Tea-chest · Sq. ft. "000 51,'200 54,100 21,500 23,200 28,890 37,658 

17. Power Alcohol · Bulk Galls. B,250 15,284 1,694 2,620 3,710 
"000 

lB. Radio ReceIver • Numben'ooo 303 301 "76 26 35'6 3B'2 

19. Rayon: Rayon filament · Lbs~ million d'o 21'6 3'0 6'0 2'4 3'9 

20. SewIng machines · Numbers 54,000 58,535 IS 23,671 24,022 

21. Soap · Tons'ooo 15 94 7 9 38'9 40'S 
22. Sugar · Tons '000 10 384 369 87'2 298'0 

N.A.-Not available. 



CHAPTER'XXX 

FOREIGN TRADE AND COMMERCIAL POLICY 

Commercial policy in the widest -sense of tl].e term covers a variety of problems. For 
mstance, the pros ,and cons of multilateralism, the principles to be applied in prot:cting dome~tid' 
l ndustries die relative advantages of quotas, bilateral trade agreements, and bUlk purchasmg 
can all in ~ne way or another be considered as coming within the purview of COlllI!lercial policY. 
The scope of this chapter 'is however more limited. It is intended to bring out the likely 
effects of the Plan on the structure offoreign'trade and the considerations that will have to be 
borne in mind in framing import and export programmes in the period of the Plan. 

ROLE OF COMMERCIAL POLICY IN PLANNING 

2. Commercial policy thus defihed has to serve the following ends in the context of plan-

ning: 
(a} it must help to fulfil the -production and consumption targets in the Plan; 

(b) the accent of policy throughout must be on maintaining a high level of exports ; 

(c) the deficits in balance of payments must' be kept within the foreign exchange 
resources at the disposal of the country in any given period ; 

(d) the composition of exports as well as of imports must, as far as possible, fit in with 
the fiscal and price policies which have to be followed for the implementation of 
the Plan; and 

(e) there must be, to the 'extent practicable, a measure of continuity in policy so that 
trade relations with other countries in respect of exports and imports and the plans 
of domestic industry and trade are not frequently disturbed. 

3". Conditions of foreign trade, as 1S well-known, are apt to change frequently and some
times violently. Precise year by year targets fqr exports and imports over the period of the 
Plan would, therefore serve little purpose. There is also the additional factor that the-timing 
and magnitude of external assistance which might be available cannot be precisely foreseen. 
The five guiding prin jples mentioned above will, however, in any given set of circumstances, 
indicate broadly the appropriate policy which has to be followed. For instance, if foreign 
exchange resources are limited and at;e barely sufficient for the' imports essential for 
the implementation of the Plan, imports of less essential commodities will have to 
be restricted and measures taken to promote exports to the extent uecessary. Such 
exports should not involve any significant diversion of resources from production 
in important lines. A deterjoration in foreign exchange resources must preferably 
be- met by decreas~d domestic outlay on conSUtl).er goods which are either imported or can be 
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exported without detriment, rather than by a reduction in.. planned investment. A gret1t part 
of the revenu~ of the' J10vcmment from 'import duties is derived from imports' of "non
esseri~l" gqods. I~,thesQ have to be restricted,- alteqtativ~ ,vay? of raising th~ ne..cessary 
resources fur, the ,public sector nave iO be devised. It is also possible that the commodities 
for which there is. a ready market 'abroad may l:>e those whicJt are essential internally fOJ; the 
implemeJltauon ~f the deve1opm~nt programme. Regulation of foreign trade aimed at cut
ting down imports 'and pro~oting exports will therefore have to keep these factors also in view. 
If, on the .other hand, the fareign exchange resources of the col.Jlltry are supplemented from 
other sourceS; it will be ~ecessary to ensure that the ac:id1tional imports perIl!itted are such ~ 
will mosteffettively supp~rt the development programme; this will no doubt mean concentrat .. 
irlg to a great ~xtent on imports of producer goods (including la~ mateIials) but consumer 
goods (Particularly foodgrams) will also be required to meet 1nfiationary pressures generated 
by the programme. In periods of re~tively easy foreign exchange supplies the need for 
export promotion will be less evident, but it will be necessary to have the long range objectives. 
of co~ercial policy in View and to refrain from measures which endanger the market for the 
country's. exports ill the future. 

4. These are)llatters in which there must necessarily be a measure of flexibility in policy. 
It is however necessary to adhere to the {,road principles indicated above and to adapt policy 
to the changes in the volume, comppsition and direction of foreign trade anticipated in the 
period of the Plan. There have Wso been '1 number of changes in India'(f"oreign trade~in the 
last decade or so which are perhaps as relevant to obtaining a perspective of the problem ..t.S 

'the chan&es that are likely to be brought out as a result of the Plan itself. The following 
'paragraphs are there.L'ore devoted to a general analysis of these changes so as to bring out the 
·considerations in the light of which commercial policy will have to be framed in the 'period of 
the Plan. 

DETERMINANTS OP rOLICY: PRE-WAR AND POST-WAR 

5. Before the w~, India w,as a net debtor country and had to have a surplus of a fairly 
l.lrge order in jts traqe' account& in order to meet the servicing charges on the sterling debt. 
This was therefore" th~ key to its commercial policy. In the wideI' pattern of international 
balance of paymentS, India was .among the group of countries which were net dollar earners 
and made over those earnings to the metropolitan countries of Europe in paymmt f01 the 
deficits which dley had with them. It was a-member of the sterling Mea, one of the main 
objectives of which was to expand trdde within the area while preserving the stability of 
sterling as an international. currency ; under the conditions that prevailed in the thirties, 
this meant that a cc:nain measure of discrimination in trade ~ unavoidable. In so .far as 
the discriminatory principle ~as implicit in arrangements like Imperial Preference, it was an 
important factor which also affected commercial policy. 

6. By the end of the war, almost the entire external debt of the Government was repaid and 
balances pfthe order orRs. 1600 crores had been built up in sterling. This obviated the necessity 
for havinB a surpl~ on trade aCco\lJl~. The magnitude of the external reserves accuOlulated 



454 tHE FIRST FIVE YEAR PLAN 

during the war opened up in fact the prospect 9f being able ~o fin~ce fairly large de~ci~s in 
balance of payments. But the post-war difficulties of the Umted Kin~d~m ~laced a limit on 
the rate at which the sterling balances c9uld be drawn upon. The distmction between soft 
and hard currencies, and India's added interest as a 'creditor' country in the stability of 
sterling, also necessitated the continuance of discriminatory practices in trade with the dollar 
area. 

7. Since the sterling balances were largely the result of restricted consumption 
and investment and not a reflectiop of any permanent improvement in productivity in the 
economy the problem of balancing trade at the end of the war was in a sense more difficult 
than before it. The financing of the war had increased money incomes but cons~ption 
had been kept down by scarcities and price rises, In industry and transport there had been 
not only little net addition to capital equipment during the war but even normal depreciation 
requirements had to be postponed. On the conclusion of the war the economy was in a 
starved condition, and it was necessary to provide for imports on a large scale to make good the 
results of war-time austerity and depletion of capital, not to mention the needs of deve16pment, 

8. Even apart from the pressure of pent-up demands, the import requirements were 
larger and exportable surpluses smaner at the end of the war, This was on account of the 
increase in popUlation in the interval and the partition of the country which enlarged the 
country's deficit in food and raw materials. Changes hecessitated by wartime requirements 
in the pattern of production also aggravated the difficulty. These changes were responsible 
for d sharp contraction in the exportable surpluses of staple commodities like raw cotton and 
raw jute. Oil-seeds and pig iron were also required in large quantities to meet increased 
domestic industrial needs. The decline in the exports of these commodities was to some 
extent counter-balanced by increased exports of primary products like bpices and mica and of 
semi-manufactures such as vegetable oil, but the volume of exports in 1946-47 was still only 
about two-thirds of che prewar level. 

9. Partition affected most the exports of jute, cotton, and hides. In the new set-up, 
large scale imports of these were essential for some of the largest established industries in 
India. But the commodities that could be exported to Pakistan in exchange were mainly 
processed materials like cotton textiles, sugar, and matches which, until Partition were receiving . , 
some protectIon against foreign competition in the areas which now constitute Pakistan. 
Partition therefore not only resulted in increased reliance on imported raw materials but made 
more difficult the problem of export promotion. 

EFFECTS OF THE WAtt AND THE PARTITION ON PATTERN OF TRADE 

.10. The c~ange~ b~ought about by the War and the Partition in the pattern of India's 
foreign trade ~ ~e eVident fro~ the following table, which shows for selected years the 
percentage shares m exports :md Imports of three --main group~ of commodities: 

EXPORTS " IMPORTS Food, Raw Manu- Food, Raw Manu-Drink and Materials factured Drink and materials (actured Tobacco Articles' Tobacco Pre-war (1938-39) Anicles 24,0 45'0 29's IS'8 21'8 60'9 Post-war (1946-41} . 19'5 31'0 48'0 33'8 Post-Partition 1948-49) 21'0 23'S S5'I 
19'9 44'4 

24'3 3°'7 44'3 
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II. The increase in the exports of manufactured articles, it will be noted, is more 
apparent than real; it is explained mainly by the relative increase in their importance 
consequent cn the sharp decline in the expons of raw materials. In absolute terms, the 
volume of exported manufactures was only about six per cent higher in 1948-49 than 
a decade earlier, and even this improvement was mainly on account of the i!tcrease in expons 
of cotton manufactures through reduced per capita domestic consumption. The apparent 
reduction in the imports of manufactured articles is also relative. It will be seen from the 
following indices of export and import quantities that there were significant changes in the 
volume of frade only in respect of raw materials and of imported foOO:-

EXPORTS IMPoRTS 

Food, Raw Manu- Food. Raw Manu-
Drink Materials factured Drink Materials factured 

8l\d Articles and Articles 
Tobacco Tobacco 

Pre-war (1938-39) • 100·0 100'0 100·0 100·0 100·0 100·0 
Post-war (1947-48). 83·7 41"7 92'S 138.6 U'9 72·0 
Post-Partition (1948-49) • 9S·7 3°'6 106'4 ISS·9 142.8 10S·0 

12. Within the category of manufactures, there was a significant increase in impons of 
machinery. This was not very pronounced in the early post-war years on acccunt of the 
difficult supply position abroad; a time-lag was also inevitable between placing of orders and 
ddivery in the case of heavy capital equipment. The process of meeting current requirements 
and overtaking past arrears could be said to have begun only in 1947-48. By 1949-50, the 
value of imported machinery had risen to about Rs. 103 crores from the pre-war level of about 
Rs. 19 crores but the lag in arrears to be made up was still large. 

13. There were two further developments in this period which are significant from the 
point of view of commercial policy, one relating to the composition of exports and the other 
to the direction of trade. In 1938-39, jute manufactures, cotton manufactures and tea 

• accounted for only about 35 per cent of the total value of India's exports. Of the rest, raw 
cotton, raw jute, oilseeds, hides and skins, metals and ores and raw wool contributed as much 
as 40 per cent. In the following decade this distnoution became much more uneven. By 
1948-49, the share of jute and cotton manufactures and tea had risen to over,56 per cent, while 
the contribution of the latter group fell to less than 15 per cent. The increased dependence 
on a few commodities not only introduced an element of instability in export prospects but 
was bound to weaken the" country's -position in regard to larger questions of policy. 

14. Secondly, before the war, over half of India's foreign trade was with countries which 
now constitute the sterling area ; only about ten per cent on average was with the dollar area, 
while the rest was distributed between a number of countries in Europe, the Middle East 
and the Far East which did not fall in either of these groups. In the following ten years, the 
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share of the sterling area (excluding Pakistan) became somewhat smaller. Trade with 
Germany and Japan also declined sharply_ The result, as will be evident from the table below, 
was to increase the share of the dollar area to about a quarter of the country's total foreign trade. 

1938-39 1948-49 

Exports Imports Export~ Imports 

Sterling area (excluding Pakistan) 53 58 48 41 
Other soft and medium currency countries 18 IS 20 2S 
Hard currency countI:ies-

Dollar area * 12 7 28 \ 24 
Others·· 17 20 4 4 

TOTAL 100 100 100 100 

IS. On the side of exports' there was no significant compositional change in the trade 
with the dollar area, except that new commodities like cashewnuts, manganese ore, and spices 
assured greater importance as dollar earners. But the pattern of imports changed considerably 
in this .l?eriod, mainly on account of the greater dependence on this area for supplies of food
grains and developmental commodities. These changes are reflected in the trade between 
India and the United States. 

(Rs. crores) 

Exports to the United States : 

Fruits and vegetables 
Spices • 
Tea • 
Raw hides and skins 
Jute manufactures _ 
Metallic ores 
Others 

Imports from the United States : 

Grain, pulses and flour 
Mineral oils 
Machinery 
Metals 
Vehicles • 
Others 

• • 
0., 
1'5 
6.9 
0.2 

4·1 

14'3 

0'9 

2.1 

OS 
1'7 
4'6 
9'8 

4·' 
1'3 

3.8 
2.6 

33·9 
4. 1 

19·8 

1°'0 

IS'S 
10'3 

20.1 

10,6 

12·7 

44·1 
104'2 

. *D,?llar area here covers the Whole continent of North Central nd S . 
Brazll. Chile. Urugay, Peru and European possessions) together with' t~le Philitb.Amenca and adjacent islands (excluding 

•• ppmes. 
Other hard cnrrency countries as defined hr' 1 d n I . 

(iermany and Japan, ~- tllnc ~ 'r t-'e ~I~ an::i its PQsse~siol)s, Pc)rtugal and its possessions. 
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THB lMPACl' OF nIB PLAN ON VOLUME OF FOREIGN Tlw>B 

16. In formulating the commercial policy:during~the period of the Plan, these changes 
in the last few years in the volume, composition and direction of foreign trade have to he kept 
in mind. The COntraction in the volume of exports, the iri.creased dependence on imports 
of food and raw material, the lag in replacements of machinery and c;apital equipment, the 
excessive reliance on a few markets partly on account of insufficient diversification of exports; 
and the imbalance in the trade with the dollar area, will all tend to restrict in the initial stageS 
the scope for making any radical changes in policy. To an extent the Plan itself is designed 
to meet some of these problems. The higher production of agricultural raw materials like jute 
and cotton provided for in the Plan will reduce the dependence on imports relatively to the 
level of domestic production of manufactured products like jute and cotton textiles, and increase 
the exportable surpluses of the latter. The arrears in capital expenditure accumulated during 
the war will also by and large, have bten made up in the course of the five years. The recovery 
of Germany and Japan, and the possibility of developing greater trade relations with countries 
like Czechoslovakia and Sweden which can export capital goods, will help to diversify trade 
and partly correct the existing imbalance with the hard currency countries. It is also to he 
expected that as new lines of manufacturing industries develop in India, the trend already 
noticeable in recent years for exports of sewing machines, batteries, textile machinery, electric 
fans, bicycles, etc., to countries in South-East Asia will also be strengthened. 

17. As outlined earlier, the Plan aims at meeting the rising consumption requirements of 
a population which will.be growing at the rate of about Ii per cent per annum. It also 
envisages raising the level of investment expenditure per annum in the economy by well 
over SO' per cent. The higher domestic requirements which these targets imply are 
bound tg make themselves felt in increased demand for imports as well as in reduced 
surpluses of consumer goods and raw materials. Similarly, while the demand for capital 
goods on account of arrears in depreciation may fall off, it will be more than made up by 
the greater requirements of new development projects. 

18. There would, in other wprds, be two forces at work ~ far as foreign trade is 
concerned, one tending to lessen the pressure on foreign exchange and the other tending to 
increase it. Both effects would follow from the Plan, the first from the production targets 
and the second from the consumption and investment targets. To the foreign exchange 
implications of these factors, and the manner in which they are related to the need for 
supplementary external resources, reference has already been made in Chapter II I 

19., Any assessment of the effect of a programme of development on foreign trade must 
necessarily be related to the consumption, production and investment targets iiI the programme. 
As pointed out in Chapter III, we have for this purpose proceeded in the first instance on the 
assumption of a developmental outlay by the Government of the order of Rs. 1,700 crores 
(i.e., nn outlay which could be more or less met from the budgetary resources of the Central 
and the State Governments, some deficit financing, and the external assistance alr~dj 
·received). The effect on exportable surpluses and on import requirements of the further 
outlay necessary in order to reach the target of Rs. 2,069 crores in the Plan is left for heinS 
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, later S-O'P On this basis it has been estimated that the volume of taken mto account at a .... z:,.-, , 
India's exports is likely to increase by nearly 30 per cent by 1955-~6 as compared to 1948-49 
and by over 10 per cent as compared to 1950-51 (which was a boom year f~r exports). The 
volume of 1955-56 will on the other hand be about 18 per cent more ,than In 19s0-51 ~~hen 
. on a somewhat smaller scale than usual on account of mternational conditlons) 
IlllPOrts were , Ii' ' 
but only 3 per cent more than in 1948-49 when the Open General Lic~ce or ~ports was In 

full operation.. The relatively smaller increase envisaged in the case of unpo~ts IS a m~ure of 
the rigorous import controls on consumer goods that have been assumed In the estunates. 

CHANGES IN CoMPOSITION OF TRADE IN TIlE PLAN PERIOD 

20. The increase in exports is expected tc? take place mainly in cotton piecegoods, jute yarns 
and manufactUreS, manganese ore, oils, coal and coke, black pepper, tobacco, coir manufactures 
and woollen manufactUreS, The' estimates in respect of these are as follows : 

Cotton piecegoods (million yards). , 
Jute yarns and manufactures (thousand tons) 
Manganese ore (thousand tons) 
Oil (million gallons) , • 
Coal and coke (thousand tons) -
Black pepper (thousand cwts) 
Tobacco (million Ibs) 
Coir manufactures (thousand cwts) 
Woollen manufactures (million Ibs) 

Annual rate of 
Recorded exports exports by the 

in 1948-49 end pi the Plan 

341 

929 
309 
IS'S 

1,137 
141 
S~ 

869 
8'3 

1,000 
1,000 
1,000 
41'4 
3,000 

300 
96 

1,700 
16'0 

In addition, there are a number of newly-developing lines of exports which are expected to 
show significant progress in this five-year period e.g., sewing machines, textile machinery, 
electric fans, bicycles, storage batteries, small machine tools, dry cells, soap, chemicals, cement, 
and paper and paper boards, To encourage this diversification of exports, particularly at 
manufactured articles, it would be desirable to simplify and extend as far as possible the system 
of granting rebates of import duty on raw materials used in manufactures. 

21. Exports may remain at about the same level as in 1948-49 in the case of some 
commodities .11ke tea, cotton waste, mica and lac, either as a result of production remaining 
constant' or internal requirements increasing. In a few instances, where the increases in 
internal demand for manufacturing purposes or for direct consumption are likely to outstrip 
internal availabilities in the initial stages, exports may fall lower than in 1948-49 though even 
here the tendency by and large would be for the exportable surpluses to fall heavily in the 
initial stages and then to increase as the Plan Pi 'Ogresses. 

, 
Oilseeds (thousand tons) 
Artificial silk piece-goods (million yards) 

Recorded exports 
in 1948-49 

104'0 

24'0 

Annual rate of 
exports by the 

end of the Plan 

SO'O 
10'0 
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To a great extent., the declines under these would also be made up by increased exports of 
the manufactured products or by decreased imoort requirements. 

22. The effect of the Plan on iIIiports is more difficult to specify commodity-wise. The 
volume of imports at each stage in the implementanon of the Plan as well clS at the end of the 
five years would depend to a great extent on the degree of control exerCISed over them, which 
in tum would be determinea by the ilvailablhty of foreign exchange. It IS d flicult, in parti
cular, to forecast the precise reqwrements by way of food lDlports by the end of the Plan as 
they will have to be adjusted from time to tune to me level of invesanent outlay in the 
country and the pressures it tends to generate. Provisionally it has been assumed that about 
3 nullion tons of tOodgrains would have to be imported every year m the period of the Plan. 
As indicated in an earher chapter, shortage of toreIgIl exchange resources seems at present 
likely to be a serious bottleneck 1f a development'programme in the pubhc sector of the order 
of Rs. 2,069 crares is to be implemented Wlthout supplementary external resources. In this 
eventuality,. imports will have to be restricted to commodities with the lughest pnonty and 
this is likely to have 1ts repercussIons oa tae.e.:oao.ny. It~.oJ.Atae .. ocner Il.clnJ, addJ.tlonal 
foreign exchange resources became available in the period of the Plan, it would be possible 
to have larger imports. 

23. If pro ... ucer gOOds are defined so as to include unprocessed and panly processed raw 
materials as well as manufactures and semi-manufactures used m production, they have in 
recent years constituted about two-third of total lDlports into India. The Plan Wlll on the 
whole tend to reduce the dependence on imported agnculturai raw materials. Imports of 
r.iW jute, in particular, are expected to fall from the level of 42lakh bales in 1948-49 to around 
9lakh bales per annum by the end of 19S5-S6. But imports of processed raW materials Wlll 
have to be stepped up considerably for meeting the prodUCtion targets in the Plan. 
In spite of the development of petroleum refining and of tPe power alcohol industry in this 
period, imports of oil, for instance, may have to be maintained at a lugh rate upto 19S5-56 
when domestic production of mineral oil will help to reduce these to a considerable extent. 
The development of the rayon industry envisaged in the Plan would need about 15,000 tons 
of rayon grade pulp to be imported every year. The fertJ.lJser industry would also require 
imports of rock phosphate of the order of 108,000 tons per annum by 1955-56. Petroleum 
refining would similarly require imports of aude petroleum to the extent of I '1 million 
tons. The onJl significant exception is hkely to be staple fibre, in whose case the expected 
increase in production by over II million Ibs. would reduce considerably the dependence 
on imports by the end of the Plan. 

24. The effect of the Plan on imports of manufactures and semi-manufactures (including 
intermediate products) used for production would by and large be the same as on imports of 
processed raw materials. Imports of locomotives for replacement purposes are likely to be 
completely eHminated. In a few case..» where the projected expansion in domestic production 
is likely t~ exceed the increase in domestic requirements, imports may tend to fall, e.g., in 
respect of fertilisers, aluminium, cement, and aruficial silk yam. But in all others, and parti
cularly in the case of capital equipment, heavy durables and metals (iron and steel, copper, 
zinc and tin) there will be significant increases in the level of imports. 
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OUTLOOK fOR TIm FUTURE 

25. The broad pattern of foreign trade that is likely to emerge as a result of th~ Plan 
is thus clear'. It hardly needs stressing that if external resources are not forthcolD1Il-? to 
supplement the normal foreign exchange earnings of the country and the agreed, releases from 
the sterling balances, the balancing of external accounts will be placed under strain in the 
period of {the Plan. This will inevitably have its repercussions on commercial policy and, 
in fact,· on every aspect of the economy. If on the other hand, supplementary external 
resources become available; responsibility of another kind will be placed on the conduct of 
commercial policy. By appropriate adjustIrtents in exports and imports, it will be the function 
of commercial policy to ensure the most effective utilisation of such resources without adversely 
atrecting either the domestic industries 'or the country's export prospects in the future. 

26. The markets for India's exports and the sources of its imports would depend to a 
great extent on price movements abroad as well as on the availabilities of the commodities 

~ 

themselves. It is clear that efforts will have to be made to increase the volume of exports not 
only to the dollar area but also to other countries which are in a position to supply the imports 
required for the implementation of the Plan. The objective of commercial policy must be 
to maximise, in step with other countries, the volume of world trade. As long as conditions 
are not favourable for multilateral trading to achieve this, the objective will have to be 
pursued as" best as is possible by mutual agreement between groups of countries for 
expanding the volume of trade between them, and commercial policy in the period of the 
Plan will have to be adjusted accordingly. 

27· It will be seen from what has been said above that apart from the possibility of having 
to maintain and enter into bilateral or zonal agreements, it would be necessary also in the 
period of the Plan to have a close regulation of imports and exports. While continuity of 
policy is essential in the administration of import and export contrQls, it cannot be gainsaid 
that without controls in a vital sector like foreign trade the country will riot be able to utilise 
to the maximum advantage the resources available to it for development. 



CHAPTER XXX) 
TRANSPORT AND COMMUNICATIONS 

INTRODUCTION 

The pattern of the transport system in the country will undergo substantial changes 
as the various agricultural and industrial programmes included in the Five Year Plan are 
progressively implemented: For instance, the increasing output of foodgrains within the 
country and the manufactUre of fertilisers at Sindri will imply diminishing movement of these 
commodities from the ports and at the same time a growing demand for the internal transport 
requirement. On the other hand, the new cement factory at Rajgangpur which commenced 
production early in 1952 and the expansion of the Andhra Cement Company at Vijayawada 
will reduce the demand on the transportation system by expanding production in the vicinity 
of the consuming centres. Generally, however~ the cumulative effect of the Plan will be to 
increase the overall demand for transportation facilities. To cope with the problem, the 
probable points of increasing demand for transportation facilities should be known in order 
either to provide the necessary facilities or to relieve the strain on the system by diverting 
traffic elsewhere. 

2. Broadly speaking, the plans for railway and maritime transport, envisaged in this 
Chapter, have as the primary objective 'the rehabilitation of assets which has been postponed 
for a long time due to various factors. Auxiliary facilities for aerial and maritime transpox:t 
have also been taken into account. The potentialities of rivers for the development of inland 
water transport are yet not fully appreciated but the establishment of,the Ganga Water Trans
port Board for developing navigation on the river Ganga shows a realisation of a new trans
port facility. 

I. RAILWAYS 

3. The Indian railway syste~ is the largest nationalised undertaking in the country. Ie 
is one of the few railway systems in the world with a net earning power adequate to meet all 
fixed charges and provide substantial sums for development and reserves. The principal 
reason for this is to be found in the high levels of both passengers and goods traffic in recent 
years and the rationalisation of the structUre of rates and fares carried out in 1948. 

4. The most serious problem facing the railways today is the task of rehabilitation and 
provision of adequate equipment. During the last twenty years, .railways' assets have been 
put to intensive and extensive use with little opportunity for rehabilitation. In the thirties 
the Indian railways were caught in the world-wide- economic depression and their earnings 
were insufficient even to meet the interest liabilities to general revenues. ,Maintenance was 
slowoo down or deferred from year to year, while renewals and replacements had to be limited 
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to the minimum permitted by the re~ uirements of mere" safety in operation. - The railways 
were just emerging from the depression in 1937, and were attemp~g to ove~e the . arrears 
of maintenance and replacements, when the second world war ~tervened In 1939 and 

interrupted this process. 

S. In the first phase of the war, the Indlan railways, despite the ... shortage, had to release 
wagons, locomotives and track materials for the Middle East. Over 8 per cent of the metre 
gau~e locomottves, IS per cent of metre gauge wagons, 4,000 miles of track, and 4 million 
sleepers were released for use overseas and in India on military projects. For this purpose, the 
railways were oblIged to dismantle as many as 26 branch lines. ,In the second phase of the war, 
India became the base for the offensive against Japan and a large number of railway work
shops had to be diverted to the manufacture of munitions and other items required for war. 
In these circumstances, abnormai arrears of renewals and replacements accumulated, and 
internal facilities for rehabilitation were appreciably curtailed or incapacItated by the mobili
satton and intensive utilisauon of workshop equipment ill connection WIth the requirements 

of the war. 
I 

5. As soon as the hostilities ended, new problems came up in the wake of Partition. 
The divlSion of the North Western Railway deprived the Indian portion of the majority of 
workshops and" mamtenance and repatr facilities. Similarly the division of the Bengal Assam 
Railway left the Assam RaIlway without any workshop or a link with rest of the railway system. 

. The loss of the port of Karachi led to the diversion of traffic to Bombay causing a great deal 
of congestion and creating a transport bottleneck in the Bombay Port. This necessitated 
the development of a maJor port at Kandla and the constructIOn of the Kandla-Deesa rail 
link. 

7· Thus, the problem of rehabilitation and replacement created by the post-193° economic 
depression, neglected by the conditions of the war years, and accentuated by the special features 
of Partition has become the major concern of the railways. 

Magnitude of the Rehabilitation Programme 

8. !he magnitude of the problem of rehabilitation may be judged from the.. abnormal 
• ~roportion of the overaged stock. From detailed figures summarised below it will be observed 

that}he.arrears of r~newals a1rea~y accumulated by March 31, 1951, amounted' to 1,050 
locomotives, 5,S14 coachmg vehicles, and 21,418 wagons, against the normal figures of 
average annual renewals of 190 lo;;omotlves 650 coaching vehicles and 5000 F . " . " , wagons. or 
an overall pl~e of the pOSltlon dunng 195 I-56, It is necessary to add to these figures the 
numbers which will become .overaged during this period. The total stock which will have 
reached the normal age for replacement by March 31, 1956, is, therefore,2,og21ocomotives 
8,S3S coaches and 47,533 wagons. . , 
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Rolling Stock Requiremenu/or Renewals 1951-56 

Loco
motives 

Number on line on Class I railways on March 31, 1951' 8,209 

Estimated average annual renewals ... 190 , 
Number requiring replacement on March 3t , 195~ being 

over 40 years of economic life i? the case of loco
motives and wagons and 30 years m the case of coach-
ing vehicles 1,050 

Stock overaged and replaced but retained in service on 
March 31, 1951 1,604 

Number expected to become overage between March 31, 
1951 and March 31, 1956 1,042 

Coaching 
vehicles 

19,193 

650 

Goods 
wagons 

199.094 

5p:Y:} 

9. What has been stated in the previous paragraphs refers only to the mobile equipment. 
'The state of the immobile equipment has been a subject of no less concern. The condition 
of the track has also deteriorated during the last two decades, during which renewals were 
canied out only to the minimum extent required for safety in operation, leaving considerable 
rehabilitation of the track for completion in future. Speed restrictions have had to be conti
nued jon}lundreds of miles of main lines as track renewals could not be carried out. The 
primary task of the railways is, thus, to overtake this heavy accumulation of arrears at as 
early a date as possible. 

Demands on the Railway System 

10. The importance and urgency of rehabilitation has to be considered from yet another 
point of view. The capacity of railways to handle traffic, adversely affected by the factors just 
referred to, was strained ,even further by th~ unprecedented. increase in the volume of traffic. 
The remarkable increase in the demand for rail transportation in recent years is borne out 
especially by the statistics of passenger traffic. The passenger miles on Class I railways 
increased from 17,780 millions in 1938-39 to 39,720 millions in 1950-51. During the same 
period, the freight carried increased from 21,786 million ton miles to 26,581 million ton miles. 
It has been possible to move increased traffic of these dimensions only by resorting to measures 
which would not be approved under normal conditions. Shortage of power and rolling stock 
has been sought to be met by retaining in service overaged and even replaced equipment which 
would normally have been scrapped. The replaced stock retained in service amounted on 
March 31, 1951 to 1,604 IQcomotives, 1,381 coaching vehicles, and 2S,838.wagons. Until 
additions are obtained, this level of replaced stQck in service will have to be maintained. Over
crowding in passenger trains has had to be allow to continue to cope with the vastly increased 
traffic. As regards goods traffic, operation of goods specials" increased loading, sacrificing 
speeds, and other expedients have been resorted to in order to move the traffic. If the problem 
had been only a temporary phenomenon, these steps might have served the purpose and might 
have been discontinued when the needs disappeared. But it has have now become necessary 
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_ • j • t measures for a definite increase in the levels of traffic. The figureS 
to provIae as a permanen 11 d b th ailwa s 

uoted above relating to goods traffic refer only to the tonnage actua Y mov~ y e r y 
q h h uld have moved if the capacity and power were available. Passenger 
and not w at t ey co h 

h 
'bI eached the peak for the time being, but an increase of 10 per cent over t e 

traffic as POSSI yr. 
present levels of freight traffic:: is anticipated by the end of the penod of the Plan. 

I I. The rehabilitation programme of the railways has thus to take into account the two 
separate problems of deteriorated assets and the needs of the increased traffic. 

Future Programme 

12. Before proceeding to consider the future programme, it is necessary to refer briefly 
to what has- been achieved durin,g the four years following Partition. The locomotives and 
rolling stock placed on, the line during 1946-47 to 1950-51 are shown in the following table. 
It will be seen that the effort during the post-Partition period has fallen short of the need~ of 

the situation : 

J New Rollmg Stock Placed on the ,Line (Units) 

1946-47 1947-48 1948-49 1949-50 1950-51 

Locomotives- . 518 28 104 412 293 
Coaching vehic;:les 120 156 238 337 479 
Goods wagons 14,580 5,424 2,522 1,443 3.106 

13. Apart from the question of finance required for the procurement of rolling stock 
there is also the question of manufacturing capacity both in this country and abroad. Short
ages in steel and other essential materials and priorities of national requirements render the 
supply position in other countries often extremely difficult. Domestic manufacturing capacity 
is furuted and will have to be increased considerably. if the shortages are to be made good by it 
within the next few years. 

Manufacture and Import of Railway Equipment 

14. With a view to eliminating dependence on external sources of supply, the Central 
Government have set up a workshpp for the c'onstructiort of locomotives at Chitranjan at an 
estimated cost of about Rs. 15 crores. The eventual production target for these works is 
120 locomotives and 50 spare boilers per annum, but during the initial stages, i.e., period of 
the Plan, it is e~ected that 26810comotives will be manufactured. The Government have 
also extended financial assistance to the Tata Locomotive Engineering Company by partici
pating in its capital structure to the extent of Rs. 2 crores. About 170 locomotives are 
-expected to be supplied by thi~ firm during the period .of the Plan .. 

15. The position regarding coaching stock has already been explained. \ Improvement 
in affording substantial relief to overcrowding and eventually eliminating overcrowding is 
dependent on obtaining sufficient coaches. Every effort is being made to utilise fully the 
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internal resources, but domestic capacity is limited. In 1948-49 the indigenous production 
of coaching vehicles was only 238; in 1949-50, 337; and in 1950-51, 47fJ.. The estimated 
output of indigenous production. during the period of the Plan is 4,380. 

16. To supplement indigenous production, the Central Government have taken in hand 
the establishment of a coach building factory at Perambur at a cost of Rs. 4 crores with an 
annual single-shift production capacity of 300 to 350 all-steel integral type coaches. 

17. Domestic capacity for production of wagons is only slightly better in comparison. 
The 1948-49 indigenous production came to 2,520 wagons; in 1949-50, 1,095 wagons; and 
in 1950-5I, 2,924 wagons. The estimate of indigenous production during the period of the 
Plan is 30,000 wagons. 

18. It will thus be seen that the output from indigenous sources for the manufacture of 
railway coaches and wagons falls substantially short of the present requirements for rehabili
tating railways. In order to make good the deficiencies, imports will be necessary. 

19. The import proiramme or the railways during the period of the Plan includes 600 
locomotives, 1,294 coaching vehicles and 19,143 goods wagons within the funds likely to be avail
able. The actual requirement of new locomotives from abro:ld, in view of the low capacity of 
internal production, is considerably more than the figure shown here. The programme also 
includes requirements of spare boilers, cranes and marine stock at an estimated cost of 
Rs. 1'7 crores per annum. 

Rehabilitation of Trc.ck 

20. The deteriorated condition of the track has already been referred to. The magnitude 
of the problem win be evident from the fact that at present speeds have been restricted over 
about 3,000 miles of track on account of its weak condition. It is proposed to deal with 400 to 
500 miles of track every year, and it is hoped that the restrictions on the main trunk routes will 
b:! removed within the 'period of the PIan. 

21. As far as track renewals are concerned, the maximum use is at present made of the 
indigenous capacity for the production of track materials, and it is not proposed to import any 
rails or sleepers from abroad. During 1949-50, Class I railways purchased 2'3 million wooden 
sleepers at a cost of Rs. 3'90 crores. In addition, over 800,000 cast iron and over 600,000 
steel s'eepers were also purchased. It is anticipated that the purchase during the period of the 
Plan will be of the same order. In view of short supplies and rising prices, it is necessary to 
effect economies in the use of timber. The possibility of using haIf round sleepers for some 
metre and narrow gauge lines is being examined. Further, treatment of timber to prolong the 
life of sleepers should be adopt~d more extensively. The Railway Plan provides for the 
creation of two new depots for creosoting of timber at Clutterbuckganj and Coimbatore in 
addition to those aheady in exister.ce at Dhihun !r. t1 e ft:njt.b tr.d Nuka-ia On AsSUIl. 



THE FIRST FlVB YBAR PLAN 

22. While rehabilitation is indeed the primary task, there are also problems arising from 
the obligat.ons of the railway system as a public utility concern. Th~ urgent. problem of 
removmg overcrowding needs no reiteration. In view of the enonnou~ Increase In th~ volume 
of passenger traffic, perceptible relief to overcrowding can come only WIth .more coaching stock 
becoming available and permitting the operation of more passenger servIces. 

Railway Development Under the Five Year Plan 

23. For many years there has been considerable demand for improved amenities at railway 
stations as well as in trains. The inconveniences and difficulties of passengers travelling by the 
third class have been ventilated in Parliament and outside. Measures for improving the 
comforts and conveniences in tra.vel, particularly in the lower classes, are now actively in hand. 
In accordance with this policy, a bulk provision of Rs. 3 crores is being made each year for 
passenger amenity schemes. 

24. There is also the problem of coping with the increase in goods traffic. The volume of 
goods traffic has been steadily increasing from year to year, reflecting the effects of the 
progressive industrialisation of the country and the development of major projects. A signifi
cant example of the effect on rail transport of a new project is afforded by the Sindrl fertiliser 
factory for which the railways have daily to move over a thousand tons of gypsum, a full train 
load, from the quarries in Bikaner to the site of the factory in Bihar. The distribution of the 
finished product throughout the country also calls for additional transportation. The opening 
of the Kandla port during the period of the Plan affords yet another instance. The linking up 
of that port with the hinterland will mean greater movement of transport from the new areas 
which await considerable development. Production has been on the increase in the many 
fields of industry, such as c~a1, sugar and jute and in accessory raw materials required by these 
and other industries. All these represents a substantial increase in transportation required 
for the haulage of raw materials to the factory sites and of the manufactured products to the 
centres of consumption or po~ for export. The execution of other major development 
projects will similarly impose heavy additional demands on the transport system. The assess
ment of what the impact of development programmes would be on the transport economy of 
the country in general, and the railways in particular, is a continuous one and this aspect 
should rec;eive close attention. 

Financing the Railway Plan 

25. In order to overtake the accumulated arrears of maintenance and rehabilitation and 
to provi~e for an immediate programme of development for meeting the minimum obligations 

• of the railways as a public utility concern, it is considered that the Railway PIan for the five
year period should provide for an average expenditure of not 'less than Rs. 80 crores a year or 
Rs. 400 crores in the aggregate. The bulk of the proposed allotment of Rs. 80 crores a year 

~ will be taken up by rehabilitation. This will enable the railways to handle more efficiently 
I passenger and goods traffic at around present levels. The provision in the Plan for new lines is 
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about Rs. 20 aores. The increase in industrial activity in the country as a result of the Plan 
will make increasing demands on the railway system. In the case of certain expansion schemes, 
such as for iron and steel or for mineral development, the expenditure needed for providing the 
necessary railway facilities will have to be treated as part of the expenditure on the project 
concerned. It is not possible at this stage to estimate precisely the requirements of the 
railways in respect of all the additional demands that might be made on them but it is intended 
that out (f the lumpsum provision of Rs. 50 crores in the Plan for further expansion of basic 
industries and uanspott, the railways will get the necessary allocation. 

26. Of the total expenditure on the Railway Plan of Rs. 400 crores, the contribution from 
the Central revenues will be Rs. 80 crores, the balance of Rs. 320 aores being raised by the 
railways from their own resources. Stated on an annual basis, this means that as against a 
contribution of Rs. 16 crores a year from the Central revenues, the railways are required to 
find from their rurrent revenues, on an average, Rs. 64 aores a year. This, on the present 
estimates, would appear to be a reasonable target. There are, however, pressing demands on 
the railways for improvement of passenger amenities and reduction in overcrowding which are 
likely to result in considerable increase in the working expenses. The policy of the railways 
during the period of the Plan should be to keep down the working e."q)CIlSes to the lowest level 
compatible with efficiency and reasonable standard of service in order that the necessary 
surplus for financing the development programme becomes available. The programme in 
band represents, in the judgment of the l\linistry of Railways, the minimum that must be seen 
through, so that ifthere is an unavoidable shortfall in the resources, it may become necessary to 
draw further on the reserve funds. 

27. The expenditure of the railways during the period of the Plan, according to the 
present calculations, is to be phased as shown in the table appended to this Chapter. 

2. SHIPPING 

28. The imponance of shipping in a country with a tong coast line and a large maritime 
trade can be easily appreciated. A mercantile marine is a second line of defence in times of 
crisis. It serves not only as an auxiliary force but also as a training ground for the navy, 
besides being indispensable for the carriage of essential supplies from overseas in times of war. 
In view of the importance of shipping under national Bag, the coastal trade of the country was 
reserved in 1950 for Indian vessels in response to a public demand which had been made for the 
past 25 years. The Central Government have undenaken the major share of the responsibility 
for the training of the personnel for the- merchant navy. They have also taken over the ship
yard at V1S8khapatnam in order to foster shipbuilding. 

29. The Shipping Policy Committee (1947) had reamunended that the target for Indian 
shipping for the subsequent five to seven years should be a total of 2 million tons and had 
suggested the lines on which this was to be done by Indian shipping in the ,'3ri.ous ear and 
distant trades. This target .l.3S not been chieved although the to~dian-owned tonnige. 
which was 125,000 GR 7. befuretbe \\-arand lOO .. OCO GR T. in 194~ inoeased to 362,150 
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G.R.T. by the end of 1950. Including the Moghul Line tonnage, the total I~di~ registered 
. G R T . Early in 1951 there were 13 ships with a gross reglStered tonnage tonnage IS 417,257 . . .) . 

of 217,202 on the Indian coast and 24 Indian-owned ships of a total gross reglste~ed tonnage 
of 173,505 in the overseas trades. Some minor ships, thQugh registered, are not active. More 
than half the coastal fleet is over 20 years of age. 

30 • An expansion of tonnage is necessary, firstly, to implement the pplicy of coastal.res~r
varion, and, secondly, to ensure fuller participation in the overseas trade. The shippmg 
companies, however, are in need of financial assistance because of the condition of the invest
ment market during the last three years and the fact that these companies, most of which were 
started recently, have not been able to build up any significant reserves. Taking into account 
the financial resources available, a programme of development is. fonnulated which aims at 
increasing the total gross registered tonnage in the coastal and overseas trades to about 600,000 

by the end of the period of the Plan. Some assistance m~y be forthcoming from the Inter
national Bank for ~econstruction and Development for the acquisition of additional tonnage, 

especially in view of the importance of carrying foodgrains, but whether, this materialises or not, 
it is essential that the programme of expl:JIls!on indicated below is implemented. 

Coastal Shz"pping 

31. In 'order to assist the shipping companies in replacing obsolete tonnage operating on 
the coast~ the Central Government have provided funds for construction of ships at the Visakha
patnam shipyard. A total of 100,000 G.R.T. is expected to become available from this ship
yard during the period of the Plan. Out of this, about 60,000 G.R.T. will be utilised for 
replacement of obs~l~te ton,nage and the balance for providing additional tonnage mainly for the 
coastal trade. Ships from the Yisakhapatnam shipyard will be sold to the shipping companies 
at reasonable prices. The . difference, if any, between the cost of construction and the sale 
price will constitute the subsidy to the ship-building industry. The expansion of tonnage Is 
thus Hnkecj with th~ development of the shipyard at Visakhapatnam so that its cap~city is fully 
utilised. 

32. In order to m~e coastal reservation effective, the total tonnage required is estimated 
at 300,000, G.R.T. This also covers the requirement of near trades, e.g., India-Pakistan, 
india-Burma and India-Ceylon. The output of t~e Visakhapatnam shipyard will help in 
replacing part of the existing tonnage engaged on the .coastal trade and also in supplementing 
it. A provision ~f Rs. 4 erores as loans to. the shipping' companies has been made in the PIan. 
The shippJng companies themselves may be expected to raise a sum of Rs. 2 crores. It is 
hoped, therefore, tha~ with an amount of Rs. 6 crores, a substantial portion of the necessary 
additional tonnage will be acquired. However, in view of the pr~vai1ing high prices~ nearly 
~o to 75 per cent of the as.iditipnal tonnage will have to be second-hand. 
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Overseas Shipping 

33. Additional tonnage will haV.e to be acquired .to enable Indian shipping companies, 
engaged in overseas trades, to participate JIlore effectively in certain routes (India-U.K./Europe, 
India-U.S.A., India-Australia) in which they operate today and in order that they may pani
cipate in others, such as, India-Far East-Japan route~. In some of these routes they have 

.commi'ments with the shipping conferences as to the tonnage to be added by a certain date. 
In consultation with the. representatives of the shipping companies and the M'nistry of Trans
port, the minimum requirement of additional shipping for overseas trade has been placed at 
about 100,000 d.w.t., excluding 60,000 d.w.t, required by the Eastern Shipping Corporation 
("r which a sum ofRs. 4· 4 crores to cover the Government's contribution has been provided. 
The additional tonnage for overseas trade will be acquired from the loan of Rs. 6' S crores 
provided by the Government arid supplemented by an amount ofRs. 2' 2 crores to be advanced 
by the shipping companies. 

Rate of Interest on Loans 

34. The shipping companies have urged that the ability to utilise loans provided in the Plan 
is dependent on the rate of interest charged. This is more so in the case of the companies 
engaged in overseas trade who have to face keener competition than those engaged in coastal 
trade, which is sheltered on account of coastal reservation. We agree that there is justification 
for a lower differential rate of interest on loans for purchase of tonnage for overseas routes. 
Such rates may involve an element of subsidy to shipping and it may be necessary to have the 
standard costs examined. 

Fiscal Concessions 

35. The shipping companies have suggested that the following concessions should be 
allowed to enable them to raise tlie necessary finance for replacing obsolete tonnage and 
acquiring additional tonnage according to the programme :-

(a) Profit on sale of old ships may be exempted from taxation on condition that the 
entire sale proceeds are utilised for replacing the vessels. 

(b) Depreciation allowances admissible for taxation purposes should be related to original 
cost or replacement cost, whichever is higher. 

(c) The shipping companies should be entitled to seek assistance from the Industrial 
Finance Corporation. 

The fiscal concessions envisaged at (a) and (b) are of a general character. A uniform 
policy has to be followed in regard to aU industries in such matters. The suggestion at (a) 
may, however, be examined in view of the qigh cost of the main asset of this particular industry, 
namely a ship. As regards the third suggestion, legislation to enable the Industrial Finance 
Corporation to assist the shipping industry is under consideration. ' 
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Programme 0/ Acquisition 0/ Tonnage 

6 Additions to Indian tonnage during 1951-52 consisted of a total of 18 ships of an aggre 
3G 'R T of about 57 000 which includes, besides three ships built at the Visakhapatnam gate .. . ,1 • • h d 

hi d one large ship built in the United Kingdom for the Scmd1as, one each purc ase 
s pyar , . C . h h 'd f 
second-hand by the Bharat Lines and the New Dhodera Steamsh1p omplny Wit t e .al . 0 

Government loans, two new diesel ships buil~ in Japan for the Great Eastern Shlppmg 
Company, two second-hand ships purchased by the Scindias from the United Kingdom and 
eight small ships purchased second-hand by various small companies. As against these 
additions three Indian ships of an aggregate G.R.T. of 14,000 were sold to foreign buyers and 
one ship of about r,ooo G.R.T. was lost, so that the:net increase:came to 42 ,000 G.R.T. 

The followmg tab:e shows $e programme for the acquisition of shipping tonnage during 

the period of the Plan : 

Coastal Trade 

(i) Tonnage from Visakh~patnam shipyard 

(ilj Additional tonnage _ 

Overseas Trade 

(i) Addition.u. tonnage (100,000 d.w.t.) 

• 

(ii) Ships for the Eastern Shipping Corporation: 

Additional Financial Investment 
Tonnage Total Foreign 
G.R.T. exchange 

70,000 

40,000 

(Rs. crores) (Rs. crores) 

9'0 

6-0 

Nil 

6'0 

38. At the end of the Five~Year period, the tonnage in the coastal trade would be about 
315;000 G.R.T. and in the overseas trade 283,000 G.R.T. totalling about 600,000 G.R.T. 

39. Sinc~ the Central Government will be extending financial assistance to shipping com
panies in order to expand their tonnage, a continuous watch will have to be mlintained with a 
view to ensuring that the coastal rates of freight and passenger fares are reasonable, that the 
companies make adequate provision for purposes of replacement and renovation and that the 
management is efficient and progressive. 

Natrire and Quantum' of Expanst'on Based on Foret'gn Assistance 

40 • The proviSion made for shipping will not meet all the requirements in the coming years, 
e.g., replacement of hll overaged passenger ships, the nucleus of a tanker fleet in connection 
with the projected oil refineries and the acquisition of a certain volume of tramp shipping, 
which is of considerable value in impomng foodgrams -and in similar duties in times of difficulty. 

*60, 000 G R·T. woqld be for repI!\)ement of over.a~d Ships. 
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These requirements should be borne in mind in diverting unutilized amounts from the funds 
eannarked as loans to the shipping companies as well as any additional amount that may 
become available through foreign aid. This does not mean the shipping industry wlll he 
relieved entirely of their share of 25 per cent or 33-1/3 per cent, as the case may be, of the co"t 
of meeting these requirements. In the case of tankers, however, the Government may have 
to meet the entire cost themselves. 

Sailing Vessels 

41. According to the Sailing Vessels Committee's Report published in 1949, sailing vessels 
. continue to carry a substantial volume of cargo. The Committee has estimated that 150,000 
tons of shipping under sail consistiI"lg of about 2,60~vessels carry about a million to a million 
and a half tons of cargo every year. Taking the average cmt of these vessels at Rs. 250 a ton, 
the capital outlay ort sailing vessels is estimated at Rs. 4 crores. These vessels employ about 
40,000 men, namely, 2,500 masters, 2,500 mates and about 35,000 seamen. 

42. It is certain that there will be scope for sailir .ssels on the Indian coast for some 
years to come. Having regard to the vohune of cal..J carried by sailing vessels every year, 
the capital invested and the number of seamen employed, it is desirable to place the sailing 
vessels industry on a sound footing. The need is not so much to embark up:m large-scale 
expansion of tonnage under sail as to reorganise the industry on a rational basis in order to -increase the effectiveness of the existing tonnage. It is necessary that uniform rules and regu-
lations should be prescribed for the registration of sailing vessels and for the tonnage measure
ment of such vessles. Steps should be taken for Lhe assignment of free board for sailing vessels 
according to some simple formula. It is also desirable that life-saving appliances and safety 
standards applicable to sailing vessels should be improved. Coastal traffic under sail should 
be reserved for vessels of Indian registry. The procedure for lodging protests involving loss 
of life or cargo or damage to cargo by jettisoning or otherwise requires to be tightened up. 
Effective methods of investigating such cases should be introduced. Encouragement should 
be given to the fitting of sailing vessels with au."<iliary engines. The personnel employed on 
sailing vessels should be required to Ul'ldergo suitable tests to ensure a minimum standard of 
proficiency. Such personnel should also be included in the welfare schemes for other seamen. 
Port and rerair facilities for sailing vessels should also be improved. 

43. To give effect to these suggestions, the services of a full-time officer and adequate 
staff will be required. A special organisation under the Director General of Shipping has been 
set up recently for the purpose. 

Co-ordination of Shi'ppz"ng with Other Transport Agencies 

44· .Movements of goods between port and port are effected by both railways and coastal 
ships. Country crafts compete to a certain extent with ships in the coastal trade. Although 
competition between these agencies of transport may not be serious at present owing to bottle
necks in the railway system and insufficiency of coastal shipping, possibilities of keen rivalry 
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, , rmal Measures such as reservation of transport of certain commo-exist whf"n condinons are no , hi h 
, , 'lin 1 and co-ordination of traffic between railways and coastal s ps may ave dines t\) Sal g vesse s 'bl d 

'fi f1 un'lis;"'g the various transport services to the best POSSI e a vantage. to be taken m uture or J.U 

Technical Training 

45, The importance of technical training for securing the necessary pool o~ officers, 
engineers and crew for Indian shipping has been recognised in.the plan. which provides for an 
exp~nditure of Rs. I' 10 crores for -training schemes for manne engmeers and merchant 

navy ratings. 

Lighthouse Development 

46. Lighthouses are important ancillary facilities provided for shipping. :rhou~h Parti
tion has brought about a shrinkage of the coastline under the charge of the Central Lighthouse 
Department, the subsequent Federal Financial Integration has acted in the contrary direction 
and increased its responsibilities, At present, there are 120 lighthouses along a coast of 4160 

miles (induding Andaman Islands) under the direct charge of this Department. In addition, 
there are lighthouses called" local" lighthouses maintained and administered by port authori
ties or the State Governments concerned, The total number of lighthouses now exceeds 1700. 

It has been decided that all these aids to navigation should be brought o~ to a Central Register 
and gradually taken over by the Centre as the C9nstitution has classified this lIubject as a Union 
responsibility. 

47· Many of these lighthouses, particularly in the former Princely States, require imme
diate improvement and a.plan estimated to cost Rs. 1'0 crore has been formulated. Over 
the next five to seven years, the Lighthouse Department visualises a development expendi
ture of about Rs. 2'5 to 3'0 crores. This excludes the requirements of Andaman and Nicobar 
Islands where aids to navigation are reported to be hardly existent and for which plans have yet 
to be drawn up. 

48. A sum of Rs. 2' 0 crores is estimated to be required during the period of the Plan for 
the projects mentioned above as well as for the purchase of one out of two lighthouse tenders 
required for catering to the needs of the East and the West Coasts. The ready availability of 
tending facilities is indispensable since stores, provision and personnel have to be carried to 
lighthouses situated in the sea which also require attendance of working parties for repairs and 
other services. ;For enabling the Lighthouses Department to implement this programme, 
a loan of Rs. 0·8 crore has b~en provided for in the Five-Year Plan. The balance of Rs. 
I . 2 crores will be secured partly from the General Reserve Fund and the Depreciation Reserve 
Fund partly by increasing the levy of light dues progressively to three annas 
in the first instance, and subsequently to four annas per ton. Amendment of the Indian 
Lighthouse Act, 1927, will be necessary arId should be undertaken for en~bling the Lighthouse 
Department to increase: the rate of light dues from two annas per ton which is the maximum 
permissible a\. present. 
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3. PORTS AND HARBoURS 
, , 

Poru in India's National Economy 

49. Ports are the gateways of foreign trade and commerce of a country and they serve its 
maritime transport and play a vital part in the national economy. Mter Partition, India's 
foreign trade is carried on through the five major ports of Calcutta, Bombay, Madras, Cochin 
and VISakhapatnam. The loss of Karachi threw an additional strain on the Bombay port to 
which a part of the traffic previously handled by the Karachi port had been diverted. The 
present capacity of the five major ports to handle cargo is about 20 million tons per annum 
excluding petroleum, country-aaft and bunkers. As against this capacity, they handled about 
20 million tons during 1949-50 including petroleum and country-craft traflic, which sh~ws that 
there is at present no reserve capacity for coping with a possible expansion of trade in future. 
Even now the capacity is not sufficient to meet the demands of peak traffic. 

Need for Port Development 

So. Further expenditure has to be incurred on port development during the period of the 
PIan owing to the following reasons : 

(i) There is need for rectifying the consequences of Partition and providing a natural out .. 
let for traffic previously catered for by Karachi. It is mainly for this reason that the develop
ment of Kandla as a major port was recommended by the West Coast Major Port Develop
ment Committee. The recommendation was accepted by the Central Government and the 
project taken up for implementation in 1949. The port will cater to the va~t hinterland of the 
Punjab, North Western and Central India more economically than Bombay through a reduction 
of about 200 miles in transportation. UptU the 31st March, 1951, a sum of Rs. 0·9 crore 
had been spent on this project. This scheme has also significance from the viewpoint of 
rehabilitation of displaced persons from Sind. 

(i.) A large part of the equipment of ports was intensively used during the war and is now 
antiquated and obsolete. The dock systems in the ports also need to be modernised. Post
ponement of renovation and modernisation of these ports would result in slow tumround of 
ships and economic loss to the country. 

(u.) The Central Government have undertaken to provide port facilities for the petroleum 
refineries proposed to be set up at Trombay (Bombay) by the Standard Vacuum OQ. Company 
and the Burmah-Shell Oil Company. As the refineries are expected to go' into produ,ction 
before 1955, it is necessary to give a high priority for the provision of oil discharge facilities. 

Capital Expenditure for Modernisation and Development During the Period of the Plan 

51. In consultation with the port authorities, the Ministry of Transport have worked out a 
programme of rehabilitation, modernisation, and expansion of the five existing major ports at 
an estimated cost of Rs. 29 '27 crores, consisting of schemes considered eligible for ~istance 
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t This estimate is exclusive of an expenditure of Rs. 12 '05 crores 
from the Central.Govedrnm

f 
eRn . 8 . 0 crores on the creation of port facilities fQr the oil refineries 

on the Kandla port an 0 s. . h B h I 1 d If 11 th . .t:'.'Ii· fcor the existing establtshment on t e ute er s an . a ese 
and of alternative LaCl ties . h . d f h Plan '11 h d velopment expenditure on ports durmg t e peno 0 t e WI 

projects arbetakRen uP
4
, ~22e c;ores This includes an amount ofRs. 4 '90 crores spent in 1951-52 I 

come to a out s. 5 . 
'by the port authorities. 

Programme oj vart'ous ports 

52. The development of Kandla as a major port will increase the trade handled at this P?rt 
from about 122,000 tons during 1951 to about 85°,000 tons ~er annJ..lffi from 1956. The major 
• t s in the programme for the Calcutta port are restoration of the Garden Reach Jetty, 
~~:hase of wagons, locomotixes and a heavy lift crane for handling. heavy machinery and 
equipment imported for use on the river vall7y projects and constructIon of two manual coal 
berths and one mechanical ore berth. The Important part of the programme for the Bombay 
port relates to l}1odernisation of the Princes' and Victoria docks, rec<;>nstruct~~n of transit sheds 
therein and installation of electric cranes at the Alexandra docks. PrOVISion has also been 
m~de in the plans of the Bombay, Madras and Calcutta,ports for housing of labour. The 
programme for the Madras port envisages, apart from other less important projects, a 
wet-dock scheme costing Rs. 2 '97 crores during the period of the Plan and two all-weather 
berths for p'etroleum oil at a cost of Rs. 0' 72 crore. The plan for the Cochin port provides, 
among otb~r schemes, for the construction of new berths for general cargo at a cost of Rs. I .'6 
('rores. Developments at the Butcher Island inc;lude the construction of a pier, an approach 
treastle and five pipe lines. 

FmanC'lng of the port development Projects 

53. The administration of major ports is carried on by different agencies. Whereas the 
Bombay, Calcutta and l\1adras ports are administered by statutory port trusts, Cochin and 
Visakhapatnam ports are administered by the Central Government in th~ Ministry of Trans
port and the Ministry of Railways respectively. All the major ports are non-profit making, self
financing undertakings with funds of their own which do not enter into the accounts of the 
Central Government. An examination of the reserves at the d..1sposal of·the different port 
authorities shows that they represent only a small fraction of the total" finance which is essential 
for the modernisation and development of the ports ... It is possible to augment the resources 
of the ports to a certain extent by raising port charges but the policy of raising additional finance 
by this method will have to vary ~ith different ports, depending upon the surcharges already in 
force and the scope for further increase. There is a limit to this method because any excessive 
enhancement of rates on basic materials and foodgrains will tend to increase costs of industrial 
production and the price of commodities to consumers. It is also not possible to increase the 
incidence of port charges beyond a certain point in respect of commodities exported as that 
would react adversely on the volume of exports. Finance for deve!opment of ports will, there
fore, have to be found :-

(i) by drawing on the existing reserves of ports _, 
(ii) by increasing port charges to the extent possible, and 
Uti) by direct central assistance in the form of loans. 
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54. Excluding the Kamila Port Development Project which will be financed wholly by the 
Central Governm~nt, a sum of Rs. 42 '17 crores will be required for expenditure on all the 
projects of the port authorities. It ~ been estimated that the maximum that can be raised 
9Y them by the first two methods is Rs. 15'5 crores, inc,tuding the expenditure already incurred 
in 1951-52. If all the projects now contemplated are to be taken up~ assistance will have to be 
given to the ports to the extent ofRs. 26 ·67 crores. So far the ports have been depending on 
loans, raised from the public or granted by the Government for their large capi!al works. The 
quantum of the Government assistance will be reduced to the extent that the port authorities 
can raise loans in the open market as in the past. It has, however, been pointed out that this 
source is restricted because there is a limit beyond which the port authorities cannot increase 
charges for services rendered in order -to enable them to pay interest on loans. 

55. The Plan provides for an advance of Rs. 12 crores by the Central Government to the 
port authorities during the Five Year period. In addition, the Central Government will also 
accept the liability for the creation of port facilities connected with the oil refinery projects at a 
total cost of Rs. 8 crores. The port authorities have suggested that the loans should be interest 
free for a period of 12 years at the end of which they should be repayable in instalments 
together with interest at a reasonable rate. In the broader public interest, the development 
schemes of ports will have to be financed and for this purpose loans will have to be advanced 
to the port authorities. Whether ordinary terms can apply to such loms shoul'" be Olrefully 
examined by the Ministry of Transport at an early date. If the examination shows that there 
is a case fOJ; assistance in the form proposed, it should be made available. 

4. CIVIL AVIATION 

Progress of Civil Aviation in Ind,a· 

56. India is favourably situated for the development _of air transport, both internal and 
international. In the inteI'IHll field, with her vast Clistances and good flying conditions during 
the greater part of the year, there is considerable scope for this mode of transport. Almost all 
the important administr~tive, industrial and commercial centres of the country are at present 
connected by air. The nigh.t air services which connect the four principal cities form an 
important part of the airline net-work and fill a long felt need. There is, however, room for 
more intensive operation on the existing main routes as well as extension to less important 
towns. In the international field, India occupies geographically an important position in the 
air routes between the East and the weSt. This throws upon the Government of this 
country the obligation to maintain ground services of prescribed standards for the use of the 
~ternational air services. International services are also being operated by India, both to the 
West and the East. Further, civil air transport can playa vital role ,in emergencies-, as was 
evidenced in the evacuation after Partition and in West Bengal and Assam in 1949-50, as well 
as in relief and other operations in Assam $lfter the earthquake and floods. Finally, the 
defence aspect of civil aviation should not be lost sight of. All civJ aviation equipment, 
per~onnel and organisation constitute in effect a reserve for the defence services, which can be 
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d ail ble during an emergency. For these reasons the-future 
bili ed quickly and rna e av a .. .. R hI 

mo s h take into account the growing needs of Civil aVIatIon. oug y, 
lans of development ave to f h d 

P "'1 'ation development till the end of 1950-51 was 0 t e or er the capital expenditure on CIVI aVI .. . I din 
Th diture was for provision of aerodrome orgarusatIon, mc u g 

of Rs. 10 crores. e expen .... hieb' 1 ' 
b 'ldings lighting etc.' commurucatlOn orgarusatIon w me u-runway h~ngars, passenger w , "~ . . 

, 'd £'. • • atl'on' inspection organisation which related to the supervisIon ded radio al s Lor aIr navIg, _ . 
f . h' of aircrafts and other technical equipment and competence of and check 0 rurwort mess . . .. . . 

1 d .. anl'sation which included the CIvIl AVIatIon Trammg Centre at personne ; an tralnlng org 
Allahabad. 

57. As part of their post-war plans of deve1o~me~t, the Central Govem~ent had dra,,:n 
up a plan for developing, controlling and regulatmg aIr transport. The mam features of thiS 

plan were as follows :-

(u) the development and operation of air transport services would be left to private 
commercial organisations , 

(b) the operation of scheduled air services would be subject to licensing by a body called 
the Air Transport Licensing Board to be set up for the purpose, 

(c) all the main air services in India sh~uld be operated by about four companies, and 

(d) the Government might give financial assistance to the operating companies in 
specific cases. 

58. At the end of the war, many companies were floated for the operation of air services. 
The wartime boom in air traffic had created an impression that commercial air transport 
operation was a very profitable enterprise, especially as war surplus stocks made available certain 
types of aircraft at very low prices. These conditions gave qn impetus to the floatation of avia
tion companies and a number of applications were made to the Air Transport Licensing Board 
for licences for the operation of internal air services. By the end of 1949, nine companies 
had been granted such licences. It soon became apparent, howe.ver, that the financial condi
tion of most of the companies was not reassuring. The Central Government appointed a 
committee-the Air Transport Inquiry Committee-to investigate the financial condition 
of the companies and to make recommendations for putting the afr transport industry on a firm 
basis and for developing commerclal air transport on sound lines. From the report of this 
Committee, it is evident that the financial position of the industry as a whole is far from satis
factory and lhat the main reason for this is that the number of operating units is larger than that 
required to conduct the available volume of air transport business on an economic basis. 
The Committee i1as made recommendations for improving the existing position and the 
Government are taking steps to give effect to many of them. I 

59· The development plan for civil aviation projects -during the next five years, excluding 
operation of air transport industry discussed below may be considered in two stages, namely, 
for the first two years of 1951-52 and 1952-53, and for the next three years of 1953-54 to 1955-
56. For the ~r~t two years, the amount of capital expenditure allotted is Rs. 1.85 crores per 
tnnum. This IS made up of about Rs. I . S crores per annum for work and the rest for 
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equipment. For the second period of three years, the total allotment made is about 
Rs. 9 ·67 crores. The expenditure will have to be properly phased during the period, the 
amount to be spent during the last year being in the neighbourhood of Rs. 4 crores. About 
70 per cent of the allotment, is in respect of work, the remaining being for several items of 
technical equipment. 

