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1.1.1 

. CHAPTER I 

INTRODUCTION 

The Conce¥t and ~proach to 
the becen ratlsat on of 
Planning Process in India 

The Concept 

The word planning like democracy or socialism is 

used in different senses by different contexts. Thus, if 

planning means merely "a systematic ordering of the future", 

it does not necessarily have any implications in terms or 

centralisation or decentralisation. On the other band, if 

planning as it should connote a certain direction of the 

economy as a whole by the planning authority for the reali­

sation of overall social and economic objectives, then it 

.necessarily involves an atte.mpt to translate these objec­

tives in terms of programmes and policies which are binding 

on all individual units in.the economy. 

Although the idea of decentralised planning is as 

old as Gandhian economic thought, attempts at figuring out 

what it is and bow it should be brought about may be said to 

be recent. Both during the constitution - making process 

and thereafter since the inception or the planning·process 

in the country, certain hard choices had to be made between 

the needs or national security, national unity and economic 

growth on the one band and. considerations for achieving a 
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measure of re-distribution with growth on the other, so as 

to bring about the widest distribution of the benefits of 

development among the masses and with a view to making an 

impact on the people below the poverty line. In the initial 

years this choice has had to be made in favour of require­

ments or growth. 

Whether we agree that this was an acceptance of the 

inevitable or as now with the wisdom of hind sight, call it 

the • top down approach•, it was true that the planning and 

decision making tunctions remained centralised and vertical 

around the two p~li tical level, namely the union and the 

states whose spheres of responsibility bad been defined in 

our constitution. Urban local bodies like the municipalities 

or rural institutions such as the village panchayats are not 

only a state subject but have also, by and large, functioned 

as agencies or civic functioning and not as instruments of 

micro-level planning and development. Thus this design of 

the political and developmental set up in the country had 

left a mear vacuum so tar as planning at the sub-s tate levels 

was concerned. 

•A country seeking development through planning, 

incorporates into every new plan, certain changes 1n the 

concept, methodology as well as content of planning.•1 

Multilevel planning is basically an exercise in the decen­

tralisation of the planning process. Although multilevel • 

planning and the problems associated with it have come to be 
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discussed and subjected·examination only in recent times, 

the idea or decentralisation itself has figured quite pro­

minently in Indian plans and in literature on Indian plann-

ing ror a long time. 

Prof. R. P. Misra and Dr. K. v. Sundram (1980) 

Jointly put forth a leading contribution to a field notably 

barren or literature. Their study deals with integrated 

rural development viewed in the context or decentralised 

planning and decision-making and discuss several issues 

touching on the spatial, socio-economic as well as political 

dimensions or the subject. It elucidates the principles for 

an • area approach• to development planning and elaborates 

the concepts, methods as well as operational procedures for 

the block and district levels of planning in India. 

The authors bring fresh thinking to the concepts or 

•Decentralisation•, 'IntegFation and •Rural-urban relations 

and discuss several practical issues like the multilevel 

planning procedures, methodologies !or micro-level planning 

procedures and the •basic needs strategy, as well as the 

task or vitalising grass roots democracy. In the context or 

emergent focus on the problems facing rural communities on 

the perspectives and strategies for rural development which 

has iiDlllense theoretical as well as operational significance 

to the country. 

By decentralisation we mean devolution or power 

poll tical as well as economical. Decentralised planning 
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means decision making by local units, mobilising rich public 

participation. The concept of decentralisation involves 

tour elements, these are: 

i) Effective functional decentralisation, 

ii) Effective financial decentralisation, 

iii) The establishment o! appropriate planning 

mechanism at the local levels, 

iv) Establishment ot appropriate budgeting and 

reappropriations procedures. 

Imperatives tor Decentral1sed 
Planning 

The imperatives tor decentra11sed planning at the 

present stage or our development are obvious from planned 

experience. Development is a characteristic activity of . 
our times. It is almost a synonym tor modernisation in the 

countries or the third world. The recent emphasis on local 

. level planning is a trank recognition ot the pitfalls of 

centralised planning that we in our country have been 

accustomed to. Centralised planning as it has proceeded in 

our country articulated national concerns and treated micro 

units as the areas where these concerns were to be imple­

mented. 

As such, it was not surprising that planned activi­

ties had frequently no intimate relationship with the felt 

needs of the people located in different micro units. Apart 

from this disjunction, it is a fact that centrally planned 



and bureaucratically implemented developmental schemes did 

not encourage nor preferred popular decision making and 

participation and did not train people in self governance. 

~ogic and R~ionale of 
ecentr8lls Planning 

The Report of the Working group on District Level 

Planning2 (1982) has emphatically stated the need for d~­
centralised planning in India. The rationale for decentra­

lised planning in India can be summarised as follows. 

1) decentraiisation enables a better perception 

of the needs of local areas;· 

2) makes better informed decision making possible; 

3) gives people a greater voice in decision concern­

ing tbeir development and welfare; 

4) serves to achieve b8tter coordination and inte­

gration among programmes, enables the felt needs of the 

people to be taken into accounts; 

~) ensures effective participation of the people, 

serves to build up a measure of self-reliance by mobilising 

resources of the community 1n kind or money; and 

6) making development self-sustaining and enables 

better exploitation of local resources and growth pot~ntials 

or the local area tor improving productivity and increasing 
production. 

There are, ot course, many areas of economic activity 

which Call tor planning and action at the central level, as, 
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indeed, there are areas which call for planning and im~le­

mentation. And yet, in a country of India's size and 

diversity, it can never be possible for any authority (even 

at the state level) to be tully aware of the specific needs 

as well as the potential of economic growth in all areas. 

Arun Gosh3 (1988) analyses this aspect with respect to the 

empirical evidence from West Bengal. 

When one gets down to the micro level needs of 

different areas, say, at the block level, one finds that the 

resource endowment,. the needs of the. people and the existing 

level of development vary greatly. These diverse models (and -- --
priorities) may apply even within one district; as between 

districts, the priorities would obviously be vastly different. 

It could be argued that the specific needs of each 

area could be looked after by ·setting up special area deve­

lopment authorities. West Bengal bas several such bodies. 

The author criticises the functioning of these development 

bodies. They have not been able to bring about the type of 

resurgence that one m~ hope for. He points out the reasons 

behind this that the area development authorities which have 

been set up and funded by the state government; have over­

time, taken on the characteristics of state government de­

partments, without e1 ther independent authority or indepen­

dent financial powers. These area authorities are manned by 

people appointed by the state government and their function­

ing is no different from that of the various departments 



of the state government. As such, they do not really reflect 

either· the voice or the needs of the common people at the 

local level. 

Yet another reason, closely allied to the need for 

decentralisation of the decision making process, is the need 

to enthuse people in the entire planning exercise and to 

take the planning and implementing author! ty down to the 

people themselves. The spirit of self-reliance has to 

suffuse not only the economy as a whole but all the people 

individually and collectively. There is also the problem of 

a general popular disenchantment with the process of planning 

in the country. In order to enthuse people to the idea of 

planning for development, not only is it necessary for the 

benefits of planning to reach all the people, it is also 

essential to ensure the participation of people in the plann­

ing and implementation exercise. 

The state government is a remote authority to an 

ordinary villager; but the gram panchayat bodies are directly 

elected by the villagers, sometimes with a narrow majority; 

and the pradhan or gram panchayat is a neighbour. so the 

programmes undertaken at the gram panchayat level are of' 
-~>-·· 

direct relevance and of direct interest to the villagers. 
·'.(. ~"' ... . . 

When local plans are expounded, discussed SJJJ' approv-
..... ·. '· 

ed at the local level, the villager becomes a participant .in 

the process or plan formulation. In this manner pe6ple can 
:~ ~:; . 

be enthused to plan for their own future developmegt and to 
....... 
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participate in the plan exercise. The participation and in­

volvement of the common people in the planning process re­

quire that a part or the decision making process should be 

left to the people themselves. They must decide on the 

priorities of development in so far as there are many 

schemes to choose from, and they must be made to work out 

their solutions to pressing problems of the area in terms of 

their own perceptions or needs and priorities. And these 

priorities cannot be based on any remote individual expert's 

perceptions, however enlightened that i~dividual may be • . 
There is need for group discussions, group awareness, down at 

the micro village level. 

There is yet a third reason why the need for decen­

tralised planning has been felt rather acutely of late. 

-Traditionally, the planning exercise had been confined to 

the formulation or diverse departmental plans some or which 

may be, and indeed are frequently at variance with each 

other. Indeed, at times, the plans and activities of two 

departments may even nullify each other. The state plans, 

for instance, are formulated by the various departments on 

the basis or overall priorities at the state level. In 

general, there should be no conflict or contradiction when 

the problem is examined at the state level. However, there 

could be a district or a block where an overall state level 

policy may be totally unsuitable. 
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1.1.~ GandhiJi on Decentralisation 

The emergence of Gandhiji at the head of the Indian 

national movement was in tact the manifestation of the sub­

dued expectations of India's villages at the conscious level 

of political process. The new direction in which he turned 

the whole current of the national movement was towards the 

village. Naturally, in the ultimate order of society he 

visualised, the village came to be the very pivot. It was 

from his concern for the village that his concept of de­

centralisation is derived. 

Concentration or economic power 1n the hands or a few 

is bad because in Gandhiji's view, it leads to the exploita­

tion of the majority by a minority. Exploitation in any 

form was, therefore, synonymous with violence. A system of . 
technology whether in the hands of a few or of the state, 

but based on such exploitation, was bound to generate vio­

lence. And violence in any form was the very negation of 

truth. Gandhiji, therefore, was opposed to such a techno­

logy. He said that "one cannot build non-violence on a 

factory civilisation, but it can be built on self-contained 

villages."~ 

The economic and political power concentrated.in a 

small coterie of men at the top was what Gandhiji dreaded 

most because such a concentration brought its own paralys­

ing effect on freedom and liberty- the •sine-qua-non• of 
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the development or man•s inherent potentialities. 

The need for decentralised planning and that of giv­

ing power to the local levels is well recognised when 

Gandhiji talked self-sufficient village units, what he had 

.in mind was that a village community should not depend upon 

the higher governments for those needs which it could 

satisfy with local resources and local efforts. For example, 

for such basic needs as education, health, water supply, 

sanitation etc., it should not be made to depend on higher 

governments. That is the essence of decentralised planning 

with local participation in Gandhian terminology. 

1.2 Th~ Ajproach to Decentralised 
Plann ng in India 

Local level planning is a discipline to which very 

little attention has been paid so tar by development 

planners, administrators or policy makers. It still remains 

to a large extent an unexplored terrain. 

The need for micro-level planning has been recognised 

by the Planning Commfssion and by the Government of India 

since the formulation of the Fourth Five Year Plan. The main 

reason for this is the recognition of the tact that while 

centralised planning based on macro-level indicators of 

growth has contributed to an increase in agricultural and 

industrial production and in the G.N.P. at the national level 
. t 

such economic growth has not necessarily brought about dis­

tributive Justice. It has been recorded that during the 
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same period of industrial and agricultural growth, the rate 

of unemployment and the percentage of population below the 

poverty line have also gone. up considerably. 

One or the reasons for this paradox is that planning 

bas so rar remained purely an arithmetical exercise at the 

national level with emphasis on heavy industries, major and 

medium irrigation and heavy machinery mostly feeding urban 

industrial complexes. In rural areas, the main beneficiaries 

of this development have been the relatively more affluent 

farmers who have the resources to obtain modern agricultural 

inputs. Generally .speaking, this type of development has 

almost bypassed the poorer sections of the people. 

1.3 Approach to Panchayati Raj and 
Decentr811sed Planning Process 
In Successive Five Year Plans 

In the spbere of India• s developmental planning, 

rural development occupies a crucial place. The vicissitudes 

or the community development programme brought out the in­

adequacies of the bureaucratic apparatus. Ideologically, 

the growing stress on the socialistic pattern of society 

carried with it a keen concern for tbe aspirations and 

interests of the common man. Both in the interest of poli­

tical s tab111 ty and faster economic development, it wa.S !el t 

that a sense of identity should be aroused among the common 

people, by giving them a voice in decisions relating to 

allocation or resources at the local levels. 
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In this connection, the First Five Year Plan observ­

ed, "Planning in a democratic state is a social process in 

which, 1n some part, every citizen should have the opportu­

nity to participate. To set the patterns or future deve­

lopment is a task or such magnitude and significance that 

1 t should embody the impact of public opinion and the needs 

or the community.•~ 
While the First Five Year Plan was prepared at state 

headquarters and was broken into district plans, the Second 

Five Year Plan emphasised village planning as the programmes 

or national extension and community project were sought to 

be carried to villages •to be worked in cooperation with the 

people•. It was clearly recognised that "unless there is a 

comprehensive village planning Which takes into account the 

needs of the entire community,·weaker sections like tenant­

cultivators, landless workers and artisans may not benefit 

sufficiently from assistance provided by the government. 6 

The village plans should aim at the maximum utilisa­

tion of all resources in the village and secure necessary 

assistance from outside, wherever possible, for its maximum 

advantage. The panchayati raj institutions are meant to 

get maximum participation or people in the planning and im­

plementation of development programmes. Unless substantial 

power is devolved on the people and ample opportunities are 

provided to them for disch~ging their responsibilities, it 

m~ not be possible to develop proper initiative and 
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resourcefulness and a sense of civic duty among the masses. 

Under democracy it is the du~y of the planners to give the 

highest priority to the development of the human material. 

It the human being in a democratic country is stultified 

and not allowed to develop.his or her potentialities, there 

cannot be much hope for success in planning."? With the 

devolution of authority and decentralisation of administra­

tion at the three levels of the panchayati raj system, _the 

state governments have delegated their functions of plann­

ing and development to those bodies not only to make them 

effective instruments of national policies but also to 

accelerate the pace or progress. 

As we move· towards the Third Five Year Plan we find 

a stronger accent on t socialist development•. Attempts were 

also made to develop the 3-tier panchayati raj system based 

on the Balwantrai Mehta Committee recommendation and with 

it the idea of •planning from below• gained some currency. 

The role of panchayati raj bodies was viewed in this pers­

pective. The Third Five Year Plan observed : "The primary 

objective or the panchayati raj is to enable the people of 

each area to achieve intensive and continuous development 

in the interest or the entire population."8 In the Third 

Five Year Plan mid-term appraisal, it was categorically 

stated that the "success of the panchayati raj will turn 

wholly on the efficiency or planning and the quality of im­

plementation at tne district and block levels."9 
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on the eve of the Fourth Plan, the concepts of 

integrated area development ?lanning and related technique~ 
were, as it were, on the horizon; an appreciation of the 

advantages of the new approach served to bring out the in­

adequacies of the tradi tiorial approach. The Fourth Plan _ 

underlined the need tor strengthening the planning machinery 

at different levels. A scheme for strengthening the planning 

machinery at the state level was launched by the Planni.ng 

Commission in 1972. The Planning Commission also issued 

guidelines for district planning in 1969. 

Since the Fifth Five Year Plan, a number of special 

area programmes came to be undertaken with some specialised 

agencies for the1r·implementation. With the emphasis on 

antipoverty programmes for the rural areas with their thrust 

on the provision or basic minimum needs, employment oppor­

tunities and the household- oriented beneficiary programmes, 

the need tor decentralising planning efforts came to be in­

creasingly recognised. The removal or unemployment and 

significant underemployment together with an appreciable 

rise in the standard of living or the masses within a period · 

of ten years was stated as a major objective of the draft 

plan 1978-83. 

At this stage, block level planning was conceived to 

complement the rural development effort through fuller uti­

lisation or local resources tor full employment on the one 

hand and a quick attention to the local problems on the 



other. In November 1977, the Planning Commission appointed 

a working group under the chairmanship of Prof o M.L.Dantwala 

to draw up guidelines;for block level planning. Another 

committee on panchayati raj headed by Shri Asoka Mehta was 

appointed in December 1977. Both the committees submitted 

their reports to the government around July-August 1978. 

In implementation, block level planning confining itself to' 

the IRD programme, 

without developing 

planning. 

tended to become an •isolated exercise•~ 
c,~v 

adequate 'links' with higher level of 

During the Sixth Plan period, the Planning Commission 

has laid some ground work fo.r effecting functional, financial 

and administrative decentralisation to the districts have 

been outlined to the states. A central scheme strengthening 

the planning machinery at the district level on a sharing 

basis has been launched. Training programmes on district 

and block level planning have been organised under a central 

scheme administered by the department of personnel. 

Eventhough the Planning Commission issued some guide­

lines on district planning to the states in 1969, the idea 

could not catch up because many states were not ready to 

undertake it. But with the changes in the orientation and 

structure of development planning over the last two decades 

as would be evident from the large number or beneficiary 

oriented schemes and area development schemes, decentralisa­

tion of planning and decision making has become urgent. In 
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view of the developments that have taken place since 1969 and 

as ,,.the methodology for local planning bas considerably evolv-
·- .. -t 

ed~-·-···,Therefore, a working group on district planning was set 

up by the Planning Commission for this purpose in September 

1982. The setting up of the working group is the latest 1n 

the chain of events. 

This is because the Planning Commission has a special 

responsibility in this regard, and a definite role to play 

in the task of assisting the states in formulating and im­

plementing reasonably_satistactory plans following a sound 

methodology. The working group submitted its report in May 

19~. The working group found that the states are at different 

stages of progress towards decentralised planning. It has, 

therefore, advocated a gradual step by step approach towards 

the final goal. 

