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Sir, 

FOREWORD 

The Hon'ble Sri Shaila Kumar Mukherjee, 

Minister of Local Self-government and Panc_hayats, 

Government of West Bengal. 

Calcutta, the ·28th December, 1962 

The Commission, appointed by the department of Local Self­
government and Panchayats of which you are the Minister in-charge. 
was asked to consider whether legislation is necessary to control 
the use of land in West Bengal and, if so, what form such legislation 
should take. We have finished our work within the time promised 
and are now submitting the Report for your consideration.· In doing 
so, we want to add one or two words in explanation which could not 

Jo 
for obvious reasons be incorporafed into the text of the Report. 

When the Commission was appointed by a notification dated 5th 
October 1961, it had a membership of nine, including a chairman 
appointed by name, seven other members appointed by their 
designation, and one other member to be nominated by the Calcutta 
Corporation, which ultimately selected its Commissioner to 
represent it in the Commission. Since then there have been one 
addition and two changes in the membership. The aqditional 
member was Sri D. N. Gupta, B.E., M.I.E •. M.T.P.I. (Land.) who was 
appointed on 8th February 1962. The two changes were due to 
the fact that Sri A. K. Roy, Chief Engineer (Municipal Development) 
left West Bengal in December 1961. to join a higher post in Uttar 
Pradesh, and Sri P. C. Majumdar, I.A.S. (Retd.), Commissioner of the 
Calcutta Corporation, retired in ·July 1962 on the expiry of his tenn. 
Sri A. K. Roy's place was taken by Sri R. C. Roy who succeeded him 
as Chief Engineer (Municipal Development), and Sri S. B. Roy, I.A.S. 
who was appointed Commissioner of the Calcutta Corporation, was 
also appointed a member of the Commission in place of Sri P. C. 
M.ajumd21r. Unfortunately, on account of the heavy pressure of 
work in his newly assumed responsibility, it was not possible for 



Sri S. B. Roy to attend any of the meetings· of the Commission and 
take part in its deliberations ; and he has regretfully asked to be 
excused from signing the Report in the framing of which he could 
not have a hand. The Report, therefore, bears the signature of nine 
members instead of ten. 

The first meeting of the Commission was held on 16th December 
1961 in which the scope of its work was considered and the subjects 
to be dealt with were decided in broad outline. In nine subsequent 
meetings the questionnaire and the different aspects of the problems 
at issue were taken up and discussed. The general procedure . 
was to focus attention on these different aspects on the basis of a 
draft memorandum placed by the chairman for the consideration 
of the members which was approved subject to such additions and 

. alterations as the members thought necessary. The final meeting 
was held on 21st December 1962 in which the 'Conclusions and 
Recommendations' were considered in detail and approved. The 
Report is unanimous both as regards the analysis of the existing 
condition and as regards recommendations for future action. 

In our introductory chapter we have acknowledged our debt 
to those who have rendered us help from the outstde. Here we 
want to record our particular appreciation of the assistance we 
received from our staff. The work of our Secretary & convenor, 
Sri A. C. Chatterjee, W.B.J.C.S. in running the office, preparing 
the agenda and proceedings of meetings; and acting as a general 
liaison officer between the Commission and all outside organisations 
and institutions (including the different departments of government) 
has been wholly admirable. Sri Nani Gopal Roy Chowdhury was in­
dispensable for extra-mural work as well as in the Accounts Section. 
But the highest meed of praise must go to the stenographer, Sri 

· Sadhan Chandra Chatterjee, but for whose extraordinary efficiency 
and ungrudging willingness forhard work the Report could not have 
been finished within time. The entire brunt of typing and re-typinq -
the chapters of the Report which underwent several revisions 
and much of the ordinary routine correspondence of the office fell on 
his shoulders and to his cheerful acceptance and faithful discharge 
of responsibility for a job that had to be done the Commission 
must bear testimony. 
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CHAPTER I 

Introductory 
1.1. In this introductory chapter we set down some of the difficulties under which 

the Commission worked and acknowledge some of our debts. The difficulties are 
mentioned without any intention to use them as an excuse for the deficiencies of the 

Report; the debts are acknowledged to express our gratitude. 

1.2. Although the Commission was set up by Government Notification No. 11451/LSG. 
1A-4/ll dated 5th October 1961 it could not settle down to serious work till the 
beginning of January 1962. For unavoidable reasons, the Secretary and Convenor 
could not join till 27th November 1961, the full . cotpplement of its meagre staff ' 

could not be recruited till 1st January 1962, and the. search for suitable .office 
accommodation proved abortive for a long time till th:e kindly generosity of the 
Chainnan of the Police Commission, then about to wind up, enabled it to share 
three of their smaller office rooms from 1st December 1961, and to step into their_ 

shoes aft-er the Police Commission was dissolved by 31st December 1961. The 
Commission seems to have had, quite early in its life, a foretaste of one of the 
problema which justified its appointment-the demand for space, especially office 
space, outrunning its supply in the big metropolitan city. 

1.3. Absence of books and other relevant literature was another great handicap. 
When the Commission started work it had pract-ically no materials to work with, 
no books it could lay its hands on, no.hint as to where'the relevant literature could 
be found. Some of the members had •'their own personal copies of a number of 
important books bearing on town and country planning and they were made freely 
available for use, but obviously they constituted only a small fraction of the 
grounds that had to be covered. Prof. Dotson of the Ford Foundation team of 

Consultants to the Calcutta Metropolitan Planning Organisation lent some of his 
booka and journals relating to English town planning law and the American case 
law on planning. The National Library, the U.S.I.S. Library, and the British 
Council Library were drawn upon bu~ only the last had something to offer--some 
books dealing with the latest position of the English Town and Country Planning 
Law. The Legislative Assembly Library which its Secretary generously placed at 
our disposal and promised to supplement by new purchases if necessary did not 
have many books we could make use of. The West Bengal Secretariat Library 
supplied only source materials relating to the physical, demographic and economic 
conditions of the state but little else. The fine collection of books of the Calcutta 
Improvement Trust came in handy but some of the books had dated and replacement 
by recent editions not yet undertaken or completed. We could not naturally derive 
much help from the teaching institutions as a long term loan of important books 
meant denying their w~e to the students and the teachers. 

1.4. We tried to purchase books locally but failed, for on such a technical subject 
as town planning which has a limited appeal for the general reader, booksellers did not 

Rtock copit>s but only indented them on request. The British Infonnation Servic~s, New 
Dolhi, st-nt us some of the reports and publications ·of H.M.S.O. that were available in 
~:~tock but for the more important ones they had to place orders in England and get 
them from there by second-class air-mail. Some more books were independently 
indented for from U.K. and U.S.A. but their arrival was long delayed. The different 



state governments were also somewhat tardy in sending us their relevant statutes which 

we asked them to supply on payment immediataly on assumption of office. They came 

in driblets, sometimes after more than one reminder, and the last to arrive was towards 
the end of April 1962. 

1.5. In the absence of books and other literature the Commission was slightly 
handicapped in preparing its questionnaire but it was completed by 16th February 

1962, and despatched in the 3rd week of March 1962 to 574 persons and organisations with 

a .request to send their reply by 31st 1\Iay. Some replies came within that date but 

most did not and time had to be extended in many cases to 31st July 1962 or even later 
and stray replies continued to come even up to the middle of October. Among the 80 

replies received some were quite elaborate and informative but the rest were perfunctory 

and a few quite disappointing. We were particularly disappointed in not receiving any 
replies from some of the bigger and more responi!ible organisation;J on whose opinion 

and help we greatly counted-organisations which were all directly concerned with 

town or regional planning in some form or other. The Commission cannot help feeling 

that its task would have been greatly facilitated and its recommendations gained 
greater authority and weight if it had the advantage of the considered views of the 

~rganisations above referred to. 

1.6. It should be obvious that the R.eport is based on a fairly extensive reading of 

materials which had to be collected within a short time and sorted out without any 

outside help such as that of a statistician, a research assistant or a demographer. The 

burden fell entirely on the Commission, most of whose members had their normal duties 

to attend to. In the course of such reading extensive notes were kept, sometimes in 

s~mary form and sometimes in the author's own language, some of which must have 
found their way into the Report. One cannot be sure that all the borrowings have been 

a.cknowledged and verbatim reproduction of sentences or passages all put within 

quotation ma.rks though a conscientious attempt has been made to do the same. In 

!!l!Se there is any inadvertent omission we hereby acknowledge our debt to all the books 
and publications we have laid under contribution whether in agreement or dissent and 

?ffer our apologies for what may appear to be borrowing without consent. 

1.7. vVe want also to acknowledge our debt to Prof. N, N. Chatterjee, Head of the 

Department of Geology, Calcut.ta University, for helping us with materials in connection 
with the section on the geology of West Bengal and to Prof. Arun Kumar Roy of the 

Presidency College, Calcutta, for going over the draft a.nd suggesting a few corrections 
in that section. To Prof. A. B. Chatterjee, also of the Presidency College, we are indebted 

for suggesting a few additions in the section on geography. There has however been so 
much revising since they saw our original draft that it wouid be unfair to make thl"m 

responsible for any facts or opinion that these sections may contain. 

1.8. Another pleasant task is to acknowledge the help which all government 
departments rendered by supplying facts and information that were wanted-the Direc­

torates of Agriculture, Forests, Fisheries, Industries and Land Records, the Land and 
Land Revenue Department, the Superintendent of Census, the State Statistical Bureau, 
the Department of Food and Civil Supplies and others. To Prof. N. K. Bose, Regional 
Director of the Anthropological Survey of India, we are indebted for lending us from his 
library several volumes of the Geographical Review of India which we wanted for 
reference. We are also indebted to Mr. Milton Kaplan of the Ford F01mdation team of 
Consultants for sparing time for more than one informal discussion, and to Sri A. :N, 
:Bose, formerly Deputy Director of Industries (Statistics) HDd now attached to the 
Caoleutta Metropolitan Planning Organisation, for offering help wheuever we a."keod for it 

in. collecting and analysing indust-rial statistics. 
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CHAPTER II 

Terms of reference and scope of enquiry 
2.1. The notification of 5th October 1961 which set up the Commission was slightly 

amended at a latE.r stage but tho!re was no substantial change in the terms of reference 
which now stand as follows :-

"\\'hereas Government, deeming it expedient in view of the density of the population 
in the State and, in consequence, of the competing claims for the use of land, and further 
considering it to be incumbent upon the State to secure the best use for such land as ~ 
to ensure Utat the land shall not be put to such use that it would not be available for full 
and profitable utilisation in the future, as for instance, by the construction of buildings 
on coal bearing land which may hamper the working of the ooa1 mines in future or 
nec818itate forced evacuation of the residents, believe it ··has become necessary for 

Government to regulate and co-ordinate the use of all lands within the State, 

Government do therefore constitute a Commission of the persons named b6iow to 
ret:ommend suitable legislation for the aforementioned purposes." 

2.2. Tho! language is as dear as an official document of this type can possibly· be, 
but the following further analysis will bring out its full implications : (1) Government 
thilli that there is a great density of population in the State of West Bengal leading to 
considerable pressure on its limited land area. (!!) This comparative scarcity has led to 
competing demands being made for the same pieces or parcels ofland for use for different 

purposes. (3) Such competition may not result in t.he land being put to its best possible 
use, considered not merely from the point of view of the present needs of society but of 
the future potentialities of the land itself .•• • (4) The state has a duty to see that all lands 

are put to the best possible use. (5) Complete "laissez faire" is unlikely to promote ~ 
best possible use in all cases, witness the manner in which ooal bearing lands were 

allowed to be dotted with numerous surface construct.ions .which now pose a difficult 
choice between leaving the mines unworked or evicting the residents at considerable cost 

and harassment. (6) The state should avoid such contingencies by so regulating th~ 
current use of every parcel of land and co-ordinating the uses of different parcels that 

nothing stands in the way of their best possible or most profitable utilisation now or in 
the future. (i) But co-ordination and regulation imply some control of private rights of 
property and this ean only be done if government are clothed with sufficient legal 
authority. (S) Government, therefore, want the Commission to suggest the lines on 

which such l«>gislation should be framed. 

2.3. T .. king tht> terms of rt>ference literally the C-ommission could have greatly 

simplitied its task by not re-examining the assumptions underlying the notification. 
It could have at once taken on trust the existence of population density and 

pressure on land 11s 8 fa<'t· which did not admit of any dispute, could have 
a.«sumed that compNition generally had a tendency to transfer land to the hands 
of poople likely to use it in a way which is prejudici .. l to . the general interest, 

and ~uld ha\·e llecepted without further questioning that the state had 8 right, 
hy arming itself with new powers of regulation and control, to take 8 hand in 

the matter 11nd pre\·ent private interest from getting the bett.er of public welfare. 
All thst would have been necessary in that e~e would be to examine the remedies 
· .. pplied with nlrying degree>: of suc<'es::> iu differt>nt countries . and see how much 
of them might upply w our own stttte wiih such moditic<Ations as experience ·and local 
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conditions would suggest, The Commisoion did not follow this course for two reasons. 

First, it felt that without a fresh examination of facts and conditions that obtain in 

this state it would be inadvisable to suggest a remedy. Secondly, it thought, rightly 

or wrongly, that in spite of its positive wording the notification really concealed a 

question-in fact, not one but a number of questions. In other words, the assertion 

that there was density was merely another way of a11king the Commission to consider 

whether there was density, how severe it was, what were its causes and how it should 

be dealt with. The assertion that competition may not lead to the best possible use 

of land also implied a question as to whether it really did so and naturally led to an 

examination of the views of the opposite school of thought which denied its factual 

validity. The highly ambiguous words "best possible 'use" or "most profitable 

utilisation" also needed clarification. What was the best possible use and by what 

yardstick was it to be judged ! Has the word "profit" been used in the narrow economic 

sense or could it take into account general social welfare also 7 Does not the assertion that 

legislation is needed to empower the state to regulate and co-ordinate land use involve an 

examination of the question whether the state has the const.itutional right to assume such 

powers and dictate the manner of land use ! 

2.4. The Commission thought that the 'best possible' or the 'most profitable' use 

of land was not confined to mere economic welfare but comprised general social welfare 

as well, and that if social welfare was the yardstick the following objectives were worthy 

of pursuit viz. {a) insuring a balanced economy where all the different branches of 

production-agriculture, industry, commerce etc.-have their appropriate place and 

function, (b) conserving the mineral and natural resources of the State, {c) preserving 

the bt-auty of the countryside and nature reserves, (d) ensuring the beauty of urban 
architecture and landscape and eliminating congestion, squalor and overcrowding, (e) 

providing efficient and economical means of communication for movement of goods and 

men,· (f) in short "so ordering the use of land and the character and siting of buildings· 

and communication routes as to secure the maximum practicable degree of economy, 

convenience and beauty". • These are, in fact, the aims and objects of town and country 

planning and the Commission has interpreted its terms of reference to mean an enquiry 

into the question how much of the fundamental aims and object.s of town and country 

planning can be adopted in the circumstances of this state and how they should be 

applied or enforced. 

2.5. This has naturally slightly expanded the scope of the enquiry. As the Report 

stands it contains a discussion or description of {a) the "Land" of West Bengal in all 
its aspects, (b) its population and population trends together with its distribution 

between town and country, (c) the growt.h of urbanistion, its effects and remedies, 

(d) the constitutional and legal basis of planning, (e) planning law in England, 

(f) planning laws in different states of India and the Model Act suggested by the 
Ministry of Health, (g) the case for and the limits of planning, and (h) a suggested basis 

for planning legislation for West Bengal. 

2.6. The last few words of the terms of reference may be interpreted in two ways. 

"To suggest suitable legislation for the aforementioned purpose", may mean either that 

the Commission should frame the skeleton of a Bill or that it should suggest lines on 
which such Bill should be framed. Mter some initial hesitation we have accepted 
the second interpretation. A Bill like this is naturally the legislative framework in 

which certain social and economic objectives in relation to the use of land are embodied 
and sought to be achieved by the exercise of control, and such control has political 

implications in so far as it imposes restrictions on individual liberty. Even when there 

* L. Jteeble---Principleao and Practices of ToWll and Country Planning, 2nd Ecln., 1969, p. 9. 
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is agre~ment 88 to the neceBSity of control there may be difference of opinion about 
ita scope and extent. The control may be loose or tight, may embrace only some aspects 
of land use leaving a large area of freedom to the individual or vice versa may be 
applied only to selected areaa at first or to the whole country at once, may be under 
Btrong Central administration or democratised by being handed over to local authorities, 
and the content of control may differ in urban and rural areBB. There are so many 
variationB on the theme that it is hardly possible for the Commission to know beforehand 
whether its recommendations (or which portions of it) would be accepted by Government. 
If the recommendations are not accepted at all the work of framing· a draft Bill would 
obviously be wasted. It is only after Government consider the recommendations of the 
Commission and decide how much of it they can accept that the qu~stion of framing a 

Bill can logic,ally arise. The second reason, no less cogent, is that this composite 
Commission, most of whose members had perhaps specialist knowledge of different 
Bpheres of governmental activity in relation to land but few had training· in law or 
legislation, waa perhaps not the most suitable body to undertake the drafting of a Bill. 

While it is a cliche to say that planning is a team work (although even that is sometimes 
disputed) drafting of law is an individual job, once the Government decide on which lines 

they want to proceed. 

CHAPTER ill 

The Land 
3.1. After the partition of Bengal, whose boundary line even a British geographer 

was forced to call irrational, there were three additions to the territory of West Bengal. 

Cooch Behar merged on 1st January 1950, and Chandannagar on 2nd October 1954; 

and then, as a result of the re-organisation of states bo~daries, a part of Purulia 
district and Islampur sub-division were added on 1st November 1956. The total area 
of West Bengal which in 1951 stoo4Z' at 31,048 square mile!! is now 34,214 square 

miles and the total population is provisionally estimated by the 1961 census to 
be 34,967,634, giving a density of 1030 persons per square mile. Whether this density 

is high or not will depend upon whether the land is able to sustain tne population 
without strain. A consideration of the nature of the land resources of this State 

must therefore be the first step in our investigation. 

Geography 

3.2. Having regard to its contour and morphology West Bengal falls into 

three broad physiographic divisions. The western . bulge including the whole of 
Purulia and the contiguous parts of Midnapore, Burdwan, Bankura and Birbhum 

are extensions of the peninsular plateaus of Chhotanagpur. Darjeeling and the 

northern strip of Jalpaiguri, looking like a crudely shaped head on an elongated 
neck, are within the Himalayan and sub-Himalayan region. The rest are alluvial, 

ree£>nt or sub-recent, their geology being largely hidden under a thick cover of sediments 
mostly of recent origin, although the latest discovery of coal seams at Bogra (in East 
Pakistan) at a depth of about 8,000 ft. has lent indirect support to Blandford's view, 

t>xpressed as early as 1819, that t-he coal-bearing Gondwana formations 
continue beneath the Gangetic alluvium and go up to the Himalayan regions of 
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Darjeeling and Sikkim. The west is a hilly, rugged, peneplained plateau gradually 
sloping towards the east. In the north lie the high mountains and sub-montane regions 

which end in the old alluvium of the Barind. The central and south-eastern region is 

flat and alluvial--a continuation of the great sedimentary Bengal basin which, though 

a projection of the Indo-Gangetic alluvial tract, is really a separate tectonic trough 

( formed by what must have been a great down-folded sag of the crustal rocks ) sloping 
towards the south and gradually merging in the floor of the Bay of Bengal. The trough, 

which overlaps the boundary line between West and East Bengal, has been filled up by 

thick alluvial deposits brought into it by lthe Gangetic system of rivers, re-inforced by 
the Brahmaputra-Tista on the north and the Meghna on the east. The action of the 

rivers has resulted in making this part of \Vest Bengal into what has been 

cryptically but irreverently described as "new mud, old mud and marsh". . 

3.3. But within this broad framework the following further subdivision is possible : 

( I ) The higher mountainous region ; ( II) The sub-montane Terai, known as the 

Duars ; ( III) The northern "Para-delta" of the Ganges-Tista Doab and the quasi­
laterite of the Barind; ( IV) . The western fringe containing the definitely non-alluvial 

outcrop of the peninsular rocks; ( V) The western Section containing (1) the largely 

laterite piedmont plain between the Hooghly and the western plateaus and (2) the 

Contai coastal plains; and (VI) The Ganges delta proper, further subdivided into 
(i) moribund, (ii) mature and (iii) active sections. The geography of West Bengal 

can be better understood if each of these sub-regio~ is taken up in turn. • 

3.4. I, The great Himalayas with their highly dissected plateaus and mountains 
rise rather abruptly from the plains of North Bengal, and attain very great heights 

within a short distance from the foothill areas. The hills overlooking the ~orth Bengal 

plains with an average height of 3000 to 4000 ft. constitute the Outer Himalayas and 

dominate the greater portion of Darjeeling and the north-eastern fringe of Jalpaiguri. 

The middle ranges or the Lesser Himalayas, rising to a height from 12000 to 15000 ft., 
dominate Sikkim. The Great Himalayas or the innermost profile of very high 

mountain ranges are represented by the Kanchanjangha and its minions, visible 
on clear days even from the Siliguri plains. These, with the Singalia Range on the 

west, the Donkhya Range on the east, and the Darjeeling Ridge with its average 

height of about 6000 ft., enclose the Sikkim basin. The characteristic 
transverse gorges are conspicuous but, unlike Kashmir, the valley courses are 

rather broad and do not usually show abrupt changes which may perhaps be 

attributable to the heavy rainfall (80"- -160') this region enjoys. 

3.5. Because of the high terrain, steep gradients, heavy rains and torrential 
streams, the region is extremely susceptible 'to soil erosion and landslides. Contour 
terracing for retention of water for agriculture and plantation and for pre~renting 

gullies and ravines has been found extremely useful. 

3.6. II. In the northern portion of the region below the Himalayas over 2000 
sq. miles of the Duars are still under forest with occasional clearings for tea plantations, 

the wooded plateaus at 1200-1500 ft. marking the transition to the mountains of 
Darjeeling, Sikkim and Bhutan. Below it much of the grass and reed jungle has been 

cleared for cultivation, the soil being naturally much coarser than further south, often 
sandy, and sometimes even gravelly. The region is conspicuous for the frequent 
changes of its river courses resulting in sudden floods and de;;truction of bridges and 
transport a1·teries. A high rainfall ( 80" to 140" ) and a mean annual temperature of 

75• F makes it suitable for evergreen and deciduous for£-sts with a large proportion 

of grass lands and bamboo groves. 

• This and a part of what follows in this section is based on 'India and PU.istaa.' by 0 .H.K. Spate. Chap. )ClX 
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3.7. lll. The country between the Ganges-Padma and Tista-Jamuna is a vast 
plain falling from 300ft. to IQO ft., scarred by innumerable river courses which are 
liable to disastrous floods from the melting of ice of the wide catchment area of the 
Himalayan mountains debouching through deep and narrow gorges on to the 
plains. In the midst of it lies the comparatively sparsely populated Barind, a large 
island of older quasi-laterite alluvium, containing much scrub and degraded remnant 
forest. \Vest Bengal's share of this Doab is small and consists only ofCooch Behar, 
Maida and West Dinajpur, the U.rger part having gone to East Pakistan. It has a 

varied soil: old alluvium, clayey silts, sandy clays ans loams being mixed in varying 
proportions and becoming finer and more fertile as one proceeds towards the Ganges. 