Aviation Policy 

60. Of late important aspects of the air transport industry have been examined by the 
Government. For arriving at more prbcise estimates of replacement requirements, the selec
tion of the aircraft that should replace the Dakota and the Viking, and the methods of finan
cing the purchase of aircrafts, the Director-General of Civil Aviation, Wnistry of 
Communications, held a conference with the representatives of the airline operators in 
January, 1952. It was agreed at the conference that for operations on semi-international and 
trunk routes, the Dakota should ~e replaced by a more modem type of aircraft. Such replace
ment of the Dakota on the main routes was considered necessary to enable the air transport 
industry to com~te on even terms with foreign air lines operating on these routes. 
Further, this step would keep the country in touch with the latest development in aircraft 
design in other parts of the world and also give the necessary training in the servicing and 
overhaul of new types of aircraft to the technicians in the country. Various factors involved 
in the question of expansion of air fleet vis-a-vis the development of the Hindustan Aircraft 
have also been considered. It has been found that the expansion 'programme of civil aviation 
should be dealt with, for the period of the Plan, independently of the programme of develop
ment of the Hindustan Aircraft, although eventually these two programmes will have to be 
co-ordinated. 

61. The requirement of new aircraft before the close of the period of the Plan is estimated 
at 20, valued at Rs. 10 crores as under :-

(Rs. crores) 

2 aircrafts for the Air India International's Western Services and 
3 aitcrafts for the Bharat Airways Eastern Services 4' 5 

15 aircrafts for shorter services and major trunk routes in India • ~. 0 

10'S 

The airline operators represented that they would require assistance by way of loan fro~ 
the Government equivalent to two-thirds of the total amount, viz., Rs. 7 crores at a conces
sional rate of interest for acquiring such aircraft. 

62. Enquiries have shown that under the present conditions of traffic load ap.d intensity of 
operations the existing air transport companies cannot work on an economic basis. With the 
in roduction of the more modem aircrafts mentioned above which will be larger and faster anj 
also more costly, Cl."Ol1omic operations will be possible only if the existing companies merge into 
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. . . 1 anisation in charge of internal as well as external operations c\n 
a smgle urut. A smg e org . 

., affi wl'th a smaller number of aircraft and also save In overheads 
handle all the exlStillg tr c . ' 

. eli' J Under a single organisation, for example, the requtrements of addi-and mother rectlons. ., 
• aft.c: • t );1 s weIlas external services will be about I3, Instead of 20 mentioned tional rurcr lor 10 ern"" a '.. .• 
Th .c: operating the services should be a statutory corporation In which the above. e agency lor . . .. 

shareholders of the existing companies may be allowed to participate pro rata, if they wIsh to 
do so in exQIange for their present holdings the value of which should be determined on an 
equitable basis. The Central Government's share in the corporation should be large enough to 

ensure control over the industry. 

63. The Plan provides for a sum ofRs. 9' S crores: (a).£or the purchase of I3 aircrafts, 
three of which would be of the type required for long-distance international air services, and 
(b) for the payment of such compensation as may be foUnd necessary for acquiring the assets 
of the existing companies. If the existing air-companies agree to take up shares in the new 
corporation in exchange for their present holdings, the amount needed will be of the order of 

Rs. 6· 5 crores. 

5. ROADS 

State of Road Development 

64. Roads are a service for all forms of development, whether of agriculture, trade, or 
industry. In the development of roads, a national conception is necessary not only because of 
their strategic importance but also because of the need for co-ordination between different types 
of roads. This was recognised in the Nagpur Plan which emphasized that the schemes drawn 
up by the Centre and the States should be based on the consideration of the road system of 
India as an integral whole ; and that development should be balanced as between different 
categories of roads and should proceed in a planned sequence', having regard to the requirements 
of traffic. 

65. Taking the area of the country and the population into consideration, the total mileage 
of roads in existence at present is admittedly short of requirement. After the advent of the 
railways, development of roads-did not receive adequate attention until the constitution of the 
Central Road Fund in 1929. Sinc:e then, the achievements have been significant. According 
to the report of the Motor Vehicle Taxation Enquiry Committee (1950), no fewer than 382 new 
bridges and causeways had been built and 1250 miles of modern surface roads, 1500 miles of 
fair weather roads and 2200 miles of road reconditioning completed upto the time of their 
enquiry. The assurance of a continuous supply of funds under this scheme has been an 
important factor contributing to the progress made. Nevertheless, owing to the expansion of 
motor transport that has taken place during the last 30 years and developments in the field of 
industry and trade, the road system in existence is not adequate and there is need for substantial 
road development being undertaken in future years. The modern motor transport requir~ 
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roadS with easier curves, wider formations, stronger crusts and smoother surfaces, which are 
not necessary for other community uses of roads. The number of motor vehicles on the road 
is steadily increasing and the weight and range of transport vehicles is appreciably greater than . 
it used to be. 

66. The Nagpur Report on the Post-War Road Development of 1943 (the Nagpur Plan) 
visualised the development in a period often years ofa total mileage of hard-surface roads from 
about 66>400 miles to 122,000 miles ; of low type roads from ab\>ut 112,000 to 207,500 miles 
and the improvement of existing roads, wherever necessary, so that the road system would 
cater for anticipated traffic needs for the next 20 years. The objective underlying the Nagpur 
Plan was that no village in a we1l-developed agricultural area should remain more than 5 miles 
from a main road. It was a fundamental of this programme that no road should be considered 
by itself, but as a part of a network and that no road surface should be of a higher standard than 
was required to carry the existing traffic or traffic anticipated in the immediate future. 

67. The expenditure contemplated in the Nagpur Plan was of the order of Rs. 372 crores, 
of which Rs. 66· 5 crores related to national ~ghways and Rs. 305.5 crores to other roads at a 
price level 50 per cent over pre-war costs ; but taking a level of 200 per cent. over the pre-war 
cost as an estimate nearer to present day price levels, the expenditure target for the programme 
contemplated will be Rs. 744 crores of which Rs. 133 crores will be for national highways and 
Rs. 611' crores for other roads. 

68. Owing, however, to shortage of materials, scarcity of trained men, and above all to 
financial stringency, the p1J>gramme visualised under the Nagpur P~ had to be spread over a 
longer period of years. As a result, an expenditure of Rs. 27· I crores incurred in the States 
during the 3 years ending the 31st March 1950, represents only about S per cent. of the Nagpur 
Plan target figure. An expenditure of Rs. 9·3 crores on national highways in the five year 
ending in March, 1952, shows somewhat better progress at IS 1/2 per cent. of the correspond
ing target figure. 

Priorities Under the Five Year Plan 

69. Priority in the development of roads has to be determined in relation to plans of 
development in other spheres in the light of national and local resources and needs. Roads 
which assist production, and especially agricultural production, should have a high priority in 
existing conditions. This has been recognised by some of the States, such as Uttar Pradesh, 
where development of roads forms a part of the schemes of rural reconstruction. It is evident 
that such roads as are feeders to railways or which relieve congestion to certain junctions and help 
to open up the country, have to be given preference. Priorities within the State have to be 
determined by the State itself and obviously such priorities would tend to differ in different 
States. In West Bengal, for instance, owing to the partition of the State, construction of roads 
has a particularly high priority. Many of the previous roads were from east to west while 
now they have to connect north and south, without which certain ' pockets ' cannot be 
easily reached and their surplus products cannot be made available to other parts of the State 
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National Highways 

The Nagpur Plan recommended the classification of roads according to their functions. 
70• • M' dMin D' . Thus roads were divided into National Highways, State Highways, aJor an or Istnct 

Roa~ and Village Roads. National Highways are" main highways serving predominantly 
natto:al, as distinct, from State purposes, running through the length and breadth of India, 
which together form a s1stem connecting (by routes as direct as practicable) major ports, foreign 
highways, capitals of States and including highways required for strategic movements for the 
defence of India." Subject to certain conditions embodied in the National Highway Scheme, 
the Central Government assumed financial liability with effect from the 1st April 1947 for the 
development and maintenance of a provisional system of national highways limited to a length 

of about 13,400 miles, 

, 71. The mileage originally included (in 1947-48) approximately 1,600 miles of "missing" 
road-links and about 120 "missing" bridges oyer very large rivers in addition, to many other 
bridges, large and small. In the last five years, 160 miles of new ~ads and seventeen very large 
bridges with numerous smaller bridges have been constructed and 1,315 miles of road have been 
improved. There are at present under construction about 320 miles of new roads and eighteen 
large bridges. The Five Year Plan provides for the completion of the work in hand and th;: 
taking up for construction of 450 miles of new roads and 48 very large bridges besides a large 
number of small~r bridges. In addition, about 2,200 miles of roads are to be improved. Of 
this programnie, about two-thirds will be completed by 1955-56 and the rest will be in progress. 
Many of the existing~bridges are not capable of carrying heavy loads and require reconstruction. 
This work, however, will be taken up [except as mentioned in para. 73 (3) below] only after all 
the" missing" road links af(~ built and the unbridged rivers spanned. 

72. A sum of Rs. 27' 00 crores over a period of five years has been provided in the Central 
Government's plan for the development of national highways including the probable expendi
ture on the road element in tlie proposed raU":cum-road bridge during this period. A separate 
provision of Rs. 4' 24 crores has also been made in the Central Sector for the development 
of certain selected roads (other than national highways) for which financial liability has already 
been accepted by the Centre. Further a sum of Rs. 21' 15 lakhs has been provided for the 
C:entral Roa~ Research Institute where investigations of interest for road development in 
different regions of the country is to be carried out. 

73· The priorities for the National Highways:five-year development programme have 
been fixed on the following basis ::.. 

(I) Completion of all capital works already sanctioned and m' progress. 
(2) Pro~isi~~ of. new b~idges and missing road links, as far as possible, along the cc arte

nal n~nonal hig~ways. (The arte.rial national highways are those that connect 
the mam populanon centres plus a few whose' development has b . 
priority as a result of Partition). een given 

(3) Urgent replacement or strengthening of existing danO'erous brl'dge d 1m ' 
. f" b S an provIng 

secuons 0 eXlSt1ng roads that are uneconomical to '. d 
traffic. maIntaIn or angerous to 
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With the funds provided in the Plan, it will not be possible to close all the gaps even in the 
arterial national highways-this work together with the development of the remaining national 
highways will have to be left for future plans. 

State Roads 

74. These are linked with national highways and along with them constitute a single road 
system. Their programme is determined -by the States themselves though the Roads Organi
sation at the centre is consulted. Construction of State roads is at present financed from 
State revenues, which are supplemented by the .allocations and grants from the Central Road 
Fund. According to the schemes envisaged by the Sdte Governments, the mileage of 
metalled roads will increase from 10,007 miles in 1950-51 to 12453 miles by 1955-56 in the Part 
C A ' States and from 7,588 miles to 8,129 miles in the Part C B 'States. During the same period 
the mileage of unmetalled roads will be reduced from 2,199 to 757 miles in the Part C A ' States 
and S26 to 206 miles in the Part C B ' States. 

75. The Road development plans of the Part C C ' States are being framed with a view to 
providing for the Construction of as many new roads as possible for opening up areas which are 
at present inaccessible, while improvement and reorientation of the existing roads to meet the 
changed administrative requirements and the economic development of the areas is also being 
given due emphasis. 

76. The total provision for road development in the plans of the States is Rs. 73' S4 crores, 
out Qfwhich the Part C A' States account for Rs. 50'59, crores, and the Part C B ' States for Rs. 
16'68 crores, the balance being accounted for by the Part C C' States. 

V mage Roads 

77. As regards village roads, the broad aim should be to connect the more important villages 
with marketing centres and district headquarters. The absence of a sufficient mileage of 
village roads is a serious drawback in the system of communications. The State Governments 
should pay special attention to the construction and maintenance of these roads and for this 

I 

purrose enlist the co-operation of villagers. In certain States, village roads are, in fact, being 
developed with the active co-operation of tile villagers themselves who contr)bute a portion of 
the cost of construction by way of free labour, free gift of land or money, the balance being 
contributed by the State Government or district boards. As a token of the Central Goven:
ment's interest in the develorment of village roads, the Roads Organisation have formulated 
a 'model scheme' for village road development on a co-operative basis ~d has made an initial 
offer 'of a grant of Rs. 15 lakhs from the Central Road Fund Reserve as a contribution towards 
specific projects. There is considerable scope for development of village roads on co-operative 
basis by mobilising the local population for executing local projects. 

78. The programme described above is exclusive of likely road development under the 
community development projects. Tentatively it has been estimated that 16,000 to 17,ocO 
miles of kutcha roads will be constructed in the village units falling under those projects. 
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Finance for Road Development in the Five Year Plan 

d I · d above the principal difficulty in the development of roads in 79 As alrea y exp alne , . . C . 
. has been the paucity of finance. The Motor Vehicle Taxation EnquIrY ormrut-

recent yearsh sted certain measures for augmenting the resources for road development 
tee, I950 , ave sugge Th . f 
which should be considered by the Central and 'State Governments. . e unportance.o 
continuity in the supply of funds with a view to avoiding wasteful e~penditure and purswng 
even modest programmes without interruption needs to be recogrused by the Central and 
State Governments. 

80. The bulk of the finance J'or road development will go towards acq~sition of land, 
purchase of materials, and payment of labour. The foreign e~change reqwrement for the 
purchase of machinery has already been considerably reduced. wIth the m~ufa~re of steam 
and diesel road rollers in the country. The Tata LocomotIve and Engmeenng Company 
have, upto the end of February 1952, manufactured and supplied 830 steam rollers against an 
order for 950 units. Similarly, Messrs. Jessop and Company of Calcutta hav: manufactu~ed 
and supplied all the 475 diesel road rollers ordered from them. At present, conslde~able foreIgn 
exchange is being spent for importing asphalt for black topping of roads. Imports fluctuated 
between 47,IOO tons and 79,363 tons per'annum between 1948-49 and 1950-51. With the 
establishment of petroleum refineries during the period of the Plan, asphaltic bitumen will be 
available from"domestic sources from 1955-56 and this will result in a further saving offoreign 
exchange. 

6. ROAD TRANSPORT 

Emergence of Public Road Transport Services 

8r. The beginnings of commercial motor transport'in India can be traced to about the 
year I920 \Yhen the opportunity for its develorrr (nt was created by the military vehicles rendered 
surplus after World War 1. There was a rate-cutting competition among the private bus 
operators inter se and between road and rail transport agencies. By 1930, the large diver
sion of passengers from railways to roads resulted in considerable loss of railway revenues. 
The question of rail-road competition was examined in subsequent years and with the coming 
info fqrce of the Motor Vehicles Act.in I939, a beginning was made in the direction of creating 
fair conditions of competition and controlling the development of road transport along proper 
lines. The acceptance in 1946 of the policy of encouraging the formation of transport 
undertakings on tri,partite basis, viz., private operators, the State Governments and railways 
was the next significant development. The latest development in motor road transport is 
the formati<?n of statutory transport corporations by certain State Governments under the 
Road Transport Corporation Act, 1948, subsequently replaced by the revised Actt of I95

0
• 

82. At present, there are in the country approximately 47,575 operators of whom 25 own a 
fleet exceeding 100 ; another 50 exceeding 50 vehicles but not ex~eeding 100; and less than 
1,500 operators,oa fleet exceeding 5 but not exceeding 50 vehicles. There are more than 
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46,000 small operators, each owning 5 vehicles or less. State-operated services exist in varying 
scales in Assam, Bihar, Bombay, Madhya Pradesh, Madras, Orissa, Punjab, Uttar Pradesh, 
West Bengal, Hyderabad, Madhya Bbarat, Mysore, Rajasthan, Saurashtra, Travancore-Cochin, 
Kutch, Himachal Pradesh, Manipur, Bilaspur and Delhi. The pattern of management varies. 
In Orissa and Madhya Pradesh, the undertakings are managed by joint-stock companies. In 
Kutch, a non-statutory authority manages the services. In Bilaspur, Bombay and Delhi there 
are statutory bodies. In the other States, operation is undertaken departmentally. In Bihar, 
Hyderabad, Kutch and Mysore, it has been decided to set up statutory corporations under 
the Road Transport Corporations Act, 1950. The railways have participated financially in the 
undertakings in Bombay, Madhya:Pradesh, Punjab, and Orissa with a total contribution o( 
Rs. 2.586 acres towards capital outlay, the State Governments' contribution being 
Rs. 4 ·7 acres. 

83. State participation in public road transport is inte~ded to achieve greater efficiency 
and economy in operation and management which a large number of small operators function
ing separately will not be able to do. Only Iarge organisations with adequate financial resources 
can provide the workshop and other facilities which are essential for rendering efficient 
service and realising"the economies resulting from large-scale operation. The benefit of such 
economies can be passed on to the consumer as well as the transport worker if commercial road 
transport is under public ownership. While participation by the State Government in road 
motor transport services is thus advantageous to the public, the displacement of private opera
tors creates certain problems. Partly in recognition of this situation, the State Govern
ments are generally pursuing a policy of nationalising road transport in gradual stages within the 
resources available" - Certain State Governments have also made provision in their schemes for 
financial participation by private operators at their option. It is desirable for the existing 
private operators' units to amalgamate, wherever possible, into big, viable units to enable 
them to achieve better returns and maintain better standards of operation. 

84. The programme of commercial road transport in the private sector is not available. As 
regards the public sector, the investment on pUblic road transport services (capital at charge) 
as in June 1950 in all the States was nearly 12·0 acres and at present it stands at Rs. 17.13 
acres. This investment is made up of contributions of the State Governments, rail\\ ays and 
private opeI<\tors. 

Programme of Slale Road Transport Serot"ces 

85· In the Five Year Plan, the investments of the State Governments on road transport 
between 1951 and 1956 is 'envisaged at Rs. 8·97 crores. The investment of the Part A States 
on road transport services which was Rs. 8.33 acres in Jur:c 1950, is expected to increase by 
Rs. 5 ·62 acres by the end of the period of the Plan. Whereas Assam, Orissa, West Bengal,. 
Bombay and Uttar Pradesh are the States in which developments are envisaged, substantial 
expansions would be effected only in the last three States. The expenditure on road transport 
in these three States during the period of the Plan will be as much as 91 per cent of the total. 
Developments in the Part B States are restricted to Tra\'3ncore-Cochin, Saurashtra and 
Rajasthan~ and in the Part C States to Bilaspur, l\ianipur, Himachal Pradesh and Delhi. The 
expenditure in the Part B States is estimated at Rs. 0·96 crore .out of which S~urashtra "ill 
spend Rs~ 0·53 acre and Tra,'3Ilcore-Cochin~ Rs. 0"42 crorei out ofRs .. 2·39 acres alloued 
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£'. d rt' the Part C States th~ Delhi Transport Authority will be spending lor roa transpo In , . ' b th Delhi 
Rs.2' r6 crores during the period of the Plan. Abo1;1t a third of the mvesttnent y e 
Transport Authority will be incurred on ~ways. 

86. The railways, as explained above, participate in the public r~ad transport undertakings 
brou(Tht into existence by the State Governments. The present Investtnent of the Central 
Gov:;'nment in the public transport services in various States is estimated. at ~. 3' 53 crores 
as against Rs. r '55 crores at the beginning of the period of the Plan. It IS enVIsaged that the 
Ministry of Railways will participate in road transpo~ programmes of the State G?vernme~ts 
but it is difficult to forecast at this stage what their Investtnent on such undertakings dunng 
the period of the Plan will be. It is expected that the resources necessary for the ~articipation 
of the railways in State transport undertakings will be found from the funds proVlded for the 
Railway Plan,. 

87. Investment on road transport in the public sector will be directed inter alia, to : (i) 
purchase of about 2,000 transport vehicles, and (ii) establishment by the bigger units 'like the 
State road transport services of Bombay, Uttar Pradesh and Delhi of up-to-date workshops for 
maintenance, repair and overhaul of the transport fleet owned by them. Facilities for training 
operatives are also envisaged. Two points of importance arise in connection with the 
purchase of transport vehicles, viz., (i) standardisation of vehicles used by the State transport 
services and .co-ordination of programme of replacement and expansion of transport fleet with 
the development of the indigenous automobile industry, and (ii) use of diesel versus petrol 
driven vehicles. These two issues have been referred by the Central Government to the 
Tariff Commission in connection with the investigation into the claim for protection for 
the indigenous automobile industry. The State transport services should adjust their 
programmes in accordance with the recommendations that may be made by the Tariff 
Commission. As regards the agency for running the State transport services, we are of the 
opinion that whenever road transport services are run by the State, a corporation should be 
formed for the purpose as that would provide the necessary autonomy and would lead to more 
efficient administration. The ground has been cleared for the fonnation of State transport 
corporations by the ,Road Transport Corporation Act, 1950, passed by Parliament. 

7. COMMUNICATIONS 

The State of the Communication Services 

. 88. The communication servi~ in India, wlrlch comprise postal, tele~ph, telephone and 
wireless communications, are provided by the Posts and Telegraphs Department which next 
to the x:wways, is .the largest department of the Central Government. The D;partment is 
resp?n~lble not. only for the communication services for the general public but also for such 
spec:~sed .sections as the coIfunercial community, the press, the railways, the canal 
admirustratIons, and the defence services. It is primarily a public utility department but is run 
on a commercial basis &0 as not to be a burden on the general revenues. 

89· The postal and telegraph facilities have been in existence in India for a little over a 
century. The growth has been slow and steady but, having regard to the size of the country 
development has lagged behind the actual requirement. The demand for these services durin; 
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the ast few years has become very acute. The Department has been hard put to run the 
services w!th reasonable efficiency for the following reasons :-

(a) deterioration in equipment due to both excessive pressure and normal wear and tear 
during the war years and difficulty of replacement ; 

(b) deterioration in the quality of the personnel ; 
{c) heavy growth of traffic in all branches which has more than doubled itself during 

the last decade ; and 
(d) consequences of Partition, which caused considerable dislocation. 

90. Development in various sectors, private and public, under the Five Year Plan will 
throw an additional burden on the Department which will be called upon to provide communi
cation services to an ever-increasing extent. The requirements of the communication system 
which include postal facilities, provision of adequate office building for posts and telegraphs 
offices, tele-communication development particularly in telePhones, and modernising the posts 
and telegraphs workshops will have to be provided for. 

Development Plans 

91. One of the main pre-occupations of the Department is to extend communication facili
ties in the rural areas. During the last five years considerable progress has been achieved in 
this direction. About 35;000 new post offices were opened. The aim is to have a post office 
in every village with a population of 2000 or over. The Department expects to achieve this 
target by the end of 1953. But in a country predominently consisting of villages, rural facili
ties will have to be further improved and the programme will have to be continued. At the 
same time demand for increasing postal facilities in the urban areas will have to be met. To 
increase the efficiency in working, there is a programme of introducing mecha,nised devices on 
the lines of what obtains in some of the more advanced countries of the West. 

92. Shortage of accommodation in the postal and telegraphs offices and the consequent 
congestion has become so serious that unless concerted measures are taken quickly the efficiency 
ofth.e Department will go down rapidly. It has already been stated that the traffic has more 
than doubled itself during the last decade, while practically no new construction has taken place 
(a) to accommodate the additional operative staff engaged in handling the increased traffic, 
and (b) to meet the requirement of the public in the shape of targer counters, etc. A large 
proportion of post offices is accommodated in rented buildings. In view of the considerable 
urbanisation that has taken place during and after the last war, it has become difficult even to 
rent buildings to accommodate these offices. Existing rented buildings have proved inadequate 
for meeting the situation and in many cases landlords are eager to terminate the tenancy. 
Further, the interest of the services requires that the bulk of the operational staff should live 
near their place of duty. This makes it necessary for the Department to provide residential 
accommodation for them. The Department is, thus, faced with a large building progranune, 
both in shape of posts and telegraphs offices as well as quarters for its staff • 

. 93. The present telegraph network in India is comparatively meagre taking in 0 account 
the extensive area involved. The dev~opment Plan provides for the extension oftele-communi
cation services to a larger number of centres. Modern mechanised methods in the handling 
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and transmission of telegraphs traffic are being introduced. They will greatly improve the 
efficiency of the 'services and also result in economy in running ~ts expenditure. The most 
insistent demand for development is in the fields of telephones, India is very backward in this 
regard ,; it is even 1pore backward t~an, for ,instance, C~na" Th~ number of telephone ~es 
in the whole of India is less than that m one City of Australia, 'Vzz" SIdney. , . ~ere are long Walt
ing lIsts in every city, big and small, foitelephone connections. The development programme 
under the Five Year Plan whch will expand the economic aciti~ity all over the country will 
further swell these waiting lists, From the financial point of view the return on capital invest
ment on the development of telephone facilities is substantial. For instance, at the end of the 
financial year of 1950-51 the capital investment in telephone and telegraph services amounted 
to about Rs, forty eight crores and the net profit in that year in the two branches, after deduct
ing interest on capital as well as depreciation and other working expenses, was Rs, 4,61 crores 
which works out to a return of 9' 6 per cent. If the interest charges at 2 '3 per cent were added, 
the yield on capital invested amouo.ted to I I ' 9 per cent, The yield on the capital devoted to 
telephone development is proportionately greater since a smaller amount of money is committed 
to "no 'profit" schemes, like providing strategic lines) railway circuit, communications to in 
accessible, places, etc, . 

94, The posts and telegraphs workshops in Bombay and Calcutta are located in the centre 
of the respective cities and their working in such a location is not conducive to economic 
production, They do not afford room for expansion which will become necessary almost 
immediately to: meet the increasing demands of the Department. It will, therefore, be 
necessary to shift these workshops to more suitable localities as well as to modernise them so 
as to improve their efficiency ~ 

, 95, T~e Pl~n pro~ides an allotment of Rs, 50 crores for the development of the communi
cation servIces lncludmg postal, telegraph, telephones and wireless communications. 

The Railway Plan/ot' 1951-56 (in crores of rupees) 

Rehabilitation and Additions 

1lrack • • • 
Bridges" . , : : :. 
Oth:r ~tructural and cngin~cring works 
Colhenes, ' 
Ports • • • 
Rolling stock and machinery' • • 
Labour ~elfare-staff quarters and welfare w~rks • 
Restoratl0Il$. ' 
New lines ,. : • • • • • 
Special projects • , } 
Major bridges, , ' • • , • 
Electrification of track ' , • , • 
Conversion of n:p:!ow gauge "to m~tre 0; broad gau~e 
Passenger amemtles. 0 

Miscellaneous items, including p;obabie savings 

TOTAL • 

1951-52 
(Approxi

mate 
Actuals) 

8'051 
0'85 
7'89 
0'0,", 
0'09 

36'91 
4'55 
0'52 

2'47 
2'47 

7°'87 

1952 -5] 
(Budget) 

14'3.1S 
I 'I5~ 
8'52 
0'39 
0'18 

42'55 
4'54 
1'14 

3'00 
-2'70 

79'10 

42'00 
3'~ 

27'00 
1·00 
0'77 

128'50 
15'00 
4'00 

I 95I-,S.1S 
(Five 

years' 
Total) 

64'87 
5'60 

43'41 
1'45 
1'°4 

2.Q7'9i5 
24'09 

S'6.1S 

28'52 
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8. BROA,DCASTING 
I 

The State 0/ the Broadcasting Service 

96. Prior to 1935, the'Indian State B~oadcasting Service operated with two mediumwave 
transmitters of I' 5 kw. power each in Bombay and Calcutta, and provided a 'broadcast cover
age on the mediumwaves "Over 5,.f00 square miles serving a population of about 10 millions. 
In 1935, the organisation was renamed the All-India Radio. Since then a number of new 
stations both, mediumwave and shortwave, have been established in different parts of India., 
Immediately after Partition, there were in the Indian Union six stations which operated sa 
mediumwave transmitters and four shortWave transmitters, excluding the high power 

. shortwave transmitters in Delhi. The broadcast coverage prorided by the medium wave 
trapsmitters extended over 44,000 square miles serving a population of about 32·6 millions. 
The shortwave transmltters provided a second-grade service covering about the same area and 
catering to about the same population. Tpe high power transmitters that ha~ been brought 
into operation during the late war served to augment the internal service to some extent, 
besides providing a service to foreign countries. The broadcasting stationS operated by the 
fonner Princely States were taken over by the Central Government and merged with the 
Ml-India Radio broadcasting system in April, 1950. The present broadcasting system in 
ndia consists of 21 stations, operating 30 mediumwav~ transmitters and 14 shortwave trans-
mitters. The area covered on the mediumwaves is now about II7,ooo square miles and the 
population served is about 80 millions. • 

Programme under the Five Year Plan 

97. The programme includes installation of 50' kw. mediumwave transmitters, one each 
in Bombay, Bangalore, Ahmedabad, Allahabad and Jullunder; 10/20 kw. mediumwave 
transmitters one each in Madras, Indore and Hyderabad; 1 kw. mediumwave transmitter at 
Jaipur, Jodhpur, Gwalior and Rajkotj and 100 kw. shortwave transmitters one each at Madras, 
Bombay and Calcutta. In addition, new studio installations will be established in Calcutta and 
.Madra(and the existing installations will be provided with more facilities. The 5 kw. mediwn
wave transmitter now at Baroda will be shifted to Poona on the installation of a 50 kw. 
transmitter at Ahmedabad. It may be stated tha.t cl 50 kw. ,transmitter came into operation 
in Calcutta in January, 1951, shortly before the commencement of the period or the Plan. 

98. The new installations which are proposed to be taken up under the Plan, will serve to 
increase the area un~er mediumwavc broadcast coverag~ to 370,000 square miles. The popu· 
btion served is expected to increase to 170 millions: The programme will also augment 
considerably the national and international services on shortwave.~. There is a provision of 
Rs. 3' S2 crores in the Plan or development of broadcisting. 

r 



CHAPTER XXXII 

HEALTH 

Health is fundamental to national progress in any sphere, In terms of resources for 
economic development, nothing can be considered of higher importance than the health of the 
people which is a measure of their energy and capacity as well as of the potential of man-hours 
for productive work in relation to the total number of persons maintained by the nation. 
For the efficiency of industry and of agriculture, the health of the worker is an essential 
consideration. 

2, Health is a t'positive state of well being in which the harmonious development of 
physical and mental capacities of the individual lead to the enjoyment of a rich and full 
life, It is not a negative stat~ of mere absence of disease, Health l further implies complete 
adjustment of the individual to his total environment, physical and social, Health involves 
primarily the application of medical science for the benefit of the individual and of society. 
But many other factors, social, economic and educational have an intimat~ bearing on the 
health of the community, Health is tpus a vital part of a concurrent and integrated 
programme of development of all aspe~s of community life, 

STATE OF PUBLIC REALm 

3, Statistics of positive health are difficult to obtain. Information in regard to morbidity 
is available only to a limited extent, We have, therefore, to rely mainly on mortality statistics 
in assessing the state of public health. Compared with other countries, the expectation of life 
at birth in India is low as the following statement would indicate: 

Country 

United States of America 

England and Wales 

In<;lia • 

"'Estimeted on in sufficient d~ta. 

Death Infantile Expectation of 
rate·per mortality life at birth 
mille per lOOO Males Females 
(1950) live births 

Year 

29 

II'6 30 

16'5 127 

Negroes 

47'55 49'51 
52 '26 r: -_ 55'56 
57'90 'r~ 61'90 

,..' J ~ ..... 
Whites 

1920-2 [ 
1939-4[ 

[947 

59' 12 62'67 [929-31 
62'81 67'29 1939-41 
65'20 7°'5° [947 
51'50 55'35. 1910-12 
55'62 59'58 1920-22 
58'74 62'88 1930-32 
66'39 71 '15 1948 
23'63 23'96 1891-19°1 
22'59 23'31 1901-1911 
26'91 26'56 1921-1930 
32 '09 31 '37 1941 

----____ ._. ___ ~~_'4_5 __ ~~ ___ ~I9-5_1 



Statistics relating to the expectation of life indicate a low level of health in the country 
because they express in terms of the average length of life the cumulative effect .of the specific 
mortality rates at different ages in respect of the two sexes. The level of health as indicated by 
the death rate and the infantile mortality rate is low. The specially vulnerable groups in any 
community are children and women at the reproductive age groups and old people. Nearly 
40 per cent of the total deaths are among children under 10 years of age and of the mortality 
in this age group half takes place within the first year of life. The percentage for England and 
Wales in every age group is very much smaller. 

Deaths at specific age periods shown as percentage of total deaths at all ages : child 
mortality. 

Country Under Percent- I-S Percent- S-IO Percent- Total 
I year age of years age of years age of deaths of 

total total total all ages 

India, 1949 • 8,30,270 20·5 6,39,616 IS·8 2,28,26S 5. 6 4°>44~S 

England and 23,882 4·7 4,641 0·9 2,04S 0·4 S,09,973 
Wales, 1949. 

\ 

Maternal mortality is estimated to be 2Q per thousand live-births which is a very high 
figure. About 21akhs maternal deaths occur annually. The morbidity resulting froll}. causes 
associated with child bearing would run to about 20 times this figure or 4 millions. The aver
age annual number of deaths in India during 1940-49 from epidemic diseases and certain groups 
of causes is shown below:-

Percen:-
Mean age of 

1940-49 total 
deaths 

Cholera 2,02,857 3·S 
Smallpox 71,008 1·2 

Plague. 2S,37S 0"4 

Fevers " . " 33,13,146 57"S 
Dysentery and diarrhoea" 2,27,850 4. 0 

Respiratory diseases 4,15,345 7"2 
All other causes 15,08>446 26·2 

TOTAL 67,64,027 100"0 

Epidemic diseases together account for 5.1 per cent of the total mortality" India conti
nues to be the largest reservoir of these epidemic diseases. More than half the deaths are 
recorded ,under fevers by the reporting agency ,,!,hich has no means of proper diagnosis of the 
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cause of death. Respiratory diseases are numerically the next important group. There is a 

large prevalence of bowel disorders and parasitic ~~ons: It is estimated tha~ .1~0 millio,n 
people suffer from malaria and the annual mortality IS estunated at about 1 mUllon. It l!j 

similarly estimated that abou~ 2 . 5 million active cases of tuberculosis exist and about 500,000 

deaths take place every year, The present low state of public health is reflected in the wide 
prevalence of disease and the high rate of mortality . in the community as a whole ami ill 
particular among vulnerable groups such as children and women in their reproductive age 
period. A large part of this represents preventable_mortality. 

4. The output of the industrial worker in Iridia is low compared with that of the worker ill 
other counries. The productive capacity of the agricultural worker is comparatively low. 
The loss caused by morbidity in working time is enonnous. To this must be added the 
expenditure to the individual and to the State in the provision of medical care. 

CAUSES OF Low STATE OF HEALTII 

5. The causes of this low state of health are many. The lack of hygienic environment 
Conducive to healthful living, low resistance which is primarily due to lack of adequate diet 
and poor nutrition, lack of proper housing, safe water supply, proper removal of human wustes 
and the lack of medical care, curative and preventive, are some of the more important fa"1ors, 
besides lack of general and health education and low economic status. There are serious 
impediments to rapid progress. The country's financial resources are limited, trained 
personnel are lacking 'and the whole programme of health development is bound up with 
a broader programme of social improvement. 

PERsONNEL 

6. One of the s~rious difficulties to be overcome is the shortage of personnel. This is 
clearly brought out ill the following table :-

The Proportion of Medical Personnel to Population ••• 

I Doctor 
I Nurse 
I Health visitor 
I Midwife • 
I Dentist • 
I Pharmacist 

Medical Personnel 

• 
• 

• .. 
• • 

India United 
Kmgdom 

6,300* 1,000 
43,000 300 

4,00,000 4,710 
60,000 618 

3~oo~000 2,700 
40~oo~ooo to 3 doc..tors. 

·75 per cent. of doctors are in urban areas and their d~ibutioll in . - --
••• Report of the Health Survey and Development Committee. rural areas IS very sparse. 
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Increased training facilities for all these types of personnel are a matter of vital imponance. 
In many areas the use of sub-professional auxiliary personnel is clearly indicated as an approach 
to a solution of the problem. It is of the greatest imponance that the work of sub-professional 
personnel should be guided and supervised by qualified persons. 

PHYSICAL FACILITIES 

7. "Curative medicine of an effective scientific type must rest on good hospital facilities 
as Its basis and preventive medicine must depend in a large measure on out-patient services for 
the ambulant case and on centres for health promotion through individual instruction in the 
principles of personal hygiene." • The number of medical institutions at present available is 
far too small to provide a reasonable standard of medical service to the people, particularly in the 
rural areas. While there is a considerable disparity between the States in the ratio of 
institutions to population in respect of both urban and rural areas, the average for the country 
is one institution for 24,000 urban population.andonefor 50,000 rural population in 1949. 

The ratio of bed accommodation available in these institutions is one bed for 3,135 of the 
population or 0 '32 bed per thousand in 1949. "Afore hospital facilities are needed but the 
hospital services . which do exist need to be developed in the most economical manner 
(cons~t with high standards), intra-mural care needs to be correlated with clinical and 
home care, effective integration with the public health programme as a whole must be secured 
and hospitals must become health centres in the full sense of the term"*. 

PRIORITIES 

8. In the circumstances, a programme with the following priorities may form the basis of 
the plan:-

(i) Provision of water-supply and sanitation. 

(ii) Control of malaria. 

(iii) Preventive health care of the rural population 
through health units and mobile uruts. 

(iv) Health services for mothers and children. 

(v) Education and training, and health education. 

(vi) Self-sufficiency in drugs and equipment. 

(vii) Family planning and population control. 

ORGANISATION AND ADMINISTRATION 

9. The pattern of development has been suggested by the Health Survey and Devel.->rment 
Committee. It is to consist of peripheral primary health units catering to both preventive and 
curative care of the people with secondary health units and district units providing better and 
more complete facilities and supervision. The development of the primary and secondary 
health units is of the greatest importance in providing broad-based health services to the 

CE.A.-The ~t of Sickness and the Price ot Health. 
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community, Such centres are proposed in connection with the community development 
projects contemplated under the T.C.A, progr~e. They provide water s~pply and 
sanitary improvements, personal health services, particularly for mothers and children and 
health education to the public so that they ma~ participate in the programme of development. 
A progressive spread of these institutions son a countrywide scale in a given number of years 
would go a long way in meeting the health needs of our rural population. In addition, it is 
necessary to convert some of the existing dispensaries into primary health units by the 
addition of necessary bed accommodation and pJeventive health staff. A definite number 
of such dispensaries may be converted each year according to ... well-laid programme. 
Mobile dispensaries will have to be associated with these rurrl health units in order to take 
medical care to the population, The mobile dispensaries can also' be utilised for carrying 
specialist services to the rural population . . 

10, Though health is largely the responsibility of the States, the Central Government are 
responsible, among other subjects, for higher education and research. The Central Government 
have also the overall function of the development of health services in the country as a whole, 
In order to develop the closest co-operation between the Centre and the States a Central JIealth 
Council has been constituted with the Central Minister of Health as chairman and th~l!fipis
ters of Health of the States as members. Measures have to be devised to meet the rf"~ of 
certain States fer trained and experienced personnel for teaching, research and administra
tion, There is an insistent demand for ensuring adequate health services for the vast rural 
population of the country, 

MEDICAL AND PtmLIC REALm PROGRAMMES 

I I, The provision for the medical and public health plans of the Central and State Govem
men~ amounts to ,Rs. 99' 55 crores of which the Centre's share is about Rs, 17.87 crores. 
Medical and public health measures being primarily States' subjects, the Central Govem
ment have limited their activities to higller education and research and aidin th S 
Go • cifi g e tate 