Decentralised planning however 1n its proper pers­

pective did not get much acceptance till recently. But we 

expect in the Eighth Five Year Plan, the decentralised plann­

ing will be accepted as best strategy. Prot. Madhu Dandavate 

in his maiden budget speech on March 1990 rejected the 

trickled down theory ot development and stated that "the 

present government would ensure growth with equ1 ty through 

employment oriented planning in which the decentralised in­

stitutions or the four pillars of the state will pl81 a 

pivotal role.n
10 

The Planning Commission also stated 1.~-
view in this connection. In an interview conduc~~~ b~ the 
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Times of India, the members of the Planning Commission ob­

served that "the Yojana Bhavan will now push for planning 

from the bottom - from the village, to the block, to the 

district, to the state.•11 Also they reaffirmed that apart 

from identifying local needs~ funds should be raised locally. 

1.4 Objectives or the study 

Present study is an attempt to review the literature 

available on the topic, "Decentralised planning through pan­

chayati raj and its impact on rural development." The major 

objectives of the study are discussed below. 
. 

i) to analyse the concept and approach to decen-

tra11sed planning in India, 

ii) to evaluate the planning and rural development 

in India, 

iii) to examine the effectiveness of decentralised 

planning through panchayati raj institutions, 

iv) to suryey the working of panchayati raj in­

stitutions through three tiers and its performance in the 

socio-economic development of the country, and 

v) to recommend some constructive suggestions tor 

the betterment or decentralised planning through panchayati 

raj institutions. 

1.~ Scheme of the Study 

The present study is an analytical review of litera­

ture on the topic decentralised planning, panchayati raj 
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!nvolvement and its impact on rural development. The study 

is divided into five chapters. The present first chapter 

serves as introduction in which the concept and approach to 

the topic is discussed. The second chapter is a critical 

assessment of the rural development programmes .in India 

during Five Year Plans. Third chapter dE'!als with the poten­

tialities, prospects and problems of decentralised planning 

through panchayati raj institutions. In the fourth chapter 

the working and performance· or panchayati raj in the fields 

of planning and rural development are analysed on the basis 

or the empirical evidence. Finally the fifth chapter serves 

as a conclusion in which the author recommends some construc­

tive suggestions for the better functioning of panchayati raj 

institutions in decentralised planning and rural development. 
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cHAPTER II 

PL~NG AND RURAL DEVELOPMENT IN 
A : A CRITICAL ASSESSMENT 

2.1 Development : A General Discussion 

Democratic institutions articulate their structures 

in terms of their functions. The functions, in their turn, 

are determined by the possibilities or development. This 

bas been particularly so in 'the field or rural dev~lopments 

.where new technology, new services and new institutions took 

considerable time to be co~ceived and organised. However, 

once the momentum was generated, it has continued to gather 

strength. Over the past twenty years, the horizon of deve­

lopment has greatly widened in the wake or numerous changes 

in the various facets or the economy. Eventhough, it 1s 

very doubtful about the real understanding of the meaning 

ot development. 

It we go to a village and ask a poor landless agri­

cultural labourer about the meaning or development, his 

answer would be quite interesting. Most probably tor him, 

development would mean a piece of land and a pair or bullocks 

to till the land. For a hungry man, it is a piece or bread. 

For an unemployed urban youth, it means employment. For one 

who has one car, it mq mean two cars. And tor the civil 

servants and technical persons like engineers, it means 

21 
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getting the projects implemented, so that production in the 

fields and factories increases. "There is no apparent con­

sensus, but the leaders or developed as well as under-deve­

loped societies have accepted development as the main issue 

or the public policy."1 

There is no agreement on the meaning or development 

among planners and thinkers either. Some say it means in­

crease in income; others lay emphasis on employment, income, 

quality of' life, happiness etc. Still others lay stress on 

meeting the basic needs or the people. It is indeed so 

many things to so many people. But one thing on which every­

one agrees is that development is necessary. And everyone 

wants it, although in his own image and perhaps in his own 

way. 

The problem or comprehending the meaning of develop­

ment reminds us the story or blind men and the elephant. 

They were partly right in describing the individual parts of 

the elephant, but wrong in their conclusions. The elephant 

is more than the parts. Unless we see all parts or the 

elephant at the same time and 1n relation to each other, we 

cannot describe its shape. 

We are also like the blind men trying to define and 

understand development. Each of us sees only one part or 

aspect or development. And having seen the part, we think 

we have found the truth. It is howver, not so. Development 

is a very complex and difficult phenomenon. We cannot 
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understand it unless we try to see it from several perspec­

tives simultaneously. 

Many a times the term economic growth is used inter­

changeably with such terms as economic development, economic 

welfare, economic progress and secular change. But certain 

economists like Schumpeter and Mrs. Ursula Hicks have made 

a distinction between the more commonly.used terms economic 

development and economic growth. Economic development 

refers to the problem of underdeveloped countries and eco­

nomic growth to those or advanced countries. Development, 

according to Schumpeter, "is a discontinuous and sponta­

neous change in the stationary state which forever alters 

and displaces the equilibri~m state previously existing; 

while growth is a gradual and steady change in the long run 

which comes about by a general increase in the rate of s av-
2 . 

ings and population." Mrs. Hicks points out that the pro-

blems or underdeveloped countries are concerned with the 

development ot unused resources, eventhough their uses are 

well known, while those or advanced countries are related 

to growth, most or their resources being already known and 

developed to a considerable extent.3 

According to Alfred Bonne, "Development requires 

and involves some sort or direction·, regulation and guidance 

to generate the forces or expansion and maintain them. 

This is true or most or the underdeveloped countries where­

as the spontaneous nature or growth characterises advanced 
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free enterprise econom1es."4 Kindleberger and Herrick make 

the distinction in this manner : "Economic growth means more · 

output, while econ~mic development implies both more output 

and changes in the technical and institutional arrangements 

by which it is produced and distributed. Growth may well 

involve not only more output derived from greater amounts 

of inputs but also greater efficiency i.e. an increase in 

output per unit or input. Development goes beyond this to 

imply changes in the composition or output and in the allo­

cation or inputs by sectors."' 

Everyman's Dictionary of Economics makes this dis­

tinction more explicit : "Generally economic development 

means simply economic growth. More specifically, it is 

used to describe not quantitative measures or a growing 

economy (such as the rate or increase in real income per 

head) but the economic, social or other. changes that lead 

to growth. Growth is then measurable and objective : it 

describes expansion in the labour force, in capital, in the 

volume or trade and consumption. And economic development 

can be used to describe the underlying determinants of 

economic growth, such as changes in techniques of produc­

tion, social attitudes and ~nstitutions. Such changes ~ay 

produce economic growth." 

But despite these apparent differences, some econo­

mists use these terms as s;Ynonyms. Paul A. Baran maintains 

"the mere notions of development and growth suggest a 



transition to something that is new from something that is 

old, bas outlived itselt."6 

so it is very difficult to define development, but 

easy to see it. Let us select two Cil'eas : A and B. In A, 

everyone has enough food and work. People are well dressed 

and have good houses. There are good roads, schools and 

hospitals. In B, these things are !ewer in number as well 

as poor in quality, which ~ea is developed? I think we 

will call area A is developed. We need not know the defini­

tion of development to sar soo This means that material 

welfare of the people- is one of the major criteria to deter­

mine development. To be developed, the people must be·able 

to meet their basic needs. 

But supposing we have another area C which is mate­

rially as rich as area A, but ·the people being cheats and 

robbers are not leading a "good lite". It we are asked to 

find out which or the two areas is more developed, our choice 

once again will be A. If the people or area B are honest 

and benevolent, cooperative and help each other, but are 

materially poorer, which or the two areas is more develop­

ed? B or C? Much depends on what we think to be more im­

portant. All or us would, however, agree that if the 

material prosperity or area C and qualities of the people 

in area B are combined, as they are in area A, it would be 

an ideal situation and we would consider area A to be most 

developed. 
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This leads us to an important conclusion. Develop­

ment, not only seeks·to promote the grovth and expansion of 
/, 

our economy by increasing production in the farms and · 

factories, but also makes people kind and generous to their 

fellow beings. Development that makes one selfish, cruel 

and inconsiderate is not real development. Then, in the 

ordinary sense development means: 

i) increase in material welfare through increased 

productivity, 

ii) increase.in social welfare through education, 

health programmes, 

iii) improvement in the social content of human 

life : rich family life, community feeling, art, music, 

etc., depending on individual interests and preferences. 

iv) increased safety, freedom and opportunity; and 

also sense of participation in local, regional and national 

atfairs, and 

v) an equitable distribution of the fruits of 

development among different groups or people and among 

different regions or the country. 

According toR. P. Misra, development is much more 

than the mere increase in the income and earning capacities 

or people. It means transformation of people into better 

human beings. It also signifies th~t different sections of 

people need different kind of development. The poor need 

vherewithal and means to earn more; the rich need to shed 
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their load or wealth and arrogance; the children need educa­

tional facilities; the adult illiterates need literacy; the 

sick need healtn tacilities.7 In other words it means pro-

jects : 

a) which will produce more goods and services so 

that the basic needs of the people are satisfied; 

b) which will redistribute the assets and incomes 

among different sections of the societies, so that everyone 

has the capacity to buy goods and services so produced; 

c) which enhance the quality of life of the people 

by way of increased and improved social services; and 

d) which will make people take greater responsibi­

lities to run the local, regional and national affairs and 

ensure their own and their children's welfare. 

Real development does not exclude any of these four 

elements. That is why development is a comprehensive and 

all embracing process. It should not be seen only as a 

means to get more income or develop agriculture or to in­

dustrialise. Unfortunately the real meaning of development 

is rarely grasped by the people. This has led not only to 

lopsided development in Third World countries, but also to 

serious social and environmental problems. While economic 
"'":---·-·-----·- ----~· ... ·--

growth in t~rms of national income, in many developing 

countries has taken place, poverty bas increased and environ­

mental quality deteriorated. In many countries, the people's 
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involvement in running the societal affairs has decreased 

and the traditional institutions tak!.ng care of the commu­

nity needs and res pons ibili ties have disappeared. 

~uccessive Five Year ·Plans and 
ural Development in !ridla 

Development of rur~ areas has been the abiding con­

cern of the planners and policy makers in the successive 

Five Year Plans. Since the inception of planning in India, 

the Government of India has been making efforts to eradicate 

problems like unemployment, poverty concentration of econo­

mic power and regional- disparities. India's experience in 

planned economic development during the last four decades 

has shown that these problems cannot be eliminated auto­

matically through 'top down' planning. c. Kusumakara 

Hebber•s articleS t~ies to highlight the problems of the 

India's economic development and also the need for the rural 

development through human enterprise. 

A deliberate attempt has been made to achieve economic 

development through planning since 1971. It is one of the 

paradoxes or democratic planning that it has to be done 
~ -
within the framework of free society, with an assurance, 

of basic rights to every individual. "How to attain ade­

quate rate of economic development without sacrificing d~mo­

cracy is India's major concern. The old fashioned prescrip­

tions of •work harder and save more• still seems to hold 

good as the medicine for economic programme, at any rate, 
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as tar as underdeveloped countries are concerned, and this 

is the case with India as well." 9 

One ot the objectives ot economic planning is to 
. 

raise the standard or living of the people. During the 

tortytvo years, after attaining freedom, India has witness­

ed many economic, social and political changes. It is very 

import'ant to remewber that political freedom has no value 

without economic freedom and economic freedom is possible 

only if we succeed in having a well planned proportional 

development. 

The development of the nation in all directions de­

pends entirely upon the citizens or the nation, as a whole, 

because the sovereignty vests with the people of the 

country. After all· economic development is a human approach 

and not a mechanical process, not simple adding up or assort­

ed factors. As in the case with all human enterprises its 

. u1 timate result will depend on the efficiency, quality and 

attitude of the people who undertake it. 

2.2.1 A Number Problem 

India has ,?,,936 villages with rural population ~8 

million and 136 million households against an urban popula­

tion or about 110 million with 2? million households. Among 

the total rural households, about 40 per cent are submarginal 

farmers and agricultural labourers. About 20 per cent are 

marginal farmers and the remaining 40 per cent are classified 

as farmers.10 



30 

Rural DeveloKment ; A Basic 
Thrust in In !a 

According to Mahatma Gandhi, "India lives in vill• 

ages". Indian economy cannot advance a pace to development 

unless we develop the rural economy. Rural development has 

been an important component of development strategy in the. 

successive plans. The exis~ing administrative machinery has 

been adapted, strengthened and new institutions have been 

created for implementing the rural development programmeso 

The first planned efforts towards rural development were 

made in 19~2 with the-launching of the community development 

programmes. This was a mul tisectoral programme, aiming at an 

overall development or rural India with the active par~icipa­

tion of the people themselves. It created a new structure 

at the field level known as the •Block• for planning and 

development. The block level organisation was headed by a 

Block Development Officer (BDO) supported by extension staff 

and Village Level Workers (VLWs). 

While the community development was able to create 

some facilities in the rural areas, it was not able to 

generate popular support to the programme. A study team 

headed by Balwantrai Mehta, constituted by the committee 

on plan projects, submitted its report by the end or· 

1957 recommending creation of three-tier elected institu­

tions in the districts with a view to providing popular 

support to the rural development programmes. 



The National Development Council accepted the re­

commendations in January 1958 and starting with Rajasthan, 

several states introduced panch81ati raj in quick succes• 

sion. 

According to A. K. Pandey, "a major limitation of 

the community development approach was that scarce resources 

were dispersed over too wide an area without achieving the 

desired results 1n crop production.•11 In the late 50's the 

food situation became grim and on the recommendations of the 

Ford Foundation Team which visited India in 1959, the IADP, 

popularly known as •package programme• was launched 1n 196Q-61 

in selected potential districts of the country that were 

endowed with good soil and irrigation facilities. On the 

basis of experience gained in the IADP (Intensive Agricul­

ture District Programme) districts, another programme called 

IAAP (Intensive Agriculture Area Programme), which was essen­

tially on extension of the concept of package programme, was 

introduced in March 196~. IAAP is launched in a number of 

selected potential areas of the districts that were endowed 

with good soil and irrigat~on facilities. Both these pro­

grammes operated through the agency of CD Blocks with the 

strengthening of administrative extension set up at the dis­

trict, block and village levels. 

After 5-6 years of operation of the IADP, it was dis­

covered that both the programmes operated within the limita­

tions set by the existing crop varieties which showed 

., ..... -. 
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relatively limited response to higher doses of fertilization. 

This necessitated embarkment on a new strategy of agricul­

tural development in 1966-67 based on the introduction of 

hybrid seeds, also called high yielding varieties, and came 

to be characterised as "the Green Revolution". 

While the various programmes for increased agricul­

tural production were or great success, these had created 

regional disparities and disparities within the area itself 

between big farmers on the one band and marginal and small 

farmers on the other. It was realised that the benefits of 

development had not accrued to small and marginal farmers. 

This fact was emphasised by the All India Rural Credit Re-

. view Committee in its interim report submitted in 1969. The 

committee recommended an institutional set up in the form of 

Small Farmers Development Agency and suggested measures for 

expanding the flow of institutional credit and other state 

assistance to the small farmers. On the recommendation of 

the committee, SFDA (Small FarDiers Development Agency) was 

set up in the Fourth Five Year Plan for small farmers. 

Another institution MFAL was set up for marginal 

farmers and agricultural labourers. The focus in the pro­

gramme for small farlliers was to be on intensive farming, 

although subsidiary occupations were included in the pro­

gramme. In respect of marginal farmers and agricultural 

labourers MFAL was required to help them through the 

generation of fruitful employment. The National Commission 
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on Agriculture in its report submitted in 1973 recommended 

that these two should be amalgamated. This was accepted 

and 1n Fifth Plan they were amalgamated and the combined 

agencies were named as SFDA. The Agency was registered as 

a society under the Societies Registration Act with certain 

amount of administrative decentralization and flexibility 

in inter-sectoral allocations. Besides these, a number of 

area programmes were taken up during the Fourth and Fifth 

Plans to correct the imbalance created i.e. regional dis­

parity as a result or IADA and High Yielding Varieties Pro-

gramme. 

An evaluation or SFDA programme was undertaken in 

1974-75 by the Programme Evaluation Organisation of the 

Planning Commission which submitted its report in 1979. 

The study showed that almost all the project agencies, 21 

SFDAs and 13 MFALAs, were racing administrative and opera­

tional difficulties. The coverage of the programme was 

too meagre to make any significant dent on rural poverty. 

A number or other studies undertaken to review the 

impact or the SFDA Programme showed that tbere was no 

scientific survey to identify the rural poor, non-concrete 

plans for a block were prepared, the schemes were drawn up 

without any consideration to available infrastructure and 

there was no system or monitoring and evaluation. In the 

late 1970's the government undertook a review of the pro-

gramme and it was found that a mere sectoral or project .. 



approach was not capable of bringing 

improvement in the conditions of the 

about any significan~ 
rural poor. "Rural ~ 

poverty can be reduced only through the utilization of 

rural resources, including·rural manpower and through local 

level planning tor decentralised development."12 

The cause of the introduction of the Integrated 

Rural Development Programme in all the 5011 blocks with 

effect from 2nd October 1980 can be attributed by this 

drive. The Integrated Rural Development Programme bas been 

evolved as the main programme for the development of rural 
-areas, vi th special focus on the alleviation of rural 

poverty of the target group consisting or small and marginal 

farmers, agricultural and non-agricultural labourers, rural 

artisans and craftsmen. The families below poverty line 

are those whose annual income· is below Rs. 3,500 or in a 

family of tive members the per capita income is Rs. 700/-. 