3.8. IV. The Western Margin is a part of the peneplained Chhotanagpur plateaus 
extending inside the western districts of Birbhum, Purulia, Bankura and Midnapur while 
some inliers of the Gondwana basalts of Rajmahal penetrate into the northern part of 
Birbhum. Most of the older rocks are within a contour of 500 ft. but some hard old rocks 
(granites, gneisses, quartzites and basalts) rise to over 1000 ft. among whom Susunia and 

Beharinath hills appear as majestic monadnocks a~d are the most conspicuous. These 
high hills gradually merge with the higher slopes of the laterite zone of the piedmont 

plains of West Bengal.. The Ganges cuts through the Rajmahal basalts in the northern 
part of the area and in early days provided the major route for invaders coming from 

Upper India. 

3.9. The mean annual temperature varies from 77" F to 80• F in the hilly fringe 

where the mean annual rainfall is below 60'. The soils ar!' thin and poor with little or 
no profile developments. Scrub jungle predQminates, interspersed with sal, mobua and 
palash trees, but thoughtless clearing in the interest of agriculture has destroyed a large 
part of it both here and in the upper Damodar Valley. Bamboo, sabai grass, lac, sal and 

mohua are the more important forest products. In this sub-region lies one of the richest 

coal deposits of India. 

3.10. V. This sub-region, lying between the Bhagirathi and the Hooghly on one side 

and the outcrop of the solid peninsular rocks on the other, contains both a laterite and a 
littoral section, each with its own characteristics. The northern section, whose old name 
• Radh' or •Rarh' indicates an early recognition of its distinctive character, is an eastward 

sloping shelf of laterite or old alluviumt·'built up as well as scarred. by the A joy, Barakar or 
Cossye (Kansahati), Damodar and Rupnarayan and other rivers which drain the western 
plateaus and ultimately empty themselves into the lower reaches of the Hooghly. The 

slope in roughly from 500' above sea level in the west to about 15 or 
20 feet on the Hooghly side. The mean annual tompe~ature varies from 
78' F to so• F and rainfall from 56' to 60' though in the littoral section it is often 
as high as 70'. The area was from the earliest times the path of advancing hordes 

from the peninsular west and an avenue of settlement which has resulted in what 
one geographer has described as "the arid tropical steppe succeeding the destroyed 
forest". In the uplands the soil is poor laterite or khoai. "The interfiuves grow 

poor short grass, some degraded forests or scrub and scattered wild palms which, 
with the rusted laterite in roadside cuttings, combine to. present . a landscape 

of drought and desolation relieved only by the count'ersunk paddy fields and 
valleys". Further east there is on the one side, a large area liable to disastrous 

floods through incompetent river training and insufficient provision of culverts in 
roads and railways that were built athwart the drainage, and on the other, the 
typical dead delta zone of the Hooghly where the shifting of the Damodar some 

80 miles to the south and the loss of the bead waters of the innumerable spill 
channds has left a trail of stagnant •Beels' or marshes or almost dried up river beds 
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which may have some irrigations! value but are fairly usele~s for drainage. The area 

is slmost wholly monocultural, secondary crops including wheat and barley covering 

not more than 4-9 per cent of the cultivated area. Industrial development and 

urbanisation of the Hooghly side has however led to an increase in market gardening 

in the adjacent belt of land and potato cultivation is occupying a prominent place. 
3.11. The littoral belt is only partly deltaic and contains, behind the old beach 

ridges, a vast hinterland of fiat sandy or clayey loam, slightly saline in the coastal or 
tidal regions, with rice as the principal single crop. 

3.12. VI. In the Ganges delta, as a result of partition, only a strip of 30 to 50 

miles east of the river Bhagirathi falls in West Bengal. Its three-fold subdivisions are : 
(a) The moribund delta covering Nadia and the major part of Murshidabad where 

the off-takes of the old distributaries have been silted up, the rivers themselves flowing 
on old levees with hardly enough water even in flood to inundate the countryside, and 

with interfluves which are ill-drained on account of the saucer sections ; ( b ) The 

mature delta which covers the northern half of 24-Parganas between the moribund 
delta and the Sundarbans and where the rivers are still sufficiently alive to deposit 

some silt over and beyond their banks although their increasing salinity is an indication 

of their gradual deterioration; and (c) the active delta of the Sundarbans comprising 

the lower half of the 24-Parganas and reaching from 60 to 80 miles inland from the sea 

face. The entire deltaic area overlaps both W fost and East Bengal and has forests of 

considerable value though the richer and larger forest area whose Sundri trees supply 
useful constructional timber has gone to the latter. The moribund delta is mainly 

sandy loam with some areas of stiff clay. The Slindarbans are clayey with fresh sands 

along the sea face and of course strongly saline. Bt-tween these, in the mattJe delta, 
there is clayey loam in Beel areas, sand or sandy loam in the levees, and pure loam 

in the lower slopes. 

Rivers 

3.13. The vast alluvial plains of Bengal show the C011Rpicuous part that her rivers 

have played in land building but those that lie in West Bengal are now shorn of mJich of 

the glory that once inspired a very distinguished member of the Judicial Committee of 

the Privy Council into describing them in an unforgettable passage of great literary 
distinction. • Many of them are dead, some are dying, while quite a few others only wake 

up into brief intermittent life during the short spell of the rainy season. From the point 

of view of their source of supply and continuity nr discontinuity of the flow S. C. Majumdar 

has called them perennial, torrential or tidal. From the geographical point of view they 

are, however, better described as (I) the northern system, (2) the central system. 
(3) the western system, snd (4) the southern tidal system. In addition to their role in 

land building, they are an important soQrce of domestic water supply ; a 
natural, though a gradually dwindling, reservoir of fish ; a principal means of irrigation 
and drainage ; and before the partition of Bengal, a very considerable factor in inland 

• "The streams in the Ganges delta are capricious and powerful. In the course of ages the land 

itsel£ has been deposited by the river, which alwaya carries a prodigious quantity of mud in auapension. 

The river comes down in flood with resistless force, and throughout ita various branches ill constantly 

eroding ita banks and building them up again. It crawls or races through a llhifting net-work of 

atreama. Sometimes ita course changes by imperceptible degrees ; sometime a broad channel will 
shift or a new one open in a single might. Slowly or fast it raises ilolanda of substantial height s1a.nding 

above high water level and many square miles in extent. •• • In physical fact the landowner enjoys 
his land by the precarious grace of the river, whose identity is so persistent, and whose character 

is so predominating as almost to amount to personality." Lord Sumner in Sreenath Roy 'ft Dinabandhu 

Sen 41 Indian Appeals 221. 
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navigation and transport. But for ita rivers Bengal would not have been born; without 
them functioning in full vigour it can hardly continue to live. 

3.14. (I) The northern system is dominated by the Tista which rises in Sikkim, 
divides Darjeeling into two unequal sections, and after gathering the waters of the 
Great and the Little Rangit and taking Kaiimpong and Jalpaiguri in its stride, skirts the 
western boundary of Cooch Behar and marches south east through differnt districts of 
East Pakiata.n to join Brahmaputra not far from its confluance with the Jamuna. Tista's 
allegiance to Brahmaputra is hardly 200 years old for Rennel's map (1764-177!) shows 
it as coming down straight south for a long distance and then fanning out into several 
distributaries (Punarbhaba, Atrai, Karatoya), all flowing into the Ganges over a wide 
stretch of nearly 150 miles. Other hill streams also take their rise in the upland valleys 
of Darjeeling, the most important being Mahanadi or Mahananda. which begins as a small 
stream in the weso,ern section of Darjeeling, gathers the waters of Balason and several 
other streams on ita south-western march, by-passes \Vest Dinajpur with a pronounced 
leaning towards Bihar, and after dividing Maida into two almost equal halves falls into the 
Ganges below Nawabganj which is now a part of East Pakistan. Some- geologists think 
that in the ea~ly stages of laying the foundation of North Bengal, whose original alluvial 
deposits of yellow clayey sand were later overlaid by the new strata of blue clay and 
sand brought in by the Ganges, Tista and her tributaries received considerable help from 
Kosi and Brahmaputra which then flowed much nearer this zone till tectonic or other 
changes made one alter its course far to the west and the "other far to the east. 

3.15. South of Darjeeling is Jalpaiguri traversed by T.ista, Torsa and Jaldhaka in 
the middle and Kaljini, Raidek and Sankosh in the ea.et. All of them pass into Cooch 
Behar and then either independently or as tributaries to other rivers ultimately enter 
East Pakistan and fall into Brahmaputra. The artificial wedge of East Pakistan between 
J alpaiguri and West Dinajpur naturally does not deflect the courses of the rivers. The 
two important rivers of West Dinajpur and Maida are Mahananda and Punarbhaba •. 
Atrai has considerable local importance for West D~jpur before it passes into Rajsahi, 
and Kullik and Gomar are important tributaries. In Maida, Kalindri which joins Maha­
nanda a little above English Bazar and Pagla which does so a little below it have similar 
local importance. The rivers of Maida and West Dinajpur running from noJ,"th to south are 
dominated by the Ganges, just as in th~northem section from Jalpaiguri to Cooch Behar 
Tista's conspicuous role has passed under the dominant influence of the Brahmaputra. 

3.16. ( II ) The importance of t.he Ganges to the formation and well-being of 
\Vest Bengal has been thus described in a widely used text-book, "The cardinal 
factor in the later hist()ry of the delta has been the eastward shift of the Ganges 
waters from the main outlet along the western margins--Bhagirathi-Hooghly-to the 
present main course of the Padma-Meghna, with such streams as Ichhamati, Jalangi, 
Mathabhanga, Gorai representing intermediate (but not necessarily successive) 
positions of the most .important channel. \\'hether this is mainly due to alluviation 
at the heads of the successive main spillways, to tectonic change, to shifts in the 
balance of the Delta due to changes of course elsewhere, or to a secular swing to the east 
arf" questions which admit of Iorge and inconclusive debate-...... It is at least clear 
that the Bhogirathi, or one of ita several branches (Hooghly, Saraswati, ~di Ganga or 
'Tolly's Nullah') was the most important distributary in the 17th. century but had b11en 
eilting up at )east since 1770, when the Damodar, which helped to keep it cfear, shifted 
its mouth SO mileR to the south. The lower reaches of this river, the H()()ghly proper, 
retain their vitality, being fed by streams from the peninsula s~ch as the Damodar and 
the Rupm1 rayan•••. From all this follows the well-known contrast between the decayed 
\\'e!'t 11earred with the silted or stagnant beels---the "disjecta membra" of dead rivers-

( 9 ) 



and the active East with all the secondary con11equences, of which the prevalence of 
malaria and the absence of fertilising silt in the west are the most important" • of 

the three main strf'ams in which the main channel of the Ganges had branched near 
Tribeni--Jamuna, Saraswati and Bhagirathi-the first two are dead and the last only 
eurvives through blood ( water ? ) transfusions from the western rivers in the middle and 
lower regions. On the east, Bhairab is stagnant or dead, and what Jalangi and Churni 
can bring to the Bhagirathi is so inadequate that Bhagirathi's connection with the parent 
river is almost lost in the sands during the dry season. To the far east, Ichhamati 
follows a zig-zag course forming for a good length the boundary between East and 'Vest 
Bengal till it merges into one of the tidal rivers of the south .. 

3.17. (Ill)· The western rivers have their rise in the peninsular plateaus of Bihar 
and belong to a different river regime. They run more or less from west to east, each 
independent of the other, through wide alluvium-fillf'd troughs, the land being high in the 
western fringes and gradually flat and level towards the east and the south-east. The 
hills being nowhere high enough to retain the moisture through freezing and then ration 
it out in the dry season through the meJt.ing of the snows, the rivers are torrential, not 
perennial, as they depend wholly upon the- seasonal rainfull. To name the more import­
ant of them from north to south, Bansoli, Brahmani, and Dwarka are small rivers cutting 
Birbhum and Murshidabad transversely before they join one another and fall into the 
Bhagirathi, but in the economy of the district Ma.yurakshi or Mor had gre11.ter 
significance which has now been greatly accentuated by the construction of the Dam. 
Ajoy, for many miles the boundary line betwe~n Birbhum and Burdwan, falls into 
the Bhagirathi near Katwa, its pristine glory greatly dimmed by heavy silting 
which causes sudden floods in the height of the monsoons followod by a long spell of 
dry sand bed. Burdwan is demarcated on three sides by Ajoy, Barakar and Damodar 
of which Barakar touches its western fringe for a short length but Ajoy and Damodar 
cover a good three-fourths of its northern and southern brundaries, Damodar, formed 
by the fan-shaped tributaries originating in the western plateaus with re-inforcement 
from Barakar near the Bengal-Bihar border flows east-southeast almost in a straight 
line for a considerable distance. swerves inside the district with Burdwan town on the 
left, and about 10 miles further down makes a sharp right-angled turn southwards 
through Hooghly and Howrah to meet Bhagirathi near Falta after a journey of about 80 
miles from the point whore it broke away. Purulia and Bankura are served by 
Darukeswar and Kansabati, the_ latter as well as Silai (or Silabati) passing through 
Midnapur as well. Darukeswar ( or Dhalkishore ) meanders through Burdwan and 
Hooghly and becomes the mighty Rupnarayan which falls into Bhagirathi about 4 miles 
below Falta opposite Geonkhali ; but Rupnarayan's apparently wide stretch from 
Kolaghat or a little above it is a little deceptive for it is very shallow and full of 
sandbanks so that even flat-bottomed river steamers have difficulty in going up-stream 
except at high tide. Shilai is a comparatively small stream in Bankura but by the time 
it reaches Ghatal and before it falls into Rupnarayan it becomes an important means 
of inland transport and communication. Of much greater importance is Kansabati or 
Cossye which goes through Purulia, Bankurl\ and Midnapur and with water received 
from several smaller streams, meanders east and south-east till it joins Haldia river 
a little above-the estuary. Among other rivers the most important is Subarnarekha., a 
wide flowing river both ends of which are outside West Benga:, though a section passes 

through the south of the district of Midnapur. 
3.18. The peneplained land formations of this sector is due to the detritus carried 

by these rivers from the peninsular rocks but for reasons to be explained presently, 

• 0. H. JC. Spate, Op. cit., pp. !128, 527 
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they are subject to heavy torrential freshets or floods in the rains followed by a long 
dry period when their only usefulness lies in providing an inexhaustible supply of sand 
for sand-stowing the worked-out mines. As means of navigation the torrential rivers 
are useless even for eountry craft except in the lower reaches where the draught is 
good and the current not too strong or erratic. 

3.19. (IV) The last river system consists of the tidal and estuarian rivers. 
"The outstanding physical fact about the 24-Parganas Sundarbans is that the land area 
s unstable and the water courses shifting and ill-defined. Apart from the boundary 

rivers viz., the Hooghly, the lchhamati, the Kalindi and Raimangal, there are several 
major channels flowing through the middle of the area. These are the Bartala, the 

Saptamukhi, the Thakuran, the Matla, the Bidya, the Gosaba, the Haroagong, the 
Kultigong, and the Kalagachhia. The general direction of all these main channels 
is from north to south. These are inter-connected by a number of natural cross channels 
which are of great importance from the point of view of consolidatian of land in the 
area." Bidyadhari and Piali, once important outlets of Calcutta's sewage and storm• 

water, are on their last legs so that "the drainage congestion is steadily creeping up to 
the limits of the Metropolitan area.." Ichhamati is in the upper reaches but its 
continuations viz, the Jamuna and the Kalindi merge in, and in the lower reaches a.re 

indistinguishable from, the tidal rivers. The importance of the tida.l rivers lies in 
their two way action in building up the land of the lowe!-' delta. The initial impetus no 

doubt comes from the millions of tons of alluvium transpt)rted every year "by the strong 
current of the Ganges flood and brought down to its mou~h. Checked by contact with 
the sea, the silt drops down into the bottom and forms shoals which gradually raise their 

heads as •Chars', while the rivers, slowed down in their motion, spill over their banks to 
flood a much wider area over which they deposit more silt before branching out into 
innumerable streams to reach a slowly and imperceptibly receding sea. But all the silt 

is not deposited at the bottom even when the sea is reached and a considerable quantity 
remains in suspension. This the tides bring back by the reverse process. The flow 

tides, moving rapidly up, carry an enormous amountd of silt into the upland low-lying 
areas and the ebb tides complete the process of land building by depositing it int<> the 

bottom because they are unable to retain the same quantity in suspension due to the longer 
time taken in reaching the sea and the ,inevitable slowing down of its motion in retreat. 
Floods and tides are thus the two great delta builders, the latter having the additional 

advantage of occurring every day while the first is only seasonal. For Bengal t~o 
other favourable factors are the gigantic Himalayas which can produce an inexhaustible 
quantity of detritus and the funnel-like shape of the Bay of Bengal which increases the 
volume and the velocity of the tides as well as the width of its range. According to 

experts, if the spill areas were not reduced by premature embanking the process of land 

building in deltaic Bengal would have been quicker.• 

3.20. All this is a strong argument for the supreme need of maintaining the 
rivers of West Bengal in full health and vigour and resurrecting those that are dead 

or dying. Whatever freaks Nature may play in changing t.heir course over the 
centuril's ( of which the three major examples are the Ganges deserting the Bhagirathi 

for the Padma, Tista deserting the Ganges for Brahmaputra, and Damodar leaving the 
Bhagirathi to meet her again eighty miles south) nothing should be done by man to 
hasten the process of decay. Yet S.C. Majumdar had no difficulty in showing that in two 
ways at least human interference is responsible for the decay of many of the rivers of 

• 'RiYer• of the Bengal Delta' by S. C. Majumdar, Calcutta Unive!'llity Preas. 
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\Vest Bengal by sacrificing long term benefit for the prospect of some short term 
advantage. The first is the extension of agriculture at the cost of the forest and grass 

lands of the catchment and upland areas and the second is the raising of embankments 
to prevent river from spilling over and flooding the countryside. 

3.21 Rivers are sustained by rainfall in t.he catchment basin. Seasonal rainfall 
means high flood in one season followed by a thin trickle during the rest of the year unless 
the surface run off r>an be controlled by absorpt.ion and retention of the rain water as 
sub-soil water, feeding the innumerable springs and wells from which rivers draw their 
sustenance when nature withdraws her supply. The more water is lost as run off the less 
is available for underground storage and the greater is the risk of the river being reduced 
to a chain of water holes in the dry season and a muddy turbid torrent in the wet. 
Surface run off increases when the gradient is steep or when, with the removal or 
reduction of vegetable cover, there are no longer any obstacles to impede the flow of 
water and no roots of trees and plants to keep the soil open and porous for the water to 
seep through. Grass and herbaceous plants with long branching tenuous roots and deep­
rooted forest tress have always been the most efficient means of absorption of water. 
Forests have the additional advantage of being able to cushion the force of the heaviest 
downpours on the leaves of their trees and make the water reach the ground as gentle 
sprays, soaking the surface layers and penetrating slowly into the lower levels of the soil. 
Unfortunately both the major catchment areas of the central and the western river 
systems and the major part of that of the northern system lie beyond the border of 
V\Test Bengal and are not amenable to it-s control •. Both in the high Himalayas where 
the Gangetic system has its source and in the Chhotanagpur plateau whence the 
western rivers flow, indiscriminate deforestation and grazing as well as extension 
of cultivation has ignored this fundamental truth and brought in the usual Nemesis 
of soil erosion, flood, and the silting up of the river bed. A pamphlet published 
by the D. V. C. has shown how in the upper Damodar Valley area in Bihar 
deforestation, over-grazing, deliberate burning of the undergrowth to collect 
'mohua', and upland cultivation in slopes (not terraces) has led to gullying and 
impoverishment of the soil, increased flood damage, and aggravated the chance 
of the silting up of the reservoir lakes within which the water is held. • As for the 
source of the Ganges, S. C. Majumdar quotes the opinion of Lord Haily, one of 
the ablest of British civilians who came to India, severely criticising in his 
monumental 'African Survey' the supineness of the central and provincial 
governments in dealing with such thoughtless extension of agriculture and grazing 

' at the expense of forest, bush and grass. Grazing is doubly harmful because, apart 
from its effect in removing grass. the trampling of the soil reduces it into a thick 
layer of dust easily blown away by the wind or washed away by any downpour 
of the slightest magnitude. The result is that storm-water, no longer checked by 
the forest and bush and flowing rapidly over impervious rock which has been 
exposed by the removal of the top soil, flows down gullies and hill sides, swelling 
what had hitherto been feeble trickles into rushing torrents heavily charged with 
silt. The surplus silt which is more than the water can carry in · suspension drops 
into the bottom and its cumulative effect over the years is to raise the level of 
the river bed and increase the risk of flood. 

3.22. What one human error creates, another completes. On a long view this 
flooding, if unchecked, would have raised the level of the surrounding land and made it 

• 'Foreatry DeYelopment and Soil Conaenation in the Uppe:r Damoda:r Valley' by Dr. R.M. Corrie. 
D.Sc., pp.l0-19. Published by the D.V.C. 
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more fertile even though it might cause 110me temporary loss through destruction of crops 
and houses. But long views are rare, especially if the period stretches over a span longer 
than an individual's life or the life of a generation. Palliatives in the nature of embank· 
menta are more eo.sily acceptable to avert immediate diso.ster, and they have been 
largely resorted to, bringing in their tra~ all the ill effects of incompetent interference 
with nature without offering any permanent solution. The river is deprived of ita spill 
area and the land of ita fertilising silt which would have gradually raised it above flood 
level; the bed rises through the deposition of silt on a limited area; and soil erosion of 
the banks is aggravated by the swiftly flowing waters of the rivers within an artificially 
narrowed channel. But with all this, flood cannot be prevented altogether, for rate 
will burrow unseen into the banks and water will percolate through the holes, loosening 
and bursting the banks and causing floods which become all the more destructive because 
of the violence of the discharge. The evil of flooding lies not so much in the volume of 
water that comes in o.s in the depth and violence of the flow. As has been found in Eo.st 
Bengal, the gradual and unimpeded spread of water over a vast area has been useful for 
raising the land and increo.sing ita fertility, apart from ita effect on sanitation which it 
improves by _washing away filth and destroying the mosquito larve which breed in still 
water. We cannot, of course, control the elemental forces such as the seo.sonal rainfall 
or the melting of the snow, nor hold in leash the natural forces which raise the spill 
area through fluvial action with consequent reduction of its flood absorption capacity. 
But it is possible to control factors artificially created bf man viz. excessive run off from 
catchment bo.sins by reckless deforestation, curtailment· of the spill area by raising 
embankments, and chokage of the spill channels through neglect or deliberate filling. 

Forest 
3.23. The role of forests as protectors of soil and water, two of the mo11t important 

things for life on this planet, has just been mentioned. Their further role for a variety 
of industrial uses (paper manufacture, match-wood, pJy.wood, furniture, black-boards, 
particle. boards etc.) or as the direct or indirect source of drugs, medicinal material&, 
resins, lac, honey and wax, as well as for fuel wood are hardly less important. As 
potential Nature Reserves or Wild Life Sanctuaries they may be said to have recently 
added a new dimension to their already manifold functions. • 

' .• 
3.24. Forests occupy roughly ~8 sq. miles (2910.7 thousand acres) or 13.4 per cent 

of the total land area of West Bengal.t There are three fairly well demarcated forest 
zones in north, west and south-the large central area consisting of West Dinajpur, 
Maida, Murshidabad, Nadia, Hooghly and Howrah being practically barren of forests 
and accounting, between them, for not more than 17.7 sq. miles out of the total men·­
tioned above. The tropical valley fresh water swamp forest which occurs in Maida and 
West Dinajpur is autochthonous but of no great significance either in extent or value. 