ve~ents 10, spe c .sc~em~s such as control of malaria on a national scale. The 
follOWIng table gIves the distribution of expendinire on medical and public health sch ' 
~~~ ~m 

(Rupees in Iakhs) 

Medical Public Total 
health 

Central Government 
565'23 Part 'A' States 1222'20 1787'43 

Part 'R' States . 3394'30 2956'00 6350'30 
Jammu and ~ashmir 580'70 657'40 1238' 10 
Part 'e' States 46'00 82'20 128'20 

222'50 228'00 , 
450'50 

TOTAL 4808'73 5145'80 9954-53 



The total amount of Rs. 99' 55 crores shown above is not allthat will be spent for medical 
and public health measures in the-country. Local authorities in all the States are executing 
medical and public health programmes. International agencies like the W.H.O, and the 
U.N.I.C.E.F. are taking part in the development of medical and public health schemes in 
various parts of the country. 

The total expenditure of the Central Government during 19SD-SI was nearly Rs. I crore 
of which Rs. 7' 5 1akhs has been reckoned as development expenditure, Though a number of 
schemes have been formulated in the past only very few of them and that too on a very modest 
scale could be taken up by the Central Government. This development expenditure ofRs. 7' S 
lakhs is expected to be increased to an annual average of Rs. 3 . 57 crores during the next five 
years. The bulk of the plan is accounted for by (I) the All India Medical Institute, a central 
institution for higher research and post-graduate studies, estimated to cost Rs. 3 'S9 crores and 
(2) the National Malaria Scheme estimated to cost Rs. 10 crores. Though the malaria 
scheme is a Central scheme the beneficiaries will be the States. 

In the medical plans of the States, Rs. 35 ·69 crores will be on Revenue account and 
Rs, 6'72 crores on Capital account. Of the amount ofRs. 42'41 crores to be spent on medi
cal schemes, Rs. 33 crores will be on schemes in progress. But ~ the public health programme 
of the total ex{>enditure of Rs. 39' 23 crores Rs. 17 crores will be on schemes in progress, the 
balance on new schemes. This is mainly because a number of new items of water supply 
and drainage works is being undertaken in various States under the plan. 

12. The following table ~ves the proportion of the increase contemplated under the plan 
on medical an4 public health expenditure in the States over that in 19500-SI. 

(Rupees in 1akhs) 

Medical Public Health 

Develop- Average Percen- Develop- Average Percen-
ment annual tage of ment annual ,tage of 

States expendi- expendi- increase expendi- expenditure Increase 
ture ture ture in the Plan 

1950-51 in the Plan 1950-51 
Part cA' 525'31 678,86 29'2 316'57 591'2 86'9 
Part 'B' • 78'66 II6'I4 47'9 51'48 131'4 55'4 
Part 'e' 1'48 44'52 29°8'0 1'12 45'60 3970'0 

The proportion of increase for both medical and public health for Part 'A' States appears 
comparatively low because the level of development expenditure in 1950-51 had already 
increased very considerably in the period 1946-47 to 1950-S1 on ac~unt of the undertaking 
of post-war reconstruction schemes, Perhaps the small proportion for medical schemes in 
the case of Part 'B' States is also attributable to the level already attained in 1950-51 on account 
of the operation of the post-war reconstruction plans in States like Hyderabad, Mysore, 
Travancore & Co chin, Gwalior and Jaipur. The proportion appears phenomenal in the case 
of Part 'e' States because such services on a large scale are almost new fields of effort. 
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The comparatively larger proportion of increase contemplated under public health measure;; 

in all the States over that for medical programmes indicates the greater importance attached tu 
public health measures by the State authorities. This shift in emphasis is in the right dilTLtinn, 

13. The following table indicates the expenditure on various categories'!! medical scheme'! 

undertaken by both the.Central and State Governments (excluding Jammu and Ka&hmir State) 

as compared with the position obtaining in 1950-51 :-

(Rupees in lal,h'» 

1950-51 5 year'l' Annul! 
total U\ CI.ll~~ 

Administration 3'2 62'2 12' ,t 

Education and training . 235'2 1891 '7 37~'3 

Hospitals and dispensaries 331'3 2486 '7 497 l 
Other schemes . 43'3 322 '1 fi f' 5 

613'0 47/.)2'7 9,2'5 

Out of the total expenditure contemplated, more than 50 per cent will be on ho,.pi"l)., : nl! 

dispensaries and nearly 40 per cent of the total provision will be for medkal education and train

ing. It will be seen from the table above that the proportion oftJIe distribution of the 101.11 

expenditure under t~e Plan amongst the various categories of schemes will be almm,t the Il.II11t' 

as that obtaining in 1950-51 as a majority Qfthe schemes in the States' sector continues fl mll 

1950-51 onwards, 

Schemes for medical education and training relate, in addition to the Central AI1-TIhIi,l 
Medical Institute, to the completion of the new medical colleges in Assam, at Ponna, Ah n wd., t wi 
and Baroda in Bombay, at Guntur and Madura in Madras, in Madhya Pradesh, \Vest lkllg,lt 

and Travancore-Cochin, expansion of existing medical schools and colleges and provbion Ilf' 

training for auxiliary medical personnel like nurses, midwives, compounders, etc, Th" 

execution of the schemes is expected to increase the total number ofpersonncl trained C1llllllally 

in the country during the period i951-52 to 1955-56, as follows :-

During Ending Pcrcen-
Nuinber tr~ined 1950-51 1955-56 tuge of 

increa')c 

Doctors 2504 2782 II'I 
Compounders 894 1621 81"3 
Nurses 2212 3000 35'6 
Midwives 1407 1932 37'3 
Vaids and :Hakims 914 III7 .22'2 
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Schemes regarding hospitals and dispensaries relate to the construction of a few new 
hospitals and dispensaries, expansion of existing ones with increase in the number of beds, 
provincialisation of hospitals and dispensaries hitheno under non-government agencies and 
provision of mobile dispensaries for rural areas. The increase in the number of hospitals and 
dispensaries and the number of beds in them is anticipated to be as follows :-

During By Percen-
1950-51 1955-56 tage of 

increase 

Number of hospitals • • • 2014 2062 2'4 
N3:r of dlSpensanes (urban) " 1358 1695 24'8 
Num r of dispemaries (rural) 52~9 5840 u'6 
Number of beds in hospitals • . 106478 117222 10'1 
Number of beds in dispensaries (urban) . .lOI3 2233 11'4' 
Number of beds in dispensanes (rural) 5066 5582 10'2 

Other schemes under the head reLlte to the opening of a number of T .n. clinics and sanatoria 
in almost all the States,' opening of leprosy clinics and hospitals in a majority of States 
where the disease is prevalent and provisiop for the prevention and treatment of venereal diseases 

14. The following table gives the expenditure on different categories of public health 
schemes undertaken by the Central and State Governments (excluding Jammu and Kaslunir) 
as compared with such expenditure in 1950-51 :-

(Rupees in lakhs) 

1950-51 5 years' Annual 
total av~rage 

Administration • • • • 15'6 210·8 42'2 
Education • • • • • • 1'0 13°'7 26'1 
Water supply and drainage • • • 27°'5 2334"4 466'9 
Anti-malaria • • 45'4 1715'2 343'0 
Other schemes • 35'5 672 '5 134'5. 

268'0 5063'6 1012'7 

It will be seen that water supply and drainage and anti-malaria schemes account for the bulk 
of the expenditure. The dev~opment expenditure in 1950-S1 will increase by nearly four 
times every year in the plan period. The rate of annual expenditure on water supply and 
dra.inage will increase by more than 70 per cent and the rate of expenditure on anti-malaria 
operations will be increased by more than 750 per cent. 

Under public health education, provision has been made in certain S\ates for training of 
medical graduates in public health. training of health, visitors, sanitary inspectors, etc. The 
number of sanitary inspectors trained annually is expected to increase from 346 in 1950-51 to 
450 by the end of 1955-56, 
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Water supply and drainage works under the public health plan comprise m~st1y mea.sures 
for improving drinking water supply, the provision for urban and rural areas .bemg Rs. 12' 12 

and Rs. II '37 crores respectively. Madras and Bombay account for a major share of the 

programme. 

Anti-malaria operations comprise expansion of the Central Malaria Institute, large-scale 
. fD D T and distribution of anti-malaria drugs by the State Governments. The spraymgo . . . 

State Governments' activities would be augmented by large supplies ofD.D.T. produc~d by 
the Central Government's D.D.T. plants to be established shortly and also the supplies of 
D.D.T. and anti-malarials from the United States of America under the Technical 
Co-operation Agreement. 

Other schemes under the head relate to the establishment of primary health centres in 
some of the States, establishment of maternity and child welfare centres, the most important 
being the Central Government's scheme for child health care at Calcutta, and provision 
for nutrition research in certain States like Madras, Bombay, Uttar Pradesh and Assam. The 
Central Government are providing for a number of mobile health units in the rural areas of 
several Part 'c' States. 

ENVmONMENTAL HYGIENE 

IS. The provision of an enVironment conducive to healthful living is an essential require
ment for the maintenance of public health. In countries where water supplies and waste 
disposal have been attended to cholera, typhoid fever and dysentery have almost disappeared 
and rare cases occur due to personal contact or food handling by healthy carriers. These 
measures have also their effect on the infant mortality rate and the intestinal parasitic 
infection rate. In India these problems largely remain to be solved. 

WATER SUPPLY 

16. The provision of a safe and adequate water supply is a basic requirement and 
should receive the highest priority. (Though the provision of protected water supplies was 
started in India about the same time as in England and U.S.A., the progress made has been 
little. Only 6 per cent of the total number of towns in India have protected water supplies 
which serve 6·zS per cent of the total population or 48·S per cent of the-urban population. 

.. The position of the water supplies has deteriorated considerably in the larger towns. In the 
rural areas and small urban areas, the water supply continues to be unsatisfactory. The 
Environmental Hygiene Committee 1 roposed a Five-Year Plan based on certain priorities like 
water scarcity, cholera endemicity, pilgrim centres, intensive development projects, etc. The 
scheme as suggested by the Committee would cost about Rs. 16·77 crores per annum. ) 

-

17· The in~od~on of protected water supply alone will not be sufficient for achieve 
healthfulli~g. \,-It is also essenti~ t~ adopt measures for the hygienic collection and disp:J 
of commuruty wastes. Oply 23 Clnes out of 48 having a po}:ulation of over I lakh have 
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sewerage systems. There are 12 other towns which are partially sewered. About 3 per cent 
of the total population is now served by sew~rage systems. A five-year programme has been 
suggested by the Environmental Hygiene Committee. The total outlay required for this 
programme may be about Rs. IS crores in ·five years.-

18. While it has not been possible to make a provision on this scale in the plan,-it would 
be seen that a substantial effort is being made by the States. Among Part 'A' States Bombay, 
Madras, West Bengal and Bihar, among Part 'B' States Rajasthan, Madhya Bharat, Mysore and 
Travancore-Cochin and amo'ng Part 'c' States Bhopal, Vindhya Pradesh, Himachal Pradesh 
and Manipur have devoted considerable sums for water suppply and drainage improvements. 
The five-year programme of water supply and drainage works of the States provides Rs. 23 '49 
acres.' \ , 

~ 

(Out of the total provision, Rs. I~_' 12 crores is for urban water supply and drainage and 
Rs. II '37 crores for rural water supply • .)States have, as in the case of Madras, set up Commis- I 

sions to determine priorities of water supply and drainage schemes over a long term and have 
made their five-year plans to fit in with such programmes. Governments help the local 
authorities to take up the schemes in the order of priority giving grants-in-aid and loans . 

• 
19. In rural-areas, States aim at providing simple types of safe water supply for almost all 

villages within a certain period. In Madras, for example, a special fund with an initial contri
bution ofRs. one crore for the development of rural 'water supply has been constituted. The 
fund is supplemented by a grant ofRs. IS lakhs annually. In the Five Year Plan of the 
Central Government there is a provision of Rs. 30' 00 crores for local development loans for 
assisting local authorities. About Rs. 10'0 crores out of this may be assumed to be available 
for water supplies. Contribution by the people by way of voluntary labour or money will 
enable th~ provision to go a long way in the improvement of water supplies. 

2V1;lSt as in the case of rural water sup£lies, rural sanitation requires a special emphasis. ' 
Hardly S per cent of the houses have latrines . .J Simple types of latrines which require no 
special servicing have been found suitable. -The State Governments can offer technical I 

service and some inducement like supply of water-seal squatting slabs on a subsidised basis. 
(!be aim is to provide latrines in each house and only an absolute minimum in the way 
Of' public sanitary conveniences. The education of the individual in sanitary habits is deemed 
far more important.~ 

2I~ A large part of the investment in water supplies and sewage systems~wi11 go towards 
the proVIsion of pipes and the stepping up of production of materials requireg.; is one of the 
important considerations to be kept in mind. 

22. For the implementation of the programme, it is essential to organise public health 
engineering services on a strong and sound basis in order to design, execute and maintain 
water supply and drainage works. All part 'A' States except Assam have a public health 
engineering organisation. Most of thepart 'B' States also have a public health engineering set 
up, while part 'c' States have none. '-.The services of a public health engineering consultant 
have been obtained _from the United States of America for a period of- one year by the 
Central Government. 
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NUTRITION 

23. Nutrition is perqaps the most important single factor i~ the maintenance 0: health a?d 
resistance to disease. The state of nutrition has a direct bearmg on the product1v~ capac1ty 
of an individual. "Several' studies carried out in different parts of the world give .a direct 
cdrre1ation between calorie consumption and accomplishment of workers. There 1S reason 
to believe that both under-nutrition and malnutrition exist widely in the country.'" 

24. The availability of cereals in 1950' was about 13 '71 oz. per adult per day 
taking into account the internal production, imports and offtake from carry-over of stocks. 
The availability of gram and pulses was about 2' I oz. per adult per day. Thus the availability 
of cereals as well as pulses was below the nutritional standards ~f 14 oz. and 3 oz. respectively. 
The plan aims at the production -of 7.6 million tons of foodgrains with a view to make internal 
production self-sufficient in 1955-56.' A. satisfactory diet should include, in addition to food
-grains, adequate quantities of other foods such as milk, vegetables, fruits, meat, fish and egg'i. 
The quantity of milk available has been estimated at about 5'5 oz. per adult per day, a quantity 
much below that necessary for adequate nutrition. The availability of fruits is about I' 5 oz. 
per day per adult, and vegetables about 1'3 oz. per adult per day, while tile requirement is 
3 oz. and 10 oz. respectively. They are very short of the requirement. Su-gar at the rate of 
1·6 oZ. per adult per:day is available while about 2 oz. is required. To raise consumption 
to the nutritional standard additional quantity required in 1955-56 is estimated at 2' 2 

million tons., about 0'7 million' tons of which would be made up in the plan period. The 
availability of vegetable oil and ghee is of the order of not more than I oz. while 2 oz. Is the 
actual requirement. As regards fish, roughly 0 . 3 oz. is available per adult per day wherca'i 
the requirement is 3 oz. The production of eggs, meat and fish is grossly inadequate and it i'i 
common knowledge that -the intake of these foods by the majority of the popUlation in mo~t 

parts of the country is small or negligible. The existing food production data show clearly 
that the total food supply is insUfficient in quantity and that the diet of the population as u 
whole is defective in quality since the protective foods which are needed to supplement the 
staple cereal grains are not produced in adequate amounts. 

25· The results of diet surveys in India from 1935 to 1948 have been recently pUblished. 
The conclusions reached are: "The Average diet of an Indian is lopsided primarily because 
of its extremely high cereal content. The other noticeable feature is that the diet lacks 
in adequate amounts of protective foods leading to inadequacy and very often to total lack 
of proteins of good quality. Inadequacy of minerals and most of the important vitamins in 
more or less varying degrees is the other important feal:\lre. It has not been sufficiently realised 
lhat the inadequacy of B group of vitamins is of the most serious import in view of the large 
intake of carbohydrates. It;ltake of vitamins A and C also is often inadequate". These surveys 
have led to the following observations: "It appears that two-thirds of the families did not 
consum(any fruits and nuts at all. Abou(one-third of the families:did not consume sugar and 
jaggery r meat, fish ot flesh foods, and a quarter of the family~groups did not consume 
milk and )nilk products or leafy vegetables. Again, amongst the :groupS ~of families consuming 

:particular foodstuffs the intake ofleafy vegetables, other vegetables, ghee"and vegetable oil and 
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pulses was below the desired or recommended level. Only in about one-fifth of the groups of 
families surveyed was the mtake of pulses and other vegetables up to the .recommended 
level. Though any generalisation on the data presented is not desirable for reasons more 
thJn one, yet it may be stated that in ~bout four-fifths of the families surveyed the intake of 
protective foods was either nil or below standard". 

26. The bulk of the population cannot afford to purchase a. satisfactory diet. In terms 
of average income it would hardly be possible for more than 30 per: cent of the population to 
feed themselves on an adequate scale. 

27. A joint committee of the Indian Councils of ~ledical and Agricultural Research have 
<;uggested an integrated plan of human and animal nutrition in relation to agricultural production. 
They .nJicated the target requirements in 1956 as in the following table:-

Target Requirement for 300 Million Adult Units 
~"- I qc;c 

Daily require- Annual require
ment in mlllion 

tons. 
Foodstuffs 

Cereals • • • 
Pul1>es 
Green leafy vegetables ! • 

R(l(l~ vegetablcs 
Othcr vegetables 
Fruits 
Milk 
Sugar and Jaggery 
Vegetable oil; ghee 
Fi1>h and m&t 
Egg 

I 
I,...c ~ ~ ~ 

I~'~I . , -~ . 
~., . 

. 
I ~ S-
5.· s- . ,.,1; . 
~".~~ 
o:~ 

ment oz. 
r 

14 43 
3 9 
4 12 

3 8 

3 9 
3 9 

10 31 
2 6 
2 6 
3 9 

I No. IO~MOO 
million eggs. 

They took into account the food requirements of I.he animal population for the production 
of milk, meat, for work animals, for the follower stock and for maintenance. Large gaps were 
found between the requirements and the available supplies. As it was found that the 
deficiencies could not be made up, a modified plan has. been suggested on the basis of utilising 
m.lximum potentialities of cultivable acreage, scientific methods of increased crop production 
anll a modified target of human. requirements. The modifications in the daily requirements 
suggested are :-

Daily Rcquircmc1lt (oz.) 
Recommended Attainable 

Milk 

Vegetable oil and ghee 
.Meat • 
Fish. Egg • • 

10 

2 

I 

(a) 10 oz. + what exists today for 20 per 
cent of the population (i.e. vulnerable 
group). 

(b) what exists today for the rest of the 
, . population. 

Ii 
I (for 55 per cent of population only) 
Not considered • 
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28. There is no doubt that malnutrition ()ccupies a very pro.minent posirloh in the causation 
of high infantile, maternal and general mortality rates in India. Specific food deficiency diseases 
ar~ in themselves a serious public health problem. In addition to well-recognised deficiency 
diseases, there are numerous other diseases in the causation of which nutritional factors arc 
concerned. The general effect of malnutrition in lowering resistance to microbic and parasitic 
diseases must also be emph~ised. Numerous investigations among school children in India 
have shown that a large percentage of children are in a poor state of nutrition with consequent 
impairment of physical and mental growth. Again in the adult population the ill effects of 
malnutrition are widely evident in the shape of low level of general health and reduced 
capacity for work. On the other hand, the striking improvement in the condition of Army 
recruits which takes place after a few months of abundant and satisfactory feeding is hIghly 
significant. 

29. The creation of a nutritional section in the State public health departments is an 
essential first step in organising work. The prevention of deficiency diseases is an important 
responsibility of public health nutrition sections. It is the responsibility of public health 
departments to supervise through their maternity and child welfare services, feeding of 
mothers and infants. The development on a wi?e scale of school''feeding schemes is strongly 
recommended. In all institutions where large-scale catering is done, the appointment f 
dietitians would be an important step. The education of specialised nutrition workers, 
workers in food trades and ,of the general, public is -very""important. 

The bulk of the provision under this head is from Bombay and Madras. The provision 
by 'the States is Rs. II' 9 lakhs. 

30. The development and manufacture of synthetic vitamins in India is recommended. 
Similarly, improvements in the shark liver oil industry should be taken on hand and the possi
bility of manufacturing carotine preparations of high vi~amin A activity from cheap and abun
dant vegetable resources should be investigated. The possibility of developing the production 
of food yeast is under examination. The processing of milk and fruits is of course of parti
cular importance. 

31. The widespread malpractices which affect the purity of food articles available 
in the market are an aspect of the .food problem which sho~d be attended to with vigour 
and a sense of urgency. The noXIous substances which are often used as adulterants are 
doing insidious harm to the health of the people and the evil appears to be growing. This 
m~st be tackled on the footing of a principal priority both by the administration armed 
With adequate powers and. the organised force of public opinion and social action. The 
Central Government have mtroduced a bill on the subject in the Parliament. 

MALAluA 

32. Malaria ~s the most important public health problem in India and its control should 
therefore, be assIgned topmost priority in any natio al I . . 
that about a million deaths d . . n p anrung. It has been esnmated 

are cause m India every year by mal n' th milli' a a among e 100 on 
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people who suffer froni this disease. The ~nom.ic loss is estimated at several hundred 
acres of rupees every year. Vast fertile areas remain fallow and natural resources remain 
unexploited largely due to the ravages of malaria. Aggregation of labour in irrigation, 
hydro-dectric and industrial projects is attended with severe outbreaks of malaria if special 
steps are not taken for ib controL 

33. The use of D.D.T. as a residual insecticide has brought about far-reaching changes 
in lhe technique of the control of malaria and ·t has been successfully controlled with 
dividends several times the expenditure involved. The various Central and State projects 
and the Demonstration Projects of the W. H. O. and the U.N.I.C.B.F. have tackled only 
a fraction of the countrywide ptob1em. It has not been possible to extend protection to the 
entire population in malarious areas due to lack of adequate finance, staff, equipment and 
supplies. So far only about 30 million out of the 200 million population exposed to malaria 
have benefited by the existing malaria control schemes. A comprehensive project for the 
nationwide control of malaria is now put forward. 

34- The full malaria plan envisages a continuing progrMillllC consisting of co-ordination 
of all malaria control activities into the malaria control programme under the overall 
administration of the Central. Government, strengthening of the existing malaria control 
pr.>gramIDes- in tlie.sevci'al States and establishment of maJapa control programmes in the 

, remaining Spites, providing malaria engineering consultation and other services t~ 
appropriate Central or State authorities concemoo. with devel0PPlent of irrigation, 
hydro-electric and other projects, extending training facilities and expanding the staff and 
facilities of the AWaria Institute of India to provide overall corisultation and assistance to the 
States. The operational-programme is based on the use of insecticidal residual spraying 
measures applied in rural areas protecting 200 rojlJjon people and treatment with anti-malaria 
drugs. These operations are to be carried out by I2S field malaria control teams organised and 
directed by the State Directorates of health services. The plan includes the consnuction of 
a D.D.T. plant to supplement the.one already programmed by the Government of India with 
the W.H.O. and the U.N.I.C.B.F. assistance, in order to ensure sufficient supply of D.D.T. 
at reduced costs to meet the needs of the country. Financing of the project is to be the joint 
I'CspOl!Sibility of the Central and State Governments. The amount of money spent annually 
by the State Governments on malaria control is approximately Rs. 1'41 aores. There 
is a vast disparity from State ~o Stale in the provision of funds for the control of this disease. 
The total provision made iillhe five year plan by the States is Rs. 7·04 acres. .Madras, 
Bombay, Uttar Pradesh, Bengal and 'Mysore account for the bulk of the expenditure. The 
plan now proposed for nationwide malaria control would involve a commitment of Rs. IS 
ac~ over a period of 31 years. This would be -rollowed by a maintenance programme the 
cost of which would be on a much lower level. The local expenditllI'e' by StateS' for the 
period would amount roughly to Rs. 5'00 aores but the scheme involves an expenditure 
of Rs. 10'00 acres from the Central Government including aid from T.c.A. It is expected 
that with the supply -of D.t>.T. and equipment during the programme period, the States 
would be in a position steadily to expand their anti-malaria activities and would be further 
able to supplement the expenditure from the increased resources which the immense 

" improvements in the econoniy of the counuy'would provide, as a result of the introduction 
of the nationwide malaria control programme. 
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FILARIASIS 

35 The disease is widely prevalent in India~parti~ly in some of the coastal regions, 
with hlgh hUlllldity and moderately heavy rainfall. It also. oc:w-s, with a. patchy distribu
tion in the moist and humid Gangetic valley and Bengal BasIn, In the foothills of the eastern 
dis;Icts of Uttar Pradesh and Bihar, as also in parts of the Deccan plateau and Southern 
India. It is difficult to state the number of cases of Filarial infection in India, but it has been 
estimated that there are about 157 million cases in Asia, of which the quota for India may 
run into many millions. The predominant type of infection is caused by W. bancroft;. Less 
commonly, the infection is caused by W. malayi. In ,the case of the latter infection, the 
larvae of the Vector mosquito breed In association with aquatic plants and therefore the control 
measures would differ from those called for in the case of the other infections. In the case 
of W. bancrofti infections, the long-term control measure is the provision of efficient drainage. 
As a short-term measure D.D.T. spraying is indicated. The measures, therefore, can 
be carn~ out by the_same organisatlon which is meant to tackle the malaria problem on Q 

natlonwide scal~ : 

TUBERCULOSIS 

36. Tuberculosis is a major public health problem next in importance only to malaria. 
While accurate data are not available, it is estimated that about 5,00,000 deaths occur every 
year and about 21 million people suffer from active disease. It is estimated that about 900 
to 1000 million man-days are lost. The economic loss is therefore incalculable. Besides, 
it causes a mass of human misery. Measures needed to combat tuberculosis may be classified 
as general and special. Measures directed towards the improvement of the standard of living 
come under general measures. These include improvement of nutrition, housing, sanita
tion-each involving very large-scale commitments. Under the special measures may be 
mentioned the provision of IsolatIOn and treatment of the sufferer and introduction of preven
tive measures. It is an extremely difficult problem to provide either the institutions or the 
staff needed on the standards obtaining in other countries. A niinimum programme in the 
order of prioritiel) would be: 

(1) B.C.G. vaccination; 
(2) Clinics and domiciliary services ; 
(3) Training and demonstration centres ; 
(4) Beds for jSQlation and treatment : 
(5) After-carc;. 

37· ~phasis has to be laid 01.l preventive measures as these will yield the best return 
for the ~ted resources now available. Carefully tested experience in many countries 
over a penod of 20 years shows that B C G ... . . . vaccmatlon IS an effective and safe preventive 
measure. The States should make this programme a part of their publi health . 
The Government of I dia ha. c servIces. 

n ve entered mto an agreement with the U.N.I.C.E.F. and 
the W.H.O. to. car? out a countrywide B.C.G. programme. It is estimated that if a mass 
B.C.G. camPaIgn IS worked out on the lines indicated it uld b .. . wo e pOS$lble m a penod of 



about IS to 20 years to reduce the mortality from tuberculosis to a fifth of its present level 
and the bed accommodation necessary for the isolation of cases could similarly be cut down 
to about a fifth of the total requirements. For the expenditure involved therefore, B.C.G. 
vaccination would give a very rug 1 return and considerable saving in the other control 
measures. 

38. Among the institutions, we accord the highest priority to the clinics. The clinics 
will have to undertake preventive, diagnostic and curative functions. The clinics must 
have some beds at their disposal and also ag. adequate staff of doctors and health visitors to 
provide domfciliary services. Although it would be advisable to have one clinic for 1,00,000 

of the population the effort in the next five y~rs may be directed to the establishment of the 
clinics as special departments of teaching hospitals, district hospitals and other general 
hospitals, where X-ray and laboratory facilities exist. 

39. The establishment of a certain number of model tuberculosis centres which will 
~erve the purpose of teaching and demonstration is reg~rded as important because of the 
shortage of personnel for manning tuberculosis services. Each centre should consist of a 
clinic with attached beds and the clinic should provide fully. comprehensive laboratory 
services and facilities for epidemiological investigation by mass radiography etc. in co-opera
tion with X-ray departments. It is advisable to locate these centres in association with 
medical college hospitals. Three such centres are being established with international aid in 
Delhi, Trivandrum .. nd Patna. It is suggested that similar centres may be established in 
Calcutta, Bombay, Madras, Punj. b, Uttar Pradesh, Madhya Pradesh, Hyderabad, Mysore 
Madhya Bbarat, etc. 

40. The bed accommodation should ilc in Lh: form of simply designed and cheaply 
constructed institutions. Priority of admissio should be given to those for whom domiciliary 
isolation or treatment is impossible. Non-official organisations should be encouraged to 
establish and run tuberculosis institutions and Governments should give them building and 
maintenance grants provided these institutions are run on non-profit basis. 

41. Voluntary organisations should be stimulated to set up, with State aid, after-care 
colonies at suitable places in association with tuberculosis institutions. 

42· For the proper development of tuberculosis control programmes, a special T.B. 
Adviser should be employed in each State. 

43. It is estimated that a reasonable programme on the lines set out above would cost 
about Rs. 8'00 crores. Available resources limit the scope of the programme. However, 
the Centre and the States have made substantial provision and have shown' considerable 
progress in their schemes. West Bengal has the highest provision followed by Bihar, Madhya 
Pradesh and Bombay. Among Part ' B' States Saurashtra has the highest provision and 
Mysore and Hyderabad come next. Among the Part C C' States Delhi has a considerable 
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Th hemes generally are concerned with the provision of sanatoria, 
T B programme. e sc , . • C d 
h · ··tats d cIiru'cs increase in the bed-strength and B.C.G. vaccmation teams. ompare 

oSP! an , • 6 h . t1 ~ 
with 1950-51, the plan envisages an approximate mcr~e by 19S5-S , as s own m lC 

following table :-

Sanatoria . 
Hospitals . 
Clinics 

1950-51 

Number Number 
of of 

Institutions Beds -

19S5as6 

Number Number 
of of 

Institutions ned~ 

46 5,6S6 
So 4,814 

180 2,562 

The number of B.C.G. Teams is expected to increase from 73 in 19S0 -51 to 137 in 1955-56. 
The States' s:hemes would cost Rs. 3 ·80 crores and the central schemes Rs. 51'43 lakh!4. 

VENEREAL DISEASES 

44. The incidence of venereal diseases in India is unknown, though a rough survey 
made somesears ago indicated a high incidence. Sufficient data now exist to sugge~t that 
in the large cities of India, particularly Bombay, Calcutta and Madras, venereal discn .. e 
prevalence is high reaching S to 7 per cent of the population for syphilis alone. The 
problem in rural areas is not defined but the hill tracts extending from Kashmir to Assam 
(especially Kashmir, Kulu, Himachal Pradesh and Assam) appear to have an alarmingly Wgh 
prevalence of syphilis. The importance of venereal disease from the point of view of 
producing sickness and incapacitation cannot be overemphasised. The measures for the 
control of these diseases are :-(1) the provision of medical care-preventive and curative ; 
and (2) social measures to discourage promiscuity and to control prostitution. The mcastlrt q 

would include free and efficient treatment case .finding and follow-up services, adcqu.ttl' 
diagt'!ostic facilities, education and training of personnel and lastly the education of the pl'opte 
in regard to the spread and control of these, diseases. 

45· The creation of the post of a Provincial V.D. Control Officer with suitable 
assistance on the establishment of each Director of Health Services is necessary to plan the 
-campaign agaiflst these diseases' as part of the health administration. West Bengal and 
Himachal Pradesh have a full time V.D. Control Officer on the staff of the Directorate of 
Health Services. In Madras, the State Government have nominated the Lecturcr In 
Venereology, General Hospital as consultant with the right of inspection of existing facilitic"l 
in the State. 

46. V.D. clinics with requisite staff should form part of the general health fucilitfc'l 
provided in a district hospital. For the purpose of case finding and follow-up, it is esscnti,ll 
to employ nurses, health visitors and social workers in connection with the V.D. clinics. For 
the period of the plan, it is proposed that each State should provide such clinics in the district 
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hospitals. For the treatment of patients necessary proVlS1on should be made for the 
purchase of anti-biotics in adequate quantity. The in'iportation of penicillin in bulk and 
the projeC!ed penicillin plant are intended to answer this purpose. 

47. Diagnostic facilities should be provided in the public health -laboratories at the 
State headqllarters, and in the regional and district laboratories. Such facilities should be 
made available free of charge not only to institutions but to all private practitioners. It is 
considered necessary to set up an advisory body to assist in ensuring comparable serological 
performance in the ma.iIi" laboratories of the country. The Indian Council of Medical 
Research may serve this function. It is also essential to provide standard antigen to State 
institutions as well as to private laboratories to maintain a high standard of technical 
performance. The Government of India have sanctioned an antigen production unit in 
collaboration with the W.B.O. and the U.N.I.C.E.F. The cost of the project is Rs. 72,000 

for the production unit and Rs. 28,000 for the staff or a total of about Rs. I lakh. 

48. The proposed extension of treatment facilities will be possible only when a sufficient 
number of doctors and other personnel have the necessary special training for ~e purpose. 
Such training should also be made available to private practitioners. These fad.li'ties may be 
organised as follows :-

(I) Training facilities ill rv~~erea.l:dis~es will be available in the u~graded V.D .. 
dep~eI}tl' QPl,~ r hosp~taI, M~Pras~ The Government of India hav~ 
cQn~~ude~ an agre~meJ;lt ~th. ¢e W.B.p •. fol' the ul?grading of the V.D. 

~ p'epaI1Il1e~t of, the M~~: ,Medip11 CQn~~ 

(2)llmprovem8tt 1 jn exiSttn~rfaciliiies"may ber·considered at the following plaCes 
,~I"ivhere :teachhlg -ahd training"actiVities lare- Undertaken :-

(a) Bombay-J,J. Hospital-Venereal diseases department and Pathology 
I departmeJ;lt1 Grant ¥edical -College. 

(b): .1?eihi-7--Tri bbnne¢i~Ii With' the AU lndia Medical institUte. 
I 

! c) Galcifrta,.,. Tl:lf~:t;e is. qI~m~~~d scheme :qf th~ Government o( lpdia, and Pte 
: GovermnAAt o(W.~t ijetl~ 1;0 J!lilise ~e existjng {eso~ of the V.D~ depart
D,'l~t .Qfltl;e_M.cxli~ P¥legc;. Jlp~pi1aJ), ,~~ ~ ~ urb~ health centre; 
fagj,iti~oPf.J~ AlJ. I~. J;~tiwt(1,~f;Hygi~qf) and p~W~,health~ Calcutta~ the 
cllni~19C\~e ~oyemme;qt·pf West·lJengal. under ~eir p,irectqr of Social 
~1iygi~l)t;'JUld r~<; SerQlogist. ,tq ~e Governm~t) ~f, In~ ,Calcutta. The 

'I !Nppl~;s~~ej~t~~d JO P>St Rs; l"193\~ 

Tpese ~ centres wilfttain V.P. co:1ir~l officers w~o'Wiit me Charge of the State 
j. 't.!JWj) 11' f ... 1 1 1,:1 . ~f \ " 

. 't .~: {)~~es. -

'I 49: 'i!duca.tion Ih1CliidiIig k6t edu&rloli and provisions~ legal Bnd institutional, for- the 
control Ofl iniliioru ttbmc are I hnportant meaSUres. ,. . 
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Th V D chemes of the States and the .Centre included in the Five Year Plan 
50. e.. s Bal' 'call h 

uld t Rs 1
'0'1 crores and Rs. 5'79 lakhs respectively. West eng IS practl y t e 

wo cos . ;J • Rs 8' lakhs 
only State with a comprehensive V.D. control scheme COStIng . 4 30 

.-

. y . a non-venere3l disease closely related to syphilis and amenable to the 
51. aws 1S • • f I di 

same treatment. It is known that Yaws is fairly widely prevalent In certam tracts 0 n. a, 
particularly among the tribal population in Madhya Pradesh, Madras, Hydera~ad an~. Onssa 

S A Ian of operation' has been agreed to by the State Governments and IS awruung the tates. p . 
approval of the Government of India and the signing of an agreement WIth the W.H.O. 

LEPROSY 

52. It is estimated that the number of cases of leprosy in the country is probably at ,lcu&t 
one million. About one-fourth of a .. million may be ~lepromatous cases. The hIghly 
~ndemic areas of leprosy in India are certain parts of West Bengal, Orissa and of l\ladrns 
and Travancore-Cochin. There is moderate incidence of the disease in the Himalayan 
foothills and Central India. The incidence of leprosy is remarkably small in the rest of the 
:ountry. In highly endemic areas the incidence may range from 2 to 5 per cent of the 

population. 

53. The existing anti-leprosy work is being carried out largely by voluntary organisatiol1'i. 
The mission" to lepers is the largest agency engaged in anti-leprosy work. Lately, State 
Governments and even local authorities have started the establishment of in-patient 
accommodation for leprosy. The total accommodation available is about 14,000 beds for 
the whole country. The Hind Kusht :Niwaran Sangh has actively helped in carrying out 
anti-leprosy work. The Gandhi Memorial Trust has established a Leprosy Committee and 
taken up work in earnest. They have set apart a sum of Rs. 9S lakhs for combating the 
disease. 

54. As a first step, it is necessary to carry out investigation of leprosy as a public health 
pr.oblem in local areas. Secondly, in those areas in which the prevalence of the disease is 
shown to be high, curative and preventive measures have to be organised and thirdly, there 
should be stimulation of voluntary effort and education of the public to secure their 
cooperation. To promote these oqjectives, special training at the under-graduate and post· 
graduate stages of medical education and facilities for leprosy research will have to be 
provided. The creation of a CQltral Leprosy Institute for post-graduate training and 
re~earch has been included in the plan. It is essential that, as a preliminary step towards 
organising anti-leprosy work on sound lines, a leprosy organisation should be created at the 
headqua~ers ?f each State in which the disease is a definite public health problem. Provision 
for the Isolation and tr~atment of all infectious cases is not possible with our present resources 
and efforts should be directed towards the provision of reasonable bed accommodation in 
institutions in heavily endemic .ar~as for leprosy. Such accommodation is needed for the 
treatme~t o~ infective p~tients and for tlie remedial treatment of crippling and deformities. 
In consldermg any addItional accommodation the recent advances in the treatment of leprosy 
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have to be taken into consideration. The introduction of sulphone drugs in the treatment 
of leprosy marks a distinct advance. It is possible with this treatment to have a comparatively 
quicker turnover and to continue treatment in the out-patient departments. We have to 
depend for the solution of the problem mostly on the organisation of clinics, from which 
treatment and preventive cate of leprosy patients and their contacts has to be carried out. 
Children are much more susceptible to leprosy than others and every effort should be made 
during home visits by the doctors and others to impress this fact on the people and to secure 
that childr~n are safeguarded. The clinics should be established in hospitals in areas in which 
the incidence of the disease is high. Attempts at group isolation of the rural colony type by 
voluntary efforts may be encouraged and voluntary efforts should be supported by definite 
provision of grants-in-aid. The schemes of the States and the Centre would cost Rs. 1'02 

crores. West Bengal, Bombay, Madhya Pradesh and Bihar among Part 'A' States, Hyderabad 
and Mysore among Part 'B' States, Vindhya Pradesh and North-east Frontier Agencies 
among part 'c' States. account for the bulk of the provision. The provision of Rs. IS 1akhs 
by the Centre relates to the Central Leprosy Institute. 

CANCER 

55. The incidence of malignant disease is much the same in India as in Western Europe 
and North America. The annual death rate from cancer in most countries varies from 100 

to ISO per 1,00,000 living persons of either sex. 2,00,000 per year is a conservative estimate 
Gf cancer deaths in India. The death rate from cancer may probably go up in future with an 
increase in the proportion of population in older age groups. While the rate of incidence in 
various countries 'may show small differences, the inciclence in various parts of the body is 
markedly different in different peoples. There is a greater frequency of oral cancer in 
Indi~s. Cancer of exposed'portions of the skin IS less common than in the fair-skinned 
people. Cancer of cervix uteri is much less common in certain communities in whom breast 
cancer is more common. 

56. Early diagnosis and prompt treatment based on the knowledge at present at our 
disposal will definitely result in many cures. The detection of the early stages of the disease 
can be achieved by education of the public and better cancer education for the general medi
cal profession. For the better understanding of the disease-the phenomenon of abnormal 
growth-its initiation, etiology, pathology, further development and treatment, persistent 
research appears to be the only solution. Cancer education and cancer research require 
considerable organisation and financial as well as moral support from the Government and 
the public. 

57. Cancer education for the lay public may be organised jointly by the Indian 
Cancer Society, Indian Cancer, Research Centre and cancer hospitalS" in the country. An 
efficient social service should be established where a group of trained social workers would work 
under the direction of an experienced research worker from' the research centre. Efficient 
means of spreading knowledge about can_cer to the public may be by the use of the radio, 
the film and the pres.s, and by work in co-operation with existing organisations for social 
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services, women's societies, etc. Under cancer education for the ~edical profession, better 
attention should be paid to cancer education of under-graduate medical students ; refresher 
courses should be given to members of the medical profession 'of some standing and for 
well established scientists interested in cancer research. Another step would be to train 
fresh graduates who like to devote time to training in some ppase of cancer work. A few 
traineeships should be made available for this purpose. 

58. Cancer research may be divided broadly into (i) fundamental research in the labora
tories, and (ii) applied or clinical research in the clinics. Integration' of these two al.th it it ; 
is very important.' Clinical research would include the diagnosis of cancer, the treatlllcnt 311,1 
cure of cancer, and clinical investigation on cancer patients. Fundamental rc::'cull h 
includes : (a) the biological and biochemical study of cancer cells, and (b) the etiolllp;y (If 
cancer. Research on the above,lines is in progress at the laboratories of the Indian CIIIlLC"r 

Research Centre which is financed by the Central Government. However, tor a propt'r 
carrying out of all the items enumerated, the research centre would require further fin:mciul 
help. At present the annual budget of this research centre is only Rs. 1,45,000. NIl 

national research institute in India can be expected to advance our knowledge and serve the 
whole country on a budget so small as that available to the Cancer Research Centre. The 
annual recurring grant to the Indian Cancer Research Centre would require to be Incrc3'iC',1 
by about Rs. 1'5 lakhs. The institute would also require a non-recurring grant for pUldlfl1-

ing essential apparatus and equipment. This equipment may cost about Rs. 2 lakhs. 

59. The different States could playa very important role by organising their Oc.:tiVltkCl, 
in association with their health services. The training of the personnel can be umJertaJ..rn nt 
the Tata Memorial Hospital with a small subsidy for scholarships to the trainees, partly Hom 
the Central and partly from the State Governments. The Tata Memorial Hospital llnd the 
Chittaranjan Hospital at Calcutta are the only two special institutions for cnncer. The 
Women's Indian Association at Madras has been making vigorous attempts to start u mlll'Cr 

hospital in Madras and some assistance (Rs. 1,00,000) to them would appear dcshuhl(' 
The All India Cancer Association would also need some assistance (Rs. 5°,000) to lilfJ Y 
out its publicity work. 

MENTAL DISEASES 

60. Although little information is available regarding the incidence of mental ill-health 
in the country, there is no doubt that mental disorder and mental deficiency are prevalent on 
a wide scale. The number of persons suffering from varying degrees of mental disorder \\ hn 
may not require ,hospitalization but"should receive treatment and of those suffering from 
men~ deficiency is likely to run into several millions. The existing provision for the 
medical care of such persons is altogether inadequate and unsatisfactory. Each State health 
a.dminis~tion, .through its mental health organisation, should attempt collection of Infiml\.l
tion. It IS estimated that hospital accommodation should be available for. 800,000 melltal 
pati:ots ~ut the existing provision is a little over 10,000 beds for the country as a whole. 
Radical unprovements are required in the existing mental hospitals in order to make them 



conform to modem standards. Provision should also be made for all the methods of diagnosis 
and treatment. Apart from such remodelling of mental hospitals, the Central Government 
are upgrading two mental institutions, viz., one in Bangalore and the other at Ranchi. The 
establishment of an All India Institut~ of Mental Health in association with the Bangalore 
Mental Hospital will involve an expenditure during the five year period of Rs. 9'7 .lakhs 
non-recurring and Rs. 3' 4 lakhs recurring. This expenditure is to be shared between the 
Central Government and the State Government of Mysore. There are hardly any psychiatric 
clinics. A beginning should be made in special and teaching hospitals and later extended to 
district hospitals. There ate no facilities for training in psychological medicine in the 
country. It is necessary that a certain number of selected medical men with some experience 
of work in mental hospitals in India should be sent abroad for training, 

61. The provision made by the various States and the Centre for mental hospitals is 
indicated below :-

State 

Mysore • 
Saurashtra . 
Ranchi 

Schemes 

Mental Hospital, Bangalore 
Training in psychiatry • 
Mental HosJ?ital, Ranchi 

MATERNIlY AND CHILD liEALm 

(Rupees in lakhs) 

Expenditure 
1951-56 

5'00 
0.'04 
4'00 

TOTAL 9,04 

62. Maternity and Child health is a service that is kept in the forefront in the planning 
of health programmes. The protection of the health of the expectant mother wid her child is 
of the utmost importance for building a sound and healthy nation. The maternal mortality 
of India is very high and is estimated at 20 per thousand live births. Maternal morbidity 
is also veg high being nearly 20 times the mortality. The infant mortality rate is of the order 
of 121 per thousand live births. The corresponding rates in progressive countries are very 
low and have been achieved by concentrated effort on the improvement of the health of the 
mother and child. 

63. The lack of trained personnel like women doctors, health visitors, midwives, dais, 
etc., and of institutional facilities for training them add to the handicaps to provide an 
efficient service. The growth of maternity and child health work has been mainly through 
voluntary efforts and Governments and local authorities have taken it up only recently. 
Maternal and child health services should form an integral part- of the general health 
services. Many of the States have developed the service in varying degrees, Madras, Uttar 
Pradesh, Bombay and West Bengal, leading. It is essential to have on the staff of each Direc
tor of Health Services a specially trained woman medical officer. At present it is understood 
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that only 9 States have got such organisation at the headquarters of the States. In a very 
few States, women doctors are employed in both urban and rural areas. The pattern of 
organisation for urban and ruta! areas may be considered separately. 

64. While it is desirable to develop community centres whi~ can cater to the nee~ of 
all members of a family and the whole community, such a development may not be possible 
except gradually. We have, therefore, to develop the ordinary type of maternity and child 
health centres. An adequate number of such-centres properly equipped and staffed should 
be provided in all the urban health organisations. One centre with a minimum staff of one 
health visitor, 2 midwives, a peon and a part-time sweeper to serve a population of 10,000 iJ 
recommended. In addition, there should be a woman doctor preferably with post-graduate 
training in maternity and child health to be in charge of these centres. There is ordinarily 
overcrowding in practically all the maternity hospitals and the number of maternity hcJ, 
should be increased to double its .present strength in order to accommodate more delivery 
cases and to give post-natal care for a longer period. 10 per cent of the maternity beds shoull.! 
be reServed for ante-natal cases. It is also essential to reserve for children at least 10 per 
cent of the beds where there is no separate children's hospital with adequate number of beds. 
Ante-natal and post-natal clinics should form an essential feature of all hospitals with mater
nity beds. Provision should be made for day nurseries to look after infants and children of 
working mothers with the help of voluntary organisations or under the provisions of the 
Indian Factories Act. Private nursing homes established by doctors should be licensed. 

65. In rural areas the present trend is to provide integrated curative and preventive 
health services and to organise them on the basis of health centres of different grades. There 
should be a unit for 10,000 to 12,000 population for efficient service. Ifhis will yield a total 
of 30 0 to 400 births a year. The maternity and child health staff in such a centre should be 
two midwives. A number of such primary centres would come under a higher unit for 
the Thana or Taluka. Here the staff for maternity and child health work should be a woman 
doctor and 2 health visitors. Their main functions would be training of dais, supervision of 
midwives and dais, care of maternity cases needing hospitalisation and conducting the dinic':l 
in the different peripheral units. One of the important activities of health units in intensiV6 
development areas like the community projects is the provision of adequate maternity Bnd 
child health services, both in the primary centres and at the headquarters of the project arCJS 
in the secondary centres. 

66. All doctors engaged in ~aternity and child health work should have training in this 
bfa1)ch of preventive medicine for a period of at least three months, and must have done a 
house job in aI) obstetries department for at least six months. The practical training should 
cover both rural and urban fields. The period of field training will vary according to the 
total period the course covers. The department of maternity and child health of the All
India Institute of Hygiene and Public Health in Calcutta is to be expanded as a Centre for 
post-graduate training for maternity and childlhealth doctors and for public health nurses 
with the aid of the' U.N.I.C.E.F. Rural and urban training fields for nurses and 
midwives in the Delhi area and pediatric training centres in Madras, Bombay and Patn.t 
(Hyderabac1 is also under considel1ltion) .are being developed by Government with the 
W.H.O. and the U.N.r.C.E.F. assistance. 
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67. Voluntary organisations have played an important x:ole in the past. They were 
responsible for starting the training of dais, midwives and health visitors. Voluntary bodies 
have also been responsible for the establishment and maintenance of a large number of 
maternity and child health centres. But the responsibility for providing such services rests 
upon the Government. The activities of the voluntary bodies should supplement the 
functions of Government. Government should have power of supervision and control to 
ensure that health activities of voluntary organisations are maintained at a satisfactory level 
and they should extend the fullest support to these organisations. The provision made by 
the various States for maternity and child health work is Rs. I' 35 crores and by the Centre 
Rs. S3 -48 lakhs. 

HEALm EDUCATION 

68. All progress in public health depends ultimately on the willing assent and co-opera
tion of the people and their active participation in measures intended for individual and 
conutlmity health protection. Considering how much illness is the result of ignorance of 
simple hygienic laws or indifference to their application in practice, no single measure is 
productive of greater returns in proportion to outlay than health education. 

69. To be effective, health education should be addressed to the different sections of the 
public in a manner suitable to each. Women and children constitute the most important 
section. Educating the woman is educating the whole family. The formation of healthy 
habits in growing children in their forniative years is most important. No agency is better 
equipped to reach this class and carry the message of health than the maternal and child 
health staff, the woman doctor, the public health nurse or health visitor, the midwife or the 
dai. The extension of this service on the widest scale is therefore of the greatest benefit. 
The school-going population is a large and important section. The most important thing 
in the primary schools is not so much the academic instruction but the inculcation of health 
habits. These cannot be fostered without minimum hygienic facilities in the school 
premises. The instruction in hygiene is graded to suit the class of pupil in the higher 
standards and project methods may be adopted. It is important to include the subject in 
teachers' training. Publicity may be addressed to the adult population in places of work, 
recreation or at home. Part of the edu~tive work is intended for the professional class and 
those engaged in health work. They should be ke{lt informed of what is happening in all 
progressive communities. 

70. It is of the greatest importance that not only all available modem methods of 
publicity should be adopted but that they should Qe(as attractive as possible and intelligible 
to the large section that are not literate. AudiO-VlSual aids, the radio, the cinema, and the 
press should be extensively utilised. Television would come into use in due course. 
Gramaphone records, cinema films, film strips, lantern slldes, picture posters, leaB~ts, book 
marks and picture cards should be produced and spread widely to the public in any 
attempt at effective publicity. The material prepared for imparting health knowledge to 
the people should draw upon all available sources, including the traditional practices and 
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Ayurvedic texts. Nature cure can furnish useful help for the maintenance and improve
ment of health and vitality. The testing and standardization of this scattared knowledge 
offers an important field for research. The provision of health museums in the Centre and 
in the States is an extremely important measure. These could produce useful publicity 
material as well as educate and entertain the public. The organisation of health exhibitions 
on all occasions when large congregations of people take place is very useful. Theatricals 
and variety entertainments can form part of interesting publicity campaigns. 

71. To organise- the work, it is essential to have health publicity bureaus in the Centre 
as well as the States. They should be properly staffed and equipped. It is of importunl~ 
that they should have the aid of a good library service as well as a museum and units for the 
production of the requisite educational aids and materials. Health publicity should fonn an 
inte;ru part of the district health organisations' work. Full advantage should also be tuken 
of voluntary effort in this work. 'Several States have excellent organisations. The Centre 
has a scheme which includes in its scope the establishment of a health publicity bureau and 
facilities for the production of health equcational material (film strip production u. and 
printing unit) at an estimated cost of Rs. IS lakhs. 

MEDICAL EDUCATION7 MEDICAL REsEARCH AND MEDICAL RELIEP 

72 • Medi~l education, medi~ research and medical relief are intimately inter
connected. It is geneially accepted that the quality of medical relief is vastly ImprovcJ 
by the presence of a teach=ng hospitarand college -in any area 'and again the 'quality of 
medical education improves greatly in an atmosphere of medical research. It is, thercfult', 
obvious that the planning of these activities should be taken up together. Pointed attentiou 
has been drawn to the extreme shortage of all types of health personnel like doctors, 

.dentists, nurses, health visitors, pharmacists etc. Top priority has, therefore, to be given to 
the training of health personnel in order to develop a reasonable health service in the 
country. 

73· There are at present 30 medical colleges training candidates for the M.B.D.S. degree. 
There are also 4 medical schoolS for the training of licentiates. It is exp~q~4 \ that thc~c 
would be upgraded into colleges~ Only-one uniform minimum staIldar~ of train~ng and 
qualifications prescri~ed by the Indian ~edical Council should b~, / ~W?p,te~ f ,fiH-~l.lghout the 
country. All the ~edical colleges prOVIde for ~e admission of 2,5,"9 ~JUpeIlfs ~~ual1y ami 
nearly 1,600 qualifid doctors pass out,a year. It IS suggested that the training facilities should 
be extended so that at the end of S ~ear..s the.reJlllllY b~ (Pfovi$jQu, fOh_-4~OQ~Ul4missiQns in the 
medical colleges. New medical colleges, sbould;l>e ~~~ablish~dj whe~e :l~rg€; hospjtals exist ll) 
minimise the cost. I 

j, .74·.,~~re~i~~~6nsiderafjf~Jd~~ti ~fltcichlrig lpers6hnei eveb. 'in die' existing medical 
c~lteges~J ri~ni6.ita:rlyJiti. 'nqn~c;:liiiidl1 sJbj~ct:s~ -fhh~6 pdsts" shaulei' be-I mdde' rtiore aliract! ve 
lt1Ji~nr.?~~~st~ r~1iat_,~h?ie~~e tea'dhi'ng\iriitJ' mai' be established it! 'nlecIiCtlte -;sttrgery 1111(1 

1i4,a~relf.f1 T~e ~o~cer' in: lc#arg~"of ~ whbte-ilin~ ti4i~' will Idevot6 ,itit his tihle tt;' the organlsa
tron o(dt'eaChlrig' an~' rdsearcnWorlC 'in his subject. ltfis'udd~tStObd 'that ih~'1r:idian ~MediClI 
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Council is contemplating the introduction of a system of compulsory internship in the 
medical course leading to the degree of Ai.B.B.S. It is recommended that certain selected 
hospitals in the States may be upgraded so that they can be utilised for this purpose. 
Throughout the course of instruction in the medical colleges, it is necessary that emphasis 
should be laid on the importance of preventive and social aspects of medicine and rural 
health. For this purpose the following steps would be necessary :-

I. Strengthening the preventive and social medicine departments in the medical 
colleges ; 

2. The provision of urban and rural health units to give the students experience of 
these aspects of medicine ; 

3. A definite period of internship in the health units. 

Although most of the universities with ~medical faculties have instituted post-graduate 
degrees and diplomas, existing facilities are neither adequate nor of the required standard. 
The establishment of an All-India Medical Institute is for providing adequate facilities in 
this field. It is at the same time considered necessary to upgrade certain departments of 
existing medical colleges and ipstitutions for post-graduate teaching and. research. For 
standardising and co-ordinating post-graduate medical training Government of India have 
instituted an All-India Council of post-graduate medical education. 

75. Practically all the tea~g:hospitals in the country impan training in nursing. A 
college of nursing for the purpose of giving traiiung of the University standard has been 
opened in Delhi. There is a similar college in Vellore. Public health nUrsing is specially 
included in the instruction imparted in the B.Se. course in the two nursing colleges. The 
department of maternity and child healtlt of the All-India Institute of Hygiene and Public 
Health in Calcutta will also be a centre for the training of public health nurses. It should be 
possible to train a larger number of nurses than is done at present even in the existing teach
ing institutions. The deficiency can be overcome if a larger number of probationers are 
admitted to the training schools attached to the teaching hospitals. The number should at 
least be doubled. Larger number of sister tutors should be emJ?loyed not only in the team
ing hospitals but also in other hospitals where probationer nurses are trained. Increased 
facS1ities for the training of a~ nurses will greatly help in building up the personnel 
required. The community projects that are to be started immediately will call for a large 
number of personnel of this type. The expansion of maternal and child health services in the 
rest of the areas outside the community projects, even on a modest scale, would reqUire very 
considerable numbers. The usual courses of training will take up a considerable time and 
short-term courses would therefore appear to be the only solution. Besides, persons with 
requisite, preliminary educational qualifications may .Dot be coming up in sufficient 
numbers to meet the demand and the auxiliary courses where the preliminary educational 
qualification required is less than for the normal courses would facilitate reauitment of 
sufficient number of candidates. It may not be possible for the Government alone to deal 
with the question fully. Non-gov~ental agencies may therefo~ be invited to take up 
this work and. adequate assistance given to them for running these short-term courses. In 
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. f the urgency of finding personnel for various development schemes, the training of 

view 0 .' A b . . has b 
ci11 personnel of this type should receive very high pnorlty. egmmng een 

:ade ~~ a voluntary organisation in Madras with the aid of the public, the State and the 
~entr~l Govetnment. This type of activity may be taken up by other States. 

76• There are training schools for health visitors.~ Delhi, L~~know, Calcutta, ~adras, 
Poona Bombay, Nagpur, Hyderabad, etc. The condiuons of trammg vary greatly 10 thes..! 
instiw'tions. In the training of health visitors and in the training of pubhc health nurses 
provision should be made for instruction in subjects su~h. as tuberculosis, ~tc. The opiuioll 
is gaining ground that as far as possible in future health VISItors should be tramed pubtc h~alth 

nurses. 

77. The training facilities for ,midwives have, to be considerably expanded. Each of 
the existing institutions with maternity beds can take in larger numbers of traine~s. The 
training~f auxiliary midwives would be ~ contribution to the solution of this question. 
Domiciliary midwifery should form an Important part of the training of midwives. The 
training of indigenous dais has also been attempted in certain States. Under proper super
vision the local trained dais may turn out satisfactory. 

78• Facilities should also be provided for the training of medical social workers. 

79. Public h~alth engineering is a very important aspect of public health. It has not 
received due consideration so far in teaching centes in India. The All India Institute of 
Hygiene and Public Health has been giving training to qualified engineers in sanitary 
engineering as a post-graduate course. The course in this institution trains the candidates 
for the degree of Master of Engineering in public health given by the Calcutta University. 
Sjrnilar fadlities should be provided in other States as well. 

80. The bulk of the health personnel 10 a State is composed of qualified sanitary inspec
tots. There is need for standardizing this course. There is also an obvious need for the 
training of a larger number of Sanitary Inspectors. 

8r. There should be a specific allocation of funds both from the Central revenues and 
from the State revenues for medical research in the country. This money should be spent 
in the research institutes and medical colleges. The various departments in the medical 
colleges should be .encouraged to take ,up research work in addition to their routine teaching 
duties. Adequate staff should be provided for thiS purpose. The creation of full-time 
units in medicine, surgery and midwifery will facilitate research work in those departments. 
Necessary technical as~ist~ce and equipment should be provided in non-clinical departments 
to participate in such programmes. Both for purposes of teaching and research in medicine 
an up-ta-date library with [sufficient number of journals and books is imperative. The 
history of medicine should be taught and a chair should be instituted in every university with 
a medical faculty. The research institutes, Central and State, will be concerned in the 
carryihg o~t of researches in special subjects and investigations into the social and environ
mental factors affecting health and disease. We suggest the provision of improVed laboratory 



services in the different States, through the creation of regional laboratories to be linked 
locally with other organisations in connection with the health programmes and for technical 
direction with the central laboratory at the 4eadquarters of the State. The Indian Council 
of Medical Research initiates programmes of research in several fields on urgent problems 
facing the ·country. It also creates a nucleus of trained research workers. The recruitment, 
training and utilisation of research workers has been a problem of some importance in this 
country. Fellowships are offer~ by various international bodies, by Governments of several 
countries, as well as t,he Government of India and the In~ Council of Medical Research 
and a well-considered plan is necessary in order to take the fullest advantage of the scheme. 
It should consider the requirements of : 

. 

(I) Teaching institutions ; 

(2) The research institutions maintained by the Central and State Governments 

(3) Research units and research schemes of the Indian Council of Medical Research . 

The f~llows should be ultimately assured of absorption in the services. There should be a 
survey of such needs and a ..tabulation of the programme of fellowships for a definite period. 
There should also be a follow-up to ensure that the fellows are employed for the purpose for 
which they are trained. The Central Government have provided Rs. 57 '05 lakhs for 
research. ' 

82. The Central Government have provided for the establishment of an A!1 India Medical 
Institute, including a dental college, upgrading the existing dep~ents of medical colleges, 
Lady Hardinge Medical College, College of Nursing, establishment of departments of social 
and preventive medicine in certain medical colleges, increased training facilities for nurses, 
nursing home and training centre for auxiliary nurses and midwives at Madras and Lady 
Reading Health School. Central expenditure is Rs. 5' 13 crores on medical and Rs. 86'99 
Llkqs on public health education and training. The States have included schemes under 
education and training to the extent ofRs, 13 '79 crores (medical) and Rs. 44'53lakhs (public 
health). 

"3. The States have a programme of improved medical relief by the expansion -of exist
ing institutions and the proyision of new institutions. The provincialisation of existing 
dispensaries, provincialisation and improvement of the thana ~ or taluk hospitals, the expansion 
of district hospitals and of teaching hospitals at the headquarters of the State or other important 
centres constitute the components of this expansion programme. The greatest empllllsis 
should be on rural health and the development of primary health units. The States and the 
C~ntre provide Rs. 24' 10 crores and Rs. 52'2 lakhs respectively. 

INDIGENOUS SYSTEMS OF MEDICINE 

84. '" great deal of uncertainty exists about the position and the future course of 
development of indigenous systems, homoeopathy and nature cure. It is desirable that this 
should be cleared up as early as possible. The controyersy with regard to the truth and 
merits of apy particular technique of cure or approach to the problems of health and disease 
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can only be settled on the touchstone of research. Scientifically conducte~ investigations 
will, in course of time, decide the value and validity of the different techniques and those 
which can justify their existence will necessarily become branches of an integrated.system of 
medicine. In the five year plan a provision of Rs. 37'5 1akhs has been made for ~es~rch 
into indigenous and other systems. Government of India have san:noned ~ central mstitute 
for research in indigenous systems of medicine at Jamnagar. It lS consIdered necessary, 
'however, to promote research at more than one such cent!e, particularly at places where 
ple~ty of clinical material and high standard of professional talent ~e available. Provi· 
sion has to be made specially for a comparative clinical study of different techniques. A 
nucleus for this purpose already exists in Bombay and has the support of eminent represcnta. 
tives of the various systems. Steps should be taken to strengthen and expand this institution. 
Besides assessment of the area of utility of these systems, there is a large scope for reseurd. 
in order to improve and enlarge !heir special contribution to medical science, to define, 
interpret and standardise the content of their theory and practice and to bring them in linc 
with nf'odern scientific advances. Research into all aspects of indigenous systems including 
drugs, principles and practices should be fostered not only in institutions devoted to the 
study of indigenous systems but also in modern medical institutions. 

85. It is essential to make adequate arrangements for a systematic investigation into 
Indian medical herbs, from the point of view of identification, nomenclature, the area in 
which they are_ available and those localities in which individual herbs can be grown to the 
best advantage .• It is recommended that, following this study, museums shOUld be c&tab
lished centrally and regionally so as to enable students and practitioners of Ayurveda and uther 
systems of indigezlous medicine and Homoeopathy, to have access to all the information 
regarding these herbs. ~Early action is also needed regarding the collection, standardha
tion, storage and distribution of Indian medical herbs. Studies regarding these shOUld be 
undertaken jointly by the Central In~titute for Ayurvedic Research and by the Central 
Drugs Research Institute at Lucknow. Central agencies will have to be created fur the 
purpose of co-ordination and direction of research which should be mainly in the hands of 
experts of the systems concerned. 

( 
86.\Professional training for the practice of the indigenous systems is an important matter 

for considerati~n. The present approach to the education in Ayurveda has not produced 
satisfactory results. There is po uniform basis for the curricula adopted in different insti
,tutions. There is much room also for improving the quality of the teaching staff and the terms 
of its employment. The introduction of honorary teaching may help to draw the best elements 
in Ayucv:da for assisting the educatio~ work", A curriculum drawn up for the purpose has 

-.' to b~ desIgned primarily to enable the student to- attain full pr,oficiency in the practice of the 
partIcular system. But he cannot afford to ignore the body of medical knowledge which has 
grown up under the impetus of scientific methods. As has been well expressed,. " it is not 
necessar: that ~e shoul~ be able to apply these technical procedures-himself at all times, partJ
c~lar1y 10 su.rglcal speCl~ties, but it is essential that he should have the knowledge whkh 
will enable him to recogruse the need for calling in the aid of these specialities in the interests 
of his patie~ts ". The details of th~ curric~um wl)ich can satisfy both these conqitions will 
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have to be worked out with the help of the results of research and experience"':\ It is evident 
that the Ayurvedic ponion' of the curriculum has to be considerably strengthened and 
enlarged under the direction of experts in this field. The minimum qualification for admis
sion should include the equipment needed for acquiring a mastery of Ayurveda in addi
tion to a knowledge of the basic sciences as the essential foundation of medical educa
tion. Early steps will have to be taken for upgrading of selected institutions. At least one of 
them should be full}' equipped for high level research as well as education of the requisite 
standar!I. The consensus of opinion seems to be in favour of a full course extending over 
a period of five years. There is also demand for a three years junior diploma course to 
meet the immediate needs of the country. This, however, needs examination in view 
of a large body of opinion in favour of a single course of training. lJesides the State 
Medical Boards appointed for the purpose of regulating registration and practice in these 
systems, which should also deal with the standards of education, with supervision over 
instruction and with professional conduct in the respective systems, Central Councils 
may be necessary. Rs. 95'23 Iakhs have been provided for education and training in 
indigenous systems of medicine, and Rs. 1'96 crores, for hospitals and dispensaries as well 
as other schemes of indigenous medicine by the States. Uttar Pradesh and Hyderabad 
have· provided the maximum for hospitals and dispensaries. Bihar,' Madhya Pradesh, 
Saurashtra and Travancore-Cochin devote considerable amounts for education and training, 
and account for the bulk of the expenditure of the States. 

87. With regard to Homoeopathy, the proposals of the representatives of the profession 
appear to hi: reasonable and are, in the main, as follows:- . 

(I) A Central Council of Homoeopathic Medicine may be formed .• 

(2) Suitable colleges among the existing ones may be up-graded and standardised, 
and the question of starting new institutions mlY also be considered. 

(3) The ~~e in the colleges may be common during the first two years and students 
will then learn homoeopathic philosophy, materia medica and therapeutics and 
allied subjects in 3 years. 

(4) Facilities for homoeopathic research may be provided. 

(s) A Central homoeopathic drug manufactory and laboratory for standardisation 
of drugs may ~ opened at Lucknow. 

88.' The significance of what goes by the name of nature cure can be better appreciated 
if it is considered as a way of life rather than a system of treatment in the narrow sense. Its 
emphasis Qn positive health, conservation of vitality, self-help In matters of health and its 
advocacy of simple ways of using the varied forces of nature are, elements of- its special 
outlook. A1any of its techniques have become assimilated in the general practice of medi
cine and it has much common ground with what has come to be known as physical 
medicine. Nature cure is being practised in India both as a basic system embodying 
the simple approach made popular by .Mahatma Gandhi and as a modern system, for which 
it II c1a1med that It ls baaed on tho t\u1damental curative principles which are inherent-within 
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the human personality. In dealing with the question of natu~e cure,. we hav~ to reckon 
with several viewpoints. It is contended that nature cure does not eXIst as an mdependent 
system. On the other hand, there is a school of thought ,:~ich re?ar~s. nature cure as 
self-~uffi.cient, but so simple that it requires no elaborate provIsIon fot trammg or treatment. 
The practitioners off the modern system of nature cure insist,-however, that it is a wide and 
vast field and it is necessary to create at least one central teaching institution in which the 
existing knowledge of the subject is standardized, research is carried on and instruction 

• imparted to students. It appears, therefore, that these and several 'other aspects of the 
question require further enquiry. Immediate action in respect of nature cure may take the 
following lines:-

I. Nature cure should be included in the scope of research and steps should be taken 
for standardising the knowledge on the subject. 

2. The possibility of including the teaching of physical medicine in the All-India 
A1.edical Institute should be explored and facilities provided for education in 
such treatment as confirmed by research and experience. 

3. Facilities should be provided for the wide dissemination of the principles of nature 
cure, as confirmed by research and experience. 

DRUGS AND MEDICAL REQUISITES 

89. The supply of therapeutic substances and medical appliances ranks very high among 
the prio~ties in the national health plan. The carrying out of medical and health prograJfU1les 
will ~e made imP9ssibie withotj.t adequate supplies of drugs and appliances. It should be 
possible adequately to provide for these essential needs through a combination of private 
enterprise suitably assisted where necessary, and production by the State where this is found 
. to be in public interest. The final responsibility should rest with the Government for seeing 
that the essential needs of the country in respect of important medical requisites are met 
satisfactorily in regard to quality, quantity and price. 

90. Under the Drugs Act of 1940 the responsibility of the Centre is to regulate the standard 
of drugs imported into the country and the establishment of the Central Drugs Laboratory 
and also to correlate tqe work of administering the Act in the States, the States being responsible 
for control over manufactur:e, sale :md distribution of drugs. The implementation of the 
Act has reached various stages in the States. Bombay, Uttar Pradesh, Madras and West 
Bengal have shown greatt; progress than others. The ,provisions of the Drugs Act have 
been extended to Fart ' B ' and Part' C 'States. All the States should effectively implement 
the provisions of the 'Drugs Act by the employment of an adequate number of qualified Drug 
Ins~ctors and the establishment of well-equipped laboratories staff~d by qualified analysts. 
Black-marketing in drugs is checked by test purchases and r~gqlar collection of information 
on the supply position of esselltial drugs from tre States. Government also propose to enhance 
,penalties. for manufacturing and seUin~ spurious and ~ub-standard drugs. S\lch offences 
will be macle cognisable, 
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gl. ThIs country has tong been recognised as a rich store house of vegetable materia 
medica. Though indigenous drugs have been in extensive use, there has been no co-ordina
ted effort in research and standardisation ofthesewdrugs. It is necessary to lay down standards 
as regards quality and active pnnciples. Then they should be processed in a form suitable for 
administration. Remedies suitable for adoption in the pharmacopoeia should be discovered. 
In order to achieve these objectives, the Indian Council of Agricultural Research has estab
lished a Medicinal Plants Committee to develop the cultivation of important medicinal 
plants at suitable centres. Uttar Pradesh and Kashmir are also taking steps in this direction. 
The Ministry of Health has established a pharmacognosy section of the Central Drugs 
Research Laboratory for the identificatioll of indigenous drugs, and for detecting adulteration 
of crude drugs in the market. Samples of fifty commonty used drugs collected from 
markets all over India have been investigated in the Drugs Research Laboratory in Kashmir 
and found to 00 spurious imitations of the genuine commodities. As a preliminary to the 
control of these drugs, their pharmacognostic and chemical standards should be established. 
The Council of Scientific and Industrial Research has established a Drug Research Insti
tute at Lucknow. This Institute will investigate many of the commonly used indigenous 
drugs to work out their active principles and standards of potency and purity. The need for 
a national pharmacopoeia has been a long-feltwant. The Government of India established a 
committee for the preparation of the" pharmacopoeia. The' pharmacopoeia will contain 
monographs not onty on modem synthetic and other drugs but also on all vegetable drugs 
of indigenous origin. So far nearly a thousand draft monographs have been prepared. 

92. Homoeopathic medicines are not prepared according to well-known pharmacopoeial 
methods .. Moreover, these drugs are usedYin such diluted forms that they cannot be tested 
or standardised by any known chemical process. The only precaution that could be taken 
is to allow the manufacture and preparatioIt in bonded laboratories under the supervision 
of qu~ed Homoeopaths. 

93. The Phannacy Act has been enforced in' all Part C A ' States. Steps are being taken 
to enforce it in Part C B ' and Part C C ' States. Registration tribunals have been constituted 
by the StatewGovernments and registration of pharmacists is under way. Educational regula
tions prescribing the minimum standards for pharmacists have been prepared. The Phar
macy Act should be effectively implemented in!all States. 

94. Private enterprise in drug manufacture in India started just after the World War I, 
.... though a beginning was made nearly SO years ago. At the beginning of World War II, owing 

to restriction on imports the full resources of the country had to be developed. The Govern
ment of India gave all help to the manufacturing industry. Today India is self-sufficient 
in regard to all the galenical preparations, most of sera and vaccines, liver extracts, alkaloids 
like morphine, codeine, strychnine, etc. India is also self-sufficient in regard to the production 
of santonine, belladonna, digitalis and hyoscyamus preparations. India has made little ot 
no progress in regard to production of basic chemicals required for the manufacture of synthe
tic remedies and chemo-therapeutic compoun,ds largely used in the country. A few 
synthetic drugs are produ~d in spWl quantities, e.g. P 4\.S.? Novitrone, LupUnal 
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(phenobarbitone), Para-acetylamino benzaldehyde thio semi-carbazone etc., ~hich meets 
only a fraction of the demand. India imports essential drugs and raw matena1s valued at 
over Rs. IO crores annually. Among them are principally penicillin, streptomycin and other 
antibiotics, sulpha drugs, gland products, vitamins, anti-leprosy drugs and insecticides .• 
These are the most important items anq. if steps are taken to implement the prod\lction of the 
basic chemicals and raw materials required for these and for the production of the finished 
products, the import of drugs will be considerably curtailed and India will be fairly on the way 
to self-sufficiency. We may now consider the production of those drugs to which a high 
priority should be assigned. 

95. West Bengal and Madras produce about I,OO,OOO lbs. of quinine per year. The 
production should be expanded to I,50,000 Ibs. to make up the gap between production and 
consumption. Government have appointed a special Cinchona Committee for the purpose of 
investigating the problems of Cihchona industry. Their report is expected shortly. Any 
enterprise proposing to produce synthetic anti-malarial drugs in the country should be given 
all facilities. The production of D.D.T. at rates comparable to foreign prices to the extent 
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of about 5 or 6 thousand tons should be the t~rget for the plan period. There is a proposal 
under way for the setting up of a D.D.T. factory, with the assistance of the W.H.O. and the 
U.N.I.C.E.F., for the production of 700 tons with capacity for expansion upto 1,400 tons. 
The settin~ up of another plant of the same capacity is essential to meet the r~quirements of 
a national malaria control programme and the target of production indicated. This is 
proposed under the T.C.A. programme. 

96. Very nearly 35 per cent of the total value of imported drugs is in the form of nnti
biotics consisting of penicillin and streptomycin. The estimated consumption of penicillin 
is 8 million mega units per annum, which is wholly imported. The Indian Penicillin Commi
ttee have started a bottling plant at the Haffkine Institute, Bombay, where penicillin is impor
ted in bulk. Government of India have entered into an agreement with the U.N.I.C.E.P. 
to set up a factory for the manufacture of penicillin and other antibiotics. The total cost of 
the project is estimated at Rs. 2 '00 crores. The plant will be located at Pimpri ncar Poona. 