The programme aims at the integration or agriculture, vill­

age and cottage industries, tertiary sector and labour 

mobilization. 

IRDP is implemented through a single agency in each 

district created on the pattern of SFDA. Each district 

agency is required to have a multi-disciplinary planning 

team consisting ot an economist, a credit planning officer 

and a rural industries officer. This team 1s entrusted. 

with the task of preparation of block plans and drawing up 

of specified development projects within the framework of 



such plan. The formulation of plan and execution of the 

programme is dependent on efficient and well equipped field 

level organisation at the district and block levels. The 

Government or India have also issued guidelines for 

strengthening of the block machinery tor implementation of 

the programme. 

Balanced Evaluation and 
Need tor Rethinking 

Some of the accepted ideas or our national planning 

are elimination of exploitation, eradication of disparities 

in income and wealth to wipe out poverty and to establish 

equality so that each and everyone will get an opportunity 

to develop •self' 1n them, individually.and collectively. 

But if we make a thorough analysis of the gains we have 

achieved since independence, the result will be highly dis­

appointing. It is high time we realise that sugar coated 

slogans cannot accomplish economic development. 

In a democratic set up, totalitarian solution to the 

problem or economic develop~nt has to be rejected. Orienta­

tion or a realistic and practical approach to . the develop­

ment activities is the need of the time. A perfect democratic 

rorm or planning necessitates a decentralisation of the 

economy to the farthest extent possible. By enabling our 

economy to utilise tbe human resources fully we must exploit 

the vast potential at our disposal properly and adequately. 
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The strategy for development has to be thoroughly 

revised so as to envisage a change in investment policies. 

Investment policies should be directed towards the further­

ance of economically sound-labour-intensive industries. 

Fresh investments, without fuller utilization of the capa­

city already created, should be checked. The policy should 

be to have labour-intensive industrial products for dome­

stic and foreign markets by the application of economically 

sound labour-techniques in industrial production. Above 

all production must be based on "social necessity" rather 
-than "social demand". 

2.4 ment 

The available literature on rural development ad-

ministration has thrown up three categories of major issues. 

In the first category are those which relate to the com­

patibility, both structural and behavioural or the tradi­

tional bureaucracy undertaking development functions. In 

much or the empirical work done in this area, problems of 

behavioural orientation of bureaucrates were presented with 

a view to examining as to how they did not match with the 

requirements of development administration. The findings 

indicated that the bureaucrates lacked commitment to their 

new tasks and did not have requisite motivation for under-~ 

taking development tasks. The bureaucracy was essentially 

of elitist character. 
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Some of the writings of this category are given below 

by w~ of illustrations. K. Mathur13 conducted an empirical 

study investigating the social background and attitudes of 

BDOs in some selected. blocks of U.P. and Rajasthan. Ps.i 
llt-Panandikar and s. s. K. Shirsagar conducted a study among 

a sample of members of development bureaucracy engaged in 

industrial and agricultural sector. The study covered both 

the central and state agencies. c. P. Bhambhri15' investigat­

ed the socio-economic background, attitudes and role of 

higher echelons of the bureaucracy, i.e. IAS. 

The second category of issues relate to the rela­

t~onship between bureaucracy and local rural leaders in the 

functioning or community development ~d Panchayati Raj 

system. The empirical work done 1n this area found that 

relationship between the two was not cordial and this was 

hampering development or the programme. There were many 

points or tension between them. The studies also disclosed 

that both political leaders and administrators had a very 

low image or each other, there was lack of clear demarca­

tion or spheres or action and there was tendency on the 

part or both to encroach upon each other's territory. The 

points or conflict included matters like distribution or 

cement, fertilizers, seed, loan and transfer of staff work­

ing under Zilla parishad, besides many others in day-to-day 

administration. Some of the writings of this category are 

discussed below. 
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16 N. R. Chaturvedi carried out a study in four dis· 

tricts and twenty blocks of Rajasthan, covering officials 

and politicS! leaders engaged in agricultural production 

tasks at both district and block levels. Ramashray Rai
17 

carried out the study in three talukas of Mehsana district 

in Gujarat. v. K. Ga1kwad18 studied the emerging pattern 

of interaction between the officials and non-officials in 

a zUla parishad in Maharashtra. Shanti Kothari and 

Ramashray Rai19 studied this aspect of the problem in 

Meerut district of U.P. Bijor Kumar's study20 covered 54 
-administrative units in the states or Rajasthan and Andhra 

Pradesh. While identifying the areas of conflict Bijor 

Kumar struck a new note. He is of the view that moderate 

degree or conflict between bureaucrates and rural political 

leaders is conducive to the developmdnt of agricultural 

programmes. 21 T. N. Chaturvedi examined this issue on the 

basis of survey conducted in"Alwar District of Rajasthan. 

In the third category are administrative and organi­

sational issues which have arisen in the course or imple­

mentation of the community development and Pancbayati Raj 

and schemes of special projects like SFDA, etc. Lack of 

coordination among development departments operating in the 

field, absence of correct perception of linkages among · 

various development programmes and inefficient monitoring 

are some or the deficiencies identified in administrative 

system. Some illustrative writings are given below. 
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P. R. Dubhashi22 stressed the coordination aspect 

of the problem which arose at various stages or the imple­

mentation or the community development programme and Pan­

chayati Raj. He emphasised upon the need for coordination 

between Panchayati Raj institutions on the one hand and co­

operative societies and outside authorities on the other. 

s. M. Pandey andY. s. Sodhi23 studied the impact or small 

farmers development programme in the districts of Badaun, 

Fatechpur and Rai Barelly in U.P. Mohit Bhattacharya24 

posed the problems or •area functions• dichotomy and multi­

plicity of functional departments leading to •virtual 

ba1kanisation' or the field. 

P. c. Mathur2~ emphasised upon the necessity or 

realignment or administrative structure to meet the challenge 

or administering a number of project~ and schemes. He 

lamented the loss of authority and status or field staff and 

functional directorates and distortion caused by secretariat 

assuming the function of directly administering projects in 

the field. V. R. Ga1kwad.26 has identified centra1ised plann­

ing, lack or integration or various development programmes, 

absence of manpower and financial planning, inadequate and 

ineffective monitoring as some of the major deficiencies in 

the adm1nis trati ve apparatus. Amal Ray's wri ting27 about 

sma11 farmers development administration, has emphasised 

upon integrated dispensation of various services and hori­

zontal organisation of the task activities for efficient 
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implementation of such programmes. 

While over-viewing literature on rural development 

administration, mention may be made of the two latest books 

of Kuldeep Matbur, 28 Bureaucracy and the New Agricultural 

strategy and s. N. Mishra, 29 •Evaluation of Training of 

Rural Youth for Self-employment in Raj as than• • Mathur in 

his book holds the view that the role of bureaucracy is 

dependent not only on its internal competence but is de­

termined to a great extent by the policies, their logic and 

intensions. Mishra, while evaluating the implementation of 

TRYSEM in Rajasthan is of the opinion that desired goal of 

policy implementation is not achievei due to the apathetic 

attitude of local level bureaucracy and sense of rivalry 

between the local level bureaucracy and Panchayati Raj 

leaders. 
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CHAPTER III 

DECENTRAI.ISED PLANNING THROUGH PANCHAYATI RAJ; 
POTENTIALITIES, PROSPECTS AND PROBLEMS 

Shri v. T. Krishnamachari1 rightly observed that 

the essence of planning is to turn skills and resources to 

the service of defined tasks and to develop them in form 

and in quantity so as to achieve the aims we set before 

ourselves. Aims are determined by needs, but they are al­

ways relative to the resources and the skill which we 

possess. The motives .. which impel men, their ideals and in­

centives, the satisfactions which they look forward to in 

their work are important factors. These factors reflect 

tbeJDSelves in every form of planning and in the last analysis 

determine not only its scope and direction but also the ex­

tent of achievement. The more closely planning touches the 

life of the people, the more significant becomes the human 

factor. The quality or planning, especially of democratic 

planning, depends upon the extent to which both society and 

the individual are able to agree through active participa­

tion in planning in all its multifarious forms. 

During the last few years, the need for decentralisa­

tion of planning has been advocated repeatedly by plan. ex­

perts and politicians. It is quite obvious that any scheme 
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of decentralised planning shoUld have an adequate degree of 

people's participation since it is this participation which 

provides one of the most important reasons for decentralisa­

tion. "It is only at the level of the village or the 

mohallas of bigger villages- that the people can participate 

directly. At any level higher than the village, say a 

mandal,·block or district, people's participation in the 

planning process can be possible only through their repre­

sentative institutions, namely, the panchayats. Decentrali­

sation of planning in the real sense would, therefore, 

naturally imply handing over planning functions to the 

panchayati raj institutions." 2 

Panchayati Raj institutions are aptly called demo-
~ 

cracy at the grass root level. "Panchayati Raj literally 

'Panchayat Rule•, may be paraphrased as rural self govern­

ment in India."3 India, like most developing countries, has 

been attempting rural development through various policies 

and programmes since independence. In .. a country where more 

than 70 per cent of people live in villages, rural develoP­

ment becomes the foremost task of the planners. In fulfill­

ing this task, the emphasis is naturally on raising agri­

cultural production, community development and similar other 

matters. Since the village has always been the primary .unit 

of adm1nis tration in India_, it remains the focus of atten­

tion. Even before the introduction of Panchayati Raj,attempts 

were made to strengthen village panchayats. With the 
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launching of.the Community"Development Programme (October 2, 

1952) and with the introduction of Panchayati Raj (April 1, 

1958), the village assumed even more importance. Gandhiji•s 

view that India lives in villages still holds good. How­

ever, the high hopes raised by the Community Development 

Programmes were not fulfilled, and it was felt that no speedy 

development, rural or otherwise, possible unless people were 

involved in this programme. Panchayati Raj was devised as a 

means for furthering this involvement. 

The GOYernment of India concurred with the funda­

mentals of Panchayati r.aj : A three-tier structure involving 

genuine transfer of power and responsibility with regard to 

planning and implementation of development programmes, endow­

ed with adequate financial resources, and facilitating 

further devolution and dispers·al of power and responsibilities 

in the future. Granting these fundamentals, the consensus 

among policy- making circles favoured •fullest scope• for 

the states •for trying out various patterns and alternatives' 

according to local condit1ons."4 

3.1 Public Partici~ation for Successful 
necentr811sed tanning 

A number of planning experts as well as different 

committees appointed by the Planning Commission have already 

put forward their views regarding on this relevant issue. 

The report of the Working Group on District Planning (1984) 

clearly stated the need for public p3rticipation in the 
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implementation of decentralised planning successfully. 

Development planning may be envisaged as a three way model, 

the three components here being the scheme, the machinery 

and the people. 

The scheme postulates something to be done by a 

machinery for, with and to the people, Who are both the 

objects and subjects of planning. For the successful opera­

tion of this three-way model, the schemes must be well con­

ceived, the machinery must be adequate in quality and 

quantity and the people must be alive to their rights and 

obligations. The Working Group on District Level Planning? 

(1984} understood that public participation in planning is 

an area where the divergence between theory and practice, 

rhetoric and reality has been the most striking as revealed 

from a critical study or our plans at the various levels. 

The sense or belonging is a reward in itself. The 

reeling or involvement in anything great or small lends an 

amount or strength and tends to give a degree or emotional 

satisfaction to those directly or indirectly associated with 
{1/./ 

it. The pride of participation is f significant psychologi-

cal incentive for which material and monetary benefits are no 

substitutes. 

The prospect or more meaningful and larger participa­

tion or the people in their development plans is getting 

brighter d~ by d~ as various states have started launching 

massive schemes to involve common man in the administration 



48 

of local affairs. To proceed our discussion on this most im­

portant subject, it must be realised that public participa­

tion means one thing at the national and the state levels 

and another at the local levels. 

we would like to underline this difference in the 

first instance. At the local levels, it is both an im­

portant tool and goal of development. It is also the medium 

of social transformation and a means to bridge the distance 

between government and the people. In short, it is a pre­

condition for authentic development and as such, must be 

regarded as a policy instrument for development. 

By people's participation, it is meant that the 

policies and programmes included in the plan should enlist 

not only the support of the masses but also their whole 

hearted participation at the stages of formulation and im­

plementation. Planning in our country has been conscious of 

this all important tact from its inception and this has been 

often stated in various plan documents as an important aims 

of planning and a condition for its success. 

The following passage from India's First Five Year 

Plan document (19~1) is significant. "Democratic planning 

will not succeed unless the sanction or an awakened public 

opinion operates powerfully and force of public action in 

pursuit or constructive ends, continually grows. 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. 
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The working group o~ District Level Planning (1984) 

chalks out six reasons on the question why public partici­

pation is needed at the local level. They are: 

a) to take note or the felt needs of the popula-

tion, 

b) to mobilise local resources for plan implementa­

tion including people's labour, 

c) to decrease the level of conflict during the 

planning and implementation stages, 

d) to increase the speed or implementation by 

securing the cooperation or the people, 

e) to increase the legitimacy of the authority,and 

f) to reduce popular resistance to decisions. 

Broadly participation ~81 be identified as of four 

different kinds 

1) Participation in decision making, 

2) Participation in implementation, 

3) Participation in benefits, 

4) Participation in evaluation. 

All these together may be considered as a consistent 

cycle or participatory activities in the contest of plann­

ing. 

3.1.1 Participation through 
Panchayati Raj BOdies 

Prof. M. L. Dantwala Commi ttee6 (1978) analyses the 
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cise. It stated that our commitment to democratic decen­

tralisation implies progressive devolution or decision mak­

ing on all vital matters effecting people's life to their 

elected representatives under the panchayati raj system. If 

the main responsibility of development planning at the dis­

trict or block level is left to the bureaucratic hierarchy 

under the control or the Ministry at the state level, demo­

cratic decentralisation will remain an empty slogan. Besides, 

there is no doubt that active involvement of the panchayati 

ra.J institutions in the planning process will provide a 
.. 

better climate for people's participation in the implementa-

tion or the plan, a conditi?n crucial to its success. 

The committee (1978) while fully endorse the above 

proposition, pointed out two limitations to the realisation 

of this ideal. First, except in few states there is hardly 

any worthwhile set up of panchayati raj institutions. As a 

matter of fact, in several states where these institutions 

were initially established, they have either withered away 

or are lying in a moribund state. 

The Government has taken cognizance of this state of 

affairs and have appointed a high level committee under the 

chairmanship or Shri Asoka Mehta7 (August 1978) to review 

the working of the panchayati raj institutions and in parti­

cular, among other things, to suggest their role in the task 

or integrated rural development. The Mehta Committee was 
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ship that should exist between the panchayati raj institu­

tions, the ofricial administrative machinery, and the co­

operative and voluntary institutions involved 1n rural deve­

lopment. 

The second reservation about the role of the pancha­

yati raj institutions in the formulation of micro level 

plans arises from a widely shared view that the weaker sec­

tions of the rural community do not feel that their interest 

will be fully protected under the panchayati raj institutions. 

A stronger version of this reeling is that the leadership of 

the panchayati raj institutions acts as a "gate keeper" and 

prevents the flow of benefits to the weaker sections of the 

rural community. This is hardly surprising 1n the given 

context or the integration structure of the rural economy. 

Dantwala Committee (1978) admitted that unless and 

until adequate safeguards are provided against the likelihood 

of the dominance of the panchayati raj institutions by the 

vested interests, giving the·m a decisive voice in the prepara­

tion of micro level or grass root plans, one of its major 

objectives, namely, removal of poverty, exploitation and un­

employment will not have much chance of being realised. 

3.2 Planning by Panchayati Raj Institutions: 
An Urgent Action 

The Government Resolution appointing Asoka Mehta 

Committee on Panchayati Raj Institutions enunciates in the 
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gree or decentralisation both in planning and implementation 

is necessary. r't is for this reason that one of the terms 

of reference emphasises "planning and implementation of 

schemes for rural development in an objective and optimal 

manner. Besides, planning is one of the important function 
8 contemplated for the zilla parishad." 

The ideas of "planning from below" or "gross root" 

planning have been. brought up since 195'o-5'1 when the plan 

document mentioned that "no plan can have any chance of 

success unless million~ of small farmers in the country 

accept its objectives, share in its making regarding it as 

their own."9 

Till recently, the ideas have been somewhat nebulous 

or halting as regards the concepts of this level of planning, 

the modal! ties of it, as also the actual plans prepared. 

After the Balwantrai Mehta Study Team Report (195'7) and with 

the setting up of the panchayati raj institutions all over 

the country, an account of inter connection with ideas of 

popular participation in the planning process and democratic 

popular institutions form the village upwards seem to have 

developed. The Balwantrai Mehta Study Team also got the 

addition (January 195'7) to their original terms of reference 

or "the question or reorganisation or the structure or dis­

trict administration so as to adapt it to ~he needs or demo­

cratic planning." 
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-while the Team's proposal for democratic decentra­

lisation did !ill a major institutional vaccum in the plann­

ing process in India, neither the working of the panch~ati 

raj institutions nor the development of the plans at lower 

levels had developed the intensity, universality or success. 