3.25. In the northern zone, -Darjeeling has 492.6 sq. miles of forests and Jalpaiguri 
(163,7, the only other district of this region, Cooch Behar, trailing far behind with a 
paltry 17.1 sq. miles of savannas on its northern fringe and on the banks as well o.s to 

---------------------- --
·The incii'l'id~ .;-u~~ of a few important itema of forelll produce of the Illata in the year 1968-69 ia giyen 

in tile Techno-Economic Sur'ley 11163 ( P.IV 18] aa follow• :--
Timber 7,214,000 eft. 
Fire-wood 448,000 Ton• 
Charcoal 4,000 Tona 
Katha 44 Ton• 
Honey 220 Tona 
wu 36.8 Tona 

t According to the auotiatica of the Agricultural Departmen I the area ia len and the percentage ia only 
12.08, but tlae Agriculture DeparUDent'a atatiatica relate only to reaened IIJ\d protected forellla while the 
figurea of the Foreal Depaztment compriae the total foreat area of the state whether pllbllcly or priYalely 

owned. 
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the east of its two rivers Torsa and Raidek. Aa is to be expected, Darjeeling with 
•1.1 per cent of its area under forest in its peaks, ridges and valleys ia even now the 
premier timber producing area in West Bengal in spite of systematic clearing over many 
decades for plantation and agriculture. There are conifers and rhododendrons in the 
high altitudes of the far western strip {above which the flora peters out into Alpine 
forest or scrub ), with upper hill, middle hill, and lower hill forest trees {oak, walnut, 
birch, maples, laurels etc.) more or less evenly distributed across its northern half; 
while up to an altitude of 2500 ft. or a little beyond, a variety of 'Sal' grows occasion­
ally on either side of the Tista but more particularly an:d thickly on the southern 
aspects or slopes o( the ridges down below near the banks or Mahananda, Balason and 
Mechi, interspersed with riverain forests of Khair {Acacia catechu), Shisu, Simul and 
Savanna. Way down in Siliguri there are only two stretchl's of "Plain's Sal" forest. 
Jalpaiguri"s 663.7 sq. miles are about 28 per cent of its area and distributed in unequal 
proportions from ~est to east over the whole of the district. By and large, the plain's 

Sal predominates in east, centre and west, the largest concentration being on the 
west of Tista, south of Buxa, and east of J ainti. They are a gregarious and dominant 
species, growing to great height and girth and yielding strong and durable, if some­
what rough, timber ideally suited for sleepers and constructional purposes. Among 
other types of forests are those described as riverain which grows on both sides of the 
J aldhaka, Daina, Torsa and Raidek as they flow from north to south, and other forest• 
of a miscellaneous kind growing in scattered patche11 here and there but mostly in wide 
belts on the fringe of the "plain's Sal" forest. Savannas occur in the lower reacbea 
of the Tors a and along parts of rivers J aldhaka and Sankosh. 

3.26. In the western region lie the dry Sal forests of l\Iidnapur, Bankura, Purulia, 
Burdw.an and Birbhum with sprinklings of peasal, mohua and other trees--all mostly 
kept as coppiced fuel jungle which were formerly subjected to indiscriminate 
felling till the Private Forests Act of 1945 .Jame t.o their rescue. Their importance 
lies in their extensiveness rather than in the value of individual trees and in their. 
relative proximity to Calcutta and the industrial area. Of these districts the least 

important from the point of view of forest is Birbhwn with its 52.9 sq. miles followed 
by Burdwan with 119.3 sq. miles. Birbhwn has very few concentrated forest zones in 
one area but only scattered blocks which generally look like dots or blobs in the map 
spread with some amount of thickness in the SQuth-western fringe but thinly along the 
river Mayurakshi in the middle and Ajoy in. the south. Burdwan has a larger 
concentration in the middle regions, the laterite and infertile old alluvium of police 
stations Kanksa, Ausgram, and Faridpur having saved them from the wood-cutter's 
axe and the claims of expanding agriculture. Asansol has been almost denuded of 
forest within living memory, the thin vestigial belt of a few patches withih the Aioy 
enclave being the only exception. In Bankura, Midnapur and Purulia the fores; 
areas are 541.4, 650.5 and 340.3 sq. miles respectively, the increase of 93.87 and 
141.71 sq. miles for the first two districts over the figures given in the 1951 Census 
Report being due not to more extended afforestation bnt to more accurate recent 
surveys carried out after the private forests passed into the hands of the government 
on estates acquisition. Bankura has ovl'r 20 per cent of its total area under forest 
evenly spread over the whole district, the south-eastern half of Bishnupur subdivision 
and an S-mile radius round Bankura town being alone excepted. The largest 
concentrations are in the south-west nl'ar Ranibundh and in a wide belt of land 
running from north-east to south-west with occasional blank patches in between. 
Midnapur p·resents a striking contrast between its eaE<t and west, tho first almost 
completely devoid of forest and tha second almost as amply covered by it. A very 
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large part of Jhargram, a considerable portion of the Subarnarekba enclave, a fair 
area of the middle west and large tracts on both sides of the road-rail link between 
Midnapur and Bankura right up to its western boundary are under forest although, 
on account of the bare eastern half, its percentage to the total area of the whole 
district is only a little over 12. Casuarina plantation in the littoral region of Contai 

'is a promising recent experiment designed to prevent erosion of the coast and act 
as a barrier to sands being driven inland by wind and damaging good agricultural land. 
Purulia is more favourably placed for forests nwing to its proximity to the Chhotanagpur 
plateaus and having higher altitudes in many of its parts. In the south and the west 
and in one or two places in the north where the land is more undulating and high 
ridges raise their heads, forests occur in large blocks, while in the fiat eastern belt 
adjoining Banknra scattered (but sometimes quite large) blocks of forest lands are found. 
In the central and northern plains forests are very sparse and the blocks are smaller. 

The southern forests are in the deltaic Sundarban regions of the district of 
24-Parganas and contain mangrove vegetation of poor growth and density in the saline 
west which is mostly used as fuel. The forests of 24-Parganas cover only 1652.6 sq. 
J;Diles (inclusive of about 730 sq. miles of land-locked watery areas) of which all but 
22,8 sq. miles are reserve forests. The Census Report of 1951 giving 1630 sq. miles 
as reserve forests was correct as far as it went bu.t its further statement that an 
additional 1222 sq. miles were publicly owned. forest 'in the hands of lessees was 
completely misleading as this large area, though originally forest land, had beeon 
handed over to Khasmahal and promptly reclaimed by the lessees for the purpose 
of cultivation a quarter of a century ago. To call it •forest' was thenceforth a 
misnomer but the old classification had continued in the departmental records and 
was communicated to the Superintendent of Census without necessary correction 

when he asked for information for incorporation into his Report. 

3.28. These forests and woodlands do not, of course, exhaust all the flora of 
the land, The countryside is in general far from treeless; villages, dispersed hamlets 
or separate homesteads carry their clumps of bamboo, the toddy palm, the Indian 
date, banyans, pipal, tamarinds anp mango's and a large variety of other trees. 
Wherever there is a nucleated village or hamlet it generally nestles under a green 
canopy of trees while fruit orchards varying in size from a few bighas to hundreds 
of acres are a common feature in some of the districts. In 1944-45, the only year 
when statistics were collected by plot to plot enumeration which are available to us from 
the printed publication • Agricultural Statistics of Bengal', it appears that about 

,2U2 sq. miles of what is now West Bengal were growing the better variety of mangoes 
in Maida, Murshidabad and the Calcutta industrial region, exclusive of the smaller 
gardens which catered to domestic consumption instead of to the market. Bamboo 
too is an essential house-building material in rural areas growing almost in every 
village without much attention and lasting for generations. It is also an important 
raw material for the production of paper and The Raniganj Paper Mills have been 
experimenting in recent years with more systematic cultivation of bamboo and sabai 
grass on some upland areas formarly owned by the Bengal Coal Company. The 
total area under bamboo in different parts of West Bengal was estimated to be 

227 sq. miles. * 

-------------=------------ -·----. 
• 'Ben1Jalln Map•' by Dr. S. P .Chatterjee, P. 68-66 
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CHAPTER IV 

Land (continued) 

Agriculture 

4.1. Since nearly 60 per cent of the land of West Bengal _is cultivated this account 
will be incomplete unless something is said about its characteristics from the point of 
view of agriculture and related uses. 

4.2. The total land area of this state is usually divided for the purpose of agricultural 
statistics into five classes : (1) area under forests ; (2) area not available for 
~ultivation ; (3) other uncultivated land excluding current fallows ; (4) current 
fallows; and (5) net area sown. 

4.3. Category (1) includes all forest areas under the control of the Forest depart­
ment. In category (2) are included land which are actually put to non-agricultural 
uses and land whose barrenness and poor quality stand in the way of their being put to 

agricultural use. The first group comprises all areas which tlre occupied by buildings, 
roads, railways, airfields, rivers, canals, 'heels' and other lands which are permanently 
put to uses other than agriculture ; the second covers hills, mountains, deeerts (if any) 

and all lands which cannot be brought under cultivation except at a prohibitive cost. 
Category (3) includes a wide variety, .c3ief among which are (a) permanent pastures, 
village commons and other grazing grounds, (b) miscellaneous tree crops and groves not 
included in the net area sown, e.g. casuarina trees, thatching grass, bamboo bushes and 
trees for fuel which arc not included under orchards, (c) cultivable waste which are suitable 
for cultivation but are either not cultivated or abandoned after a few years' trial and left 
in that condition for more than one year, and (d) other fallow lands which on account 
of diverse reasons (e. g. poverty, malaria, inadequacy of water, river silting, soil erosion 
etc.) are left uncultived. Category (4) comprises those arable lands which are kept 
fallow in any particular season or year as an insurance against soil exhaustion, and 
category (5) is the actual net cropped area in the year. The last two, together with a 
portion of category (3) which can be recovered for the purpose of agriculture, comprise 
the t.ltal arable land of the state, though for calculating the probable yield of any 
particular year only the last category is relevant. The total geographical area of W eet 
Bengal and the areas under each of the five categories mentioned above will appear from 
the following table :-

Figures supplied by the Director 
of Agriculture for 1958-59 

(in ·000 acres) 

Total geographical area of,Vest Bengal 21,87-i 

Category 1. Forest 
Category 2. Area not available for cultivation 

(excluding 23.1 thousand acres 
within East Pakistan enclave) 

Category 3. Uncultivated land excluding current fallows 
Category. 4. Current fallows 

2,6-!tU 
3,203 
1,714..5 

1,381 

Category 5. !\et area sown 12,9:!9.-i 
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4.4. It appears from the figures that 59.1 per cent of the total geographical area of 
the state is under the plough which is 15 per cent more than the all-India average. The 
principal reason for this high rate of utilisation is the excessive pressure of population on 
the land, and the nature of the topography, helped by high seasonal rainfall. But in spite 
of this o.nd a fertile alluvial soil the state has only 2125.7 thousand acres or 16.4 per cent 
of the net sown area under double cropping which, if not worse than the all-India 
average, is considerably below the 30 per cent of Punjab and :Madras. One reason 
for such low intensit-y is the inadequacy of irrigational facilities which does not off-set 
the water scarcity in the winter months when the lands generally lie fallow. Another 
factor is the relative productivity of the soil and the availability or non-availability of 

secondary means of livelihood for the agricultural population. Double cropping is a 
more common practice where the secondary means of livelihood are scarce and the yield 
rate is lower. Districts such as Nadia, with higher rates of double cropping, and to a 
certain extent Maida, Murshidabad and Bankura, are also districts where crop yields 
are lower and secondary me&ns of livelihood much more limited. 

4.5. Of the net area sown, about 87.1 per cent is under food crops, rice accounting 
for 72 per cent, pulses and other rabi crops 12 per cent, and cereals other than rice 
(wheat, barley, maize etc.) a bare 3 per cent. • Aman is the principal paddy crop, grown 

tmder dePp water conditions in low lying areas which ca~ hold water till about October, 
and the acreage under it is. over six times that of Aus. ;A-us, yielding less but .at the 
same time requiring less careful nurturing than Aman and far less water, grows mainly 

in a belt extending from the north of English Bazar in Maida to near Calcutta with the 
Bhagirathi as the western boundary of the rflgion. About fifty per cent of the Aus paddy 
of the state grows in this belt-while the rest is grown in the red-earth region of 
\\T, Dinajpur and in the higher lands of the western part of the state. Boro or marsh 

paddy occupying less than one per cent of the total paddy area is a negligible factor 
in West Bengal, trailing far behind even Aus and grown mostly in the margin of t.he 

flood plains of the Illahananda and the low lying areas of Ghatal and Khanakul on 
the border of Silai.t The predominance of food crops in the agricultural economy 

of the state shows a lack of diversity in crop production, the continued food 
scarcity and the low yield rata' leaving her little choice, though certain 
commereial crops such as sugarcane, jute, tobacco and tea are superior to 

paddy in terms of the value of output per acre. 

4.6. Next in importance to paddy is jute, an important cash crop and an essential 
raw material for the various jute mills, though East Pakistan is still a considerable 
lilource of supply. Together with inferior •mesta' whose acreage is small, jute covered 

a little less than 6 per cent of the total cultivated area. in 1960-61 though it was 
over 8 per cent only two years earlier. Oil seeds, grown largely to provide a 
vegetable cooking medium, cover about 2·18 per cent while miscellaneous crops 

(tea, potatoes, sugarcane and tobacco) accounted for 3.1 per cent in 1960-61. A little 
less than half of this last was under tea while potatoes covered a little over one­
third. During the last decade potato cultivation has made enormous strides and 
advanced by much more than fifty per cent, the increased demand from the 

industrial belt of Hooghly and Howrah having greatly stimulated its cultivation 
in the hinterland. Market gardening and horticulture are widely practised wherever 

there is a market in the vicinity to ahsorb the produce. 

• Statistical Handbook 1961, PP. 44, 45. 
t Bengal in Maps by Dr. S. P. Chatterjee, PP. 70,72 
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4.7. Due to the predominance of paddy cultivation there are no distinctive crop 

regions within the st.Rte though there is a degree of specialisation in respect of commer­
cial crops and some specialisation even in respect of minor food crops. Thus pulses are 

concentrated in the central part ( :Murshidabad and ~adia) ; jute in the Hooghly basin, 

Cooch Behar and Jalpaiguri ; oil-seeds in West Dinajpur, :Maida, Murshidabad and 

Nadia; tea in Darjeeling and Jalpaiguri; and tobacco in Jalpaiguri and Cooch Behar. 

The southern part of Maida has a sizable acreage under mulberry trees ( which require 

dry, friable and well drained soil) yielding a much richer harvest than in Murshidabad 

and Bankura where also sericult.ure is carried on on a somewhat reduced scale. 

4.8, It has to be admitted however, that in agricultural productivity \Vest Bengal's 
record is not as good as some other states of India. The following figures tell their own 

tale, 

Table 

of 

Average yield in mds per acre of some of the principal crops in some 

Indian states during the period from 1957-58 to 1960-61 * 

Rice Wheat Sugarcane Potato Jute 
(in gurl (in bales 

of 400 lb) 

1. \\'est Bengal 11.24 7.39 49·81 105.76 2.76 
2. Andhra Pradesh 13.52 2.66 74.10 49.00 

3. Assam 10.28 7.21 38.10 .50.73 3.13 
4. Bihar 8.30 6.73 46.27 67.45 2.19 

5. Kerala 11.45 44.10 

6. Madhya Pradesh 8.30 6.96 28.58 110.63 
7. Madras 16.05 7.56 78.39 81.37 
8. Mysore 11.75 2.48 72.41 47.S. 
9. Orissa 7.72 6.46 36.45 28.89 3.28 

10. Punjab 11.94 12.08 37.84 159.68 
11. Uttar Pradesh 7.29 9.56 35.39 77.23 2.60 
12. Rajast.han 8.19 9.67 24.23 :n.n 

Mustard 

3.86 

4.66 

3.69 

3.78 

3.20 

4.34 

4.89 

4.71 

3.40 

4.9. Among the states for which information has been supplied only U.P., A~sam, 

Bihar, Madhya Pradesh, Orissa and Rajasthan are behind \Ve;:t Bengal in rice yield 
while Madras, Andhra, Mysore, Punjab and Kerala are ahead of it, the performance 

of Madras being about fifty per cent better. Rice in any case is not the staple 

food of U.P. and Punjab but wheat is, and in wheat theRe two states and Rajasthan 
out-distance \Vest Bengal by a comfortable margin. Punjab and )fadhya Prad.,~h 

also lead West Bengal in potato while Assam and U.P. lead her in jute. The yielU>i 
of such minor crops as oil seeds, jowar, tobacco etc. (not quoted above) are below 

the n~ttional average. In sugarcane, however, the position is not so bad in spite of the 
apparently higher yield of Andhra, :Madras and Mysore, for sugar<>ane in \Ve><t Bengal 
is only a 9 months' crop while in the states mentioned above it is an 18 months' 

crop so that if the dimension of time is taken into account \Vest Bengal's sugarcane 

yield would compare favourably with that of these other states. It thus seem8 that 

so far as the yield from her soil is conc<lrned \Vest Bengal stands about midway among 
the states or slightly above it, though the well-known fertility of her soil should h<n-e 

• Supplied by the Directorate of Agri=ltt>Te, Govt. of West Bengal. 
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stood her in better stead. Compared to other countries of the world the record is even 

more dismal as will appear from the figures about the average yield rates (in md;i 
per acre) in 1!155-57 in respect of rice, wheat and potat~ in other •ountries. 

Rice 

1. Sp~tin 
2. Italy 
3, Portugal 
4. Japan 

5. F. S. A. 

63.06 
53.62 

47.96 

47.54 

38.10 

Wheat 

1. Denmark 43.83 
2. Netherlands 41.66 
3. Belgitlm 37.88 
4. France 24.64 
5. Italy 19.75 
6. Canada 15.85 
7. Japan 20.03 

This Average is only 
for Japan 

(Average of 1951-55) 

Potato 

1. Netherlands 
2. Belgium 
3. Ireland 

4. Germany 
5. U.K. 
6. Japan 

(FigureR supplied by the Direc:>t~rate of Agriculture) 

286.00 

269.72 

229.67 
215.02 

203.84 
156.19 

4.10. If it was only a question of comparatively low average output in relation 
to other states a plausible explanation might be found in the fact that in this densely 
populated state with the largest percentage of tot.al area· under cultivation the ·average 
yield was bound to come down with the extension of ~ultivation into less fertile lands 
while the more fortunate states with enough lands and to spare could confine 

themselves only to the better class lands with higher average yields. The vagaries 
of nature might also be responsible for unexpected variations, for in some years floods 
might account for a low average and in others, drought. ·whatever the reason may 
be, there is no doubt that during the period from 1953-54 to 1957-58 there was a sharp, 

progressive and continued decline in the yield rate of the different crops within the 

state as the following figures will make clear. 

Table*-( Yield in maunds per acre ) 
• 

1953-54 {954-55 1955-56 1956-57 1957-58 

Rice 13.48 10.40 11.11 11.73 10.74 

Wheat 7.86 8.68 7.63 3.44 6.25 

Barley 7.62 8.17 7.33 4.58 4.45 

Other cereals 6.62 5.85 6.09 6.22 '6,13 

Gram 8.49 9.46 7.98 6.77 5.79 

Othf'lr Rabi pulse;; 5.86 5.83 5.18 4.27 4.27 

Rape & Mustard 4.00 4.56 4.17 3.75 3.81 

Linseed 2.89 2.81 3.34 1.68 2.86 

Other oil seeds 5.86 5.83 5.18 4.27 4.27 

Sugarcane (gur) 37.74 57.17 57.64 33.40 39.48 

Jute (bales of 400 lbs 
f'ac,h) 2.80 2.72 2.51 2.00 2.41 

J>otat~ 108.46 97.00 91.20 71.3!) 86.33 

Tea (in pounds) 864.11 849.95 852.45 R29.07 8~4.51 

Tobacco 7.57 S.l2 7.87 6.83 7.14 

The average of the years l!lii7-ii8 to 1960-61, howe~·er, shows an improvement which, 
one hopes, should be maintained by better manuring, more irrigation and introduction of 

improved methods of llgrieulture. 

• Statistical Abstract, We•t Bengal, 1958, p. 167. 
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-i.ll. The soil of West Bengal bas been divided on the basis of its texture into 

six classes viz. sands, sandy loam, loamy sands, river Hilts or silt loams, clay loams or 

clays*, but further additions to the classification, according to the preponderance of 

these ingredients in different combinations (e.g. silty clay, loam, sandy clay loam, 

silty-clay loam etc.), have also been made in the latest soil classification reports 

prepared and published by the Agricultural Department. Pure sands occur mainly 

along the coast forming the coastal sand dunes while loamy sands prevail along the 

northern bank of the Ganges. Sandy loams occur 'in the alluvial plains in the north, 

though along the banks of the Tista silt or silt loams predominate. Elsewhere in 

the plains clay loam is the predominating type of soil, and clays with or without muck 
soils occur in swamps or alluvial lakes. The gravel and coarse sands washed down 

the bills and occurring along the foot of the Himalayas are poor ingredients for soil 

formation and agrieulturally almost useless. Alluvial soils along the coast and especially 

in the Sundar ban area show whitt! efflorescences of sodium chloride as they are impreg­

nated with this or other salt from. tidal estuaries. The older alluvial deposits in 

the Barind region got partly Jaterised and gave rise to the younger red earth while 

the metamorphic and gneiss rocks of the western part of "\Vest Bengal got la.terised and 

gave rise to the older red earth. 

4.12. This, however, is only a general description which is not of much use 

unless it is supplemented by a further intensive field to field study in order to 

classify each kind of soil both according to its formation, morphology, and chemical 
composition and also its altitude, slope, water table, liability to inundation or 

waterlogging, and the particular deficiencies which might respond to manurial 

treatment. Such studies have been started since the early fifties but are still to be 

completed. From the Reports so far published fairly full information about Burdwan 

(excluding Asansol), Hooghly, Murshidabad and Nadia may be gathered but space 

does not permit setting them out in full or even in brief snippets with quotation of 
significant extracts. The soil of Burdwan is broadly classified in these Reports 

into laterite, red soil and alluvium, the latter again being further classified according 

as the alluvium .is from the Ganges-Bhagirathi or from Da.modar. Then there is a 
further subdivision of the alluvial formations according to altitude, profile and 

slope, distinguished severally as upland, flat land, low land or riverine. The 

areas where these different types of soil occur have been explained both by map 

and description and their chemical properties analysed. Experiments with the 

application of artificial fertilisers show genernlly that while a. graded application 

of nitrogen is likely to increase the yield both of paddy grain and straw, that of 
phosphate in addition to nitrogen is uneconomic. This was the case with laterite 

or red soil or Damodar ( alluvial ) upland, or Damodar ( alluvial) flat land, or 

Damodar ( alluvial ) riverine land, or Ganges ( alluvial ) flat land and Ganges 

( alluvial ) riverine land. Only in the case where Damodar flat land is superimposed 

10ft. deep over the laterite formation has the application of phosphate proved 

economically successful by raising the yield more than in proportion to cost. In 
the case of jut.e which is grown only in the riverine t.racts and flat hmds of both 

the. Ganges and the Damodar, the application of nitrogen in combination with 

potash is found to increase the yield. 

4.13. In Hooghly only a small area in the western half of the police station of 

Goghat contains red soil anu that too mostly with an admixture of alluvium. The 
rest. is all· alluvium either from the Ganges or from the Chotanagpur hills. Here 

•Bengal in Maps by Dr. S. P. l"::hatterjee, p. 14. 
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also, whether the soil is in the uplands; flat lands, low lands or riverine areas the 
effect of fertilisers on paddy is not very different except that in the Ganges uplands 
the application of phosphate is not contra-indicated while in all other places it is. 