The production of penicillin at the rate of 4,00,000 mega units per month is expected by the 
end of 1954. Provision has also been made for the development of an important centre of 
research and training in the antibiotic field. Cenain commercial firms are also engaged 
in importing penicillin in bulk and bottling it. 

97. Sulpha drugs shobld have a high place in the priorities for self-sufficiency. The 
volume of their requirements is very large. Private enterprise is entering the field for the 
production of sulpha drugs. 

98. Diaminndiphenyl sulphone is being manufactured by some Indian firms. It is 
claimed that a process has been evolved by which the cost of production would be considerably 
reduced. The basic materials required for the preparation of this drug are said to be all 
available in India. 
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99. Among the glandular products, insulin takes rank as one of the most important, as 
it is necessary for the treatment of diabetes. It is now wholly imported. It is understood that 
an Indian firm has under consideration a project for manufacturing insulin with foreign 
technical assistance. ' 

100. The need for the 4evelopment of industries for the production of vitamins, food 
yeast, shark-liver oil has been stressed in the section on nutrition. There is a need for a 
co-ordinated programme of development of the pharmaceutical industry. Production of 
hospital equipment, surgical instruments, and dressings, and glaSs containers should receive 
attention and necessary aid. 

VITAL STATISTICS 

101. Vital statistics constitute the foundation on which all constructive work in the 
field of public health must be built. Preventive and curative work can be organised on a sound 
basis only on accurate knowledge of mortality and morbidity statistics. The application of 
modern statistical metHods to health administration is of supreme importance. It is 
necessary both for ensuring the collection of data on sound lines and a study and interpretation 
of the recorded statistics. Investigation of socio-economic factors in relation to community 
health and disease, the survey of health problems and the evaluation of the measures taken 
require the application of statistical methods. An adequate statistical service is required for 
the collection and compilation of vital and population statistics and the census. 

102. The collection and compilation of vital statistical data are defective in complete
ness and accuracy. The agency for the collection of vital statistics in municipalities is a part 
of the municipal public health department. As regards rural areas the agency varie'il in 
different States. The recorded vital statistics are passed on through a series of officers to the 
Director of Public Health and compilation of the data is carried out at different stages of tran5-
mission in most cases. The collection and compilation of vital statistics is now to be a func
tion of the Registrar General and Ceasus Commissioner. The Registrar General has reviewed 
the recommendations of the Bhore Committee and the Vital Statistics Committee and has 
proposed a scheme. The scheme consists of an annual Teview of population records and annual 
census of sample house-holds. The data collected by these two operations and those yielded 
by the normal registration of births and deaths are to be centrally compiled, tabulated and 
studied and on the basis of such studies population reports are to be prepared and published 
every year. The organisation reqUired for this purpose would consist of a central office of the 
census of India under a Registrar General and exoeaffido Census Commissioner, branch offices 
of the Census of India each under a Superintendent of Census Operations and agencies of each 
State Government viz., a Director of Population Records for each State with necessary office 
staff and an organisation in each district consisting of chief Registration Officers, Registration 
Supervisors, Registrars and Additional Registrars, all appointed on an exoeafficio basis. House 
to house visits and enquiries are proposed to be organised annually in order to effect 'Rota
tional Revision of the National Register' and the 'Annual Census of Sample House-holds'. 



The exp~nditure incurred is to be shared equally between the Centre and the State cOllcetned., 
The tota leost of the entire scheme can be limited to Rs. 30 lakhs per annum. 

103. Though the Registrar General is to be in charge of the vital statistical organisation, 
the health organisations have an important role to play, particularly through health personnel 
at district and local levels in providing accurate data of births and causes of deaths and in intro .. 
ducing the use of more exact terminology in reporting them. The health directorates at the 
Centre as well as in the States have got a distinct need for a statistical organisatiop to carry 
out cert!lin types of statistica~ studies and investigations having a direct bearing on essential 
health problems with which they are concerned, besides the study and analysis of recorded 
statistics in medical institutions of various types and of health departments. 

104. The application of statistical methodology to problems of health administration is a 
highly specialised scientific discipline and requires the services of highly qualified and well .. 
trained statisticialis. There is, tnerefore, a need for organising facilities for statistical training 
in universities not onlY'in the theory of statistics but also in applied statistics in various 
specialised fields. So far as health statistics go, ther~ is provision in the AU-India Institute 
of Hygiene for such training. There is clearly a need for developing similar provision in 
other centres lIke the AU-India Medical Institute. The satisfactory fulfilment of the 
functions of the Bureau of Health Statistics in the Directorates of Health Services would 
need modern mechanical aids. A provision of Rs. 9' 25 lakhs for the purpose is made in 
the plan. Experimental pilot studies for the improvement of vital and health statistical data 
will be taken up alon~ with population studies for which prov~sion is made. 

FAMILY PLANNING 

lOS. The recent increase in the popUlation of India and the pressure exercised on the 
limited resources of the country have brought to the forefront the urgency of the problem of 
family planning and population control. The application of medical knowledge and social 
care has lowered the death-rate, while the birth-rate reinains fairly constant. This has led to 
the rapid increase in the growtlu>f population. While a lowering of the birth-rate may occur 
as a result of improvements in the standards of living, such improvements are no~ likely tID 
materialise if there is a concurrent increase of population. It is, therefore, apparent that 
population control can be achieved only by the reduction of the birth-rate to the extent neces
sary to stabilize the population at a level consistent with the requirements of national 
economy. This can 'be secured o~y by the realisation of the need for family limitation on 
a wide scale by the people. The main appeal for family planning is based on considerations 
ot the health and welfare of the family. Family limitation or spacing of the children is 
necessary and desiiable in order to secure better health for the mother and better care and 
upbringing of children. Measures directed to this end should, therefore, form part of the 
public health programme. 

I06. All progress in this field depends first on cr€atin~ a sufficiently strong motivation in 
favour of family planning in the minds of the people and, next, on providing the necessary 
advice and service based' on acceptable, efii<;ientl harmless and economic methods. B\U 
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these presuppdse (I) Intensive studies about the attitudes and motivations affecting family 
size and techniques and procedures for the education of the public on family planning, 
and (2) field experiments on ~erent methods of family planning as well as medical and 
technical research. 

197. A programme for family limitation and population control should: 

(a) obtain an accurate picture of the factors contributing to the rapid population 
increase in India; 

(b) discover suitable techniques of family planning and devise methods by which 
knowledge of these techniques can be widely disseminated ; and 

(c) make advice, on family planning, an integral part of the service of Government 
hospitals and public health agencies. 

A sum of Rs. 65 lakhs has been allocated by the Central Government in the Plan of the 
Ministry of Health for a family planning programme. 

This programme includes: 

(I) The provision, in Government hospitals and.health centres, of advice on methods 
of family planning for married persons who require such advice : Medical 
officers working at hospitals and health centres like maternity and child welfare 
clinics should give advice to women regarding family planning when such advice 
is necessary for health reasons. If a doctor feels that a woman patient cannot 
undergo again the strain of pregnancy and parturition without danger to health, 
it is obviously the duty of the doctor to give such advice as is necessary to enable 
the person to prevent conception. In these circumstances the doctor would be 
justified in suggesting any chemical, mechanical or- biological methods of 
contraception or sterilization as may be indicated for the individual case. The 
giving of advice on birth control has b~n a procedure allowed by the Ministry 
of Health in U.K. in medical centres maintained by the local authorities. 

(2) Field experiments on different methods of family planning for the purpose:of 
determining their suitability, acceptability and effectiveness in different sections 
of the population: !fit can be demonstrated that our people, particularly those 
living in rural areas, can be educated to accept the rhythm method and use it 
as a practical method of limiting family growth, Governmental support should be 
extended to the propagation of this method. From the point of view of avoiding 
enormous expenditure as well as that of securing the ethical values. that 
mmmunity life would gain by the L self·imposed restraint which the rhythm 
method involves, it would seem desirable ~o try out this method fully and lhus 
ascertain its practicability •. Whether the rhythm method is Clpable of wide 
application in the community with adequate results or not, actual experlmenta .. 
tion alone can tell. Research and experimenta need not however be confined to 
a single method. There are numerous voluntary agencies which are (Utfe11tl1 
propagating the spread of information on family planning and the use of 
themical and mechanical contraceptives. 'Their activities would need support. 
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(3) Development of suitable procedures to educate the people on family planning 
methods: Inexpensive means of rapidly educating the public in matters relat
ing to family size will have to be evolved if large-scale reduction in the national 
birth-rate is to be obtained. Scientifio techniques are available to assess the 
effect of mass educational campaigns. These techniques should be used to 
develop educational programmes suitable for the different economic and social 
sections of the population. 

(4) Collection, from representative sections of the population, of information on 
reproductive patterns, and on attitudes ~nd motivations affecting the size of the 
family: The reproductive pattern in any population is largely determined by 
social and cultural factors 'which may differ from one area to another. A 
thorough investigatipn of the differences in attitudes and motivations towards 
family size and of the factors responsible for producing such differences is 
important. Research along these lines is necessary if we are to understand the 
particular sentiments and aspirations to which programmes of family liniita
tion in various sections of the popUlation should appeal. 

(5) Study of the inter-relationships between economic, social and population changes. 
The information obtained by such studies will form the necessary background for 
the formulation of a national population policy and the development of appro
priate measures for population planning based on factUal information. 

(6) Collecting and studying information about different methods of family planning 
(based on scientifically tested experience in India and abroad) and making such 
Information available to professional workers. 

(7) Researchintothe physiological and medical aspects of human fertility and its 
control. 

to8'. It'is considered that the problems of population and family planning may be divided 
iIlto. those- relating to: 

(1) l?olicy and approach, ·and 

(2) research and programmes. 

Two committees have accordin~ly been constituted. It would also appear desirable to 
set: up, at . a later date a population commission to assess the l population problem, consider 
different'views held on the subject of population control, appraise the results of experimental 
studies and recomm.~nd measures in the field of family planning to be adopted by the Govern .. 
ment and the people. 



CHAPTER' XXXIII 

EDUCATION 
. 

I. GENERAL 

Education is of basic importance in the planned development of a nation. The 
educational machinery will have to be geared for the specific tasks which the nation sets 
itself through the Plan so as to make available in the various fields personnel of suitable quality 
at the required rate. The educational system has also an intimate bearing on the attainment 
of the general objectives of the Plan inasmuch as it largely determines the quality of the 
manpower and the social climate of the community. In a democratic set up, the role of 
education becomes crucial, since it can function effectively only if there is an intelligent 
parJcipation of the masses in the affairs of the country. The success of planning in a 
democracy depends also on the growth of the spirit of co-operation and the sense of 
disciplined citizenship among the people and on the degree to which it becomes possible 
to evoke public enthusiasm and build up local leadership. It is essential for the successful 
implementation of the Plan that the educational programme helps to train the people to 
place responsibilities before rights and to keep the self-regarding outlook and the force of 
the acquisitive instinct within legitimate bounds. The educational system should also satisfy 
cultural needs, which is essential for the healthy growth of a nation. The system should 
stimulate the growth of the creative faculties, increase the capacity for enjoyment and 
develop a spirit of critical appreciation of arts, literature and other creative activities. 
The ful.filn.lent of the objectives mentioned above, will lead to the development of an 
integrated personality in the individual, which should be the first and foremost aim of 
any system of education. 

2. The lines of future reorganisation have become clear in many directions as a result of 
the deliberations of various committees and commissions set u.p in recent years and the 
pioneering work of private institutions. The Planning Commission is mainly concerned 
with viewing education as a part of the total national effort, establishing and strengthening 
its links with other aspects of national life and assigning priorities for the various edu
cational programmes awaiting implementation. 

AssEssMENT OF PREsENT PosmoN 

3. An analysis of the existing situation reveals the following features that need special 
attention :-

(I) Considering the size of the population, the overall provision of educational facilities is 
very inadequate. They are provided for only 40 '0· per cent of the children of the age-group 

·Flgures arc provisional. 



6-1I and 10'0* per cent of the persons of the age-group II-17 and 0'9 per cent of those of 
the age-gro1!lp 17-23. The directive of the Constitution, however, is that free and 
compulsory education should be provided for all children up to the age of 14 wi~ ten years 
of the commencement of. the Constitution. This will necessitate expansion of facilities at 
higher levels also as more and more students p~s out of primary schools. The literacy 
percentage of ,?ur population is 17'2* which is only a very rough measure of the huge task 
lying ahead in !pe field of social education. Similarly facilities for technical education need 
to be considerably expanded to meet the needs of the country adequately. 

(2) The overall structure of the educational system is defective in many ways, one 
of which is that it is top-heavy. Although the provision at the secondary stage is 
properly proportioned to that at the primary stage, that at the university stage is larger 
than the base structure can profitably support. This is revealed also by the distribution of 
educational expenditure among the various stages. In 1949-50, for example, the directt 
expenditure on primary schools was only 34' 2 per cent of the total eduCational expenditure, 
whereas a sound and properly proportioned system of education requires that the major share 
of this expenditure should be incurred on primary education. The emphasis on primary 
educa.tion needs to be very considerably increased during the period of the Plan, which would 
necessitate a corresponding increas~ in secondary education during the next stage of our 
development, though some expansion would be inevitably required even during the present 
period to cope with the increased demand for teachers for the large number of schools at the 
primary stage that would come into being. In view of the decision of the Government to adopt 
the basic pattern at this stage, the need of teachers for these schools will require expansion 
of facilities at the secondary stage on post-basic lines. OtherWise, however, both in the 
field of secondary and university education, the general problem is one of ~onsolidation 

rather than expansion, except in certain fields like Agricultural and Technical H1gh Schools 
at the secondary stage and Public Administration, Social Service Administration, Business 
and Industrial Administration, etc., at the university stage-where provision is non-existent 
or insufficient. Another reason is that the recent expansion in these fields has not always 
been on a sound basis with ad~!luate provision of teachers, equipment, etc., which has 
unduly lowered standards. 

There are grave disparities between different States in the matter of provision of 
educational facilities. The expenditure on education compared to total revenues and popula
tion also varies in different States. The internal distribution of expenditure should be so 
arranged and Central grants should be so dispensed that at least the serious inequalities 
between States' tend to disappear. 

Educational facilities are not properly distributed between urban and rural areas. 
Whereas 82'8 per ceht of the population live in rural areas the percentage of the total number 
of pupils in recognised primary, middle and high schools that were studying 'in rural areas 
in 1949-50, was 60, 67 and 26 respectively. The respective percentages in 1937-38 were 
82, 72,and 28. At the university level facilities are practically non-existent in the rural 
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4t~. Bxpenditure on recognised educational institutions in rural areas fell from 36 per cent 
of the total expenditure in 1937-38 to 30 per cent in 1949-50 although the total expenditure 
on education in rural areas had considerably hIcreased. 

There is lack of balance between provision of facilities for different sections of society. 
The problem of backward tribes and scheduled castes is dealt with under Social Welfare. Of 
special concern in this regard is the neglect of women's education. Whereas women consti
tute nearly half tJte population the girl pupils in the primary, middle and high school stages 
in 1949-50, were only 28, 18 and 13 per cent respectively of the total number of pupils 
studying in these stages. In universities and colleges· for the same year girls were 
only 1004 per cent of the total number of students. At the primary stage most of the 
States have not found it feasible to have separate schools for girls and the only remedy 
lies in propaganda among parents to remove their prejudice against co-education in primary 
schools. Co-education at the middle and high school stages may not be feasible in the 
present state of our society, and emphasis would need to be laid on the development of 
middle and high schools for girls. Girl studems should also be encouraged to take to higher 
studies by freestudentships and scholarships. 

The various stages of the educational system are not clearly and rationally marked out. 
The duration and standards of the primary and secondary stages vary considerably in different 
States. The relationship of basic education .with ordinary primary education and that of 
post-basic education with existing secondary education has not been clearly defined. Again, 
while most of the students finish their education~ career at the close of the primary stage 
in the first instance and then at the end of the secondary stage, none of these stages is complete 
by itself. The proper definition and integration of the different stages and branches of 
the educational system are an urgent necessity. 

(3) Another disturbing feature of the situation is the large wastage that occurs in varioU$ 
forms at different stages of education. At the primary stage quite a large number of pupils 
discontinue their studies even before obtaining a state of permanent literacy. Of the total ... 
number of students enteiing schools in 1945-46 only 40'0 per cent reached class IV in 1948-49-
The expenditure on the remaining 60' 0 per cent was largely wasted. The experiment of 
compulsion, which is generally regarded as the only remedy for improving the position, 
has not made much progress. In 1948-49 approximately only IIS lakhs pupils were under 
compulsion and most of the States expressed their inability to enforce it. The problem of 
'stagnation', that is, where a pupil spends a number of years in the same class, is also 
serious. There is, moreover, incomplete utilisation of existing facilities, as is shown by the 
unsatisfactory results of a large number of students. This wastage is largely due to the poor 
quality of teaching as well as faulty methods of education. Another form of wastage is the 
unplanned growth of educational institutions. 

The absence of adequate facilities for technical and vocational education results in a much 
larger number of students going in for general education than is justified by the requirements 
of the country or the tastes and aptitudes of the pupils. The undue emphasis on the acade
mic and theoretical aspects of education retards .the development of the practical sense, -• IndUd.c1 lCUd.cDU of Boarda or lnwmed ato EducatiODo 



initiative and resourcefulness ambng large numbers of students. One result of this is that 
educated people tend to depend too mu!=h on employment by Government or commercial 
concerns, which can absorb only a limited number. This also leads to' undue strain on the 
resources j)f universities as students, on the completion of secondary education, tend 
to drift to universities in the absence of any other alternative. Education should, there
fore, be given a more practical bias from the very beginning and at the post-secondary stage 
there should be greater adjustment between the needs of the country and the output of educa-
tional institutions. -

(4) The position in regard to teachers is highly unsatisfactory. A very large percentage 
of them are untrained. In 1949-50 the percentage of untrained teachers was 41 ' 4 ~er cent 
in primary schools and 46· 4 per cent in secondary schools. For purposes of educational 
reorganisation most of the trained," teachers will also require considerable retraining. 
Expansion of training facilities, therefore, deserves very high :priority. 

Another feature of the situation is the dearth of women teachers, who are especially suited, 
for balwadis (including pre-schools and day nurseries) and primary schools. To remove 
this shortage, facilities for part-time work in schools should be provided for married women, 
who cannot devote their whole time to the profession. Indigent women should also be trained 
as teachers. 

The scales of pay and conditions of service of teachers are generally very unsatisfactory 
and constitute a major cause of the low standards of teaching. 

(5) The high cost of education, especially at the university level, prevents many an intel
ligent student from proceeding to higher studies. The provision of free-studentships and 
scholarships needs to be considerably increased. It should .be a principle of State policy that 
none who has the capacity tG,profit by higher education shquld be debarred from getting it. 
Since the limited economic resources of the St~te will plac~ limitations on the implementation 
of this principle, facilities for part-time work by students to meet the expenses of their edu
cation should be, developed to the utmost possible extent. 

(6) The undue stress on examinations and memory work in the present system of education 
is not conducive to the d;relopment of originality or a spirit of research. 

(7) Lack of facilities prevents inBtitutions from building up the physical and mental 
health of students. 

(8) There has been a general neglect of the study of our own culture with the result that 
the educated classes are often divided by a gulf from the mass' of the people. The system 
of education should help in building up the cultural and political identity of the nation. 
Graded text books for the purpose of building up civic loyalties and creating understanding 
of democratic citizenship should be prepared. 

(9) The meaning of planned development and the Five Year Plan needs also to be uni
versally taught in our educational institutions and included in social education programmes. 
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4. Some attempts have been made to remodel the system in such a way as to suit our needs 
better. At the primary level the basic pattern has been accepted and a beginning has been 
made in the matter of opening new basic schools and converting some of the existing primary 
schools into basic ones. Some attempts have also been made to make secondary. education 
more broad-based and practical. But by and large teaching continues on old 'lines and 
practically the entire task of remodelling the system still remains to be done. 

s. Summing up, the needs of the present situation are : 

(I) re-orientation of the educational system and integration of its different stages and 
branches ; 

(2) expansion in various fields, especially in those of basic and social education, 
remodelled secondary education and technical and vocational education ; 

(3) consolidation of existing secondary and university education and the devising 
of a system of higher education suited to the needs of the rural areas; 

(4) expansion of facilities for women's education, especially in the rural areas; 

(5) training of teachers, especially women teachers and teachers for basic schools, 
and improvement in their pay-scales and conditions of service ; and 

(6) helping backward States by giving preferential treatment to them in the matter of 
grants. 

RESOURCES 

6. In the context of our needs, our resources are very inadequate. The Committee on the 
Ways and Means of Financing Educational Development in India estimates that a national 
system of education-providing education for 100 per cent of the children of the age-group . 
6-14, secondary education for 20 per cent of those coming out of the first stage, university 
education for 10 per cent of those passing out of high schools, technical education on a modest 
scale and other minor items-when it comes into full operation, will require an annual expendi
ture of nearly Rs, 400 crores. In addition, for basic and high schools only approximately 
Rs. 200· crores will be necessary to train 27 lakhs of teachers that will be required and 
Rs. 272 crores for buildings. The total number of teachets"in 1949-50 was about 7t lakhs, 
most of whom would require retraining to fit in the schemes of educational reorganisation . .. 
No authoritative assessment exists of our present resources in buildings .but it is common 
knowledge that most of the buildings, at least of the primary schools, are very inadequate for 
the purpose for which they are used. In spite of considerable increase in the provision for 
education in recent years the total educational expenditure in 1949-50 was only about 
Rs. 100 tcrores. 

III For basic teachers and teachers of junior departments of high schools Rs. 32S per year per trainee and for 
teachers of senior departments of high sc;:hools Rs. 400 per y::ar p:r trainee has been assumed. The ~ 
period has been taken as 3 years. 

, In primary and scoondary schools. 

l PIpm arc pnYblcmal. 
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7. The Five Year Plan makes a provision ofRs. 151 ·66 crores (35 '02. crores for the Centre 
and Rs. n6·64 crores for the States) for educational development or ofRs. 30'33 cror~ per 
annum. This average indicates an.increase of 55 per cent over the development-expenditure 
in 19So-S~ which was Rs. I9' 55 crores for the Centre as we~ as the States. The inadequacy 
of this provision is all too obvious. It is also obvious that the gap betweep needs and 
resources- available~ Ot likely to be available, . cannot be covered from the State finances 
alone. And yet ,it has to be recognised that the provision of Fl ~ertain minimum of education 
to all citizens within a reasonably short period of time is ~n essential pre-requisite, next 
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only to food, for the successful implementation of development programmes and survival of 
democracy in India. It is extremely urgent, therefore, that all other possible sources of help 
should be discovered and fully utilised. 

8. In the context or'prevailing conditions a larger share of responsibility for social services 
will have to be borne by the people themselves. In the case of education there is evidence 
that the people are keen to contribute in. cash, kind, labour or land for creating the necessary 
facilities. It should be a major aim of the Central and State Governments and non-official 
organisations to explore this avenue and' I;tarness this urge in the people by using their 
influence, judiciously providing technical aid and grants, and stimulating a spirit of 
emulation among local communities. The school should become a focus for the joint 
endeavout of the community and the hub of its social, cultural and economic life. This 

/ 

approach can take different forms from putting up a building, supplying furniture and equip. 
ment, maldng contribution in cash or kind at the time of the harvest or labour in the off-season, 
to taking up responsibility for running the school as their .own. -It is possible to visualise the 
village community as not merely supplying)dequate land but also digging wells and supplying 
bullocks, seeds, manure, implements and labour for cultivating the land so that its produce 
is a net profit to the school which can be used for- running it and the many social, 
cultural and other activitie~ of the community that would grow round it. The village commu
nity has experience of this mutual-aid activity for their own farming needs. Its adminis
tration will, therefore, not require any specialised organisation. This will give opportunity 
to the constructive workers, the members of the Bharat Sevak Sama; and Panchayats and 
will introduce a, series of activities so essential for creating and maintaining interest, 
confidence and initiative in the local community. It will giv.e the administrator-with 
his infl~ence, organisational capacity and experience--:scope for _constructive leadership 
amidst the routine of. his work. Besides mobilising the help of the local community for 
the cause of edu,cation every attempt must be made to develop the productive aspect 
of basic and social' education. 

PRIORITIES 

9. The paucity of our immediate resources makes it imperative that our programmes 
be selected according to a careful system of priorities, so that the most urgent needs may be 
met and the most effective use made of the money spent. In view, however, of the varying 
nee4~ q1l4 teSOl.lr~~$ of different parts of the country and the differences ill their~~eneral 
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and educatiOnal development, these priorities can be indicated only in broad outlines. 
The impOrtance of the educational programme in the general plan ot development lies in 
the fact that it is only through a properly organised educational approach that the personnel 
of the requisite calibre at various levels, required for the implementation of the Plan, can be 
trained and made available. This requires, firstly, the improvement and strengthening of 
existing institutions and secondly, the expansion of facilities on a considerable scale as and 
when resources become available. 

10. The various stages of education are, however, so closely interlinked that it is not 
possible to lay down any strict order of priorities amongst them, so far, at any rate, as the 
improvement of the existing facilities is concerned. Better primary or basic education 
depends on better teachers, who can only be supplied if stan~ds of secondary education 
are greatly improved, and this, in tum, depends on the provision of better teachers, who 
are educated in the universities and are prepared for their profession in the training colleges. 
That is why, it is necessary to ensure that there is a general advance and improvement on 
all fronts. , 

·II. Subject to these remarks, however, it may be stated that side by side with the 
consolidation and improvement of existing facilities, high priority should be given to experi
ments and research in improved educational methods; to the training of teachers; to the 
preparation of literature for teachers, children and adults; to providing adequate facilities 
for basic and social education; and to developing, to the fullest possible extent, the facilities 
for technical and vocaponal education at lower levels, as well as for training high grade 
technicians in certain selected fields. In the field of university education, high priority 
should be given to the improvement of standards and the development of post-graduate 
work and research. 

12. In the context of the Ternarks made above, the Commission is of the view that in the 
educational development envisaged, a serious attempt should be made to achieve the 
following broad targets in the various sectors, subject to such moclitications as may be 
required to suit local conditions :-

(I) At the conclusion of the Five Year Plan, educational facilities should be provided 
for at least 60 per cent of all the children of the school-going age within the 
age group 6-II, and these should develop, as early as possible, so as to bring 
children up to the age of 14 into schools in order to cover the age-group 6-14, 
which should be regarded as an integral whole for the purpose of providing basic 
education. The percentage of girls of the school-going age (6-II) attending 
schools should go up from 23' 3 per cent in 19SO-S1 to 40 per cent in 19S5-S6. . . 

(2) At the secondary stage·, the target should be to bring IS per cent of the children 
of the relevant age-group into educational institutions. The percentage of 
girls of this age-grpup attending schools should go up to 10 per cent. 

-
• The J9S~St FOvision for the .~group n-'7 was rou,hIJ II $'Cf ~~f. 

• 
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(3) In the field of social education, w;! should envisage thlt at least 30 pel" .cent of the 
people (llnd 10 per cent of ~omenr within the 'age group of 14 to 40 receive the 
Qenefit of social e411cation in the wider sense of the term.. 

No target~ have Been'laid down for the. university education as the prob~~m here is mostly 
orie of consolidation rather than expansion. It is, moreover, not possible to determine 
quantitatively the progress, in higher education with the same ease as'in the case of earlier 
stages. 

We estimate that with Stat~ resources alone the country will be able to provide schooling 
facilities for 55', per cent of the children of the age-group.6-II and 13'3 per cent oftnose of 
the age-group .II-17. The gap between these figures and our targets, stated earlier, will 
be bridged by the development and utilisation of local resources and the productive 
capacity of students by the introductio}1 of crafts in schools. 

AGENCIES 

13. Role of the Central Government-Educational programmes are carried out by the 
Central Government, the State Governments, local bodies and private agencies. According to 
the Constitution, education is primarily the concern of the States. . The Central Government 
have special responsibility in cenain fields which have been clearly defined in List I of the 
Seventh Schedule and share responsibility with the State Governments in certain other fields 
alSo enumerated therein. tIt ,is, nowever, g~netally recognised that the Centre has also an 
overall~responsibility for helping, co-ordinating and guiding the work of the States so that 
national policies can be evolved and satisfactorily worked out. In view of the shortage of 
funds, the Centre has so far not been able to do much in this directioIJ.. In spite of the substan
tial improvement, which the"PlaJ;l makes in this r~spect, the total resources available with the 
Centre still remain inadequate and caU for the utm:lst car;! in their disposal, in order 
to obtain the maximUm results. Excep-t for he}ping especially backward States, we feel, that 
iri the 'field of pre-university education, it would be very difficult at present for the Centre 
to undertake responsibilit¥ for expansion. It sliolld'c:>nfine itself to helping, on a contributory 
basis, those States which are wj.lling to co-operate in certain activities of national significance 
like research in techniques, training of.especially selected personnel, production of literature, 
conducting pilot experiments, etc. Similarly in other fields, where the Constitution does not 

• 
lay down a definite responsibility on the Centre, grants-in-aid should be related to specific 
schemes, and an ad~quate machinery set up to see that the grants are actnaUy spent for the 
purpose for which they are meant. At the university level the setting up of a University Grants 
Commission hasralready been re~ommertded.· The work of guiding and co-ordinating technical 
education in the country js perforined by the AU-India Council for Technical Edus:ation. 
Similarly it is necessary tb have ~n e~ert body at the Centre to guide and co-ordinate work 
in the States in regard to basic, social and secondary education, especially at this stage when 
much pioneertng work remains to be done. This body should also frequently assess the work 
done in different States and publicize the results,' In this way sound foundations would bo 
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laid for the apansion programme when more funds become available., Ano~er verY 
importaht activity, not esj>ecia11y mentioned in th~ O>nstitution but which the Centre has to 
take up, is the promotion of th~ federal language. 

14. Role of local bodies-The question of the relationship- between the State Govern
ments and local bodi~ arises mostly in the field of primary education. _ In this field a recent 
committee of the Central Advisory Board of Education has examined the problem and its 
recommendations are un4er consideration by the various State Governments. In order to 
secure maxim.1lII\ local help and co-operation ,and to build education closely round the life of 
the people, progressive decentralisation in the administration of education at lower levels should • be effecJ:ed as Conditions become more and more favourable. Care should, however, be taken 
to ensure broad uniformity of educational policy and efficient and impartial administration. 

IS. Rple !,/privtZte ogencie~Piivate agencies have always an important role to play 
in a democracy. In India where till recently they have had the major share of responsibility 
for welfare activities, they occupy a special place. Private agencies are generally able to 
manage things more cheaply than Government for they are able to appeal more effectively 
to the idealism of workers and are comparatively free Crom red tape. In view of these consi
derations, and the fact that mobilisation of the efforts of the entire nation is necessary to meet 
the situation in regard to education, for which private agencies are especially fitted, it should be 
an item of prio~ty in the Plan to help such agencies to develop their capacity fully and to 
function effectivdy. Both the- Cent¢ and State Go\temments have schemes for helping 
priva te agencies. 

2. PRE-SCHOOL EDUCATION 

J6. 'The highly impressionable, plastic and educationally potent period of a child's life 
preceding the age of six, when compulsion I?egins, has been neglected in India although it is 
all the more important in this country in view of the extremely depressing conditions of 
home life in most cases. The e.xisting schools are mostly concentrated in the towns and cater 
for the children of the richer classes while the need of the rural areas and of industrial labour, 
which is very much greater, is almost completely neglected. 

I7. In view -of the shortage of funds Government can accept only limited responsibility 
in this field, confined to research in evolving methods suited to our needs, training of teachers, 
helping private agencies who take up this work in the rural areas by grants-in-aid and running 
a few model bahvadis or nursery schools in each State. In labour areas, it should be the respon
sibility of industry to make provision for such schools. In oilier areas the major burden of 
organising and running balwadis should be borne by local bQdies. Where resources do not 
allow the opening of fulltime institutions, day nurseries, working for a few ,hours in mornings 
and evenings, should be organised by voluntary workers. Where -buildings are not available 
seasonal open-air nurseries may be organised. 
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3. PRIMARY (INCLUDING BASIC) EDUCATION 

18. The provision of free and compulsory l?rimary equcation, is the first necessary step 
towards establishing equality of opportunity for every citizen. At this stage, we deal with the 
entire future human resources of the country and, ifit is properly handled, a way can be found 
for the full development and the most effective use of the&e resources. 

19. Basic education-A mos.t importanJ q.evelop{Ilent in the field of education in recent 
years has been the acceptance of basic education by the country as the pattern 'for the education 
.of children of the age-group 6-14· Work in this direction, however, has only just begun. 
It has, moreover, vaned to such an extent in the matter of approach and quality in different 
~'~aces that it is impossible to get an idea of the work done from statistics alone. This confusion 
should, however, disappear after the clear lead given by the Central Advisory Board of 
Educatlon in' March, 1952, when they enunciated: "A system of education cannot 
be considered as basic education in the real sense unless (a) it provides an integrated course, 
including both the junior and the senior stages, and (b) places adequate emphasis on craft 
work in both its educational and productive aspects". The broad framework of basic 
education has been worked out and given inspiring expression at some places. But it has to 
be recognised that many of its details remain to be worked put and we are far from having 
fully developed the potentialities of bas~c education. 

20. The foremost task in the field of basic education is the improvement of technique and 
the development of methods, by which it can be passed-on to the vast majority' of teachers of 
ratherJow educational qualifications and average ability. To this end at least one group of 
model basic~institutions should be opel1ed in each of the Part ' A ' and ' B ' States and in Delhi 
among part' C ' States: Each group should consist of a number of pre-basic and basic schools, 
a post-basic school, a teachers' training school and a teachers' training college. These 
institutions should be located near each other. One of their important tasks will be to develop 
a spirit of self-heJp and co-operation in the school community as well as to work for an 
allround reconstruction of the community around. In addition, a few experimental basic 
schools should also be opened in urban areas to discover necessary modifications of the basic 
system, as it has been worked out in the rural areas, to make it suitable for urban areas as well. 

21. Oui' experience of basic education hitherto is very limited. Even so, as the recent 
inquiry cOllducted in regard to its productive aspect by the Ministry of Education shows, 
wherever the scheme has been given a fair trial it has yielded encouraging results in spite of 
serious handicaps. The stage has arrived for a thorough investigation of. the obstacles in 
the way of the full development of ~he productive capacity of basic education, as far as that can 
be done without sacrificing educational intetests, and a determined effort.to remove them. 
Any success in this direction would help in the spread of free and universal basic education for 
the people. 

22. The States have hitherto tried to nln mostly basic schools of five classes which are 
truncated units not only economically but also educationally. We would recommend that all 
S~ates should run, wherever conditions permit, eight-year full-fledged basic schools instead 
of five-year schools. The_experience of Bihar indicates that hardly any, additional recurring 

exp enditure would be involved in adding the three senior classes. 
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23. InSufficient attendance seriously affects the productivi~ of most basic schools. The 
remedy does not lie merely in compjJlsign. 'The positive approach to the question is to improve 
the economic condition of the villager. The burden on him of supporting the childs should be 
lightened by providing in schools free lunch, wherever possible, and by organising voluntary 
work outside school hours to eqable pupils to produce essential consumable or marketable 
articles. Holidays should be so timed that labour of children is available to their parents in 
the busy season. The practical aspect of basic education and its. capacity to serve .the 
community should be fully developed to convince the villagers of its utility and wm for it 
their loyalty. The teachers should also be taught in training colleges to handle more than 
one class at a time. Perhaps the most important aspect of the question is the improvement 

of the quality of teachers. 

24. Non-provision of adequate land, initial equipment and other capital expenditure are 
among5t other serious handicaps. Most of the schools have no land while othe~ have an insuffi
cient a.nount of it. Land, however, is necessary to develop agriculture-centred basic schools 
and to introduce kitchen gardening in other schools. The report of the .Ministry of Education 
on the.productive aspect of basic education, referred to earlier, estimates that the total amount 
required for basic schools, for all the children of the age-group 6-14, and training schools, for 
training the necessary number of teachers for them, will be 3IJ46J460 acres which is only 
0·99 per cent of the total cultivated area in India. Difficulties of procuring land have to be 
faced at the loca1level. We would suggest the following measures to solve them :-

(i) Basic schools should be opened, or existing primary schools converted into basic 
schools, preferably in those places where the local inhabitants are prepared to 
donate at least five acres of land and the local community, or the State, provides 
initial equipment and other capital expenditure. The experience of Bihar, 
where basic education has been given a comparatively fui( trial over some period, 
proves that gifts of land for basic schools can be easily secured. The social 
education programmes of the State Governments can prepare ground for such 
donations. 

(ii) Wherever Government land is available or where Government come into possession 
of land, such as by the abolition of Zamindari estates, basic institutions should 
have a prior claim in the surplus land. 

(iii) All Government demoQStration farms should be used for training the staff of basic 
institutions. 

(iv) Wherever consolidation" of holdings is undertaken, the needs of the local school 
for land should be taken into consideration in determining the-c.'\."tenl of land tu 
be reserved for the common needs of the village. 

('D) Government should simplify procedure for the transfer of land and proVlde the 
schools with necessary facilities and co-operation of the agricultural department 
for improving the land offered. 
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(vi) Where land is not obtainable under any ~ondition it may be rented. 

(vii) Collective labour under the supervision of teachers, as has been tried in the basic 
school at Vedchhi*, for example, may also provide a way out of the difficulty of 
procuring land. 

Requisitioning of land should not be resorted to, except under very exceptional circumstanles, 
as it creates strained relations between the school and those who are dispossessed in the 
surrounding area. 

25. It has, however, to be recognised that very little experience has been gained about 
the problem of agriculture-centred basic schools. It is very necessary, therefore, to take up 
forthwith a few agriculture-centred schools as an object of special study by qualified people 
so that they can provide guidance for the rest. 

26. The dispesal of the products of basic schools is not properly attended to. It is too 
often forgotten that indifferent craft work is not only bad economics but also bad education. 
Arrangements should be made to carry_out all the craft processes so that finished products 
are turned out from basic schools, either singly or a number of schools co-operating together. 
Quality and· taste should be properly attended to and every attempt should be made to elimi
nate waste. Articles produced should be generally for consumption by the comm unity JO 
students and t~chers and the local community. If production is properly planned, and the 
community spirit is deVeloped, there should be no unsold surplus. When, however, this 
adjustment is not perfect, the services of the normal machinery for the disposal of cottage 
industry products should be available to these schools. 

27. In view of the central place which the personality of the teacher occupies in the basic 
- system, the selection and tr3:ining of the large number of basic teachers required is one of the 

most baffiing problems in spreading basic education. The methods of .selection should be 
so devised as to give due weight to personal traits in the teacher like the love of children and 
rural areas, .self-help, initiative, resourcefulness, etc., which constitute really the key to his 
success as a basic teacher. 

28. In view of the heavy cost that will be involved in training tbe large number of teachers 
required, it is highly important to develop the productive capacity of training schools to the 
fullest extent possible, consistent with educational interests. That will also provide pupfl
teachers valuable lessons in self-help and resourcefulness. .In view of the results obtained by 
some of the basic schools there are good prospects of achieving a fair amount of success in 
this regard in basic training schools and colleges. 

29. The trainirig Qf a large number of teachers, required within a reasonably short period 
of time, is a colossal task, which will need the closest co-operation of the Central Government, 
the State Governments and non-official bodies. Besides the services of basic education experts, 
the programme will require the services of allied departments like agriculture, animal hus
bandry, co-operation, etc., whose fullest co-operation should, therefore, be ensured . 

. -------------------------------• District Surat (Bombay State). 
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30. The training programmes should be split up into two parts, both proceeding side by 
side: one concentrating on quality, which can grow only slowly, and the other on those basic 
skills and knowledge like organise~ community living, craft work, etc., which can be imparted 
en masse in regional camps. The teachers trained by the latter method should continue 
10 be trained on the job by guiding literature, by peripatetic teachers being posted in their midst 
for short periods, by holding short refresher courses, etc. To get the best out of the teachers, 
favourable atmosphere should be provided by giving a short course in basic education to all the 
officers of the department, so that they can guide the teachers with sympathy and under
standing. -, Q 

J IJI.A--.J d -L. I' ! 

31. Buildings sho~ld b~ of the simplest possible type and, as far as possible, built out of 
local material and the free labour of the people. Government should help with technical 
advice for which the public works departments should experiment with cheap designs which can 
be constructed with locally available materlal. The response of the public in the matter of 
school buildings in many places shows what can be done by public co-operation. The 
procedure of giving building grants should, however, be 80 simplified that grants, which are 
meant to stimulate public effort, are not so long delayed as to damp it.-

~ -
;,_"(1 tV- ;/\ ~ 

32. The precise nature of the administrative machinery will be determined by each State , 
according to the prevailing conditions. In view of the'rast experience as well as the nature 
of basic education, however, we would recommend certain general considerations which, 
we feel, should be kept in view. Basic education being a new experiment, it is essential in the 
initial stages to create a strong nucleus by having a separate unit for it within the education 
department. Secondly, basic education should have the co-operation of all ~epartments 
whose work is vitally related to basic institutions. The extent of the responsibility of each 
department in this regard should be carefully worked out. Attempt should be made to locate 
,the headquarters, temporary or permanent, of the officers of the various departments at basic 
institutions, wherever possible. Thirdly, basic education, being a programme of Community 
action, non-officials should be associated at different levels and local committees should have 
the largest powers possible, consistent with efficiency and broad uniformity of policy. 

33. Primary education-As regards the question of ordinary primary education, we feel 
that, in view of the poor return from it, the tendency to open new primary schools should 
not be encouraged and, as far as possible, resources should be concentrated on basic education 
and the improvement and remodelling of existing primary schools on basic lines, as far as that 
can be done with the personnel available. Even where new primary schools have to be opened 
for any special reasons, the curricular content should generally1Je the same as for basic schools 
and the earliest opportunity should thereafter be taken to convert these schools into full-fledged 
basic schools. As an immediate step, craft teachers should be trained on a large scale and 
craft introduced in as many schools as possible. Th~ conversion programme, as well as the 
programme of opening new basic schools, should be so conducted that other primary schools 
in the vicinity are also brought near the basic pattern. This is necessary not only to eliminate 
unhealthy rivalry between'lbasic and'ordinary"primary schools but"'a1so to promote the 
development of a uniform system of education. It should~ mor~vcr, be preceded by the 



TIIB FIRST FIVE YEAR PLAN 

c::ducation of the public in regard to the value of basic. education. The question of 
improving pay-scales and conditions of service of teachers will be dealt with in a 
subsequent section. The question of improving of buildings of ordinary primary schools 
has to be dealt with in the same way as indicated in para. 31. 

34. Although State resources should be concentrated largely on basic education the people 
should be encouraged to provide themselves with whatever education they can with the' 
co-operation of voluntary agencies. Students can make a substantial contribution if their 
efforts are properly mobilised. Properly directed children's -clubs should also be formed to 
impart some of the essentials of education' to children for whom regular school education 
cannot be provided. 

4. SECONDARY EDUCATION 

35. The Government of India has set up a Commission to examine the entire question 
of secondary education. We have, therefore, confined our remarks only to a few of the more 
important and wider considerations which should be kept in mind in formulating its pattern. 

OBJECTIVES 

36. In the first place, secondary education must be closely related to the psychological 
neads of the adolescents for whom it is being designed. Secondly, it should be vitally related 
to the existing socio-economic situation, to the directive principles of State policy laid down 
in the Constitution and the approved schemes for social and economic-reconstruction. In 
order to equip the youth adequately for the needs of the existing socio-economic situation, it 
is necessary to give secondary education a vocational bias. At present this education is 
mainly academic and does not provide sufficient scope for adolescents with varying aptitudes 
especially those with a marked practical bent of mind. Thirdly, secondary education should 
.grow from the education that is being given at the primary stage, i. e., it should be closely 
integrated with the basic education and its essential underlying principles. There should be 
no wide variation in the method 6f teacliing and curriculum of the basic and the secondary 
school. The planning of the sec()ndary education must also have in view the creation of 
leadership in the it}termediate level, because for the majority of students, formal education 
comes tn an end at this stage. To this end, suitable types of multilateral or unilateral schools 
offering parallel . courses should be provided and th~ personnel for vocational guidance, 
,should be train~d. The standards to be attained should be high enough, on the one l:and 
,to make the majority of students whose education ends at the secondary stage to be eCficient 
wo~kers and, on the other, to enable the minority who proceed to higher education to profit 
Jrom the instructions they receive at these institutions. In view of the role it has to play 
betwet!n the basic and the higher stage, the planning of secondary education requires con
siderable care and attention . - . 
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FINANCE 

37. Regarding finance, capital expenditure should be provided partly by the State and 
partiy by the local people. In the"rural areas, the local people should help by providing land, 
free labour in the construction of buildings, etc. Simple living, based on self-help, should 
considerably reduce living expenditure in hostels. Economic activities like agriculture, 
cottage industries, small-scale industries, etc., should be encouraged-even from the wider 
educational point of view-a.nd thereby help tG recover at least a part of the recurring ex
penditure. 

RELATIONSHIP OF POST-BASIC AND SECONDARY SCHOOLS 

38. One problem which has to be immediately tackled is the relationship of post-basic 
and secondary schools. We feel that the same credit should be given to the products of the 
two types for equal years of schooling for purposes of inter-school transfers and going in 
for higher education. For purposes of employment and adjudging capacity for social service, 
however, the attainments of the different pupils should provide the data for assessing their 
comparative worth. Maintenance of detailed index cards should considerably help in this 
direction. 

s. UNIVERSITY EDUCATION 

v 39· The Ministry of Education appointed the University Education Commission, which 
reported in 1949, to examine the entire question of university education. The Commission 
has suggested comprehensive and far-reaching reforms. We have received valuable help 
from the Commission's report in framing our recommendations in the light of our resources 
and the over-all needs of the country. 

J 40. The problem of the re-organisation of university education is really three-fold : 
the reform of the existing system to enable it to yield the best results it is capable of yielding, 
the building up of a new system (or systems) more suited to our national needs and the working 
out of the relationship of the various systems, while they exist side by side. In spite of their 
grave defects, the existing universities are the only repositories we have of the tradition of 
organised knowledge and the course of wisdom is to improve their working while we attempt 
to build a system or systems better suited to our needs. 

REFoRM OF THE ExISTING SYSTEM 

/" 
AI. Finance-The immediate difficulty that has to be faced in the reform of university 

education is that of finance. The" financial position of most of the universities has worsened 
in recent years on account of the large increase in expenditure. A very large number of 
universities are running on deficit budgets and hardly any university has the funds for necessary 
development. 
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42. The sources of income other than grants-in-aid from Governments are drying up or 
li$e fees have already almost reached their limit. The financial burden of any improvement, 
therefore, that might be undertaken has to be borne mainly by the State. 

43. While means should be found to strengthen the financial position of the universities 
to the extent that our resources allow, it is necessary to make the best use of available 
resources, for which we would recommend the following measures :-

...." 

(I) A 'Qniversity Grants Commission after the pattern suggested by the University 
Education Commission should be set up. It should be one of its functions tv 
see that the tendency to -opeD new universities, without adequate finances, is 
resisted. Universities should not recognise new colleges until they are sure 
of their financial stability. 

(2) Economies should be effected and more satisfactory results obtained by the 
co-ordination of post-graduate work in the various universities, thereby preventing 
unnecessary duplication. This should also be the responsibility of the University 
Grants Commission when it is set up. 

(3) There is some room for economy in the running of universiti~s, as revealed by the 
Report of the Reviewing Committee, appointed by the Government of India 
to examine the problems and difficulties facing the three Central universities and 
the ways and means by which Government can help them. The recommenda
tions of the Committee should receive the careful consideration of all universities. 

(4) Residential life in hostels should be based on the maximum of self-help and .the 
ideals of utmost simplicity should be inculcated among university students. 

44. Ocercrowding in colleges-Another very important problem is the seriol1s overcrowding 
in most of the colleges, which makes individu~l attention, so necessary at this stage, simply 
impossible. \Ve must develop and apply selective tests on a large scale so that nobody is 
allowed to go up for higher education who is not fit to profit by it. But, in order to be able 
to enforce this selection, opportun.ities should be provided t<il ttte large majority of students to 
find gainful employment by making pre-university education purposeful and complete in 
itself. 

45. The above measures will, however, take time to produce any appreciable results. 
Immediate relief can be had by providing facilities for private study, through correspondence 
courses and radio lectures organised as far as possible by the various universities, and allowing 

I students to take the various examinations privately. This will have the additional advantage 
of giVin~ an "'pportunity for pro~ress to thos<; who hav<; to enter life early. 
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46. The present practice under which a degree is the minimum qualification for a large 
number of even routine and clerical posts must change. Recruitment to the services should 
be by competitive tests, calculated to assess both aptitude and acquired knowledge, and in 
most cases, the non-possession of a degree should be no bar to taking the compe titive 
examination. This will open out new avenues of progress for those who enter life early but 
who equip themselves subsequently through other methods. In certain services it may be 
advisable not to pitch the standards of academic qualifications high so that youngmen with 
the requisite aptitudes can be selected at an early age, say, at the end of the secondary stage, 
and whatever further training they require is given to them in institutions maintained by 
the departments themselves. Both these measures should make it unnecessary for many 
students to crowd colleges merely to get a degree for securing employment. 

47. Improving standards of teaching-The most important factor responsible tor the 
existing low standards of teaching is the poor scales of pay and unsatisfact~ry conditions of 
service of the staff employed. The question is discussed in paragraphs\~2~and_ 121, In 
addition, the following measures are recommended for improving standardsof teachirig :-

(I) Proper steps must be devised to remedy the existing state of affairs in universities 
where, in too many cases, power and position depend not on the quality of work 
a person puts in but on his capacity to manage votes in the various university 
elections. 

(2) The number of working days should be increased to at least 180, exclusive of exami
nation days. The continuity of studies is too frequently broken by casua1 
holidays. A continuous period of study, followed by a continuous period 
of holidays, is desirable. That would give students the opportunity to 
engage in part-time work if they so desired and enable college authorities to 
provide other activities for students such as study tours, work camps, etc. 

(3) The system of invitlDg guest speakers on an honorarium may make the services 
of some good teachers available without much additional cost, especially in big 
towns and cities. 

(4) In order to develop a more balanced outlook and presonaIity and habits of 
co-operation and self-help, students should engage themselves in such activities 
as community cleaning, making and repair of roads within the college compound, 
gardening, visits to the country-side and slum areas, etc. These activities 
will have the additional advantage of reducing the cost of maintaining a 
college. 

(s) Another reform which is very urgently needed and should be considered in all its . 
bearings is the raising of the age-Ifmit of admission to universities. 

(6) An atmosphere of discussion and free thinking should be encouraged through 
seminars, teachers' and students' camps, etc. 
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(7) Steps should also be taken to· correct the one-sidedness of present university 
education so that arts students have basic scientific knowledge and science 
students the essential knowledge of the humanities. 

48. Control of universities-The control of universities leaves much to be desired. 
Apart from the evils of the teacher-politician, who has come up as a result of the introduction 
of democratic control in universities, they are subjected to unhealthy outside influences which 
nullifies their autonomy. Except the three institutions directly administered by the Central 
Government, universities are a State subject, and consequently the all-India aspects are 
apt to be neglected. There is great disparity in the quality of administration in ~fferent 
universities. The functions of the University Grants Commission should, therefore, also 
include the ensuring of minimum standards of teaching and internal administration in the 
various universities and the securi'ng of proper attention for the national aspects of 

. university education. 

BUILDING UP OF A NEW SYSTEM-RURAL UNIVERSITIES 

49. The urgent necessity of providing higher education to the rural areas is obvious. 
To meet this need, the University Education Commission has recommended a new pattern 
under the name-of rural university. The Central Government shOUld help to establish, 
during the period of the Plan, at least one such university, wherever the earlier stages of 
basic education, out of which it has to grow, have been worked out. Apart from serving 
the villages,. the experience gained in the working of rural universitie~ is likely to be useful 
in affecting certain necessary reforms in our existing universities, thereby enabling them to 
serve the national needs more effectively. 

RELATIONSHIP BETWEEN EXISTING AND RURAL UNIVERSITIES 

50. The rural universities that may be- set up will have to pass through a period of 
experimentation, during which it is essential that they should have free scope for 
development. In order not to place the products of these institutions at a disadvantage, 
the degree of the rura1 universities should have as much v~lidity in the matter of public 
appointments as those of older univetsities. 

6. SOCIAL EDUCATION 

51. The concept of adult education, which was mostly confined to literacy, was found 
to be too narrow to be able to meet the various needs of the adults. It was, therefore, ~idened 
to include, in addition to literacy, the health, recreation and home life of the adults, their 
economic life and citizenship training ; and to denote this new concept the term 'social 
education' was coined. Social ~ducation implies an all-comprehensive programme of 
community uolift through community action. External aid mav be there but only to sp,mulate, 
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and not to replace, community effort. The importance of such a programme is obvious. It 
should not only make our limited resources much more effective, but also build up a self-reliant 
nation. In a country, where n~ly 80 per cent of the population are illiterate, democracy will 
not take root until a progressive PI1?gramme of primary education trains up a generation fit 
to 1.1ndertake its responsibilities. Even the programme of primary education is considerably 
handicapped without a corresponding programme of the education of adults. 

AssEss.MENT OF TIIE PREsENT SI1lJATlON 

52. The work in the field of social education has been mostly confined to literacy. 
As a result of the work in recent yearstespecially during 1937-39 and since 1949-50, the 
literacy percentage mcreased from 8·3 in 1931 to 17"2· per cent in 1951. Most of the 
post-literacy work is done through libraries though, due to the dearth of suitable literature, 
the library movement has not made much headway in the villages. Recently the importance 
of recreational and cultural activities in programmes of social education has been increasingly 
recognised .. Our cultural agencies like dance, drama, puppet show, fairs and festivals, 

}hajan, kirtan, etc., have been useH but, without any systematic attempt being made to 
gauge, develop and fully exploit their potentialities for mass education. Fairs and festivals 
had a meaning in olden times. They have, however, to be reinterpreted and modified to fit 
into the modem context and become live and full of meaning to the people today. Modem 
means of mass communication like the film and the radio have attracted much greater 
attention but, on account of their heavy cost, their use has been very much limited. 
Attempts have also been made in a few institutions to improve the economic condition of the 
villagers by teaching them improved crafts and agriculture. Very good all-round social 
education work has been done by some of the basic institutions. Co-operatives -:have also 
been developed as an agency of social education. 

THE APPROACH 

53 •. The approach to the probtem has to be determined in the light of our resources 
and the magnitude of the task ahead. The total expenditure on social education in 1950-51 
was Rs. 83' 45 lakhs. The average annual expenditure ~ed in the Plan is Rs. 3·02 
crores. We would, however, require an average annual expenditure ~f Rs. 27t crores for 
the next ten years to make everybody literate and give him in addition, a veneer of social 
education in the larger sense of the term. The situation, therefore, calls for a most carefully 
planned approach. At the national level, priorities in the programme of social education should 
be determined by the overall national priorities, thereby not only winning for it the 
enthusiasm and support of the country at large but also making it directly productive, as it 
would enable the human factor to respond fully to the .. national plans of development. 

-FIgUreS are provisional. 

1Pamphlet No. 79-Bureau of Education. P. JJ3-Scbcme (b). 
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Organization of co-operatives, agencies of village development, co-operative farming, 
agricultural extension work, etc., are priority tasks in the Plan. We would, therefore, 
recommend that social education should be based on them. That is to say, in handling 
these activitieS utmost attention should be paid to inculcating in the adults right individual 
and collective habits, and the knowledge of various subjects should be correlated to every 
step involved in these activities, thereby broadening the horizon of the adults and enabling 
them to understand and effectively participate in the wider national life. For that it would 
be necessary to give re-orientation courses to the personnel engaged in these departments 
and to prepare literature to guide them in this work. 

54. Within the broad framework of national priorities the actual programmes in a 
locality should be determined by local needs. Planning at the local level is equally essential 
if the danger of frittering away our'meagre resources in a number of unco-ordinated activities 
is to be avoided. The principles which should govern our approach in this regard may be 
stated as follows. Our resources should be used in the first instance, as far as possible, for 
that programme which not only meets some immediately felt need of the local community, 
in whose midst the programme is conducted, but also builds up resources for-developing 
the programine with the expanding awareness of the c~mmunity of its own needs. That is 
the only way by which, with our limited resources, we can make any impression on the problem. 
Secondly, the social education approach must permeate all programmes of State aid to the 
people. That is to say that before any programme of State aid is launched the people should 
be so educated in regard to it that their instinct to help themselves is fully aroused and they 
are anxious to receive the programme and do their utmost in the execution of it. Thirdly,. 
there should be the closest integration of the various activities conducted in a locality so that 
the forces of friendship and goodwill released by one activity, immediately recognised by the 
villagers as good or pleasant, can be u~ed for winning their co-operation for activities 
requiring more strenuous effort or the usefulness of which is not so immediately apparent to 
them. Fourthly, it should be our endeavour to increase the effectiveness of private agencies 
doing social education work in an area by giving them proper help. 

TIm PROGRAMME . 
55. Besides the social education work which various agencies entrusted primarily with 

other work-like agriculture, animal husbandry, etc.-may carry on in close connection 
with their work, the· programme of social education will fall into two parts. One should 
consist of whatever items any agency wants to or is capable of taking up out of the vast field 
of social education. Such agencies should be encouraged and helped, depending upon the 
usefulness of the work performed and the extent to which State resources can be diverted for 
the purpose. The other part should consist of a planned programme outlined below which 
should be undertaken wherever a properly trained worker is available. This is calculated to 
achieve maximum results. State resources should naturally be concentrated more on the 
latter part of the programme and in training workers for it. This programme will differ in 
rural and urban areas) in view of the different conditions prevailing in each. 



EDUCATION S4S 

56. In rural areas the point at which the social education programme in a locality can 
begin will of course depend on the conditions prevailing in the given area. Attempt 
should, however, be made at the earliest oppoitunity to organise an economic activity on 
co-operative basis. The precise nature of the activity and the degn.~ and nature of 
co-op~ration will of course vary according to local needs and the degree of maturity of 
the local people. The underlying object is that not only will it provide education to the 
participants by organising community efforts and pooling their resources but it will a 0 

by the more effective use of local resources, ensure economic gain, which will generate 
sustained interest and create confidence. The co-operative activity will be the rallying 
point for the community and mark the beginning of the community centre, the nucleus of 
which will be provided by the trained community organiser. Where a co-operative society 
already exists, the task of the worker will be to further improve it and transform it into 
an agency of social education. Similarly, programmes of health education and health 
services should also be organised on co-operative lines. The test of the proper time for any 
programme is that the community is psychologically prepared so that it can orgainse it with 
its own resources. 

57. The importance of providing healthy recreation cannot be too strongly stressed. 
In organising recreational programmes special attention should be given to the revival and 
proper utilisation of our cultural agencies. Occasions provided by fairs and festivals should 
be utilised for purposes of education, recreation and community organisation. Literature 
should be prepared explaining the significance of the various fairs and festivals and their 
relevance today as well as how their full educational potentialities can be developed and 
made use of. The State should encourage writers to produce plays containing constructive 
ideas for such occasions. Film shows by mobile vans may also be provided to the extent that 
resources permit. It should be remembered, however, that unless integrated with the 
programme of development going on in an area their use is strictly limited. Certain films 
which will be relevant to conditions all over India, such as those dealing with common diseases 
and those calculated to inculcate right individual and collective habits, should be prep3J'ed 
by the Central Government and lent out to the various States. Well-regulated radio broad
casts should also be increasingly used for recreation and instruction. 

58. In organising literacy and post-literacy work the aim should be to put it on a seIf
financing basis, as far as possible, by normally starting it only when the ground has been 
prepared by some more obviouslyluseful activity like [the economic activity, mentioned 
earlier, and the interest in knowledge has been sufficiently stimulated. A news:sheet, locally 
produced, and carrying suggestions for improving their lot-suggestions which they can 
immediately put into practice and in which they have developed faith as a result of the work in 
the first stage-should find ready customers among the villagers. At a later stage the State 
can help with libraries to the extent that its resources allow. 

59. If we have provided the above four programmes, q>rrelating relevant knowledge 
at every step, we will not only have met the primary needs of the masses but also taught them 
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through living, most of the things that are required for the citizen of a modern democratic 
State. There is, however, no end to activities that might be included in a programme of 
social education and, as the capacity of the masses to help themselves increases, more and 
more activities can be added. The above intensive programme should be spread in the 
surrounding villages through local leaders thrown up as a result of the working of small groups 
in youth clubs, women's clubs, children's clubs, farmers' clubs, etc., wWch it should be the 
aim of the community organiser to set up. Short and intensive camps shoy.ld be organised 
for these leaders where the working ,of the social education programme is explained to them. -
Thereafter continual guidance is given to them from Ws headquarters by the community 
organiser. 

60. In the case of urban areas, there are so many groups that the problems will have 
to be studied in relation to each group. The problem of healthy and cheap recreation is also 
more acute in the towns than in the villages. The overall considerations will, however, be 
the same as in the rural areas. The programmes must begin with felt needs and must have the 
capacity to grow by the resources of the local community. But in view of the congestion in 
towns, the high price ~f land and buildings and the business of the townsman the State or 
pbilanthropic organisations may have to provide a building for each community centre, though 
even here the attempt should be to mobilise as much o~ the local effort as possible for the purpose. 
As in the villages so in the towns, the State or other organisations that may be doing the work 
of social education should provide a worker, highly trained ill community organisation and in 
the mobilisation of its resources. In urban areas, especially in industrial areas, special at
tention s~ould be paid to improving the skill of the workers. 

SELECTION AND TRAINING OF WORKERS 

61. The selection and training of workers are perhaps the most important tasks. Two 
types of social education workers will be required: those who have specialised in community 
organisation, and others who, with proper reorientation of outlook, can work under their 
guidance. In the cas~ of the former especially, as the qualities of personality-initiative, 
resourcefulness, leadership, spirit of sacrifice and service and mastery of cheap, simple and 
intelligent living-are more important than mere academic qualifications, a new system of 
selection will have to be evolved. The training of community organisers should be very 
thorough and should consist of improved methods of Agriculture, Animal Husbandry, one 

• 
or two of the most important cottage industries of the area concerned, principles and 
organisation of co-operatives, organisation of simple recreational programmes, organisation of 
community centres, etc., and above all the handling of these activities in such a way as to 
lead to the development of the minds of men most effectively. Training in literacy work 
should also be given. The training of community organisers should be arranged in conjunc ... 
tion with a training centre for basic teachers, a post-basic school or an agricultural school or 
college, wWch should pr~ferably be at an extension headquarters. The greatest stress should 
be laid on the development of the maximum possible self-help and self-support, consistent 
with other interests, as these workers have primarily to infuse that spirit among the people. 
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62. The other category of social education workers will include school teachers, 
village level workers, various Government officers working in the locality concerned 
and workers of private agencies. Regarding pupil-teachers, training in social education work 
should be compulsory in all training colleges. The State should provide special grants for the 
departments of social education· in training colleges for some years to come to give an impetus 
to the work. Short and intensive training in social education work should be organised in 
camps for teachers already on the job. The training of village level workers should also 
include initiation into the human side of their work: mass psychology, mass approach, 
community organisation, etc. Training facilities should also be offered for workers of private 
agencies. Higher officers should be given a reorientation course, so that they develop an 
integrated outlook, which will not only enable them to guide the worker with sympathy and 
understanding but also make for better inter-departmental co-operation, upon which 
the success of the rural development programme in an area depends. 

REsEARCH IN LITERACY METHODS 'AND PRODUCTION OF LITERATURE 

63. Teachers' training colleges should take up research in methods of imparting 
literacy. Work in the experimental centres of social education, which should be associated 
in the ease of rural areas with the group of model basic institutions mentioned earlier, 
should provide sufficient material for literature suitable for adults. There is also considerable 
room here for inter-departmental co-operation and for co-operatiori. between the States sharing 
a common linguistic area. The Centre should provide model guide books for workers and 
prepare pamphlets on certain standard subjects like health, democratic citizenshlP, 
co-operatives, etc. 

DEVISING A SUITABLE MACHINERY 

64. The present stage of social education in the country is. essentially experimental 
and needs Central guidance. The work should be co-ordinated with similar work In basic 
education and a common committee of experts should advise the Centre in the matter 
of initiating and aiding financially experimental work in both these fields in the States, and 
guide it, assess the results and make them available to other States. A common national 
platform, where the various agencies can meet at intervals for mutual discussion-so necessary 
for evolving a common outlook and securing co-ordination of different agencies-is already 
provided by the Indian Adult Education Association. 

65. The director of social education in a State sS.ould be a man highly trained in 
community organisation and should be able to advise and help the State in the matter of 
public participation in its various development programmes. He should have a body 
representing important non-official agencies to advise him. 

66. At the field level it is mostly a task of re-organising and co-ordinating existing 
agencies rather than of creating new ones. The problem is different in rural and urban 
areas. In rural areas the following measures should be taken :-

(I) Educational institutions should become examples of self-help, democratic 
community living, co-operative labour and intelligent handling of economic 

- activity. ijducation ihould centre round agriculture and cottag<& industries 
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and educational institutions ,should be well equipped with agricultural farms, 
craft work-shops, etc. Educational institutions would thereby become 
excellent centres for spreading ideas for improving our social and economic 
life. Basic schools, which are already conceived on the above lines, have 
special :;ignificance in this regard. All facilities should, therefore, be provided 
at the basic training centres so that the teachers are trained as first class social 
education workers. 

(2) The village level worker, wherever provided, should also be stationed in a school, 
as far as possible. Under his guidance even an ordinary school may begin 
to make some contribution, which will also prepare it for ultimate conversien 
into a basic school. 

(3) Besides the above agencies the State should provide, wherever possible, community 
organisers, say one for So villages, to make use of, help, ~ide and co-ordinate 
the activities of all agencies working in their respective spheres. These also 
should be attached to educational institutions. 

(4) The role of private agencies has already been discussed. 

67. In urban areas quite a large number of agencies exist and the key problem is to 
co-ordinate their activities for a comprehensive programme of social education. For this 
purpose city or town social education councils should be instituted, where they do not exist 
already, each consisting of the representatives of the various agencies operating in the town 
concerned. This Council should distribute items of social education work among the various 
agencies according to their capacity and willingness to undertake it. Social education in 
industrial areas in towns has special importance in view of the dull and drab conditions of 
life prevailing in urban areas. Here the employer and the labour unions should be able to 
co-operate. 

7. PROFESSIONAL EDUCATION 

68. The ~portance of professional education cannot be over-emphasised as it trains 