Decentralised planning in India is still in preliminary stage 

or experimentation."10 

According ·to Dr. George Mathew,11 "power to the 

people has been accepted as one of the important guidelines 

in our country long back." Dr. George Mathew, a reputed 

social thinker, explains in his article "panchayati raj -

the second phase" that the political and social impact of 

centralised power has been too debilitating and this by now 

has been recognised. Despite the best efforts of the govern­

ment to bring the large masses or people above the poverty 

line, the funds are not reaching the target group. The simple 

reason is that the local bodies are not functioning effec­

tively. The author bas given a survey of the states where 

concrete steps have been taken to rejuvenate the local self­

government and hopes that these attempts would go a long way 

in the restoration or the panchayati raj in its true spirit. 

He ~xpects that the wider involvement or people in the 

governance of their own affairs, is bound to make them more 

responsible and alert. 

The author pleads that loc&l level institutions 

should not exist at the sweet will and pleasure of the 



government in power. Rather, they should be autonomous and 

guided by the larger interests or the local community within 

the overall framework of national interest. 

It is heartening to note that now there is renewed 

interest 1n the revitalisation of panchayati raj in the 

country. Many an economist agree on the two reasons behind 

this welcome trend today. 

First, the evils of concentration of power is being 

slowly recognised by the powers that be. The political and 

social implications of centralised power have been weakening. 

This we had conventionally ignored all these years. At least 

now, on the economic front for instance, the political 

leaders have conceded that out of one rupee meant for deve­

lopment only an amount or 1~ paise reaches the target group 

because local bodies are not.runct1on1ng effecti~ely. 

Second, in certain· states in the 1980•s when pan­

chayati raj was being implemented with vision, its positive 

impact on people's life has been conspicuous. This has open­

ed the eyes of even those who were considering panchayats 

as a nuisance or at best a necessary evil. 

3.3 Eers~ectiye on the Loca1 
Leve Economr 

12 Dr. v. M. Rao in his article "Decentralised plann-

ing priority economic issues" has put forward a balanced 

approach to this issue. According to him, there are three 



features of local level economy observed frequently during 

rural investigations. 

First, the growth and development i~pulses coming 

from outside do not percolate evenly over space and across 

rural strata. For·example it has been our experience that 

development indicators like adoption of modern inputs tend 

to have striking variations within and across villages even 

in small and compact areas like clusters of adjacent 

villages. 

Second, the torees or marketisation work with marked 

assymetry. Low diversification, in turn, reduces the oppor­

tunities available to local level economies to get integrated 

with their neighbour through economic linkages and exchange. 

Third, the stratification of rural communities makes 

it difficult to consider villages as homogeneous entities. 

While the popular image depicts sharp polarisation between 

a few rich and the rest poor, it would seem to be true over 

large parts of rural India that the village communi ties con­

sist or three strata - elite, a potentially viable middle 

stratum and poor - each having its own distinctive develop­

ment characteristics. 

An interesting hypothesis to explore is that all 

these three features arise out or a common source viz. the 

historical transition in progress in the rural area which 

is changing the closed, diversified and hierarchical neigh­

bourhood economies of the ~ast into relatively open economies 
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with changing stratification,. increasing dependence on land 

and growing linkages with the larger economy and wider 

markets. 

What is relevant to note here is that the three fea­

tures have received considerable attention in the recent 

discussions on decentralised planning.- The proposal for 

mandal panchayat made in the late seventies by the Asoka 

Mehta Committee and the researches done around the same time 

by v.K.R.V. Rao13 on the concept of cluster villages bring 

out the problems posed by dispersal of rural population into 

small communities with limited interaction among themselves • .. 
Prominent among them are the problems of marketing which 

figure in the literature on rural industries with an em­

barrassing frequency. As regards the feature of stratifica­

tion, apart from the extensive literature on it from socio­

logists and agricultural scientists, the Dantwala Committee 

has examined at some length its implications for decentra­

lised planning. 

~centrattsation of Planning 
rocess ; Some Issues 

"Centralisation and decentralisation are attributes 

of an organisation, where the organisation consists of a 

large number or independent units, independent to take their 

own decisions as also to determine their relationship with 

other units, it could be well described as decentralised 
lit­organisation." 



Once it is agreed that decentralised planning has to 

be in the context of planning from above, the question of 

the scope or local planning naturally arises. Considerable 

thinking bas taken place on this subject in India. The 

Third Five Year Plan indicated the following six areas as 

possible components or decentralised planning. 

i) Agriculture 

ii) Co-operation 

iii) Village industries 

iv) Elementary education 

v) Rural wat&r supplies, programue of minimum 

rural amenities, and 

vi) Works programmes for the full utilization or 

manpower. 

It has been suggested that the following additional 

areas are also to be included. 

a) Secondary education 

b) Communication within the area 

c) Rural industrialisation 

d) Rural housing and rural electrification, and 

e) Development or nucleus or growth such as 

market sectors. 

In nutshell the above stated components can be ex­

pressed under three headings. They are: 



1) Productive activities 

2) Infras tructural activities 

3) Welfare activities 

All these, it is indicated, should constitute the 

local sector or the panchayati raj sector. It is an over 

simplification to assume that a list, such as the one above 

would be enough to make a clearcut demarcation of functions 

between planning by the central authority as against plann­

ing by the local authorities. The difficulty is that it is 

not possible to arrive at any single test on the bas is of 

which functions could be allotted in a clearcut manner, 

3.~.1 Tests of Allotment 

P, R. Dubhasbil5' (1968} has analysed different tests 

of allotment. The first test of allotment may be of the 

location of a project, This is, however, not a clearcut 

test because there is no reason why the location, for in­

stance of a steel plant, be within the ambit of a district 

plan. At the same time the district plan which overlooks 

the spread effect of such a major project on the economy of 

the district as a whole, wouli be extremely unrealistic. 

The second test or allotment could be finance. What­

ever financed by the local. authority should be included i.n 

the local plan. This test also breaks down where it is 

realised that local planning system bas necessarily to rely 

on massive financial assistance from the central author! ty 

even for its routine functions and much more so, for its 
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development programme. 

The third test max.be that of the benefit of a pro­

ject. Wherever benefit from a project is derived by a 

locality it should be included in the plan. Project bene­

fit, therefore, does not provide an objective test for the 

inclusion of an item within the local sector. 

The fourth test is that of execution. Whatever is 

executed by local authority should be included within its 

plan. This test again is not entirely for proof because a 

project planned, conceived and financed by higher authority 

ma,, nevertheless, be entrusted in whole or in part for 

execution to a local authority. Some project, naturally 

finds a place in the central plan as also the local plan. 

The only way to get round these difficulties would 

be to conceive of two sectors Within the local plan, one 

consisting or projects which are entirely planned, conceived 

financed and executed by the local authority or whose bene­

fits fall 1n the area within the jurisdiction or the local 

authority. Most of the functions or schemes necessarily 

constitute a joint responsibility or area authorities at 

various levels : central and local. 

An optimum scheme of decentralisation in planning 

would thus necessarily involve the following: 

1) The local authorities do planning in the real 

sense or adjustment and development of local resources to 
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meet felt needs. Local planning is not mere transfer of 

schemes and funds tor distribution by the local authorities. 

2) Individual initiatives should not be superseded 

or replaced by decentralisation to local authorities of 

centrally directed administrative instructions. 

3) The responsibility of central authorities for 

planning policy formulation, legisl~tion, supervision, train­

ing and provision or supporting services should continue. In 

addition, its financial policy, should be so directed as to 

strengthen local planning and not distribution of bounties 

flowing from the top shpuld be the aim or decentralisation. 

A fullfledged growth of decentralisation in this real sense 

would require that the local author! ties make a techno­

economic survey of the area, make an assessment of their own 

investible resources, fix targets and mobilise resourc~s and 

individuals through individual initiative as well as collec­

tive enthusiasm. 

3.5 Nature of Panchayati Raj 

The study team or committee on plan projects headed 

by Balwantrai Mehta in their report submitted in 195? re­

commended a three-tier system of pancharati raj institutions 

tor self-government and gave the concept of •democratic de­

centralisations of political and administrative powers. Mehta 

Report recommended the scheme or democratic decentralisation 

with a view to creating conscious and self-helping rural 
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community with the help of its. own representatives. 

Panchayati . raj bas become an accepted programme now 

all over the states of India. The set up of panchayati raj 

varies considerably in detail in functional pattern and the 

nomenclature from state to state. But there is a basic 

framework which is common to all the states. A three-tier 

system or local government has been adopted all over the 

country. The village pancbayats constitute the lowest tier 

or the system; they constitute the base of the pyramid of 

panch&fati raj. The highest tier is provided by district 

level body known as zilla parishad; zilla panchayat or dis­

trict development council in different states. There is the 

intermediate tier constituted at the block or taluka level 

and known as panchayat samiti, taluka panchayat, janpad 

panchay-at, ksbetra s am1 ti, anchalik pancP,ayat or pancbayat 

union council in different states. 

Panchayati raj represents the process of decentra­

lisation through delegation as well as devolution of powers 

and functions. There are broadly two consequences of the 

establishment of panchayati raj, viz. 

1) Establishment of an interconnected and interlink­

ed institutional structure of panchayati raj moving up from 

village to the district level; and 

2) Widening of the scope of functions and activities 

of panchayat1 raj institutions. This widening of functions 

mostly relates to entrusting the functions or rural 
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development to these bodies. ·The village panchayats form 

the very beginning bad certain municipal and administrative 

functions. The new institution, pancbayati raj established 

in the back ground of community development programme took 

over the entire development programme, in the rural area. 

Their functions now included developmental, administrative, 

municipal and welfare activities. Economic and social deve­

lopment or the area is an important objective or local 

government. 

Henry Maddick says, there is a triangular relation­

ship between decentral~sation, democracy and development. 

Planners have accepted this approach. We are told that the 

approach to the Eighth Five Year Plan will be on grass roots 

planning. Note that the earlier five year plans did not 

advocate planning !rom below.· "Pancbayati raj without dis­

trict planning would remain a hollow cell and district 

planning without pancbayati raj would remain unrepresenta­

tive. But all this could not happen unless there is a 

'qualitative change' in the devolution of powers to local 

units.•16 

Role of Pancbayati Raj Institutions 
In the Grass Root Level Planning 

Development plans are designed to fulfil the needs 

of the people. Hence direct involvement of the people in 

the implementation or these.plans is essential. According 

to Nehru, "in the implementation of the five year plans, 
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our approach must be to produce a sensation of partnership 

with the man in the village. The five year plan of India is 

a people's plan, and in its implementation a feeling should 

be generated among the people so that each man, woman and 

child in India became as it were a partner in Indi~ Ltd.; 

jointly engaged in the great task of building a new India." 

A consciousness must develop amongst the people 

towards planned development and a modern and progressive 

outlook must permeate the villages. Then only the plans and 

programmes of development will gain momentum. The panchayati 

raj institutions, being_nearest to the people, can do much to 

bring about this consciousness and fresh outlook. 

In the absence of no functional agencies, at the dis­

trict or taluka or village level, says Dr. Nanjundappa, 17 
< 

there is a possibility tbat planning may result into an 

unintegrated exercise for resources, rar in excess of avail­

abilities and programmes uncoordinated and unrelated to felt 

needs. Emphasising the importance of panchayati raj he 

points out that these representative bodies enjoy certain 

advantages in the matter or locally manageable small pro­

jects included in a larger development plan meant for the 

whole state. 

Dr. D. M. Nanjundappa, in his article "planning !_rom 

below" holds the view that the ·panchayati raj institutions,. 

as local instruments or economic development, offer the local 
.·:. 

people, "their own socialism" - instead of imposing anything 
.......... 
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like that from outside. He suggests that youth who look to­

wards future, should be brought within the fold of this in­

stitutions and be provided with an opportunity to serve the 

people and demonstrate their capabilities. 
18 Prof. Kamta Prasad in his article emphasises the 

role of panchayati raj institutions in the states where they 

are working only in peripheral. According to the author, 

a planning framework which assign an insignificant and purely 

subsidiary role to the all powerful bureaucracy is not likely 

to be effective under the present circumstances. It is, 

therefore expedient to proceed gradually towards the ultimate 

goal of transferring all planning functions to panchayats 

within an agreed time frame, say, a decade or two at the 

most. To achieve this objective the author says, it is 

necessary to put more emphasis on the participative approach 

by a restructuring of the district planning machinery. 

Again, Prof. Kamta Prasad observes that planning has, 

no doubt, been mentioned as one of the functions or the 

panchayats in the Panchayati Raj Institutions Acts in most 

states. But in actual practice, these institutions have 

very little involvement in planning which has remained cen­

tralised mainly at the national and, to some extent, at the 

state levels. Some part of ·the responsibility in the local 

level planning of the integrated rural development programme 

has, no doubt, been assigned to the panchayati raj institu­

tions in recent years. 



3. 7 freparation of Area Plans 

Planning ~ans husbanding of scarce resources for 

application to rival needs. "Planning under and through 

panchayati raj is essential not only for the progress of 

panchayati raj but also for the success or our national 

plans.•19 There exist many parriers to the introduction of 

spatial dimension into the process or planning. 

Dr. D. M. Nanjundappa20 (January 26, 1989) clearly 

approves the function of preparing area plans by panchayati · 

raj institutions. He states that the national plan provide 

the overall framework ol' growth rate and sectoral priori ties, 

the state plans that are to go into it have to be worked 

out on a two way process. At one end, a critical review 

must be done or economic and physical situation in order to 

identify the point at which the state stood particularly 

with reference to the development of natural resources and 

infrastructure and existence of regional or sectoral im­

balances and the volume, distribution or diversification of 

employment opportunities. At this level the resources that 

are forth coming from the central government and the manner 

or their distribution for various programmes at different 

levels below that of the state are to be assessed. 

A number or writers on this issue are convinced by 

the empirical evidence that "some standard programme that 

are accepted by the central planning authority and the 
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central ministries bring in &·flow of funds to the state 

plans, such resource accrual largely determine the choice 

of programmes irrespective of whether they reflect local 

needs or not." 

Moreover, if there are no functional agencies at 

the district or village level charged with the power and 

responsi.bility for examining the land form and land use of 

the area, local needs, resources, and their interrelation­

ships, institutional arrangements and potential patterns, 

planning at the state level has to evolve the programmes 

and priorities on the basis of its own assessment of the . 
requirements of the state as a whole. The result is an un­

integrated exercise for resources far in excess of avail­

abilities and programmes uncoordinated, unsynchronised and 

unrelated to felt needs. 

To overcome these defects, planning from above is to 

be matched by a process of planning from below. That is 

planning is to be rationalised by efforts to prepare the 

village panchayat, taluka block, or district plans. In­

stead of a uniform.applicat1on of development programmes all 

over the state irrespective of their suitability to local 

physio-geograpbical conditions, area plans are to be prepar­

ed atter identifying the strategic variables and examining 

the interaction. Area plans make the people to identify the 

programmes meant tor their locality and this would lead to 

the concentrating of the programmes and invoking of 
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necessarT cooperation from the people in implementation. 

3.7.1 Agricultural Development 

Agricultural development is our top national priority. 

With a view to increasing agricultural production it includes 

the programmes of minor irrigation, utilisation of water, 

soil conservation, use of fertilizers and development of 

local manurial resources. Small scale industries are also 

to be developed side by side with agriculture to form an 

agro-industrial base for the economy • 
. 

While addressing the gathering of sarpanchas, 

pradhans, pramukhs and larmers of Rajasthan at the time of 

inauguration of panchayati raj at Jaipur on October 2, 1959, 

the late Prime Minister Javaharlal Nehru, the architec~ of 

planning, had observed "Agriculture is the foundation of 

our life to-day. We have to undertake many projects but 

the success of all our projects depends upon our agricul­

ture. As long as we do not acquire self-sufficiency in food 

we cannot march ahead. Therefore, our primary need is to 

increase our agricultural production." 

Panchayati raj institutions have a significant role 

to play in achieving increased agricultural production. In 

the ten point test recommended by the annual conference on 

community development and panchayati raj, 1961, the first 

five tests related to production and planning. The confer­

ence recommended the following tests. 
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1) Production in agriculture with higher product!-

vity, 

2) Promotion of rural industries, 

3) Development of cooperative institutions, 

4) Development of' local resources including the 

utilisation of man-power, and 

~) Optimum utilisation of resources available to 

panchayati raj institutions such as money, starr, technical 

assistance and other facilities from higher levels. These 

tests indicate the importance of planning and implementa­

tion under panchayati ra). 

3.7.2 Mobilisation of' Local Resources 

It is an important problem at every stage. The re­

sources of the country from traditional sources are 

necessarily limited. Taxation has only limited scope. 

According to .Taya Prakash Narayan, "a decentralised economy 

must aim at relating full utilisation of' local and regional 

needs. P'or this, regional surveying and planning would be 

necessary."21 This aspect of local planning has been em­

phasised since the beginning.of the first five year plan 

and also in the community development programme. Creation 

of community assets and utilisation of' unutilised energies 

of the people in rural areas are significant for rural 

development. 
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3.7.3 Utilisation of Manpower 

Manpower is a valuable asset. It poses a serious 

drawback if it is not gainfully employed. A large amount 

of manpower in rural areas remains idle and needs to be 

properly harnessed. Manpower resources can be channelised 

for the economic development of the country. "For many 

years the greatest scope for utilising manpower resources 

in rural areas will be in programmes of agricultural deve­

lopment, road development projects, village housing, and 

provision of rural amenities." 22 

3.8 Efficienc{ of ~anchayati 
Eaj Insti utions · 

Panchayati raj institutions offer an institutional 

innovation for planning f~om below. They give a set of 

interconnected democratic and popular institutions at the 

village block and district levels in which representatives 

of the people on the village panchayats, panchayat s ami tis 

and zilla parishads function with the official of admfnis­

trative and developing agencies or the government as a team 

for the development of the area that falls within their 

jurisdiction. Different committees on panchayati raj in­

stitutions, the Balwantrai Mehta (1957) as well as Asoka 

Mehta (1978) Committee stressed on the developmental role 

of these institutions. In the context or widespread 

poverty and low level or social services, panchayati raj 

without development would be a barren and sterile concept. 
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Dr. Nanjundappa23 stresses two consequences of pan­

chayati raj experiment in his article "Planning from Belo'W". 