4.1-J. The soil of Nadia is pure alluvium brought in by the Ganges and has been 
classified into (I) riverine, (2) flat and (3) low, each forming more or less a longitudinal 
belt cutting through the different police stations from north to south, In the riverine 
tract fine sand and silt fractions predominate throughout the depth, the profiles show 
accumulation of clay or lime in the sub-soil ret!ulting from weathering and leaching, 
and the textures in the different layers are different. But the sub-soil bas a good 
moisture-retentive capacity due to the presence of calcium carbonate in the profile 
and this i<1 useful for the cultivation of deep rooted sugarcane. In the flat lands which 
are above inundation level there is a slight accumulation of clay in the sub-soil as 
a result of leaching from the surface horizon. The excellent permeability and water 
retention capacity of the subsoil layers make the area ideally suited for growing 
deep rooted crops like sugarcane and jute while its principal paddy crop is Aus 
in the Kharif season and pulses and barley in winter. The low lands are mostly 
the abandoned courses of rivers, showing by their zig-zags the swinging movements 
of the old rivers, and enclosed by high banks. The soil on the surface is clayey and 
offers great resi,;tance to mechanical appliances so that it is very difficult even for 
bullock carts to move in this area during the rainy seasoR.. This is the great 'Kalantar' 
plnin, nick-named 'the area of death'' whose soil, rich in organic matter and other plant 
nutriE'nts, goes under 3 to 5 ft. of water during the rains when Aman paddy is grown. 
Pulses and other rabi crops are grown in winter except where big cracks appea.r in 
summer when the top dries up into a hard mass like a thick crust over the soft moist 
~<tratum below. 

4.1;3. In two police stations in Nadia the nitrogen content of the soil is very poor 
while in parts of twelve others it is poor and requires supplementing. The requirement 
of phoHphntes varies from place to place though extreme priority areas are few. The 
potassium !"on tent is sufficient for cereals but has to be supplemented where potatoes and 

c·o<·oanuts are grown. ' .• •. 
4.16. In ~fur:;hidabad which has also been subjected to a fairly detailed study by 

the Direetorate of Agriculture the conclusion is that in parts of four poliee stations the 
nitro;;<·n content of the soil is very poor and badly needs supplementing while in nine 
others it iR poor ttnd either orgttnic manur~s or inorganic fertilisers should be added to 
muke up the deficiency. Two poli(·e stations of the first category also lack phosphate. 

4.17. It is desirable in order to increase the productivity of the soil to have such 
<lt•tuiled studies for all the districts of West Bengal, and to observe the effect of the 
t~pplicution of fertilisers on growth and yield. But. as suggested by Sir John Russel* it 
hns u,J 8o to be seen whether the increased yield through artificial chemical fertilisers is 
obtained nt the cost of the deterioration of caloric value or vitamine properties of the 
crops or of some permuncnt injury to the condition of the soil. That is a line of investi. 

J.!HI ion whi .. h, as far as we know, has not yet been taken up in tltis country. 

• Quoted by Dudley Stamp in his book 'Our Developing World' 1960. In Chapter VI, headlined 'The 

Pedological Paradox' he poses the question as follows: '"Whilst the case for chemicalisation seemed 
proved on grounds of improved yield, there are other factors. Is there or is there not any effect on 
those very intangible but real questions, the 'taste' of food, and on its nutritive value? Secondly, if the 
structure o£ the soil so largely dependent on organic material is broken down, will not soil erosion become 
Increasingly dangerous? But i£ mineral particles can be retained in the necessary proportions is there 
any need to conserve so-called good agricultural soil? Further, il chemical soil 'conditioners' ean be 
developed will not costly conservation services be rendered obsolete? Obviously, the way ahead is 

far from clear at the moment, and it is worth while to study_ some o£ the implications" p.92. 
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4.18. The exiguity of extr~ cultivable land in \Vest Beugt.I gt·o~ning unoler extremely 

heavy population pressure ~ud the comparatively low yield from the land may be 

compensated to some extent by raising two or more crops in a year instead of one on the 

same piece of land. It i>~ like adding a few extra storeys to an exi,;ting grounrl floor 

building which multiplies the units of accommodation many times over without encroach­

ing on additional land along the ground. But just as intensive use of urban land by 

verti(·al construct.ion requirE's strengthening of the base and of the outer walls to support 

the superstructure, (and also widening of the intervening space to allow sufficiPnt day light 

and air ) so does the once-cropped land require strengthening by proper manuring and 

irrigation in order to stand the strain of this exhausting and excessive farming. 
Ricardo' A 'original and indestructible powers of the soil' are really not so indestructible 

as every ordinary cultivator knows who practises crop or land rotation, or grows 

leguminoll8 plants to fix nitrogen or puts in organic or inorganic manure 'to put the soil 

in good heart' and save it from exhaustion. The quest.ion in all such cases is whether 
the extra yield and the price it will fetch will pay for the extra cost and effort involved 

in such intensive cultivation. 

Fisheries 

4.19. Among the Indian states \Vest Bengal is the largest producer of fresh water 

fish though not of fresh water and sea fish taken together. An estimate supplied by the 

Fisheries Department to the National Council of Applied Economic Research during 
their techno-Pconomic survey of \Vest .Bengal puts tht> annual figure!'< for l!l59 from 
different sources as follows :--

(1) Tanks, ponds and heels 
(2) Riverine 

(3) Estuarine 
(4) 1\Iarine 

Total 

50,000 tons 

13,000 tons 
21,000 tons 

2,000 tons 

86,000 tons* 

Approximately 29,490 tons were imported from other states of India and from -East 

Pakistan but the total ( 115,000 tons ) available for consumption was far too inadequatt> 
for the people of this state for whom fish f'onstitutes an important element of the daily 

menu and the principal source of animal protein in their dietary. 

4.20. Of the four sources of fisheries in \Vest Bengal viz. riverine, estuarian, deep 

sea and fresh water, the first is dwindling because of the decaying ri"ers, the second is 
seasonal, the third is still experimental, and only the fourth is a somewhat reliable source 

if it can be properly nursed. Out of a total area of 0·5 million a1·rps available for fishing 
in the rivers and their main branches in \Vest Bengal about 0·4 million acres are 
exploited for this purpose in 24-Parganas, Nadia, !\Iurshidtlh•td and Midnapur ~nd the 

catch assembled at six centrest for transport to Cale~ltta and other principal markets as 
well as for local consumption. \Vith the de('tty of the rivers conditions are likely t{) go 

from bad to worse unless steps are promptly taken to completl" thl' proposed bnrragt'S on 
the Ganges at Farnkka and on the Cossye nt Khntra to help keep more water in the rivl"''il 
throughout the year. l\Iost of the big rivers like Bhagirathi, Dmnodar and Rupnarayan 

'* The survey doubts the accuracy of these figures and thinks that on the basis of average yield per 

acre the first should be above 90,000 Ions and the third about 16,700 Ions. The total yield. according to 

it, should be nearer 122,000 tona than 86,000 tons as estimated by tl>e Fisheries Department, but as both 

are the re3ull of gueas work, one guess ia probably •• good as another. cr. Techno-Economic SIUYey 

of West Bengal, May 1962, chapter VI. 

t Hasanabad, ltindaghat, Port Canning, Diamond Harbour, IColaghat and Lalgola. 
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go prartif'ally dry during the swnml"r months and h•wl" censed to breed fish in t-heir upper 
r«>...-hl"s. 'Vith the rains thE' swollen rivl"rs _do indl"t"d en .. ourage some Hilsa fish to swim 

upstr .. am in the Bhagirathi ns far as B .. rhampore, in Jalnngi up t-o or above Krishnagar, 
and in Dwarukeswar aa far as Bnnkura, but t-he reduced supply of upland ·wat-ers which 
hRB bef-n exacerbat~ by the construction of Dams, the increased salinity of the water, 
and the forrruotion of sand burs h•we had a deleterious effe..t on this seasonal supply. The 
rivers that once kl"pt about SOOO fishermen busy catching Hilsa from June to mid-October 
and supplied an important article of local dietary now prest>nt an almost deserted 
appearance. The Dams and the barrages which hold up the waters of the catchment 
are.a could probably be used for rearing fish but practically all the Dams constructed up 
till now lie beyond the state border.· Some of the hill streams in the state are fished 
on a small scale but their effect on the total produce is not much. 

4.:!1. The estuarian region comprist"s about 900 sq. miles of which more than two 
thirds are within the reserve forest area where fishing is. permitted on license and on a 

restricted scale. Estuarian fishing is confined to four months from Novt"mber to Febl"Wlry 
but impn1dent over-fishing, destruction of brood fish, and changes in topographical and 

l"<·ological ('Onditions have decreast"d their potentialities in r~>cent yl"ars. An important 
'"ariant of cstut~rian fishing are the •Bhasa-B.W.ha,' fisheries-shallow artificially 
embunkt"d watery nrl"as construct-ed within the zone of mnrked tidal effe .. t, which trap 
hoth fish seed nnd marketable fish at high tide withoi1.t much effort on the part of the 
fi.;hennen and are so lucrutive that the state Fi!<heries Departml"nt have constructed a 
few extensive fisheries of this type on the Contai coast, south of the Junput Tl"Chnological 
Laboratory, in order to see if the technique of catching and breeding can be improved. 
S..IN·tive culture of the more palatable varieties of fish in these fisheries may step 

up protlu .. tion us well as the return in tl"rms of money, but as these fisheries must· be set 
up within the tidal zone tht> sropt" of their extension beyond the 20,000 at>res now ('OVered 

hy tlwm is V~"ry limit-ed. 

l ·>·> The coast line stretches for about 40 miltls but fishing operations are carried 

on only along ::!0 miles between Junput ~nd Digba. The annual haul is about 1,800 tons 
of whidt about half is ('Onsumed locally' while the rest is either" cured or manufactured as 
fish mt>nl and m.mure. The poor quality of much of the fish that are ('.tJ.ught in the coastal 

ttrea makt>s them usAful only for export as sun-dried fi"<h ·which ha.'l a limited 
mttrkl't outside the State. Although the sea is an almost unlimited source, off-shore 

unol de<•p-st'<~ fishing has not yet proved attr.tctive to private enterprise and 
•·apitul while the t"ffort of the public sector was avowedly exploratory and experimental. 
The difficultit"s inherl"nt in the prt"sent c<mditions are the shallow foreshore, the uncertain 
tmd oftol'n stonny weather, the abs~>n<'e of berthing and servicing arrangements for the 

fiHbing Vf'"8t>ls, and the distance of the market (Calcutta) by road or river. The dismal 
rt>cord of tht> two Dnnish trnwll"rs operating since 1951 and thl' hurdly IPss dismal record 
of the thrt>e Jap11nese bull-trnwlers added .in HI.).} should <'ause some hard thinking 

ahtlttt thl' pot~nt.ialit-ies of deep sea fi><hing as a public sf\Ctor enterprise. "'\'nile the 

•li>~•·m·ery of fishing p:rounds, the training in deep t~ea fishing given to Indian personnel, 
and the experience gained ~o far are items on the credit side, the overall low produ .. tion 

· and the high ('o~ts of catdt, attributable largely to administrative reusons, appear on 

the <lebit"'.* 

4.:!3. Tht>re remains freBh water fishing in ('on tined areu.s like 'btll"ls' or 'baors' and 

t~tnkR of vnrying l'lizt> nn•l depth whose t<1tal surfnPe area i,. more than a million acrl"l'l 

•Tedmo-Economic Survey of West Bengal1962, p. V-24 
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amlu half. The following table gives the district-wisP di~tribution of acreage exclwlin1! 

Purulia and Cooch Behar for which reliable data are not yet available:-

Name of the Tank area Beel area etc. Total 
district (in thousand acres) (in thousand acres) (in thounnd acres) 

24-Parganns 54. 5 157.4 211. 9 
Nadia 7. 7 29.7 37. 4 
Murshidabad 30. 5 78.0 108. 5 
Burdwan 100. 7 50.5 131. 2 

Birbhum 75. 2 35.7 110. !) 

Bankura 75. 5 71.0 146. 5 

Midnapore 110. 6 102.1 212. 7 
Hooghly 48. 8 21.8 70. 6 
Howrah 20. 2 12.0 32. 2 
Ja1paiguri 2. 4 63.1 65. 5 

Darjeeling .14 6.2 6.3-! 
1\lalda 16. 8 39.8 56. 6 
West Dinajpur 33. 9 21.8 55. 7 

576.94 689.1 1266.04 

With Cooch Behar and Purulia included, the total area is supposed to be about 
1.62 million acres. 

4.24. l\Iidnapur and 24-Parganas hold the palm in acreage but the latter with 

its large heel area is a richer source because a few of its heels (commonly known 

as the northem and southern salt lakes) are fed by Calcutta's sewage which trebles 
their growth and because its estuaries are a good supplementary source, Burdwan, 

l\Iurshidabnd, Bankura and Birbhum have also a good aereage under water, and the 

large irrigation bunds that hold water by taking advantage of the sloping terrain 
are good breeders of fish because they are found congenial by the fishes of the 

Major Carp variety for breeding, whereas for smaller confined water areas sueh eg~s 

and spawns have to be collected from riverine breeding grounds and carefully nurse<! 
and reared before being introduced into thE> tanks. 

4.25. A very large proportion of the potential fresh water fisheries in 'Vest 
Bengal are in a derelict or semi-derelict condition and their decline is due to a variety 

of causes. The old faith that considered digging tanks and dedicating them to 

public use an act of virtue is gone; so also is the ability of an impoverished posterity, 
driven to towns to earn a livelihood, to spare the time and money to keep them 

from choking under an oppressive growth of rank vegetation and sedge. The dedine 
C'Ould have been arrested or even averted if there were economic incentives to keep 

them in good trim i.e. if the tanks were a sour!'e of profit through pisciculture> 
and sale of fish; but easy imports from what is now East Pakistan as well as from 

states across the bordE>r (Chilka, for extlmple) led to years of neglect which m;ule> 
about two-fifths of the watery area praetically useless for fishery. :\Iultiple ownership 
was another handicap for nobody liked to take nny trouble when the chances were> 
that the spoils would have to be divided equally between netive and passive partm·rs. 
Deliberate culture or breeding of fish was therefore rare and the general reli<lll!'e 

was on the fry >md the fingerlings that automatiPally found tlwir way into the 
heels and baors through conne!'tir•g canulil or into tanks through silts <IP!iberately 
cut in the .banks to ullow tht-ir entry. But with the silting up of these t'<llllll~ 

and with their beds being ddibt'rately gi,·en in Je,Jse to ugrieulturist:;: on the eYe of 

estutes ucquisition this source of supply of fish spawn or fry is gone. Sometimes large 
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areas under fisheries, such as a. portion of the northern Salt Lakes· have to be sacrificed 
to meet the needs of an expanding city anxious to house its ever-increa.sing pOpulation. • 

Geology 

4.26. \Ve consider geology towards the end, not because it is the least important 
but because the technical terminology of this somewhat unfamiliar field of 
knowledge would have been a dry and unattl"active introduction to the subject of our 
discussion. In fact, a knowledge of the geology of a place is important for a 
clear understanding ofits geography, for, as Dudley· Stamp has observed, the relief 
of the land is the outward and visible result of its underlying geological structure 
and of vast ages of evolution of surface forms, in the course of which the harder and 
the more resistant rocks tended to remain as upstanding masses of hills 'and mountains 
while the softer ones formed plains and valleys. t · The predominant constituents of the 
soil are particles initially derived from the disintegration of these underlying rocks 
whose decomposed particles are, during one or more geological cycles of erosion and 
deposition through the action of sun, wind, water or ice, carried over considerable 
distances to become the breeding gr?und of plants and animal organisms, the latter 
themselves adding their own quota to the formation and enrichment of the soil. 
Geology affects plant growth and sub-soil drainage; in some places through clays 
which hold up water on the surface, in others through· sands and sand-stones· which 
permit it to seep slowly downwards, and in still othe~s, through coarse sands and 
fissured rocks which cause it to be drained quickly away. Moreover, the geological 
structure controls the distribution of miJ:!-erals which are, for West Bengal, one of the 
chief foundations of its industrial expansion and a princial determinant of the 
location of many of its industries. "In their mineral, resources Nature has drawn her 
own distinction between the haves and the have-nots" and West Bengal is fortunate 

in that it comes under the more favoured category. 

------;~e observati•m• of the Techno-Economic Survey at page V-B of the Report:--

"Included in the culture fisheTies of the stale are the very. valuable sewage-fed fisht;ries in the 
1'\orth Salt Lake near Calcutta whare the etlluent of Calc::utta sewage ,. !ftade use of _for man.unng the fi~h 

onda. Owing to ita hiilh manurial value thia ~tlluen I bnngs abou~ a raptd and large tucreaae m fish food an 
rhe ponds. Thi• results in a higher yield, and m some or th<; lishenea a return of about 2087.5 lbs ~25 mds) an 
acre er a.,num is r.ot uncommon. A1 present such lishenes g>.ve an annual yteld of 4590 tons of fish 
from ~area of about 10,000 acre• [or 1028.16lbs per acre). As a result of a •.che~e. contemplated by 
the state government for the ezpanaion of the city of Calcutta on the northern &tde 11 -~• feared that these 
lucrative fisherie" will be greatly red~ced in extent or even completely destroyed. 

t L. Dudley Stamp--Applied Geography, 1961, p.l4. 
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4.27. The stratigraphic succession* of the various geological formations in West 

Bengal together wit.h their distribution will appear from the following table:-

Geological Age 

I 
Recent 

Quartl'rnary PleiRtocene or 
sub-re<"ent 

Tertiary 

Secondary 

Archa.ean 

Jurassic 
Triassic 
Permian and 
Upper Carboni­
ferous 

Formation and character Occurrence 

Newer alluvium and soils All districts 

Older alluvium, with h1terite Bankura, Birbhum, Bur­
gravel and moorum dwan, Midnapur, Purulia, 

Maida and West Dinajpur 
Siwaliks and Tertiary sedi­
mentary deposits (Sandstone, 
shale and lignite 
Upper 1>nd Lower Gondwanas 
(sandstone, shale, clayiron­
stones and coal seam8) 

Darjeeling, Jalpaiguri and 
parts of Midnapur 

Burdwan, Birbhnm, Ban­
kura, Darjeeling & Jalpai­
guri 

The Buxa, Darjeeling and Darjeeling & J alpaigun 
Daling series 

Granites anorthosites and 
metamorphics ( e.g. gneiss, 
schists, phyllites, slates, 
quartzites etc.) 

Purulia, Bankura, Midnapur 
Birbhum & Burdwan 

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

• Since it has not been possible to avoid the use of technical terms altogether, the 
following note may be of use to the layman though to a geologist it will appear to be not 
only elementary but incomplete. 

Geologists generally recognise three kinds of rocks-igneous, sedimentary and meta­
morphic. Igneous rocks are those which were originally molten and have subsequently 
cooled down and solidified, either above ground through volcanic eruption (when they 
are called extrusive), or inside the interstices between strata or below a ·stratum (when 
they are called intrusive). Those that solidify comparatively near the surface are callPd 
dykes and sills according as they are discordant or concordant with the bed of the 
stratum. The igneous rocks are probabably the oldest. Next come !!edimentary rocks 
formed by sediments or fragments derived from older rocks and deposited in layers or 
strata •1sually under water (sea, river or lake) though wind-blown deposits on land 
surfaces are also seen. Metamorphic rocks are formed from igneous or sedimentary rooks 
through the action of heat and pressure which change their character so completely that 
they turn into a new kind of rock. 

By examining the fossils of plants or animal organisms found in sedimentary- rocks­
since igneous rocks would contain no fossils and metamorphic rocks at most the crushed 
remains of some- geologists have reconstructed the main features of earth's geological 
history and distinguished four great eras or time divisions since life became important 
on the earth's furface. They are (I) The Palaezoic or Primary era, (2) The Mesozoic or 
the Secondary era, (3) The Cenozoic or the Tertiary era and (4) The Quarternary 
which is again sub-divided into (a) the Pleistocene or sub-recent, and (b) the Holocene 
or recent. Periods earlier than Palaezoic when there was apparently no life and no fossils 
could form are called Pre-Cambrian or Archaean. These eras are earh sub-divided into 
many smaller periods with distinctive names and comprising millions of years of varying 
length. 

Since most of the rocks are found under water or below the Parth's surface their 
present position could only have been due to uplifting. There Wtre periods marked by 
~reat mountain-building or orogenic movements when the earth's !'Urface must have bePn 
constantly shaken by great earthquakes which not only raised the floor of the sea or 
ocean above the sea level but also folded, twisted and broke the sedimentary strata 
and erected them into great mountain chains. (A folding is a warping of the stratum dut> 
to upheavals or tremors which may take many forms e·g. monocline. enticline, syndine, 
isocline, recumbent etc). \Vhen the stress to which a rock was subjected exceded its 
strength it gu.ve way and got fractured or crumpled. If there was d1sphwement of r~cks 
on either side causing a gap and a separation between the two cra.-ke-1 _Port)l)n~ 
1t is called a "fault". 
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(.28. ARCHAEAX-The oldest rocks in West Bengal are ihe Archaea.ns 
which occur in the western part of the state. They constitute the eastern 
continuation of the Archaean terrain of Chotona.gpur and Singhbhum, bounding the 
alluvial area all along the western margin as well as on south-west, north-west and 
north. Their complex folding, crumpling and faulting are evidence of the great 
disturbance and deformation to which they had been subjected during their 
long evolutionary process. In the sub-Himalayan region the intensity of deformation 
of these and associated rocks was even greater with resultant thrust-faulting and 
complex fold zones. Two major rock groups constitute Archaean formati'ons of this 
state, granites and metamorphics, whose. general sequence in the western sector, 
so far established by different workers in the field, may be stated as follows :-

Intrusive basic rocks (dykes and sills) 

Porphyrite grariit~s 

Pegmatites, granites and diorites, various basic and ultra-basic granulites and 
their variants such as gabbro, anorthosite, norit!l, charnockite, amphibolites etc. 

Ortho-gneisses and schists ; hornblende schists· and gneisses, talc· schists 

etc. ; epidiorites 

Para.-gnei>~ses and schists ; Calc silica~e rocks ; Calc. schists and granulites· 
para.-amphibiolites ; Quarzites ; Marbles ; Sillimanite-gneisses ; Phy!Iites ; 

slates etc. 

The ortho-gneis~:~es are derived from the metamorphism of basic and ultra-b~sic 
igneous rocks while para-gneisses and schists owe their origin to sedimentary 
strata. The latter may be separat~d into two stratigraphic groups,, the lower 
argillitic or clayey, and the upper 'calcareous, but the structural patterns of both 

are equally complex throughout the area. 

I 

4.2!!. Jn the north the dominant Archaean roel•s are sedimentary in ong10 though 
a few granites appear here and there. These are the Daling, the Darjeeling and the 
Buxa series of whid1 the second may be the highly metnmorphosed lower part of the 

first whilt> the third is considered by. some to be of post-Archaean or palaezoic age. 
The~;e rof·k groups ar<' composed mainly of sehists, gneisses, phyllites, slates and 

quartzit<•s of sedimentury origin, all exhibiting evidence of complex folding and 

faultiug. 

;,. 