the personnel for the varied national' tasks ahead as well as fits pupils for earning a living for 
themselves. In view of the under-developed .state of the country, professions offering 
prospects of lucrative employment are limited. Even so, and despite the increasing attention 
which professional education has received in the last few years, the available facilities on 
the whole fall far short of the demand by students. Some of the important lines of 
professional education are dealt with below. 

ENGINEERING AND TECHNOLOGICAL EDUCATION 

69· Assessment of the existing situation-Engineering and technological education 
has been receiving an increasing amount 'of attention during the last five years. The 
development, however, has not been uniform at all levels. Facilities for post-graduate-" 
studies and research are very'inadequate, while the progress in respect of the undergraduate 
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courses has been quite rapid. Th~ has also been considerable expansion in the provision 
of facilities for diploma or certificate courses for training supervisory personnel The 
following figures indicate the quantum of development since 1947 in the provision of degree 
and diploma courses :-

Year Eogifteering Technology 

Output Intake Output Intake 
Degru Courses 

1941 · 950 2,520 320 420 
1950 • • 1,652 3,291 195 1,156 
19j1 • • • • 2,152 3,15S 675 1,338 

Diploma Cours~ 

1941 · 1,150 3,150 290 SOO 
1950 · 1,864 4"f00 689 1,212 

1951 · 1,923 4.96S 885 1,523 

Almost all the above development has taken place in the basic courses and specialised 
courses have not received due attention. 

70. At the craftsman level, e.~cept in a few progressive States, adequate emphasis 
has not been placed on this highly important type of trainiIig and the existing facilities are 
very insufficient. Similarly the development that has taken place in the provision of 
facilities for the training of industrial workers, of technical teachers and instructors and of 
retrenched personnel for alternative employment is also not commensurate with the 
requirements of the country. Technical high schools, recommended by the Central 
Advisory Board of Education, have also not received sufficient attention. 

71. It would thus appear that there has been extensive development in the provision 
of courses leading to degrees and diplomas. Until, therefore, the Technical Manpower 
Committee of the All-India Council for Technical Education has assessed the country's 
requirements, it would be advisable to consolidate the work in the existing institutions 
and not to embark upon new ventures, except in certain specialised fields mentioned later. 
This is all the more necessary in view of the fact that the recent large increase in numbers 
has not always been accompanied by corresponding expansion of physical facilities (buildings 
and equipment) and the training in at least some of the institutions leaves much to be desired. 
The improvement of institutions and re-orientation of training are, therefore, the 
needs of the hour rather than'" any expansion in numbers. 

72 • Besides the quantitative aspect, mentioned above, are the more fundamental 
questions such as the pattern of technical education, the apportionment of responsibility 
as between the various agencies concerned, the control of technical education, co-operation 
between industy and commerce on the one hand and technical institutions on the other, 
etc., that will have to be dealt with. 
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73. Pattern of technical education-The Joint Committee of the All-India Council 
for Technical Education and the Inter-University Board has made specific recommendations 
in regard to the pattern of education at different levels, both in engineering and technology, 

viz. :-

(a) that a Master's degree be given after a persofl has obtained the first award in the 
subject (the first University degree or its equivalent) and has gone through 
disciplined training, which may involve a certain amount of research; 

(b) that the first degree in Engineering.should be awarded on satisfactory completion 
of a four-years' course, following Intermediate Science, of which at least six 
months should have been spent in practical training; and 

(c) that the first degree in Technology should be awarded either after a four years' 
course followiqg Intermediate Science or a two years' course following 
Bachelor's degree in Science. 

74. Except tor a few courses at the Indian Institute of Science, Bangalore, and the 
Indian Institute of Technology, Kharagpur, there are hardly any facilities at the post ... 
graduate level in engineering. On the technological side, there are wide disparities both 
in the nomenclature of awards and in the content of training leading to post-graduate 
awards. Similarly at the under-graduate level, there are considerable variations in the 
duration and-content of training: The lead given by the Joint Committee should be of 
great value in removing this chaos and we hope that the various universities will adopt the 
suggestions made by this expert body. We also hope that similar committees should be 
constituted to review from time to time the existing pattern in order to keep it adjusted to the 
changing requirements of the country and the institutions concerned will take advantage of the 
advice tendered by the approprla,te expert bodies in the interest of efficiency a.nd maintenance 
of standards. 

75· One very important lacuna in the organisation of facilities for degree and diploma 
courses is the absence of adequate arrahgements to enable young people entering industry 
to continue their education, concurrently with the discipline and experience of work, by 
part-time study during day time or in the evenings. Almost all development has taken place 
on routine lines and the time has come when due emphasis should be laid on practical 
aspects. We consider it important that appropriate steps should be taken to bring about 
the establishment of what are knoWn in the United Kingdom as technical colleges, preferably 
by re orienting the activities of some of the existing institutions. Such colleges will adopt 
a less academic approach to scientific principles than that characteristic of colleges preparing 
students for university degrees, and will train persons who will be of great use in the 
industrial advancement of the country, 

76• For the training of engineering supervisory personnel, we would commend the 
universal adoption of the National Certificate Courses in engineering framed by the All-India 
CounclI for Technical Education which have the special il~vSUltage of being so devised that 
they'" can be tFlken on:a part-time basis:as well. I 
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77. At the craftsman level there is at present no co-ordination in the matter of training 
and testing of craftsmen. The Government of India have recently appointed the N<\tional 
Trades Certification Investigation Committee. We hope that when its report is published it 
will provide valuable giudance·in this matter. 

78. Most of the trade training institutions cater at present for the urban population. 
We consider that the establishment of ruial training centres, each at the centre of a group 
of villages, will go a J ong way towards improving techniques and skills of the villagers. 
These workshops should be opened in conjunction with basic institutions wherever possible, 
thereby effecting economy in equipment and staff and further establish the basic institutions 
in the affeotions of the people. 

79. There is an urgent need for establishing a large number of technical high schools. 
We note that the All-India Council for Technical Education has appointed a small com
mittee to report on this question. 

80. Apportionment of responsibility- The responsibility for technical education has 
to be borne by the Central and State Governments on the one hand and industry and commerce 
on the other, with whatever assistance they can get from the public. So far as the 
State and Central Governments are concerned the Constitution has defined their spheres. 
Within that broad directive, we feel that the responsibility for technical education should be 
apportioned as follows :-

Research, advanced work and post-graduate Major responsibility should be that of the Central 
courses. Government in view of the high expendlture 

involved and the need for proper co-ordina
tion. The Central Government should, how
ever, undertake this responsibility with such 
assistance as is available. from the State 
Governments, commerce and industry. 

Under-graduate work 

Diploma certificate courses for training 
supervisory personnel. • • 

• Major responsibility should be that of the State 
Government concerned with such grants-in 
aid as may be made by the Central Govern
ment for maintenance of proper standards 
and provision of new approved courses. 

The State Governments and the Central Govern
ment in the proportion agreed upon in each case 

Courses in junior technical institutions, The State Governments with the assistance of 
industrial schools, trade schools, etc. industry. 

Secondary education with technical bias • The-State Governments. 

Training of industrial workers or apprentices The Central and State Governments With the 
under proper supervision. assistance of industry. 

Training of tecluiical teachers and instruc
tors 

The responsibIlity of the Central Government 
in this behalf will be in accordance with the 
responsibilities undertaken for the various levels 
of training for which teachers are being trained. 
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81. Co-ordination of technical education-At present, position is that the All-India Council 
for Technical Education advises Governments on the development of higher technical 
education. This body's activities, however, relate only to the pr?motion of training and 
research facilities in the variou~ \ostitutions-. For the promotion of engineering research, the 
Council of Scientific and Industrial Research has recently set up an Engineering Research 
Board. It is clear that the activitieo; of this Boat:d will extend to engineering colleges as well 
and we have no doubt that suitable means will be devised to co-ordinate the work of the 

two bodies. 

82. The Council for Technical Education proposes to have four Regiona} Committees, 
one each for the eastern, western, northern and southern regions of the country. The 
eastern and western Commi.ttees have already been set up and we hope that the other two will 
also come into being very soon. It is the function of these committees to advise the Central 
Government, the State Governments and other authorities on the various problems 
concerning the region connected with the provision of educational and training facilities in 
technical institutions and industry and commerce at a111evels. 

83. In the interest of balanced development of technical education, especially in view 
of its expensiveness, it is desirable that the advice of a body which can take a comprehensive 
and overall vi~w should be at the disposal of the various authorities, running technical 
institutions or those who open new ones. We would recommend that a healthy convention 
should be established that whenever a new project is intended to be laimched, or substantial 
development in existing institutions is contemplated, the views of the All-India Council 
for Technical Education are sought and accepted by the authorities concerned. This body 
with its Regional Committees, which would be in close touch with both technical institutions 
and industry and commerce, should be in an excellent position to render that service. 

84· Co-operation between industry and commerce and technical institutions-The inevitable 
necessity of the closest co-operation between industry and commerce on the one hand 
and the institutions that train die personnel for them on the other is obvious, and every step 
should be taken to improve the position in this regard. Technical institutions and industry 
working together can develop courses at the post-graduate level in several ways. One of these 

, is "company operated courses" for giving the new employees, in addition to works 
experience, some form of orientation training to acquaint them with their surroundings, the 
organisation of the companies, their purposes and policies and, above all, to show them the 
paths of opportunities that are available to them. The other is "college extension courses" 
for the technical employees of industy. Colleges located in industrial centres can meet a real 
need by offering out-of-hours courses for ambitious ,l:echnical graduates. The third is "post
graduate college courses" for employees on leave. Indian industry can certainly accomplish 
the task of training top-grade scientists by returning to the universities and colleges a few men 
each year for independent study. Such men, returning ·to colleges in their mature years, 
'3hould not undertake any specific courses of study, or work fot any degrees, but should 
rather pursue their own research objectives, developed from their industrial experience, 
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doing some teaching also if they feel so inclined. Industry could gready expand opportunities 
for advanced study in the colleges by providing fellowships for its own employees, who 
could be given leave of absence to carry on such study. 

8S. The importance of keeping the teaching staff alert brings up another field for 
.co-operative programme. Best results can be obtained by industry convening conferences 
of professors and teachers. A similar result can be accomplished in part through lectures at 
the colleges by industrial leaders. A series of lectures by a number of men in different fields 
will probably be more effective than single isolated ones. The stimulation obtained from 
dynamic leaders in particular fields should be a significant experience. 

86. It does not appear that industry is making full use of technical institutions for the 

solution of its multifarious problems, both analytical and experimental. While such 

problems should be studied in colleges and technical institutions, it is essential that close 

association is maintained between industry and such institutions, with frequent interchange 

between industrial engineers and faculty members, in order to achieve the most effective 

results. 

87. To bring about the various forms of co-operation it is necessaty to bring together 
persons concerned with the provision of educational facilities on the one hand and industrialists 
and commercial magnates on the other. We consider it essential that the governing bodies 
of the various technical institutions should have adequate representation of industry on them 
and that the technical men working in industry should be given due representation on the 
standing advisory committees, constituted by the various institutions for the development 
of their departments. The presence of various interests in each region on the regional 
committees of the All-India Council for Technical Education should assist in bringing about 
greater co-operation between industry and educational institutions. 

88. Lines of development-Organisation of facilities for professional education cannot 
be strictly related to the existing opportunities for employment but should take into, account 
the developments planned in the various other spheres of . national activity which require 
technical personnel. It is also necessary to turn out youngmen with initiative and grit in excess 
of the numbers indicated by the normal employment position in order that new ideas may be 
developed and small-scale ventures might receive an impetus. Data in regard to the employ
ment position in dift'erent professions would still be an important requisite for the planning 
of facilities for professional education and it should be a point of major policy in the Plan to 
establish machinery for gauging the employment position accurately. Technical institutions 
can also help a great deal in the planning and organisation of facilities by maintaining proper 
records of their alumni and the work they do after leaving the institutions. Such records are 
useful in assessing the utility of the various CQurses provided in the institutions as well as for 
indicating the numbers for whom facilities are required to be organised. 
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89. Special attention should be given to the development offacilities for research and post
graduate work. To attract the right type of students it will be necessary to institute research 
scholarships of adequate value and in adequate numbers. Collaboration between universities 
and higher institutions on the one hand and the national laboratories and Central research 
institutions on the other would go a long way in promoting research. Integrated schemes to 
make full use of these institutions should be worked out. Existing i~stitutions, having on 
their staff teachers of proved research ability, should also be encouraged by various means 
to develop their research sections in the particular fields. 

90 • The Central Government have established a higher technological institute at Kharag
pur (the Indian Institute of Technology) and the All-India Council for Technical Education 
has recommended that this Institute should concentrate on post-graduate courses, advanced 
work and research. As many of the courses at the post-graduate level as possible should, 
therefore, be provided at this Institute. The Indian Institute of Science, Bangalore, should 
also be a good place, in our view, for, the provision of such courses. Similarly other established 
institutions, which have attained high standards at the under-graduate level, should be assisted 
to develop post-graduate courses. 

91. At the under-graduate level immediate st~ps have to be taken to provide' courses in 
special subjects, such as technical training in printing, processing of woollen and silk fabrics, 
etc. Expansion of facilities in architecture and town planning is also immediately necessary 
and the State of Bombay, which is comparatively advanced in the provision of facilities in these 
subjects should offer training facilities to other States. Reorientation of courses in some of 
the existing institutions and improvement generally of the institutions should also be under
taken. In the plans submitted by the State Governments it is observed that most of the 
schemes relate to Government institutions. While industry and private philanthropists 
may be expected to help in the improvement of non-governmental institutions, the State 
Governments should not exclude such institutions completely from their plans. We suggest 
that the State Governments should, in consultation with the All-India Council for Technical 
Education, review the question of the continuance of the ill-equipped institutions started 
recently and, should the decision be to continue them, provision should be made both in the 
Central and the State Governments' plans to bring about the desired improvement. To 
enable the State Governments tQ bear this increased burden the Central Government may 
undertake partial responsibility also for institution$. hitherto financed wholly by the State 
Governments. 

92. For the training of supervisory personnel special emphasis should be laid on the 
reorientation of the activities of some of the existing institutions so as to train students for 
the National Certificate Courses of the All-India Council for Technical Education, mostly on 
part-time basis. 

93· The greatest need for expansion of training facilities is at the level of artisans and 
craftsmen. 1nstitutions run by the Ministry of Labour, -trade schools, industrial schools, 
production-cum-training centres should be opened on an extensive scale, so that the skills of the 
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large numbers of people, engaged in production or likely to be so engaged, are developed. The 
need for establishing rural trafuing' centres in villages has already been stressed. In towns, 
industry and technical institutions should co-operate to provide instruction for industrial 
employees. Training of varying standards will have to be organised for such persons. 

94. Another important activity which should be organised on an extensive scale is the 
provision of apprenticeship training schemes in industry. Proper arrangements should be 
made for supervision of the training programmes in industry and for their co-ordination with 
instruction in technical institutions. The success of part-time courses depends mainly on the 
organisation of apprenticeship training schemes and properly co-ordinated programmes of this 
kind are likely to lead to increased production. . We hope that the regional committees of the 
All-India Council for Technical Education will consider this task as of the greatest urgency 
and importance. 

95. Only a few institutions have arrangements for refresher courses. Promotion of these 

courses, especially in areas where there is concentration of industries and other technical 
activities, should be encouraged. The regional committees of the All-India Council for 
Technical Education should investigate this problem in each region and organise, in 
.collaboration with industrial and technical establishmeI;lts on the on-e hand and educational 
institutions on the other, short-term refresher courses in various subjects, on a full-time or 
part-time basis, as may be convenient. As such courses will primarily benefit industry and 
other technical establishments, the financial liability should normally be "borne by them 
though, with a view to giving encouragement, Government may share the responsibility 
to some extent in the initial stages. 

96. The only institute for training of technical teachers is the one established by the 
Ministry of Labour at Koni Bilaspur. Here, instructors are. trained for craftmanship training. 
Knowledge of teaching methods is as important for a teacher in a technical institution as 
elsewhere. Some provision for the training of teachers has been made in the Ministry's plan 
as a beginning in this direction, 

EDUCATION FOR CoMMERCE AND MANAGEMENT 

97· The needs of commerce are many. But though facilities exist, no comprehensive 
survey has been made of the state of commercial education in the country and the standards 
of the various courses provided. The need for such a survey can be easily appreciated. 

98. There is considerable room for co-ordination and standardization in ~mmercial 
education outside the universities. Different courses and examinations are held by various 
bodies which include the State Governments and commercial institutions and result in wide 
variation in standards which not only impede development of commercial education but lead to 
confusion in the employing agencies about the utility of these courses. The All-India Council 
for Technical Education and its board of technical studies in commerce and business 
administration have prepared national diploma and certificate courses for the training of 



different categories of personnel required for commercial occupations. These cours~, 
designed on a national basis and having in view the requirements of commerce and industry, 
go a long way towards achieving the much needed co-ordination and standardisation of 
training. A number of institutions are already affiliated to the All-India Council for these 
courses, and it is necessary now to have them accepted all over the country. We would 
suggest that the State Governments, who have their own institutions for commercial education 
or give grants-in-aid to similar private institutions, sho\JId introduce the national diploma 
and certificate courses. The All-India Council should periodically assess the standards 
followed by them in training and education. 

99. A very important aspect of education fbr cQmmerce which has attracted great attention 
of late, and has led to considerable development in the United Kingdom and the United 
States of America, is education in business management and industrial administration. The 
need for increasing production ~d raising the standard of living of the people by improving 
efficiency of manufacturing and distributing processes requires specially trained management 
personnel at all levels and in all fields. It is not enough to have only scientists and technologists 
but also scientists and technologists who can administer and organise, large scale production 
and distribution. The majority of men who possess technical qualifications are entrusted with 
managerial functions at a comparatively late stage of their career. The need for training such 
men is obvious. The observations made by the University Education Commission, the Percy 
Committee ofthe United Kingdom and the Joint Anglo-American Council for Productivity, all 
bring out prominently the'importance of management studies and the need for facilities for 
such studies. The remarks of the Percy Committee in particular are fully applicble to the 
conditions which obtain in India :-

" The highly traiIied technician is often ignorant of the principles of industrial ~organisation 
and management!and he:often shows"no inclination to accept administrative responsibility. 
Admittedly, there.is much that can be learnt in this field only from experience, but there is a 
body of knowledge, the awareness of which may greatly facilitate the process of learning. This 
body of knowledge should be made available both at the undergraduate and the post-graduate 
stages." 

100. There is scope for organised education for management in this country and 
youngmen who reveal aptitude for managerial work can be better prepared by such education 
to take up responsible managerial positions in business. The task of detecting aptitude 
for managerial works and providing appropriate education and training to develop such 
aptitude into a profession can only be dealt with by such experts as now constitute the 
committee. on industrial administration and business management appointed by the 
All-India Council for Technical Education. This committee has already prepared a plan for 
introducing specialised full-time courses on industrial administration and business management 
for the eastern region and is at present engaged in preparing a similar plan for the western 
region. It is important that the work of the committee is carried through with expedition 
and its plans and proposals for developing facilities for management studies on a regional 
basis are implemented. 
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tOI. Among the various professional courses law attracts, even now, perhaps the largest 
number of pupils in spite of the fact that conditions are by no means easy in that profession. 
This may be due to a desire to qualify for at least one profession however difficult the 
chances in it may be. Most of Iecturers in law colleges are part-time and the attention they 
give to their work leaves much to be desired. The University Education Commission has 
analysed the question of 1egal education in detail. 

8. WOMEN'S EDuCATION 

102. Everyone realises the significance of the problem of women's education in the special 
circumstances of our country today and the need for adopting special measures for sohing it. 
The general purpose and objective of women's education cannot:, of course, be different from 
the purpose and objective of men's education. There are, however, vital differences in the way 
in which this purpose has to be realised. 

103. The main point of difference to be stressed is that there are particular spheres of life 
in which women have a distinctive role and in which they can make a special contribution. It 
is now universally recognised that in the management of the household, in bringing up chil
dren, in the field of social servia; in nursing and midwifery, in teaching, especially in ele
mentary schools, in certain crafts and industries like knitting, embroidery, etc., and in the 
field of fine arts, women have, by instinct, a better aptitude. This does not, however, mean 
that women should, whatever be their individual aptitudes and ambitions, be confined to these 
few spheres. They must have the same opportunities as men for taking to all kinds of work 
and this presupposes that they get equal educational facilities so that their entry into the 
professions and public services is in no way prejudiced. 

104. In a programme of women's education the needs of different age-groups have always 
to be kept in view. These groups are : girls of the school-going age, i.e., of the age-group 
S-II ; girls of the age-group 11-16; girls above this age who are married and have to look 
after their famj]jes ; and unmarried girls above this age who have to learn some vocation and 
earn their livelihood. There is also the problem of the social education of women in general 

105. The task of arousing the consciousness of parents to the need of educating their 
children, particularly their daught~ should form an integral part of a campaign of 
social education. Organisation of parents-teachers' associations would also go a long 
way towards the promotion and betterment of education in general and women's education in 
particular. Other organisations like the Bharat Sevak Sarna; can undertake propaganda work 
in this connection. 

106. Special facilities have to be provided for meeting the special needs of girls above 
the age of eleven who, owing to social and economic conditions, are not free to remain in schools 
even if they want ~ do so. .Methods should be found whereby such girls are given special 
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facilities for prosecuting studies beyond the primary stage at home and are allowed to sit for the 
secondary school leaving certificate examination privately. This is one agency through 
which girls may be encourag~d to pursue secondary education. 

10 7. Another agency also may be thought of. There are many voluntary organisations 
which hold their own examinations -and issue certificates and diplomas to those who are 
successful. Free scope should be given' for such voluntary effort and Government may, 
wherever possible and necessary, recognise these diplomas and certificates and aid all 
approved voluntary organizations. We would like to emphasise the point that in the p~od 
of transition through which the country is passing in regard to education there should 
be the fullest scope for experimentation. 

lOS. There are girl students who are unable, after the completion of the secondary course, 
to proceed to universities. All the s~e, they are interested in higher studies and can in their
leisure moments pursue such studies and pass the normal university examinations. There are 
some universities which admit such private candidates for their examinations and we 
recommend this practice for adoption. by others. Part-time schools and colleges, extension 
lectures, etc., are at present a common feature of educational organisations in most countries 
in the world and should also be organised in this country. The courses should be based on 
a harmonious combination of theory and practice. 

109. The problem of women's education in India is above all the problem of the education 
of grown-up women. Generally, women cannot always be educated in the same continuous 
fashion as-men. Unlike boys, girls are forced to suspend their studies ~ the irearly teens 
due to a variety of reasons and take up wider responsibilities of the home. Arrangements 
should, therefore, be made to facilitate resumption of studies by women at a time when they 
have leisure. While it is found necessary even in the most advanced countries of Europe and 
America to organise education for the middle-aged woman, it needs no argument to stress the 
importance of providing similar facilities in a country lik~ ours. Social service organisations 
have to take up the cause of their education and conduct short-term courses for general educa
tion as well as for training in crafts: 

1 ro. As regards the content of women's education the point that has to be stressed is that, 
apart from the requiremeQ.ts of the different courses which they may take UP2 women should 
learn everything which will enable them to c;lischarge those functions which, as has been observ
ed in the introductory paragraphs, legitimately belong to their special sphere of life. The 
large majority of them will become mothers and have to bring up their children and manage 
their household in an economical and efficient manner. 

II I. There is also another aspect of the content of women's_education for which special 
provision has to be made.. It is one of the objectives of planning for women's education that 
at the secondary and even at the university stage it should have a vocational or occupational' 
basis, as far as possible, so that those who complete such stage may be in a position, if 
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hecessary, to inUiled.iately take up some vocation or the other. The idea of the 
bifurcation of secondary education is now widely accepted and what is stressed here is to. give 
it extensive application especially in the case of girls. Here, there should be co-ordination 
between planning for women's education and planning for cottage industries. Giving a 
vocational bias to women's education is also of additional value in so far as their energies will 
be directed to productive channels and should appreciably add to the national income of the 
country. 

112. In the organisation of women's education the Girl Guide Movement has an import
ant part to play. The movement at the present day is restricted to urban centres and even 
there its activities are not widespread. They do not reach all the girls in the locality but are 
restricted only to those who attend regular schools. What is needed is that the movement 
should bring into its fold all the girls in the urban areas and it should extend the scope of its 
operation into rural areas also. As an agency of social education it is potentially strong and any 
planning for' women's education must make the fullest use of it. 

113. There are also the beginnings of women's welfare movement in the country. In this 
connection, the step taken by the Madras Government in constituting a separate 
women's welfare department, administering a comprehensive programme, both in rural and 
urban areas, with the help of trained social workers and a large number of voluntary workers, is , 
significant. The results achieved by the department are worthy of emulation by other State 
Governments. The Government of Uttar Pradesh, it is understood, has already followed 
suit. The Ministry of Rehabilitation at the Centre and some of the Departments of 
rehabilitation at the State level have also set up special divisions to deal with the problems 
of displaced women. The fullest use should be made of these departments for spreading 
education among women. . 

9. OrnER PROBLEMS 

Labour and sodal serlJt'ce by students 

114. Institution of compulsory social and labour service for students is being urged, both 
as a measure of educational reform and as a means of improving the quality of manpower. The 
idea briefly is that students of both sexes, between the ages of 18 and 22, except when exempted 
on medical grounds, should be called upon to devote a period of about a year to disciplined 
national service at such place and time, and in such manner, as the State may decide. The 
economic value of the product of such labour is not the chief cons~ i ~ ration although the 
endeavour should be to increase constantly the efficiency of the work done so that it can become 
a source of real satisfaction, create a pride of achievement, and at the same time, make the . 

. scheme as nearly self-sufficient as possible. The p~ aim of the period of training is, 
howevre, the building up of students as workers and disciplined citizens. The vast place which 
manual work eccupies in the life of a nation should be reflected in the activities of every citizen 
and the dignity of manual labour should be realised in practice. These lessons ar ehest inculca
ted in the formative years of one's life as a student. A certain amount of manual work, as a 
part of the daily routine, and a short-term stay in a labour camp once a year, should be features 
of the curriculum throughout the educational period. At some stage during this period, for a 
considerable length of time, manual activity should figure as the major item in the day's routine 
of the student. This, it is believed, should not be less than six months but may extend to a 
year. -



I IS. This service can take a variety of forms. It will develop significance in proportion 
to its relation to the real needs of the community. Community projects, irrigation works, build
ings of public utility, roads, slpm improvement, sanitation, etc., are among the avenues which 
are immediately open. Association of students with such works will_bring them an intellec
tual and emotional awareness of the varioqs tasks of national reconstruction, which are in 

progress. 

n6. The intention is that every student before he enters life goes through the period.of 
training. For those who enter the universities, the end of the intermediate course would be 
the most suitable stage for participation in the scheme. It will cover a fairly large group and 
will operate at a time when the pressure of economic considerations is not as great as at later 
stages. In the absence, however, of sufficient experience of handling large bodies of students 
with economy and efficiency, the cost of introducing this scheme at this stage would be 
prohibitive. It is desirable, therefore, to begin with a small manageable group, for a period of 
three to six months ; and as experience is gained and more funds become available, to shift 
the incidence of the scheme to an earlier stage and extend the period of its operation. 

II7. Doubts have been raised regarding the desirability of introducing compulsion in 
this matter. They relate only to short-term difficulties and do not seriously touch any 
question of principle. A period of preparation and experimentation will be needed before the 
service can be put on a compulsory fOQting. Meanwhile, the scheme should be introduced on 
a voluntary basis with certain inducements. Those who go through such a course will 
naturally be more fitted for positions of responsibility. OrgaiJisers of this scheme should be 
as far as possible college professors for whose training adequate arrangements should be made. 
In this task, help should be sought of organisations like the Hindustan Scouts and Guides, 
Hindustani Talimi Sangh, colleges of physical education, the Bharat Sevak Sarnaj and other 
social service organisations. A provision of rupees one crore has been made in the Plan for 
implementing the scheme. 

Teachers' salaries and conditions of service 

118. One of the chief causes of the poor standards in the educational institutions is the low 
scales of salaries paid to teachers and the highly unsatisfactory conditions of their service. 
The Central Government have taken steps to improve them in the centrally administered areas 
and recently some States have also taken similar steps but on the whole conditions temain 
very unsatisfactory. We are convinced that no improvement in the existing system will be 
possible without improving the conditions of service of teachers and putting their remuneration 
on a fair basis of comparison with other services. We strongly recommend that every 
State Government should examine the position of teachers' salaries and, within the limits of 
their resources, endeavour 0 raise the sc!31es of pay. 
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II 9. In view, however, of the large numbers involved and th~ strained resources of the 
State the relief that might be expected from this measure is not likely to be sufficient and it will 
have to be ~therwise supplemented. Whenever possible additional facilities in the form of 
free accommodation, fee concessions for their ch~dren's eduCation, etc., should be provided. 
In village schools attempt should be made to provide every teacher with a plot of land where 
he and his family can grow their own vegetables. While all measures should be taken to 
prevent the evil of private tuitions, avenues of useful educational work should be provided by 
which teachers can supplement their income and at the same time help the cause of educational 
improvement and expansion in their leisure hours. They could, for instance, be given the 
chance of participating in activities like conducting refresher courses of teachers of lower . " classes during vacation, organising extension services in universities, running evening classes 
for working children, undertaking social education work, etc., and paid extra allowance for 
the same. Besides adding to their income, participation in these activities should, in many 
cases, help to enrich the personality C?fthe teacher concerned and improve his knowledge. 

Physical and mental health 

120. Proper provision should be made in educational institutions for maintaining the 
physical and mental health of students. Health education should form a compulsory part 
of the curriculum from the earliest stage to the end of the university career. Educational 
institutions should also be responsible for spreading health education in the community 
around. Norms of physical fitness-comprehending agility, strength and endurance
should be laid down for boys and girls at every stage of education. These norms should 
be worked out by experts and applied to different groups of people with due regard to varia
tions in economic, climatic and other conditions. The course of the physical exercises cal
culated to help students to attain these norms should, however, be regulated by medical 
advice in each case. The attainment of these norms should be certified by a diploma which 
should be given some consideration in matters of public appointments and the like. 

-
121. We would also recommend to the State Governments and other authorities the 

following measures in this connection : 

(I) A National College of Physical Education for training the higher personnel for 
physical education and community recreation and leadership should 1:e set up. 
The existing Central Institution for ~Physical Education in Bombay may be 
upgraded for the purpose. 

(2) Suitable courses of physical education should be prepared and introduced in schools 
. and colleges. These should provide for games and sports as \\ ell as suitable 

Yogic exercises. 

(3) Adequate facilities for training of physical instructors should be provided. In 
teachers' training institutions physical education should b.e an essential subject. 
Short-tenn courses in physical education should also be organised for teachers. 

(4) Research in physical education should be conducted, especially in regard to the 
following problems : 

(i) the relative value of different sports, games and exercises from the physiolo
gical, social and educational points of view ; 



TIIJi FIRST FIVE YEAR PLAN 

(ii) the value of the Yogic system of exercises ; and 
(iii) appropriate suitable syllabuses of physical education for different age and 

vocational groups. 

122. As regards mentalllea1th the need for emotional stability should be recognised and 
the stabilising, ennobling and unifying influence of religion should be utilised for the purpose, 
In the earlier stages the moral truths common to all religions should be taught and emphasis 
laid on their practice. The University Education Commission has already made recommen
dations* in regard to the study of religion at the university stage. 

10. EDUCATIONAL PROGRAMMES 

Scope 

123. The total allotment for educational developm.ent proposed in the Plan is-Rs. 151 '66t 
crores for the five-year period OT an average annual expenditw=e of Rs, 30'33 crores. The 
totaL expenditure on education in 1950-51 was Rs. 63' 16 crores of whic~ Rs. 19' 55 crores 
may be regarded as development expenditure. The increase from Rs. 19'55 to Rs. 30'33 
crores a year represents an increase of nearly 55 per cent. 

124. The expenditure provided under the head " Education " does not include the sum 
of Rs. 55' 28 crores, during the five-year period or Rs. 11' 06 crores annually on an average, 
proposed to be spent on a number of schemes of training, education and research, which are 
shown under other heads such as Agriculture, Medical, Industries, Labour, etc. The 
expenditure oli such schemes in 1950-51 was Rs. 6'96 crores only. The Plan thus represents 
an increase of 58'9 per cent. The sums included directly under education (i.e., Rs. 151 '66 
crores) are nearly 46 per cent of the total proposed expenditure on Social Services, which is 
Rs. 339' 81 crores. The expenditure on education is nearly 7 per cent of the total expenditure 
of approximately Rs. 2,069 crores visualised in the Plan. 

Distribution of expenditure 

125, The distribution of the tot31 expenQiture visualised over the five years of the Plan 
among the various sub-heads will be as follows according to the schemes submitted by the 
Central Ministry and the States", :-

(Ra, in lakhs) 

Adminis- Primary Second- Univer- Techni- Social Other Total 
tration Education ary sity cal and EducatIon schemes 

State/Ministry 

States • 
Central Government 

TOTAL (1951-56) 

Development expenditure in 
I 95O-S 1 • 

75'7 

75'7 
(0'5%) 

9·5 
0'5% 

7~,52' 8 
;12,50'0: 

87,02'& 
(57'6%) 

13,24 2 

(67'7%) 

Education Education Vocational 
Education 

8~30'4 9,25' 1 9,90'4 7,60'0 5,84' 1 I~16,18' 51 
: 2,47'0 U,55'0 7,50'0: I~OO'O 35,02'0 

8,30 '4 II,72 ' 1 21,45'4 15,10'0 6,84' 1 1,51,20' 51 
(5'5%) (7. 8%) (14'2%) (10'0%) (4'S%) (100%) 

88'9 1,20'1 2,65'6 1 6 '9 71'1 19,55'3 
(4'S%) (6'2%) (13'6%) (3'9%) (3'6%) (100%) 

* Ref. pp. 300-302, paras. 31-34 of the Umversity Education Commission Report. • 
, t This sum does not include the additional resources that the local bodIes may be able to raise for the purpose, 
§ Figures do not include Rs. 46 lakhs. earmarked for Jammu & Kashmtr State, as break-up of this amount into 

sub-heads is not avallable. • 
: Some expenditure is visualised on Secondary EducatIon. promotion of Federal and Indian languagesJ etc'J out of 

Ks. 20 crores shown here under basic and social Education. Detailed break-up is not yet available. 



The development programmes introduce no radical alterations in the overall structUre of the 
educational system. The tendency in the pre-Plan period to broaden the base of the system 

has, as a matter of fact, been retarded. The percentage of development expenditure on 
primary education has fallen from 67"7 per cent in 19SO-S1 to 57"6 per cent during the 
period of the Plan. The need of the present situation, however, is as stated earlier, that 
the present emphasis on primary educapon should be considerably increased. Although it is 
not possible to introduce radical alterations in the pattern of expenditure in the short period of 
five years without serious dislocation, the programme should be revised wherever possible so as 
to lay much greater stress on primary education than has been done hitherto. Similarly the 
emphasis on technical and ,u:ational education needs an upward re\-ision. 

Programmes 0/ the Afinisrry 0/ Education 

126. The total expenditure proposed for the Centrall\linistry is, as stated above, Rs. 35' 02 

acres. Out of this provision, a sum ofRs. 5'72 crores· was pro\ided in the budgetS of 
1951-52 and 1952-53. The provision for the remaining three years of the Plan would 
therefore be Rs. 29"30 crores at the average rate of Rs. 9'77 crores. The development 
e.~diture of the Ministry in 195O-S1 was Rs. 1 '25 crores. 

121. The pro\ision ofRs. 35'02 crores is roughly di\ided into Rs. 20'00 crores for pre
university eduCltion, comprising mostly of basic and social education; Rs. 2' 92 crores for uni
versity eduCltion ; Rs. 11'10 acres for scientific and technical education; and Rs. 1 crore for 
youth camps and labour senice for students. A large number of the schemes contemplated 
are intended to be carried out in the States "wch are willing- to co-operate and jointly share 
financial responsibility \\ith the Centre in such proportions as may be agreed upon. The 
\'3rious types of schemes contemplated are shown below : 

(a) For pre-university education the O=ntre has the following schemes :-

(I) Basic and primary educanOn-Complete units of basic education, from the pre-basic 
school to the post-graduate basic training college, \\ill be set up, at least one in each State. 
Research in the problem of methods and auricula. with a view to improve them, will be one 
of the special functions of these units and results achie\"ed by them will be made available to all 
basic institutions of the country in a systematic manner. The training colleges ofth~ units 
will train teachers. for junior and senior basic schools. Each of these units will also be a commu
nity centre as well as a research centre where the impact of a complete unit of basic education 
on the whole life of the community \\ill be studied. Ordinary primary schools in the area in 
which a basic unit is set up will also be helped to improve their standards. 

> 

(2) Social educalion-Janata Colleges will be established, at least one in each State, for 
experimental purposes. Their main object will be to train social education workers, 
community organisers and administrators. When some of these colleges are no longer needed 
for this training they will be turned into rural colleges. These colleges will also serve as 

• Th~ reYised estimates for 19SI·~ were Rs. I' 49 awes and the bud&et estimates for 195%-53 were Rs. 4' %3 aorca. 



1HJi! FIRST FJVE YEAR PLAN 

community centres. An attempt will also be made to establish at least one school-cum-commu
nity centre in each district .. The J anata Colleges will be opened in association with the units of 
basic education mentioned above. Library service will also be integrated with these institutions. 
The aim of concentrating all these institutions in one area is to attempt the iUtensive educational 
development of that area. 

(3) Secondary education-At least one mu1ti-lat~ral high school will be opened as a pilot 
institution in each State, if necessary with suitable Central aid. These schools will have not 
only sections for liberal arts and sciences 'but also sections for technical education, comm~rce, 
agriculture, etc. Occupational schools, pmticularly for children between the ages of 14-18 
will also be established,. where possible, for experimental purposes. Grants will be given on 
a non-recurring basis to such experimental schools conducted by the States i~ they satisfy the 
necessary conditions. Research bl!reaus devoted to the study of problems of secondary educa
tion will be established at secondary training colleges or universities. Merit scholarships will 
be provided in existing public schools to enable able but poor students to obtain the benefits 
of these institutions. 

(4) Audio-visual aids-Production· of these will be encouraged by establishing a unit at 
the Central Institute "Of Education which will co-ordinate the efforts of research workers and 
teachers in this fi~ld all over the country. The State Governments, private firms and pub
lishers will be assisted in pr9ducing simpler audio-visual aids. These aids will be for use 
in primary and secondary sch.ools as well as in social education work. 

(5) Experiments-Grants will. be given to the State ~overnments and t6 voluntary and 
private organisations for carrying out important educational experiments. 

(6) Training-Grants will be given to the Sta.te Governments for the training of basic 
teachers and social education workers. There are schemes for training the personnel for 
organising selective tests and providing vOqItional guidance. 

(7) Literature-The Centnil Ministry of Education will proauce selected model 
literature and encourage various firms and phblishers to pr~duce reading material. The 
literature which will be produced will be for children, for social education, for basic education 
~ell as for secondary schools. Competitive prizes and awards will be given to encourage 
as the production of this literature and audio-visual aids. 

(8) Indian and federal languages-Original works as well as translations in various 
Indian lao,guages will' be assist~d. Steps will be taken to promote the federal language. 
In the first instance, dictionaries, encyclopaedias and other reference books will be produced 
by the Central Ministry. 

- . 
(9) Juvenile offend.ers-Pilot centres will be established for the treatment of juvenile 

delinquents and defectives. 



(b) For technical education a provision of Rs. XX- 10 acres has been made. Out of this 
amount a sum of Rs. 7·55 crares wiD be spent on schemes which are already in progress. 
They include schemes for the development of the Indian Institute of Technology, Kharagpur, 
and the Indian Institute of Science, Bangalore. Both these schemes are calculated to make 
up for the deficiency of facilities for post-graduate an4 research work in this country. The 
scheme for the'development and expansion' of 14 engineering institutions is expected to give 
tone primarily to under-~uate work where there has been expansion in recent years 
without, proper provisiori of teachers, equipment, buildings, etc. The practical training 
stiPends scheme is calculated to help to make up the deficiency of practical 1r9lning among 
the proQucts of technical institutions in our country. Out of the balance of Rs. 3·55 crores, 
money will be found for further helping post-graudate courses and advanced research work ; 
for pr.)viding facilities for the study of special subjects like technical training in printing, 
processing of woollen and silk fabrics, etc., at the under-graduate level; for training in 
architecture and town planning; for developing facilities for pan-time courses at the various 
levels; for providing for teachers' training ; and finally for construction of hostels. 

(c) A sum ofRs. 2'92 crores has been provided for helping universities in the study of 
science and humanities. Out of this another a sum of Rs. 20 lakhs has been earmarked for 
heI~g hcraneS in universities and Rs. 45 Iakhs for the research training scholarship scheme. 

(d) The establishment of a National Central Library al New Delhi is also under considera-
tion. -

Programmes of the State GOfJernmenu 

128. The expenditure proposed in the States' sector is Rs. n6 ·65 crores, or an average 
anQual expenditure ofRs. 23·33 crores, which represents an increase of27 per cent over the 
development expenditure ofRs. 18'31 crores.in 1950-51. The scope of the expenditure in the 
States' sector is increased by the fact,.afready stated, that the major share of the expenditure 
of the Ministry ofE?ucati?n is to be incurred in the various States. 

129. The types of schemes whiCh State Governments have submitted under different 
heads are as follows :-

(I) Schemes of primary education include improvement of existing primary schools and 
opening of new ones, conversion of primary into basic schools and opening of new basic 
schools. Under improvement of existing primary schools are schemes for the improvement 
oC buildings, the provision of pIay-grounds, the improvement of salaries of teachers, and the 
training of additional teachers. There are programmes for the training of basic teachers, 
whether newly recruited or taken froni existing schools for refresher courses. Buildings and 
equipment far basic schools to be opened have also been provided for. There are schemes for 
extending prin)ary education to rural and oth~ oackward areas. 

(2) Schemes for secondary education include those for opening of new secondary schools 
and improvement of existing ones. There are schemes for opening both middle 
and high schools. Improvement schemes consist of provision for buildings, equipment and 
staff, u well as for upgrading of primary to middle schools, middle to high schools and high 
schools to-intermediate tolleges. New subjects like-physical education, miliwy training, 
gardenin~ and agriculture, JIlusic, etc., are sought to be i;'ltrodu~ in sople schools ~ 
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there are schemes for training .of teachers in some of these subjects. There are schemes for 
maintenance ofmodelscbools. Some States have 'special schemes for extending secondary 
education for girls. A number of States have sought to provide playgrounds for secondary 
schools. In States where ,new areas have been merged, special provision has been made 
for extending education to those areas. 

(3) Schemes for university education include opening of new universities and colleges, 
and improvement and expansion of existing colleges. Improvement schemes consist mostly 
of in'iprovement of buildings and equipment. Expansion schemes involve opening of new 
classes of higher standard for new, mostly scientific, subjects. Provision for scholarships to 
meritorious students and for research has also been made. 

(4) Schemes of social education include schemes for libraries, physical education and 
youth activities, audio-visual education, literacy and adult education centres, social education 
among women, etc. There are no schemes for the training of social education workers, organi
sers and administrators. The Cep.tral GoverIUl,lent, however, have plans for providing these 
training facilities in co-operation with the State Governments. 

(5) Schemes oftechnica1 and vocational education include those for encouraging technical 
and vocational education at all levels. At lower levels there are schemes for opening craft 
schools, converting craft schools into ju~or technical high schools, for survey and opening 
of junior polytechnics, for organising technical and vocational education in middle schools, 
for conversion of secondary schools into technical high schools, for organisation of diploma 
courses, for opening industrial schools and agriculture bias schools, etc. Hitherto craft 
centres have been opened only in towns. In the working of the Plan care should be taken to 
provide rural training centres [reference para. 78] as well. 

At higher levels we have the upgrading of some commercia\. and technical schools into 
colleges", open~g of new technical colleges, grants to existing technical institutions, giving 
stipends to students for studies abroad, etc. 

(6) Administration, direction and inspection-The expansion of educational activities 
would necessitate the strengthening of the headquarters staff as well as the inspectorate staff. 
The introduction and extension of basic education and technical and vocational education has 
made the addition of speciaJ staff necessary . Various schemes have been provided for improve
ment of administration, direction Md inspection. 

(7) Besides the schemes mentioned above, there are s~hemes for further education of 
ex-Service personnel, for development of regional languages and literature, for the education of 
the handicapped, for setting up the National Cadet Corps in colleges, for the improvement of 
special fields of .education as oriental. education, statistics, etc. There are schenies for the 
training of the personnel abroad. 

Results of the programmes 

130. The results of the above programmes as estimated on the basis of State resources 
proposed to be spent gre showri in the statement on pages 568 and 569 and are summed up 
below: 

(r) In the field ofprimary"education the.number ofprimary!schools will increase by 17 per 
cent and the number of pupils by 25 per cent. The, corresponding increase in the junior basic 
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schools would bt: 22 per cent and:81"per"cent. TakiI)g-the primary and junior basic schools 
together, we find that whereas in 1950-51 only 44.5 per cent of the children of the age group 6-11 
were being provided for, the percentage is estimated to rise to 55 '7 per cent in 19S5-S6. This 
result is estimated only on the basis ~fthe State resources. We feel that it can be considerably 
improved if local resources are properly developed and tapped for the purpose of education. 
Though firm estimates are impossible at this stage it should not be difficult to reach the 
target of 60 per cent. Again if crafts are introduced in primary and middle stages and the 
training in them is properly handled it should be possible to add the three senior claSses to 
primary (or junior basic) schoois without any appreciable addition to the cost, which should 
enable us to improve considerably the results in respect of the children of I 1-14, and which will 
favourably affect the estimated results in regard to secondary education mentioned below. 
Besides those who go to regular schools a large number of properly directed children's 
clubs run with voluntary help, especially of students, should be able to spread, as already 
stated, some of the essentials of education among a large number of children who cannot 
go to school or for whom schools are not provided. 

(2) In the field of secondary education while secondary schools are estimated to increase 
by 18 per cent during the period of the Plan the number of pupils would increase by 32 per 
cent. The percentage of the age-group II-17 being provided for will increase from 10·8 
per cent in 1950-51 to 13' 3 per cent in 1955-56. 

(3) In the case of technical and vocational education (other than industrial schools), although 
the percentage increase (57 per cent in the case of institutions and 63 per cent in the case of 
number trained during the year) is very striking, it has to be viewed against the present poor 
provision. The case with industrial schools is similar. 

(4) As regards teachers, training facilities expand differently at different levels. While 
the number trained during the year increases. only by IS per cent in the case of primary 
teachers, it increases by 54 per cent in the case of secondary schools and 162 per cent in the 
case of basic teachers. The low percentage increase in the case of primary teachers is explained 
by the fact that with the policy of ultimately converting all primary schools into basic schools 
most of the States are taking steps to convert their primary teachers' training colleges into basic 
training ~lleges. It may be said that a high percentage of development of training facilities 
at all levels i(contemplated during-the Plan period. ~But the existing facilities art so insufficient 
that this increase does nofmake much impression on the·present"situation where a very high 
percentage of teachers are untrained. The percentage o(untrained teachers in I9so-S1 was 37 
in the case of primary schools, 45!in ~the case of juniorlbasic schools and 44 per cent in the 
case of secondary schools. As a result of expansion of training facilities the percentage of 
trained teachers will rise by 3, 15,6 per·cent, respectively in the cases of primary, junior basic 
and secondary teachers. 

(5) The'highly unsatisfactory situation in regard to girls' education does not improve 
appreciably and ~e programmes need to be revised to lay sufficient emphasis on this very 
important aspect of the educational problem. 
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Primary (ordinary) 
"-. __ ..... ..J 

Pupils 1.1. ...1.k:.l..:f Teachers 

PROGRESS OF 

(According to programme. 

Junior Basic 

PupUa Teacher. 

Year No. of 
instItutions 

Percentage Percentage No. of Percentage Percentago 
Total No. of Total of inSttiutions Total of Total of 

girls number J trained nt!Irlber guts number trained 
teachers teacher. 

1 2 3 4 5 6 7 8 9 10 II 

I950-51 1,72,779 1,51,10,316 30 3186,169 63 35,002 29,00,322 8 77,OI3 55'0 

I955-56 2,02,141 1,87,88,750 32 4,60,324 66 42,833 52,76,278 13 1,11,893 7°'3 

Percentage of 17 2S 2 19'2 3 22 81 5 45 15 
increase in 
1955-56 over 
1950-5I. 

NOTE: Figures for Hyderabad, Kashmir, Rajasthan, Ajmer and Vindhya Pradesh arc not included, unless other· 
WIse specIfically stated. Other States excluded under varIOUS heads are mentioned below :-

(1) Figures for Ut.tar Pradesh are not included. 

(2) Figures for Uttar Pradosh are not included. 

(3) Figures for Madhya Pradesh, Uttar Pradesh and Mysore arc not included. 

(4) Figures for Madhya Pl;adesh, Uttar Pradesh and West Bengal are not included. 

(5) Figures for Madhya Pradesh. Uttar Pradesh and West Bengal are notincluded. 

(6) Figures for Madhya Pradesh, Travancore-Cochin and Coorg are not included ~d those for Rajasthan 
are included. ' 

(7) Figures for Madhya Pradesh and Coorg are not included. 

(8) Flgures for Madhya Pradesh, Madras, Madhya Eharat, Mysore, Saurashtra, Travancore-Cochin, Bhopal, 
Coorg, Himachal Pradesh, Kutch and Tripura are not Included. 

(9) FIgures for Madhya Pradesh and Coorg are not included. 

(Jo) Figures tor Madhya Pradesh and Coor~ are qot in~luqed, 



EbuCAttON. 1951-5&' 

8ubmitted by State Governments) 

Technical and Voca-
Secondary 

Pupils Teachers tional (excl.Indus- Industnal Schools 
trw Schools) 

Traming of Teachers 
(number tramed dUflJlg 

the year) 
No. of 

JnsbfUnom 
Percentage 

Total Paroentage. Total of No. of Number 
number of number tramed mSbtu· tramed 

guls teachers bom dunng 
the year 

U 13 14 15 16 

15,387 43,87,657 19 1,63,575 55 

19,262 57,79,395 16 2,06,856 62 

18 32 -3 26 6 

(n) Figures for Rajasthan included. 

17 

250 

407 

57 

18 

No. of No. 
msutuUons tr2.l.'lej 

durmg 
the 

year 

No of Number Number 
Prunary of of 
tramed Secon- Basic 

dary tramed 
tramed 

19 ZO 21 22 23 

14,750 27,927 9,5 16 5,370 

21,797 32,2U 14,666 14,045 

48 15 54 152 

(12) Figures for Madhya Pradesh, Mysore and M!lDipur are not included. 

(13) Figures lor Madhya Pradesh are not included. 

(14) Figures Cor Madhaya Pradesh are not included. 

(IS) Figures for Orissa, Pepsu, Himachal Pradesh, Coorg, Manipur and Tripura are not included. Figures 
for Hyderolbad are included. 

(16) Figures for Orissa, Pepsu, Coorg, Manipur and Tripura are not included. Those for Hyderabad are 
mcluded. 

(17) Figures for Bihar, Saurashtra and Part • C • States are not inclu1ed. Those for Rajasthan and Hyderabad 
are included. 

(IS) Figures for Bihar. Saurashtra and Part • C' States are not included. Those for Hyderabad are included. , 
(19) Figures for TraV3tlcore-CochIn, Bilaspur, Coorg and Tripura are not included. 

(20) FIgures (or Coorg, Delhi, Kutch and Tripura are not included. 

(aI) FJaurcs for Uttar Pradesh, Travanc:orc--Cochin, Coorg, Kutch, Manipur and Tripura ate not inc1alSed. . 



CHAPTER:XXXIV . .. 

LABOUR 

Our approach to labour problems rests on considerations which are related on the one 
hand to the requirements of the well being of the working class and on the other to its vital 
contribution to the economic stability and progress of tpe country.} The worker is the 
principal instrument in the fulfilment of the targets of the Plan and in the achievement of 
economic progress, generally. His cooperation will be ' an essential factor in creating an 
economic organisation in the country which will best subserve the needs of social justice. 

, Certain rights and obligations are associa.ted with this distinctive role. , 

2. ,Adequate provision has fo be made for the basic needs of the workers in respect of food, 
clothing and shelter so as to enable them to remain in a state of health and efficiency. Besides 
the satisfaction of these basic needs, they should have their due share in social and economic 
progress in the shape of improved health services, wider provision of social security, better 
educational opportunities and increased recreational and cultural facilities. The workers must, 
of course, as members of the community have the full benefit of the social services and facilities 
available to any other section. Appropriate measures must, however, be taken to meet their 
peculiar difficulties and to remove their special handicaps. 

3. The conditions of work should be such as to safeguard the worker's health and protect 
him against occupational hazards. The work-place should provide reasonable amenities for his 
essential needs. The worker should also Qe equipped with the necessary technical training and 
a certain level of general education. Having placed his assets-labour and skill at the disposal 
of the community, he should be assured of a reasonable measure of security against the various 
natural and other risks fo which he is exposed. In his relations with the management, it is 
necessary that he should be treated with consideration. When he feels he cannot get a fair deal 
from his employer, he should have access to an impartial machinery set up for the purpose. 
The worker must be free to organize and to take lawful action in furtherance of his rights and 
interests.' The community has recognised most of these rights, which have found a place in the 
Constitution. 

4. The Central and State Governments have been alive to/all these needs of workers. 
Some of the laws pertaining to' faCtories, trade unions, workers' compensation for injuries and 
death have been in existence for a long time, but the pace of action has quickened since 
Independence. The Ministry of Labour at the Cel}tre, in particular, have made strenuous 
efforts to promote'the well-being of the working class on me basis of a planned programme with 
legislative and administrative measures, much of which has been successfully carried out. In 
the sphere of labour legislation undertaken recently mention' may be niade of the Industrial 
Disputes Act, 1947, the Factories Act, the Coal Mines Provident Fund and Bonus Scheme Act, 
the Minimum Wages Act, the Employees' State Insurance Act of 1948, the Plantation Labour 
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Act, 195I, th: Mines Act and the Provident Fund Act of 1952. Some of these Acts have 
already come into operation while others are being put in force. A number of welfare schemes 
particularly for employees of mines and of Central Government undertakings have been 
introduced by thF Ministry. Housing for industrial workers has made a modest beginning. 
Effect is now being given to the recommendations of the Commission for participation by 
Government in this activity on a much larger scale. In addition to the funds allotted to 
housing and to resettlement schemes of landless agricultural workers over 6'74 crores of 
rupeo 4\ are intended to be spent on labour welfare during the period of the Plan, both by the 
Central and State Governments. Tripartite bodies have been set up to advise Government 
on various labour matters. Advisory Boards are working in many States. The employment 
position in factories has been much better during recent years as compared to the two years 
immediately aftet" the end of the war. The average annual earnings of factory workers have 
shown a steady increase. Trade unionism has experienced a remarkable growth during these 
years but the qualitative progress has not been even. 

5. The response of the workers to these measures has been satisfactory. Noticeable in
creasC$ in production have been recorded in a number of industries during last year and the 
first half of this year. Strike activity has considerably diminished. The number of man-days 
lost last year was the lowest among the years of the post-war period. There is 

increasing evidence of the relations of mutual dependence and the need for direct dealings on 
the part of the representatives of the workers and the employers. The emergence of the Joint 
Consultative Board as a bi-partite structure on the initiative of the top representatives of the 
working class and industry is a welcome advance. The tendency to rely more and more on 

internal settlement wq manifest during and strengthened by the proceedings of the Indian 

Labour Conference held recently. 

6. Greater improvement in the economic condition oIworkers has, however, been impeded 
by a rising price level and failure of the industry to renovate and modernise plant and rationalize 
management in many cases. In this context it is, however, to be realized that rate of progress 
has to be determined not only by the needs of the workers but also by the limitations of the 
country's resources. Too rapid changes or changes on a wide scale may result in financial, 
a~tive and other difficulties which endanger new reforms and retard further develop
ment. \.. On the side of labour, there should be a keen realisati~n of the fact that in an 
undeveloped economy, it cannot build for itself and the community a better life except on the 
firm foundations of a higher level of productivity to which it has itself to make a substantial 
contribution. The role of labour·in promoting better standards of living for the community 
involves acceptance of greater regularity in attendance, disciplined behaviour and meticulous .*
care in discharge of duties. To ensure this, much greater attention has to be paid to th~ spread 
of literacy and the healthy development of trade unions so that workers are not exposed to 
exploitation and can act with greater sense of responsibility • 

• ·Thil includes in the case of some States the normal administrative expenditure Cor implementing labour 
legiaJat.ion. 



7. Industrial relations, wages and social security, working conditions, employment and 
training and productivity are among the important aspects of the labour problem in respect of 
which the Commission proposes to make specific recommendations. 

I. INDUSTRIAL RELATIONS 

It is proposed to deal here.with industrial relations both in the private and public sector. 
The role the trade unions and employers' organisations ... have to play in the implementation of 
the plan also requires to be specifically stated. The recommendations in this section have, 
therefore, been grouped under the following heads: (A) Private sector, (B) Public sector, 
(C).Role of trade unions and employers' organisations in a planned economy. 

A. PRIVATE SECTOR 

8. Harmonious relations between capital and labour are essential for the reaUzation of th~ 
I 

targets of the Plan in the industrial sector. This would be assured to a large exleilt if it were 
possible for management and labour to come to an agre~ent regarding the principles which 
should govern industrial relations. To this end the Planning Commission worked out certain 
proposals in consultation with the Ministries of Labour and Commerce and I~dustry on the 
basis of which agreed conclusions have been reached in the Industries Development Committee 
composed of representative employers and leaders of the principal workers' organisations in the 
country. These agreed conclusions are reproduced below :-

The approach 
9. Peace in industry h~s a "great significance as a force for world peace if we consider the 

wider implications of the question. The answer to class-antagonisms and world conflicts will 
arrive soon if we succeed in discovering a sound basis for human relations in industry. Econo
mic progress is also bound up with industrial peace. Industrial",re1ations are, therefore, not a 
matter between employers and employees alone, but a vital concern of the community which 
may be expressed in measures for the protection of its larger interests. 

10. In a community organised for social justice and the good of all its members, ther~ 
would be a constant reconciliation of the interests of all sections and no legitimate occasion 
for a group to interfere with product\on or disorganise the life of the community should arise. 
Even where the workers and employers are ranged in opposite camps, the essential oneness of 
their interests over a wide area of the mutual relation of the parties is evident. But there is 
doubtless also a very considerable ground over which conflicts may arise. The employer usually 
possesses superior strength which may become a source of injustice and oppression unless he is 
imbued with a high sense of fairness and uses his advantage with scrupulous regard to the 
rights and interests of others. In an economy organised on the basis of competition, private 
monopoly or private profit, the workers' right to have recourse to peacefcl direct action for the 
defence of their rights and the improvement of their conditions cannot be denied and should 
nQt be curtailed ~puly. It is g~era11y accepted, however, that in any emergency and in the 
case of services, essential to the safety and well-being of the community recourse to a 
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,strike or tock-out may be suspended or withheld on the condition that in all such cases provi
sion is made for a just settlement of the parties' claims. Experience of many years has demons
trated that in the majority of la~our struggles, owing to the ignorance and the mlStakes of the 
workers and their organizational and bargaining weakness they have failed to gam their ends 
irrespective of the merits of the disputes. The community has, therefore, to mtervene for 
redressing the balance in favour of the weaker party to assure just treatment for all concerned. 
Legal provisions relating to trade unions and industrial disputes have to be framed and 
interpreted in relation to these objectives. On occasions the workers too mate an unreasonable 
use of their strength. Whatever may be the apparent outcome of a labour conflict, the resultmg 
loss far outweighs any advantage secured by a party and. in most cases all concerned stand to 

lose. 

II. In normal times and in ordinary cases whether the right to strike or lock-out should 
be circumscribed is an open question. An economy organised for planned production and 
distribution, aiming at the realisation of social justice and the welfare of the masses can function 
effectively only in an atmosphere of industrial peace. India is moving 10 this direction. It 
is also at present passing through a period of economic and political emergency. Taking the 
period of the next few years, the regulation of industrial relations in the country has to be 
based on these two considerations an~t is incumbent on the State to arm itself with legal 

. powers to refer disputes for settlement by arbitration or adjudication, on faIlure of efforts to 
reacti an agreement by other meansll However, the endeavour of the State has all along to be 
to encourage mutual settlement, collective bargaining and voluntary arbitration to the utmost 
extent, and thereby to reduce to the minimum occasions for its intervention in industrial disputes 
and the exercise of the special powers. The restrictive aspects of any ~ting or future labour 
legislation must be judged in the light of these considerations~ 

I2. The employer-employee relationship has to be conceived of as a partnership in a 
constructive endeavour to promote the satisfaction of th(economic needs of the community in 
the best possible manner. The dignity of labour ana the vital role of the worker in such a 
partnership must be recognised. In dealing with the worker it has not only to be borne in~mind 
that his energy and skill are the most precious assets of the nation, but also that his 
personality is an object of care and respect and of equal significance and worth with tha' 
of any other element in tlie community. It may be that the worker on account of handicaps 
of illiteracy and ignorance and lack of opportUnities is not able to playas effective a role in 
the working of industry as he should. Industrial relations have to be so developed that the 
worker's fitness·to understand and carry out his responsibility grows and he is equip~ed to 
take an increasing share in the working of industry. There should be the closest collaboration 
through consultative committees at a1l1evels between employers and employees for the purpose 
of ina-easing production, improving quality, reducing costs and eliminating waste. 

I3. 'The worker's right of association, organisation and collective bargaining is to be accep

ted without reservation as the fundamental basis of the mutual relationship. The attitude to 
mde unions should not be just a matter of toleration. They should be welcomed and help&! 
to function as part and parcel of the hldustrial system..J 
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14. If any differences arise·between the parties, they should be examined and settled in a 
spirit of reasonable adjustment with an eye to the good of industry and the well being of the 
community. In the last resort differences may be resolved by impartial investigation and 
arbitration. The intervention of the State and imposed settlements may become necessary at 
times. The stress of the administration as well as the efforts of parties should, however, be for 
avoidance of disputes and securing their internal settlement. 

15. The machinery and procedure relating to compulsory arbitration and adjudication of 
disputes should be so designed as to secure the essence of a fair settlement based on the princi
ples of natural and social justice with the minimum expenditure of time and money. To achieve 
the aforesaid aims, statutory provisions in this connection should be framed in accordance with 
the following principles : 

(i) Legal technicalitles and formalities of procedure should be reduced to the minimum, 
the relevant facts and figures should be furnished quickly and attention should 
be focussed on the material points in issue. 

(ii) The machinery and procedure should be adapted to the varying needs. Every 
dispute should be taken up for final disposal directly at a level suited to the 
nature and importance of the case. Relatively simple or less important matters 
should not entail a disproportionate expenditure of time and attention. 

(iii) Selection, recruitment and training of the personnel of the courts or tribunals should 
be carried out with a view to securing competent disposal of the question 
coming up before them and the requisite technical help should be provided to 
obtain speedy settlement and to avoid miscarriage of justice. 

(tv) There should be no appeal from decisions of an industrial court or tribunal, barring 
the very exceptional case of a decision which may be found to be perverse or 
against the principles of natural justice. 

(v) The provisions of law should be adequate for securing strict and prompt compliance 
with the term of any award or decision. 

16. Industrial arbitration differs fundamentally from the ordinary administration ot 
justice. In the latter caSe the ktw of the land has pre-determined the rights and obligations 
of the parties and the courts have only,to interpret and apply the provisions of the statutes. A 
wide element of discretion, however, rules the decisioWi of industrial tribunals, because there 
are no established criteria for se~g the issues which arise before them. It is possible that 
case law on those points will grow in course bf time, but in matters affecting large economic 
interests it would be a very unsatisfactory procedure to leave the C norms ' and the guiding 
policy to be settled by such a process of trial and error. The resolution on Industrial Truce 
adopted at the Industries Conference in December 1947 visualises the establishment of a 
machinery for the Idetermination of C norms' and standards which may govern the mutual 
relJtions and dealings between the employers and employees and the settlement of industrial' 
disputes. The most suitable machinery for the purpose can only be a tripartite body consisting 
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of representatives of employer~, employ.!e3 and GJv!mm:nt. It mly be expe:ted 
that agreements will be.reached.on.many contentious matters, but where this is not possible the 
Government may, with such expert assistance and judicial advice as is needed, itself arrive at 
decisions. The.ie agreements or decisions may, according to the nature of the case, be issued as 
directives binding on the courts or the tribunals, or embodied in legislation. 

17. There is need for continuous education of ~ployers and employees as well as the 
public with regard to their duties and mutual obligations. The conduct of the parties must be 
in keeping with the objectives of the Constitution and the declared sooal policies of the State. 
Enlighten.!d and active public opinion capable of mobilising itself on the SIde of justice and 
fairpl.1y should be count.:d upon ~ a much more potent force for the maintenance of healthy 
industrial relations than the coercive powers of the State. 

18. It should be reilised that while the economic aspects are important we are basically 
d~g with a hUIIl.l1l, psychological and social problem. The key to indUSLial peace hes 
wtimltely in a uamform!d outlook on both the sides and it should be the business of 
leadership in the ranks of labour and employers as well as in Government to strive to work out 
a new relationship among the parties in accord with the spirit of true democracy. Where the 
State is itselfth.: employer the rdations between the management and the employees should 
be so ordered as to offer an ~ple of sU.>tained mutual goodwill and fruitful collaboration. 

AfX1idance of disputes 

19. In order to avoid needless friction, and disputes between employers and workers, it is 
necessll'Y to lay down in concrete and specUic terms the duties and responsibilities of either 
~ide. A work..:r should know what is expected of him in the particular occupation 0: capacity 
in which he is employed. He should also know the privileges which are due to him, in relation 
to the performance of his duties. The standing orders, which are now obligatory in case of 
most industrial establishmentS, cover some of this ground, but there are other matters 
concerning the relations between the parties and the precise range of duties of operatives in 
which some guidmce may usefully be provided. Each undertaking should, therefore, adopt a 
manual of instrUctiol13 for different eta..ses of operatives of th! type in vogue in some Govern .. 
m.!Ilt offices and commercial establlihments. Such manuals should be prepared, and when 
necessary rt. vised, by tripartite consultation. 

20. Elected representatives of workers function as shop-stewards in some establishments 
at present. This agency should be developed and fully employed for redressal of grievances 
of workers in their individual and collective capacity. 

21. An employer should in consultation with the workers lay down clearly the manner in 
which any worker or group of workers, individually or collectively through their representatives, 
may appro:lch authorities at different levels in the plant in respect of various types of grievances. 
Such procedure should be as uniform as possible for different workers in the same industry at 
the same centre. . Suitable records may be maintained fdr this purpose wherever necessary. 
It should be open to an individual worker or his representative in due course to approach the 
highest executive on the spot, in the last resort. By suitable means the workers should be 



kept in touch with the state of the industry and the affairs of the establishment in which they ate 
employed. This applies particularly in matters which concern them directly. The workers 
should be apprised in advance, in all feasible cases, of any contemplated change which may alter 
the status quo relating to their conditions and interests. The employees must similarly indicate 
their desire for any change in the existing conditions. The observance of such a procedure 
will prevent precipitate action which often leads to avoidable trouble. Direct action on either 
side in violation of this obligation should be punishable under the law. 

22. The standing orders should embrace all matters of routine industrial admlnistration 
and any diffreences between the parties regarding the terms of the standing orders should be 
resolved by arbitrati0lJ.. Model standing orders should be framed officially for the purposes 
of guidance and to operate till they are settled in accordance with the prescribed procedure. 
Arrangements should be made for registration of agreements at whatever stage t~y are 
concluded between the parties, with the explicit provision that any dispute regarding the 
interpretion of the terms of the agreement will be referred to arbitration. 

23. Social contacts, not of a patronising character but as among members of an industrial 
family, should be promoted for all those associated with the working of the establishment at 
any level. The supervisory staff and the technicians have a special position of advantage for 
taking the intitative in establishing a spirit of brotherhood and cordial relations. The 
personnel officers on. the staff, usually designated as labour or labour welfare officers, have a 
special responsibility for the avoidance of disputes and creating mutual goodwill and under
standing. In a number of cases owing to wrong selection, lack of proper equipment or 
training and a wholly misconceived' view of their role on the part of the employer, these 
officers have failed to render very useful service and have, on the other hand, accentuated 
distrust and ill-will between the parties. Remedial aCtion in this matter in which the State may 
assist should be under taken by.organisations of employers without delay. It will be found 
helpful if joint committees at various levels periodically review the developments in industry 
and working conditions and other matters of common interest. 

Internal settlement 

24. The informal approach visualised so far may not succeed in disposing of all the differen
ces which arise between the employer and the employees in an establishment. Questions also 
arise which affect the common interests of the workers engaged in an industry and which must 