One is that it supplies an interlinked institutional struc­

ture together with decentralisation through delegation as 

well as devolution of powers and functions. The second is 

that it supplies institutions which are primarily units of 

local g~vernment whose important objective is economic and 

social development •. 

Distinguishing Features of Panchayat1 
Raj Institutions 

The distinguishing features of these institutions 

are local, democratic and efficient which offer the kernel 

of the whole problem. It should be local because it must 

be closer to the grass roots, the common people and their 

problems; it should be democratic because there should be a 

place in it not only for the few educated or elite but for 

all the people whose respect it can enjoy by its affinity; 

it must be efficient because operating as it does from a 

scarcity base, benefits from its programme should be maxi­

mised with minimum resource spending. 

Local government is closer to the people than state 

or central governments. Identification o~_t:t1~ __ needs and 
........____ ____ ------- .. _.. 

execution of the programmes are so much easier and prompt 

with administrative units ·at the local level. The educa­

tional value of the local bodies have always been there; 
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their broad base secured by the popular representation sus­

tains and consolidates the achievements. 

The panchayati raj institutions enjoy certain techni­

cal advantages in the matter of locally manageable small 

projects included in a development plan. They make develop­

mental efforts economically easier because of the short 

gestation period of the small works. They promote undertak­

ing of the secondary programmes which are complementary to 

major projects executed at the higher levels. They offer a 

device tor planning and provide a structural link to the 

projects or higher importance. In .short, the success of 

the local bodies as instruments or economic development de­

pends on the creating or a representative and democratic 

agency which will supply the local interest, supervision and 

care necessary to ensure that expenditure on local projects 

conforms to the needs and wishes of the locality and invest­

ing it with adequate power and assigning to it appropriate 

finances. 

3.10 Streaml1nin~ the Functions 
ot Pancfiaya 1 Raj 

The sixtytourth constitution (Amendment) Bill on 

panchayati raj (the bill could not win the two third majority 

in Rajya Sabha), envisaged two major responsibilities or the 

panchayats, namely, the plan formulation within the guide­

lines and conditions stipulated by the state governments, 

and implementation of the development schemes assigned to 
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them by the state governments ·On such conditions as may be 
24 

specified by the state governments. Bepin Behari is of 

the view that besides poverty alleviation programmes, the 

panchayats will also have the responsibility of public-dis­

tribution systems and the maintenance of community as sets. 

These are very extensive responsibilities requiring much 

authoritr, considerable finance and above all much technical 

expertise. The availability of such a vide variety of ~ 

talents and specialised personnel could be available at the ~ 
( 

\ 
village level as the emoluments likely to be paid to them is \ 

a very debatable point. 

Planning entails laying down or priorities, working 

out the financing schemes and integrating these with various 

other proposals. The village panchayats will find themselves, 

on their own, unable to carry out these tasks effectively and 

in. a worthwhile manner. In fact, most or the states have al­

ready constituted state planning boards which are engaged in 

working out detailed plan formulation, The experts from 

these boards could sit down with panchayat members and thrash 

out with them their financing schemes, Alternatively, the 

state governments could invite plan proposals from various 

panchayats and, before finalising them with the union plann­

ing commission, could discuss the various panchayat proposals 

for their possible inclusion 1n the state plans. 

"Planning from the grass roots which has been an ob­

jective or the national planning for more than two decades has 
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failed to materialise for the .reason that the matching of 

finances for the plan proposals must come from the grass 

roots organisations themselves to assure their inclusion in 

the national plan. But it has not been possible so far. In 

viev of this, it is necessary that the panchayats must 

realistically assess their ovn financial resource posi­

tion."25' 

3.11 Financial Resources of the 
Panchayati Raj 

A viable local government unit necessitates access 

to funds for its operations and for its development projects. 

The financial resources of the panchayat bodies have not 

been elaborately defined. The Mehta Committee (19?8) propos­

ed the proceeds from various direct and indirect taxes and 

other fees and grants from other bodies. The state govern­

ments have failed in making proper implementation of the re­

commendations ot this committee. In general, the sources of 

the revenues or' the panchayats are tax on property, cess on 

land revenues, rent, tax on vehicles and profession. 

They are also empowered to levy taxes like octroi, 

fees for the use of rest houses, drainage cess, water fare, 

lighting charges and taxes on shops. These charges may be 

imposed on the rural people by the panchayats in case they 

provided the amenities. 

The panchayat samiti has its funds allotted to it by 

the state government for the development work within its 
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area. It is drawn from the block budget. The samiti is also 

empowered to levy certain taxes and receive some share of 

the land revenue and grants from the state government. .! 

serious flaw in the working of the panchayat samiti is that 

they lack independent sources of revenue. They are unable 

to exercise any initiative in instituting special programmes 

or development projects or their choice, because they have 

no funds with them for the purposeo 

The finances or the Zilla paris had consiSts or the 

grants received from the state government and share in the 

land cess and other local cesses and taxes. In some places, 

the zilla parishads have been allowed by the state government 

to levy certain taxes to enhance the taxes already levied by 

the panchayat s ami tis subject to a certain limit. 

There is a scarcity of' studies pertaining to the 

patterns of local level sources of funds, but scattered 

evidence indicates that subsidies and grants from the 

national government do make up a large portion or local level 

resources. Local governments do possess a long list of ser­

vices and administrative_ activities which they levy fees or 

charges, returns from these tax sources, vary tremendously 

and the net returns are usually small compared to the amount 

spent in collecting the taxes. Contribution from the private 

sector as a source of funds for local government is generally 

project specific and depends much on whether the project is 

a response to an identified felt needs of the people. 



Nevertheless, the socalled popular participation and self 

reliant development attaches some importance to this seldom 

tapped resources at the local level. 

"The analysis of sources of funds and an estimate of 

the magnitude that may be available during the planning 

period is an important facet of local level planning. 

Accordingly, proposed projects during the budgeting process 
26 

should carry with them their sources of fundso" 

3.12 Decentralised Planning for Growth 

v. M. Rao2? analyses different categories of rural 

resources. He is of the view that to bring out the specific 

planning in requirements for growth, it is convenient to 

group the rural resources under three heads. Owing to the 

processes generating stratification and inequality, a sub­

stantial part of rural resources becomes the private pro­

perty of the rural elite or comes under their effective 

control. Agricultural land is an obvious example and, given 

the trends after its dependence this could also be the 

position now with respect to the irrigation source built up 

through public and private investmentso 

Second, resources like forests and minerals with 

potential for commercial exploitation for large markets get 

into the hands of urban - located groups and establishmentso 

The third group consists of resources left aside by 

the rural elite and the urban group. Very plausibly, these 
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are perceived into ownership by large numbers at the middle 

and lower levels or, rural communities. It is obvious that 

decentralised planning has a limited role to play in relation 

to the first two categories. Take, for example the resources 

with the elite. The use or these resources would be govern­

ed primarily by the considerations or profit accruing to the~ 

owners. 

This would also be true of the second category of 

resources as the urban groups, as a rule, may be expected to 

be even less concerned about the impact of their activities 

on the rural people and their conditions. Thus,decentralised 

planning for growth faces a major initial hurdle in the form 

·or resources with good growth potential remaining practically 

outside its reach. 

Given this constraint,·it is natural that the deve­

lopment activities at the decentrali~ed levels focused on the 

poor tend to remain confined to the third category of re­

sources. Macro planner often neglects these resources owing 

to lack of information, localisation and meagre growth poten­

tial. It can also be taken that activities at the macro 

level to exploit them would run the risk of both bad imple­

mentation and infructuous results. In this sense, it is 

good trend that the programmes at the decentralised levels· 

are paying increasing attention to these resources. 

However, it is our hunch that the planning inputs 

needed to squeeze growth out of them are far more demanding 
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than what the personnel of the decentralised levels can pro­

vide. They need upgraded technology, forward and backward 

linkages, survey of market ~otential and promotional efforts 

for market build up. With all these inputs, these would 

still be uncertainty about their eventual contribution to 
. 

growth and poverty alleviation. The case which exhibits all 

these features is the industries components of IRDP and the 

programmes to build up rural industries. 

"The experience in Karnataka bas been that sue~. pro­

grammes fail to rehabilitate even the existing artisans and 

it would be premature to expect them in the near future to 

help sizeable numbers of poor and landless to find livelihood 

in secondary activities. It would also seem that extensive 

and viable secondary activities in the rural areas would need 

major changes in the overall economic policies. Improvements 

in the planning or these activities at the grass roots level 
28 by themselves alone, could turn out to be limited help." 

This still leaves considerable scope for decentralis­

ed planning in the areas of agriculture, allied activities, 

land improvements and water management. This is particularly 

true of dry-land agriculture where the process or change are -just beginning and the new technologies and practices are 

likely to be less elitist and more within the reach of the 

poor than the case was in the green revolution areas. There 

would also be substantial room for decentralised planning in 
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the undertaking of employment ·programmes. In fact, decen­

tralised planning would make a substantial contribution to 

growth if it acquires adequate capacity to use employment 

programmes for improving rural resources suffering from the 

accumulated neglect of the past. 

The main point to be noted from the above discussion 

is that adequate planning for rural growth needs interlink­

ing of different tiers of planning rather than attention 

only to the lower tiers. At the conceptual level, this 

would be obvious from the fact that as one moves down the 

tiers of planning, one ~ould encounter more and more open 

systems, with increasing external linkages, which are diffi• 

cult to plan in isolation neglecting the linkages. If the 

linkages are to be covered adequately one has to move up 

the tiers to reach a level where this would be feasible. 

One must conclude that, presently, we have, no 

field-tested and extensively used methodologies for plann­

ing for rural growth outside the sectors of agriculture and 

allied activities •. The only clue we have is that linking 

of farms with·agro-processing industries have been a specta­

cular success in some pockets but they need indigenous 

leadership and enterprise which cannot be replicated at 

will. 

The absence of methodology for planning for growth 

is only a symptom of. the lack of sustained effort to pursue 

rural growth beyond agriculture. The latter should cause us 
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more worry than the symptom itself. Apparently, it does not 

arise entirely from the distorted perceptions and priorities 

of the post-independence planning. Gaikwad. who has cri ti­

cally reviewed the pre-independence experiments which are 

often held a as models to -be resurrected, finds "Early ex­

periments were, at best, poor examples of rural reconstruc­

tion, considering their rich philosophical ideas, narrow and 

shallow base of thinking on material aspects of lite and 
. 

poor and transient economy of rural people. In these ex-

periments there was not much that would build a technolo­

gically progressive eco~omy which rural India needed badly. 

Indian planners used it most efficiently and effectively to 

keep the poor hopes and aspirations alive and thus buy time 

to build strong industrial intrastructure."29 

Unless the planning for growth improves to increase 

the overall growth rate in the economy and to give a thrust 

to rural growth by stimulating the secondary activities in 

addition to agriculture, the impact of decentralised plann­

ing on the rural areas and people is likely to remain too 

modest to bring about structural changes like removal of 

poverty which need changes in the features of the perspec­

tives or the economy. 

3.13 Decentralised Planning 
?or Needs 

Planning for needs bas to span a wide range of build­

ing up infrastructures like, roads, schools, dispensaries, 
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etc., organising relief measures quickly and on an extensive 

scale during periods of acute stress, institutionalising the 

programmes for bringing about improvements in health, nutri­

tion, education and skills of rural people. In the course of 

implementing the numerous schemes designed to meet these 

needs, the planning system has by now considerable experience 

in identifying the problems requiring particular attention 

of the planning stage. 

A research work done by the Ins t1 tute ror Social and 

Economic Change, Bangalore (1988) on the employment generat­

ed in scarcity relief works in Karnataka, states that "when 

diverse departments implement employment schemes to achieve 

primarily, their departmental targets or afforestation, minor 

irrigation, roads, etc., there is little chance of the relief 

and employment programmes being planned with the focus· on 

area development, poverty removal and softening of the de­

pendence relationships."30 

The programmes for bringing about improvements in 

health, nutrition,_ education and skills need more demanding 

planning inputs. First, the poor need to be helped to reach 

the income and expectation threshold where they would begin 

to perceive the economic benefits or investing in themselves. 

Second, when the investments create better capacities and 

skills, the poor must get opportunities to make productive 

I 

use of them. The main point to be noted is that just as the 

planning for growth has not gone much beyond creating the __ 
----------------------·--
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primary sectors of agriculture and allied activities the 

planning for needs, continues to remain in the primary phase 

>f providing temporary relief and support to the rural 

>eople without a long term perspective on the links with the 

~omponents affecting growth and participation. 

3.14 Viable Unit for Effective 
Decentralised Planning 

Economists are of different standpoint regarding the 

viable unit for planning. The Balwantrai Mehta Committee 

(1957) appointed by National Development Council, gave its 

unequivocal finding that for active participation of the 

people, it is essentiaf that they are actively associated 

in the formulation or plans designed for their economic and 

social improvements. As a result, the scheme of democratic 

decentralisation, better known as panchayati raj, was in­

troduced. 

"Democratic institutions at district, block and 

village levels were created to offer opportunities to 

people's representatives and through them to the people to 

formulate and implement plan for their economic and social 

betterment."3l 

Here we would like to discuss different views regard­

ing the proper unit for decentralised planning. 

3.14.1 Village Panchayat as a Viable 
Unit for Planning 

Gram panchayat forms the basic unit or the panchayati 
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raj organisation. It has been. recognised that unless there 

is comprehensive village planning which takes into account 

the needs of the entire community, the weaker sections m~ 

not benefit to the desired extent. Rural progress depends 

on the existence of an active organisation in the village 

which can bring together the people to assist the adminis­

tration in implementing the common programmes concerned with 

agricultural production and allied activities like village 

industries, communications and other local works and pro­

grammes. Being the primary institution of the village, the 

gram panchayat has been entrusted with the task of providing 

certain basic amenities like drinking water for the villagers 

and improving the economic status by preparing and implement­

ing the annual agricultural plan. 

L. c. Gupta emphasised that, while the plans might 

be prepared at any level the village should remain the focus 

of all planning. 32 H. K. Paranjpe made the same point 

rather forcefully when he emphasized that a distinction had 

to be made between "planning for the village" and "planning 

by the village". He added that "the basic unit cannot be 

the village, though the village will be the focus.33 R. P. 

Misra clearly states that "a village community or a group 

of people might constitute a village unit for developing 

their own special interests, but not.for the development of 

the people as a whole. Local development will be attained 

only at that level . where the people are able to form an are a1 
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complex in which several communities and groups with different 

interests can be integrated for co-existence (social integra­

tion) as well as for coprosperity (an economic integration) 

and in which the concept of a self-contained unit (a socio 

economic autonomy) can be realised, particularly in a balance 

of labour supply and demand."34 

Dr. P. P. Pillai35 states that planning if it is 

really meant for the masses, should begin at the village/ 

panchayat level, after identifying the basic needs of the 

people of the locality and the resource endowments at the 

micro level. 

The reasons for the failure of the exercise •village, 

a viable unit for planning•, are apparent from its small 

size, lack or resource potential, technical expertise and 

data base. By these reasons P. R. Dubhashi states that 

"village per se, as an individual unit is hardly a viable 

unit for planning and development.•36 Prof. John P. Lewis, 

the American economist described this pre-occupation with 

village planning as mere •villagisom• which must be consider­

ed to be inconsistent with any rational or viable planning. 

"Planning cannot attempt to provide self-sufficiency for 

every village. Planning must have a broader perspective 

and cannot be contained within the narrow confines of the 

single village community."3? 
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3.14.2 Whether Block a Viable Unit 
for Planning 

Development cannot progress without responsibility 

and power. Community development can be real only when the 

community understands its problems, realises its responsi­

bilities, exercises the necessary powers through its chosen 

representatives and maintains a constant intelligent vigi­

lance on local administration. With this objective the 

Balwantrai Mehta Committee recommended an early establish­

ment or statutory elective l·ocal bodies and devolution to them 

of the necessary resources, power and authority. While thus 
. 

defining •Democratic Decen~ralisation• the team had stressed 

that the basic unit of democratic decentralisation should be 

located at the Block Panchayat Samiti level; the district 

tier namely the zilla parishad shall have just an advisory 

role. 

The block is the intermediate tier of the panchayati 

raj organisation. In recognition of the approach of the 

intensive area development, a community block has been accept~ 

ed as the suitable unit for planning and development. While 

the district is too large and the panchayat too small, the 

intermediate size or the block permits more comprehensive 

local planning. As Birkeshwar Prasad Singh put it : "It 

enables planners to avoid duplication and to frame a co­

ordinated area plan. In addition it ensures people's parti­

cipation by democratising and decentralising authority to 
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appropriate administrative. level, where democratic plann­

can be combined with efficiency.n3B 

The Department of Economics and Public Administration 

organised a seminar on the topic panchayati raj, planning and 

democracy at Jaipur from 6 to 11 December 1964. A number of 

well known economists and planning experts participated 1n 

the seminar. Among them there was difference of opinion with 

regard to suitable unit for •planning from below•. 