4.30. GO~D\YAN"A-Next to the Arehaean, com<" the Gondwana series of 
the l'}peondary ern formed by deposit, of terrestrial sediments and containing many 

t:romisiug coul se1un"' with intf'n·uluted sand>ltones, conglomerates, shales, clays and 

iron-~ton~s. At presPut tl•e Gondwana rPf•ks are Pxposed in the Damodal' Valley 
area in tlw di~tric·t of Bunlwun with extensions to northern Bankura and southern 
Birbhum, but reeent inve'<tigttt.ions indi eate un eastward dip with the possibiJit.y.of 

an iwlPfiuite exlt>n,..ion unclf'r a thick alhl\·iul cover. 
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•. 31. In the Ranigunj-Asansol 

stratigraphic succession :-

area the Gondwanas occur in the following 

Upper Gondwanns 
1 Rajmahal traps and intertrappeans 

[ D•1brajpur and Durgapur (?) beds 

--------- Probable unconformity or hiatus 

Archaean 

Panchet series 

I Raniganj series ( r-oaJ ) 
Damuda series Ironstone shales ( bRrren of coal ) 

Barakar series ( coal ) 
Talchir series 

Unconformity 

Metamorphics and Granites 

The upper Gondwanas which are quite well developed armmd the Rajmahal 

area extend a little into Birbhum in a group of hillocks and low plateaus. The lower 

Gondwanans of the Damodar Valley do not show any major crustal deformation 

except some faults of varying extensions and magnitude but those found in or around 

Bagrakot ( Tista Valley) in north Bengal are highly folded and crumpled and are 
·almost eyerywhere intruded by igneous rocks. 

4.32. TERTIARY. Tertiaries, come next and their most conspicuous examples 

are the Siwaliks which were built up by terrestrial sediments deposited in fresh 

wate~ in the sub-Himalayan region of Darjeeling and Jalpaiguri, They constitute a 

zone of folded un-fossiliferous shales and sandstones successively over-ridden by 

Gondwanas, Buxas and Dalings. Deep tube-well drilling operations undertaken by 

the exploratory organisation of the Government of India and the exploratory oil 
drilling of the Indo Stanvac Project at Jalangi and Galsi have C'on.firmed, what 

was surmised by previous Geo-physiC'al surveys, that between the alluvial cover 

up to 4000 ft.. and the basement (Archaean) rocks at a depth of 17,000 to 20,000 ft. 

there are marine Tertiary rocks which show only very low dips but no great structural 

disturbance. Durgapur beds are supposed by some to belong to Tertiary and not 

upper Gondwana stage. 

4.33. QUARTERNARY-(a) SUB-RECENT. In 'West Bengal proper and 

Nort.h Bengal, the existence of some elevated flood plains indicate the existence of 

pleistocene sediments deposited by the Ganges and the Brahmaputra systems. These 
are found in the elevated areas of Birbhum, Purulia, Bankura and Midnapur 

which flank the Rajmahal and Chotanagpur hills, and in the north in the Barind 

area of Maida and West Dinajpur. The sediments are pebbly sands and silts with 
considerable quantities of silicified wood fragments which retain traces of the effect 

of rolling probably occasioned by torrential stream transport. The laterite covering 

of Arr-haean rocks and the 'kankar', 'moorum' etc. covering the rocks of many 

areas are probably of pleistocene age. 

(b) RECENT. The latest sedimentary formations in West Bengal are the 

recent river alluvium occurring in the Gangetic delta and in the flood plains of many 
of its tributaries. The deposits are mainly sands, silts and clay-beds with interbedded 
gravel and peat but whether they also include the gravt•lly 1·ed stone and laterite 

soil typical of many districts of West Bengal is more difficult to say. 
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Minerals 

f.34. The mineral output of West Bengal is a little over 20% of the total 
mineral output (in value) of india (1957 figures) and derived principally from two 
regions: (1) Darjeeling and some parts of Jalpaiguri in the north and (2) Burdwan, 
Bankura, Birbhum, Midnapur and Purulia in the West, This comparative superiority 
is however based on two minerals-coal and fire clay, for the· output of other 
minerals is insignificant. In coal the state's output in 11157 was 13.68 million tons, 
second only to 21.10 million tons of Bihar; and in fire clay its position was next 
to Bihar and Madhya Pradesh. · 

f.35. In the north, the lower Gondwana rocks underlying the foothills of the 
Himalayas from the western Duars to the extreme end of Jainti hills contain coal seams 
of irregular thickness which are often overlaid with sandstones and shales of both Damuda 
and Tertiary stage. The Tertiary sandstones also yield patches of lignite and. brown 
coal which may not be too bad in quality but are incapable of.being worked economically 
on account of their scattered distribution. Except at Bagrakot the yield from ~ther 
seams are poor in quality, anthracitic in character, and difficult to work because of the 
80ftness of their texture which requires pillared support for the superincumbent rock 
during mining operations. Bagrakot deposits, discovered as early as 1890 by P. N. Bose 
and pronounced to contain 20 million tons of good quality coke, have more than justified 
the prediction of that great geologist. · 

f.36. Of the other minerals, iron can be extracted from three different sources ill" the 
Darjeeling hills-the tertiaries of Lohargarh, the Dslings, and the Buxa Duar area. Only 
the first and the third are workable at reasonable cost, but the absence of local demand 
for industrial use makes their mining and smelting on uneconomic proposition. Apart 
from iron, th'3 Dalings of the we5tem Duars contain extensive indications of copper while 
some copper is also found in the J ainti hills near Buxa. Enormous quantities of lime may 
be had from three sources viz. the dolomites of the Buxa series, the limestone beds of the 
Tertiaries, and Calc-Tufa, of which the first is more important both from the point of 
view of abundance of supply and from that of easy accessibility. The monsoons dislodge 
and bring down many large bouldefs to the base of the hills and the manufacturer 
t·an produce from them, without any extra. cost of transport of raw materials, any 
quantity of lime of good tensile strength, commanding a ready market in the tea gardens 
and the western Duars, Kaolin has been reported from the Sakkam "river area. Even 
within the town of Darjeeling, excavation for building purposes haH revealed the existence 
of a white clayey substance which, after being freed from its impurities, may be a good 
substitute for Kaolin as a raw material for the production of high class pottery. The 
other minerals (graphite, lead, silver, zinc etc.) are of little economic importance. 

4.37. The western regions contain the more important mineral resources and, together 
with the contiguous areas of Bihar and Orissa, have been rightly called the Rurh of 
India. The known o<'currences include coal, fire-clay, china-clay, limestone, ochre, 
wolfram, copper, iron ore, mangane!IB, dolomite, arsenic, steatite, silica., moulding sand 
and sandt~tone which make a deceptively attractive list because only the first six are 
being commercially exploited. For the Archaeans containing rocks of different varieties 
t.he most import.ant mineralising belt is the area forming the tri-junction of Bankura, 
Midnupur and Purulia where a particularly rich variety of pure magnetite (iron ore) occurs 
in Archaean quartzites and gneiss in north-west Bankura while magnetitic qu11rtz veins 
have been reported from Purulia and Midnapur. Gold reported from quartz veins in 
Raut11ra and Ranibandh iu Bankura has not proved economically workable. Traces of 
copper have been found to occur in different villages in Bankura. Quartz veins contain­
ing galena i.e. lead sulphide with a fairly high silver content have been found in Purulia. 
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\Volfram in association with other ror-k:~ occur in some quart1: veiuo~ in Chhendapather in 

Bankura but their distribution is uneven and the mining sporadic. Magnesia-free 

limestone with a calculated reserve of 8 million tons* up to a depth of 100 ft. has boon 

found in Jhalda in Purulia and three places in Bankura, Rufficient to start a cement 

factory with gypsum obtained from Midnapur and Darjeeling. Other mineralo~ which 

occur in small quantities in the Archaean rocks mixed up with other rocks are pyrite, 

arseno-pyrite (Miduapur and Purulia), Kyanite-sillimenite-graphite (Purulia), mic11 

(Midnapur, Bankura, Purulia) and china clay from the weathered granites and gnei~«;es. 

4.38 .The lower Gondwanas are economically more imp~rtant than the upper. The 
lowest st.rata, the Talchir, are exposed only over a few square miles east of Barakar and 

contain fine-bedded sandstones and shales which are not of much economic importance. 

The highest strata, the Panchets, occur in the vicinity of Asansol and contain clayey­

sandy shales in the lower beds and soft micacious sandstone in the upper~ But the 

middle strata, the Damudas, with their three sub-divisions of Barakar, Ironstone shales, 
and Raniganj series, are the richest source of coal, iron and other important minerals 

in West Bengal, 
· 4.39. The coal-bearing area covers about 600 sq. miles, the workable coal being 

found in the upper part of the Barakar seams and the lower part of Raniganj. The bulk 

of Barakar measures lie largely beyond the border of West Bengal but about 40 sq. miles 

containing some seven seams of "low volatile coal" in addition to massive coarse-grained 

sandstones and good quality fire-clay deposits of several feet of thickness. Thi!! fire-clay 

is almost inexhaustible in supply but its quarrying is hampered by the thick overburden 

of hard massive sandstone or grit. Above theo Barakars are the ironstone shales 
with. their main outcrop between the Barakar and Ajoy rivers covering an area of 

about 44 sq. miles. Their total thickness is from 1200 to 1400 ft. and recent estimates 

of reserve appear to be as much as 500 million tons.t But neither the quantity 
available nor the proportion of iron (which has been pronounced to be larger than what 

is contained in the ordinary ores in England) has prevented their decline. The discovery 

of high grade iron ore of Singbhum-Keonjhar-Bonai regions has put them into the shade 

and made their future uncertain, and only the establishment of new industries based on 
iron at Durgapur and the neighbourhood or the discovery of deeper deposits under the 

alluvium can give them a new lease of life. Above the ironstone shales lie the Rani­

ganj series, whose coal seams, about twelve in number, are the second richest in India 

and account for ~ore than 30% of India's total coal output per year. They cover the 
entire western portion of Burdwan between the Ajoy and the Damodar and extend 

subterranean feelers under the two rivers into parts of southern Birbhum and northern 

Bankura. They have been divided into three classes, l1) Coking (Grade I), (2) non­
coking (Grado I) and (3) non-coking (inferior) of which the first, either alone or in 
combination with Jharia coal, gives hard metallurgical coke of good quality highly useful 

in steel industries. The total reserve of this was estimated in 1951 at nearly 82 million 
tons up to a depth of 1000 ft. and 250 million tons up to a depth of 2000 ft. while the 

reserves estimated for the second variety for the same depths were 963.:i and l:iiO. 7.> 
million tons respectively. The third variety was supposed to be unlimit.ed in reserve. _-\ 

revised estimate made by the Geological Survey of India in 1953-54 for all varieties 
has raised the figure to 74;)6 million tons up to 1000 ft. nnrl 1307.> million tons up to :?001) 

ft. The Raniganj series also contains even-textured medium-grainE<d sandstones of 

grey or greenish tints as well ns good deposits of fire-clay. 
4.40. The next layers in orrlt>r of suc<·ession are the upp<>r Gondwanas ( rpper 

Panchet anfl'Durgtlpnr bed,;) -and sub-reeent and reeent ( latet·ite and allnviwn ) dt"posit.~. 

•Techno·Economic Survey Report--.p. Vl-21. 
tThe Techno-Economic Survey Report givea the figu,·e aa 15 million tons 
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The Supra Pan~he~ at Bih>ll'inath hills in Banlmra and Durgapur contain strat-a which 

include ferruginous felspt'thio sandstone coloured yellow grey to red and Durgapur yi.elds 

day dt'posits of some eeonomie importance suitable for the manufacture of bricks, tilea 

and potteries. Firoolay dt'posits of about 4 million tons suitable for the manufacture 

of stone-waret~ and sanit.uy-w&res, lie within a depth of !!0 ft. only in tbe.Rwllganj 

f'Oalti.-lds. If greater dt>pth IIDd l>U"~r areas are ron. ... idert-d the deposits will be much 

largt>r. 

4.41. In B.ulkura and Midnapur, south of the river Damodar, the :roek groups are the 

II&Dle aa above bu$ the disw-ibution is aomewha.t different. The Gondwana ooal fields 

hardly ntend beyond the Mejia and Biha.rinath hills in Bankura. The Archaean 

metsm~rphi~ I"'<.'ks are lim.itt'd to the western part of the district<~ and exhibit different 

t'h&ra(.'teristi~·s from one district to another. In western llidnapur, embedded in the 

ArchaNID gneissf'8, are found different kinds of rock, compact and beautiful in appearance 

and soft and easy for carving, which are highly prized for the IDIUlufacture of basins, plates 

and ut.t-nsils of various kinds. Decomposed gneisses form clayey beds below the level of the 

lare~ite some ofv.-hich are suitable for potrery. In Bankura and Birbhu.m and e.>·pecially 

in thanas 1\lejia and llnl11tmmad Bazar, there are numerous small occurrences of china­

day whi~h are capable of indefinite expansion in depth if met•hanical means are employed 

and which may mt"t't the requirements of the state'a large porcelain industry now 

importing nu,terials from outo~idt>, sometimes from as far·afield as Gujarat and Kt>r<lla. 

4.4!. Yt>ry little et•onomically important miner31 deposit occurs in the Terti.u-y 

stagf'l in this region. TI1e exploratory oil drilling tmdert-aken by the Indo-Stanville 

proje..t h8s not yet discovt>rt>d any oil well, pockt>t or field. Somt> radio-active mint>rals 

-mainly monazite and allanitE--have bet'n l't'portt'd from the pleistoet>ne i.e. sub-l't'cent 

11ands of Purulio1, and allanit~ also O<'~urs in Bankura. In the re~ent alluvium small 

part.ides of gold 8SS<l<'iatt>d with blt\t·k s.tnds wert' l't'ported from some pla~es though none 

of tlu.• Ot'CU!Tt"D<"t"S are promising. Pt>ut found in tht> sub-soil of CalcuUa and the ~uburbs 

is !<)('ally drit>d for use as fuel. 

4.43. Ex~-E-pt f•>r eoal in Raniganj .11rea the stare's mineral wealth remains mostly 

uude,·elopt>d. In the t-on text of possibilities of utilisation during· the next de~ade it is 

Pxpe.·ted that systemlltic miner<ll exploration in Bankura and Midnapur for wolfram, 

numganese and other metaliferrous minerals, in Purulia for lime><tone, and in Darjeeling 

for roal, t-oppl'r and tlolomitic lime. ... tone will give good ros~ts. 1For l~ge-sc<lle explo~a­

tion t-oal holdo1 the brightest prospect for the future.••• F1re-day, cluna-clay, dolOIWte 

and limestone have also oonsiderable eJo;:pansion potentialities. \\"olfrlllll and manganese, 

two high-value minerals, would be of strategic importance to the region<ll economy if 

.,:u,•cessful explort\tion and exploitation could be t•arried through* 

Conclusion 

-&.·H. The last word that· nl.'eds emphasi,;ing 1s that the quantity and extent of 

land is absolutely fixl"d. There is no hope of any a<'cret.ion to the land surface by ret-ess­

inn of the sPa within the seeular period whieh is all that we are con!'t'rned with. "There 

i~ some debate whether the delta is still advan~ing seawards or whPther it is losing by 

marine t-rosion more than it gains. Local erosion no doubt OC<'llrs hut on· the whole it 
would tof'f"m that at·crt>tion predominates."t But if, as tht> same author says, there is 
little difft"rent•t> bt-twl't'n the gE'neral lie of the coast sl1own in Rennel's map of 1770 

----·--- - ·--- ·- -----------
•Techno-Economic Suzyey Reportl~2. pp. ID 25-&6. 

tO H.K.. Spate, Op. cit., p. 2~ 
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aiid by modern surveys, it will take ~eons to build up such land and make them habitable. 
No artificial redamation is possible as in the Back Bay sclieme except at a cost whicb 
staggers the imagination. The small reclamations that may be possible by filling up 
swamps or heels will only be at the expense of other uses such as fisheries or sub~ 
marginal cultivation. The enlargement of the boundary of \Vest Bengal by the addition 
of Purulia and Islam pur or the merger of Chandannagar and Cooch Behar has produced 
a linguistically well-knit state but done nothing to relieve congestion and density as 
those areas were not sparsely populated by any resonable standard when they came in. 
The special characteristic of land which differentiates it frottl all other commodities or 

goods is that its supply is absolutely inelastic. 
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CHAPTER V 

Density and distribution of population 

Prellminary 

6.1. On the question of population the two aspects that prunarily interest the 
demographer are present size and rate of growth, while density and distribution are 
regarded as the consequences of such growth or as factors affecting it. The economist 
is also interested in density but to him it is not a man-land ratio to be judged against 
a fixed or variable nonn, but a fun<•tion of the economic structure of the country 
and its ability to sustain the population of a particular size in a reasonable standard 
of health and comfort. The sustenance need not be derived· from land alone ; 
what is important is whether the quantity of food obtainable in the country either 
through indigenous production or through import in exchange of manufactured 
goods or services is adequate for a population of a ·particular size, The town and 
country planner's view of density goes a little beyond this, for he does not consider 
man merely as an animal to be fed, clothed and housed but one who has other hungers 
to be satisfied--the hunger for wide open spaces and 'the pleasures of the pathless 
woods', for amusements and recreations which require large areas to be laid out as 
national parks or wild life sanctuaries, for occasional escape into the quic,t of the 
!".ountryside which implies that there is a countryside to escape to, or, to use an 
expression whil"h may sound somewhat incongruous in a highly sophisticated world, 
for 'communion with Nature". Theoretically, if by some miracle man could get all 
his sustenance and food from the air and the sea* without having to delve and 
dig into the earth or breed animals or poultry, every iuch of the land surface could 
possibly be peopled without risk to his food supply, but he would be a bold man who 
could s .. y that such a milling crowi/ would not constitute high density. Probably 
the economist is not wholly oblivious of this aspect of the qneHtion for, as a leading 
modern British economi>~t says, such narrowly economic considerations as the ability 
of tht> country's economy to sustain the population with adequate food supply are 
not the only ones which have to be taken into account. "Although we are not 
~~eriously incommoded in peaoe time by the limited amOtmt of agricultural land 
available in our island, we are incommoded by pressure of population in other 
ways, Great Britain can only support her present population of 50 millions people 
if at least half of tht>se people will live in great cities, enjoying certain advantages 
(it is true) from being so close together, but in other ways being decidedly cramped".t 
But these questions, he admits, are not what eronomists had meant in tbe. past 

by the problem of population. 

5.2. The assumption that an increased rate of growth is alwayH an evil is of course 
not correct. It is possible for a country to be under-populated in the sense of not 
having enough men to run its rudimentary economic system or develop that measure 
of specialised division of labour which is essential for industrial efficiency but 
which presuppost>s the existence of a large market for the disposal of its greatly 
increased output. But for India gcner.-lly, and for \\'est Bengal in particular. the 

---- --- - --- -- -----· -------- -- -----
• A possibility 8 uggested by one ..:hool or thought u atated by Dr. S. Chandruekhara in hill Firat 

lecture at the Calcutta 1nfo~mation Centre on June 1, 1963. 
t J. R. Hicka-· Tha Social Framework, 3rd 'Edn. 1960, p. 99. 
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danger is one of over-population-the rate of growth and the size of population 
being too great to be maintained even at its present low standard owing to the 
difficulty of agriculture and industry to keep pace with this accelerated growth. 

5.3. On this point some economists nave expressed a view which is apparently 
not as pessimistic as that of demographers. Colin Clark says that in an industry or 
businesR where the law of increasing return prevail~and that includes most forms 
of large scale manufacture, transport, communication, banking, insurance etc.-the 
operations are carried on in such a way that if there is an increase in population and 
consequently an int;rease in the size of the market, the organis!\tion becomes more 
economical and production per unit of labour increases instead of decreasing*. If he 
means that the more a country's population increases the better automatically will 
its economic position become, it would certe,inly be a fallacy-first, because it ignores 
the possibility that one of the economies which lead to increasing return may be 
through greater rationalisation of the productive process and the employment of less 
labour; and, secondly. because the size of the market depends not on population 
as such but on population which can generate a hitherto absent demand by 
increased income from employment in some productive enterprise. For a country 
which can feed itself (by production or trade) and is able to increase its equipment 
at a rapid rate from its own resources, the balance of adva.ntage may well be on the 
side of a moderate increase in population; but a country whose average productivity 
is low and which can spare little productive power after satisfying the basic 
necessities of life for capital formation or the production of investment goods is involved 
in a vicious circle in that a larger supply of capital equipment will be needed to 
escape from the toils of over-population whereas it is too deeply caught in these toils 
to be, able to produce that equipment for itself. The examples which Colin Clark 
cites are all from North America and West Europe, and towards the end of his 

article he makes it clear that his proposition applied to the more advanced countries 
where "once the earliest difficulties have been overcome, the law of increasing return 
comes into operation, and every further increase in population makes the 
industrialisation process more remllll:erative." It is the "earlier difficulties" in 
reaching the so called take-off stage that make all the difference to India and other 
under-developed countries for whom it is admitted that considerable capital resources 
are required, both for industrialisation and for extension or improvement of agriculture. 
This capital ( estimated to be equivalent to at least four years' income per employee) 
it is extremely difficult for these countries to provide from internal savings alone. 

5.4. It is probable that a part of the difference between the economist and the 
demographer stems from the different angles from which they look at the problem. 
One considers the economic condition of a particular country and finds from past. 
experience as well as from present trends that there is no reason to be scared of the 
Malthusian bogie as long as the country's specialised skill is more profitably employed 
in manufacturing goods and rendering services which can be exported in exchange of 
food. The other takes the global view and finds that at a time when the stupendoui! 
growth rate of West European and North American countries during the past century 
is slackening its pace, Asia and Africa are showing signs of a tremendous upsurge &O 

that within a. matter of a few centuries all the habitable portions of the earth are 
likely to be filled to capacity and all cultivable land laid under the plough for whatever 
food can be wrested out of it. The theory of Malthus which was falsified when applied to 

• Colin Clark-··"Population G~owth and Living Stand.ard"···uticle publiabed in the International Labour 
Review 1963 and reprinted in "The Economics of Development" Ed. by Agarwala a Singh, p. 34. 
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individual countries because of improvements in industrialisation and transport will 
then come into its own when applied to the world as a whole. In fact, it is all the 
more likely to be correct now than when he made it because of the remarkable 
advances in medicine and public health which have so greatly reduced the possibility 
of catastrophic epidemics. Industrialisation is only a solution for a single country if 
there is no shortage of land elsewhere, that is, if there is no over-population in the 
world as a whole. "Whether there is su<'h at present it is hard to say. Nevertheless, 
as Malthus correctly sai<l, there must be a limit. The countries of Asia where 
population is now increasing so rapidly, are already very populous countries; a 
rapid rise in their population means a rapid rise in the human population of the 
world as a whole. Such a rise must in the end run into Malthusian dangers. We 
should face the fact, though it seems a cruel thing to say it, that it is just as well for the 
countries of Europe that Asia does not make a more rapid progress in this direction (i.e. 
industrialisation). The less successful these countries are towards industrialising, the 
more they will keep the danger to themselves."* 

5.5. It is not unlikely therefore that part of the anxiety of the Western demographers 
at the tremendous population growth of recent years is due to a fear that the privileged 
position of the countries of the West, built up by ";llchecked increase during the last 
century and a half with the safety-valve provided l?Y emigration into and occupation 
of the vacant places of the world, is likely to be challenged by the new 
population expansion which the Asiatic and African countries are about to experience. 
"It may well be that many of those who advocate populatiOn limitation in the oriental 
countries do so precisely because they do not like the idea either of emigration ( i.e. of 
Asians ) or of leaving markets open to oriental goods, or of giving capital assistance to 
weaker countries."t Colin Clark may be right in exposing what he calls the uncharitable 
motives of those who advise India to check her growth rate but it does not· help 
us much in the formulation of policy. What happened in the last. century and 
a half in the North American and West European countries cannot now 
be undone. As Dudley Stamp says, almost all available spaces in the world are 
already occupied. They are also clo~ed to emigration from India. The industrially 
advanced countries which multiplied without much restraint during the la11t century will 
soon be facing problems of their own. North America, whose vast virgin land gave scope 
for almost unlimited expansion, will, within a few decades, if the present rate of growth 
continues, have to apply the brake and cry a halt. The West European countries which 
emigrated to distant lands and appeared to be there for keeps are uneasily poised before . 
the rising tide of nationalism in erstwhile colonial countries and may soon be forced to 
come to terms with it by, if need be, further movements of population. India cannot 
emulate the example of the western co~ tries by seeking salvation in emigration as has 
been suggeRted by Prof. Radha Kamal Mukherjee and a few others ; it has to find all 
the space it needs within its own borders. To force the issue of Indian emigration into 
AuHtralia or other countries would not only spark off international conflicts but would 
be completely futile in an age when Indians are losing ground even in countries 
like Ceylon, Burma, Malayasia and East Africa where they had long been settled and 
Heemed safely entrenched. A world population which has already exceeded 3,000 
millions in 196~ a11d, at its present net rate of increase at. 1.7 per cent, is likely to, double 
it.,elf by 2000 A.D. io,; a problflm not merely of the West but of the world of which India 
is 11 part. Even the· sanguine calcuhttions of Colin Clark did not place the world's 
t·apacity to feed a p'opulation above the 12,000 million mark. It is perfectly obvious 

0 J. R. Hiclca·--OP· cit., p, 68. 
tColin C!ark---Op. cit , p. 63. 



that to multiply at a fast rate merely because the West did so in the last century would 

be extremely unwise, however good it might be as a retort "tu quoque" to \Vestern 
advocates of restraint. 