properly be pursued on a collective basis: Efforts for the settlement of such disputes may be 
pursued in a coordinated manner either through a suitable machinery for joint deliberations or 
by collective bargaining between the representatives of o.rganised labour and of the employer 
or a group of employers as the case may be., 

25· Joint committees-Works committees for the settlement of differences on the spot 
between the workers and the manageIVent is the key of the system of industrial relations as 
conceived in this Plan. Joint committees should also be set up for a centre and for the 
industry as a whole to tackle questions of wider import. These committees will be the best 
vehicle for improving labour relations and promoting employer-employee collaboration in 
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the interests of high production and greater well-being of the workers thr01lgh the progress 
of industry~ It will not suffice to provide for the creation of joint committees either on a 
voluntary or compulsory basis. When a new institution of such a high significance has to be 
developed, active steps mUSl be taken to foster it and to create conditions conducive to its 
healthy growth. 

26. The successful functioning of works committee:J rests a good deal on the initiative, 
sympathy and interest of the management. The supervisory staff should be encouraged to lend 
a helping hand. There should be periodic review of progress of works committees. The 
circumstances hampering the operation of a committee in any unit should be examined carefully 
and every effort should be made to remove the hindrances. The works committee is in no 
sense to be a rival of the trade union. Every effort should be made to secure the support and 
co-operation of the latter in the conduct of the works committees. The personnel of the works 
committees on the side of the workers should invariably be chosen by the trade union enjoying 
a representative character and having the backing of the majority of the workers in a unit. In 
all other cases the workers should themselves elect their representatives on the works commi .. 
ttees, It should be open to a union official or a Government Labour Officer to assist in the 
proceedings of the committees at the invitation of either party • 

• 
27, The committees while being free to take up any matter coming within the range of 

industrial relations should, in order that they may grow in strength, have a list .of specified 
functions. All questions relating to amenities, working conditions, matters of discipline, quality 
of materials etc., should be necessarily dealt with by these committees. A works committee 
cannot of course take any decision. which may div!!rge from the terms of a collective agreement 
and its decisions regarding matters lying within the scope of collective agreement should be 
subject to the ratification of the management and the organisation of labour possessing the 
bargaining rights for the purpose, 

28. A works committee is ordinarily the culminating step in the grievances machinery 
designed to function within a unit and there may be a separate co~ttee for the purpose of 
collaboration in dealing with matters specially relating to production. It may, in certain cases, 
be found more convenient to entrust the works committee with the functions of a production 
committee. 

Collective bargaim'ng 

29, Collective bargaining can derive reality only from the organised strength of the workers 
and a genuine desire on the part of the employer to co-operate with their representatives in 
exploring every possibility of reaching a settlement. A legal framework may, however, be 
created to determine the appropriate bargaining agency and to fix the responsibility for the 
enforcement of collective agreements. For the success of collective bargaining, it is essential 
that there should be a single bargaining agent over as large an area of industry as possible 
and uniform conditions should be secured in at least all the establishments in one centre. 
Where no trade union has built up the requisite ~ength to obtain a representative 
character, the largest union should have the right to function in respect of all establishments in 
which it has a majority of the workers as its members. Separate unions for industrial 
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establishments in the same industry in a local area are inimical to the growth of a strong and 
healthy trade union and their existence may be justified only in very exceptional circums
tances. Provision has to be made for the dir~ct election of representatives of workers from 
among the employees when no trade union exists or is able to secure the right to represent 
them. While it is preferable to have a single industri3I union covering all the occupations 
in an industry, latitude may be permitted for special categories of salaried employees to form 
their own unions if the majority of these employees are in favour of such a course. In the 
absence of all other agencies arrangement has to be made by the State for the appointment 
of officials to look after the interests of the workers in industrial disputes. 

30. To the bargaining status of the parties would naturally be attached certain obligations, 
especially with regard to non-participation in illegal strikes and illegal lock-outs. 

31. An elaborate procedure relating to the representation of employees and employers 
may not be easily applicable to sma'll and less advanced industries and a simpler alternative 
should be available for such cases. 

Conciliation and enquiry 

32. The State has to step in with an offer of conciliation when the paities fail to reach an 
agreement and the dispute continues. Conciliation should be made available in all such 
disputes and must be resorted to except when there is a voluntary submission for arbitration 
or a direct approach to a tribunal or court is permitted or prescribed. The conciliation officer 
has an important role for which he should be adequately equipped and trained. For cases 
involving major issues ad hoc or standing conciliation boards may be appointed. The board 
should be composed of an independent chairman and persons in equal numbers to represent the 
interests of the parties. Panels of non-official conciliators may also be form~d. Conciliation 
proceedings should be carried on in a completely informal atmosphere. and concluded as quickly 
as possible M'thin a fixed time limit. A court or a tribunal should not take cognizance of what 
transpires in conciliation proceedings. 

33r It may be useful in certain 9ases to have recourse to an official enquiry for the purpose 
of avoiding disputes, eliciting infoimation or educating public opinion regarding the merits of 
a dispute. A court or a commission of enquiry may be set up for this purpose. 

Arbitration 

34· Adequate machinery should De provided for arriving at impartial decisions regarding 
disputes which are found incapable of settlement by conciliation. It is necessary to empower 
labour courts to take cognisance and dispose of any complaints relating to working conditions, 
health, safety, welfare' and kindred matters. Reference of disputes relating to such crucial 
questions as wages, hours, rationalisation schemes should, as far as possible, be left to be settled 
by conciliation or voluntary arbitration. The State IJ1ay however, have to refer such disputes 
for compUlsory arbitration in the absence of a, voluntary submission. Employers and trade 
unions may be encouraged to bind themselves in advance to submit to arbitration every industrial 
dispute in which a settlement is not reached by conciliation and not to sanction or resort to a 
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strike or lock-out as the case may be which is not legal and in respect ~f which all the legal 
methods for the settlement of an industrial dispute have not been exhausted. Such employers 
and unions should be in a position to make a direct approach to the machinery set up by statute 
for the purpose of compulsory ru:bitration. The most honourable and patriotic course for 
employers and employees would be to agree to submit any present or future dispute or classes 
of such disputes to arbitration of any person or board of their choice. The numbet of such 
agreements would be a good index of real progress in industrial relations in the country. The 
apparatus of arbitration must be adjusted to sUit a variety of needs. For important industries 
separate wage boards would be found very pelpful. Such wage boards may also be established 
at the centre to which issues affecting an industty in the country as a whole may be 
referred. A central tn'bunal should be Set up to deal with disputes of national importance. 

35. The cause of industrial peace has not been helped by the manner in which the legal 
machinery has functioned in several industrial disputes. There is a widespread feeling that 
excessive delays occur and the judgments in several cases tack balance and are incapable of 
meeting the true requirements of the situation. The remedial action already outlined here 
would go far to set things right. A considerable factor in the length of proceedings will be 
eliminated if the party making a claim submits its complete case at the start, furnishing a copy 
to the opposite party simultaneously. Similarly wh~ conciliation fails a statement signed by 
the parties offering to submit their differences to arbitration may straightaway operate as a 
submission, to obviate delay. 

36. The work of the industrial and labour couru suffers in quality and speed of disposal 
because the necessary information is not readily available. In part the State can itself fill the 
gap by preparing in advance the factual and statistical material which, in the light of expe
rience, is found to have a bearing on the various types of cases which come before the courts. 
The State should have the power to require any employer or employers generally to maintain 
and furnish data relating to plant, manufacture, industrial transactions and dealings which 
might be needed for the settlement of industrial disputes. The balance sheets of industrial 
concerns have often to be cited. They should be supplied to the authorities in a suitable 
standardised form as soon as they are ready. Provision for this may be made in the Companies' 
Act in which there should also be adequate safeguards to ensure that the balance sheets 
present the correct state of affairs of the company. 

37. Legal sanctions may have to be employed for securing due observance of the awards and 
decisions of the tribunals. If direction and control of an establishment becomes neces§3lY for 
this purpose they may be exercised under special legislation to be undertaken for th~ reiutation 
of industries. 

Stoppages 

38. There is obvious justification for con;:lpulsory postponement of stoppages without 
notice of change and while collective bargaining, conciliation or arbitration is in progress. A 
strike or lock-out without due notice during the pendencY of any proceedings or in ,iolation 
of the terms of a se¢ement, agreement, award or order have of CO'..lfSe to be banned and attended 
by suitable penalties and loss of privileges. An illegal change should be treated on the same 
footing. 
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B. PuBLIC SECTolr (INDUSTRIAL AND-COMMERCIAL EMPLOYEES IN PuBLIc UNDERTAKINGS) • 
39. In India, as elsewhere, more-and more industria1:undertakings are now being financed 

and managed by the State.' The number of workers employed in such undertakings is sufficient
ly large and harmonious industrial relations therein are matters of vital importance to the 
success and efficient working of these undertakings. 

40. Public undertakings differ in tm important respect from private undertakings. The 
C profit' motive and the exploitation of workers for private gain have no significance in the 
State-owned enterprises. The 'undertakings have no doubt to show the· same, if not greater 
efficiency of working as private owned undertakings. They have also to show profits. But the 
nature of these profits is different. The profits which these undertakings make are not profits 
intended for any individual or group of individuals but are extra wealth for the whole country. 

4I. A worker in a public undertaking stands on a different footing from a worker in private 
undertakings. He has a duel role of master and servaI'lt ; master as a citizen of the country and 
servant as a worker of the undertaking. It is therefore necessary that he should be made 
conscious that in serving the undertaking he is serving himself and that the better he 
works and the greater his efficiency th() better he will serve and help himself. He must be made 
to feel that the responsibility for the success or failure is as much his as that of the management 
and that the undertaking.belongs to the country as a whole including himself. He should take 
pride in his ~ontribution to the success of the undertaking. 

42· The workers' enthusiasm for the success of public undertakings can be aroused only 
When they know that justice and fairplay prevail in the undertakings and proper 
artangements are made for redress of the grievances of the workers. The aim should be to have 
a co-operative and contented labour force. The ways by which this can be achieved while 
maintaining peace in the undertakings and increasing production are : 

(a) Wages in public undertakings should not be less favourable than those prevailing in 
the neighbouring private-enterprises. 'I' In so far as working conditions-and welfare amenities 
are concerned, undertakings in the public sector should set the pace and serve-as models. 

(b) The Board ofDirector~fthese undertakings should have on it a few persons who can 
understand labour problems, the labour point of view tmd who have sympathy with the aspira
tions of labour. 

(c) The benefits of all labour laws which are applicable to similar private undertakings 
should also be made available to the workers of these undertakings. Exemption from such 
labour legislation should'as a·rule notlbe·granted but in case where the existing benefits are as 
good as or more favourable than those provided by such legislation, grant of exemptions may be 
considered. 

(d) There should be progressive participation of labour in many matters of the under
taking. Works 'committees for the different departments and for the undertaking as a whole 
should be set up. The committees should be used for consultation and suggestions. The 
atmosphere should 'be such that the workers should be made to feel that in' pracqce, as well 
as in theory, they are partners in the undertaking. 



(,) Effective amsideration of staff interests demand organized representation. A labour 
movement devoted to the protection and advancement of employee needs is as indispensable in 
public as in private undertakings. It is therefore essential to encourage the growth ofhea1thy 
trade unions in these undertakings. There should not be any restrictions on mdustrial and 
commercial employees of Government undertakings exercising their trade union rights 
like any other employees. 

en Collective bargaining between workers and management should be encouraged. SucQ 
collective bargaining should embrace both economic and non-economic demands. The 
management on the spot should be given full discretion and power to enter into commitments 
within certain prescribed financial limits. Government conciliation and arbitration machinery 
should be made available to the workers of these undertakings. The existing right of Govern .. 
ment to accept, reject or modifyan-award should be restricted to periods of emergency. 

(g) It is desirable that agreements between the management and the representatives of 
workers should make provisions for measures for increasing output and reducing costs, 
combatinB absenteeism and checking offences against discipline. 

C. ROLl OP TRADE UNIONS AND EMPLoYERS' AssocIAnoNS IN A PuNNm EcoNOMY 

43. The trade unions and the employers' associations can play a positive and important 
role in the execution of plans as experience of other countries has shown. For the successful 
implementation of the plans in India,P co-operation from trade unions and employers is absolute
ly essentiaL The important central organizations of workers and the employers' associations 
should be persuaded to treat the period of the execution of the Plan as a period of national 
emergency. Their"close!co-operation"should be secured at di1ferent~stages of the execution 
of the Plan. Some beginning bas been made in the direction of such co-operation. The 
passing of the Industrial Truce Resolution in December 1947, whereby both the employers 
and workers agreed to refrain from the use of lock-outs, strikes and slow-down tactics, the 
establishment in 1948 of industrial committees for important industries on a tripartite basis, 
the setting up of works committees under:the Industrial Disputes Act, the co-opting of labour 
representatives on the Development Committee where labour matters are discussed, the 
constitution of the Joint Consultative Board on a bipartite basis and the recent establishment 
of the Central Industries Advisory Council on which employers and workers are rerresented 
along with other interests, are some of the instances of such co-operation. All these are 
steps in the right direction. The scope of such co-operation should be widened and the 
rerresentatives of employers and trade unions should be associated at every step in the imple
mentation of the Plan. 

44- CcH>peration from unions and employers can assume several forms, some of which 
have been mentioned below :-

The All-India Organizations of Workers and of Employers can play an effective part by 
undertaking the task of presenting the plans to the affiliated unions and employers and discuss
ing them with their members. They should convey their viewS to the planning authority and 
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to Government. The aim should be to create enthusiasm amongst workers and employers fOI 
the Plan. The unions and the employers could thus contribute much to the achievement ~d 
overstepping of the targets of the Plan. He~thy emulation should be promoted among the 
workers for this purpose. 

The need for maintaining peace in industry and for avoiding interruption of work during 
the period of implementation of the Plan is obvious. In the interes: of national economy 
unions and employers should exercise the utmost r~traint in this r .spect. 

The ou.look of unions with regard to the question of wages should be attuned to. the 
; equirements of economic development, in _.ceping with considerations of social justice. It 
may otherwise happen that the increases are won by workers in those industries in which 

• they are highly orJanised, while those which have a weal.: or no organisation would be 
neglected. It would not b.:! appropriate to ask for flat percentage increases to maintain ~e 
relative advantage of those placed in higher categories. 

The trade unions have to assume increased responsibility fof. the success of the productive 
effort. The whole economic health of the country depends upon rapidly increasing the 
productivity of labour. Such increases wi111argely depend on improved conditions of work 
and improved method and machinery. It will also greatly depend upon the utmost 
participation by the mass of workers in speeding up and improving production and that 
improvement can best be effected through modem industrial trade union,organisatio;}s. All 
this would depend upon the extent to which employers associate workers with the productive 
effort and make the workers feel that in increased production lies the good both of the 
employers and workers. The employers should consult' workers in r ::.:;pect of new 
machinery, met.."lods of production and the way in which economies could . Je effected in the 
costs of production. 

An important welfart: activity to which the trade unions in foreign countries have devoted 
themselves to is the organisation of co-operative societies. The activities of most of the trade 
unions in India have be~n confined so far to getting the grievances of workers redressed and 
fighting for the rights of the workers. This might have been inevitable in the earlier stages 
of the ,development of trade unions in this country. Trade unions should now devot~ more 
time to welfare and cultural activities especially the organisation and running of consumers' 
and credit societies. This will be an important activity for the benefit of the workers. T .. e 
employers could help such activitfby providing facilities such as, accommodation, cleri~a1 help, 
loans to start such societies 'etc. 

Trade unions 'and employers' representatives should be associated at the "arious evels
at the level of the undertaking, at the level of industry and at the regional and national level. 
The workers should feel that they are playing an effective part in th~ implementation of the Plan 
and that on them depends the rise in their standard of living as ~~wellras that of the common 
man. 
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II. WAGES AND SOCIAL SECURITY 

45. The worker todny is not satisfied with merely the wage he receives. He eXIlects 
o be protected against various types of natural and other risks arising out of employment. In 

addition to the principles of wage policy it is proposed to deal here with social security -and 
provision for the future of workers. This section has, therefore, been sub-divided into: (A) 
Wages and (B) Social security. 

A. WAGES 

• 
46. During the war and the post war period there had been a rapid rise in prices. The 

profits ofindustrie3 have considerably increased. The-organised section of labour has also been 
able to obtain substantial increases in wages. But if the inflationary pressure is to be checked, 
steps may be necessary to divert to saving the present expenditure on consumption and to 
increase production. With regard to the industrial sector, profits and wages may have to be 
subjected to some control by Government during the period of the implementation of the 
Plan. Action should therefore be taken on the following lines :-

(a) The excess profits tax and certain restrictions on dividends during the war and for 
a short period after the war have helped to keep in checl; the distribution of large' dividends. 
During the period of the implementation of the Plan also similar restrictions should be placed 
on the remuneration of management, distribution of profits and the issue of bonus shares. 
Such restrictions may have to give due consideration to : 

(.1 a fair return on capital depending upon the nature of the business and the past practice 
of paying dividends during normal periods ; 

(iO the claim of share-holders for a fair return on capital where during the initial period 
of the new undertaking no di$tributable profits are made. 

(b) On the side of wages, any upward movement, at this juncture, will further jeopardise 
the economic stability of the country if it ilJ reflected in costs of production and consequently 
raises the price of the product. For workers too, such gains will prove illusory because in all 
likelihood they will soon be Cmcelled by a rise in the general price level, and in the long run the 
volume of employment may be adversely affected. Such an increase in wages should, therefore, 
be avoided. Workers can be expected to agree-to such a course only if restrictions are also 
placed on the distribution of profits as outlined in (a) above. Any steps to restrict wage 
increases should, therefore, be preceded by similar restrictions on the distribution of profits. 
Subject to this. wage increases should be granted under the following circumstances :-

(i) To remove anomalies or where the existing rates are abnormally low,; 

(ii) To restore the pre-war real wage, as a first step towards the living wage, through 
increased productivity resulting from rationalisation and the renewal or modernisation of plant. . 

47. Certain broad principles which may help in the regulation of wages have emerged as a 
result of the labours of various Commissions and~Committees appointed by the Central and 
State Governments. These have, for the most part, been embodied in the existing and 
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proposed legislation on the subject. They still do not form an adequate practi,cal basis for a 
uniform policy in determining wage rates and effecting wage adjustments. The tripartite 
machinery, visualised. in the section on Industrial Relations, should evolve in as precise terms 
as practicable, the ' norms' and standards, which should guide wage boards or tribunals in 
settling questions relating to wages, having regard to the claims of the various groups of 
workers inter se, of the other participants in industry and of the community as a whole. The 
course of action ih this respect in the immediate future should be govemed by the following 
considerations :-

(a) Al.l wage adjustments should conform to the broad principles of social policy and 
disparities of income have to be reduced to the utmost extent. The worker must obtain his due 
share in the national income. 

(b) The claims of labour should be dealt with liberally in proportion to the distance 
which the wages of different categpries of workers have to cover before attaining the living wage 
standard. 

(c) The process of standardization of wages should be accelerated and extended to as large 
a field as possible. There should be a progressive narrowing down of disparities in the rates 
of remuneration of different classes of workers in the same unit, of workers engaged in slniilar 
occupations in different units of the same industry, of comparable occupations in different 
industries and in wages in the same industry at different centres. Differentials for various jobs 
should be maintai.ned at the minimum levels justified by : 

(i) the degree of skill required ; 

(ii) the strain and the fatigue involved ; 

(iii) the training and experience required j. 

(iv) the responsibility to be undertaken; 

(v) the mental and physical requirements for doing the work; 

(va) the disagreeableness of the task ; and 

(viz) the attendant hazards. 

(d) A scientific assessment of the relative work-load in different occupations and industries 
should be taken up. In this connection pilot studies on payment by results which are proposed 
to be sponsored by the Ministry of Labour with the technical assistance from the I.L.O. are a 
step in the right direction. 

(e) The payment of dearness allowance to compensate for the rise in the cost of living has 
been an important feature of the wage structure during the war and post-war period. Since 
the end of the war~~ere have been demands made on behalf of labour for merging a substantial 
portion of dearness' allowance iIlto basic wages as there was np likelihood of prices falling to 
¢e pre-war level. The Government of Indi~ recently appointed a Committee to recommend 
what percentage of dearness allowance given to Central Government servants should be treated 
as pay. The Committee, in its report submitted to Government, has come to the conclusion 
that in the foreseeable:future the cost of living index isWnot:likelylto fall below the range 265-
284, taking the pre-war index to be 100. On this basis, the Committee recommends that 50 
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per cent or the dearness- allowance admissible to the Central Government servants drawing a 
basic pay upto Rs. 750 p.m. should be amalgamated with pay. We accept this recommenda
tion and suggest that the recommendation made by the Committee should be extended to 
workers in the private sector also. 

48• Full and effective implementation of the minimum wage legislation should be secured 
during this period. Depressed areas should receive prior attention. In view of the paucity of 
data and the administrative difficulties pointed out by various State Governments, a limited 
beginning should be made with regard to the fixation of minimum wages for agricultural workers 
and the scope should be extended further as experience is gained. Suggestions on this subject 
have been made earlier in the report. 

49. A kind of profit sharia, in the form of periodic bonuses usually awarded by industrial 
courts and tribunals exists today. No proper basis for the awards has been worked out. The 
subject is one requiring expert examination and a study of the general and technical aspects of the 
problem. Efforts should be made to find out suitable experts within the the country as also from 
countries like the U.S.A., Germany, the United Kingdom, Sweden, and organisations like 
the I.LO. who should go into the question of wages, profits, terms and conditions of payment, 
etc., and mitke recommendations. Although the quantum of bonus to be paid would be 
determined by the fonnulae to be laid down, to prevent the diversion of resources into 
consumption payment in cash should. be restricted, the balance to constitute the savings of 
workers. This course of action should be accepted on the basis that it does not prejudice the 
contentions of either party regarding the character of the bonus. This would of course have to 
accompany similar restrictions on consumption in respect of other sections of the community. 

50. Permanent wage boards with a tripartite composition should be set up in each State 
and at the Centre to deal comprehensively with all aspects of the question of wages, to initiate 
necessary enquiries, collect data, review the situation from time to time and take decisions 
regarding wage adjustments suo mOlU or on reference from parties or from the Government. 

51. Article 32 of the Constitution:says, ",The.State shall, within.the limits of its economic 
capacity and development, make effective provision for securing the right to work, to education, 
and public assistance in case of unemployment, old age, sickness, disablement and other cases 
of undeserved want." While this is generally applicable to the popu!ation of the country as a 
who!e, the industrial worker is more liable to disease and invalidity than the average citizen. 
The man-days lost on account of sickness and disability constitute a heavy drain not only on the 
slender resources of the industrial workers but also on the industrial output of the country. 
Lack of social security impedes inaeased production, leads to larger labour tum-over and 
prevents building up of a stable and efficient labour force. 

52. In all advanced countries the worker is protected against various types of risks such ~ 
sickness, unemployment, old age, employment injury, maternity, htvalidity, etc. In India also, 
some of the risks to which a worker is exposed have been covered by the Workmens' Compensa
pon Act and the Maternity Benefit Acts of the various State Governments. The Employ~ 
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State Insurance Act is a more comprehensive piece oflegislation and it applies in the first; nstance 
to:factories~using power and~employing 20 or more persons, and covers all employees who 
are in receipt of remuneration not exceeding Rs. 400 p.m. It insures risks of sickness, 
maternity, and employment injury. In addition to the medical care to which an insured 
person is entitled, cash payments are given equal to abo~t . .alf of the average wages. 

53. The scheme framed under thelEmployees' State Insurance Act has:been introduced 
at present in Delhi and Kanpur and is expected to be implemented throughout the country 
by the middle of July 1954. The programme for the implementatlon of the scheme in other 
States prepared by the Labour Ministry should be adhered to and the Stat~ Governments, 
employers and workers should offer their fullest co-operation for the purpose. The scheme 
does not include at present the families of the insured persons. Both in its coverage and the 
amount of benefits provided the scheme may appear to be modest as compared with similar 
schemes in some of the advance6 countries. In view of its novelty, administrative and other 
difficulties and the financial implications of the scheme, efforts should be directed during the 
period of the Plan only to the proper implementation of the scheme in its present form and to 
putting it on a sound and sure foundation. 

54. Another measure which can provide for the future of the workers is the institution of 
provident funds. The Central Legislature has recently passed the Employees' Provident Fund 
Act, 1952. A scheme under that Act has also been published and its implementation is expected 
to take place shortly. 

55. The Act at present applies to six major industries employing 50 or more persons
Textiles, Iron and Steel, Cement, Engineering, Paper and Cigarettes. As soon as experience 
is gained and the scheme is placed on a sound basis, it should be extended in gradual stages to 
all the industries employing 50 or more persons during the period of the Plan. A programme 
for its extension should be drawn up. 

III. WORKING CoNDITIONS 

56. In order to get the best out of a worker in the matter of production, working conditions 
require to be improved to a large extent. The Factories Act, 1948, the Indian Mines Act, the 
Plantation Labour Act, 1951, and the proposed Central legislation for regulating the conditions 
of work in shops, establishments and motor transport services, have this common object and 
are sufficient for the purpose. The emphasis in the next five years should, therefore, be on the 
administrative measures needed for the implementation of such legislation. So far as the 
workers employed.in factories and plantations are concerned, action may be taken on the 
following lines :-

A. FACTORIES 

57· The Factories Act, 1948, is a comprehensive measure, and should, to a great extent, 
help to improve working conditions inside factories. This- will be possible only if the provi
sions in the Act 3fe properly enforced. The Act contains detailed provisions for ensuring the 



safety, health and welfare of workers employed in factories. The provisions relating to medical 
supervision and occupational health, which had not hitherto received proper attention, have been 
strengthened, and notification of occupational disease has been made compulsory in order to 
focus attention on these aspects of the problem. Apart from thes(., the various provisions 
relating to welfare should contribute to the general well-being and conten ment of the workers. 
The effective implementation of the Act is, therefore, a matter of the utmost importance in 
efforts to improve working conditions and promote the general well-being of the worker, and 
for this purpose the following recommendations are made :-

(i) Satisfactory standards have not yet oeen achieved in respect of enforcement in many 
areas. Factory inspection services need~to be strengthened for this purpose and should be so 
reorganised as to include not only persons representing various branches of engineering but 
also men drawn from other technical professions, including the medical profession. 

(ii) Con3idering the large number_of factories and the vast areas over which they are 
spread, priorities should be fixed, to ensure better attenti:m to areas and industries in which 
! ubstandard conditions still prevail and to secure strict compliance with the provisiom of the 
law. 

(iii) In the enforcement of the various proVIsions of the Factorie3 Act, particular 
emphasis should be placed on the social aspects 0' he legislation. 

(iv) In organised industries tripartite agreements should be drawn up on_the standard of 
compliance with the provisions of the Factories Act. Effective machinery should be set up 
to review the working of the agre.!ments in each group of industries. The working of the 
agreement .would in itself constitute a form of inspection WIthin industry and to the Inspec
torate it would indicate the basic requirements from which they might work up for further 
improvement in working conditions in the industry. 

(v) For the proper implementation of the various provisions of the Factories Act and also 
for providing a centre of information for inspectors, employers, workers, and others concerned 
with the well-being of industrial labour and to stimulate interest in the application of principles 
of industrial safety, health and welfare, a National Museum of Industrial Health, Safety and 
Welfare should be established at an early date in a centrally-situated industrial area. The 
Museum, as a centre of demonstration with exhibits covering all aspects of working conditions, 
including health, and with its information section and library, could be the nucleus round which 
any specialised scheme of training and education in la~our problems could be evolved. 

(vi) 'For the effective implementation of the provisions relating to medical supervision and 
occupational health,"the appointment of full-time medical inspectors on the staff of the Factory 
Inspeetorates should be expedited. 

(vii) Short courses of instruction in industrial health for those who are working as part
time doctors and for those who are working as medical inspectors should be provided by 
Government. 

(viii) Collection of objective information on occupational diseases and other health problems 
and teams for carrying out surveys and investigations should be organised as part of the 
activities of the Factory Inspection Services. The.purpose of these investigations should be 
to asse33 and evaluate the potential hazards in industrial processes. 
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(ix) Research and inve...tigations carried out by reseach institutions of trade associations 
are usually confined to technical advance in industry, such as new machinary alid new 
processes. Such insututions should be encouraged to extend their activities so as to cover a 
wider field, such as industnal p5ychology, and .nvestigat.ons of human problems which are of 
equal importance for the progress of industry in general. 

(x) The Public Health Departments of some of the States, which have Indust. ia1 Hygiene 
Divisions, should maintain the closest lia son with the Factory Inspectorates. 

(xi) Employers, Trade Unions and Governments should co-operate in educating the 
workers, SO as to ensure thell" actJ.ve participation in all measures taken for their well-being. 

(xii) The fees recovered for licensing and registration of factories should be utilised primari
ly for strengthening the Factory lnspectorates. 

B. PLANTATIONS 

S8. Plantations can be considered to be the largest single labour absorbing industry in the 
country. Conditions in the plantations remained unsatisfactory for a long time for a variety of 
reasons. This led to a number of studies undertaken by government agencies to assess the 
problems of plantation workers. ~ a result of these studies, steps have been taken from time 
to time to ameliorate the conditions of work of these workers. The most recent and far-, 
reaChing piece of legislation, modelled on the lines of the Factories Act, is the Plantation 
Labour Act, 19SI. There are, however, certain other matters on which action is called for and 
the lines on which such action is necessary are indicated below :-

• (i) The activities of the Controller of Emigrant.,Labour ~hould be.co-ordinated,.with the 
proposed organisation to be set up for the supervision of the administration of the Plantation 
Labour .. Act. 

(ii) To avoid .. duplication of recruiting staff for plantations, the possibilities of effecting 
co-ordination in the agencies of recruitment (i.e., Employers' Tea District Labour Association 
and .the State Agencies of Employment Exchanges) should be investigated. 

(iii) .In pursuance of decisions taken by the Industrial Committee on Plantations and in 
consultation with the State Governments concerned, the Ministry of Labour has recommended 
certain steps for checking the evils of the Kangani systein of labour recruitment in South India. 
This system should be abolished as soon as possible. 

(if) To supplement the earnings of plantation workers, cottage industries for the manufac
ture of implements required for plantations should be established. A portion of the grant 
given by the Central Tea Board elm be utilized for the purpose. If necessary the Tea Board 
should be persuaded to mcrease this grant. Care should however be taken to see that the 
cottage industries do not interfere with the normal working of the plantations. 

(f) The application of the Provident Fund Act to plantations should be examined in the 
light of me experience gained by the worklng of that Act in other fields. 

(ui) There is a considerable leeway to be made up in the provision of housing to workers. 
Employers should be persuaded to provide houses as agreed to in the tripartite conference and 
the Governmens should extend to them the necessary help in procuring building materials 
etc 



: vii) Minimum qualifications tor doctors serving on tea estates of a certain size should be 
presaibed under the Central Rules_to the Plantation Act. 

(viii) The experimental Research Station at Toklai should be strengthened fm undertaking 
studies in the human relations aspect of the industry. 

(ix) The priorities as to welfare work on plantations expected of the employers should be 
decided on a regional basis. For example, assuming that education, health and housing of 
workers are the main items_ofwe1fare, in cases where plantation housing comes up to the 
standard of housing in adjoining areas, the planters should be asked to provide education 
and health facilities. In cases where adequate health provisions are there, the emphasis 
should be on the other two. 

(x) In.the case of small plantations welfare facilities should be the responsibility of a group 
of such l'lantations. 

IV. EMPLOYMENT AND TRAINING 

59. Effective utilization of man-power, having regard to the requirements of both industry 
and workers: is a question of national importance. Production depends upon a steady flow of 
labour of requisite skill in required quantities. This entails the collection and dissemination 
of information regarding man-power resources, organization of an efficient employment service, 
correct appraisal of the different types of skill required and the provision of facilities for training 
of workers both co increase their efficiency and to make up deficiency in particular branches of 
technical personnel. Progress has been made in recent years in some of these directions. The 
main steps which should be taken to bring about an improvement in the present methods of 
reauitment, employment and training of personnel are : 

(a) More attention should be given to the improvement of the internal recruiting arrange
ments made by individual concerns so as to eliminate completely exploitatiQn of workers. In 
this regard, the possibility of extending the schemes of decasualization of dock workers and of 
textile workers in some of the States to other industries and centres should be investigated. 

I (6) The employment exchange organisation set up by the Government has been rendering 
useful but very limited service. An enquiry should urgently be made to examine what c:bmlges 
in character, metliods and organisation of the service would help to put the system on a sound 
footing.· 

(e) Although the correct assessment of long-term and short'iCfID requirements of different 
types of skilled man-power both in its technical quantity and quality is important from the 
point of view of the expanding industries and of several development projects included in the 
Plan, very little work has been done by way of conducting man-power surveys in the country. 
},. beginning should be made by undertaking a -pilot stUdy where major schemes are likely 
to be undertaken. The Direcior-General of Resettlement and Employment should select suit
able regions for such study and conduct an informative and statistical survey assessing the labour 
requirements and employment opportunities. 



(tI) The value of provision of technical and vocational training has been gaining recogni. 
tion only recently. Facilities provided through the technical and industrial schools, the 
training centres of the Ministry of Labour and the apprenticeship and training arrangements 
in industrial undertakings have remained by and large un-co-ordinated. The A1l~India 
Survey which is being conducted by the Director-General, Resettlement and Employment" 
should help to bring about the necessary co-ordination. Proper tests and standards should also 
be laid down. In any such trruning scheme the problem of the unemployed worker should 
receive special consideration. This wIll chiefly be in the form of ,adequate provision of 
retraining facilities with due regard to the prospects of future employment and the establish ... 
ment of vocational guidance and employment counsel services. 

60. Another difficulty in the way of increase in ptoduction and reduction in costs is that 
several industries are faced with labour surplus to their requirements. The problem of 
rationalisation has so far proved difficult of solution. Notwithstanding the imperative need to 
reduce costs by rationalising industrial processes, the working class has strongly resisted it 
because of the consequent displacement oflabour. It is now possible to reconcile the conflict 
'aDd facilitate the progress of rationalisation on the strength of the following safeguards :-

(i) Musters should be standardised, and work-loads fixed on the basis oftechnica1 investi· 
gations carried out by experts selected by the management and labour. Side by 
side working conditions should also be standardised. In the case of new machi· 
rtery, a period of trial may be necessary before standardisation is effected; . 

(ii) Wherever rationalisation is contemplated, fresh recruitment should be stopped and 
vacancies due to death and retirement should not be refilled ; 

(iii) Surplus workers should be offered work in other departments wherever possible 
without causing a break in service and without bringing down their emoluments 
as far as possible ; 

(iv) Having regard to the position regarding raw materials, the state of the capital market, 
the availability of capital goods and the demand for the products of an industry, 
wherever the conditions of the industry permit, new machinery should be install
ed ; 

(v) Gratuities should be offered as inducement to workers to retire voluntarily; 

(vi) Retrenchment should be effected from amongst persons who have been freshly 
employed; . 

(vii) 'Where management and labour agree, the possibility of working for seven days in 
a week may_ be explored as a temporary measure ; 

(viii) W-orkers thrown -out of employment as a result of rationalisation should be offered 
facilities for retraining for alternative occupations. The period of such training 
may extend upto nine months. A training scheme should be jointly worked out 
by Governtnent, employers and workers; 

(ix) The maintet'lance of workers during the training peri9d should be the responsibility 
of the management, whereas the cost of training should be borne by the Govern 
ment; 



(x) Full use should be made of the possibilities of utilizing surplus labour in various 
projects undertaken by Government j 

(xi~ Incentives for sharin~ the gains of rationalisa.tion through higher wages and a better 
standard of living should be provided. Where such gains are made through the 
additional efforts of workers, they should receive a share in the resulting benefi·. 
most of which should pass to workers where wages are below the living wage. 
Where there has been some capital investment by the management, this should 
be taken into account in distributing the workers' share. The object is to facili
tate the workers attaining a living wage standard through acceptance of rationali
sation. 

V. PRODUCTIVITY 

61. Considerable attention has been focussed on the productivity of labour in recent years 
both in this country and abroad. Employers in India have complained that productivity per 
worker has been going down. Workers contest this allegation with equal vehemence. It is, 
therefore, necessary that scientific investigations regarding these claims should be undertaken. 
Such investigations pre-suppose the existence of trained personnel, reliable industrial and 
labour statistics and a scientific attitude on the part of organisations of employers and workers .. 
None of these conditions exists in the country today and much preparatory work is needed. 
The first step is to evolve methods for carrying out productivity studies under Indian conditions 
before the share of the different factors in the causation of high or low levels of productivity can 
be allocated on the basis of such studies. It is therefore suggested that a team of productivity 
experts should be invited under the Technical Assistance Programme and that this team shuuld 
be charged with the responsibility of training a sufficient number of officers from Government, 
industry and trade unions in developing methods of productivity. As a result of di~cussions 
between the Labour Ministry and the Planning Commission, and on a reques made by 
the Labour Ministry, the I.L.O. has formulated proposals for technical assistanr:e in th;! field 
of systems of payment by results and productivity. The experts to be sent ou: by the I.L.O. 
would undertake studies in the textile and engineering industries. Mter makin . a preliminary 
selection of the undertakings in which the studies are to be carried OU., . _ experts w~uld 
undertake a thorough analysis of the existing organisation and methods 0_' work, job classifica
tion and wage scale with a view to ~uggesting improvements design ~d to increase efficiency and 
productivity and to improve working conditions. Indian expe:-ts fr vm G" vernment, employers 
and trade unions would be associated in this work. A limited .!'..lIIlt~r of yersons from establish, 
ments would also be trained by the experts. 

62. Cosely allied with this subject is the tr..rining-within-indust:y progr...mme. These 
T.W.I. methods enable supervisors ~o playa vit.l part in the operation of the indUStry. The 
scheme is intended to improve supervisory skill b,' ..bree sepr.I'.lte programmes; Job Instruc
tion, to develop skill in imtructing worker ~ in their particulal. operations ; Job Relations, to 
develop skill in the management of persoD....l.el I and Job Methods, to develop skill in improving 



working technique. The Ahmedabad Textile Industry's Res~rch Association with the assis
tance of the I.L.O.'s Asian Field office on Technical Training, has carried out some valuable 
experiments in one of the textile mills of Ahmedabad. The supervisors and the heads of the 
departments were. trained in the technique of" Job Instruction " by the I.L.O. experts on 
training-within-industry. The results of the experiments have shown an increase in 
production from 7 per cent to 18 per cent in differeq,t sections of the Spinning Department and 
II per cent to 30 per cent in different sections of the Weaving Department. 

63. Much of this valuable work will be lost after the departure of the experts unless perma
nent arrangements are made to carry it on afterwards. This should be part of the function of 
the Labour Ministry. Future action should be on the following lines : 

(a) Experts on training-within-industry should be invited under the Technical Assistance 
Programme to impart training in these methods. 

(b) A sufficient number of officers from the Labour Ministry, employers' organisations and 
trade unions should be trained in the methojs of productivity, payment by results, and training
within-industry. They will be mainly responsible for imparting training to a sufficient 'number 
of persons in different industries. Productivity and training-within-industry schools should be 
organized. 

(c) An Advisory Committee consisting of representatives of employerr.' organisations and 
trade unions should be set up to advise the Ministry on all matters pertainiug to these subjects. 

(d) The work should b~ ~arried out in close co-operation and with the help ofinstitutes and 
firms of industrial co~sultants engaged in similar studies. 

(e) Regular conferences of managers, technicians and trade union officers for discussion 
of all the aspects of these methods should be organised. 

ef) Side by side with the studies in the textile and engineering industrieS, in consultation 
with experts such information as may be necessary should be collected concerning further 
industries to which the studies should be extended. On the basis of such information a 
regular programme of extension of productivity and training-within-industry methods for the 
next few years should be dra~ up; 



CHAPTBR XXXV 

HOUSING 

INTRODticroRY 

• I. The housing problem has become acute in most industrial regions of the world since 
the last war. There is increasing recognition everywhere of the close relation between housing 
and the health and well-being of the people. Acrua11y, over a number of years, shortages on a 
large-sca1e' have developed and conditions worsened a great deal. Efforts made to solve the 
problem were handicapped by the difficult economic situation prevailing during these years, 
Private enterprise has proved incapable of meeting the needs and the State has had to assume 
direct initiative and responsibility in this field to an !ncreasing extent, In some highly 
industrialised countries, housing accommodation has been provided to a large extent by 
heavy subsidies froIll the State in respect of houses of standard design for low-income groups 
which are not an economic proposition in most countries at present on account of the high 
cost of construction, building materials and development, 

OlNDmONS IN INDIA 

2. In India the situation has become particularly serious on account of the large increase 
of population since 19~1. The percentage increase of population in the last three censuses has 
been n%, 14'3% and 13'4% respectively, During the same period the growth ofpopula
tion in urban areas is estimated at 21%, 32% and 54% respectively. The heavy shifts of 
populatioh from the rural areas reflected in these figures have occurred on account of the lack 
of adequate opportunities for employment in the villages and the growth of industry and busi
ness in towns with the attraction of relatively high wag~ and various kinds of amenities. 
The second world war helped the growth of urban population by setting up a number of war 
production plants. The labour population engaged in them did not, as a rule, go back to 
the villages when these plants ceased to operate at the end of the war. The increasing 
unemployment and underemployment in agriculture have helped this tendency. Since 
1947 when the country was partitioned there has been a very heavy influx of refugees who 
have, on the whole, tried to settle in the urban areas. The supply of houses on the other 
hand did not keep pace with the increasing demand, Private enterprise, which has been 
the primary source of building activity so far, tended to shrink on account of scarcity and 
high price of building materials during and immediately after the war, The .enactment of 
legislations controlling rents and requisitioning premises had also a deterrent effect on 
private enterprise .in building. Pressure on the existing accommodation, therefore, 
progressively increased leading to evils of over-aowding, deterioration of housing estates 
and a variety of malpractices in relations between landlords and tenants. 

3. Most of the towns in India have grown up haphazardly. They have a large propor
tion ot sub-standard houses and slums containing insanitary mud-huts of flimsy construction, 
poorly ventilated, over-congested and often lacking in essential amenities such as water and 

S93 
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light. This is specially so in the large industrial cities. Thl" disgraceful sights presentec\ by 
the ahatas of Kanpur and the bustees of CalCutta are conspicuous examples of this state of 
affairs. These conditions have develop~d because of insufficient control over building 
activity by the State or municipal authorities. Local authorities have been generally 
indifferent to enforcing such bye-laws regarding building and sanitation as have existed. 
Their own resources have been too meagre to permit any development work worth the 

name. 
4. Rents have been generally high, but in pre-war years sharing of tenements by several 

people or even families in conditions of extreme over-crowding reduced the burden on the 
individual to some extent. But during and after the war, landlords, fully conscious of the 
scarcity value of accommodation, began to realise rents at much higher rates, sometimes wholly 
out of proportion to the capital outlay. Very often consideration mox;tey or premium, known 
as pugree or salami, was charged for letting out house property. The State Governments 
attempted to control rents and to, prevent eviction of tenants by means of special legisla
tions. While the tenants could be given some protection against eviction, the attempt to 
control rent, specially in the case of new comers, did not prove very successful, generally for 
the same reasons which led to the failure of price control of essential commodities. Requi
sitioning of house properties by Governments, both Central and State, during ilnd after the 
war to acccommodate their offices as well as officers and, in some cases, for allotment to 
private citizens led to a further contraction of building activity of private landlords and thus 
aggravated the shortage. 

HOUSING BY GoVERNMENTS ANl> PuBLIC BODIES 

5. In India, the necessity of providing accommodation .for their own employees 
specially in smaller towns or out of the way places has been long recognised by ! Govern
ments, both Central and Provincial, and some housing activity of this description has been a 
regular feature throughout. Of late, it has also been realised that housing for low-income 
groups, who are not~ necessarily-Oovemment seryant$, will have to be undertaken, at least in 
the bigger cities, to cope with the acute shortage of accommodation. Among the State 
Governments, Bombay took a lead in 1921 by establishing a Development Department to 
reclaim land, to construct 50,000 one-roomed tenements and to organise the supply and 
distributiqn of building materials to cope with the growing shortage of houses in Bombay 
city. This Department had to be closed down soon after it had built only 15,000 tenements. 
The'cost of construction proved very high and workers could not afford to pay the rent which 
was fixed by the Department to cov~r the interest and maintenance charges of these buil
,dings. Th~ Bombay Government resumed their"activity in~this!field·in~1949:by settingJup a 
special Housing Board with the object of building houses for industrial- workers and other 
low-income groups,· developing land, and assisting in the production and distribution of 
building materials. The Board, wJ;lich was set up by legislation, was" given a loan of 
Rs. 4' 37 crores upto March, 1952 to provide its initial capital. It has constructed 7,000 tene
ments for industrial workers and low-income groups and over 9,000 tenements for displaced 
persons out of an allotment of Rs. 2" crores by the Central qovemment. At present it is 
e:ngaged in deVeloping an area of about 400 acres of khazan land for co-operative housing 
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societies at a cost of about rupees one crore. Of late, the activities of the Board have been 
considerably curtailed because loans and subsidies expecteq from the Central Government 
have not materialised. Other State Governments have not so far taken very active steps 
in the sphere of housing. Some of them such as Uttar Pradesh, Madhya Pradesh and 
Hyderabad have set up Housing Boards quite recently. Others such as Bihar and Mysore 
are considering similar measures. None of these Boards appears to have started functionin~ 
yet except in Uttar Pradesh where construction of houses for workers of sugar factones hJ.S 
been taken up out of a special cess le~ied by the State Government. 

6. Improvement trusts in Bombay, Calcutta, Madras and Kanpur have undertaken 
housing schemes to some extent. Very often th~e are rehousing schemes for persons 
displaced by the activities of these trusts in 'opening up and clearing residentialloca1ities. 
Municipalities have also constructed a certain number of houses, generally for their own 
essential staff but occasionally for other low-income groups as well. The total number of 
houses constructed by local authorities is reported to be 18,771. The main difficu1ty~in the 
way of a more ambitious programme of construction has been the lack of funds. Most of 
the improvement trusts have no independent sources of revenue and have to depend on 
grants from State Governments or subventions from municipalities. As for municipal 
finance, it is generally in such a deplorable condition that few municipalities can provide 
even the minimum service to which the rate-payers are entitled, and can scarcely venture 
into such costly projects as housing schemes for low-incorn:: groups. 

7. The activities o( the Central Government till quite lately were confined to providing 
houses for their employees, particularly in essential services connected with communications 
and trar.sport. The Indian railways have done pioneering work in this line and the totaI 
nun-.rcr of houses constructed by them up to the end of March, 1951, was 2,75,917 of which 
a~ many as 1,97,535 were meant for low-paid railway employees. The Railway Board have a 
further programme of construction of accommodation for their staff at a cost of about Rs. 3 '7 
crores in 1952-53 and about Rs. 4 crores a year for the rest of the period of the Five Year 
Plan. The Ministry of Defence also provide accommodation for their employees in various 
pans of the country. Up to 1949 the number of houses constructed for ordnance workers, 
for instance, was 22,340 the total labour employed in ordnance factories being only 52,864. 
The Posts and Telegraphs Department have also undetaken construction of houses for their 
staff. State industrial undertakings, such as the fertilizer factory at Sindri, the locomotive 
works at Chittaranjan and the aircraft factory at Bangalore have also constructed houses to 
accommodate their staff. . . 

8. It is in connection with the construction of houses for refugees from Pakistan that the 
Central Government first undertook a larg-scale housing programme for persons other than 
their employees. A major situation was created when as a result of the partition of the 
country about 75 lakhs of displaced persons came 'to India from Pakistan and had to be 
provided with accommodation of some sort. The problem has been tackled to a great extent 
and well-planned colonies and town-ships in various parts of the country have been 
developed where not only reas~)Oably comfortable accommodation but also local employment 



in industry and trades has been provided. The. total number ot houses completed upto 
June, 1952, was 94,200 for displaced persons from Western Pakistan. Another 17,300 
houses were under construction. In addition, individual displaced persons constructed, 
37,000 houses with financial assistance from Government. Among major colonies which 
have been set up are Ulhas Nagar near Bombay and Sardar Nagar near Ahmedabad; 
Gobindpur and Hastnapur in Uttar Pradesh; Chandigarh, Faridabad and Nilokheri in the 
Punjab. For the displaced persons from Eastern Pakistan, townships are under construction 
at Fulia and Habra in West Bengal and others in Assam and Bihar. Up to the end of 
June 1952, 7667 houses had been constructed by Government for the displaced persons 
from :ijastem Pakistan. The total expenditure on housing for displaced persons incurred 
upto the ,end of March 1952, by the Cenu-al Government, was Rs. 48 crores. The efforts 
of Government to rehabilitate displaced persons are not yet over and additional funds are 
being allocated for the purpose. One outcome of this activity is the impetus for bold 
experiments in new materials and modes of construction with a view to effect utmost 
economy. Thus, the Punjab Government built nearly 4,000 houses in stabilised soil with 
cement plaster on Doth inneI: and outer wall. The Ministry of Rehabilitation experimented 
with the construction of traditional types 'of houses at Nilokheri, Faridabad and 
a number of other towns in the Punjab and West Bengal, by orgaruzmg 
the production of all building materials and components and labour under Govern
ment auspices, thereby eliminating the services of contractors. The cost of construction was 
considerably reduc,ed as a reslllt ; at Nilokheri it came to Rs. 4/8/- to 4/12/- per sq. ft. of the 
plinth area as against Rs. 7 per sq. ft. with st~ndard materials and Rs., 6/- per sq. ft. with 
inferior specifications ,by the Central Public Works Department. In West Bengal also hous
ing at Fulia showed the cost to be Rs. 4/13/- per se •• ft. of the plinth area. 

PRIVATE ENTERPRISE 

9. In respect of provision of houses for their workers, the employers have not a unifonn 
record. A number of them have appreciated the nec;essity of providing accommodation for 
their workers in and around the work-site in the interest of efficiency as well as for s.ecuring a 
steady supply of labour. DuriI!g and immediately after the war, several large concerns 
which had made considerable profits during the period invested part of their earnings in 
providing better living conditions for their workers. Some _ of them were prevented from 
doing so because they could not obtain land at reasonable cost and municipal services coUld 
not be as,sured. On the whole, construction of houses by employers in post-war years has 
fallen short of. expectation. Where. accommodation has been provided it has not always 
been of sufficient size or of satisfactory qUality. The employers have generally taken the 
stand that not they but the State has the responsibility forproviding houses for the \Vorking 
class and that apart from their other handicaps, they have not sufficient means for investing 
in house building.. A few instances of the efforts made by the employers to solve the 
housing problem of Jabour may be referred to here. In November, 1950, the Industrial Com
mittee on Plantations decided to adopt two-room standard for an housing in plantations in 
Northern India and called upon planters to put up houses for 8% of their labour. every year, 
About 25,0:>0 houses were built in 1950-51 in accordance with this scheme which ;s still in 
prosr~s, the From Coal Mine$ Welfare Fund construction of standard types of houses for 
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miners in a big colony at Bhuli near Dhanbad was undertaken and in 1948-49, 1566 two
room ten~ents w.!re constructed at a cost of about Rs. 54 lakhs. These tenements 
were let out at a concessional rate of Rs. 8 per month, of which the worker paid only 
Rs. 2, the balance being met by the mine-owners. The jute industry appears to haye put 
up the largest number of houses for its workers. Statistics of houses constructed by different 
industries are not available but, some time ago, a total of 4,28,970 workers were reported 
to have been .provided with accommodation by employers. 

10. Co-operative housing societies have attempted, to a limited extent, to provide 
accommodation for middle and low-income groups. The .Madras and Bombay States have 
been the centres of co-operative activity in this direction. In Madras about 4,000 houses 
were constructed upto August, 1950, by 273 co-operative building societies. About 12,000 
houses were also under construction. In Bombay 3,500 houses were constructed in 1948 
and 229 houses were under construction by 315 societies. In Uttar Pradesh 136 societies 
were registered by 1949 and were provided with facilities by way of sites and loans at low 
rates. The Textile Labour Association at Ahmedabad constructed 200 tenements and 
organised workers into co-operative housing societies for providing suitable accommodation 
for them on hire purchase system. Originally 8 such societies were formed to which 8 
more were added after the last war. The major difficulty which faced the Association was 
paucity of funds and the. inability of th~ Bombay Government to provide substantial 
assistance. Similar difficulty about obtaining loans at low rates has been experienced by 
co-operative building societies in other States as well. 

11. The bulk of the building activity -throughout. has been in the hands of private enter
prise. But for a long time it has not been able to keep up with demand. The trade d.:pre3-
sion of 1931 dealt a severe blo.w to the building industry; the level of construction fell between 
1931 and 1939. During the war years and immediately thereafter both manpower and mater
ials became scarce and the situation was fUrther aggravated by a phenomenal growth of the 
urban population. A great defect in private construction, particularly for the low-income 
groups, is that too often only the barest ameruties and services are provided and sometimes, as 
in the slum areas, even such minimum amenities are altogether absent. The lack of vigorous 
enforcement of building regulations by municipal authorities has been a potent source of evil 
and private builders have - generally put up houses with little regard for sanitation and 
comforts of tenants. 

EsTIMATE OF HOUSING SHORTAGB 

12. Reliable statistics of the number of houses in urban areas are not available. While 
construction of houses remained almost at a standstill for several years on account of the war 
and post-war difficulties, urban population grew steadily. The advance census figures of 
1951 show that in the decade 1941-51, while the rural population increased by j·4% the 
urbatl popu1.:ttion increased by 53·71%. The corresponding figures of the previous decade 
were 12% and 32: 1% respeCtively. The Planning Commission made an attempt to obtain a 
rough estimate of housing shortage in the' principal industrial towns. Information received 
in respect of 37 such towns_ with a total population of 17,14,560 engaged in large-scale 
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industries shows that the approximate number of industrial workers, who are in immediafe 
need of accommodation, is 4,54,9°0. The Environmental Hygiene Committee estimated 
the shortage as 18'41akh houses in urban areas in addition to 10 lakh houses for displaced 
persons from Pakistan. According to the advance census figures of 1951, the population of 
74 cities with one lakh or more inhabitants increased in the decade ending in 1951 by about 
74 lakhs. Population of towns with 5,000 to one lakh inhabitants increased by .,140 lakhs. 
lot will thus be seen that to house this increased poputation considerable building 'activity 
will have to be undertaken 

HOUSING POLICY 

13. The subject of housing is not specifically mentioned in the seventh schedule of the 
Constitution of India which deals with matters coming within the purview of the Union and 
State Legislatures. In so far as .housing for industrial labour is concerned, item 24 of list 
III may be said to cover it because it deals comprehensively with welfare of labour. That 
would bring the matter in the Concurrent List with 'Yliich both the Union and the State 
Governments are concerned. The residuary power in relation to subjects not mentioned in the 
Concurrent List or the State List, however, vests in the Union Legislature. As such the 
Centre may be said to be directly concerned with the subject of housing in general. In these 
times, the State cannot afford to confine its role ip this field to ,planning and regulation. 
Private enterprjse, is not in a position to do the job so far as low-income groups are 

. concerned. They cannot afford to pay the economic rent for housing accommodation of even 
the minimum standards. The State has, therefore, to fill the gap and assist the construction of 
suitable houses for low and middle income groups both in urban and rural areas as a part of its 
own functions. This would involve a large measure of assistance which may take the form 
of subsidies on a generous scale and the supply of loans on a somewhat low rate of interest. 
In view of the gravity and vastness of the problem and the financial condition of the States, 
the Central Government have to accept a large measure of responsibility for financing 
housing programmes in the industrial centres where congestion and shortage have become 
very acute in recent years. Provision should also be made to find funds for middle-class 
housing schemes, preferably thfough co-operative building societies. We would, however, 
suggest that the State Governments, who are being relieved to a large extent of the respC'nsi
bility for industrial housing, should concentrate on ameliorating conditions of housing in rural 
areas. Although a great deal cannot be expected in view of the financial limitatioJ"'s, a 
beginning can be made in"taking lilp ·pilot schemes··of model 'housing-and-rbetter living 
conditions In selected rural areas. 

14· The princip,le of interest-free loan and subsidy for housing schemes are not novel 
ideas as far as the Central Gover'nment are concerned. The Industrial Housing Scheme, 
which was formulated in 1949, envisaged the issu~ of interest free loans by the Ceptral 
Government to the State Governments or private employers sponsored-by the latter to the 
extent of two-thirds of the cost of an -approved housing - scheme,-on condition-that the 
rent charged-would not exceed 21% of the 'capital cost subject to a rraxirnt1m of 10% of .. ---..-.-
th~ workers~ wageg, the employet contributing 3%.ofthe COg! of the houses. Earlv in 1952 
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a new policy was announced wbereby tbe Central GO\"eInIl1ent were prepared to pay a subsidy 
upto 20% of the cost of construction, including the cost of land, provided the balance was met 

bv the employers wbo would also let out the bouses to genuine workers at rates suggested under 
the earlier scheme. "the bouses thuS constructed would remain the property of the employers. 

IS. That these concessions have not produced the desired effect seems to indicate that 
the policy of paying subsidies, whicb bas already been accepted, will bave to be further 
liberalised as well as supplemented by loans. We recommend that subsidy sbould be paid 
to the State Governments upto 50% of the total cost of construction including the cost of 
land. The State Governments in their tum will allocate the grant to the statutory bousing 
boards. The subsidy admissible to private employers of labour and co-operative societies 
of industrial workers under this scbeme sbould be limited to 25% of the total cost of cons
truction including tbe cost of land. In addition to tbe subsidies, loans sbould be macte 
available to tbe State Governments for the balance of the cost at a rate of interest which 
should only take into account the cost of servicing the loans ahove the current rate of the 
Central Government borrowing. Such loans should be repayable in 25 years. The State 
Governments in their tum are expected to make funds available to statutory bousing boards 
out of the Central loan. Loans sbould also be admissible to co-operative bousing societies of 
industrial workers and to private employers up to 371% of the actual cost of construction 
including the cost of land. Interest sbould be charged at a reasonable rate having regard to 
the rate at which similar loans are advanced to the State Governments. The period of 
repayment in these cases should, bowever, be 15 years. In regard to the co-operative 
societies, we would further suggest tbat as far as possible, the subsidy should take the fonn of 
grant of developed lands of equivalent value. It will also be necess:Uy in these cases to 
pmvide sufficient safeguards in regard to transfer of shares of the members so that by a 
("range in the composition of th~ society the bouses do not come into the possession of a 
class for whom they are not intended. We further suggest that where co-operative building 
societies of industrial workers are not in existence, developed bwlding sites may be made 
available to individual workers who are willing to construct bouses of their own under this 
scheme on the same terms as are admissible to industrial co-operatives. 

16. At the same time we think that provision sbould be made for loans to co-operative 
building societies of middle class and other low-income groups wbo are also in need of finan
cial accommodation no less than industrial workers, thougb they may not be considered 
eligible for the payment of subsidy. In their case we think it would be sufficient if loans 
are made avaiIabfe at reasonable rates of interest. For this purpose we recommend that the 
Central Government should provide funds for issue of loans to co-operative building societies 
through the State Governments. wbo will make the money available to such societies through 
tb~ State co-operative organisations. The important point is that the difference between the 
nte of interest at which such loans are made available by the Central Government and the 
rate at which th: co-operative societies are-asked to pay should not be more than half per 
("ent it\ oder thlt th~ sche'lle is of substantill assistance to such societies. We Jay 1peciaI 
emohasis on co-operative h'lusing societies not only because they <:an mobilise private 
capital, which otherwise would remain dormant, but because they open the- way for aided 
self-help in the construction of houses which should be encouraged for reducing the cost as 
much as posJble. 
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17. We recognise, however, that for years to come the bulk of the building activity will 
still have to be undertaken by private enterprise. In building works on a small scale the 
private builder can often construct at a rate cheaper than public bc~es on account of 
economy in supervision and personal attention to details. We think that the encourage 
ment to private buildeJ;S should take the following forms:-

, 
(a) provision of suitable building sites, where possible, at reasonable cost; 

(b) empowering the statutory housing boards to guarantee loans which a private builder 
may obtain from a bank or an insurance company to finance construction of build
ings, the buildings in such cases being hypothecated to the housing boat;ds, 

(c) reorganising the present system of distribution of essential building materials, 
such as steel, cement;, coal, etc., and taking steps to. reduce the high prices of 
these materials which .are all subject to price control, and for this purpose 
conducting necessary investigation ; and 

Cd) provision on the lines of section 39 of the Delhi and Ajmer Rent Control Act XXVII] 
of 1952, which exempts premises constructed between certain periods from the 
operation of the rent fixation law. 

At the same time we would suggest that while private builders should be encouraged to 
the maximum, steps should be taken to eliminate the speculative element in land and to 
discourage land hoarlling in urban areas, for which purpose the taxation structure on 
vacant lands should be so designed as to make all land hoarding unprofitable. We under 
stand that steps in this direction have been taken in certain ~tates. 

18. Building cost can be substantially reduced by adopting improved techniques which , 
have already been tried in- other countries. For instance, production of bricks can be 
mechanised, at least in the bigger cities, 'by use of power and improved types of continuous 
process kilns. Similarly building components such as door and window frames and other 
building equipment can be standaraised, thus making mass production possible. Use 01 

modern implements and machinery in building construction has not been introduced in 
India to any appreciable extent. The attention of the budding trade is drawn to the possi
bility of using various types of machinery and tools which are at present employed in 
advanced countries abroad for tonstruction purposes. 

HOUSING STANDARDS AND ESTIMATES OF CoST 

19· The immediate need is the construction of a maximum number of houses for rernov 
ing congestion and providing reasonably decent accommodation in the urban areas within 
the .lim.fted funds available for the purpose. The standards and specifications proposed by 
various commissions and committees in the past will, therefore, have to be re-examined. The 
situation being what it is, it seems to us impracticable to insist on standards which it is 
difficult, if not impossible, to achieve in the present canditions of bui14ing cost. All that we 
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can aim at is that the minimum, from the point of view of health and privacy, is provided, at 
least for the next few years. On this basis our suggestions are that houses should be built 
of the two following types :-

(a) In smaller to)VIlS, where land value is low and permits a less intensive development: 
a single-storeyed tenement with a carpet area of 220 sq. ft. and an enclosed space of about 
250 sq. ft. The tenement will comprise a living-room, a kitchen, a verandah and a water-
flushed lat;ine. . 

(b) In larger cities where land value is relatively high: multi-storeyed buildings in which 
each tenement should have ~ carpet area of about 240 sq. ft. comprising a living-room and 
a kitchen. The bath-ro~ms and latrines will have to be shared by a group of flats. In these 
constructions density of development should not exceed 20 tenements or 100 persons per 
acre. As far as possible ramps should replace staircases. It is not desirable to build more 
than 3 storeys unless lifts can be provided. 

20. The minimum standards of services should be as follows :-

(i) every unit shQuld have at least one water-tap for drinking-water; 

(ii) the latrine should be preferably of the water-borne sanitary type which in a single
storeyed unit may have to be shared between two tenements, 

(iii) effective provision should be made for disposal of kitchen and bath-water through 
the water-borne system; and 

(iv) electricity should be provided for li~hting, wherever possible. 

21. We do not favour temporary constructions for relieving housing shortage, because 
in the long run the recurring liability proves heavier. It is not necessary that construction 
should aim at long life of houseS but that it should provide adequate safeguard against 
instability and risk of fire. 

22. Careful calculations have been made of the cost of construction of tenements of the 
types proposed. According to an estimate prepared by the Central Public Works Department, 
the cost of construction of a single-storeyed tenement in the smaller towns would be about 
Rs. 2,200. The cost of land would vary according to locality, but it may be expected that fOl 
a plot of about S5 sq. yds., which is the size comtemplated, the cost would not exceed 
Rs. 500. In the case of multi-storeyed buildings in larger cities, the calculations made in 
chapter III, paragraph 17, of the Report of the Environmental Hygiene Committee have 
been followed with an additional provision of 20% as the cost of staircase, balcony, etc, 
necessary in vertical development. In general the construction of a multi-storeyed unit would 
cost about 5 I % more than a single--storeyed tenement. The cost of land may be assumed as 
Rs. 700 to Rs. 1,000 per unit. The total cost of a tenement in a multi ... storeyed building in 
the larger cities should, therefore, be about Rs. 4,500. 

23. In calculating rent the subsidy is not taken into account. On the balance a return 
of 61O/~ is considered adequate to meet the interest charge on the loans which may be obtained 
from the Central Government or other sources, cost of maintenance at 1 I % of the cost of 
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construction and municipal rates and taxes at 121% of rent in the case: of single-storeyed tene
ments and 25% of rent in the case of multi-storeyed tenements. The calculation takes into 
account the sinking fund charge on the net cost calculated on 40 years' basis. From the point 
of view of the workers care has been taken to see that, in general, rent does not exceed 10% of 
the average family earnings. On the basis proposed, the rent of a single storeyed tenement 
would amount to about Rs. 10 per mensem and of a tenement in a multi-storeyed building about 
Rs. 18/- per mensem in both cases inclusive of municipal taxes. It may be pointed out that 
even now the workerpays as rent RS.7 to 10 per mensem for such inferior accommodation than 
is envisaged under the scheme. There should not, therefore, be any reasonable grievance in 
the matter of fixation of rent. 

24. In this connec;tion we would like to refer to the objections raised in certain quarters 
to the proposal for~subsidising_constructions~by employers for housing their workers. It has 
been urged that as the houses ~ill belong to private 'employers, there can be no justification 
for subsidising them from~public revenues. A closer examination will show that the.subsidy, 
in fact, does not amount to any substantial concession. We do not [propose that the 
employers should have absolute right of ownership in these hoUses. ~' e suggest that the 
management of these houses should vest in a committee consistmg of the representatives of 
the employer and employees concerned togetHer with a chairman nominated by the State 
Government. This commIttee will be responsible for allotment of tenements and generally for 
the management of the housing estate. We also propose .. that a tenant, who ceases to be in the 
employment of the employer who owns the property, must be given a reasonable time for 
vacating the tenement. The ordinary trade union rights of access to the workers must 
similarly be guaranteed. These provisions should be laid down in the agreement to be 
entered into by the employers when obtaining subsidy and loan from the Central 
Government. Later, it may be desrrable to have the provisions incorporated in the proposed 
legislation on housing or in statutory rules framed thereunder. It will thus be seen that 
the ownership which we envisage is of a limited, indeed nominal, character. The employer 
owns the building only in the sense that his own employees, and not others, are housed 
therein. The employer also should have no objection to these provisions because by 
obtaining subsidy and loan at a cheap rate, he can provide accommodation for his employees, 
which is ultimately to the benefit of his concern. Even the fact that about 371 % of the total 
cost will have to be initially borne by him does not mean any loss. The provision whereby 
the sinking fund charges are spread over 40 years, ensures recovery of the outlay, because 
-the houses of the specifications proposed would last longer than 40 years. From the point 
of view of the State too, there should not be any objection to -what seems, on the face of it, 
to be an outright grant to private employers because the immediate object is to house as large 
a number of mdustriallabour as possible and it can only be done by inducing capital to be 
invest~d in such schemes by an offer to meet a part of the initial cost. There is no other way in 
which l~ge scale house-building can be undertaken fOI: low-income. groups in the present 
situation. It may be pointed out that the argument has no application in the case of the 
houses constructed by the State Government and the housing boards which will remain 
public property or the houses constructed by co-operative societies of industri3t workers 
which will be owned by the society on what amounts to a hire-purchase basis. 
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HOUSING FINANCB 

25. Originally the provision of the Central assistance towards industrial housing in the 
five year period was Rs. 13'5 crores and it was expecte4 that a contribution of Rs. IS crores 
each would be forthcoming from the employers and workers and that the State Governments 
would provide an amount of Rs. 3'7 crores. It was, however, suggested that an alternative 
scheme for raising finance would be to utilize money in the provident fund accounts created 
und~r the Employees, Provident Fund Act. We have reviewed our recommendation in this .. 
regard and we are now of the opinion that advantage should be taken of the alternative 
scheme which was put forward by us, namely, to utilize the provident fund deposits WIthout 
imposing any additional burden on the industry. It is expected that contribution of the 
workers and -employers to the provident fund scheme will amount to Rs. IS or 16 crores 
annually, out of which, after meeting the cost of administration and WIthdraWalS, a 
substantial amount can_be expected to be available for investment every year. It is also 
expected- that subsidies to tho: extent of about Rs. 2 crores per annum will be available from 
the Central revenues. A provision of Rs. 38'S crores is accordingly suggested in grants 
and loans by the Central Government for housing schemes during the period of the Plan. 
Loans will be advanced to private employers and to workers' co-operatives repayable in IS 
years and to the State Governments repayable in 2S years but the standard rent for 
housing estates will be calculated so as to spread over the period of the redemption of 
loans to 40 years in all cases. 

_26. Loans at reasonable rates should also be made available: (a) to co-operative housing 