The participants were divided between those who 

favoured the district (zilla parishad) and those who re­

commended the block (panchayat samiti) as proper unit for 

planning. Most of the speakers, however tried to differ­

entiate the process of plan formulation from that of plan im­

plementation and wanted the latter to be spread over all 

levels while the former could be carried out at the district/ 

regional or even state level. 

In this connection v. M. Dandekar39 suggested that 

the process of 'planning from below• could be envisaged 

through four stages, viz. fixing the size of the plan, de­

termining sectoral allocations, deciding location of various 

schemes and projects and actual implementation of the schemes. 

He was of the opinion that first two stages belonged to the 

state level, as final decision in regard to the items cov~red 

by them would have to be taken at the state level. 

The state could alone provide the resources and the 
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technical knowhow to determinca the total size and sectoral 

allocations of the plan. The institutions and the people 

at the grass roots level came into the picture with refer­

ence to locational decisions for which they had both know-

1 edge and interest. 

v. M. Dandekar, therefore, opined that it was in 

regard to this state that local people and their representa­

tive institutions had a crucial role to play and where their 

direc.tion should matter. Lastly, in regard to the stage 

of implementation and execution or schemes it must be re­

cognised that local people knew their surroundings much 

better than the people of state capital or Delhi and as such 

their direction should prevail in matters of implementation. 

Iqbal Narain It-O is of the view that as far as formula­

tion is concerned perhaps district is the only viable unit 

but, when it comes to implementation, he feels that perhaps 

one can afford to go a little below and one can make the 

block as the unit of implementation, because it is there 

that a sense of purposiveness, born of attachment to the 

soil, can imbibe effort which may lead to greater mobilisa­

tion of resources in terms of manpower and material. The 

nearer we go to the people the greater are the chances of 

achieving these objectives which are basic to panchayati 

raj itself. 

The Tripathy Report pointed out that "the block can 

be made an effective unit or planning and development only ... .. . 
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by making the anchalik panchayat responsible both for prepar~ 

tion and implementation of the block plan. Adequate funds 

for this purpose should be ensured to the anchalik panchayats 

as grants so the responsibility to account for the same rests 
41 squarely with the panchayats." 

The working group set up by the Planning Commission 

on November 5', 1977, recommended that "a block should be the 

proper unit of planning from below. The reason is that a 

block is "sufficiently small in terms of area and population 

to enable intimate contact and understanding between the 

planners, those respons~ble for the implementation of the 

plan and people."42 

3.14.3 District as Unit or Planning 

The district, which h~ been, by and large, a com­

pact and homogeneous unit, has always been the pivot or ad­

ministration in India. As such, some favour the district 

as the basic unit for formulating realistic and meaningful 

local plans. Since the introduction of the scheme of demo­

cratic decentralisation, the zilla parishad has come to be 

accepted as a body responsible for planning and execution 

or different development programmes in the district. 

But, as V. Nath has pointed out, the fact that "the 

district is accepted as the unit of planning of a particular 

programme does not mean that it should necessarily be the 

unit for its implementation also. In some cases, the 
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combination will be useful, bu~ over a large field of deve­

lopment activity covered by the district, plan execution 

could just as well be done through the panchayat samitis. 

The district is a more suitable unit than the block for 

planning the content of the minor irrigation programmes. The 

decision regarding the unit of planning and the unit of 

implementation should be taken separately for each develop­

ment programme keeping in view its nature, the technical 

staff and other resources required for it, and the structure 

of panchayati raj institutions in the state."43 

The seminar on panchayati raj, planning and demo­

cracy at the University of Rajasthan observed : "District is 

taken to be the basic planning unit as the administrative 

and technical leadership which is essential for preparing 

plans would not be available at a level below the district."44 

Again V. Nath opined that "district is a more im­

portant unit of planning than the community development 

block. The community development block was quite a sui table 

unit for planning a net work of primary schools because the 

object was to provide every village or in case of very small 

villages or hamlets, a group of two or more neighbouring 

units with a primary school. But it is not equally suitable 

unit for planning location of middle schools and may have 

positive dis advantages when adopted as the unit for planning 

of secondary schools. Similarly, while location of credit 

cooperatives could be planned with the blocks as a unit, 



location or marketing and proc.essing societies has to be 

planned with a larger area as the unit, because or the need 
45' 

ror attention to specific location factors." 

V. Subramanian pointed out that in Maharashtra the 

state had adopted the concept or district level planning 

not merely as an ideology but as a profound practical step 

for the full and intensive development or the districts 

and for redressing the imbalance between the different 

units or the Maharashtra State.46 

The Sadiq Ali Report stated that 'the zilla parishads 

will play an important role in the process or planning at 
4 -

the district level.• 7 

The same opinion is echoed in the Zinabhai Dargi 

Report in the following way: •The work or suggesting and 

framing district level schemes· should be fully entrusted to 

the district panchayats. • 48 

The Girdhari Lal Vyas Report also has the same 

opinion. 'The Zilla Parishad would now be not merely a 

supervisory body but would be both a planning and executive 

body with an effective contr~l over the panchayat samitis 

and gram panchayats. The panchayat s ami ti would now func­

tion basically as its executive agency.• 49 Conceding that 

the 'block is an ideal unit for purpose or local administra­

tion•, the Narasimham Committee stated, "but that is rather 

too small to be an appropriate area for planning and that 
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district alone should be the unit for decentralised plann­

ing.•5'0 

It gave the following reasons. 

1) The technical and administrative staff available 

at the block level are generally not quite competent to 

estimate the available resources in money, material and 

manpower and to assess correctly the needs and require­

ments or the people and to prepare five year plans; the 

position at the district level is different as there are 

more competent and experienced district beads and technical 

personnel to prepare co~prebensive plans. 

2) There are imbalances between block and block in 

the same district; this cannot be corrected if the unit 

for planning is block and not the district. 

3) Coordination will be achieved better if each dis­

trict has its own plan prepared taking into consideration 

the needs of each block and the priorities properly fixed 

in advance. 

The Asoka Mehta Committee recommends that 'the deve­

lopments necessitate that the first point of decentralisa­

tion below the state level should be the district. The 

reasons advanced for that are well known. Historically, 

the district bas been the pivot or local administration for 

centuries. For, planning, supervising and coordinating deve­

lopmental programmes, administrative and technical competence 
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of the requisite calibre is available on at this level, and 

not at a lower level say, the sub-divisional or the block 

level.•51 

P. R. Dubhashi, after experimenting the district 

planning in Maharashtra and Gujarat observed that "in the 

states of Maharashtra and Gujarat, district was chosen as a 

more viable unit for planning and development, the zilla 

parishads emerged as the most important local development 

agencies. Zilla parishad has more resources, more compe­

tent technical staff and therefore had greater strength to 

attempt planning for development.52_ 
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CHAPTER IV 

WORKING OF PANCHAYATI RAJ THROUGH 
DIFF'ERENT TiERs. AND ITS PERFORM­
ANCE IN SOCIO ECONOMIC DEVELOPMENT; 

SOME EMPIRICAL EVIDENCE 

"The story of panchayati raj has been a story of ups 

and downs. It seems to have passed through three phases: 

the phase of ascendancy (195'9·6~); the phase of stagnation 
1 (1965'-69); and the phase of decline (1969-77). 

Panchayati Raj like democracy at national and state 

levels, I both an end and a means. As an end, it is an in­

evitable extension of democracy to the grass roots, which in 

turn, makes in the base of the democratic pyramid in the 

country. The extension should encourage a two way system of . 
political linkages from bottom upwards _through the state 

to national levels and the vice-versa with built in potential 

for reinforcing responsiveness and accountability of the 

representatives to the people on the one hand and encouraging 

mobility, circulation and broad basing of the political and 

ruling elite on the other. 

The Asoka Mehta Committee.emphasises that panchayati 

raj is both a living and an interactive part of a democratic 

continum and also a unit of democratic self•DJanagement at the 

rural local level. The dual system is natural as well as 

desirable, once it is recognised that panchayati raj is a 
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sub·system in relation to the·democratic polity in the country 

and will also develop the potential system at the rural local 

level for the complex of transferred activities.
2 

Any way we shall expect that panchayati raj, both as 

an end and a means, should-contribute to the philosophy as 

well as practice of a rich, rewarding life in rural India. 

Before evaluating the performance of panchayati raj 

institutions in different states we would like to survey the 

functioning of panch&7ati raj institutions at different 

levels. 

4.1 Gram Panchaxat-

The gram penchayat is the first tier in the panchayati 

raj system. The First Five Year Plan observed that "panchayats 

have an indispensable role to .play 1n the rural areas". Speci­

fying the role of the panchB7ats the plan added : "Many acti· 

vities such as, framing programmes of production for the vill­

age such as, the construction or roads, tanks etc., encourag­

ing the villages to·improve the standards of cultivation, 

organising voluntary labour tor community works and generally 

existing in the implementation of economic and social reform 

legislation passed by the states, will naturally tall within 

the purview or the panchayat.•3 

The role or panchayat in regard to land policy was 

considered extremely important as there are certain problems 

such as safeguarding the interests of small cultivators, 
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cultivation or village waste lands etc. which none but the 

panchayat can deal with. it Indeed the centre and the states 

seem to expect the panchayats to do every thing related to 

development. 

There are, or course, some variation in the powers 

and functions of the gram panchayats as prescribed by the 

panchayati raj acts passed by different states. But it is 

widely accepted that the panchayats, in addition to carrying 

out civic functions, should be actively involved in the pro­

cess of socio economic development ot the villages. In this 

regard they are intended to function not merely as agencies 

of the panchayat samitis or zllla parishads but to plan and 

implement on their own certain development programmes parti­

cularly those related to agriculture. 

Several reports of the' committees and study teams 

appointed by various state governments, and research studies 

conducted by scholars, have commended upon the unsatisfactory 

performance or gram panchayats and the factors responsible 

for it. Thus, the report or the Tripathy Study Team on 

Panchayati Raj (1963, Assam) observed that "neither the 

panchayats have been encouraged to undertake development 

works with their own resources nor have departmental funds 

been transferred to them."~ 

A. case study conducted in Jaipur district by Iqbal 

Narain and P. c. Mathur, observed that "the basic weakness 
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or the panchayati raj institutions in the Rajasthan pattern 

relates to the rather weak position or the panchayats which, 

though.conceived as the bas~c grass roots institutions are 

not able to make a significant contribution owing to pau-
6 city or resources and lack or institutional dynami•m•" 

N. R. Inamdar conducted a study in four village 

panchayats in the Pune district of Maharashtra. The study 

reveals that the performance of two panchayats are satis­

factory and two not satisfactory. He observed that, "'~oth 

these otherwise successful panchayats mostly failed in the 

new development functions like social education, women's 

activities and promotion or agriculture and small indu­

stries. These development activities until recently, were 

looked upon as purely voluntary; it would require immense 

efforts on the part or the admin~stration and political 

leadership to bring out a change in the outlook."? 

The Vyas Comittee Report (Rajasthan) stated that 

"while the existing list or the functions and powers of 

gram panchayats in Rajasthan is tidrly impressive, it is a 

fact that the panchayats on the whole have not functional 

effect1vely."8 

One might wonder if a part of the unfavourable ver­

dict is not due to the 'fairly impressive list• of powers 

and functions. A seminar held at the National Institute or 

Community Development in October 1975, noted that a typical 

piece ot legislation relating to the village panchayats 
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contains an elaborate list of functions. Many of them ?Yer­

lap, and several of them are beyond the financial and ad,;·.· · 

ministrative capacity of the panchayats. It, therefore~ re--· . t . 
_;. 

commended that their functions should be defined m<;>re_ .· 

realistically. 

4.2 Panchayat Samiti 

The intermediate tier 

is known in several states as 

in the Plill~?~yat~ raj system 
. ' 

the panchayat s8.JI4t1. In a{ 
. . . .. . ~ :1 

... ; ~ . 

majority of states its jurisdiction is ·co'!"exten~iy~ ~~th ·the 
' ·. 

block, which is generally a smalle~ \u11 t cC)mpare(t '!i th the 
:· ; ! • 

taluka. In some states; the jurisdiction of thi~ inter.:. · · 
',w,"' ' I'; • 

mediate tier is co-extensive w~i~ that of a taluka. 
·•;_, --:·.. . . . 

The panchayat s ami ti oi)e~ates through its statutory 
,·'!.·--.. -

~ .. ·: ; . ~-

committees. Generally spe~1ng, they deal with 
; =~- '_:._ 
·;·.-. 

i) Production progr.~s, 

ii) Social welfare/·:~ ,. 
!''·· . 

iii) Cooperation, 99ttage industries, ~tc.--· 
" 

iv) Education, F/; ..... : 
r .• _ 

v) Rural wate,t sul?ply, heal tb and s ani tatipn, 
! .: 

vi) Comrmmic~~ion and other allied subjects~ ~--

vii) Finance,;'.taxation and administration. 
( 

;· 

The number of these committees varies from minimum .. ·- ... ·,. 

three in Pttnjab to ~aximum eight in Bihar. The Assam Act 
. 

provides for the co~stitution or any number of committees • 
. , 

The statutory commit~ees exercise only the powers delegat~d 



103 

by the panchayat s ami ti. 

The panchayat sami tis are also executive bodies for 

the state government and the zilla parishad. They execute 

transferred schemes which were previously implemented by 

the different departments of state governments. The depart­

ments allot funds to the panchayat samitis and the latter 

has to execute the schemes according to the terms and con­

ditions prescribed by them. 

Panchayat samiti have a •formidable list• of func­

tions and responsibilities. They do not have their own re­

sources. Their resources mainly consist of a share in the . . -
land or local cess and duty on transfers of property, commu­

nity development grants and funds allotted by the state 

government or z111a parishad for specific schemes. These 

resources are found grossly inadequate in terms of their 

responsibilities. Reporting such inadequacy, the Narasimham 

Committee in AndhraPradesh observed: "There is nothing 

surprising if panchayat samitis have not. been giving ade­

quate attention to the maintenance of roads, buildings, 

furniture in schools etc. for want of funds."9 

Though panchayat samitis in many states are statu­

torily made responsible for the preparation of block plans 

with regard to agricultural production, industries, etc., 

the samitis do not seem to have made appreciable impact in 

this regard. The observation made by the All India Panchayat 
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Parishad (AIPP) study team in ·West Bengal (1967) reflects 

the general situation in other states also. They observed: 

-The anchalik parishad in West Bengal has yet to acquire 

an independent status of its own and it is functioning more 

or less as an appendage or the block organisation rather 

than as the policy making body with regard to the implemen­

tation or community development programme in its jur1sdic­

tion.1110 

Even the execution of transferred schemes by the 

panchayat samitis is found ineffective. In Rajasthan, the 

Sadiq Ali Committee round that "the transferred schemes have 

been implemented by panchayat samitis according to the terms 

and conditions but they have not been implemented with the 

desired speed and efficiency.•11 

The committee observed that lack of timely and ade­

quate guidance trom the technical and supervisory personnel, 

delay in the allotment or funds, lack of due consideration 

for local condition and circumstances while laying down terms 

and conditions of the schemes and lack of continued interest 

on the part of sarpanchas and members or panchayats in the 

completion of works are some or the important reasons tor 

delay in the execution or schemes. The situation regarding 

the execution or transferred schemes is found more or less 

similar in most of the states. 

A trend or thought is emerging that the zilla parishad 
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is in a better position to plan and execute some of the 

schemes .more effectively. The Vyas Committee in Rajas_t.h~ 
has suggested drastic reduction in the schedule of fun~~f.ons 
or pancbayat samit1. "They wanted it to be merely ~, eJ[~:~u-' 

.. ~ . 

tive agency."12 The Narisimham Committee in Andpr~· P~-a4~sh 
.,. ·, . .,. ;" .');_. 

bas already stated .that •the district shou~d,.~e:·~"th.e unit' of 

planning and the zilla parishad should be ~ade re~ponsibl~; 
' . . .. 

for formulation and implementation of distr~ct·or ~ocal 
; . . i' 

plans and for the implementation .of. central ~d state plan 
' . - . . .. ·: 

•. -"' 13 . 
schemes within the district." -:· 

.;;::.\ 

Zilla Parish ad_ 
' ' ... 

The nomenclature used ~ indi~ate the popular body· 
-·~·. 

· constituted at the district l;yel is .zilla parishad in m~~t 
~ ' . 

or the states. The case of l1.~~ashtra is particularlf 

interesting where the zilla parishad is entrusted with th·e 
-=~~~- ">': 

execution of all developmen,~ ·programmes at the district·.:~"·~-
i:-r·~- . '>;.·· .. ~.-:~.~ . 

level. Its responsib111ti.~s are clearly specifi$d in .. 
........ '!-... 

Schedule 1 of the Mahar~·htra Panchayat Samitis and z~:U~ .. 
Parishads Act. The Act .$~ov1des for t:inancial re~ou~9~~;6t · ·. · 

.· •. .. -c · .•. t. 

its own through taxes-_: and levies in addition to the ·.pur~·' 
t' .-.~-a .. ~ 

pos1ve grants given l;ly the state government for the imp~~-
.... _._;., , .. : ) 

mentation of specific programmes. Another distinctive .. 
·' t-• :.· 

feature of the Mahar~htra pattern is that all the diStrict 
:} . . . . .. : 

officers of developm~nt depa!"tments are brought und~r tbe ·: 
i 

administrative control of the chief executive officer or ,. 
'· ,. 
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the zilla parishad. 