5.6. The population trend of West Bengal therefore needs careful study in order to see 
whether it is expanding at a faster rate than is compatible with a rise in the standard of 
living, whether it is spreading itself out in a way which is creating new problems that 
demand a Rolution, and whether there are any possible counteracting forces that may, 
sooner o~ later, slow down or reverRe the process. In projections which are near 
approximations to what is actually likely to happen the ordinary man as well as the 
land use planner is greatly interested becauRe it provides the key to future plans not 
merely in the economic sphere but also in the allocation of the land resources of the 
state. But if a projection is "a statement of future trends which follow mathematically 
from certain explicitly stated quantitative assumptions" regardless of whether the 

assumptions tum out to be in accord with reality, it is merely an intellectual exercise in 
which he can hardly be even mildly interested. A population of 16 million people for 
~etropolitan Calcutta in 1970 A.D. and 66 millions in 2000 A.D. when it is only 5.5 million 
in 1961 and the rate of growth during the preceding two decades did not exceed 1 million 
per decade, seems to him slightly fantastic. Even the demographer who made this 

projection does not say that such gigantic urban agglomerations will exist but merely 
that if other things foreseen probably occur this would also occur. • 

Population size and rate of growth in Weat Bengal 

6.7. In March 1961 West Bengal's population was provisionally estimated at 
34,967,634, giving a crude density of 1030 persons per sq.m.t which is exceeded 
only by Kerala with a density of 1123 per sq.m. The two smallest states in 
India are thus also the most overcrowded. The contrast with the overall density 
of 386 per sq.m. for the whole of India or with that of the more fortunate 
states of the Indian Union is striking. Even those . who come nearest viz. 
Bihar, Madras and Uttar Pradesh with densities of 691, 670 and 650 per sq.m. 
respectively are a considerable distance behind; while Punjab (430 per sq.m.), 
Andhra (339 per sq.m.), Maharastra (331 per sq.m.) and Mysore (318 per sq.m.) 
have densities which are less than i or l of that of \Vest Bengal. Rajasthan's density 
of 153 per sq.m. is the lowest in India and almost 1/7 of th!it of West Bengal 
though it ean be easily underatood in the context of its arid deserts and the sparseness of 
its industries. Madhya Pradesh is only slightly above Rajasthan with a density of 189 per 
sq.m. while Orissa, Gujrat and Assam stand in between with densities of 293, 285 and 
251 per sq. mile respectively. When in 1942 the Scott Committee were considering the 
rapid• and haphazard growth of industrial and residential buildings which was threatening 
to ruin the English countryside they were staggered at what seemed to them to be the 
extraordinarily high density of 766 persons per sq. m. in England. What they would 
have thought of the density of West Bengal iu 1961 is anybody's guess. 

5.8. It is however not the present number, high though it is, which is so terrifying 
as the probability of a very much larger growth in the near future. The following figure• 

•Xingaley DaYia-"Urbanlation U. lndia"-.-Chapter I ol "ladia'a Urban Future" Ed. by Roy Turner, 
Uni't'eraity ol California Preu, 11163. 

t Sq. m mearuo aaquare a:We. 
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of the rate of population in<'rease in West Bengal supplied by the present Superintendent 
of Census Operations are illuminating. 

Year Total population Density Percentage increase 
in or decrease 

West Bengal 

1901 16,941,873 610 
1911 18,000,641 641 + 6.2 
1921 17,476,273 628 3 
1931 18,899,118 669 + 8 
1941 23,231,821 703 + 22.9 
1961 26,382,386 799 + 13.2 
1961 34,967,634 1030 + 32.9 

6.9. It is interesting to consider these figures against the demographiP picture of 
India as a whole. Talking about prepartition India, Kingsley Davis admits that India's 
vast increase was not too rapid when compared with countries further ahead in the Indus­
trial Revolution. For about a century and a half from 1600 A.D. population remained 
almost stationary at 125 millions, registering a slight increase after 1750 and then slowly 
an~ gradually accelerating after 1870. Even so, her total increase betw~en 1871 and 
1941 did not exceed 52 per cent while during the same period Britain increased 
by 57 per cent,· Jap~n by 120 per cent and U.S.A. by 230 per cent. The popular 
notion tha~ it has been faster than most other eastern countries is entirely 
unwarranted. The global wave of growth in the western countries which have 
virtually completed their cycle and are approaching the stationary state again was 
the result of the industrial revolution, while India appears to be in the early 
stages ot such revolution with plenty of potential growth ahead. Her population 
growth from 1870 to 1920 has been extremely sporadic in nature-decades of marked 
increase alternating with decades of slight increase when famine, floods and 
epidemics kept the growing population in check. After 1920 the effects of public 
health measures began to assert . tqemselves with a gradual reduction in the rate of 
mortality, while the rate of birth remAined more 01' less unaffected. Between 1921-1931 
the increase was 10.6 per cent which appeared at that time to be a record, but it 
was followed in the next decade by a still further increase of 15 per cent. "It was 
the first time in India's known history that she experienced a rapid growth during 
two successive de<'ades. At a time when the western nations were approaching 
demographic stability, India with its much larger population was just starting on a 
period of rapid and gigantic expansion. ••• The rate of growth since 1921 (1.2 per cent 
per year) has not been phenomenal for modem times •. In the United States population 
increased by 16 per cent during the decade 1920-30, a rate never equalled in India. 
But because of the massiveness of India's existing population even a moderate 

percentage increase means a huge absolute increment." • 

5.10. These observations apply to West Bengal with even greater force because 
the swings of population movement have been sharper, more sudden, and, towards 
the later stages, more highly accelerated. Instead of a moderate increase during 
1911-21 there was an actual decrease of about 3 per cent. The 8 per cent increase 
during 1921-31 was lower than the all-India average of 10.6 per cent. After that the 
pendulum swung to the other extreme and the all-India rate was left far behind. 
Even if the supposed increase of 22.9 per cent during 1931-41 is ascribed to inflation 
from politi<"al and <'ommunal motives there i1:1 no ambiguity about the 13 per cent 

0 1tingoley Da'lfia.-·'Population in India and Paklatan", P• ZS. 
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increase during 1941-51 and any r~duction in 1931-41 figures to Mljust the imbalance 
caused by deliberate inflation will automatically increase the percentage of the latter 
year so that the percentage increase of the two decades taken together will remain 

unaffected. Then came what can only be described as the population explosion of 
1961-the unprecedented increase within a decade by 32.9 per cent. Instead of there 
being two successive decades of growth there have been four without a break-the last 
one being als~ the most decisive. The po!!sible doubling of population in 58 years after 
1947 which Kingsley Davis apprehended in one plRce and discounted in another actually 
took place in \Vest Bengal in less than 40 years between 1921'and 1961. What promise of 
future increase does it indicate 1 How long can this region keep up thiFJ dangerous 
demographic pace and still support the population 1 Is the unprecedented increase 
of 1961, like the large increase in Great Britain after each of the two World Wars, 
only a flash in the pan, born of the robust optimism of newly won freedom as one 

witness has said, or is it likely to last and add many hundred millions more before 
slackening off the rate of growth? The answer to none of these questions is eRsy. 

Natural Increase 

5.11. There are only two possible ways in which the population of a country or state 
may increase ; natural increase and migration. This is simple enough but the trouble 
starts as soon as one tries to probe into the causes. Leaving migration aside for 
the moment it is obvious that natural increase takes place by an excess of birth 
over death and the rate of growth is equal to the difference between the two rates. 
The width of the gap and the consequent increase in the g~:owth rate may be due 
either to a marked increase in the birth rate. or to a marked fall in the death rate or to a 
combination of the two. There is no doubt tho.t in West Bengal, as in the rest of India, 
this gap has been widtming for some time past and shows no sign of abatement. For 
India as a whole there may have been a slight fall in the birth rate in recent years 
though death rate must have fallen further still ; but while the second is true of 
West Bengal there is some doubt as to whether the first is. In fact, the statistics 
of t}:le Health Directorate given below show a slight increase in the birth rate and a 
remarkable fall in the death rate per thousand of people during the last· twelve years • :-

1948 1949 1950 1951 1952 1953 
Birth rate 21.3 22.4 20.3 21.9 23.1 22.7 
Death rate 18.1 17.4 16.7 13.0 10.8 10.2 
Excess of 
birth over deat.h 3.2 5.0 3.6 9.0 12.2 12.5 

1954 1955 19Jti l9ilj 1959 1960 
Birth rate. 23.0 25.5 25.2 22.4 25.0 22.5 
Death rate 9.3 8.9 8.8 9.9 8.1 8.1\ 

Excess of 
birth over death 13.S 16.6 16.4 12.5 16.9 14.0 

5.12. These figures seem too good to bP trne. In Great Britain with its 
;healthier climate, higher standard of life, and u greatly superior standard of publi<· 
health administration tht> _fall in the death rate was from 30 t.o 12 per thousand 
hetwt>en 17.80 and 1960 while birth rate fell fro.;1 35 to 15 per thousand between 
1880 nne! 1930, rising aguin to 16 per thousomd in the midJle fifties. According tu 

•statiatica1 Abatract 1958: Statiatica1 Handbook 1961. 
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Dr. R. Chandrasekha.ra the <~overage birth rate for India WliB estimated to be 39 per 
tJiousand in 1941-50 and did not register any serious decline in later years, while the 
average death rate declined from 42.6 per thousand in 1900 to 21.6 in 1962.* In the face 
of this, a death rate varying from 10 to ~per thousand in West Bengal during the last 
decade, which is widely divergent from the all-India average rate, seems incredible, 
particularly as a certain number of deaths must occur every year through old age and 
natural decay however high may be the standard of public health and sanitation to keep 
diseases in check. In fact, the vital statistics of India have always been considered as 
notoriously unreliable because of the agency of the rur9.l police through which they are 
collected, and in his painstaking and careful study of the population problem of India. 
and Pakistan Kingsley Davis came to the conclusion that the amount of under-registra-

. tion of deaths exceeded 30 per cent at all times and occasionally rose even to 50 per cent, 

while the under-registration in the case of births seemed to be approximately 33 per cent.t 
But even if the vital statistics of birth and death cannot be taken at their face value they 

undoubtedly sh'lw a trend which is :very probably in accord with facts. In West Bengal 
the birth rate during the last decade may have shown a slightly upward curve and death 
rate a downward curve though the slope of the decline in the case of the latter may not 
be as sharp as the departmental statist-ics would have us believe. 

5.13. What are the causes of these high birth rate~ and on what does fertility 
depend ? Frankly, "in spite of all the work that has been done on the subject, we 
do not altogether know". The limiting factors at the upper level are, of course, the 

number of potential mothers which is taken to include all women of the age group 
of 20 to 45 or 50 and the possible maximum of one child per year during the repro­
ductive age, but there are other factors imposing further limitations. Seldom do 

women bear children to the full limit of their capacities and, according to Colin Clark, 
even the average Victorian family did not consist of more than six children though 

this is contrary to popular belief which would place it at almost double the figure. 
The unpredictable sterility of some people, the voluntary acceptance of celebacy by 
some men, and the occasional enforced spinsterhood of some women have so slight 

an effect on population as to be almQ.itt negligible; but the taboo on widow remarriage 
and the advancing age of marriage, both of boys and girls, for economio reasons may 

have something to do with the net result. According to Kingsley Davis, this 
institutional check through the banning of widow remarriage is the strongest single 

factor which has enabled Muslims to multiply faster than the Hindus. Apart from 
voluntary restraint, exercised either through artificial methods or otherwise, it is 
doubtful if there is any other means of keeping births within reasonable limits, 

Some demographers assert a little dogmatically that 11n 11gricultural economy 
alw11ys favours fertility while an industrial economy tends to keep it down and 
they prescribe rapid industrialisation . as a remedy for excessive population growth. 
Though industrialisation does have some effe~t it is doubtful if t.he check occurs at all 

quickly or automatically.** In Fran,.e, among a settled peasant population owning their 
own farms, the birth rate never exceeded 25 per thousand during the greater part of the 
19th century because the parents did not want their farms to be fragmented after their· 
denth, leaving to each child an tmeconomic holding on which to earn a bare subsistence ; 
while the American agrarian population oould increase as rapidly as it did in the 
pioneering days because the careers for the children provided themselves "out West" 
without any responsibility on the part of the parents. Agrarian life therefore had 

°Firat1ecture cieUverd at the Caicutta Jnlormation Centre on June 1, 1962. 
tKingaley Dam·-· The population of India and Pakiatan", P· 34 & 69. 

• 0 J. R. Hicka--.Op. ciL, p. 88. lt. note. 
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one effect in one oountry and a different one in another. On the other hand, in the 
early years of the Industrial Revolution England experienced a rapid increase in population 
because children became wage-earners at an early age and it caused parents very 
little trouble to ensure that their children had as good a prospect in life as they 

themselves had. The first dip in the English birth rate was suspiciously contemporanes­
ous with the early Factory Acts which closed the door of industrial employment to 
children below the age of 14. An agrarian or an industrial life does not therefore 
bring about any dire<'t physiological change to augment or depress the fertility rate. 
Despite Spengler, city life does not ~utomaticaiiy induce sterility but works more subtly 
and indirectly by bringing about a change in the psychology on the people which 
exercises a restraining influence on reckless propagation of the species. Even the 
strongest advocates of rapid industrialisation as a means of checking population growth 
can do no more than emphasise those elements of modernism which are most 'likely to 
depress fertility indirectly, such as, education, urbanisation, multifamily dwellings, 
commercial recreation and conspicuous consumption. • The high birth rate in rural 
areas (if it be a fact, though informed opinion is inclined to think that tbe rate is 
about equal in ntral and urban areas) may we11 be due to the fact that children 
are helping hands to the cultivator from their young age and save the wages of 
hired labour; while in cities not only is the need (as well as the opportunity) or 
sublimation or ~<terilisation greater, but children, instead of being economically helpful, 
have to be brought up and fed till they are of age, thus diverting a part of the 
parents' income from personal consumption to the requirements of the nursery anrl 
the adolescent teen-ager. An increase in the standard of living may involve a dt>ci>~ion 

among young married couples between having a baby and buying II baby car. 

5·.14. As against this tendency to increasing birth rate, the control of the death rate 
has been remarkably successfu1. Maternal mortality at child birth has been brought down 
through better ante-natal care and maternity service, and there is a considerable reduc­
tion in infant mortality. The factors which once caused an increase in death rate in 
the earlier centuries were wars, famines and epidemic diseases. War and brigandage, 
particularly internecine conflict-s among innumerable kings, chiefs and feudal overlords, 
have kng disappeared from the Indian scene.t Famines to which, owing to the 
geographical and climatic conditions of its agricultural economy dependent on 
seasonal and variable rainfa11, India is so peculiarly suseeptible have also been 
fewer and fewer because the conditioning factors which intensified the incidence of 
famine are amenable to control. These conditioning factors used to be the absence 
of a food surplus to tide over a bad time, an insufficient or non-existent transport 
system, commercial and profit-seeking capitalism which by making price dependent 
upon supply and demand exacerbated and underlined the shortage, absence of irrigation 
facilities of drainage, and a system of land tenure which afforded no incentive 
either to landlord or tenant for adoption of better farming methods, the first 
because he was quite content with what he got for practically little effort and had 
lost his sense of social obligation to save the land from deterioration, the second 
becau!'e the probable inerease in tax demands would leave only a fraction of the 
extra yield m his hands. All these are being gradually remedied or brought twder 
control. Though the great Bengal Famine of 1943 "is a sharp reminder of how 
precarious is the food supply and how easily even a slight economic amd political 
dislocation can tip the scale and lead to mass-starvation", famines as a cheek to 

population_ growth muy be presumed to be a thing of the past. 

•Kingaley Davie---Population of India and Pakistan", p. 229. 

tThia was written before ahe Sino-Indian war at-NEFA and Ladak broke out, 
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5.15. Last come "pidemics and other diseases where the success has been 

even no ore Ppectscular because of the use which it has been possible to make of the 

latest researches in medical science in the advanced countries of the world in 

addition to the researches made in this country. Many of the diseases which used 

to brf'ak out in the late 19th and early 20th century and take a heavy toll of human 

life can now be contained or made to yield to treatment, with the result that their virulence 

has subsided and the incidence of mortality kept within reasonable proportions. Plague 
which creatl"d havoc for some years after being introduced into India in 1896 bas very 

largely disappeared "perhaps due t~ the acquisition of immunity by the rat", and 

occasional flare-ups can be vigorously tackled as was done in Calcutta in 1948-49. 

Small-pox and cholera, the two other fell diseases wb1ch account for heavy loss of life 

whenever they break out in epidemic form, hsve not the same happy sequel though the 

position has con9iderably improved. \Vith education spreading more rapidly and mass 

vaccination replacing superstitious belief in the efficacy of a particular propitiatory form 

of worship the first may be brought under control very soon, but cholera. may prove a 

harder nut to l'rack because of the administrative and budgetary difficulty of providing 

better environmental hygiene and protected water supply to rural as well as to urban 

&rel\8. Kala.-azar has virtually disappeared and D.D.T. may yet give the "coup de grace" 

to malaria. in the worst affected districts. Other disea8es like typhoid, dysentery and 

beriberi etc. ha.d benefited not by the organisation of methods that prevent but by the 

invention of drugs that cure. The diseases that one hears 'of most are the diseases of 

malnutrition and advanced age, viz. T. B .• coronary attacks and cancer, and the rate 

at which T.B. is spreading into villages, previously immune from it, is somewhat alarming. 

But "a reduction in mort.ality has repercussions on the entire bio-social situation", for 

a drastic decline in death would mean a drastic increa.seo in population in an already 

densely settled region with the result. that the one cheap short-cuts would become more 

expensive. Unless changes are soon made in the economic organisation and in the 

soda! institutions there would be a dangAr that famine, epidemi<' disease, and malnutri­

tion would once again stalk the land and undo what a. temporary miracle has done. A 

continued low death rate without a. modern economy and civilised fertility is .• 
inconceivable.• It is beC'ause of this· that in advocating f>lmily planning seriously 

Dr. S. Chandra~ekhara went ~the IE'ngth of snggeosting compulsory vasectomy for every 

father afteor the birth of his third ehild.t This may be too drastic a. solution but of the 

need of plannE'd parenthood in ordE'r to keep the natural increase within reasonable 

proportion there should not be any dispute. A dogmatic assertion that the oriental is too 
ronsE>rvative or fatalistic to adopt restriction of child birth as a. principle even when 

the benefit has been clE'arly explained is quite incorrect. The spectacular drop in birth 

rate in recent years in Japan (7 per thousand), due to a. realisation on a national scale that 

the country has reached the maximum population it can support, should convince one 

that what h~ been done in Japan may be repeatE'd in India. 

5.16. There is a strong probability that mere biological increat~e would go on at a 

fairly fast rate in \Vest Bengal in the nE'xt few decades unless family planning makes 

much grf:'ater headway than it has bPtJn able to do as yet. Thi:~ possibility has been 

emplla~ise.i in on£' of the repliet~ on the strength of the assumption that the bulge in 

the population pyramid i;; now moving into the age-groups which comprise the 

ro>productive age for woml'll so that then• will be many more potential mothers than 

previon~ly in thfl coming decades. When the population of a country is divided into 

uge groups and arranged in slabs with the lowest agE' group forming the base and the 

•Kin9aley O&Yia-.-'"Population of India and Pakistan'", p. 61. 

fSecond leetuze delivered at the Calcutta Information Celltr&. June 3, 1962. 



next uge-groups forming the success1ve twrs nne above the other and with males and 

females arranged on eithPr side of a r:entral line, we get a diagram (sometime>~ called 

a fir-tree diagram) which lookR ~ornething like a pyramid whose outf'r line may have 

occasional bulg<'>' or constrictions according liS thE" size of population in any age-group 

is greater or smaller than would have been the ca>1e if the birth-rate and death-rate 

had been exactly uniform throughout the yearF.I. As time goes on these bulge9 (or 

constrietions) move upwards with the re~ult that if at any time the bulge wa>~ 

larger below the age-group of 2.5, mere pas~age of time would hring it up and 

for nearly three dePndes thPre will be more wompn in the chiid-bParing age than wa;o the 

caRe formerly, with thP possibility of a largE-r rate of biological increase as long as thiA 

bulge does not move furthE'Ir up and goefl hPyond the a~e of reproduction. \Ve havE" 

not got the census figures of 1961 arranged m age groups and cannot say whether thE" 

J~ssumption of that witness is correct.. The Census Report of 1951 which gives the age 

pyramid diagrams from 1!101 to 1951 does not show any bulge during any of thede year!' 

and it is not po:;sihle to deduce from them whether during the coming decades there will 

be any such bulge at the age groups 2.5-50. If t.here is, the pn!<!'!ihility of a larger 

biologieal inrre~tse in the next few decades cannot hP rlt>nied. 