societies of middle and low income groups r~ferred to in paragraph 16, and (b) to local 
authorities, for clearance of slums and development of land, which, as will be explained 
subsequently, is considered an essential part of the housing policy. 

TOWN AND CoUNTRY PLANNING 

27. The solution of the housing problem on a permanent basis has to be linked up with 
town and country planning. We have already seen how haphazard growth and ribbon deve
lopment have been caused by inadequate legal powers to control use of land and construction 
of buildings, though it must be a~tted that, neither tlie State Governments nor local 
authorities have shown a full appreciation of the situation or utilised such powers as they 
already have to arrest the unhealthy growth. In some States, legislation on town planning 
has been enacted or is contemplated .. It is, however, desirable that there should be a uniform 
policy in the matter and we recommend that there should be a National Town and Country 
Planning Act, which would provide for zoning and use of land, control of ribbon development, 
location of industries in areas C"onsidered suitable, clearance of slums, carrying out of 
civic and diagnostic surveys and preparation of Master Plans. 

28. Regional planning has become even more important in view of the implementation 
of the several river valley schemes and community development projects. Such regional 
planning should take into acCount the population, agricultural condition, industries, and 
communications of a region with a view to secure a J>alance of population in the particular 
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area between villages, market towns and industrial centres. Such plans will aim at intej;rating 
agriculture and industry in rural areas, and will, provide for dispersal of industries from 
existing centres, development of cottage and small-scale industries, services like medical aid, 
education and recreation facilities. 

SLUM-CLEARANCB 

29. Slums have grown up in practically all the major industrial ~ities of India as tt result 
of laxity in enforcing building regulations, the indifferent attitude, till recently, to conditions 
of living amongst industrial workers and the high land values prevalent in certain cities which 
led the landlords to exploit their advantage to the fullest. These slum:> are a disgrace to the 
country and it is a matter of regret that Governments, both Central and State, have so far 
paid little attention to this acute problem. No city can be considered healthy which tolerates 
within itself the existence of a highly congested area with only the minimum runenities of ~ 
where some of the poorest elements of population are huddled together in almost sub-human 
conditions. It has bel.ll observed that slums are a national problem. A person who becomes 
a juvenile delinquent Of a tuberculosis case because of-slum conditions is no less a national than 
a local liability. From,the national point of view it is better to pay for the cost of clearing 
slums than to continue .to pay the mounting cost of slums and suffer their des~ructive effects 
upon human lives and property indefinitely. • 

30. In _ certain cities, improvement trusts have made some efforts at slum-clearance. 
There efforts have been rather sporadic in character, mainly because the improvement t~ts, 
to a greater degree than other local authorities, suffer from limitation of funds. Few of them 
have independent sources of income and have generally to depend on uncertain grants and 
subventions from the State Governments and local authorities. The initial cost of acqUiring 
slum areas which under the present state of the law have to be compensated not only at their 
market value but with an additional surcharge in consideration of the compulsory nature of 
acquisition, is almost prohibitive, in most areas, for improvement trusts to undertake any large 
scale clearance of slums. We consider the clearance of slums to be an essential part of a 
housing policy because the housing we propose is meant for the class of people who are now 
generally dwellers of slums. 1n our view the schemes of housing should proceed pari passu 
with the scheme of slum clearance, at least in the major industrial cities, so that when a 
housing estate is ready, steps should be taken to remove the slum dwellers to the newly built 
houses and to proceed with the clearance of the slum-area in question. 

3I. The procedure to be adopted in such cases' should be simple and of a summary 
nature. The competent authority should, after proper survey and enquiry, issue a clearance 
order. Compen~ation should be assessed on the basis of the use to which the land w~ put on 
the date of the issue of the clearance order. We suggest that no additional compensation on 
account of the compulsory nature of acquisition should be allowed in case of acquisition of 
slum areas, because we believe that such compensation ought not to be admissible to properties 
which are not put 'to social use. We do not think that the owners of slum areas perform any 
social service by accommodating large number of the poorest sections of the community in 
conditions of squalor and filth and we do not see why such social abuse of property should be 
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compensated for over and above the actual value. We agree, however, with the suggestion 
that where the owners of slum areas themselves come forward to rebuild and develop their 
properties within a specified period, on standard plans to be approved by the competent 
authority, there may be no need for acquiring such lands for the purpose of clearance of 
~lums. We undersmnd that in certain municipal acts provisions to this effect already exist. 

32. We have already pointed out that the main difficulty which hampers a large-scale 
clearance of slums is insufficient financial resources of improvement trusts and local authorities. 
We, therefore, suggest that out of the provision of Rs. 38' 5 crores fOl" housing schemes in the 
period of the Plan a certain amount should be set apart every year for issue as loans by the 
Central Government to improvement trusts and other local authorities through the State 
Government concerned for providing the initial capital for acquistition and demolition of 
slums. We recommend that this loan should bear a low rate of interest not exceeding half 
per cent above the rate at which the loan is made available to the State by the Central 
Government. 

RURAL HOUSING 

33. The problem of housing in rural areas is a vast one as even now 83% of the entire 
popu4ltion of India live in villages. Having regard to the limitations of financial resources, 
a satisfactory programme of rural housing during the period of the Plan cannot be envisaged. 
It should, however, be appreciated that the pressure of population shifts towards citi~ and the 
slum problems resulting therefrom cannot be solved without ameliorating rural living 
conditions. Some opportunities for planning in the villages have arisen of late due to refo~ 
in the land tenure system and establishment of community development projects. The 
problems which confront the rural areas are, however, somewhat different in character and do 
not call for expenditure of large slums for individual housing units. Unlike in towns, land 
value, and consequently congestion, is not a principal factor. The immedtate needs of the 
villagers are primarily adequate water-supply, improved communications and arrangements 
for disposal of sewage and waste-products. Improvement in standards of rural housing shoq.J.d 
be aimed at primarily by utilising labour and materials locally available with only a modicum 
of technical assistance. By the use of aided self-help technique, preferably promoted through 
the Community Projects Administration wherever possible, a significant increase in the standard 
of living in the villages may be accomplished and the pressure on the cities relieved to a large 
extent. It seems to us that there are two principal ways in which Government can anempt to 
improve the standards of housing in the villages, e.g. by demonstrating improved standards 
through model houses built in selected areas and by assisting the villager to build bener typeS 

of houses within his means and with tlie resources readily available to him through methods of 
aided self-help. Aided self-help housing should, however be planned in such a way that 
improvement over existing conditions is achieved without prematurely advancing beyond 
the living habits and means of the villagers. . 

34~)WitP regard to model houses in selected villages, the fifty-five community develop
ment projects taken up under the Indo-American Technical Aid Programme offer the most 
suitable venue for demonstration of improved techniques and designs for rural housing. 



Emphasis should be laid on the use of local materials with the object of teaching the villagers 
how cheap houses can be built which would provide adequate ventilation, remove the 
proximity of cattle and other animals and provide manure-pits, sanitary latrines and such 
other simple and essential amenities of decent living. The other method we advocate is, jn 
many respects, a corollary of the first; that is to say, when the villager lias learnt the technique 
of constructmg a cheap and decent house within his means, there should siniultaneously be a 
scheme.to give practical effect to his desire to build along the lines he has been shown. Self
help in putting up houses has been a feature in Indian villages for generations. It is only neces
sary to encourage and·foster the habit of the villager to build his own house by utilizing local 
building materials but providing greater amenities than are now available to him. Certain 
improvements can be readily effected withol1,.t much additional cost, such as, improved floors 
by stabilization, simple devices for ventilation, provision of chimneys in the kitchen to draw 
away smoke, use of erosion-resistant mud plaster for walls and roofs of improved materials 
and designs. Aided self-help ID housing aims at helping people to build their shelters out 
of materials available in their community. Generations of trials and error have produced very 
practical ways of using many kinds of local resources including timber, ba,mboo, lime, clay, 
stone, gypsum, sand, kaolin, murram, junglewood, grass and waste products of various types. 
It is, however, necessary to see that use of local materials does not degenerate into use of 
unsuitable materials lIke galvanized iron sheets, packing boxes, salvaged lumber etc. A practical 
approach, in our opinion, would be for Government to provide technical assistance in the form 
of skilled sup~rvision and equipment. Pilot projects in selected villages can be taken up to 
teach the use of local materials. Since our proposals on urban housing practically relieve the 
Stat~ Governments from their share of the expenditure, we think they may be expec,ted use
fully to concentrate on improving standard of housing and living conditions in the rural areas. 
The provision for housing in the State Plans is of the order of Rs. iO'19 crores. The State 
Governments may, therefore, provide funds for house-building in rurill areas by issuing 
interest-free or long term loans. The money cost of a house built with the villager's own 
labour is not likely to exceed Rs. 200 to 300 per unit. The State Governments may also 
'perform a useful function by disseminating information regarding experiments in cheap 
housing which are takIng place in other parts of India, such as, the pot-tiled vaulted roofing 
in .. Hyderabad State and stabiliZed soil construction in the Punjab. 

35. In this connection we should like to cite the example of aided self-help in Puerto 
Rico as being worthy of emulation in India. Conditions in Puerto Rico are similar in many ways 
to those obtaining in this country. 'There, a rural development programme included secure 
tenure of building:.cum-garden plots with aided self-help in house construction, in gardening, 
in water-supply and sanitation development and in multi-purpose co-operative activities. The 
aid given by the Stat~ consisted of'equipment, materials and skilled assistance costing $ 300 per 
housing unit. The equipment consisted of a truck for hauling gravel and sand from nearby 
sources, concrete mixers, hand-operated cement block machines and wheel barrows. Building 
materials in the form of lumber, Portland cement and reinforcing steel were also supplied. 
The estimated cost of each housing unit, viz., $ 300 was advanced to the villager as a loan with 
provision of repayment in easy instalments of about $ 2 r 50 a month. The subsidy involved 
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in the housing aspect of the scheme was the absence of interest on the loan. The cos t of the 
house, if purchased, would have been $ 1500. Thus by investing his own labour' and with a 
certain amount of help frogl the State, the villager in Pueno Rico saved $ 1200 or 80% of the 
cost of a house of much better quality than he could otherwise afford. Owing to the shonage 
of cement and steel in India, we shall have to emphasize the need for using local materials. 
But the principle of aided self-help, as practised in Pueno Rico can, if adopted, result in great 
improvement in qUality at a very low cost. 

REsEARCH 

36• Research in building techniques and materials is necessary for achieving reduc
tion in cost and improving the quality of work. It is also necessary to standardize building 
components ~d in~ent new materials or synthetic substitutes. In -the West, building 
research has made considerable progress and has resulted in the discovery of new building 
techniques and finis.h without any substanual increase in cost. Problem of design, functional 
requirements of buildings, basic studies of structures, nature and propertles of clay, minerals 
and soil are matters of very great imponance which require research and funher study. 

37. In India, facilities for such research are provided in universities, such specialized 
institutions as the Central Building Re&,earch Institute at Roorkee, the Forest Research Insti
tute and colleges at Debra Dun, the Indian Standards InstItution in Delhi, the Government 
Test House at Alipore, the Engineering Central Laboratory at Hyderabad, the Soil Mechanics 
Laboratory at Kamal in the Punjab, and the Road Research Institutes in Delhi and Bangalore. 
There are also the recognized institutes of engineers, architects and town-planners and the 
association of builders. Industrial undenakings which manufacture building materials such 
as the Associated Cement Company, the Tata Iron and Steel Company and the Indtan Steel 
and Wire Products also provide facilities for research. There is, however, considerable scope 
for expansion and consolidation bf the work which is being done by thes~ institutions. In 
particular, stress should be laid on research in the following subjects : 

(a) basic buildif1g materials such as bricks, tiles, high tension steel, laminated timber, 
calcination of ordinary soil for use as bricks and the pOSSIbility of utilizing 
indigenous materials as building components; 

(b) possibility of use of substitutes such as timber,. bamboo etc. for steel and other 
traditional building materials; . 

(e) revision of building codes, specifications and factors of safety j and 

(d) Standardization and mass-production· methods of building components and 
materials. 

38. In India, experiments in cheap housi,ng have been undertaken in stabilised soil 
construction in Mysore and the Punjab, hollow sand-cement block construction at 
Chittaranjan, Bangalore and Ahmedabad, pot-tiled vaulted roof construction in Hyderabad 
State and cement gunited wall construction by the Western Railways in Bombay. The Govern
ment Housing Factory in Delhi has produced prefabricated panels. These experiments offer 
scope for funher research. Constn'r[jOll$ 'l stabilised soil and sand-cement blocks for walls 



608 TIIB FIRST FIVE YEAR PLAN 

and pot-tiled roofs are specially suited for aided self-help housing. In India, although pre
fabricated housing has made very little progress so far, there is little doubt that manufacture 
of prefabricated building components offers considerable scope. 

39. It is also desirable to organize the building trade in all its aspects including training 
of labour and techinical personnel of all grades. It is unfortunate that importance of technical 
training in house-building labour is yet insufficiently .realized. In Europe and America, it 
has been found that train,ing of personnel not only improves the quality of work but expedites 
the process of building. In India, the building activity in the public sector as a whole is 
estimated to involve an annual expenditure of Rs. 150 crores. The need of a requisite organisa
tion for training facilities both to economise cost and to intensify the building programme 
can, therefore, easily be appreciated. 

NATIONAL BUILDING ORGANISATION 

40 • Though research is being carried on in different institutions for cheapening COSt 

and improving building techniques, there is no authority to co-ordinate the results of such 
research and to make it available in a form which would have ready acceptance with Govern 
ments as well as private firms and individuals engaged in building activity. It is for this reason 
that the setting up of a National Building Organisation as an important activity connected with 
housing has become necessary. We,suggest that such a body should be set up with the following 
principal objectives:-

(a) to co-ordinate and evaluate results of research on building'materials and technical 
development now being carried on in different institutions; , . 

(b) to suggest from time to time subjects of further research and development with due 
regard to their relative importance and urgency ; 

(c 5 to incorporate the results ~f such research in actual building practice; 

(d) to ensure effective utilisation of all available building materials including non .. 
traditional materials; 

( e) to guide industry and public in general on the use of new materials and techniques 
in building construction; 

(f) to initiate prorosals for increased production of building materials and their proper 
distribution; 

(g) to examine bUIlding cost~ with a view to reduction in overheads and other expenses 
particularly in the public sector; 

(h) to provide museums or standing exhibitions where methods of cheap houses and 
techniques for economic building can be displayed, explained and demonstrated; 

(i) to take necessary steps for the standardisation of building compone~ts and to 
organise production and distribution of such standardised components on a large 
scale; 

(j) to .advise Government on technical matters including experiments, researclJ, bud 
ding _ education and new techniques; and 
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(k) to provide for training in building work and improved techniques and to organise 
refresher courses for engineers and architects. 

41• Such a body should consist of persons who are eminent in their professions and whose 
decisions would carry weight. It must also have facilities for experiments in various types of 

• 
building materials and it must be associated with a Ministry of the Central Government 
which should act as its executive wing to translate its recommendations into actual practice. 
We are, therefore, of the opinion that the Council of the Organisatiort should consist 
of such persons as the Chief Engineer, Central Public Works Department, the Director
in-charge of Civil Engineering in the Railway Board, the Road Development Adviser 
to the Central Government, the Engineer-in-Chief at the Army Headquarters, the 
Director of the Forest Res~rch Institute, Dehra Dun, and the Director of the Central 
Building Research Institute, Roorkee. The Council should be assisted by an advisory body 
consisting of three experts, respectively on steel and concrete, clay products, and timber and 
forest products. There should be a whole-time Chairman who will coordinate the work of 
the Council and the advisory body. The National Building Organisation should hold annual 
conferences on building techniques and designs to which may be invited not only all those 
who 1lfe interested in the subject but, in particular, the Chief Engineers of Roads and Buildings 
of the State Governments. We consider that dissemination of new ideas through such 
conferences is of considerable value specially when persons in charge of large constructions 
are themselves convinced of the suitability of the new techniques and processes. 

42. We also recommend the establishment of a permanent museum, or preferably several 
regional permment museums, where exhibits of cheap housing can be displayed and the 
comparative costs, building techniques and methods, use of substitutes for traditional 
building materials can be studied with profit by engineers, industry and the general public. 

HOUSING BOARDS 

43. We recommend the setting up of housing boards which would be statutory auto
nomous bodies appointed by Government and responsible for implementing the housing 
programme. Such boards should be both Cent!'31 and Regional and should have an executive 
body with a president, a whore-time secretary and not more than five other members, some 
of whom at least should be specialists in town-p.lanning, architecture, and the social, econo
mic and financial aspects of housing problems. The boards may have associated with' them 
advisory bodies consisting of representatives of employers, tenants, building trade and 
the general public. -

44. The principal functions of the Central Housing Board mly be illdicated as follows :
(a) to administer the Central Housing Fund; 
(b) to activate hous~ng programmes; 
(c) to administer such housing projects as are directly e.trusted to it by the Central 

Government; 

(d) to lay down principles for the guidance of the Regional Boards, regarding selection 
and development ,of sites for housing schemes and fixation of priorities in the 
allotment of tenements ; 
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(e) to advise 'On rationalisation on building legislation and to prepare model building 
bye-laws for adoption by regional and local authorities; 

(f) to suggest action in regard to slum clearance and improvement in environmental 
conditions of housing; and 

(g) to recommend from time to time any legislation or amendment of existing legisla
tions which have a bearing on the problems of housing, town and village planning, 
fixation of rents and such allied subjects. 

45. There should be a Regional Housing Board for each State where there is an active 
housing programme; but in suitable cases, there may be more than one board in a State. The 
principal functions of these boards may be indicated as follows:-

(a) to administer the Regional Housing Fund; 

(b) to activate the State building programme; 

(c) to collect information regarding housing needs of different classes of people and 
to undertake surveys for the purpose; 

(d) to undertake the construction of houses in selected areas according to approved 
plans; 

(e) to allot tenements to workers and other low-income groups in accordance with the 
policy laid down by Central Housing Board; 

(f) to establish new townships and industrial suburbs and to prepare Master Plans 
for the same; 

(g) to undertake and encourage slum clearance and improvement of existing conditions 
of housing within their jurisdiction; 

(h) to undertake maintenace of houses and other properties belonging'to the Board 
and to realise rents for the same; 

(I) to encourage self-builders both in the shape of co-operatives and individuals; . 

(j) to organise building trades and to provide facilities for vocational training for 
building labour; 

(k) to guarantee loans taken by private builders for house-building, provided adequate 
securities are furnished; and 

(I) to organise training f6r building-labour generally and in specialised types of work, 
such as laying patent-stone floors, reinforced cement concrete roofs and beams, 
etc. 

46. The housing boards which we envisage should be statutory autonomous bodies. 
It will, therefore, be necessary to provide them with independent sources of income-in addi
tion to grants and subsidies which may be made available from the Central or the State 
Exchequer. While it is true that for many years, the Central Government ~ have to subsi
dise the const~Ction of houses for the lowest-income groups and also to provide functs in 
the shape of loans, it is our intention that the housing boards should be financially self
suppo~g to a large extent so as to undertake howing programmes on their own, if not 

, ' 
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(or the Iowest-income groups, at least for the middle classes. In States where improvement 
trUStS have been set ~ it may be mnsidered wbether their functions cannot con\"eniently 
be amalgamated with those of OOusing boards, the aims and objecth-es of both the 0rganisa
tions being more or less similar~ 

·47. The principal sources of revenue of housing boards may, therefore, be stated as 
(oIIows :-

(a) grants from the Central or State GottrnlllOOts and municipal authorities; 

(b) rents and remverles from bousing estates constructed by the boards; 

(e) sale proceeds of lands acquired for development by the boards; 

(d) betterment levies which the boards may be authorised to charge from persons 
benefiting from an improvement scheme; 

(e) terminal tax on passengers and goods, arriving by road or rail, in cities where housing 
programmes have been undertaken within the jurisdiction of the boards; 

en issue of housing bonds with the consent of the Central or the State Government, 
as the case may be, at rates half per cent above the current rate of Government 
borrowing; and 

(g) loans from banks, insurance companies and such financing institutions on terms 
to be approved by Central or State Governments; 

An additional surcharge on stamp duty on the value of immovable property transferred 
or mortgaged within the State is also rea.munended for those States wbere there is still scope 
(or an inaease in the rate of stamp duty. 

LEcISl.ATION 

48. We have already indicated the lines on which the proposed Housing Act and the 
Town and Coimtry Planning Act should proceed. Here we shall confine our remarks to 

certain amendments in the existing legislation, which are considered desirable. We are 
of the opinion that the basis of assessment of compensation in the Land Acquisition Act of 
1894 requires modification in respect of acquisition of slum areas as well as of lands which 
will be needed fop the housing schemes. At rresent the cost of acquiring slum areas is 
prolu"bitive because not only their market nlue but an additional compensation at IS % bas 
to be paid in consideration of the compulsory nature of acquisition. It may be that wben a 
slum bas been demoIisbed and the area cleared and de\'e1oped, the Janet can sometimes 
be disposed ofat a reasonable price, especially if it is situated in the beart ora city. It is not, 
hO\\e\"et, pos&"ble for housing boards and improvement trusts with their meagre resources, 
to make a considerable outlay for the purpose of acquiring slum areas and demolishing slums 
in the cxpectation of a reasonable return at a distant date, We, therefore, su~cest that the 
Act sbould be modified in respect of payment of compensation which should be on the basis 
of the use to which the land was put on the date of the issue of the preliminary notification. 
We do nbt think that any additional compensation should be admissl"ble for acquiring either 
sturn areas or lands required for housing scheme for the industrial workers and low-inoome 
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groups. The Act should also be amended so as to provide for a speedier procedure for taking 
possession of lands on which housing projects are contemplated or where slum areas are to be 
cleared. Without such a provision neither the housing schemes nor schemes for clearance 
of slums will be expedited as the normal procedure of land acquisition is often 'Very 
protracted. 

49. We would also suggest that the various State legislations on the control of rent should 
be made uniform. In order to encourage private construction, without which-the problem 
of housing cannot possibly be solved in the near future, provision may be made to exempt 
newly-constructed houses from the operation o~ the rent controllegistlation for an initial period 
of, say, 4 years. The civil courts, however, should have jurisdiction, on the application of 
parties, to fix fair rents (excluding municipal rates ) even in such cases on the basis of. a 
reasonable return on the cost of construction, including services. With regard to the acquisition 
of premises for public purposes, we. would recommend that the practice should be resorted to 
only exceptionally. It cannot be denied that requisitioning of premises on an extensive scale 
in recent years has had a deterrent effect on the building activity in the private sector. We 
would, therefore, urge upon Governments, both Central and State, "'to be cautious in having 
recourse to requisitioning house propert1e~ in times of peace. 



CHAPTER XXXVI 

SOCIAL WELFARE 

The social structure in India has shown strength in endurance, and a unity of basic outlook 
in the midst of change and vicissitude. 'This strength has now to be demonstrated in 
productive and aeative endeavour; and the unity of the people has to be deepened and 
harnessed for economic development and cultural achievement. 

2. The object of social welfare is the attainment of social health which implies the reali
sation of such objectives as adequate living standards~ the assurance of social justice? oppor
tunities for cultural development through individual and group self-expressions, and re-adjust ... 
ment of human relations leading to social harmony. A comprehensive concept of living standards 
will include the satisfaction of basic needs like food, clothing and shelter as well as normal 
satisfactions of family 1ife~ enjoyment of physical and mental health, opportunities for the 
expression of skills and recreational abilities, and active and pleasurable social participation. 
The achievement of social justice demands co-operative and concerted effon on th~ part of the 
State and the people. These objectives are to be achieved mainly by revitalising the nation's 
life by creating well-organised and active regional communities in rural and urban areas to work 
co-operativeJy for national development. Such decentralised community groups will release 
national energy, extend the scope for leadership, and help to create initiative and organisation 
extensively in the remotest parts of the country. 

3. The aim of social service in the past was essentially curative, and efforts were directed 
towards relief for the handicapped and the uplift of the under-privileged sections of society. 
It is now ess~ntia1 to maintain vigilance overweaknesses and strains in the social structure and 
to provide against them by organising social services. The aim of all social work now has to be 
the gradual rehabilitation of all weak, handicapped and anti-social elements in society. 

4. Some of the important social problems like poverty~ ignorance? over-population and 
rural backwardness are of a general nature and, in varying degree, they are influenced by factors 
like squalor and bad housing, malnutrition and physi?1 and mental ill-health, neglected child
hood, family disorganisation and a low standard of living. For a long time, society has remained 
apathetic to these conditions; but with the awakening of political consciousness and the 
enthusiasm of organisations and workers to improve social conditions, there is a possibility of 
developing programmes which could gradually remedy the present situation. The economic 
programmes of the Five Year Plan will mitigate these problems to some extent, but the gains 
of economic development have to be maintained and consolidated by well-mnceived and 
organised social welfare programmes spread over the entire country. In this chapter it is 
proposed to consider some of the more important problems of social welfare which need the 
special attention of both State and private welfare agencies. 

613 
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s. The principal social welfare problems relate to women, children, youth, the family, 
undet;'-privileged groups and social vice. The social health of any community will depend a 
great deal upon the status, functions and responsibilities of the woman in the family and in the 
community. Social conditions should give to the woman opportunities for creative self
expression, so that she can make her full contribution towards the economic and social life 
of the community. Problems relating to health, maternity and child welfare, education, 
employment, and conditions of work are dealt with elsewhere in this report. Some problems of 
women have to be dealt through, social legislation; but other problems pertaining to health, 
social education, vocational training, increased participation in social and ~tura1life, provision 
of shelter, and assistance to the handicapped or maladjusted call for programmes at the commu
nity level. As women have to fulfil heavy domestic and economic responsibilities, adequate 
attention has to be paid to the need for relaxation and recreation both in the homes as well as 
in the community. The welfare agencies have catered to some extent to the needs of the widow 
and the destitute woman, but the quality of the service rendered by them and the nature of their 
work needs to be surveyed. 

6. Considering the numbers involved, the needs of children should receive much greater 
consideration. than is commonly given to them. There is a growing, demand for child health 
services and educational facilities. The standard of child welfare services in the country can 
be improved if the rate of increase in population is reduced. Problems relating to family 
pia.'llling, chil~en's health, infant mortality, education, training and development have been 
discussed elsewhere in this report. Malnutrition is perhaps the major cause of ill-health 
and lack of proper growth of the child. The feeding of the child in the early years is the 
responsibility of the family, and is dependent upon economic conditions and traditional food 
habits. The na~ and extent of malnutrition has to be determined, and resources have 
to be found to supplement and improve the diet of children through schools and community 
.and child welfare agencies. The. problem of children's recreation and development outside 
educational institutions has received some attention. during recent years, but play activities 
of children are considerably restricted in urban areas on account of the environmental conditions, 
lack of adequate space, and, to some exte?t, neglect. of this vital need of the child by the family 
and the community. Not enough is known about the work of private agencies for the welfare 
of destitute and homeless children . 

. 7· The juvenile courts and chjldren's aid societies have so far touched a fringe of the 
problem of children's welfare. CeI'l3ln special aspects may be briefly meqtioned. The existing 
facilities for handicapped and deficient children are far from adequate and suitable agencies 
have ~o be created. Hospitals provide treatment for polio, congenital deformities, fractures, 
bone disorders and other diseases, but there is a need to extend existing services and provide 
special institutions and care for disabled and crippled children. At present deficient children 
attend educational institutions together with normal children and seldom receive treatment and 
special training to enable them to overcome their handicaps. The subject needs to be studied 

. carefully. The problem of juvenile delinquency has already received considerable attention 
and many of the States have special legislation. Juvenile delinquency may often be the result 

of .Jloverty and many offences may be traced to the connivance or support of adults. 
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8. The youth constitute the most vital section of the community. In recent years, young 
people have had to face and have been increasingly conscious of problems such as inadequate 
educational facilities, unemployment, and lack: of opportunity for social development, national 
service and leadership. The problems of health, education and employment of youth have 
been cods~dered as aspec~s of national problems in these fields. Social welfare is primarily 
concerned with the improvement of services provided for the benefit of youth by welfar~ 
agencies with the object of promoting development of character and training for citizenship and 
for physical, intellectual and moral fitness: It is necessary to encourage initiative among youth 
so that through their own organisations, they can develop programmes of youth welfare and 
national service. Ways must also be found to give opportunities to youth for active participa
tion in constructive activity. Such training and experience will equip them for Shouldering 
the responsibilities of leadership in different spheres of national life. 

91 Traditionally, the family has been left largely to its own resources to deal with most 
of its problems, although in some cases it may be assisted by the larger community groups 
(such as caste) to which a family may belong. General problems relating to health, education 
and employment have been considered in the relevant sections of this report. Questions relating 
to status and rights, property, inheritance, etc., are the subject of social legislation. The 
gradual break-up of the joint family and the emergence of the small family has increased its 
economic problems and burdens. Family responsibilities have now to be borne at a compara
tively younger age by the head of the small family than happened in the joint family. This 
creates the need for greater guidance and assistance in dealing with family problems. The 
increasing complexity of the social situation and handicaps arising from physical disability, 
ailment or unemployment render it more difficult for the family to provide a sense of security 
to its members. This fact suggests a number of problems which, along with other problems 
such as divorce, desertion, and treatment of mal-adjUsted members of the family, need to be 
studied carefully if welfare agencies are to develop suitable methods of treatment for guiding 
and assisting those in need. 

10. ThC1,'C are a number of under-privileged communities such as the scheduled tribes, 
scheduled castes and other backward classes including criminal tribes. The problems of 
poverty, ill-health, and lack: of opportunities for development affect them to a larger extent than 
many other sections of the society. The subject is considered in a separate chapter. 

I I. Every community has its share of those who are physically handicapped such as the 
blind, the deaf and dumb, and those who are aippled and infirm. Reliable statistics IllI'C not 
available about th(extent!of the population which suffers from such handicaps. A certain 
number of welfare agencies are already working in this field, but little information about 
their resources and their ability to deal with the problem is at present available. 

12. The main problems to be considered under the desaiption of social vice are prosti
tution, crime and delinquency, alcoholism, gambling and beggary. These problems have exis
ted for a long period, although necessarily their nature and extent vary according to the 
prevailing social and economic conditions. Some of them have to be dealt with largely by 
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local communities, and the approach and treatment have to be varied from place to place. 
The character and magnitude of these problems of social defence have to be determined care
fully before the value and efficacy of the existing agencies and programmes could be assessed. 
Social legislation deals with many of the social evils with a view to controlling and even 
eradi~ating them, but its actual implementation needs to be watched. Among the Jractical 
problems to be resolved are the demarcation of the relative roles' of State and private agencies, 
determination of the machinery of enforcement, -estimation of the resources required, exami
nation of methods, development of correct programmes, and creation of public opinion in 
favour of an objective and dispassionate approach to the problems of social. vice. 

AGENCIES 

I3. As the social structure becomes more complex, the State is called upon to play 
an increasing role in providing services for the welfare of the people. The Central Govem
m~nt, the various State Governments and local self-governing bodies, each in its own sphere, 
have to ensure that they have at least the minimum administrative machinery for dealing with 
social problems. What form this machinery takes will depend on their particular circumstances 
and requirements, but it is certain that without the necessary machinery they will not be able 
to pursue their programmes. 

I4. The functions of the social welfare machinery of the Central and State Governments 
may, for instance, be :-

(1) to study the need for and the efficacy of social legislation, 

(2) to execute programmes of social welfare, 

(3) to assist, both directly and, through other agencies, the development of social 
services, the study of social problems, and the creation of trained personnel for 
social administration, 

(4) to as&ist specialised and private agencies through guidance, and financially, and 
to protect the ~nterest of society by a measure of regulation and control, 

(5) to initiate pilot projects: or help field organisations to develop such projects, in 
order to demonstrate the efficacy of programmes, methods, leadership and 
organisation, 

(6) to promote initiative in and improvement of social services by supplying infor
mation, materials, publications, audio-visual aids, etc., and 

(7) to take over social services of vital importance initiated and organised by private 
agencies when these develop beyond their ability to manage. 

IS· Lotal self-governing bodies can do much to co-ordinate welfare activities in their areas 
and promote co-operation between their departments and the work of private -agencies. Local 
committees or councils of social service agencies could undertake activities such as the 
following depending upon the resources which are available or can be raised :_ 

(a) taking effective measures to alleviate suffering, especially by providing emer
gency relief ; 
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(b) organising and assisting comm\l11ity centres ; 

(e) improving housing conditions, clearing slums and providing welfare services and 
special amenities for communities residing in slum areas ; 

(d) promoting child welfare activities; 

(e) providing 'parks, playgrounds and other amenities for physical recreation and 
welfare; 

(f) supporting private social service agencies and institutions for social education, 
women's welfare, youth welfare, and welfare of handicapped persons and under
privileged communities ; and 

(g) creating public opinion and assisting the vigilance authorities in the control of 
social vice and beggary. 

16. The inter-relationship between the various activities has to be emphasised and the 
necessary co-ordination assured both in the Central Goverrunent and in the States. One 
aspect Of this co-ordination would be to secure that legislation relating to social problems 
follows broadly similar principles. In cases where grants-in-aid are given by a State authority 
to a private agency, it is desirable to lay down general directions for improving the content of 
the programmes and their administration. A measure of supervision and inspection should 
also be provided in order to maintain standards of efficiency. 

17. A major responsibility for organising activities in different fields of social welfare, 
like the welfare of women and children, social education, community organisation, etc., falls 
naturally on private voluntary agencies. These private agencies-have for long been working 
in their own hUPlbl~ way and without adequate State aid for the achievement of their objec
tives with their .own leadership, organisation and resources. Any plan for the social and 
economic regeneration of the country should take into account the service rendered by these 
private agencies and the State should give them the maximum co-operation in strengthening 
their efforts. Public co-operation, through these voluntary social service organisations, is 
capable of yielding valuable results in canalising private effort for the promotion of social 
welfare. One of the most important tasks of the State is to conduct a survey of the nature, 
quality and extent of service rendered by voluntary agencies in different parts of the country, 
to assess the extent of financial and other aid that they are in need of in order to develop their 

\ 

programmes of work, and to co-ordinate their activities. A sum of Rs. 4 crores has been 
provided as grants-in-aid to voluntary social service organisations for strengthening, improving 
and extending the existing activities in the field of social welfare and for developing new 
programmes and carrying out pilot projects. It is envisaged that this fund of Rs. 4 crores 
should be administered by a board to be set up by the Central Goverrunent to which a great 
deal of administrative authority will be devolved. The board should be predominently com
posed of non-officials who have actual experience of field work in promoting voluntary 
welfare activities. 

18. It is necessary to co-ordinate the programmes of various agencies so ~ to guide 
them into broad streams and bring added strength and intensity of purpose to welfare activities. 
Such co-ordination calls for a conunon approach and a co-operative outlook on the part of 



the organisers of voluntary social work. Further, it will be necessary to induce agencies to 
agree to subordinate their individual interests to some extent and thus make collective effort 
possible not merely in the execution of programmes, but also in the economic and rational use 
of personnel. Such co-operation could also lead to joint effort in obtaining resources. 
Co-ordination need not involve on the part of the co-operating organisations loss of individua
lity or of freedom to organise and to carry out programmes. Co-ordination will have to be 
of two types. In the first place, there may be functional co-ordination on the part of national 
organisatiops striving to achieve specific objectives like physical fitness, child welfare, youth 
welfare, social education, community organisation, etc. Secondly, there may be effective 
co-ordination of effort on the part of agencies functioning in the same regional area or 
community, so that the various agencies may serve each area through a common pool of 

activities. 

TRAINING FOR SOCIAL WORK 

19. The contribution which social- services make will depend to a considerable extent 
upon personnel and leadership. A general understanding of the philosophy and history of 
social work, the structure and functions of society, the nature and extent of social problems, 
the methods and techniques of social work, and of the details of the programmes and how 
best their results may be assessed, will help improve the quality and efficacy of all services 
organised by State and private agencies. The training of social workers should 9f course 
include knowledge of conditions p~evai1ing in fields in which they are to work, and social 
workers must possess the spirit of service and the character and energy to execute programmes 
despite handicaps and limitations and with such resources as may be readily available. 

20. There are several schools of social. work in India and, the setting up of some other 
institutions on similar lines is being contemplated in some of the States. There are important 
problems involved in these institutions which require specially qualified and experienced 
personnel, careful selection of candidates for training, special training for fields in which there 
is scope for employment, and adequate opportunities for field-work experience. Trained social 
workers are needed in large numbers for rural areas. It should be possible for the existing schools 
of social work to draw students from rural areas and to arrange for their training in the field 
in selected centres orgahised by rural welfare agencies. Universities and colleges in or near 
rural areas could also-develop training programmes for rural welfare. Agricultural colleges 
could introduce intensive social welfare courses and field-work programmes as part of their 
curricula. Similar institutions with, greater emphasis on social anthropology could be created 
in tribal areas. 

21. It is not possible for many voluntary organisations in the country to employ highly 
trained personnel for their ordinary programmes and activities. It is, therefore, necessary 
to arrange for training at the community level for field workers, instructors and supervisors. 
The existing schools of social work, specialised social service agencies, social welfare agencies 
functioning at the national and State level should provide opportunities for such training. 
Arrangements for' in-service' training should also be made by the larger voluntary organisations 
which,have worked in the field of social welfare for many years. Further, arrangements have 
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to be made for the training of voluntary workers who will be needed in large numbers during 
the coming years. It is especially desirable that voluntary administrative and field perc;onnel 
should be given some elementary training in social work. 

22. The emergence of State social services and of large central organisations to deal with 
important social problems and the lack of opportunities for higher training in the social 
sciences within the country indicate the need in selected cases for training and study abroad 
in specialised fields. It is necessary that persons who go abroad for training should first have 
sufficient knowledge and experience of Indian conditions and problems. 

SOCIAL REsEARCH 

23. Scientific research into social problems and fields of social work is at present limited 
to a few universities and the schools of social work. A provision of Rs. So lakhs has been made 
in the Plan for research and investigations relating to social, economic and administrative 
problems of national development. Research studies now undertaken are not adequate or 
extensive enough for the purpose of getting a comprehensive knowledge of basic social 
problems. It is necessary to stress the need for ensuring that research personnel receive 
adequate training in methods and techniques. Secondly, it is important that the resultS of 
any research that is carried out should be made available to the public. The appropriate 
machinery for guiding research in the fields mentioned above is at present under consideration. 
In the field of social research, it will be necessary to give a broad direction concerning the 
subjects on which-research should be undertaken, carry out some important research projects, 
directly co-ordinate the work' of research agencies in so far as this may be necessary, and 
assist these agencies in improving the quality of their work and bringing the results of research 
to the attention of the public. Universities, schools of social work, social welfare agencies 
and special research organisations can co-operate in research projects and in field investiga
tions which could be of practical value in dealing with social problems. Assistance could 
also be given by way of literature and equipment needed for field research. 

REsoURCES 

24. The total resources of the country being limited, it is essential to ensure that funds 
available for social welfare programmes on the part of State agencies as well as voluntary 
organisations are put to the best possible use. This is a problem to which the proposed social 
welfare board could gi~e detailed attention. While the State may assist suitable voluntary 
agencies, the principle of self-help should be applied to social welfare, and the resources 
needed should, as far as possible, be obtained from the local communities. Social services 
are organised to carry out specific welfare activities. The total resources required by 
social service agencies in the country are obtained from State grants, income from endowments, 
public collections and income from'special activities and from membership fees. Due to the 
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._!1!_g economic conditions in the country, it is sometimes true that the public response is 
prevc:LUJ.ll . ' . . 
not as effective as it should be if the vanous orgamsatIons were to carry out thell' programmes 
efficiently. The appeal to the public is likely to yield greater results if care is taken to 
observe some elementary conditions such as the following:-

(1) the right methods for collection of funds are adopted, 

(2) definite programmes of activities stating the manner in which funds are to be 
utilised by an agency are placed before the public, together with a psychological 

appeal, 

(3) the effort of collection is well-organised, 

(4) the appeal is addressed to as wide a section of the community as possible. 
Full use should be .made of various modes of publicity and the public should 
feel that the cause is one worth supporting, and 

(S) correct reports and accounts are provided and the public convinced of the 
integrity and $e bona-fides of the organisations and the organisers concerned. 

is. Funds available with endowments and trusts may be an important method of supple
menting resources which the State and private agencies can provide. We, therefore, recom
mend enquiries by States into this subject which may offer a basis for legislation concerning the 
use for approved purposes of funds held by endowments and trusts. 

SOCIAL LEGISLATION 

26. One of the important methods of bringing about progressive social change is social 
legislation. A good deal of legislation of basic importance has been enacted during recent 
years. The existing legislation needs to be scrutinised more intensively, especially with a 
view to finding out to what extent it serves the present social and economic objectives of the 
nation and to ascertain how far it can deal adequately with current social problems. Some 
machinery is needed for reviewing existing legislation and suggesting possible modifications, 
and if necessary, the repeal of obsolete laws in order that all existing legislation may be 
brought into conformity with the requirements of the Constitution. Social legislation 
has at times to be punitive in order to protect society from anti-social elements; but wherever 
possible, the legislation should, be preventive and protective, and where it deals with the 
offender, its approach should be to rehabilitate the individual after eradicating the contri
butory factors to anti-social conduct. 

27. Socia11egislation cannot by itself deal with social problems in an effective manner 
unless it is backed by the force of public opinion. Social legislation has also suffered owing to 
incomplete enforcement. This is especially due to lack of adequate machinery for enforce
ment, and a~o because of insufficient resources and pers.onnel both with public and private 
agencies. Social legislation can be better enforced by associating social service agencies with 
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agencies set up by the State. As regional rommunities berome organised for social action, 
voluntary ro-operation of the rommunity based on enlightened understanding will go a long 
way in facilitating the enforcement of the law. 

28. A critical S1JI\'ey of the prevailing legislation will suggest how far the legislative 
provisions are inadequate, to what extent enforcement must be strengthened and the directions 
in which new legislation is needed. The proposed social welfare board or social research 
organisation, or any other appropriate agency may undertake a comprehensive survey to 
study the problem of social legislation. Legislation relating to the' prevention of child 
nurriages and the prevention of immoral traffic, certain housing and public health laws, 
laws affecting tn"bal areas and rommunities as also certain criminal laws constiwte examples 
of social legislation which needs to be revised in the light of the existing needs and conditions. 
Among the laws which have to be enforced more effectively than they are at present are 
those relating to offences on the pan of children, pre\'ention of beggary and the rontrol of 
prostitution. New legislation is required for the effective operation of social services in 
various fields. The registration of social senice agencies \\ith a view to inspection and 
sanction of grants-in-aid is one of the primary needs •. 

WOMEN'S WELFARE 

29. In order that the woman may be allowed to fulfil her legitimate role in the family and 
the rommunity, adequate services need to be promoted for her welfare. The position and 
functions of the woman differ to a greaf extent in different communities, and, therefore~ 
community welfare agencies will have to workout their programmes and activities acrording to 
the specific requirments of the areas in which they work. 

Important problems relating to the status and rights of WOlll3Il have to be dealt with by 
legislation. Special organisations on the part of the Central or State Governments for 
promoting the welfare of women have not yet been developed to any great extent. Well
organised social service departments are needed in the States if they are to initiate more rom
prehensive programmes ofwoman and child welfare and achieve better co-ordination between 
the efforts of public and private agencies. The major burden of organising activities for the 
benefit of the \':ISt female population has to be borne by pri\'3te agencies which ha\-e alre3dy 
done ronsiderable work for the promotion of women's welfare. The All-India Women's 
Conference has 37 branches and about 300 csub-branches' in the rountry. The National 
Council of Women in India has 12 major branches, and the Girl Guides Association, the 
National Y.W.CA., the Association for .Moral and Social Hygiene, and the Trained Nurses 
Association in India, are affiliated to it. The Kasturba Gandhi Nationa11'.iemorlal Trust does 
extensh-e work for the welfare of women and children in rural areas and has representati\·es 
to carry out acti\ities in eighteen States. There are numerous small organisations all over 



the country which have done valuable work for women. These organisations provide 
dispensaries and maternity centres, homes for destitute children and shelter homes for 
women. They also organise programmes for education, recreation and training in handicrafts. 

30 . Organised efforts are needed to stimulate activities at the community level, both 
in rural and urban areas. This should be done by community centres, social education 
agencies, and agencies working for the welfare of under-employed groups, by organising 
groups of women who could come together for activities such as recreation, education, 
arts and crafts, and co-operative participation in social and economic activities of the whole 
country. Groups 'co~d also be organised as "mothers' clubs or unions" in all ante-natal 
and post-natal clinics, milk. centres, co-operatives, and as a part of trade union activities. 
Such groups could especially be organised in slum areas and backward areas and amongst 
working women and women of packward classes in general. A large number of voluntary 
workers will be required for such groups,. and these could be recruited by women's welfare 
organisations. Girl guides and girl students in high schools and universities could assist 
in these activities as part of a programme organised on a national basis. The existing 
women's organisations in the country could be strengthened t if their membership 
and activities are extended, and if they organise programmes for creating women's 
organisations in towns and in the larger villages. Such local organisations need trained 
workers, guidance and assistance whicH could be given by leading women's organisations 
through travelling workers, training ca.nlpS, instructional manuals, and other literature. 

31 .. For various reasons the available statistics on commercial vice are limited and 
unreliable., India is a signatory to the international agreement for the suppression of traffic 
in persons and of prostitution which was reached in 1950. However,. clandestine prostitution 
and even brothels continue- to exist in ,the country together with tolerated a7 eas in some 
of the cities. Clandestine prostitution exists in many forms and tlie danger of the evil is 
augmented when the woman is not assured economic security by the family or the community, 
or when she is psychologically ~adjusted in terms of her sexual and material desires, or when 
her economic activities do not permit a normal family life. This kind of prostitution is 
further promoted by activities of persons who organise traffic in women and children. 
Immoral trafficking sometimes takes place as between backward and poor rural areas on the 
one hand, and the more prosperous urban areas on the other, Inter-provincial trafficking is 
also not unknown. ' 

32. Certain sodal evils are products of inherent maladjustments in the social order and 
their complete eradication needs basic social adjustments. It is realised that such adjustments 
are only possible when social justice is more effective, there are reduced opportunities for 
concentration Qf wealth, exploitation is eradicated, economic conditions are improved, and 
social morality is established by well-adjusted patterns of common behaviour at the basic 
community level. The following measures are suggested for dealing with the' problem : 



(I) an advisory committee should be set up by the Central Government to make 
proposals and review progress in respect of law and policy in different States relating to 
th~ prevention and treatment of soCial vice ; 

(2) enforcement of the law should be more effectively carried out; measures to enforce 
the law may include, wherever necessary, the creation of a separate vigilance branch within the 
police force ; 

(3) whenever it is found difficult to eradicate the tolerated areas, adequate arrangements 
should be made for medic;al assistance and facilities for the treatment of venereal diseases ; 

(4) wherever it is found that clandestine prostitution is in existence, efforts should be made 
to eradicate soliciting; 

(5) institutions for the protection, care, shelter and rehabilitation of fallen women do 
not exist in sufficient number, and cases of neglect are frequent. There is a need for more 
institutions organised by local self-governing bodies and private social service agencies and 
proviSion for regulation, inspection and control of homes which should be under the manage
ment of trained personnel. Such hOJlles should provide shelter, medical aid and assistance for 
marriage ; and 

(6) there is a need to strengthen existing specialised and private agencies like the vigilance 
associations and societies for the preventions of traffic in women. 

CmLD WELFARE 

33. The child, being always dependent, has to be provided for by its parents and the 
family, the community and the State. Considering the size of the population involved and the 
nature and complexity of the problem, the total responsibility of welfare has to be borne 
cumulatively by the family, the regional community, and the State at three different 
levels. The problem of survival and the high incidence of infant mortality and birthrate has 
been dealt with in ~e chapter on Health. The problem of education is dealt with likewise 
in another chapter. However, certain aspects of the problem of health, growth and care of the 
child need the attention of social welfare agencies. 

34. In a country where poverty is extensive, there is need to supplement the diet of 
children. Effective ways have to be devised by the State and private agencies to see that the 
necessary nourishment is received at least by under-nourished children in schools and in 
established institutions. To augment State resources, an effort should be made by each 
local community to assist educational institutions and child welfare organisations in 
supplementing the diet of the child in some way. At present, skimmed milk powder, cases of 
baby foods, semolina, vitamin tablets, pabulum cereals, codliver oil, etc., are received as gifts 
from various sources. Efforts to organise collections in kind at the community level could be 
st:lpplemented by grants-in-aid from charity trusts and local self-governing bodies. It is 
desirable that State organisations, the Red Cross, the Indian Council of Child Welfare and 
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other important national and State organisations for child welfare should co-ordinate their 
efforts both for the collection and distribution of supplementary foods for children. The five 
most suitable agencies for the distribution of free foods to children at the community level 
are (I) milk centres (2) maternity and child welfare centres (3) community centres 
(4) day nurseries and schools, and (5) play centres. 

35. Feeble-mindedness-The attention of the educational authorities is naturally 
concentrated in the early stages on formal education. The problem of feeble-mindedness is 
gradually beginning to receive the attention of psychologists and educationists in the country. 
Uptil now there are no adequate institutions in the country for the care and treatment of 
feeble-minded children. A beginning has been made in dealing with this problem by the 
Society for the care, treatment, and training of children in need of special care. A few 
pilot projects in selected areas could be developed by specialised agencies for child welfare. 
One of the major handicaps in this respect is the absence of a sufficient number of trained 
psychologists and psychiatrists an'd teachers specially trained to deal with mentally backward 
children. Provision should be made for training personnel as eady as possible. 

36. Child guidance clinics-The first child guidance clinic was organised in India 
in 1936. Since then a small number of child guidance clinics have been brought into 
existence in some of the larger cities. It is desirable that at least one child guidance clinic 
should be brought into existence in every State and, wherever possible, such clinics should be 
organised by ~unicipalities. The organisation of this important service is also likely to be 
handicapped due to want of psychiatrists and child psychologists. It is essential to train a 
number of psychologists and case workers in the schools of social work in order to provide 
trained personnel for dealing with problem children. 

37. Creches-An important service which has already made considerable headway in 
India for the welfare of children is the organisation of creches, day nurseries and other types of 
pre-schools. In large factories in major cities, already a number of creches are organised with 
a reasonable standard of efficiency in the interest for children whose mothers work in the 
factories. In 1950, Bombay had 177 creches with,about 3,000 children, Madras had 93 with 
about 2,334 children, Bihar ha/9 26 with 796 children, Madhya Pradesh had 16 with 360 
children and Uttar Pradesh had 7 with 126 children. These figures reveal that only a very 
small percentage of children of working mothers take advantage of these creches, specially 
because it is the tradition in India for children to be looked after by other women members 
of the family. As it is now compulsory under the Factories Act of 1948 to provide a creche 
in factories employing 250 or more women special efforts may be made by factory owners 
to induce mothers to send their children to the creches. 

38• Play activities-Play is a vital need in the life of the child ; and its playlife in the 
home, school and community environments consists of playthings, companionship, and play
ground activities. LOQ!1 self-governing bodies as well as the community should provide play
space for children either as a reserved part of a community playground, or as a separate play
ground equipped with suitable accessories for play. Only a small number of fairly well
~quipped playgrounds are in existence in the country; and their number needs to be very 
considerably increased in urban as well as rural areas. Proper maintenance and management of 
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playgrounds are essential in order t~ provide necessary guidance, supervision, and protection 
to children during play hours. Such a playground service could be provided by voluntary 
welfare agencies and youth and stUdents' organisations. 

39. C"£ldretJ'$ centre-In order to extend the scope of children's recreations, the 
programmes for children's centres are now being expanded so that they can be equipped 
with playgrounds, indoor space for a children's library, a dramatic hall, and facilities for 
developing child arts and handicrafts. Such centres may also provide a case work service 
where it is not possible to organise a child guidance clinic. 

40. HandU:apped children-One of the most difficult problems which deserves urgent 
consideration is the problem of lone, orphaned, neglected. deserted and destitute children. It 
is necessary to develop special institutions, children's villages, boys' towns and similar organisa
tions where a large number of such children could be given protection, shelter, care, education 
and training till they are rehabilitated and can function in a normal way. At present, such 
institutions are mainly organised by private agencies, and especially by children's aid societies . 
. Most of these institutions deal with a very small number of children, and it is desirable 
to initiate a number of pilot projects where a large number of children could be brought 
together under the care of specialised social welfare agencies in the various States. 

41. The practice of adoption has existed in India for centuries. Such religious adoptions 
are not legally controlled. Besides, this benefit is invariably given to the boy. In some cases 
the orphaned child is institutionalised, or becomes a beggar, or becomes a victim of illegal 
trafficking and exploitation. Orphanages exist all over the country, both in urban and 
rural areas. The need to ensure registration, supervision and control of these institutions 
is now realised, and legislation and machinery of enforcement have to be devised to protect 
children in institutionS organised by private agencies. Such institutions, with the support 
of the Government, should be able to provide a reasonable opportunity for growth, 
development and rehabilitation of all the inmates. 

42. JUVctuie delinquency-The complexities of the problem of delinquency and the 
inadequacy of resources, institutions, and personnel have come in the way of a study of the 
nature and extent of the problem. At present, only a small number of delinquent children 
are dealt with, and the treatment given to them does not provide for full rehabilitation. The 
problem of delinquency is extensive because of the prevailing general conditions in which 
children are brought up. Poverty, neglect, slum life and frustration may lead to acts of 
delinquency. Case treatment often reveals the deJinquency of the parent, experience of 
cruelty at home, and encouragement of delinquent acts by elders. 

43. In some States progressive legislation for dealing with delinquency atready exists ; 
in others, no legislation has yet been enacted. The ,Ministry of Education has drafted model 
legislation for the guidance of States. l\lost of the Children's Acts deal with neglected, 
dependent and destitute children, difficult, uncontrollable and delinquent children and 
victimised and exploited children. In some cases the provisions of the Children's Act are in 
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conflict' with Wards and Guardians Acts. All existing legislation and treatment should be 
reviewed from the standpoint of a more comprehensive approach to~ards the problem. 

44. The weakest link in the treatment of the, problem is the absence of one suitable agency 
for the enforcement of the legislation, the absence of an adequate pohce force, and inadequacy 
of court facilities, children's institutions, and probation officers. It is necessary to set up 
juvenile aid committees in cities, consisting of a small number of selected and specially trained 
police officials who will examine cases of delinquents, and deal with cases of minor delinquen
cies without reference to courts. I The inadequacy of existing certified schools and fit-persons 
institutions is well known, and in order to provide the right conditions, a beginning has been 
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made in some States to create children's villages, boys' towns and other institutions with 
proper conditions of rehabilitation. Pilot projects for this purpose are contemplated in 
certain States where the incidence of delinquency is high. Institutions like juvenile reforma
tories exist in the country, and these need to be adapted and re-organised to suit the present 
objectives. The practice of providing even temporary habitatio~ and shelter to juveniles in 
correctional institutions where adult under-trials and prisoners live should be discontinued. 

45. The general improvement of child welfare services in India requires greater co
ordination and better leadership for the several hundred child welfare organisations that e~t 
in India. The child welfare movement, under the guidance of the Indian Council for Child 
Welfare needs to -be encouraged and strengthened.; and it should be made more represen
tative of children's organisations in the country. There should be a strong national 
headquarters to carry out the objectives of the movement, and maintain and improve standards 
of child welfare. It is proposed to create a national centre of child welfare in a central place, 
with similar organisations in some of the States. The national centre will become the 
expecimental station, training centre, seat of pilot projects and clearing house for informa
tion and material on child welfare. 

46. Children's orgamsations-Though comparatively small in size, organisations for 
children have come into existence in different parts of India for providing recreation for 
children. The Balkan-ji-Bari is a developing organisation and its main value lies in 
bringing together children from all over India in camps and national festivals. The Bachon-ki
Biradari and Kislwre Dal are similar organisations in the north. Such organisations deserve 
the support of local self-governing bodjes and child welfare agencies. The junior sections of 
the Boy Scouts and Girl Guides organisations have been long engaged in giving 
valuable training to children outside the educational institutions. These organisations help 
to develop children for a fitting role in the youth movement. 

FAMILY WELFARE 

47· There are a few agencies dealing exclusively with the problems of the family in 
India, and they cater mainly to local needs. Sectional" groups assist their members with small 
doles and provide help in education, medical assistance and housing accommodation. 

I 
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Recently, some family welfare agencies have come into existence in Madras, Bombay 
and other places. The case work method is ,being used to assist families in rural as 
well as urban slum areas. This is a small beginning which shows a new approach to family 
problems. The organisations of extensive community welfare programmes in urban and rural 
areas creates the possibility of organising family welfare services on a small scale, including 
especially a family counselling service. As more case workers become trained in the various 
schools of social work, it will be possible to undertake a survey of family mal-adjustments 
and handicaps in selected community areas and to assist families in dealing with their 
economic and pathological problems. 

48. The programme of social education ought to make a valuable contribution towards 
the promotion of family welfare. There is need to give general information to adults about 
subjects like family relationships, family pIanning, marital hygiene, domestic economy, mother
craft and homecraft. This information could be supplemented by a programme of audio
visual aids dealing with all aspects offamily life. Family welfare agencies should be able to 
publish literature giving specific information about the treatment of family problems. 

The Central as well as State Governments may assist private organisations, trusts and 
funds in creating and running institutions or centres for the development of small-scale indus
tries, crafts and handicrafts. Such institutions will provide avenues of employment and 
training and help families in avo idng destitution or in supplementing small family incomes. 

YOUTH WELFARE 

49. Youth is the stage in life when, through training and development, immaturit} 
approaches maturity for work, marriage, social participation and cultural attainment. The 
period of youth should stand for growth, development, preparation, action and leadership. 
Youth matures quickly in an atmosphere in which there is freedom, activity, recognition and 
opportunity. The life of youth should not be over-occupied with training and education, 
but there should be opportunity for self-expression, comradeship, community life, and 
national service. 

So. The youth movement.includes two kinds of organisations, namely, those which work 
for the welfare of youth, and those composed of the youth themselves. In varying degrees, 
youth organisations are interested in or are influenced by political emphasis. In order that 
youth organisations should grow and make an effective and continuing contribution to national 
life, their endeavour should be to give their main attention to activities which would promote 
youth welfare. Besides, the strength of the national,youth movement can only be built up as a 
result of unity in action and comradeship amongst those who work for youth welfare in any 
of its aspects. 

Sl. The objectives"ofthe youth movement may be classified to cover two separate aspects 
of the movement: (I) those that contribute towards self-preparation, personality develop
ment, character formation ~d citizenship ; and (2) those that lead to organised action in 
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the service of the community and the nation. Youth has with courage opposed conventional
ism and unhelpful traditions, but the immediate task before youth in India is to organise and 
work har~ to carry .out constructive tasks in the national programme. There is need to 
coordinate the work of all youth organisations into a single powerful youth movement, func
tioning through a national council of affiliated youth organisations. Such an organisation, 
whilst permitting its members to work for their own objectives and carry out their programme 
independently, will work to build up the individual and collective strength of all youth organi
sations. The national youth movement has to create a national headquarters with young men 
and women of vision and ability who should be trained youth organisers, aware of the prob
lems of youth, and trained to develop group work, recreational activities and nationa! service 
programmes which can be quickly canalised into various fields of service. Assistance may be 
given by the State to the existing youth and other organisations to create and strengthen the 
youth movement. 

52. Special measures are needed to strengthen the scout movement. The Bharat Scouts 
and Guides organisation had 1,73,902 cubs, 2,65,296 scouts and about 50,000 bulbuls and guides 
on its rolls in 1951. The movement has 21,393 trained and warranted scouters and 3,997 
helpers. The scout movement has to playa vital role in serving the younger generation and 
in organising them for the active service of the country. Not only has the movement to be 
extended to villages, but the quality of \ts service has to be developed. For this purpose the 
national as w~ll as State headquarters have to be strengthened and adequately equipped for 
creating and training a larger number of scouters and promote efficient guidance anp. super
vision to its units. The scout movement should receive the support of. the States, the 
local self-governing bodies as well as the community. There should. also be co-ordination 
of activities between the scout movement and the other youth and children's organisations. 
The youth and student organisations should be able to provide an,increasing number of scouters 
who will be required to extend the work of the movement in the near future. The National 
Cadet Corps is another movement for youth which functions in the universities for the promo
tion of physical fitness, discipline, character and the general fitness of youth for defence, 
national service and personal welfare. The membership of the National Cadet Corps is volun .. 
tary, but universities and educational authorities should encourage youth to take advantage of 
,this organisation, and membership of the National Cadet Corps should be considered an added 
qualification for the purpose of employment. 

53· Youth needs guidance, advice and help with regard to personality problems, sex 
difficulties, and situations in home and community life. The organisation of community 
centres in urban and rural areas will make C, youth counselling" possible, provided there 
are mature persons who are given a brief training on youth problems, and who are willing 
to undertake counselling on a voluntary basis. It is possible to introduce "youth counselling" 
as one of the activities in educational institutions as well as in youth organisations and trade 
unions, and it could also form part of the labour welfare progress in factories. 

54· Opportuni~y for physical activities, group companionship, arts, hobbies, and 
contact with Nature can be given through organised programmes of local boys' 
and girls' clubs, inventors' clubs, young farmers' clubs~ hobby clubs, etc. These 



do not require large resources, and the younger. folk themseJves can contribute and find the 
necessary funds to run their own organisations as independent progra.mmes or as part of 
. community centres or as extta-curricular activities' in educational institutions. An 
important contribution towards the development of YOqth is made by youth camping and 
travelling programmes. A beginning has been made in India with a Youth Hostels Ass9cia
tion, whlch is part of an international organisation. The movement needs organisers, 
and houses with caretakers, which could be used as hostels. University hostels, dharamshalas, 
houses which can be spared, hutments on camp sites, and houses near holiday reso.rts should 
be made available to youth travellers with minimum equipment and boardIng and lodging 
facilities at'lowest cost. The Government can help the youth movement by allowing special 
reduced rates on railways, steamships, and State aIld municipal motor services to members 
of approved youth organisations. Whenever merit awards are given to youth in universities, 
and sports, cultural and other organisations,- it should be possible to give traveJ pr1ZCS and 
journey scholarships. 

SSe Y OUlh and national service-Youth have made a vital contribution to the struggle for 
freedom, and they must be given .th~ opportUnity to give their contributions to constructive 
activities and programmes of economic development and social welfare. Reference has been 
made in the chapter on ' ~ducation ' to the contribution stUdents will be called upon 
to make towards national service. An amount of Rs. one crore has been provided for a 
comprehensive programme of youth camps, labour service for students, etc. The programme 
will have to be worked out in collaboration with universities and other educational 
institutions as Well as youth and student organisations. Youth participation in constructive 
activities should be based on ~rsonal inclination and interests, and yoUth should be encouraged 
to become members of organisations that c:arry out specific activities amongst the people or 
there could be special youth groups for carrying out specific programmes. It is also possible for 
educational institutions to organise" service clubs n as one of the extra curricular activities. 
The. enthusiastic participa~on, of youth is required in programmes and activities for 
promoting physical fitness and Community recreation, social education, child welfare and 
youth organisation. Youth could also render valuable hefp to institutes organised to render 
different types of service to the needy, handicapped and mal-adjusted members of society. 

NATIONAL PHYSlCAJ. FITNESS 

56~ The chapter on Health has dealt with the problems of ill health and disease in India. 
The subject of national fitness deals with the maintenance and improvement of health of every 
citizen in order to deVelop efficiency. In the absence of legislation in the form of a National 
Fitness Act, it is necessary that physical fitness programmes are promoted by the States, as 
well as by the community. 

It is possible for a nation to attain by organised effort and education certain physical 
qualities, abiHties and skills so as to be able to perform the normal functions of lif~ 
be prepared for the protection of home and nation in times o~ external agression and 
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danger, and contribute towards national efficiency for economic prod~ction. A physical 
fitness standard for the individual should include the three factors of agility, strength and 
endurance which are the basis of all physical qualities and skills. In order to achieve the above, 
a national st~dard of physical achievement for all adults has to be laid down. 

57. In a country like India, with numerous climatic, regional and racial differences, 
a universally applicable national standard may be difficult to attain and allowance will have 
to be made for sex differences, the racial factor, types of physical region, climatic conditions, 
standard and content of nutrition, and prevailing averages of height and weight for specific 
racial groups. The standards to be achieved may be laid down by a committee of health 
and education experts and other social §cientists after consulting authorities and ascertaining 
conditions in different parts of the country. It is possible for every individual to strive to 
attain this standard individuall¥ ; but the State, educational authorities and private social 
welfare and especially phy~ical welfare agencies should attempt to provide facilities and 
opportunities to assist the individual to· attain this standard. The community project authori
ties, the Bharat Sewak Samaj, all sports and play-ground organisations and universities should 
aim at reaching the proposed national standards. 

58. The maintenance and promotion of national physical fitness requires the proper 
management- of housing and sanitation, the care of diet, the need for relaxation and rest, the 
promotion of play-ground, sports, physical culture and camping movements, execution of 
intensive programmes of child welfare, the protection of the health of working men and women, 
and the adoption of preventive measures against diseases and psychological disorders like 
neurosis. 

59. Play-ground programmes are naturally spread over in different areas. Regional 
co-ordination of all agencies and activities will promote the growth of leadership, the 'training 
of personnel and the development as well as the economic use of resources. National 
organisations for physical education, sports, recreations, etc., should be strengthened, so that 
they can guide and assist the building up of play-ground activities, athletics, community 
recreation and yogic exercil:es. As play-ground activities are to be developed through community 
programmes, and as youth activities are also to be promoted extensively, there will be 
increasing demand for leadership, in these. fields. It is suggested that one of the existing 
training institutes for physical education should be converted into a national institute. 

60. As national fitness programmes involve activities for large numbers of persons, the 
problem of resources becomes the greatest handicap in the promotion of the movement. It is 
imperative ihat some kind of play-ground should be availabfe for ,the use of every community 
centre, school and youth organisation. Equipment is also needed for physical fitness 
programmes. When developing play-ground programmes, it is necessary to keep in view the 
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four important objectives of recreation, education, leadership training, and social participa
tion. India has yet to make much headway in the field of sports and steady support and 
encouragement are needed. 

61. India has a rich game10re with a variety of games adapted to age and sex groups 
and to local physical conditions and cultural patterns. There is need to survey play activities 