Various evaluation studies on the working of zilla 

parishads in Maharashtra have made encouraging observations. 

The Bongirwar Committee observed that "by and large, the 

zilla parishads have been able to administer their functions 

satisfactorily", in· spite of the fact that "there have been 

some irregularities or lapses and even a few cases of abject 
' lit-

misuse of power.• 

The committee distinguished between the administra­

tion or existing services, institutions and activities, such 

as schools, health centres, etc. on the one hand, and that 
-regarding the new campaigns like high yielding varieties 

programme or family planning programme etc. on the other. 

They round their performance much more outstanding in res­

pect of the latter than in respect of the former. They, 

however, conceded that the performance has not been uniform 

or or the same description or type in every district. 

N. R. Inamd.ar makes an interesting observation in 

this regard. "As political. institutions, the zUla parishads 

in Maharashtra have created a place for themselves in the 

body poli tic.•1' But he felt that the growth of democracy 
. 

through this institution is hampered due to the tardy growth 

of opposition political parties or groups in the zilla 

parish ads and panchayat s ami tis. Shri V. B. Mandlekar 

observed that "looking in retrospect, the zilla parish~ds 

did work in Maharashtra for some time reasonably 
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s atis!actorily.n16 

In Rajasthan, Andhra Pradesh and Uttar Pradesh where 

the panchayat s ami ti is the stronger tier and now the trend 

is for making the zilla parishad more powerful. The Vyas 

Committee in Rajasthan recommended a set up whereby the 

hitherto ineffective nay, almost superficial zilla parishad 

should now become the strongest body and panchayat s ami ti 

would now remain basically an executive agency or zilla 

parishad but not inert. 

They suggested transfer or almost all the district 

level schemes related to agriculture, animal husbandry, 

forests, small scale and cottage industries in the produc­

tion sector and all works and schemes concerned with co­

operation, irrigation, power, social welfare, medical and 

health and education in the senicing sector. 

In Andhra Pradesh, the Narasimham Committee observed 

that the district is the most appropriate unit for planning 

and the zilla parish ad is the proper statutory body to be 

entrusted with formulation and implementation of district 

sector plans, and it cannot perform these functions without 

having control over the district heads of development de­

partments and their starr. 

In Uttar Pradesh, the zilla parishads remained weak 

with no executive !unctions or resources of their own. The 

Ram Murti study team reported that "in other states, the 

panchayat samitis and zilla parishads have begun exercising 
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their powers from the date they came into being but in Uttar 

Pradesh the Kshetra sami tis and zilla parish ads are in actual 

practice no better than the old block development committees 

and the Antarian zilla parishads, mainly because or certain 
17 reservations and resistance in certain quarters." 

In Punjab, the zilla parishad. failed to provide any 

effective guidance, coordination and assistance to panchayat 

sam1tis.18 The working of p·ancbayati raj in Punjab was 

evaluated from time to time by different study teams, vizo 

Rajinder Singh Committee (~966), Punjab Administratiye Re­

form Commission (K. Hanumanthayya, 1966) and Badal Study 

Team (1969). In Punjab, the above commissions or teams 

strongly recommended strengthening or the zilla parishad on 

the Maharashtra pattern. The Hanumanthaya Commission re• 

commended transfer or all development schemes at the dis­

trict level to the zilla parishad. for implementation along 
' 

with the powers of taxation now vested in the panchayat 

s ami ti. As in Maharashtra the commission observed, "the 

chief executive officer or the zilla parishad will be a 

senior scale IAS officer appointed by government. 

In West Bengal, an evaluation team found that zilla 

parishads mainly acting as distributive agencies for funds 

relating to construction of public works under the schemes 

of rural water supplies, famine relief, and maintenance and 

repairs of roads, bridges and other buildings. 

As a concluding note in this respect we shall observe 
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that the trend towards making the district level body the 

stronger of the two tiers above the gram panchayats is quite 

strong. By that the development to the country are by no 

means insignificant. 

Pancha{ati Raj and Agricultural 
PrOduc ion 

Balwantrai Mehta's Report ( 1957) observed that the 

"material progress in the agricultural sector can be judged 
20 only by the total increase in production". 

The available data on agricultural production make 

unhappy readings and merely emphasise the need for greater 

attention for the agricultural sector in our schemes of 

community development. The contribution of panchayati raj 

bodies to agricultural development has, however, remained a 

debatable issue. Rishikesh Maru21 found that the leadership 

at the block and village level had not shown enough aware­

ness and capacity to give priority to development work and 

suggested the establishment of a separate agency for deve­

lopmental functions. 

In a similar view, Rudramurthy, 22 while observing 

that the panchayati raj institutions at the higher level 

have done a great deal of work in increasing food produc­

tion, remarked that the village panchayats have not yet come 

upto expectations. 
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On the other hand, R. ~. Chopra23 is emphatic that 

panchayati raj bodies cannot handle agricultural production 

and it can be handled successfully only under a system of 

single line control and responsibility. 

K. N. Raj, 24 who is critical of the inadequate in­

volvement of panchayati raj institutions in activities which 

are directly related to agriculture, suggested that the 

"states should experiment with planning from below by con­

centrating initially on district, block and village levels 

and thereby, taka full advantage of the existing institu­

tional structure. 

An empirical study conducted by P. R. R. Sinha and 

s. P. Jain2$ (1974) in the states of Andhra Pradesh, Gujarat, 

Madhya Pradesh and Tamil Nadu to assess certain aspects of 

the functioning of the three tiers of panchayati raj institu­

tions with reference to agricultural development reveals 

that, in Tamil Nadu, panchayati raj institutions seem to 

have made an all round impact on different community s er­

vices, and that almost all services connected with agricul­

ture were considered to have improved after the introduction 

of panchayati raj. 

In Gujarat and Andhra Pradesh, significant improve­

ments were deemed to have oc~urred with respect to roads, 

distribution of fertilizers, seeds and insecticides, imple­

ments and loans for irrigation and guidance in cropping 

patterns. In Madhya Pradesh, however, little improvement in 
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services was noted apart from ~oads. 

About the role of zilla parishads and panchayat 

samitis in agricultural production in Maharashtra, the 

Bongirwar Committee (1971), observed that under the many 

programmes of agricultural production including the high 

yielding varieties programmes, the zilla parishads and 

panchayat samitis have played a significant role. 26 The 

achievements under the high yielding varieties programme 

since 1966-67 are shown in Table 4.1. 

Table 4,1 : Achievements under the H~gh Yielding Varieties 
Programme from 1966 to 1970 

(Acres in lakhs) - - - - - - - - - - - - - - - - - - - - - - - - -Crop Achievement 

-------------------------------------1966-67 1967-68 1968-69 1969-70 - - - - - - - - - - - - -
Taichung Native-! 
paddy or IR-8 
paddy 

Mexican wheat 

Hybrid jowar 

Hybrid bajra 

Hybrid maize 

1.52 

0.14 

0.36 

0.36 

0.23 

- - - - - - - - - - - - - - -
Total 

- - - - - - - - - - - - - - -

1.61 

0.44 

5.64 

2.58 

0.34 

3.19 

1.51 

13.16 

6.76 

4.56 

3. 75 

7.98 

7.48 

0.20 

- - - - - - - - - - - - - - -
10.61 24.89 23.97 

- - - - - - - - - -· - - - - - - - - - - - - - - - - - -
Source : Report of the Evaluation Committee on Panchayati 

Raj : Rural Development Department, Maharashtra 
1971. t 
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In fact, the contribu.tion made by these bodies to 

the services or the agricultural production programmes has 

been of the higher order. The committee is of the view 

that without the assistance of these bodies the agricul­

tural production programmes would not have succeeded to the 

extent they did. They highlighted that most of the office 

bearers of these bodies, including the sarpanchas of 

panchayats' had all along been in the forefront or the 

agricultural programme and had by their personal example, 

imagination, initiative and untiring efforts made their 

programrue what it is today~ 

However, an important lacuna noticed by the 

Bongirwar Committee was the lack of systematic agricultural 

planning at the level of zilla parish ad and panchayat s ami ti 

and the lack or agricultural consciousness even at the 

panchayat level. 

Heble27 was or the opinion that in Maharashtra the 

village panchayats have not appreciated their role and 

responsibility in ·the matter or agricultural extension and 

development which is inevitably the basis of rural develop­

ment. It was with this feeling that he suggested strengthen­

ing the vUlage panchayats by providing an agricultural 

functionary. 

In Gujarat, panchayat institutions took keen 

interest in the various programmes or agriculture, animal 

husbandry and minor irrigation. Kharif/rabi campaigns were 
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regularly organised. Demonstrations and crop competition were 

the regular feature in such performance. During the period. 

of 1962-63 to 1969-70, the performance of panchayati raj 

institutions showed considerable improvements and helped in 

boosting the rural economy considerably. 
. 28 

According to the Government Study Report the 

number ~f primary agriculture societies increased from 9.57 

1 akhs to 13. 08 lakhs. Short and medium terns credit reach­

ed in all time high from Rs. 2,894 lakhs in the beginning 

of panchafati raj to Rs. 7,846 lakhs in 1969-70. If a 

comparison is made between the performance in their sphere 

of agricultural production during the first three years 

after panchayati raj and the performance during the years 

1966-70, one finds an increase of about 100 per cent in the 

distribution of chemical ferti'lizers, and of about 50 per 

cent in distribution of pesticides and utilisation of irri­

gation potential. Rate or installation of oil engines went 

up by four times. The extensive spread of hybrid of bajra 

seeds and improved strains of other crops was likewise 

facilitated by the coordinated efforts or the panchayati 

raj institutions, the cooperative institutions, and govern­

ment departments. 

Field studies29 in Andhra Pradesh indicated that the 

farmers were aware of the benefits of improved seeds and 

that they favoured the panch~ati raj bodies for seed dis­

tribution. The role of these bodies was however limited. 



114 

Much planning needs to be done. The quality of the seeds 

supplied by the department was believed to be inferior. 

In the State of Karnataka, with the introduction of 

panchayati raj, a number of schemes were transferred by 

the technical departments like agriculture, animal hus­

bandry and forests to local bodies and was found that "as 

a consequence many development schemes suffered for want of 

sufficient technical administrative guidance of the pan­

chayat bodies ."30 

u. Gurumurthy31 conducted an empirical study in 

Karnataka on panchayati raj functioning. He round out that 
.• 

with regard to agricultural functions, the programmes of 

taluk development boards suffered due to non~availability of 

the field staff to guide and control them. He states that 

the agricultural extension officers kept at the disposal of 

the TDBs owed dual loyalty technically to their parent 

department and administratively to the B.D.o. Administra­

tive control dictates the extension officers to attend to 

office work rather than field functions. With the result, 

their field functions suffered. Probably, government might 

have round an excuse in these lapses, tor withdrawing the 

agricultural extension officers and agricultural assistants 

from them, for which the TDBs are not solely responsible. 

With the result, panchayati .raj institutions in Karnataka 

suffer from the lack of adequate powers and functions. 

A study conducted by Iqbal Narain, K. c. Pande and 
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Mohan Lal Sharma on the performance of panchayati raj in· 

Rajasthan round out that the performance or the panchayati 

raj institutions has not been encouraging, though the 

battle did not ap~ ar to be totall)" lost. It was still 

hoped the situation would be remedied through some kind of 

restricting and the influx of fresh leadership. 

A study32 til the districts or Nizamabad. (Andhra 
' 

Pradesh) and Aurangabad. (Maharashtra) supported overwhelm-

ingly the view that there has been significant progress in 

agricultural production since the advent or panchayati raj 

in spite or the fact that the institutions of panchayati 

raj were not quite old: The officials categorically main­

tain that they could not conceive of so much progress in 

agricultural production without the involvement or these 

ins ti tu tions • 

4.4.2 Panchayati RaJ and Education 

Education has a pivotal role in the development of 

the community. Hence it is not surprising that education 

at the primary and secondary levels has been transferred to 

the panchayati raj institutions. In Madras, theMadras 

Panchayats Act, 195'8, introduced a principle that the pan­

chayat union should levy a·local tax to cover a specific 

proportion of increased expenditure on elementary education 

as it was found that the expenditure had gone up due to 

remuneration of teachers. 
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In Raj as than, the attendance of teachers had improv­

ed because of the spot supervision exercised by panchayati 

raj institutions. There was a marked improvement in the 

enrolment of pupils in primary schools in some panchayat 

samitis but it was also stated that the teachers were de­

moralised by the frequent and arbitrary transfers. 33 In 

Andhra Pradesh the quality of education has gone down con­

siderably due to ineffective supervision, haphazard inspec­

tion and tardiness.34 

Many officials and non-officials in Maharashtra 

suggested that the subject of education should be withdrawn 

from panchayati raj bodies and brought back to the state 

sector. The Bongirwar Team,37 however, felt that it would 

be a retrograde step and suggested that the education 

committee of the zilla parishad. should be made largely 

autonomous on the lines of the education committees of some 

municipal corporations. 

The importance given to spreading literacy through 

the panchayati raj bodies in Gujarat may be understood from 

the recommendations of the Darji Committee~36 The Committee 

observed that "it should be made obligatory for the members 

of the district and taluk panchayats to make literate every 

year at least one illiterate adult. Panchayats should· 

chalk out and implement essential schemes in this respect 

from their own funds with the help of government grant-in­

aid. The committee suggested strict enforcement of compulsory 
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education and the institutio~ of legal proceedings under the 

compUlsory education act against families unwilling to send 

their 'children to school. It recommended the constitution 

of an education committee on an integral part of the dis­

trict panchayat comprising of members who have aptitude for 

and practical experience in teaching and who are educated 

and cultured to maintain and improve the standard of educa-

tion. 

A study conducted by u. Gurumurthy37 in Karnataka on 

the functioning or panchayati raj ins ti tu tions in this field 

observed that "in providing educational facilities, the 

village panchayats and taluk development boards have only a 

promotional role. The chairman of the village panchayat is 

the president of the school betterment committee, which is 

concerned with the improvement of educational standards. 
-

TDBs are running nurseries. They also provide buildings for 

nurseries. Both the VPs and TDBs provide incentives and 

scholarships to the sc, ST children. When the Deputy Direc­

tor of Public Instruction Mysore was asked whether the VPs 

and T.DBs are discharging their role satisfactorily in regard 

to these things, he commended that they function normally. 

Weaker sections also do not have any complaint against pan­

chayati raj bodies in this field. 

4.4.3 Pancha:rati Raj and Weaker 
Sections 

Referring to the role that the panchayati raj 
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institutions can play in improving the conditions of the· 

weaker sections, a report of the committee on plan projects 

observed that, •with a view of ameliorating the social and 

economic conditions of the·weaker sections it was consider­

ed necessary to associate the weaker sections with the 

panch91ati raj institutions. Accordingly, provision has been 

made for representation of backward classes, scheduled caste 

and scheduled tribes in the panchayati raj legislation. 

Referring to the role of panchayati raj institutions 

in raising the status or the weaker sections in Rajasthan, 

the Sadiq Ali Comm1ttee38 stated that, by and large, the 
-

panchayati raj institutions have not been able to devote 

any specific attention and render any significant help to 

weaker secti~ns. The panch91ati raj institutions had their 

limitations also in this respect. They have very little 

funds from their own resources and, therefore, they have 

hardly any capacity to initiate any measures on a sizeable 

scale for welfare or weaker sections. The various schemes 

which have been transferred to them are hedged in by terms 

and conditions. The nature or the schemes is such that, 

by and large, only well-to-do sections of the community are 

able to derive benefits. This is more so in case of pro­

duction programmes. The state government, accepting some of 

the important recommendations of the study group on welfare 

or weaker sections (appointed by the Government of India), 

had issued directions that certain funds should be earmarked 
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in each panchayat samiti for. the welfare of the weaker sec-

tions. 

But despite this direction, perhaps no pancbayat 

s am1 ti bas earmarked· any such funds. Due to limited finan­

cial resources, this was not possible also. The committee 

also found that in sanctioning of loans and subsidies, the 

larger share bas gone to the comparatively well-to-do sec­

tions of the community in the villages. Under the existing 

circumstances and limitations, pancbayati raj institutions 

have not exhibited any special solicitude for the welfare of 

the weaker sections of the communitt• 

That the position did not undergo any change even 

after a decade is evident from the inaugural address of 

Shri Jagjivan Ram, late union minister, to the second meet­

ing of the steering commi~tee· of the National Committee for 

silver jubilee celebrations of panchayati raj in February 

1976. He pointed out that in many places the panchayats 

were dominated by the more affluent sections or dominant 

castes, and this has not only led to the neglect of the 

weaker sections but even the other sections were not able 

to benefit from the schemes meant for the village community 

as a whole." 39 
40 o. K. Moo~tby in his study observes that "zilla 

parisbads and panchayat samitis which have been entrusted 

with tribal development schemes are dominated by powerful 

vested interests composed mostly or non-tribals." He has 
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made another important observations in regard to the utilisa­

tion of resources that the specific funds allotted for the 

amelioration or scheduled castes and scheduled tribes under 

the jurisdiction of panchayat samitis are usually merged 

with other funds. He points out that either the funds are 

diverted for other purposes or not utilised in time and in 

the manner specified in the scheme. 