Migration 

5.17. But apart from such increase, the problem of population m West Bengal JS 

accentuated by another adventitious factor viz. migration. For the population of 

India as a whole, migration from outsir!P is not a .;ignific,lnt factor but for \Vest Benglll 

it ill very much so. No other >'tate seems to he surrounded by so many states whoi!<> 

econ~my is unable to cope with their fast growing population and none offers so many 

attractions to job-hungry people from acro~s the border or is so ho~pi table to their 

reception. An analysis of its cm1sas will show that from the beginning and up to the 

middle forties they have bePn purely economic in eharaPter, but to this has now been 

lldded a political factor of stupendous import.>tnce-thE'I birth of Pakistan and the parti­

tion of Bengal on tht> basis of religion-which is bound to be regardecl in future as thE" 

Great Divide and the prelude to a new C'hapter in Indian hist.ory whose p>H.:es are l'ltill to 

he unrolled. Into the wi~dom or the inevitability of thi,. "tep we may not Pnter but th<> 

effect of partition has such a direct bearing on the population problem of this state that 

a passing rP.ferencE'I t.o it nannot be avoided. The partition of the Punjab and the rna>'~ 

slaughter that follow<>d it made at least one thing clear, viz. that an interchange of 

population waR the only logical eorollary to the divi;;ion of India m so far ••s it affected 

that province. After that the probablf' volumE' of migration both ways "·as a matter 

of simple arithmetic. So far a~ Bengc1l was conc·ernecl, the ~'"ntaizunent of communal 

flare-ups in one or two district~ and an inability or un,\illin~nPss to take a long viE'Iw, born 

probably of wishful thinking, wa~ responsible for the unprep>trednPs~ in whiPh thf' Pentrnl 

and the state governments were caught when the inevitable flood began to come in 

successive waves. The otfieial figure of displaced pf'J"son;; up to the end of April l\Jli2 has 

been given by thE" DPpartment of Refttgee Rehabilitation ns 3,1Sl,7:Jtl but the actual 

number who came away (including those who rt>gistered them;elves as refugees and 

those who did not) must be very much larger. The figures given by the Chief MinistN 

of West Bengal in the Council debate on 6th August 1962 are mor"' likely to b .. 

in accord with facts than the departmental figures supplied to w1. .\.pcording to hiru. 

there were 13.5 million Hindus in East Bengal at the time of partition of whom 

4.5 millions have come nway leaving about 9 millions behind, and their number, 

a.ccordir.g to the latest census of 1961, has now risen to 10 millions. * It would 

• Aa reported in the Stateaman, Calcutta edition, August 7, 1863. 
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be unrealistic to think that thmgs have settled down. The recent flight of SanthalH 

from Rajshahi i<1 a rude reminder that such complacency is unwarranted. On this 

and a few other points we make no excuse for quoting a long extract from the written 

memorandum of a very senior officer of \Vest Bengal of widtl experience who is in direct 

touch with the problem and is therefore able to bring the actual position sharply into 

relief. "Immigration in recent years has been from West Pakistan, East Pakistan 

and Tibet. To some extent, illegal immigration of Muslims from East Pakistan has 

been taking place all the time. So far a!'l \Vest Pakistan and Tib-et are concerned, 

it is not likely that there would be any further large-scale immigration. Attention 

baR at last been focussed on illegal _immigration of East Pakistani Muslims in view 

of its poRsible and eventual repercussions on the problems of the security of the 

country. It m11y be expected tha-t such immigration would not be allowed in the 

future to take place on any considerable scale. An explosive situation persists, 

however, even after 15 years of partition and independence, in so far as the question 

of a possible avalanche of immigrants consisting of East P~ki11tan Hindus is 

eoncerned. There are still 9 millions of them on the ot-her side of the border. They 

are being consiRtently pushed out as a matter of policy by the. Pakistan Government 

who aro afraid of Hindu-Mm!lim solidarity nnd linguistie and cultural ties of 

the population of East Pakistan with that of West Bengal. The history of the 

last 15 years can leave no doubt that if it suits•the. Pakistan Government, they will 
push out all the 9 million Hindus from East Pakistan. The Government of India may 

continue to follow a policy of discouraging their iminigrntion into West Bengal and 

India, but the whip-hand in this matter is with Pakistan, which would certainly 

not car~> a whit for the administrative, economie or politica.I difficulties of India 

in this matter. Any long-term planning of population in West Bengal should 

therefore take a realistic view of the situation and makl' emergency provisions to meet 

such 11n eventual avalanche of immigration if and when it bursts upon us. To blink 

at and ignore such an unpleasant possibility may end in endless human suffering and 

utter confusion which could bring about a disaster of the first magnitude." The desire 

of the Hindus of EuRt Pakistan to seek asylum in India is perfectly legitimate. 

Nobody has a right to sign away t_pe nationality of a citizen without his consent and 

without giving him an opportunity 'to elect the state he wants to belong to. Such a 

right of choice does not expire by efflux of time when no time limit was originally 

fixed and it would be a matter of lasting discredit if the right be now denied. 

The possibility of adding another 9 or 10 millions t.o this over-erowded state makes 

the problem of density very much more acute. 

5.18. Apart, however, from this immigration whose primary cause is political, 

there is another inconspicuous stream of surreptitious or disguised immigration whose 

,..ize or volume it is impoRsihle to know because it does not advertise itself but is 

camouflaged as normal movement-we mean the immigration of Muslims from Pakistan 

which hns been known to be going on for years across the border but which has lbeen 

highlighted only recently in the Assembly debates and in the Chief Secretaries' Conference 

which took place early in Au~ou st. l9tl2. \Vhet.he1· the cause i1:1 political or ~conomic it 

is difficult to 1my; probably it is a mixture of both. The size of such immigration into 

\VeRt Bengal is uot large !'nough yet to have much repereulision on density, but if the 

thin t>nd of the wedge becomes a precur~or to a more ma><sive, if insidious, penetration 

it muy beBome t-1 1.- AchillE',.' heel wh~>n the. '"''"trity of tht> !'ountry is threatE>ned from 

outside. 

5.111- The other htllf of tlw immi!,,'Tanl population is driven into this state f01· 

t-conmnie causes and of this, barring a trickle from ~opal. Tibet and other states of the 

( 43.) 



outside world, the largest contribution ha~ been from the states oi the Indian Union. 

The census figures of 1961 are unforttmately not available at the time this is being 

written but the analysis given in the Census Report of 1951 is hardly likely to be distorted 

appreciably by anyt.hing that has happened during the last decade. What follows 

i11 mostly taken from that report except whf,re a contrary opinion is expressed.* 

5.20. Of the several questions that arise in this connection three are of fundamental 

importance--the state where the immigrants come from, ·the places where they go to, 
and the pull which attracts them here. Other incidental matters are their age groups, 
sex .composition, edm·ational standard and the kind ?f work they engage themi!elves in 

f'tc. 

5.21. In 1951 the total number of such migrants to \Vest Bengal was approximately 

1.9 million and the number of emigrants from West Bengal .3 million. There is no way 
of ascertaining how many of these .3 million emigrants really belonged to \Vest Bengal 

and spoke the Bengali language and how many were fortuitous in the sense that they 

were born to parents of other states who temporarily resided in this state on business 
and are now going away. It is quite likely that quite a sizable portion of these .3 million 

would answer to this latter description. Of the in-migrants the largest contingent 
(1.1 million) came from Bihar, followed very far behind by Uttar Pradesh (.3 million) 

and Orissa (.2 million), while Rajasthan, Madras (before separation of Andhra) and 

Punjab contributed modest totals of 56, 52 and 38 thousands respectively. The contri.. 

bution of Madhya. Pradesh and Madhya Bharat was not negligible but how far they 

would now redistribute themselves after states reorganisation, is not clear. Assam's 

share .was about 20,000 but as about 23,0()0 emigrated to it from West Bengal the two 

states may be said to be more or less quits. The migrants therefore constituted about 

7.6 per cent of the total population and of them as much as 5.5 per cent C'ame from thA 

adjacent states and 2.1 per cent came from remoter areal!. 

5.22. If the reception area!! be divided into four zones (northern agricultural, 

western agricultural, plantation, and mduAtrial) as was done in the Census Report 
of 1951 the sources of the most important strean>s of immigration and their 

deRtinations may be summarised as follow~ :·-

(1) One small stream consisting mostly oi· tribals from ~anthal Parganas .md 

Purnea came to the northern agricultural zone and filled up the vacant and 

eomparatively infertile land of the Barind area of Maida, We3t Dinajpur and 

Couch Behar at~ well as the agricultural lands of Jalpaiguri and Darjeeling which the 

Khasmaha1 was anxious to settle as quickly as possible without waiting for the 

natural increase of the indigenous population to fill up the gap in course of timf'l. 

• The census definition of migration must be borne in mind to avoid confusion. 
The word has a geographical, not an ethnic or linguistic, significance. Anybody born 
outside the borders of this state, no matter whether the parents were Bengali-speaking 
and the birth place a fortuitous accident, would be a migrant in \Vest Bengal. Per 
contra, nobody born within the state, regardless of whether the parents speak a language 
other than Bengali and are themselves a permanent resident of another state, would be 
a migrant ia West Bengal. This is not perfectly satisfactory as it is contrary to the 
popular view of who should be considered to be a "son of t.heo soil". :\Ioreover, a~ 
D.V. Bogue and K.C. Zachariah say in their interestin~ paper •·Urbanisation and 
Migration in India" which is Chapter II of •India's Urban Fut.ure' l9ti:!, publisheod by tlw 
California University Press, statistit·s •lhout the state of birth have a built-in bia:t 
towards under-stating thll volume of movement, which probably ~eans, although th<' 
authors do not explain it in so many words, that falt~e declaratwns of the ,;tate of 
birth are frequently made from fear of di»crimination. Dr. S. N. Sen, in his book 
'The City of Calcutta', defines a migrant as one who came to CalC'utta after 1934 but this 
seem, to stand on even slenderer foundation though he hRs 10:iveon re,,~ons ""to why h" 
chose that particular dead-line. 
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(2) Another streaun., also mainly consisting of tribals from Santhal Parganas, 
Hanbbum and Singhbbum in Bihar, and Mayurbbanja and Balasore in Orissa, came to 
t.he western agricultural zone of Birbhum, Bankura, Murshidabad and Midnapur, 
flriginally as agricultural labourers and then gradually rising to the status of 
11hare-£'roppers and even ryots, though the last was very difficult owing to the 
tenacity with which the agriculturist farmer dung to his tenant's rights even 
when his own human resources were unequal to the task of cultivatmg the land on 
his own. Some of these immigrants also went to work in the mines or related industries. 
In fact, it would be a mistake to suppose that all the migrants into the agrictltural zones 
crowded into rural areas to engage themselves in agricultural activity, for about a third, 
including almost all who came from remoter states, went to towns to take up non­
agricultural urban occupations. 

(3) The plan~ation zone attracted the third stream which came form Chotanagpur, 
Madhya Pradesh and Assam to work in the tea gardens of Jalpaiguri, while Darjeeling 
drew most of its plantation labour from Nepal and Bhutan. The total number of 
migrants into this zone was 1.6 lakhs in 1951 of which as much as 1.3 lakhs was classed as 
rural, which is not surprising in view of the fact that tea· plantation, however industrial 
it may be in its process of production, is based on agriculture and carried on in ·a rural 
Hetting. Into this zone has panetra.ted a sizable number of migrants from Rajasthan 
who started in small business and later blossomed into large land-owners through the 
intricate working of the money-lending profession. 

(4) The last and the most important stream came from Western Bihar and 
Eastern Uttar Pradesh, Orassa, Rajasthan, Maharastra, Gujarat, Punjab, Andhra 
Pradesh, :Madras and other south Indian states to fill up the industrial and 
oommercial zone of Burdwan, Hooghly, Howrah, 24-Parg&llas and Calcutta. The total 
number of migrants into this zone in 19.) 1 was about 14.8 lakhs of which as much· as 
12.4 lakhs went to urban areas while even those who went to rural areas generally 
engaged theD18elves in urban pursuits bl commuting daily to the industrial town in the 
vicinity. As Wits the case in the tw~ agricultural zones, it was the adjacilnt states 
whi(:h largely contributed to whatever proportion went to rural areas for 
agricultural work, the remoter states exporting almost all their emigrants to urban 

areas or for urban employment. 

5.23. Taking them according to their states of origin it may generally be said that 
migrants from Bihar are to be fo>und all over the state among agricultural as well 
38 non-agricultural population; migrants from Uttar Pradesh are to be found in 
industrial zones alone: migrants from Rajasthan are concentrated mostly in 
industri~l and plantation zones with large landholding and proprietary interests in 
t.he latter, though the ubiquit'lus Marwari is found also in all districts where there 
is indigenous banking, pawning, mortgage and trade ; migrants from Madras and 
Andhra are concentrated mainly in the industrial zones, the railway settlements, 
and the plantations ; migrants from Punjab are to be found in industrial o.reas, railway 
colonies and wherever a sizable road transport service exists ; migrants from 
Madhya Pradesh trekked to the plantations ; and the rest are to be found primarily 

in Calcutta and Howrah. 

5.24. One noticeable feature of this migration is tjlat it is continuously on the 
increase. The percentage of migrants to the total populataon has risen consistently 
during thf! decades from 6.6 per cent in 1901 to 9.5 per cent in 1941 with only a very 
,;light dip in 1931. The increase occurred all along the line (with the exception of 
Birbhum, Mur8hida.bad and the North Bengal .districts) and was not confined to the 
industrio11 zone. It rose t.o the abnormally high figure of 18.5 per cent in 1951 due to the 
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large influx of displaced persons from East Pak1stau 11nd, "pr1ma fac1e,'' it IS 8 shatter­
ing thought that about 8 fifth of the entire population of the state have l'ome from 

outside. If, as we think, the displaced persons from East Pakistan have a moral claim 

to be considered the natural born citizens of this state a little le~::~ than a tenth of the 

population of the West Bengal may be said to have been augmented by migrntio~ from the 

neighbouring state~. The consequences which flow from such e~ormous additions from out­

side are somewh'lt disquieting to contemplate. The immigrants do not represent a normal 

cross-section of society but are largely masculine in composition, have a preponderanc& 

of the age group of 15 to 54, and are mostly concentrated in urban areas. In 1951, while 

about 25 per cent of the total population of this state was urban and the rest rural, the 
proportion was almost completely rever:;e(l amJng migrantoo~ ; for out of their total 

number, about 71.4 per cent-and, if only malo migrants are considered, about 

74.8 per cent-were settled in towns and cities. Among migrants, the age group 

from 15 to 54 constituted 79 per cent of the total while among the general population 

of the state that age group constituted only 57.4 per cent. If urban areas alone ar!' 

considred the proporti?n of migrants in this age group roR~> to 85 per cent 

A far greater proportion among the migrants thus belong to the employable age and 

are capable of earning their living than is the case with the natural born population 
The disparity in the number of males and females is also striking. \Yhile among 

the natural born population the number of females for 1000 men was 920, that among 

the. migrants was in the rE'gion of 430, varying slight.Jy in urban and rural areas ami 

among immigrants from adjacent and remoter states, each of the latter (i.e. rurul area.­

and ~emoter states) having a slightly higher proportion of fem.1le.~ than t.he former 

But this relative preponderance of males and exiguity of female;; is gradually giving 

way and more and more women are now coming even from adjacent states into \'ie>~t 

Bengal. Comparing the total urbanward migration of p"erson~ of age 10 and above in 

1941-1951 1\lessrs. Bogue ami Zachariah say in the articleo already referre.l to that 

although on the whole more males moved into urban area>~ than fem,tles, the rate of 

increase of migration of females has, during this decade, exceeded that of males. 

"The largest difference is observed in West Bengal where the rate of females is higher 

than the correspondig male rate by as much as 10 p9r cent. The evideonce suggests that 

the first phase of rapid rural to urban migration was predominantly m>til<"uline in composi­
tion, but now that channels and connections have been eRtablished it is coming to have 

a moreo balanced sex composition." Either way the situation is preognant with danger. 

A predominantly masculine immigrant population, mostly in the prime of lif~'<, married 
but living away from their womenfolk, is exposed to temptations which may lead to 

neurosis and instability. At any rate, as they do not. eontemphte permanent residence 

in this state, their income is largely remitted home and lost to the state's capital forming 
assets. An increase in the rate of female immigration will no doubt provide them with 
a home life and reduce instability or neurosis but only at tht> risk of inereasing urban 
eongestion a great deal further. 

5.2.>. As a result of thit< urb>tn ("Olleeontration of tht· inmugrant population 

and the predominaneeo of t!.o 15-54 age group, a disproportionately large volumeo of 
non-agricultur>tl oeeupatiou is held by them. In 1951. they tilled 1S.3 per l'Pnt of 
industrial jobs, 14.4 per t•ent of commN·eial johs, 30.1 per eent of jobs in the tran~port. 

industry tl!ld 11.5 per cent of the servit·es Rnd profession:' in West Bt>ngal taken a~ a 
whole. Ir the industrial zone (Burtlwan. Hooghly, Howrah, Caleutt>\ und 24-PargantJ~) 

the proportion WRs higlwr still viz. 2:!. 17.2. 3:?.1 and 14.5 per ct'llt resp~•l"t ively 
For a group whiel, <'OHst.ituted a little !L-s" tlwn S per <:t'nt of tht· total popubtivn 
such a large hold on all tJ\'tJilable openings in uon-agrieultural oc<:UlJtLI ic>n is rt'nl<Lrk.d.>lt­
Their ,.tmn[!lt•hnln in t.he Cal<·utta intln~trinl urPa i;. mueh stron>~:er and nn th.- ;,t,·.-n,;:rt. 
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of the figures given m Census Paper No. IV ll955) Messrs. Bogue and Zachariah say 
that as murh ns 63 per cent of the non-agricultural occupations of that region were 

held by migrants from other states, only 30 per cent by people born in the city, and 
t.he balance of 7 per cent by people born within the state but outside Calcutta. In a large 
number of industries .mel services a.s much as 75 per cent of the employees are migrants, 

manning not merely the jute and cotton mills, dairy farms, sanitary and plumbing work, 

food processing indu~<tries, leather works, brick kilns, transport services etc. but also 
doing the humbler jobs of porters, cobblers, milkmen, carters, boatmen, cooks, policemen, 

durwans, peons, sweepers, rickshaw pullers, thelawallahs etc. The problem created by 

these migrants is not, as the Census Report of 1951 says, their enjoyment of "quite a big 

><hare of the state's cream of amenities by way of municipal services, good roads, good 

hbuses, water, electril'ity, public health serviee, education, hospitaL~, sewerage and mony 

other blessings pe<>uliar to town life in India"* but the fact that by monopolising so 

many of the industrial jobs and services from beforehand and pushing forward the claims 

of their close relations or co-villagers whenever vacancies occur, they are forcing 

the people hom in the state to take to the unproductive parasitic work of petty trade 

where they earn a precarious living ( if they can ) by filching the custom or clientele 

of a fellow trader who is almost as impecunious ns he. Of the so-called cream of 
"ivic services mentioned in the Census Report of l!J51 precious little is available 

to the slum dwellers or those who sleep on the pavements but they compete with 

and displace the natural born population from manu~l labour by living on a low 

Rtandard and tmbmitting to hardships which the natural born citizen cannot adjust 

himself to very easily. Far from enjoying the civic services it is probably more 

rorrcl't to say, as Bo~:.rue and Zachariah observe, that a dispropol"tionately large number 

of migrants are working at a low ><tatus and on lower pay in unskilled labourers' jobs 

and that as population prcBilure incraeaf'es the rural migrant to the larger cities is forced 

to bear hardships and undergo sufferings to a much greater extent than t.hf' villagRr who 

11tays behind or thf' eity dweller who is alre~dy there from before 

;).26. Hut howevennuch one mal sympathi.se with the hard conditions they put 

up with, tmch sub marginal living is a·"menace to the city's health 'in various ways and 

11. stumbling block to the natural born citizen who wants to be absorbed in skilled or 

unRkilled work. Whatever work they do they are a link between their native home 

and their place of work. Family and village ties are sufficiently !ltrong to create an 

obligation upon the successful migrants to help sponsor new entrants into the city 

80 that on('e a migrant gets a footing in any industry a channel is formally established 

for further inflow from his district of origin or from neighbouring districts with the 

result that after a time the bulk of the labour force, with the support of the ~mion behind 

it, can resist infiltration from the natural born population of the state. This is the 

!\emesis which has overtaken a people whose potential entrepreneurial classes were lured by 

the prestige of land ownership and learned professions from the humdrum but infinitely 

more paying work of running businesses or industries and whose potential workers, 

110 long as they eould scratch a living out of land, did not like to exchange the· 

eomparative freedom and ease of sub-marginal rural life for the hard and monotonous 

work in mills and factories. It is perhaps neither possible nor desirable for any one 

of the states of the Indinn Union to dose the gates of employment. to permanent 

resident>< of other l'tatps mHely on the ground of their place of origin. t 

• Censua Report, 1951, Weal Bengal & Sikkim, Part lA, P· 311-12. 

t The statement in this broad form is perhap~ not correct., In .a lon_g and 
illuminating article on •'Jhe Sor;ial ~nd Cul~ural life ?f Calcutta _published '? the 
Silver Jubilee volume of The Geogrnphi£'81 Revtew of Indta (Dec 19o8) Prof. Ntrmal 
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But the question has a direct bearing on population for if the natural increase goe!l on and 

the flow of immigration continues unabated the time will soon come when \here 

will be hardly any standing room for everybody in the habitable areas of thi~< 

11tate. We reject the idea of a legislation banning such immigration and doub\ 

whether such a legislation would be constitutionally valid, but two perfectly reasonable 

and legitimate steps may be taken. The employment in industries in all grades 

o;hould be on merits unprejudiced by any bias agai-':!St the sons of the soil and 

uninfluenced by insidious pressure of the existing labour force within any particular 

factory. Other things being eq,ml, a strong case may even . bP made to give 
preference to the permanent inhabitants of the state because to do otherwise would 

be to increase the density of an already congested state. Secondly, immediate step" 

should be taken to industrialise the states whence these migrants come so that 

their outward flow may stop and some may actually be sucked back. The CenAuti 

Report of 1951 says that industrial development in Uttar Pradesh has already led 
to a decline of immigration from that state. The demand often made to site some 

of the big Central Government offices and public sector industries in this overcrowded 

state seems unwise unless there is a reasonable assurance that the bulk of the job11 
will be held by permanent residents of the state without bringing a fresh influx 

from outsidl'. 

Distribution of population 

5.27 .. Owing to the unevan distribution of population over the surface of the land 

area it is necessary to have an idea not merely of the average density but also of how 

thickly or thinly the population is spread in different parts of the state. Topography 
and terrain, soil fertility or barrenness, bad drainage and the risk of flooding, industrial 

and commercial concentration etc. al!count for such varying density although there may 
be many other factors. Further <'hanges depend upon whether the district has alread>· 

reached the optimum population it can support or whether it still contains Wldeveloped 

areas which, on being opened up. afford room for expansion. Some idea of the varying 
density may be had from the following figures though a dot map, which we are unabl6 

to provide, would have made the impression much more graphic. The National Atlan 
Organisation has prepared Population Maps of Lower Bengal but they are based on th .. 

1951 census and may not represent the correct position to day. 