in different areas, prepare a manual of instructions for specially selected games, and enrich the 
gamelore of the whole country by organised publicity through documentary films 
demonstrating each game. Indian gymnastic programmes have considerable appeal in urban 
as well as rural areas. Community programmes should help the revival and extension of such 
activities in every part of the country. 

CruMB AND CoRRECTIONAL ADMINISTRATION 

62. Research in the problem of crime in India has not yet made sUfficient advance. The 
immediate task is to change or modify existing policitSand programmes in order to adjust them 
to new objectives which seek to protect the interest of society and achieve a total 
rehabilitation of the offender. Crime is stimulated by conditions prevailing in society and it is 
due to personal and psychological factors. Economic conditions have always been a factor 
contributing to crime. Intensive surveys to study the causes, nature and extent of crime 
should be undertaken by research organisations, universitie$ and other private agencies. The 
treatment of the crime problem is intimately related to the nature of legislation, and the 
approach of the judiciary to crime. So far there has been no basic approach .towards the 
various problems of correctional adniinistration, but a number of useful steps have been 
recently taken by States and there is growing interest in the reform of penal administration. 

63. The problem of correctional administration has to be dealt with in three stages: the 
pre-committal stage j the administration of correctional institutions; and probation and 
after-care. The principle that no person should be considered an offender till he is proved 
guilty should govern the treatment of accused and under-trial persons. The administration 
of police lock-ups and jails needs to be reviewed in the interest of the proper treatment of the 
inmates of the lock-ups. Special care must be taken when first offenders are committed to jails, 
so that no serious psychological harm is done to them. The administration of correctional 
institutions is governed by jail manuals •. A recent conference of State Inspectors-General of 
Prisons has proposed the appointment of a committee to suggest the basis on which jail 
manuals may be revised to suit the new objectives, methods and programmes of correctional 
institutions, remove the inflexibility of rules, and permit greater freedom to the authorities 
on the spot to interpret sympathetically the rules so as to serve the objects of rebabilitation. 
Changes in the jail manuals will naturally require a revision of the Prison and Prisoners' 
Act which would need to be modified to meet changes in correctional administration. 

6.t. The need to utilise prisons as agencies for the rehabilitation of prisoners is generally 
accepted. Modem principles of penology require that each prisoner is to be dealt with_ as 
an individual, and corrective handling should be so devised as to be in consonance with his 
abilities, aptitudes, back-ground and also with the paramount purpose of enabling him 
to earn his living honestly as a law-abiding member of society. While this must be the ideal 
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and all plans must be directed to.this end, the possibility of utilising:the manpower resources 
represented by prisoners on projects of socially constructive character should be fully explored. 
Central prisons and district jails should receive the assistance of Departments such as those 
concerned with industries, agriculture and irrigation, so that the maximum advantage can be 
taken of the labour available in correctional institutions. A probation and after-care service is 
likely to mioimise the cost of maintenance, as prisoners will not be called upon to serve long 
sentences duiing which they will be maintained by State Governments. As life in prison has 
to be orgru$ed so that the inmates live as a community and as the method of case work is to 
be increasingly used to deal with individual cases in correctional institutions, welfare officers 
should be progressively employed in central prisons and first grade district jails. . Officials 
of correctional institutions should be given special training both before employm,ent and during 

service. 

65. Prisons and jails may need to be reconditioned so as to provide arrangements to suit 
different classes of pr~soners. • Separate correctional institutions may be provided for female 
convicts. It should also' be possible to develop open and close farm workshop prisons, 
agricultural colonies, and work camps at important work projects. The provision for Borstals, 
both open and closed, will also need to be expanded. It will be necessary to bring about 
greater .... uniformity in legislation applicable to first offenders and others charged more than 
once for minor offences. The appointment of probation officers and the release of prisoners on 
parole should remove a great deal of congestion from correctional institutions, reduce the 'cost 
of prison administration, and enable many prisoners to live as normal citizens after they have 
served their ·sentences. The work of private agencies like prisoners' aid societies and district 
probation and after-care associations has suffered on account of limited resources. It is 
desirable to entrust after-care work to probation officers, and a beginning may be made by 
organising after-care departments in central prisons and first grade district jails to deal with 
problems relating to work and employment, housing, health and family relationship. New 
developments in the administration and programmes of correctional institutions require the 
guidance and advice of experienced personnel working together in a central or~sation. Such 
an organisation can 'assist progcimmes in the States, undertake experimental work and pilot 
proje~, and function as a centre of information an~ pub.licity on all matters relating to 
correctional administration. Recognising the need for such a central organisation, the recent 
conference of Inspectors-General of Prisons recommended that a national bureau of correctional 
institutions may be established in the Ministry of Home Affairs. 

WELFARE OF TIm PHYSICALLY HANDICAPPED 

66. The physically handicapped person, if he is not able to receive medical attention, 
~r when such attention is found to be of no avail, has to depend upon his family for main
tenance and shelter. Absence of family support leads to beggary, or dependence upon public 
charity. Inadequate medical treatment, absence of vocational training, and lack of opportunities 
for social adjustment of the persons to the environment has contributed to the sufferings of 
a large number of persons who ought to receive the intelligent assistance of the community, 
and if possible an effective assistance from the State. Physically handicapped persons are 
cl3sSified.as (1) those lacking in one or more physical senses, i.e., blindness and deafuess, or 



SOCIAL WELFARE 

combinations; (2) those suffering from movement difficulties; i.e., orthopedic, malnutrities 
and cardiacs; and (3) lepers, epileptics; rachitics, and dumb persons. The total number 
of afflicted persons in India has liardly ever been correctly estimated. This is due to defective 
enumeration, lack of definitions, and the desire of persons to avoid publicity to their handicaps. 
To obtain better estimates of afflicted persons, sample surveys in selected urban and 
rural areas are needed. Some provision for physically handicapped persons exists in several 
States. Voluntary associations which are already working the welfare programmes for this 
class of persons need to be encouraged and assisted. 

COMMUNITY APPROACH IN SOCIAL WELFARE 

67. The field of social welfare will expand in.the measure in which local communities 
accept responsibility for solving their own problems. Tlie State bas undoubtedly a vital role 
to play and, as its functions develop, an increasing field of social work becomes linked in one 
way or the other with programmes initiated or supported on behalf of the State. Community 
welfare programmes embody four inter-linked ideas, namely (I) self-help and mutual 
service, (2) maximum use and development of local resources through organised community 
life, (3) economic betterment and cultural development through social participation in 
co-operative effort, and (4) achievement of community obJectives through the minimum 
amount of assistance from the State. 

68. These ideas are applied in different fields of social welfare. According to its circum
stances and problems and its size and resources, each community sets before itself its 
principal objectives and organises the effort for their achievement. The community approach 
finds perhaps its most striking sphere of action in the community development programme 
included in the Five Year Plan. This programme is mainly rural at present but in some 
States it has a large urban component as well. The rural community development programme 
has already been described in an earlier chapter. The programme concentrates on certain 
strategic features of village life, but has within it the element of growth, so that its essential 
aim is to transform not only the technical environment in the village, but also the social and 
economic relations and attitudes within the village community. There is no section of the 
community which stands outside the influence of the programme. 

69. Community programmes hold high promise in urban areas as well. Cities and towns 
have to be divided into manageable units and the more backward areas, in particular, the 
slum areas, selected for intensive social work. Urban life tends to shift the emphasis from 
the community to the individual with au the consequences that this implies. There is, there
fore, considerable need to establish community centres which will foster a sense of commu
nity responsibility, civic pride and a feeling that the interests and welfare of individual members 
are realised best through community action. Through community centres established in the 
main through their own effort, local urban groups can survey their own urgent social and 
economic needs and seek solutions through co-operative effort. Innun'lerable problems, 
touching upon every aspect of the life of the community and more especially affecting its weaker 
members, at present remain negleced and unattended. Organised community action on the 
part of local urban groups in the cultural field no less than in solving common problems can 
make a vital contribution towards raising the level and enriching the content of urban life. 



CHAPTER XXXVII 

WELFARE OF BACKWARD CLASSES 

SCHEDULED CASTES AND OTIIER BACKWARD CLASSES 

The evolution 9f tJle social structure during centuries of feudalism in regions· which were 
not then developed by communications led to the existence of large communities which 
suffered handicaps and disabilities imposed by other economically and culturally dominant 
groilps. The chief amongst the underprivileged or specially handicapped groups are the 
Harijans, i.e., the scheduled castes, the tribal population, groups which were hitherto known as 
criminal tribes, and other groups who can be considered to constitut'! the weaker section 
of the population and who are socially, economically, and educationally backward. 

2. The term 'backward class' is difficult to define. Backwardness is expressed in 
lack of adequate opportUnity for group and individual self-development, especially in economic 
life and in matters of health, housing and education. It is measured in terms of low levels of 
income, the extent of illiteracy, and the loW standard of life demonstrated by living condi
tions. 

3. The.present population of the 779 scheduled castes in India is 498'37 lakhs*. This 
figure does not include backward groups which are not mentioned in the schedule. Such 
groups are known as '" other backward classes" and their population, according to the 
Ministry of Education Scholarship Board, was 546lakhs in 1951 . .Arqcle 340 of the Constitution 
has empowered the President to appoint a Commission to determine the conditions of backward 
groups not included in the schedule of castes who could be considered to be socially, econo
mically and educationally backward. This Commission, known as the Backward Class 
Commission, will shortly be appointed, and one of its functions will be to prepare a schedule 
of other backward classes for the approval of the President. 

4. The country has noW' passed the stage of discussing the problem of the origin or 
sanctity of the institution of untouchability. That the stigma of untouchability should be 
totally and unreservedly eradicated has now been flccepted by the whole country. According 
to Article 17 of Part III of the Constitution" untouchability is abolished and its practice in any 
form is forbidden". But untouchability, being an age-old institution, has taken roots in the 
psychology and social structure of certain communities. Its eradication is incomplete so long 
as it receives a mental recognition and persists indirectly in some form in the social structure. 
A fourfold programme is, therefore, necessary, viz., (1) removal of untouchability by law ; 
(2) removal by persuaSive and educative processes through social education; (3) the prac
tice of democratic behaviour in social and recreational life ; and (4) opportunities afforded 

·The Sch0!arship Boar4 Qf th~ lI4iqis~ of Education has shown th~ population of Scheduled Castes as $17 
ll!khs m 19?J. 
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by the State and private agencies for self-development and expression and for the betterment 
of health, education, economic life, and living conditions. Improved living conditions, 
education, and participation in a society with extensive economic interdependence and 
facilities for communication, movement, and contact, will in due course of time lead to a 
total integration of these groups with the rest of the country. 

s. Welfare services for scheduled castes are included in the special programme for the 
welfare of the backward classes. Education is the most urgent need of these communities, 
and extensive measures for increasing educational facilities have been taken by the State. In 
some of the Part A and B States these concess:ons extend right up to the university stage. 
Emphasis is placed in almost all cases on vocational or technical training. The concessions 
usually take the form of free tuition, stipends, scholarships, provision of books, stationery 
-and other equipment. In certain cases the aid extends to clothing and mid-day meals ... The 
opening of primary schools in areas where scheduled castes live in large numbers and the 
running of hostels for their benefit in district towns and educational centres are the other 
two usual activities. For vocational training there are peripatetic parties of instructors in 
Bombay and West Bengal and also the established technical and vocational training centres of 
the Ba'kshi-ke-Talab in Uttar Pradesh. The trainees, who are almost always stipend 
holders, also receive loans and subsidies to enable them to settle down in their respective 
trades. A total amount of about Rs. 3 crores has been provided in the~Five Year Plans of 
the State Governments for the education of the 'backward classes'. 

6. For those residing in rural areas there is a provision for the allotment of waste land. 
This is usually accompanied by the grant of a taccavi loan for the purchase of agricultural 
implementS' and bullocks. 

7. A certain percentage of Government positions are reserved for all scheduled caste 
candidates, and in almost aU these cases the standards of age, qualifications or experience are 
also relaxed. A minimum number of vacancies are reserved for them; there is, however .. 
no bar to their recruitment and -employment -in ~Iarger nu;nbers. 

8. The State Governments have provided a sum of Rs. 10 crores for I the benefit of sche
duled castes during the period of the Plan. The Central Government have also provided a 
further sum of Rs. 4 crores for expenditure during the remaining period of the Plan. The 
general aim is to follow intensive programmes rather than to dissipate the limited resources on 
loosely conducted activities over a wide area. Provision is made for the more liberal disburse
ment of money under "different heads to institutions working in this field, and an effort is being 
made to improve efficiency by channelling expenditure through effective and well-supervised 
organisations. Since -most of the Harijans live'in isolated colonies, they-offer good scope for 
the organisation of community centres. Measures for achieving the welfare of the scheduled 
castes are circumscribed .bY;.Jthe amount of available resources. Thepat:e of improvement 
is, however, being accelerated, and still more progress is expected as larger resources are 
devoted to ~this ~work. 
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9, The chief .voluntary agency for the welfare of Rarijans is the Rarijan Sevak Sangh 
It has 35. State branches and 325 district committees. Its activities are directed towards 
the all-sided welfare of Rarijan communities. 

THE SCHEDtiLED TRIBES 

ro, The tribal population in India is accepted to be the oldest population of the land. The 
communities have lived for centuries in the forest and hilly regions, and at present they are found 
in a wide central belt beginning with the Aravalli Hills in the West and extending into pans 

- of Bombay St,ate, Madhya Pradesh, Bihar~ Orissa, West Bengal and Assam. There are tribes 
in the nonh in the southern ranges of the Himalayas, and also in the south in the western 
Ghats and eastern Ghats and in the Vindhya and Satpura mountains. 

11. The schedule of the tribes entitled to the special rights conferred on scheduled tribes 
by the Constitution was issued by the President in March 1950 • The population of the 24S 
tribes included in this schedule was in 1950178'75 lakhs, which is 7'8 per cent of the entire 
population *. 

12. Heretofore the problems 1)f the tribal people have been approached from different 
angles according to the interests of the persons dealing with them. Amongst these have t>een 
anthropologists, :;tdministrators, missionaries, sodal workers and politicians. There developed 
one school of thought.which held that the tribal popUlation should be permitted to live in 
isolation from other more organis~d groups, without even the interference of the political admi
nil)tration-, There may be a good deal of justification for such a policy of non-interference; 
but it is not easily practicable when tribal life has been influenced by social forces from with
out, and tribal communities have reached a certain degree of acculturisation accompanied by 
the penetration of communications into the tribal areas and of social services for the better~ 
ment of their lives, 

13. The conditions are now generally such that there has to be a positive policy of assisting 
the tribal people to develop th~ir natu~l resources and to evolve a productive economic life 
wherein they will enjoy the fruits of the~r labour and will not be exploited by more organised 
economic forces from outsjde. So far as their religi~!ls and social life is concerned, it is not 
desirable to bring about changes except at the ini!iative of the tribal people themselves and 
with their wilUng consent. It is accepted that there are many healthy features of tribal life, 
-which sho.uld be not only retained but developed. The qualities of their dialects, and the rich 

.-content of tlieir arts ~d crafts also need to be appreciated and preserved . . 
*NOI6,-The percentag~ o£the tnbal population to the total population in the diffelent States (after partition 
and merger) is as follows :....! 

Part A States: ~ssam-33'21 Blhar--I4''I. BombaY,9'2, Madhya Pradesh-22 '6, MadraS-I 'I, 
Orissa-25' 4. funjab-Nil. Uttar Pradesh-o' S. West Bengal--6' 5 • 

Part B States: Hyderabad-4' I. Jammu and Kashmtr-o'7, Madhya Bharat-I5' 4. Mysore-o' I, 

Pepsu-Nll. Rajasthan ~ II ''I. Saurashtra -0 '06. Travancore-Cochin-I '8. 
Part C' States : Ajmer-IS ' 6. Bhopal -9' 0, Coorg-II . 6. Delhi-Nil, Himachal pradesh-Nil, 

Kutch-o'3. M~pur-2~'8! Tripura-6'4. Vindhya Pradesh-S'9. 
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14. Article 275 of th~ Constitution requires that a special financial grant should be 
provided for programmes for the soCial and economic ..lVelfare of the tribal population living 
in scheduled areas. Under this Article the Central Government have made a provision of 
Rs. 12 crores for the period of the Plan, but detailed schemes have not yet been fully worked 
out. The vario1:1s States have provided another Rs. 1 I crores for the development of tribal 
areas. Their programmes include schemes for the building of roads, the improveILent of water 
supply, the provision of irrigation, the development of agriculture, animal husbandry and 
cottage industries, and for increased educational and medical facilities. 

IS. The North East F~ontier Agency is populated by a large section of the tribal popula
tion and their economic and cultural development has to be brought in line with the progress 
made in the rest of the country. A sum of Rs. 3 crores has been provided for the physical, 
economic and social development of this area and its tribal inhabitants and a Five Year Plan 
has been drawn up. 

DEVELOPMENT OF THE ECONOMIC LIm OF SCHEDULED TRIBES 

16. Ccmmtunications-The problems of different tribes may vary in different regions ; 
but-priority has to be given to the maximum development of their economic life. Most of the 
tribal areas have been neglected so far as roads and communications are concerned. The 
importance of communications has now been recognised and a sum of over Rs. 2 crores is 
provided in the State Plans for developing the roads in the tribal areas. This amount is separate 
from the road grants available from the Central and the State Governments. Great care has 
to be taken however to see that communications are not prematurely developed so as to 
permit economic exploitation by outside and more advanced communities, 

17. Water supp{y-Tribal areas are mostly hilly and rocky and, $erefore, there is a 
considerable shortage of water. In areas which are covered by thick jungles, the water 
becomes at times unfit for drinking -and for cultivation owing to the accumulation of decayed 
leaves. Special efforts are therefore being di,recte<\ towards the construction of wells and the 
improvement of irrigation facilities. 

18. Forest economy-Tribal economy in the past was able to develop or exploit the 
physical region without control or hindrance. Later on, there was in many parts of the 
country an intensive and yet unsystematic exploitation of the physical region inhabited by the 
tribes, with very little consideration for their economic welfare. It is desirable that tribal 
communities should be made the primary agents for the care and development of the fo;ests 
and the exploitation of forest resources. Forest schools should be started to bring the young 
tribals up to love, care for, and work systematically for the enrichment of the forests which 
will mean in tum the betterment of their own lives. 

19. Agriculture-The nature of agricultural development in tribal regions will vary 
according to the prevailing agricultural practices, the type of soil, and the forces that promote 
agricultural initiative. Though adequate facts and statistics are-not available, land in the 
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tribal areas consists generally of poor, rocky and barren soils on which in most cases only 
coarse cereals, pulses and roots are cultivated. The problem of land ownership has become 
increasingly difficult during the last few decades. Many tribal groups became landowning 
communities, but in times of famine and economic difficulty, their lands passed to absentee 
landlords. The problem of land restoration and distribution is 1h1ked up with the larger 
problem of land reform affecting all agriculturists, but the tribal population could be induced 
and assisted to move to large uncultivated areas which are suited to their modes of living. 

20. The tribal communities in hilly regions have long been accustomed to the system of 
shifting cultivation. Though in parts of the country they have already adopted more settled 
methods of agriculture and have taken to terrace cultivation using the normal village 
implements, there are areas where the system of shifting cultivation still prevails. The 
introduction of improved methods of agrieulture has to be attempted after a study of lo.cal 
conditions and with due regard for the level of understanding of the tribal communities 
concerned. 

21. People in the tribal areas are illiterate, but in spite of this and the many other 
difficulties in the way of the co-operative movement, a large number of co-operatives worked 
by social workers on behalf of the tribals have come into ~xistence in several States.' 
Co-operative activities should be developed in.a planned manner throughout the tribal areas so 
that their benefits may not only be renpedlby the cultivator but also by other sections of the 
people. Various States have created new organisations to help the agriculturists in the tribal 
areas. The Grain Banks or Beej Kosh in Bombay, the Grain Golas in Bihar and other 
States help the people with seeds and with the storage of crops so as to build up food resources, 
and also give guidance for the improv~ent of agriculture. 

22. The community d~velopment projects will now be able to accelerate the . speed of 
agricultural development in the tribal areas. The following areas which have been selected for 
community development include tribal communities : • 

Assam (Cachar District). •• 

(Darrang District). • • 

(Tribal Areas in Assam) • • 
Bihar (Santal Pargana District) • • • 
Orissa (Kala Handi District) , 

• • • 
Madhya Pradesh (Bastar Distric$ • 
Tripura (Nutan Haveli) • • 

• 
• 
• 

• 

• 

One development block. 

One development block • 
" Two development blocks . 

One development block • 

One development block. 

One development block. 

One development block • 

23· Arts and CraJts-Tribal communitie5 are invariably accustomed to more than one 
type of economic activity. Their free life, initiative, dexterity and desire for basic goods for 
domestic, religious and social life lead them t6 exploit the resources of their environment, 
and thus they are the creators or a large mimber of interesting crafts, which are practised not 
~() much to supplement their lncome as to supply them with some of the neceSsities of life. 
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'l'bey are not, however, yetfully conscious of the richness of their environments and they 
require to be helped to exploit commercially the clay, stone, animal, bird, insect and plant life 
of the forests, using their skills in organised co-operatives and exporting their products to the 
markets of the land. 

24. The physical environment stimulates arts and skills which are peculiar to the 
culture of each tribal community. Their principal form of artistic expression is dancing which 
has become the inspiration of professional dancers in rural and urban areas. The cultural 
life of the tribes should not be interfered with; on the contrary they should be given 
encouragement and opportunity to develop their tribal cultures. 

25. Health and hygiene-The deficiency of health services in the rural areas is well 
known, and the tribal areas, which are lacking in communications and where the popufktion is 
scattered over vast distances, have hardly been provided with any medical assistance up till 
now. Some of the diseases prevalent in tribal areas are malaria, yaws, scabies, venereal diseases, 
small-pox, leprosy, tuberculosis, trachoma, glaucoma, and elephantiasis. Unhygienic condi
tions, malnutrition, bad water, lack of protection against the climate, and in some cases harmful 
social customs and practices are among the causes of the widespread prevalence of disease. 

26. Throughout most of the tribal areas the belief in 'possession' and in the demoni-• 
acaJ causation of disease still prevails. But a patient programme of health education, with the 
assistance of mobile dispensaries, and the gradual introduction'of regular medical services will 
introduce to the people the advantages of scientific methods in dealing with problems of health 
and disease. 

27. There is a need for comprehensive health surveys in selected areas covering diet, 
beliefs and health practices, the etiology, prognosis and incidence of various diseases, and 
herbaJ. medicines and other tribal ways of healing. It may be advantageous to develop 
such of the medicines and healing practices as are found to have some scientific basis or thera
peutic value. 

28. Education-Article 46 of the Constitution requires that special attention should be 
given to the education of the children of scheduled tribes. It will, however, have to be 
conceded that the usual formal system of education is not likely to prove suitable to the 
tribal communities. It is desirable that the Commissioner of Scheduled Castes and Scheduled 
Tribes and the Department of Scheduled Castes and Tribes in the various States should 
deal with the problem of the education of tribal children for some time before the Departments 
of Education take over the management of institutions in tribal areas. Students in tribal areas 
will receive a primary-cum-basic education for eight years and basic education will receive the 
main attention of the Department of Scheduled Castes and Tribes during the next five years. 
The programme of basic schools will have to be adjusted to the needs of forest, pastoral and 
agricultural communities of a very simple type. 

29. The problem of which language should be the medium of instruction in tribal areas 
has already received consideration ~ot only in the Planning Commission, but by the various 
agencies which are working for tribal welfare. it is generally accepte(t that the medium of 
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instruction in the basic schools should be the mother tongue Of the child. The regional 
language will be introduced at the beginning of the -'Upper primary level, and this will be the 

State language. 

30. State programmes of tribal education include the creation of res.!gential education 
ashrams, vocational and technical training schools, and hostels for tribal students. 

31 • Leadership and personnel-It is desirable that there sh()uld be provision for special 
co~ses on tribal welfare, including field work experience, in the training institute of the 
Indian Administrative Service, as well as in such schools of social work as can afford it. 
There is also a need to train community organisers and other types of social workers from 
amongst the educated youth of the tribal communities. 

CruMINAL TRIBES 

32. The criminal tribes are made up of a few pastoral communities which could not 
adjust themselves to the economy of settled life-; small sections of forest tribes which broke 
away from larger tribes because they could not adjust themselves to economies resulting from 
the forest and land policies of successive governments; and certain groups which were teplpera
menta:ly and psychologically unable to adjust themselves to a law-and-order society and 
found it profitable to take advantage of concentrated properties in settled economies rather than 
to earn their livelihood by productive labour. -

33. These nomadic communities preferred to continue their nomadic habits in urban 
areas where they would not find themselves bound by the need of working on land or by the 
laws governing the possession of land. Many of them developed peculiar concepts of 
property and practiced anti-social activities. But not all the persons in these communities 
were criminal and unwilling to adopt normal vocations and occupations. Many members of 
these communities have shown an inclination to become small traders and s~opkeepers, and 
they possess skills which can be \!Sed to develop various crafts. With some persuasion they 
can, if given aid, become agriculturists. 

34· On the whole most of these communities have now settled down and only small 
sections of them follow their old predatory habits. There may be some groups who 
sometimes take to anti-social activities due to economic conditions or the opportunities offered 
by their environinent. Certain groups still prefer to move from place to plaCe, improvising 
shelter and finding ways of living without having to settle down in any particular area. The 
'last estimate of persons belonging to criminal tribes gave their number as 2,268,348 and there 
were 198 tribes enumerated as "criminal". 

35· The Indian ConstitutiOn has accepted the p'rinciple that no man can be considered 
guilty unless he is proved to be so in a court of law. Accordingly the Criminal Tribes -Acts 
have been repealed and with effect from 30th August 1952 have ceased to be in force in any 
of the States. With the repeal of these Acts. the problem of the criminal tribes has to be 
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dealt -with acoording to new programmes and policies. The original objective was to 
safeguard the interest of the larger society, and this was done without much consideration 
for basic principles of jurisprudence. Even if criminality was a fact, adequate efforts 
were not made to rehabilitate $e individual and the group and to adjust the community 
economically to the environment. The new policy will be to treat all such communities 
as backward classes. Special efforts will be made by the States to rehabilitate the communities 
economically. Individual acts of criminality will be dealt with according to the ordinary law. 

36. There are two major solutions to the problem of such groups. The first is to 
achieve their economic rehabilitation; and the second is to apply to the children of these 
communities a well thought out scheme of education which will gradually wean them from 
their present practices. The members of these communities possess vitality, energy, resource
fulness and skill. Rather ~ paying attention to their known evil habits and weaknesses, 
it should be possible to concentrate on the positive qualities disposing them to engage them
selves in creative activities in which there is the element of adventure, romance and achievement. 
It has been difficult to find economic opportunities for them outside the ordinary spheres of 
agriculture and handicrafts, but certain selected crafts have been found capable of engaging their 
interest and sldll. The experiment should be made of settling these communities in new 
areas which need to be developed, and where they will be put under leadership which is able 
to understand their temperament and problems. A suitable method of dealing with criminal 
tribes settlements, wherever they exist, would be to convert them into Community Centres 
under a trained Community' Director. • 

37. It is likely that some members of groups previously styled criminal tribes may still 
prove to be uncontrollable and be responsible for anti-social acts. In such circumstances 
the Probation of Habitual Offenders Act should be applied· to them in selected areast Under 
its provisions it should be possible to intern them within their homes and to release them on 
licence after a defined period not exceeding three years or help them to settle peacefully in an 
area and occupations suitable to them. • 



CHAPTER XXXVIII 

REHABILITATION OF DISPLACED PERSONS 

Within a few months of the Partition of the country in August, 1947 nearly S million 
Hindus and Sikhs living in West Pakistan had to leave their homes. Und~ somewhat different 
conditions l' 5 million displaced persons migrated from East Pakistan. The disturbances in 
East Pakistan early in 1950 brought another million or so. According to the 1951 Census, 
about 7' 5 million persons had moved into India in search of permanent homes, 4' 9 million 
from West Pakistan and about 2·6 million lakhs from East Pakistan. 

2. The displaced persons from WestlPakistan are dispersed over] the Punjab, PEPSU, 
Delhi, Uttar Pradesh, Saurasht~, Bombay, Madhya Pradesh, Madhya Bharat, Ajmer, Bhopal 
and Rajasthan. They are more or less evenly divided as between urban and rural avocations. 

3. Although 2·6 million Hindus had moved into India from East Pakistan by the beginning 
of 195I, there are,still seven or eight million Hindus living there. The influx continues ; 
sometimes it slows down and sometimes, as during recent months, it assumes serious propor
tions. There are at present over 2'-1 million displaced persons in West Bengal and of them, 
I . 4 million are in Calcutta and the two neighbouring districts of Nadia and 24-Parganas. The 
economy of West Bengal has thus been subjected to very serious strain. It is eStimated that 92 
per cent. or about 2' 4 million of these displaced persons derived their livelihood from agricul
ture ,or ancillary occupations. 

RURAL REHABILITATION 

4· tn some States of India, namely the Punja~, PEPSU, Rajasthan and Delhi, large areas 
of agricultural land were ~eft vacant by the Muslim evacuees. Thee Government of India 
utilised these lands and explored other avenues for rural rehabilitation of displaced persons. 
from West Pakistan. Three distinct policies were followed :-

, 

(i) quasi-permanent allotment of evacuee agricultural land in the Punjab and PEPSU; 

(ii) allotment of evacuee agricultural land on a temporary basis in other parts of India, 
especially the States of Delhi and Rajasthan; 

• 
(iii) settlement of culturable waste lands reclaimed by the various State Governments 

or the Central Tractor Organisation. 

The first policY constituted the single largest measure of rehabilitation and was carried out 
in respect of displaced land-owners from West Punjab and of Punjabi extraction from other 
parts of West Pakistan. These persons had left behind 6· 7 million acres, whereas the area 
abandoned by Muslim evacuees in the Punjab and PEPSU waS 4' 7 million acres, or in 
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terms of 'standard" acres' (into which differences in qualities of land and differences of rights 
were reduced) 3' 9 and 2' 4 million respectively. This gap of nearly I' 5 million 'standard 
acres' was madeup by applying graded cuts on a slab system. A cut of 25 per cent. was 
imposed on holdings upto 10 acres. Higher cuts were applied to the larger holdings and 
the highest cut was at the rate of 95 per cent. in the case of holdings over 1,000 acres. An 
owner of 10 'standard' acres received an allotment of 71 acres, of 100 acres 5 I 1 acres, of 500 
acres 1261 acres, of 1000 acres 1761 acres and of 5000 acres.3761 acres. The allotment was 
on a quasi-permanent basis. In all, 2' 4 million 'standard acres' were allotted to about 
half a million families. About 93 per cent. of the allottea area has been taken possession 
of by the allottees. The allotments of those who failed to take possession of their lands were 
cancelled and the lands so vacated were reallotted to displaced persons whose claims had not 
been met so far. 

5. In addition to displaced persons who received quasi-permanent allotments of land, 
there were about 76,000 agriculturist families who had either been working as tenants of 
Muslim evacuees or had been settled temporarily on evacuee land immediately after the Partition 
although they had left no land as owners in West Pakistan. Over 33,000 of them have already 
been satisfactorily settled as tenants-at-will and through new tenancy legislation and otherwise 
the Punjab and PEPSU Governments have taken it upon themselves to see that the remaining 
tenant families are also absorbed within the rural economy. 

6. The second and third policies were confined primarily to displaced agriculturists from 
West Pakistan who had lands outside West Punjab or were not of Punjabi origin. The area 
allotted to a family depended on its size. From 10 to 15 acres were allotted to each family 
in Alwar and Bharatpur, 16 to 24 acres of irrigated land and 16 to 32-acres ofunirrigated land in 
Bikaner, 5 to 10 acres in Delhi and 10 acres in the Ganga Khadar and the Naini Tal Tarai areas 
of Uttar Pradesh. In all, 57,500 families have been settled on 7' 4 lakh acres. Of them as 
many as 44,000 families have been settled in Rajasthan alone, especially in the districts of Alwar, 
Bhan;tpur and Shri Ganganagar in Bikaner, all of which now form part of Rajasthan. 

7. Early in 1951, .allotments of land were offered to 12,645 families of non-Punjabi 
displaced agriculturists. Of these only about 4,000 families actually moved to the land. It 
would appear that many of the families for whom allotments were proposed had found some 
means of livelihood in areas in which they were residing and were consequently unwilling to 
resettle on unirrigated land. 

8. The vast majority of displaced agriculturists from West Pakistan may, therefore, ~ 
regarded as having been resettled. Upto the end of the year 1951-52, about Rs. 8 crores had 
been given as loans for the purchase of bullocks, fodder, seeds and other agricultural equipment, 
repair and construction of houses and wells, etc., and for the maintenance of families for the 
initial period of six months following allotment of land. , 

• 9. In respect of displaced persons from East Pakistan, it is estimated that about 330,000 
out of 470,000 rural families have already been settled in the Eastern States on land and in 
occupations ancillary to agriculture. They have been so far given financial assistance exceeding 
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Rs. 8 crores. It is proposed to settle 50,000 families during 1952-53 and 25,000 during 1953-54 
in rural areas at a further expenditure ofRs. 10' 10 crores. But for the recent influx, ~he rural 
resettlement of displaced persons from East Pakistan would have been practically completed by 

the end of 1953-54. 

URBAN REsETILEMENT 

10. The problem of urban resettlement has been one of great complexity, chiefly because of 
the essential differences in the 'economic pattern of the incoming and outgoing population. 
This difference has been the more marked in the case of displaced persons from West 
Pakistan. While the Muslim mlgrant from the Punjab, PEPSU, Delhi, etc., was often a 
labourer or an artisan, with a comparatively low standard of life, the incoming non-Muslim 
was frequently an industrialist, ,a businessman, a petty shopkeeper or one belonging to the 
white-collar professions"and used to much better conditions of living. Secondly, as the urban 
economy in India, as in any other under-developed country, does not offer scope for quick 
expansion, the absorption of new elements on any scale presents considerable difficulty. 

i I. Accommodation was needed in urban areas for about 2' 5 million displaced persons 
from West Pakistan. The Government embarked upon an extensive building programme and 
upto March, 1952,150,000 houses and tenements had been built at a cost ofRs. 38 crores. It 
is proposed to-bl1ild another 50,000 houses at a cost of about Rs. 21 crores in the course of the 
next two years. This programme, when completed, will have provided accommodation for 
about a million displaced persons. About 1 • 5 million persons have already found accommoda
tion in evacuee houses. Thus, making allowances for those families who have been able to 
make their own arrangements or who may do so in future, it may be said that the housing 
problem of the displaced persons from West Pakistan will have been substantially solved by the 
end of 1953-54. 

12. While building activity on private account was promoted by granting building sites 
and building loans to displaced persons and cooperative societies who could find a part of the 
finance themselves, the bulk of the programme in the Western Zone has been undertaken 
departmentally by Government or through special agencies, such as the Faridabad, Rajpura 
and Hastinapur Development Boards and the Sindhu Resettlement Corporation. Most of the 
new housing colonies are in the form of suburban extensions of existing cities and towns and 
have been provided with urban amenities. In addition, 10 new townships have been plantted 
and much progress has been made in their development. They are Faridabad, Nilokheri 
and Chandigarh in the Punjab, Ratpura and Tripuri iIi PEPSU, Sardamagar and Ulhasnagar 
in Bombay, Gandhidham in Kutch and Govindpuri and Hastinapur in Uttar Pradesh. The 
construction of these towns is expected to be completed in the main by 1953-54. Together, 
they are likely to provide accommodation and gainful occupation to over 400,000 persons; 
The experiments at Nilokheri and Faridabad are significant in themselves. They are based 
on the principle of self-help on a cooperative basis. If successful, they will be a stepping stone 
for further planning and development on a national scale. 
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.3. Jt is expected that no additional amst:ructiQn will be necessary for displaced persons 
from West PakistaIJ after 195)-$1, but a sum ofRs. 4 aDl'e$ will be required for completing 
the development schemes in band and paying compensation for lands and barracks acquired for 
housing colonies or new townships. 

14- In the Eastern States, on the other band, c:mpbasis was laid right £rom the beginning 
on private initiative and displaced persons were given developed plots and urban loans on a 
fairly large scale. The Government undertook only a limited building programme. How
ever, up to the end of 1951-52, about 9tx» houses and tenements were built by the State 
Governmenrs of West ~ Assam, Bihar and Orissa and two new townships have been 
estab~ at Fulia and Habra Baigachi. - As conditions in the Eastern States are still fluid 
,it is difficult: to estimate the total number of persons for whom housing will eventually have 
to be provided. Nevenheless, it is proposed to build 95,000 units, in the next two years, 25 
per cent of which will be built directly by the Government and the rest by displaced persons 
with assistance from the Government. Uptil the end of .March, 1952, the total financial 
outlay by the Government on housing in the Eastern States was Rs. 8-8 aores. 

IS. Gainful employment of displaced persons has been largely achieved by providing 
~ under the Government and imparting redmical and vocational training to those fit fot 
-it, by allotment and construction of business premises and industrial undertakings, by grant 
of loans for small as well as 1arge-scale businesses and by grant of financial assistance for 
school and college education coverings arts: science and technical courses. 

C.) EltzpJoyment:-Upto the middle of 1952, the employment exchangtS found 
employment for 1,63tx» displaced persons from West Pakistan and )1,000 from 
East Pakistan. In addition, the Ministry of Home Affairs set up a special Trans
fer Buteau for lhe S3II!e purpose and the Ministry of Railways also reserved 
15tx» vacancies for displaced persons. It is estimated that over 80,000 persons 
thus received employment, although some of them had been sponsored by the 
employment exchanges -as well and might have been shown in their returns 
abo. -

{;i) Teclurical and fJOCational training-A large proponion of displaced persoll$ 
from towns had been occupied in distributive trades Jlefore migration and, there. 
fore, it was felt necessary to train the younger .generation among them for 
productive work. For that purpose ~ were made to impart to 
them training in suitable vocations and aaf!i. The Rehabilitation Ministers' 
Conference in December 1950, l'eCOIJ!IIlerided that 80,000 displaced persons 
should be trained. That target is being ~ually achieved. By the end of 
March, 1952, about S2,OOO persons had completed their training and 12,OOCl 

more are expected to be trained during the current financial year. It has not 
been possible to fix a .s~ target for displaced persons from East Palcistan 
because of the uncertainty of ~ situation. HoWever, ~e end of ~iarch. 
1952,8,000' displaced persons had been trained and it is hOped that 12,OOCl 

more:wiI:~be trained dwing J9S2-'~. Tar~ets fpf suhequcnt ytars ba\-e not 
\"et been determined. 
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(iii) Education-Steps have been taken LO extend the educational facilities in the co~trY 
by opening new schools and colleges and increasing ,the capaci~ of eX1S~g 
institutions. Under the new policy introduced in July 1951, freeship concesSions 
have been extended up to the:high school standard and cash grants for books 
and stationery are given to deserving students. Stipends are also given to good 
students in colleges for training in arts, science and technical courses. 

On vocational and technical training and oli education of displaced persons from West 
Pakistan Rs. 7'39 crores had been spent up to.the end of march, 1952, and.a further expendi
ture ofRs. 2 '55 crores is proposed during 1952-53 and of Rs. 1'9 crores during 1953-54· 
The corresponding figures for displaced persons from Bast Pa!dstan are Rs, 4'05,0'98 and 
I' 56 crores respectively. 

OrnER REHABILITATION MEAsuREs 

16. The Government have also endeavoured to assist displaced artisans, business and 
professional men by granting them small loans upto Rs. 5,000 each. The amounts already 
advanced and prop6sed to be advanced in the next two years are shown below : 

Pisplaced persons from We~t Pakistan 

Displaced persons from East PakistanI • 
• • 

• 

(Rupees crores) 
UptoMarch 

1952 . 1952-53 1953-54 

10'38 

4'24 

0'50 

. 2'86 

0'50 

2'86 

Altogether, 1,58,000 displaced persons from West Pakistan and 44,000 from East 
Pakistan had received loans upto the end of March, 1952, and it is estimated that about 15,300 
and II,5OO families will rec~ve loans in 1952-53 and 1953-54 respectively, Many of the 
displaced persons who have received loans from the Government have also filed claims under 
the Displaced Persons Claims Act, 1950, and most of such claims have already been verified, 
As a prelude to the grant of such compensation as may be possible on the basis of these claims, 
it has been decided that the recoverY of a loan from a borrower may be postponed up to one
tenth of the total value of his verjfied claim. To ensure better use of sums advanced by the 
Government, it has now been decided that hereafter such loans will be given only to displaced 
persons who have either received technical and vocational training under any of the schemes 
of the Government and wish to set up industry of their own or who have settled in the new 
townships. 

17, For the larger businesses, loans are ;:tdvanced to displaced persons by a special agency 
set up by the Government, namely, the Rehabilitation Finance Administration, Upto the 
31st March, 1952, the Administration had sanctioned~. 8.'25 crores in favour of 9,621 persons, 
of which Rs. 4' 17 crores were actually disbursed. During 1952-53 the Administration expects 
to disburse RSt 2 '0$ crores and during 1953-54 Rs. 3 crores, 



18. Fmancia1 assistance on this scale has helped· to bring back Into activity about 27,(:,00 

evacuee shops and 2,000 evacuee industrial establishments which have been allotted to suitable 
displaced persons. Apart from this, 28,000 new shops and several new markets have been 
built in various towns. Industries are being developed in the new townships in order to provide 
further scope for employment and for individual enterprise. 

19. There are 74,000 displaced persons..-about 38,000 from West Pakistan and about 
36,000 from East Pakistan-who are being looked after by th~ Government as a permanent 
measure. They consist of destitute, old and infirm persons and their dependents and un
attached women and their children. The majority of them are being maintained and looked 
after in Homes or infirmaries specially established for them. It is proposed that eventually 
the Government will not, save in exceptional cases, look after and maintain anyone outside 
a Home or an Infirmary. In such Homes and Infirmaries work and training are provided 
to the old and infirm and to women according to their physical condition and aptitude. 
Education is given to the children. Some of the Homes have been entrusted to non-official 
organisations with a view to securing the largest measure of co-operation from the public. 
Wellknown institutions-the Kasturba Gandhi National Memorial Trust, the Trust for Sindhi 
Women and Children, the Arya Pradeshak Pratinidhi Sabha, the Rania Krishna Mission and 
others-are assisting the Government in the field of rehabilitation. A Central Advisory 
Board has been set up to advise the Government on all matters pertaining to the well-being 
of displaced persons described in this paragraph. 

20. There were numerous displaced persons who depended upon their income from 
immovable property in West Pakistan and who had no means of livelihood in India and who, 
at the same time, by reason of old age, infirmity and other causes were unable to make a 
living for themselves. It was decided, as a temporary measure, to grant them maintenance 
allowances according to a prescriped scale, ~ubject to a maximum of Rs. 100/- per month. 
Under this scheme, allowances are being given to 16,000 persons every month and so far RI. 
So 1akhs have been spent on such allowances. The scheme is likely to continue until such time 
as compensation is awarded to displaced persons for the immovable property they have lc1\ 
behind in West Pakistan. 

21. A special Board has been set up for the rehabilitation of displaced Harijans and 
under the aegies of this Board employment has been found for about 8800 displaced 
Harljans and accommodation in urban areas to .... the extent of II23 houses and tenements. 
The Board has also helped 16,259 Harijan families in the matter of allotment of land: and 
rural loans and provided 2,-t03 huts in the rural areas. 

ExPmmmmB ON REHABILITATION 

22. Up to the 31st March, t9S20 the Government had incurred a total expenditure of 
RI. 90· S4 crores on the rebabilitation-as distinct from relief-of displaced pe%3ODS. 

Rs. 27.81 crores are proposed to ~ spent durin~ 19'2'1~ and Rs. ~8·oo ~m 
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during 1953-54" The table ~low gives the rehabilitation expenditure during the three yeatS 
from 1951-52 to 1953-54 :-

Rural resettlement • • 
t1rban housingl • 
Urban loans (other than R.F.A.) 
Loans by Rehabilitation Finance Adm

inistration , 
Technical training. education and other 

schemes • 

1951-52 

3"88 
16"II 
2.42 

1"88 

1952-53 

• 4°04 

14·34 
3°37 

2 °05 

(Rupees crores) 

1953-54 Total 

2°80 10"72 

12"00 42"4' 
3.50 9"29 

3"00 6·93 

4"88 4·01 6°70 Iso'9 
TOTAL 29°17 27"81 28·00 84·g8 , 

23. It is hoped that the bulk of the problem of rehabilitation of displaced persons from 
West Pakistan will be over by the end of 1953-54. Besides meeting commitments already 
accepted, -only a few outstanding matters will need attentiono Por this purpose Rs. 6· 20 

crores wiU be required as shown below:-

(Rupees crores) 

1954-55 1955-56 Total: 1954·5'1 

Housing. • • • • • 4.00 . .. 4°00 
Urban loans . • • 0"50 0.50 1"00 

Vocational and technical training • 0"25 0·25 ·50 
Education • • 0°35 0°35 '"70 

TOTAL S"IO 1°10 6·2Q 

24. The situation in the Eastern States, on the other hand, fluctuates fitfully and it is not 
possible to forecast the likely expenditure on displaced persons from East Pakistan beyond 
1953-54. If the conditions remain normal, the present scale of annual expenditure which Is 
of~he order of about Rs. II croreS~this is approximately the average of the estimated expendi
ture for 1952-53-and 1953-54) will have to be maintained. If conditions in East Pakistan 
worsen, the magnitude of the problem ~d therefore of the effort, will be corresponding!); 
greater. 

CoMPENSATION FOR DISPLACED PERsoNS 

25· There has been so far no agreement between India and Pakistan on the disposal or 
evacuee property in the two countries. Owing to the urgency of the problem of rehabilitation, 
8l1d the fact that evacuee properties, particularly in urban areas, tend to deteriorate, certain, 
steps in the direction of giving a measure of compensation to displaced persons have been taken. 
The quasi-permanent allotment of land in the Punjab and Pepsu has already been described. 
tn oll:er rarts of rrdia, the rrobkm of giving seme kind of compensation for the agricultural 

~ands left behind by land holders of Sind, N.-W. ~o Po, Bahawalpur at1Q.ll~uc;histan still remains 



to'be tackled. The problem of urban properties is more complicated. In framing any scheme 
for their distribution it is important not to cause any large-scale dislOcation. A large proportion 
of displaced-persons from West Pakistan have now established themselves in larger or smatret 
measure in places where they ha'O'e been living and if they are dislocated they will have to be 
found a new habitation as also new means of livelihood. Many urban properties are in the 
occupation of displaced persons who have no claims to compensation. Tentative proposals 
for the disposal of evacuee properties and grant of compensation have been recently worked 
out, but final decisions have not yet been taken. 

REHABIuTAnoN AND DEVELOPMENT 

26. The rehabilitation of 7· S million displaced persons presents numerous special problems 
but viewed broadly, it has to be regarded as an essential aspect of the development of the 
economy of the country as a whole. The expansion of the national economy by itself provides 
numerous opportunities for the rehabilitation of displaced persons possessing initiative and 
enterprise. The programme of rehabilitation is an integral part of the Five Yeat Plan, although 
it necessarily has to be kept under constant review, in panicular, for meeting the exigencies 
of the changing situation in respect of displaced persons from East Pakistan. 



CHAPTER XXXIX 

EMPLOYMENT 

'the problem of finding employment for all the able-bodied persons willing to work is a 
problem ~mmon to all countries-advanced as well as industrially backward,- although the 
causes and the extent of such unemp~oyment may differ from country to country. Three 
main types of unemployment, distinguished according to causes, are: (I) unemployment 
arising from deficiency in aggregate demand; (2) unemployment arising from shortage 
of capital equipment or other complementary resources; and (3) frictional unemployment. 
The first type is mainly cyclical in character and has been recurring in all advanced count
ries from time to time. The second is found mainly in under-developed countries, while 
the third may occur in any type of economy. The goal of social policy in all countries, 
especially in the advanced ones, has been to achieve full employment by directing invest
ments along certain channels chiefly and by encouraging capital formation. 

2. In India, in common with other under-developed countries, production is carried 
on with insufficient amount of real capital per head of the population. In almost all processes . 
of production and distribution, the techniques are relatively backward leading to various 
forms of unemployment, seasonal unemployment in agriculture, and disguised or even mani
fest unemployment in certain industries and services. It, perhaps, appears strange that an 
under-developed economy, in which there is shortage of goods and services, should at the 
same time have insufficient employment opportunities, resulting in a surplus labour force. 
The consequent social and economic injury cannot be exaggerated. The problem is one 
of devising ways and means of· utilising the labour power for productive purposes so as 
to increase the volume of goods and -services available in the country and to raise living 
standards all round. In formulating a solution, however, the basic fact of the shortage of 

I 

land and capital equipment ~ always to be kept in view. 

3· To assess the magnitude of the problem in quantitative terms with the existing 
data on the subject is an almost impossible task. There have been no attempts so 
far for collecting statistical material on employment and unempfoyment ; the only puJ?lish
ed figures at present available are the registrations and placements of employment exchanges. 
These figures cannot, however, give an idea of the total volume of unemployment. Firstly, 
employment exchanges are confined to indus~ towns and the figures of registrations and 
placements which they compile are restricted mostly to the industrial and commercial sector. 
Secondly, even in the industrial sector, there is neither compulsion for the unemployed to 
register with the exchanges, nor is there any obligation on the part of the employer to rectuit 
labour only through these exchanges. Even the information regarding unemployment among 
the industrial workers is thus inadequate. Thirdly; in the nature of the case, employment 
exchange statistics cannot indicate the amount of disguised unemployment which is otherwiso 



believed to exist. This means that the extent to which qualified persons have to accept 
work which does not give them the income which persons with similar qualifications get 
elsewhere cannot be assessed from these data. There is also to some extent registration 
of persons who are already in employment and who desire to seek bener jobs. Thli 
tendency is reported to exist in the more qualified section of registrants, but to the extent 
a region maintains these persons on the register of employment seekers, there is an over
estimate of the number unemployed. In spite of these serious limitations, the following 
table containing occupational distribution of the applicants on the live register of the 
employment exchanges, does, to some extent, confirm the popular belief that unemployment 
is on the increase. This inCrease is mostly among the unskilled and clerical categories:-

Occupational Distribution of Applicants on Live Register 

Month Number on live register of applicants for employment 

Technical Clerical Unskilled Total 

Dec.1947 • • • 42,194 44~68 84,942 1,71,604 
Dec. 1948 • • 3S,012 62,320 86,546 1,83,878 
Dec.1949 • • 41,II5 63,519 1,27,676 2,32,310 
Dec. 1950 · • • 45,623 77,745 1,64,108 2,87~76 
Dec. 1951 · • • 41~69 8S,057 1,~2M5 2,88,971 
March 1952 • • 43,941 88,566 1,68,682 3,01,195 
June 19S2 · • • 47,868 1,10,920 1,76,864 3,35,652 
Oct. 1952 . • 49,879 1,20,221 1,94,579 3,64,679 

4. In this country the problem of unemployment and under-employment seems to have 
been there for a long time. Its awareness is manifest in the fact that the nationalist move
ment in the earlier decades of this century laid a great emphasis on propagating the 
• swadeshi ' idea and the promotion of khadi and other village industries. The two wars to 
some extent obscured the issue during their duration and for a short period thereafte~. The 

.main factors which have aggravated the problem are the following:-

Ca) the rapid growth ~f population ; 

(b) the disappearance of the old rural industries which provided part time employ
ment to a large number of persons in the rural areas ; 

(e) hladequate development of the non-agricultural sector from the point of view of 
employment, (in spite of the considerable development during the last forty years, 
the shift of occupation from agricultural to non-agricultural sector since I9II is 
Only about 3%) ; 

(d) the large displacement of population as a result of partition. 

,. One of the pbjects of the Plan is to increase employment opportunities and to 
raise the standard of living of the masses. Among the measures intended to be taken to 
tackle the problem of unemployment, foremost consideration is given to the rural sector on 
account of the magnitude and seriousness of the problem there. Moreover, offer of better 
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employment opporrunities in the rural sector will have a salutary ~ffeCt on the u~employmebt 
situation in the urban sector. The extent of unemploymeilt m rural areas lS, however,. 
difficult to estimate. Some authorities put the figure at 30% ; but in addition to this, there 
is chronic under-employment. The quantitative estimates of this are even more difficult 
to work out. The reports of the Agricultural Labour Enquiry of the Government of India 
when published may throw some light on this subject. 

6. Of the various measures proposed to be taken in the Plan to reduce the incidence of 
rural unemploymeyt mention may be made of the major and minor irrigation works. 
These are expected to irrigate over 19 million acres. There are large scale land reclama
tion schemes which will, to some extent, help to relieve the pressure on the existing 
land resources. The large-scale unemployment and under-employment in rural areas can, 
however, be tackled only by providing the village community with other avenues of 
employment in additic n to agriculture. The revival and development of rural industries have 
therefore found a cer. tral place in the rural development programmes. These industries 
have been considered both economically and socially desirable because the requirements of 
capital and skill are low. For the same amount of capital investment, these industries 
provide more employment than large scale industries. The Plan has, therefore, made 
provision for development of 12 village industries. The experience gained as a result of the 
development of these industries should be valuable in reviving and developing other village 
industries. Equally important is the revival of old handicrafts, the principal feature of whicb 
is skilled craftsmanship. The Plan makes various suggestions for the rehabilitation of these 
handicrafts. The financial provision for village industries and handicrafts for the period of 
the Plan is Rs. IS crores. The cess proposed to be levied on large-scale industries to 
provide finance for the development of small scale industries will encourage the starting of 
more small scale industries and thus provide additional employment. Two other steps, 
which might help in reducing the pressure on employment in rural areas, are: (a) the 
extension of mixed farming and (b) the undertaking of public work programmes in slack 
agricultural seasons. The possibilities of these measures will be investigated. J 

7. Unemployment or undet-employment is not confined to the rural sector; it also 
exists in the urban centres. The increasing pressure on land has forced a large number of 
able-bodied persons to go to towns and cities in search of employment. They are mostly 
without much education and possess but little technical skill. There is, therefore, keen com
petition for unskilled jobs in factori~, and in a number of small occupations ; the tertiary 
sector, especially the domestic service, absorbs also a good deal of this labour. Hotels, 
restaurants, stations and other public places are other sources of employment. Most of the 
occupations are gene~ally overstaffed and the wages paid consequently are extremely low. 
The problem has to some extent been aggravated after the end of the war due to the difficulties 
faced by a number of small-scale industries, which ~e to be started during war-time on 
account of the ceasing of imports. Even industries like jari weaving, power-looms etc. which 
have existed for a long time have been encountering difficulties of one type or the other. These 
industries occupy the same place in urban centres as village industries do in rural areas. The 
$alution of thiS unemployment problem lies maiiUy in the contemplated expansion of existing 



large-scale industries and. the starting of new ones. Along witfr tIUSj silggesnons att' ~de in 
the Pian to save the existing small-scale industries and also to· encourage the starting of similaf 
new industries, especially tliose industries which can serve as complemen!3ry to 1arge-scale 
industries. The provision made for small-scale industries in. th« Pla.o. has to be viewed in this 

light. 

8. The question has frequently been raised as t() what would be the quantitative effect 
of the pian on employment. For this purpose, on tile one side, information would be 
neCessary on the estimates of available populatioDl for gainful occupation in various age 
groups, and on the other, on the expected volume of employment in different economic 
activities in the country, primary, secondary, and tertiary. Fairly reliable statistics of 
employment are available only in respect of organised productive activities. In respect of 
unorganised processes of production and distribution such as, agriculture, forests, fishing, 
animal husbandry, small-scale industries, trade etc. the information can be had fully from 
Census Reports for the year of enumeration but there is no machinery to keep this informa
tion up-to--date. About unemployment, practically no data are available. It is also neces
sary to have estimates of the man-power requirements in all branches of economic activity. 
The absence of all these statistics makes it difficult to assess with any degree of accuracy the 
results of the plan on ~ employment situation. !lut this does not mean that attempts should 
not be made in the direction of estimating future employment trends, however imperfect such 
attempts may be. These imperfections have to be viewed against the background of 
physical and organisational difficulties and will help to build a clearer picture for future work 
of this kind. It is for thiS purpose that an attempt has been made to work out the 
effect of the Plan on employment in certain schemes of development. We recognise that the 
estimates given here are very rough approximations and may perhaps be wide of the mark. 
The assumptions made in every case, therefore, have been clearly stated. 

(a) Industry-The estimates in case of some industries have been made on ~ basis 
of information collected through employers' organisations as regards the future labour 
requirements. But in majority of cases they have been worked out on the assumption that 
additional production will lead to proportionate rise in employment which mayor may nQt be 
true in most of the cases because of so many other factors, viz., idle labour engaged at the 
moment, revised man-machine ratio in view of the installation of new machinery, rationalisa
tion schemes under contemplation ~d so on. The right approach to this problem, therefore, 
will be tQ call for the forecasts from the employers themselves. and to test them in the light 
of objective standards, evolved after tripartite consultations (Government, employers 
and workers). Though the authenticity of this method is fully recognised, it has not been 
possible to get in touch with each and every employer and even in case of those industries 
where this has been possible, the estimates given by employers could not be tested 
because of the non-existence of any objective standards. The industries in case of which 
such estimates could be had are agricultural machinery, power alcohol, salt and one or two 
light engineering industries. No estimates have been possible in case of fertilizers, fine 
chemicals, pharmaceuticals, heavy chemicals, railway rolling stock and some of the rayon 
bldustries du~ to the non-availability of employment figures in the base year. Subiect 
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to all these limitations it has been estimated that the additional employment in this sector 
will be C?.f.!h~.E!"ier of 41~ inclusive of additional employmeD:t offered in small-scale 

industries. 

(b) Major irrigation and power projects-An expenditure of about Rs. 100 erores a year 
is contemplated under the PlaIJ. for the construction of major irrigation and power projects. 
Assuming that 20 per cent of this would be spent ott wages (direct and indirect) and that 
worker's average earnings would be al?out Rs. 750 per annum (Rs. 2-8-0 per day for 300 

days), the resulting employment will be abo!!t 2. 1/2 lakhs annually for the period of the 

Plan. 

(c) Agriculture-Ort completion of the irrigation projects, the additional area irrigated 
will be nearly 19 million acres. Mostly this will lead to fuller employment rather than addi .. 
tional employment. It is estimated, however, that 30 per cent of the area may be e.xpe~ed 
to require the attention of new hands. Taking an economic holding to be of the size of 4 
:teres p~r person employed, major irrigation ~chemes will provide additional employment to 
t4-1akh-p.e.rsODS in 1955-56. Additional employment for I 1 (; Ja~ of persons annually 
will result from repall:s to tanks etc. for minor irrigation schemes. 

, ' 

Apart from this, additional employment in agricult1.Jre wiU also result from land .. 
reclamation schemes which will bring 7' 4 million acres of ne~ land under cultivation 
by ~955-56. Taking an economic holding of the size of 10 acres per cultivator in the case 
of such land the resultant employment will be fot about 1 1/2 lakh persons. These 
estimates do not take into account the fuller employment accruing to under-employed 
agricultural population as a result of minor irrigation schemes and schemes of intensive 
cultivation and improved agriculture. 

(d) Minerals-The poliey advocated by the Commission regarding minerals relates to 
their conservation rather than their exploitation. The emphasis has been more on improved 
methocU of mining and research and not on suggesting targets for increase in production. 
The additional production will be necessary only in case of iron ore to feed the iron and 
steel plants. This will lead ~ to employment for 4,000 persons which may be considered 
negligible. 

(e) Building and construction-The Plan makes provision for the const.ruction of about 
25,000 houses annually for industria). workers. It has been worked out that 600 man-days 
are required to build a house of the'specifications recommended in the Plan. sg,ooo. workers 
of all categories will thus be annl!ally employed on this project. In addition to this, 
.10,000 persons can be ~sumed to find employment in building activity in the private 
sector_ 

(f) Roads-Another major item of additjonal employment is roads. An expenditure 
of Rs. 20 crores a year is envisaged during the Plan period. Assuming that 60 per cent 
of this will go fot: wages and assuming the average annual wage per person at Rs. 600 
a year (i.e., Rs. 2 per day,. for 390 days) the additional annual employment will be for 

!. laJs@. of persons. 



(g) Cottage industries-Considerable additional employment will result from -cottage 
and small-scale industries. It has been estimated that development schemes in this sector 
will give additional employment to about 20 Iakhs of persons and provide fuller employ· 
ment to about 36 Iakhs under-employed persons. Bulk of additional employment (i.e., 18 
lakhs) will result from cotton handloom industry. 

(h) Tertiary sector and local works-The employment figures given above consider 
the sectors in which there is going to be direct investment and development. But the 
development of agriculture, industries and roads, major and minor irrigation projects, and the 
building and construction activities will lead to the development of the tertiary_sector e.g., 
there will be more demand for transport, storage, banking and other kinds of services. This 
sector will, therefore, provide additional employment, although any estimate of such 
employment will be difficult to make. Similarly, there will be increased activity in regard to 
works undertaken by local bodies and therefore, more employment. The figures worked out 
have not taken into account this source of employment due to the difficulty of estimating the 
figures. 

EMPLOYMENT AMONG THE EDUCATED 

9. The problem of unemployment amopg the educated has not received due attention 
elsewhere in the report. It is, therefore, proposed to deal with it here in greater detail 
The problem in its present form is not new. Between the two wars unemployment of the 
educated had assumed serious proportions everywhere including this country wher~perhaps 
it assumed a more acute form. The war, to some extent, helped in temporarily relieving 
this unemployment by providing opportunities of service in armed forces and in the 
expanded avenues of production and services which were dependent on the war. There was 
a time during the war and in the immediately post-war years when it was difficult to get 
persons of one's choice to man the production processes. After the end of the war and with 
the demobilization of armed personnel and large-scale retrenchment in industries producing 
materials for the armed forces, and the consequent retrenchment in Government, commercial 
and business houses, the problem has again come to the forefront. The awareness of 
Government of the situation is evident from the fact that simultaneously with demobilisation, 
training facilities were provided by Government for equipping the demobilised personnel for 
alternative employment. There was also some reservation of vacancies for such persons, 
but its result was to deny corresponding opportunities to fresh entrants. Partition of the 
country further aggravated the problem because of the preferences shown by Government to 
the displaced persons in the matter of employment. It is, therefore, necessary to seek a 
solution, not through the negative approach of relief to the unemployed, but with a positive 
approach for organising employment as a part of economic development. 

10. Subject to the remarkS'made above regarding the employment exchange figures, the 
position of the educated unemployed as revealed by the employment exchanges over a period 
of five years, is shown by the following figures : 

Dec. Dec. Dec. - Dec. Dec. Oct. 
1947 1948 1949 1950 1951 1952 

Technical·. 42,194 35,012 41,n$ 45,623 41J469 49,879 
Qerical • 44A68 62,320 631519 77,745 85,057 120,221 

·In the absence ofa detailed c1assificati"on. all the persons given under this head arc regarded 
IS educated. 



The figures show that the unemployment among the technical personnel is smaller as' 
compared with the clerical personnel and that while the number of unemployed technical 
persons has gone up a little over a period of 5 years, the number of persons seeking clerical 
posts has gone up considerably over the same period. As against this, the following figures 
obtained as a result of an ad hoc enquiry conducted by the Directorate General of Resettle
ment and Employment last year, illustrate the position of the employment opportunities for 
the technical and clerical personnel :-

Technical • 
Clerical 

Number of vacancies Percentage of vaean-
made available by cies to applicants 

employers awaiting jobs 
I 

This means. that of every 100 unemployed technical persons, only about 12 persons could 
be provided with jobs, while in the case of clerical jobs the vacancies were only 4 for every 
100 unemployed registrants. This indicates that, while the problem of unemployment 
amongst the technical personnel is serious enough, in the clerical cadres it is at least thrice 
as bad. 

II. A recent investigation undertaken by the Employment Exchanges Organisation into 
the number of matriculates and graduates seeking -employment assistance reveals that over 
a lakh of persons with such education were in search of employment through the exchanges. 
14% of these w~!.~ ~ U!1iy~rsi!y ~ct~. Amongst the persons with University degrees 
the largest number of employment seekers was of graduates in subjects other than engin
eering and medicine. Even these latter claim nearby 800 graduate registrants. This is a 
fairly large number in view of the fact that such personnel has been reported to be in 
short supply in the country. In these categories, therefore, unemployment seems to be 
either structural or resulting out of distaste for mobility. Another finding of this investiga
tion was that the unemployment among graduates was mostly in non-technical lines. This 
reinforces the conclusions reac~ed by the Scientific Man-power Committee. 

12. The data discussed above have obviously their limitations. One thing, however, 
is clear that the unemployment in this class is on the increase and suitable measures appear to 
be necessary. The First Five Year Plan lays emphasis on increasing agricultural 
production and at the same time creating a base for future industrial expansion. This limits 
the immediate expansion of employment opportunities for the educated unemployed. 
It is only when a more rapid expansion of the industriat sector than is envisaged in the 
present 'plan tak~ place that there will be a possibility of increasing avenues of employment 
for the educated claSs. As a matter of fact, the experience of other countries shows that 
" although the expansion rate of the manual labour force employed by processing and 
production industries seems as a whole to have slackened to a great extent a§ a result of the 
concentration and extension of undertakings, improvements in technique, mechanization, and 
the scientific organization of labour, these same factors nevertheless give rise to a considerable 
increase both in the administration, financial, , supervisory and marketing services and also 
jn ~e preparation, organization, co-ordin~tion and supervision of the processes ass~ed to 
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manual workers. An increasingly important place is also being reserved for research and 
laboratory work. All these manifold tasks involving increasing specialization, are carried out 
by commercial and office workers, supervisors, technicians and managerial grades of staff 
of every kind, i.e. by non-manual workers". These are no doubt long-term solutions 
but some immediate steps are necessary to deal with the problem. It seems necessary that 
the plans for education, espedally in the post-primary stages, will have to be so framed that 
our future requirements will not suffer for want of structural adjustments. In this connec
tion we recommend that the suggestions made by the Scientific Man-power Committee 
for overcoming shortages in certain technical lines should be given effect t01 if necessary by 
reassessing our requirements in the light of changes that have taken place §ince 1947. 

J3. In addition, we suggest the following short-time remedies : 

Ca) We have observed that there is some unemployment even among technical 
personnel, e.g. engineers and doctors. This may be due to unattractive service conditions of 
certain posts and concentration in large cities and towns. It is, therefore, necessary to take 
measures to remedy this situation. It has to be seen that the pay offered is consistent 
with the cost of training of such personnel. Inducements, such as subsidising of private 
dispensaries, which form a part of some of the State plans, should be offered to doctors 
elsewhere also for settling down in villages. 

(b) As the University Commission has observed the utility to employers of graduates 
with certain qualifications, ,.g., commerce, can be increased if the present purely theore
tical knowledge imparted in colleges is supplemented by practical training. Its 
recommendation to impart such practical training either during college terms or during the 
periods of vacation deserves consideration. 

(e) It has been seen that the problem of unemployment is very acute amongst those 
seeking clerical posts. Amongst the educated classes there is a disinclination for manual jobs. 
They prefer soft jobs to manual work even if it means waiting and smaller emoluments. 
The result is .keen competition and large scale unemployment among new entrants. It 
is not only graduates and matriculates who compete for these posts, but even non-matri
culates who are not qualified to hold these posts, try for these jobs, rather than accept 
manual jobs. On the other hand there is bound to be a big demand for manual work of 
a skilled or specialised kind. Educated persons should be persuaded to rid themselves 
of prejudice against manual employment and should be encouraged to receive sufficient 
training for manual jobs rather than cling to clerical jobs.· It is expected that the 
reorientation of the educational system with emphasis on basic education as proposed:.in the 
Plan will be a corrective factor in future to bring about the desired change. 

(d) Certain special problems arise in case of young persons without experience as well 
as in case of older persons. In the fOJ1ller case employers are usually reluctant to engage 
persons without experience. This can be solved only with the help of employers by providing 
apprenticeship training to such persons. In case of the latter category of persons, such persons 

-It is repol'ted that an investigation was recently undertaken by a social scientist in Delhi. The main conclu· 
.ion of this lovestigation IeCms to be "lut the e fucatc.l IllUJIc c:la5s generally bas a very unrealhtie conception 
of iobs for themselves". 



may be precluded from public employment because of age bar, while private"employers may 
prefer young persons to older people. It is only by reservation of certain number of posts 
in public service and by persuading private employers to engage such persons, especially 
those with family responsibilities, that the unemployment of such persons can be tackled. 

(e) The better distribution of educated persons based on a choice of studies in accordance 
with the employment possibilities offered can be brought about only by collecting full and 
accurate information on present and future manpower requirements and reserves. It is, 
therefore, necessary to develop vocational counselling and guidance services and to see that 
greater use is made of them both by the young people intending to enter into service and also 
by the redundant workers who have already joined them. 

14. All the above measures will.no doubt bring a better distribution of educated labour 
force among different occupations helping to divert the people from occupations whIch are 
crowded to those where there is a shortage. In addition to these measures it is necessary 
that there should be a reduction in the number of job seekers. For bringing this about the 
following recommendations are made: 

(a) It is quite conceivable that in the educated families there may be a desire for starting 
an independent establishment requiring small capital. A list will be made of small scale 
industries which could be started with different amounts of capital ranging from Rs. SOO to R~. 
5,000. Government should help them by advancing loans for initial capital and providing 
vocational training facilities. It should be a condition that the major portion of the fund 
required should be invested by the applicants for such loans. In such cases help should aho he 
rendered for procuring raw materials and for disposal of the finished goods. The principle 
of co-operation in reference to such activities should be encouraged. Care should, however, 
be taken that such funds will not go for investment in distributive trades. What is requIred 
in short is the Extension to the educated unemployed of a scheme envisaged for assisting 
the displaced persons. 

(b) Trading Estates in the United Kingdom provide factory sites or bullt up factory 
premises, with such facilities as transport and supply of electricity, water and gas laid on, 
to small amateur manufacturers on a rental basis. These facilities, which individuals could not 
have been able to provide except at very high cost have made possible the establishment of 
small and medium sized factories in- selected areas. In the U.K. the Government took 
initiative in encouraging private capital to provide building up these estates after the great 
depression to reduce unemployment and to bring about better distribution of industries. 
While the objective of dispersal of industries is only a long-term process, the idea of trading 
estates can be experimented upon if it can help to some extent solve the unemployment 
problem of the educated classes. The built up factory accommodation with all the other 
ancillary facilities (Uke ele~city, water, etc.) will provide the right type of incentive tilt 

persons who want to work hard and have small amounts to invest or can be given a meal'" re 
• of assistance. Some States have already taken initiative in the matter. 



CONCLUS\ON 

In our Introduction we have referred to the process of consultation and discussion which 
has preceded the preparation of the PIan which we now submit to the Government. In 
preparing this Plan we have acted ip close co-operation with the Ministries of the Central 
Government and the Goverriments of the States and with leaders of opinion and representa
tives of different interests in the country. Although the. task of drawing up a pIan of 
development has been in some measure concluded, we are conscious that planning is a conti
nuing process and from time to time adjustments ill policy and programmes will be needed. 
The sul;>Inission of the PIan marks, however, a stage in the journey, and prepares the way 
for the harnessing of the nation's effort and resources for the fulfilment of the PIan. 

N. R. PILLAr, 
Secre(ary. 

T ARLOK SINGH, 

Deputy Secretary. 
December 7, 1952• 

]AWAHARLAL NEHRU, 

Chairman. 
GULZARILAL NANnA, 

Deputy Cha,rman. 
V. T. KRISHNAMACHARI, 

Member. 
CmNTAMAN D. DESHMUKH, 

Member. 
G. L. MEHTA,· 
R. K. PATIL,· 

G. DURGABAI" 

Member. 

·Sri G. L Mehta remained a Member of the Planning Commission until August 2.6. 1952.. Shri R. K. Patil 
served as a Member until November 10, I95I, and was subsequently associated witb the wort ot the Commission. 
With their permis'uoq. their signatures have been appended itt the Plan. 
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