D. c. Sancheti41 (1968) in his paper has assessed 

the impact of various rural development programmes on the 

economic life of the weaker sections and finally suggests 

the measures to be taken for the betterment of these sec­

tions with special reference to the role of panchayati raj 

institutions in Rajasthan. Assessing the impact of various 

development programmes on the economic life of the different 

categories or rural households he could derive some conclu­

sions. On the basts of the findings of his study he con­

cludes that the benefits to these sections have accrued 

more in indirect form of higher wages owing to better em­

ployment opportunities and better bargaining capacity on 

account of increasing political and economic consciousness. 

Some of the opportunist families in the weaker sections have 

been able to take advantage or education, he a1 th and other 

facilities •. But the direct benefits in the distribution of 

loans, subsidies, improved seeds, fertilizers, implements 

etc., have not gone to these sections to any considerable 

extent. He opines that "the panchayati raj institutions 
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and the main policy making bodies at the lower levels can 

play an important role. They are best suited to assess local 

needs and to combine the two with the help of higher bodies 

through their own efforts or raising material resources, 

speeding up social change and by giving moral support when 

that is needed." 

Parvathamma42 (197?). in her paper analyses the im­

pact of panchayati raj on weaker sections. One of her ob­

servations is that political representation has not helped 

to bring about the emergence or scheduled castes. She con­

tends that there are inherent drawbacks which prevent the 

people or these categories to be vocal and assertive and 

much less to mobilise. "Poverty, ignorance, illiterac~, the 

near total dependence on upper castes and above all the 

lowest ritual rank which makes· them a constant source or 

pollution to caste Hindus certainly limits the scope or the 

roles they could play as panchayat members." 

In order to study the performance or panchayati raj 

in uplifting the weaker· sections, u. Gurumurthy43 had con­

ducted a survey in Karnataka very recently. A great majority 

or weaker section respondents indicated that the village 

panchayats and taluk development boards are not rendering 

useful service to them and they rated their working as un­

satisfactory. A sizeable number of them considered dis­

honesty or members as the most important reason for their 

unsatisfactory working. They also indicated by majority 
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that they are not deriving benefits either from village pan­

chayat, taluka development board or rural cooperative 

society. 

A good number of them said that the rich and in­

fluential people have been benefited most from the village 

panchayat and taluka development programmes. With all this 

discredent note against the panchayati raj institutions, 

weaker sections have considered their performance as satis­

factory in civic functions like water supply, medical re­

lief, construction of roads, distribution of house sites 

etc., and also in the regulatory function of education. 

4.4.4 Panchayati Raj and Rural 
Manpower Programme 

The rural manpower programmes implemented through 

the panchayati raj institutions aim at the provision of 

additional employment opportunities for agricultural workers 

during the slack seasons through a works programme based on 

community action to create productive community assets 

mainly in the agricultural sector. It is now in operation 

in a number of blocks and experience shows that due to the 

part played by local resource mobilisathm the execution of 

works has been less expensive than under corresponding de­

partmental arrangements.44 

Reviewing the functioning of the programme, the 

annual conference on Community Development and Panchayati 

Raj held in NewDelhi in 1966 recommended that the state 
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governments should not allocate funds under the programme to 

government departments except to meet the miniu1um require­

ments for completing incomplete works. The rest of the funds 

should be placed according to the requirements and past per­

formance at the disposal of the block development committees, 

where there was no panchayati raj institution.45 

Panchalati Raj and People• s 
Partie pation 

The Sadiq Ali Report46 observed that the panchayati 

raj can be credited only with partial success in initiating 

the developmental programmes and mobilising the people in 
-their context. Though in some cases, resources and popular 

contribution· .could be procured, in many others it was not 

so and more often than not, efforts were was ted. 

The Jaipur area study reports observe that panchayati 

raj in the letter of law and in operation has turned out to 
' 

be a very limited concept. It is inhibited by the pattern 

of national planning and the desire of the bureaucracy to 

keep the reins on non-official leadership. Panchayati raj 

institutions by and large are performing just an agency role, 

as if they were a mere extension of the state government's 

administrative machinery, though according to the image built 

up by political leaders the institutions should be units of 

rural local governments. 

The extract not only points out the failure in the 

realisation of the objectives of planning from below, but 
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also identifies two important.constraints that impeded the 

process of realising the objectives. These are imperatives 

of national planning and self-aggrandisement and the in­

flexible character of the bureaucracy that comes in the 

way of sharing power with the less educated lay villagers. 

It may also be recalled in this context that one of the 

basic objectives of the panchayati raj was that it would 

help the villagers in imbibing the value of self-help.This 

also could not be realised. 

The absolute figures for people's participation 

available in rupee terms also confirJL the trend. Table 

4-.2 shows this trend. 

It is clear from Table 4-.2 that after the peak 

situation in 1961-62, there has been steady decline. Though 

the data are available only up'to 1963-64-, there are reasons 

to believe that the situation has worsened since then. 

u. Gurumurthylt-7 (1987) also observed that partici­

pation or weaker sections in panchayati raj functionaries 

at the village level, is not satisfactory. They continue 

to be passive participants in its meetings and proceedings. 

This is because they lack the essential requisites of parti­

cipation like education, sufficient income, etc. Weaker 

sections• participation as taluka development board func­

tionaries is better. Here the members of weaker sections 

particularly the scheduled castes are more articulate and 

assertive. 



Table 4,2 : statement Showing Peoples Participation and 
Government Expenditure under the Community 
Development Programme (Rajasthan State) 

- - - - - - - - - - - - - - - - - - - - - - - - - - - - - -
Year Government 

expenditure 
(Rs. in 
crores) 

- - - - - - - - - - -
195'3-$4 

195'4-55' 

1955'-56 

195'6-57 

195'7-5'8 

1958-5'9 

1959-60 

196Q-61 

1961-62 

1962-63 

1963-64 

92.03 

134.24 

161.10 

199.87 

271.82 

236.89 

262.77 

- - - - - - - - - - - -

People's 
participa­
tion (Rs. 
in crores) 

Average peo­
ple• s parti­
cipation 1n 
block (Rs. 
in 1akhs) 

Percen­
tage of 
people's 
partici­
pation 

- - - - - -.- - - - - - - - - - -
10.28 

.. 25' .81 

85'.29 

166.5'7 

129.28 

134.47 

61.46 

5'6.68 

117.14 

96.37 

94.61 

- - - - - -- -

o.49 

2.08 

o.64 

0.72 

0.84 

0.63 

0.52 

- - - - - -

21.8 

28.0 

62.1 

103.4 

64.7 

49.6 

26.0 

21.6 

5'1.6 

40.9 

42.0 

- - - -
Source : Report or the Study Team on Panchayati Raj, 1964, 

P• 393 (Panchayat and Development Department, 
Jaipur, Government of Rajasthan, 1961+). 
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In this chapter, so tar we have discussed the work­

ing or panchayati raj· through different tiers viz., gram 

panchayat, panchayat samiti· and zilla parishad and its per­

formance in the socio-economic development or the nation. 

As pointed out by a number or studies and reports, among 

these three tiers, the upper tier•s i.e. zilla parishad's 

working is effective at a greater extent. 

When we evaluated the performance or panchayati raj 

institutions in socio-economic development or the nation, 

we came across panchayati raj's performance in a number or 

fields such as agricultural production, spread or educa­

tion, uplittment of weaker sections, implementation or 

rural manpower programmes and.lastly, people's participa­

tion in developmental activities. By this discussion it is 

evident that pancbayati raj•s· role in the socio-economic 

development of the rural India is very crucial. ~ -----
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CHAPTER V 

CONCLUDING REMARKS 

Dynamics of rural reconstruction and the growth of 

our democratic institutions will draw enduring strength 

and sustenance largely from the purposeful participation 

of the people through habits and institutions of self­

government at the grass roots. That was the underlying 

premise and promise of the directive principle enshrined in 

Article 40 of the Constitution. It was the hope and the 

faith of the nation when panchayati raj movement was launch­

ed some three decades ago, that genuine authority, resources 

and responsibilities vested in those self-governing institu­

tions will make them bulwarks of democracy and nurseries of 

public leadership and civic concern. 

Decentralised planning through panchayati raj is not 

a futile phantom. It has great relevance in the rapid deve­

lopment of rural India. But the experience gained in the 

country during the last four decades of planning has demon­

strated that merely wishing for decentralised planning would 

not be enough; to be successful, it has to be backed up by 

sound practices. The capabilities for decentralised plann­

ing have to be assiduously built up, the right procedures 

and suitable structures have to be evolved and necessary 
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technical and administrative changes, including attitudinal 

changes have to be brought about among the bureaucrates and 

the politicians. 

All these take time. The preparation for such 

changes must start with clear thinking. They have to be pre­

served through time with determination and implemented with 

cause and dedication. The various initiatives and improvi­

sations necessary should be introduced continuously and "in 

steps", providing adequate time tor assimilating them, thus 

paving the way tor learning through experiences at every 

stage and making necessary modifications in the process as 

we go along. 

There are certain prerequisites if decentralised 

planning is to succeed. The first and foremost requirement 

is to strengthen the planning'machinery at the district 

level. The planning department at the district level should 

be competent to prepare a technically valid and sectorily 

consistent plan based on felt needs, local resources and 

grass root participation. The zilla parishad, on the other 

hand, would approve this plan or suggest changes or modifi­

cations in line with the people through their representa­

tives. The fact of the situation to-day is that the planning 

machinery, as it exists to-day in the various districts of 

the country, is either nonexistent or woefully inadequate or 

weak. This needs to be changed. 



It is desirable that. the plans are flexible and they 

are subjected to objective evaluation. They need frequent 

and constant tests for their progress.and achievement of 

their objectives. The plans should have the people's active 

support both at the stage of formulation and implementation. 

This is a necessary condition for tbeir success and for the 

development of rural areas. With the entrusting of necessary 

functions to zilla parishads and with the streamlining of 

their administrative organisation, it may be expected that 

they will be able to play .a more meaningful and effective 

role in the sphere of formulation, implementation and review 

of plans. 

Democratic decentralisation, in spite of many defi­

ciencies, has come to stay. We should, however, not be 

oblivious to those deficiencies, nor should we be dishearten­

ed on that account. In that exercise, it will be profitable 

to bear in mind the following patently unpalatable but candid 

observations of t~e Asoka Mehta Committee regarding the 

panchBfati raj institutions. 

"In general, there has been disappointment with the 

working of the panchayati raj institutions which is traced, 

in stronger or milder terms, to a number of inadequacies and 

failures. PanchBfati raj institutions are dominated by 

economically or socially privileged sections of society and 

have as such, facilitated the emergence of oligarchic forces 

yielding no benefits to weaker sections."1 
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The performance or panchayati raj institutions has 

also been vitiated by political factionalism rendering deve­

lopmental thrusts either warped or diluted. Corruption, in­

efficiency, scant regard for procedures, political inter­

ference in day to day administration, parochial loyalties, 

motivated action, power concentration instead of service 

consciousness, all these have limited the utility of pan­

ch81ati raj for the average villager. 

Successive·plans have suggested measures for bring­

ing about public participation and commitment and in this 

connection stress has rightly been laid on the positive role 

of panchayati raj institutions and organisations of farmers, 

youth, consumers, artisans, industrial workers, etc. In 

actual practice, however, the measures envisaged have not 

had an adequate impact on the uirection or tempo or develop­

ment. It is felt that this has been largely because deve­

lopment tasks regarding public involvement were not carefully 

assigned to various representative institutions and volun­

tary organisations along with the concomitant resources and 

built in incentives for raising local resources or maintain­

ing a high level or performance. 

As far as local bodies and panchayati raj bodies are 

concerned, adequate motivation could not be created because 

schemes conceived at the national and state level did not 

contain any provision for the exercise of initiative either 
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for introducing modifications for the taking up of supple­

mentary activities or to suit local conditions. 

Panchayati raj institutions have been in axis tence 

for quite some time in our country. However, their working 

has never been satisfactory. They have not been endowed 

with necessary powers and resources. Even elections to 

these bodies have not been held regularly. Quite often, 

the bodies have remained superseded for long periods of 

time. Both politicians in the governwent as well as bureau­

crates regard them as rival centres of power and hence tend 

to adopt a step motherly attitude towards them. There is 

nothing in the Constitution of India to prevent them from 

this. 

Though many rural development activities have been 

initiated since independence, 'these schemes have failed to 

uplift rural masses. This is because there is no specific 

constitutional provision regarding the structure, financial 

and administrative powers of rural institutions. 

As observed by many individual research studies as 

well as expert committee reports, these panchayati raj 

institutions have been at the mercy of the state governments 

and their bureaucratic systems. The bureaucratic institu­

tions always like to usurp the powers of the rural institu­

tions. 

Another issue relates to the social aspects of the 
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rural society in India. After several years of economic 

planning Indian rural scene witnesses feudal tendencies in 

land structure. Usury, castes and communal conflicts, 

social and cultural backwardness are the additional contri­

buting factors responsible tor malfunctioning of panchayati 

raj institutions. Even the achievements or five year plans 

have touched but the fringe of the problem. The panchayati 

raj institutions as evolved in their present form have not 

provided any tangible solutions to the socio-economic ills 

of rural India. 

We have a massive manpower in our villages. Due to 
-

one factor or other this human resource remained a victim 

of ignorance, illiteracy and superstition. To bring them 

out of this fog of inertia, to mobilise this vast resource, 

education is the most effective impetus. The history of 

India shows that knowledge has always been shared. With 

lines of communication reaching remote areas or our vast 

land, there is a growing consciousness in our villages to­

day that knowledge is a productive resource which is in­

evitable for any process of development. Panchayati raj 

institutions must be stre~gthened because they alone re­

present the will and wishes of our people. 

An ancient proverb runs as follows: 

"When planning for a year, sow corn; 

when planning for a decade, plant trees; 

when planning for life, teach men." 
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For practical purposes, we may break up the planning 

process into convenient time spans of five or seven years. 

In reality, however, development is a continuous process 

un-hemmed by time frontiers. Similarly, planning is a 

dynamic phenomenon and not merely a static concept. It is a 

blend of time honoured values and pragmatic practices, .a 

holy matrimony of stable progress and flexible improvements. 

Nevertheless, there are commitments to which the 

doctrine has to conform. Some commitments may change their 

hue or differ in their emphasis over a period of time, 

but these commitments cannot be considered fragile or im­

permanent. They represent the quintessence of the awaken­

ed spirit which does not rest until the duty to the last man 

is done. It is in this context that plan education and plan 

information derive their importance. 

There should be the widest possible permeation of 

knowledge so as to make possible the participation and in­

volvement of those whose every day lives are affected by 

these commitments. The stability of the decentralised plann­

ing process depends on the vitality of this involvement 

particularly in the context of the growing dissatisfaction 

with poverty and all its debasing results and the need to 

take long leaps in the direction of progress because both 

time and patience are running out. 

If economic justice, a fair deal to the common man 
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as well as special concern for the downtrodden which are the 

distinctive features of the new economic programmes and 

thrust unfolded by the National Front Minis try at the Centre, 

are to be realised in any appreciable manner in the near 

future, the involvement of the people in plan policy as well 

as plan administration is of the utmost importance. 

~.1 Amend Constitution 

Panchayati raj institutions have yet to fulfil their 

promise and to translate the faith into a living and pulsat­

ing reality so that people's power is harnessed from the 

gram sabha to the Lok Sabha in a steady progression. The 

inadequacies of the panchJlYati raj movement flow from lack 

of confidence in the system, emaciated by scanty resources 

and meagre responsibilities. ,These institutions have suffer­

ed a serious setback in the absence of regular elections and 

due to perfunctory audit. What is more, there has been an 

allergy to sharing authority with these .nascent institutions 

both at official and political levels. 

It is the general consensus amongst those who have 

faith in democracy and in the common people of India that 

the time is now ripe for working out the mandate of Article 

40 of the Constitution. Panchayati raj institutions should 

be reconstructed, reinforce~ and revitalised as an organic 

integral part or our democratic process and that they should 

be accorded appropriate constitutional status and recogni­

tion. 
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The constitution of India should be suitably amended 

in order to grant more financial powers to both the states 

and local bodies. Then only these grass roots institutions 

can become politically, economically and socially viable. 

Otherwise the strategy of Eighth Plan to achieve economic 

growth with equity through employment oriented programmes 

will be a futile exercise. 

We would like to sum up with a note of the Asoka 

Mehta Committee Report on Panchayati Raj Institutions. The 

report states that "it will be wrong to think that pan­

chayati raj would be viewed as a god that has failed. It 

has many achievements ·~o its credit, the more important of 

which may be identified here. Politically speaking, it be­

came a process of democratic seed-drilling in the Indian 

soil, making an average citizen more conscious of his rights 

than before. Administratively speaking, it bridged the gulf 

between the bureaucratic elite and the people. Socio-cul­

turally speaking, it generated a new leadership which was 

not merely relatively young in age but also modernistic 

and pro-social change in outlook. Finally, looked at from 

the developmental angle, it helped rural people cultivate a 

developmental psyche.• 2 
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7.2 Notes and References · 

1. Government of India. Ministry of Agriculture and 

Irrigation, Department of Rur81 Development, Report 

of the Committee on Panchayati Raj Institutions, 

1978, pp. 6-7. 

2. Ibid., p. a. 
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