K. Bose has traced the genesis of two clauses in Art. 16 of the Constitution of India 
which permits the introduction of provincialism in services and employments in a state 
with the blessings of no less a person than Dr. Rajendra Prasad. Presiding at. a 
Sub-committee set up by the \Vorking Committee of the Indian National Congress in 
1939 to consider the claims of the people of any particular province for a larger shar£' 
in the public services and other facilities within the province he said in his Report 
that "it is neither possible nor wise to ignore these demands and it must be recognised 
that in regard to services and like matters the people of a provin<'e have a <'ertain 
claim which cannot be overlooked". This found expression in clause (3) of Art. 16 
which enabled Parliament to prescribe prior residence for an undefined pl'riod as a 
c<>ndition of eligibility to appointment under the state or lo<'al authority or under 
any other authority, and in clause (4) whi<'h enabled the stattJ (not, be it noted, th" 
Parliament) to reserve appointment'! and posts in favour oi any backwad ;:lasses of 
<'itizens which, in the opinion nf the !'t'\tf', are not adequetly represented in the services 
under the state. Prof. Bose concludes that this had ominous potentialities so far as 
the economic advancement of the country was concerned, and that if there is a 
growth of class antagonism or even competition for favoureJ trl'atml'nt within the 
same economic class there was grave danger in the ahsence of a, sutlieiently l'xp~ndin?( 
economy t..hat thesl:' antagonisms would flow along 'communal hnes of one kmd or 
•mother. (pp.33-35). By an irony of cir.,umstances, the discrimination here is nut. 
in favour of tho people of the stute by the administration but ngainst thl'm by u 
combinatiou of capital nnd labour both of whieh htwe their ~:eographieal rnc>h 
l'lsewhl'rf'. 
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5.2S. Obviously, density changes from district to district and from dec~ue to decade 
and the Census Report of 1951 has shown such ch~nges with a wealth of detail not merely 
for the districts as a whole but also BPpara.tely for each police station within the district 
and for rurul or urban areas. \Vith the additional information supplied by the census of 
1961 the present density as well as the change in the trend in the last decennial period 
"·ill appear from the following figures:-

District 

1 

Calcutt~ 

Howrah 

Hooghly 
Murshidadad 
2!-Parganas 
Burdwan 

Nadia 
!\I aida 

!\1idnapur 
BirLhum 

West Dinajpur 

Cooch Behar 
Bankura 

Jalpaiguri 
Darjl'cling 

l'urulia 

DENSITY 
(PERSONS PER SQ. l\IILE) 

jD . enBlty 
per sq. 
mile 1951 
census 

2a 
---~ 

73,858 

2,877 
1,286 

828 

817 

810 

759 

674 
639 
612 
520 
507 

498 

385 
371 

--~--~~-

I 

Density per sq. m. 
calculated with 1951 
population figs. of 
Districts hllving 
been recast accord­
ing to the bounda-

ries as in 1961 

2b 

67,SS6 
2,802 

1,319 
834 
839 

. 806 

756 
652 
638 
607 

477 
520 

497 

.• 379 
896 

PERCE~TTAGE IX-
' CREASE I~ DE~SITY 

5.2!1. Some of the districts (Birbhum, Bankura, Cooch Behar, .Midnapur and 
Murshidabad) showed a rather slow rate of progress during the first half of this century 
though during the last decade three of them (Cooch Behar, Murshidabad and Birbhum) 

seem to be in a hurry to make up for lost time. Cooch Behar's abnormal increase must 
be due to the influx of refugees who seem to have moved "en masse" either into the 
border districts or into Calcutta and its purlieus. Calcutta seems on the verge of 
reaching saturation point, a paltry 9 per ••ent increase during the last decade being 
insignificant in comparison with thA 85 per cent increase during 1931-41 and 21 per cent 
increase in the decade following. Howrah has mercifully shown a slight slackening off 
though it is difficult to say whether this has come to stay. In the table given above, 
the 1951 figures were arrangl'd in descending order of density so that it could be seen 
at a glance what were the more overcrowded districts. The figures of 1961 show that that 
order has been more or less preserved subject to the exception of Murshidabad which 
has had to stl'p do\\n from the fourth place to the seventh and \Vest Dinajpur which 
had to yield ground to Cooch Behar. Some of the districts which were low in the 
ordE>r of density ( Darjeeling, Jalpaiguri and Cooch Behar) have shown quite extra­
ordinary increase during the last decnde but the industrial districts of 24-Parganas, 
Burdwan and Hooghly did even better ; and in the C"ase of 2!-Pargsnas it should be 
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remembered that the vast and sparsely populated Sundarbans mask the very high 
density of the industrial areas of the district. The highest percentage increase after Cooch 
Bobar was shown in the non-industrial district of Nadia. whi<>h ""ems t-o exerci~e 11. 

peculiar attraction on the diRplact'ld Hindu~ of East Pakistan. 

5.30. But as the Census Superintendent of 1951 said in his Report, the district 
average masks the extraordinary increase in density in comparatively small areas in 
preferenc"' to the bulk of the areas of the tiistric.ts and these areas of extraordinarily 
rapid growth and higb density show how selective a population is, when dislodged 
from traditonal agriculture and squeezed out by pressere on land, in finding sustenance 
elsewhere. According to him, with the transfer to East Pakistan of the more fertile 
tracts which could support as much as 1000 people per sq.m., 500 persons are about the 
limit that the rural areas of \Vest Bang<~.l can support from agriculture, any excess 
beyond this "being either drawn off into other indut~trial or commercial enterprises 
or coming to brief end." The process of adjuRtment may be painful because of the 
understandable reluctance of people engaged in agricuhure to give up substa.nt1a.l 
rights in land for other occupations, but the economic forces are inexorable and too 

strong to be resisted for long. "l\lidnapur provides the most forceful example of how 
density of population in rural t.racts varies directly with the fertility of the soil, and 
how the onward march of an overwhelming density abruptly stops short along a sharp 
line rrom end to end where the soil changes its alluvial and fertile character and becomes 
suddenly rocky and laterite-like a sharp line of rain mark in a field up to which 
the clouds have shed their water and no further. Thus Midnapur sadar and Jhargram 
subdivisions have densities of less than 520 and 390 respectively to the sq.m. while 
Contai, Tamluk and Ghatal have densities of over 800." Similar examples are cited 
from Burdwan, Birbhum, Bankura, Nadia, Murshidabad, Maida and "·est Dinajpur 
to prove that the quality of the soil sets the limit to the density of nual population. 

5.31. H is probable that this limit of 500 will have to be revised in view of the 
extraordinary growth of the last decade. The statement that neither agriculture nor 
the tea. industry in the two dishicts of Jalpaiguri and Darjeeling can comfortably bear 
a. greater pressure of density on the land will also need qualification in view of the 
very great population increase in those districts unless the accent is on the worrl 
'comfortable' or unless his gloomy prophecy that the surplus population "~ornE's to a 
brief end", is unhappily realised. But the general proposition is quite correct anrl 
in accord with the phenomenon of the city-ward migration all the world over. 
However much agriculture may be improved by scientific methods-in fal't, the mor<' 
scientific the method is the less is the number of men needed-it cannot give E'mployment 
to more than a. certain maximum and others must seek alternative jobs in non­

agricultural occupations which are generally to he found in areas of the greatest 
urban concentration. That is why when population increases densities begin tu 
increase much faster in urban non-agricultural arPas than in agricultural or rural nrE'as. 

5.32. Four such zones of high density were distinguished in the Census Report 
of 1951 though one or two more may now be in the offing and find a place in the 
Census Report of 1961 when published. Each of these zones has a certain cohesion, 
a common pattern of production and life, and a_ unified nt'ltwork of transport and 
communication which give it a common demographic character. The first is tht> 
Asansol-Raniganj zone in Burdwan district (comprising the police stations of Salanpnr, 
Kulti, Hirapur, Asansol, Barwani, Raniganj, Jamuria and Ondal) and covering an 
area of 395 sq.m. The second is the Hooghly-Howrah zone along the west bank of 
Hooghly river, roughly about 50 milt's long 1\nd 2.5 miles wide makin!l a total of 
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126 sq.m. of which about three-fourths fall in Hooghly fiistrict and the rest in Howrah. 
The third is the B.ura.ckpore-Calcutta-Budge B11dge zone, roughly 55 miles hng and 5 miles 
wide, covering about 276 sq.m. from Halisahar on the north to Budge Budge on the south. 
And lastly, there is the small railway settlement at Kharagpur covering only 13 sq.m. 
which, with the Indian Institute of Technology in close proximity, has 
potentialities for considerable future expansion, though one hopes that the Institute 
will be suffiiciently segregated to enable its academi<' atmosphere to be helped and 
not swamped by such development; The Hooghly-Howrah zone and 
the Calcutta Industrial zone are together shown in the Census 
Report of 1951 to be covering an area of 402 sq.m., but this is because 
entire thanas have been taken into account regardless of whether industri· 
alisation has affected only a part of these thanas. I£ attention is confined 
to the ind11strial belt alone where most of the people are congregated the area would 
necessarily be much less. Therefore, apart from the disparities of density exhibited 
by different districts, the much greater unevenness of population distribution will 
appear from the fact (1) that, according to the Census Report of 1951, the 61 industrial 
police stationa in the three zones mentioned above (i.e. excluding Kharagpur) 
comprising 2.2 per cent of the total land area of the state contained 23.3 per cent of 
the population; and (2) that 104 police stations of which 26 are entirely rural, 17 had 
one non-industriRl town within it, and the 61 industrial ·thanas mentioned in (1) above 
eontained as much as 42.7 per cent of the .state's e~tire population although t.hey 
constituted only 13.4 per cent of West Bengal's .land area. With the exceptian of 10, 
all the other police stations of the 105 mentioned above were within the 5 industrial 
districts Burdwan, Hooghly, Howrah, 24-Parganas and Calcutta which shows the 
tremendous overcrowding which these districts have in comparison with the 

other districts of West Bengal. 
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CHAPTER VI 
The Progress of Urbanisation 

6.1. The uneven distribution of density referred to in the last chapter will be 

clearer from the rate and extent of urbanisation that has been going on during the 

lnst half century, and an enquiry into why these have been the areas of greatest 

concentration may be rewarding. There is, it must be admitted, a slight 

arbitrariness in the distinction between town and <'Ountry n.t least at the border line, 

for although city and cOtmtry have been for many centuries the two most 

recognisable general t,vpes of human habitation, there is no sharp demarcation 

between the two so as to tell where the city ends o.nd the country begins. \Vhat 

marks a town or a city from the sparser human settlements is its greater 

compactness which generates a need for certain common services and affords an 

opportunity to develop certain standards of culture or co-operative living. There is 

11lso, inevitably, an implied suggestion of a non-agricultural livelihood for the 

large majority of inhabitants, becnnse a purely agricultural community, even under 

a reasonably advanced system of agriculture, requires about 1 sq. kilo meter of 

cultivable land to feed 200 people.* 'The degree of compactness necessary to confer 

the status of a town to a nucleated human settlement will of course vary and is 

different in different countries. The Scott Committee defined every compact 

grouping of over 1500 people as a town. t The minimum limit in France is 

2000 and in U.S.A. 2500, while in Japan it is as high as 30000. 

The census authorities in India have laid down a minimum of 5000 people 

unless the area has already been recognised as a municipality. According to them 

all rriunicipal areas and areas which have a total population of not less than 5000 

(of which about three-fourths must derive their living from non-agricultural pursuits) 

and whose density is not· less than 1000 per sq.m. are entitled to the status of a 

town provided they hav~ some importance as a centre of trade, industry, distribution 

or administration. The definition is more or less in accord with -the test which 

the Bengal Municipal Act, 1932, has laid down for qualifying as a municipal area 

(except that the minimum population may be 3000). and the action of the census 

authorities in giving urban status to a nudeated area may merely anticipate the 
action of the state government in recognising it later as a local municipal authority 

vested with power to administer the local services. A city is only an enlarged town 
having a population of more than 1,00,000. No doubt these definitions emphasise 

only the external feature of a town and ignore the more fundamental and marked 

contrast between rural and urban life; they do not take any account of the fact 

that the city "is a place where the diffused rays of many separate beams of life 

fall into focus". But as the quotation itself makes clear, external features are a 

much more practical basis of definition for statistieal purposes than the more subtle 
but less measurable characteristics of urban life which can hardly be put into the 

form of a precise legal formula, still less applied to a given set of phy;;ical or 

functional developments. 

Classification by size 
6.2. This external feature also forms the basis of the si..x-fold census classifieation 

of cities and towns into : 
!-Cities with population of over 1,00,000 ; II-towns with a population of 

50,000 to 1,00,000; III-towns with a population of 20,000 to 50,000; IV-towns with a 
• Colin Clark 0 p.cit., p, 40. 
t Report of the Committee on Land Utilisation in Rural Areu \11142), p. 2. 
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population of 10,000 t.o 20,000: V-towns with a population of 5,000 to 10,000; and 
VI-towns with a population of less than 5,000. The march of progress in this sphere 
during the last 50 years will appear from the following table* :-

Number of towns 

1921 1931 1941 1951 1961 
Class I 2 2 3 '1 12 
Class II • 2 10 1' 1'1 
Class III 23 21 28 27 50 .... 
Class IV 21 27 27 40 45 
Class V 27 24 21 15 50 
Class VI 8 14 10 11 12 

Total- 85 90 99 114 186 

6,3. The successive but gradual increase in the total number of towns and cities is 
worth noting as is the gain, up to 1951, of the larger cities at the expense of the smaller. 
The gain in number has generally been due to a gradual accretion of more people at a 
particular focal point by natural increase or migration and, very rarely, by the splitting 
up of one existing municipality into two ; while, occasionally, a town like Beldanga, 
which somehow kept its head above water upto 1941 and then fell from grace in 1951 on 
account of a decline in its popult~tion through the loss of its sugar mill, re-emerged as a 
town in 1961 by again rising above the 5,000 population ·mark. Cities have gone on from 
strength to strength at every successive census, the red~ction of one by the merger of 
Tollygunge in Calcutta being more than made up in 1961 by the promotion of six: 
(Baranagar, Kamarhati, South Dum Dum, Bally, Burdwan and Asansol) into class I, 
while there are two others (Panihati and Serampore) which are making a strong bid for 

inclusion in the very near future. 

6.4. The 1961 figures disclose an extraordinary increase of 66 urban areas over the 
figures of 1951 t which contrasts strangely with the more gradual increase of the previous 
rlecennial periods. Only Da.rjeeling, Cooch Behar, 1\Ialda, Bankura and Purulia have 
not at.ldcd to the number of towns but all others have, the increase in the case of Howrah 
being as high as 20 and of 24-Parganae~ 17. 24-Parganas has bynow as many as 49 towns 
and cities and Howrah has 24. The other additions are 1 to Birbhum; 3 each to Midnapur, 
:Murshidabad and West Dinajpur; 5 each to Hooghly, Nadia and Jalpaiguri; and 6 to 
Burdwan. These additions, suggested presumably because they have passed the minimum 
population mark, include 7 towns which have not yet reached that figure. 

6.5. But it is not so much the number of towns and cities a.s the size of the · 
popula.til'n which is important for the purpose of measuring the extent of urbanisa­
tion and on this point the last decade shows some slight recession. The original 
tentative number of towns given by the Census Superintedent was 145 with a 
population which was just about 23 per cent of the estimated total population. Even 
with the addition of 41 more suggested towns the revisl'd figures of total urban 
population come to a little over 8.5 millions which show only a slight rise above 
that percentage. The proportion of urban to total population which was 15 per cent 
in 1921, 16 per cent in 1931 and 24.88 per cent in 1951, now (i.e. in 1961) stands ~tt 

. 24.5 per cent , and even this near parity with the proportion of 1951 has been 
mainte.int>d with difficulty with the help of a. large number of frl'shly added towns. 

• Cenawt Report of 1961, p.161; fi.,urea for 1961 are aupplied by the present Superintendent of Ce~aue 
. and indicate hia revised propouls for bringing a large number of new areas under the definition of to~ns 

~nd eitie•. . 
tBacause the 1861 6g11rea in the above tabla do not include the aiz towns of Purulia .. 
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It appears as if the old existing towns have not been able to keep pace with the 
accelerated growth of population by developing industries and other means o£ 
employment to absorb the proportionate increase.• 

6.6. But although the progress of urbanisat.ion has been slightly halted, the process 

of concentration in certain special zones bas not. The 12 class I cities still contain 13 per 
cent of the total population and 55 per cent of the urban population. The class II and 
class III towns together contain about 8 per cent of the total population and 32 per cent 
of Jlle urban population. Class IV towns contain a little less than 2 per cent of the total 
population and about 7 per cent of the urban population. The remaining two groups of 
towns contain about 6 per cent of the total urban population and a quite 11.egligible 
fraction of the total population. A close analysis will show that while all the other 
districts (excpt Calcutta and Cooch Behar) have recorded a slight rise in the percentage 
of the urban population, the greatest increases have taken place in the five industrial 
districts which now contain over 80 per cent of the total urban population. Howrah 
(40%), 24-Parganas (32.5%), Hooghly (26%)-all have a higher proportion of urban 
population than the state average. Burdwan's proportion is 18%, Darjeeling's 23% and 
Nadia's 18%. Dsrjeeling's 23 per cent is easily explained by the fact that the nature of 
the terrain in three ofits subdivisions and the economy of the district compel a congrega­
tion of people in its 4 towns rather than in its inhospitable mountains, and Nadia's 18 per 
cent is accounted for by the concentration of refugees in existing or newly created urban 

arena. The proportion of urban population in all the other districts varies from 7 to 
9 per cent of the total population and only exceeds the proportion of 1951 by a very 
small' margin as the following figures will show:-

Proportion of urban to total population 

1951 1961 
J alpt~-i!luri 7.2 9 
Cooch Behar 7.5 7 
West Dinajpur 5.8 7.4 
Maida 3.8 4 
Murshidabad 7.9 8 
Birbhum 6.5 7 
Bankura 7.2 7.3 
Midnapur 7.5 7.7 
Purulia 6.7 

The increase was due in the case of many districts to several new areas being added to 
the list of towns. 

------------------------·----·-------
*Reference to it and to the condition of towns was made by Sri J. C. 

Sen Gupta, Superintendent of Census, in a speech delivered by him at the Family 
Planning Conference held at the Mahajati Sadan on 2,itb St"pt. 1962: "A sufficient. 
number of jobs were not apparently f'reated in the industrial sector to absorb 
this surplus labour in the agriculturftl sector. A direct result bas been the slow 
rate of urbAnisation. In 1951, 24.88 per cent of the population lived in towns a:'l 
compared with 24.45 per cent in 1961 inspite of tht> number of cities having 
increased from 7 to 12 and the total number of towns from 120 to 184 ( 186? ). 
The number of towns is rather impressive but it should be borne in mind that 
only 89 of them are municipalilif's. including the city of Calcutta t~-nd the town 
of Chandannagar which are run by municipal corporations and only fivt" ure 
managed by town committt>es. Leaving out the very few non-municipal towns 
like Chittarnnjan, Burnpur or Kulti which are perhaps better managt>rl than most 
municipal _towns, the other non-municipal towns are towns in name only .. They 
do not contain the basic amenities of urban living like proper rouds, drama~~:e, 
sewerage, street lighting, adequate arrangements for the supply or drinkin~ ~~ter 
and educational, recreational and health facilities. Quite t1. numbt>r of mumc·1pal 
towm• <1re in tht> same rondition. In order to accelf'rate the growth of industrilllist~-­
tion it il'l not. enough that a. sufficient number of jobs should be created in the 
industrial sector to absorb the surplus labour in the agricultural s<·ctor, it is vit,dly 
nc<'eF<,.Ary' thnt. the conrlit.ion in whi<'.h people livt> in towns should be made bt"arable." 
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8.7. Whence comes this fair siz.ed urban population which, although slightly lower 
than the proportion of l!J51, is in absolute number not at all negligible t All population 
growth, as has already been said, is composed of two components : (a) "reproductive 
change" (also called natural increase) which is the excess of births over deaths, and 
(b) net migration ; but in the case of urban increase this is supplemented by another 
factor, 'ltiz. reclassification and the inclusion of new areu into the category of towns. 
Wben an arl'a, pre,.·iously rural, rises to urban status by crossing the minimum 
population mark, there is at onc:>e a proportionately much larger addition to urban 
populaiion even without migration or movement than would have been the case if the 
pre-existing urban areas alone were considered. But for reclassification of arl'as and an 
addition to the number of towns, the old 114 towns of the 1951 census would have 
contained only about 22 per cent of total present population of the. state. These new 
towns have, by adding about .8 million more peeple to the urban total, enabled it to 
maintain a near parity with the rural-urban ratio of 1951. 

6.8. It would, of course, be wrong to presume that all this addition through the 
recognition of new nrban areas is due to natural increase, for it is quite likely that while 
su~h increase undoubtedly played its part, a large number of in-migrants from other 
states to the industrial districts spread over to the neighbouring villages on being unable 
to find accommodation in over-congested industrial centres and brought the former one 
step nearer the urban status. Among the 20 new towns proposed for Howrah district 
at least one (Outer BAlly) has a population of nearly 30,000 and is obvi<>usly a 
peripheral de,·elopment of the industrial town of Bally, now raised to the status 
of a «'ity. Throe ~thers have populations exceeding 10,000 while the rest ra~ge 
within the 5,000 to 10,000 group. Some of the 17 additions to the Jist of towns 
of U-Parganaa are obviously the result of J=artition and the infinx of refugees and 
80me others (e.g. Birlapur) are due to the normal growth of industrial towns; 
hut it is impossible to say in the present state of our information what proportion 
of the increase in the rest is due to migration from outside. Similarly, in Burdwan, 
Outer Burn pur with a population of -"•.?00• Durgapur Steel town, Durgpur Coke Oven 
town, and probably Jamuria are nevi industrial developments with probably a large 
migrant population. In all the oth~r districts (including Hooghly whose new towns are 
smalJ in numbf'r as well as in population siz.e) the increase &el'ms t~ be due either to 
natural im·rease or to migration from the rural areas of the district within thA state or 
to the influx and settlement of refugees. A clea.rt>r picture will emerge only when the 
Census Ht>port of 1961 is published with a full account of the proportion of migrants in 
different di,.tricts, towns and cities, but in view of the filet that over SO per cent of the 
urban inert>ase has b..>en in the five industrial distrit'ts which previously used to h4ve a 
large imigrant population from other states for JSkiiled and uruki11ed lllbour as well 
as for a portion of the ,-hite-rollar jobs, one may presume that the position has 
rf'maiuL-d mul'h the e:IUlle and that the flow of migration I.'Ontinues unabated. The 
myth that Indian labour is static and stay-at-home and that "regional barriers of 
<lifferences in lunguage, marriage <'Ustoms, food habits, social status, and relianct> 
upon onf''s rdati,•es for mutual assil!tance" ke•'P.i him tied to his village or district 
has long bf'en exploded in the case of up-country labour. Even for the people of \Vest 
Bf'ngal the proposition that the middle and the working cl8Slles do not take kindly to 
to'l\""11 life and rl.'vt>rt as soon t\8 possible to the quiet country side where they keep 
th .. ir families wa01 ll canard given currency to by Mr. Thompson, Census Superint-endent 
for 1921, on a superficial analysis of the progressive decline in the population figures 
of some of Benglll'a into>rior towru, but it w&S satisfactorily demolished by Shri 
A. :Mitra, I.C.S. in his Census Rt>port of 1951. The trek back to rural areas from 
those t.o,.·ns was du" not t<:~ a dislike of t-own life b.ut to the dMline in the indust.ries of 



those towns (which used previously to support and maintain them) through unfair 

eompetition with imported goods and with the newly started mass production 
industries in the parvenu towns round about Calcutta. The initiative lost by the upper 
and the middle classes first to the European industrialists and then to their up-country 
confreres was never regained while the craftsmen and artisans who reverted to agri­
culture for immediate relief, found, by the time they were forced to look round because 
the land could no longer support them, that most of the avenues of industrial employ­

ment were barred on account of the infiltration of migrants from beyond the border. 
The growth of towns and cities in this state has been due in a very large measure to 
migration from rural to urban areas from two quite different sources. For the migrants 
from rural Bengal it was probably 8 short-distance step-by-step pr:>gress to the nearest 
towns which was characteristic of the migration in many European countries; but for 
migrants from other states-and they constitute the vast bulk-it was 8 long-distance 
move to the great ind].latrial and commercial centres, somewhat akin to the mas>~ 
migration of Negroes in U.S.A. from the rural South to the industrial North. 

Classification by function 

6.9. So far we h1we considered t-owns and cities in relation to the size of their 
population. Another classification is possible ou the basis of their function and character 
which may be more significant in explaining tha attraction they exercise over people 
living in the countryside. One of the difficulties of such classification stems from the 
multiplicity of their functions which stands in the way of their being brought under one 
exclusive category. Another may be due to tLe width and diversity of functions which 
may lead to such hair-splitting differences that in the comprehenaive classification that 
results from such minute differentiation the wood may be lost on account of the trees.* 
For practi~;al purposes the six-fold classification adopted in the 1951 Census Report viz. 
(I) residential, (II) industrial, (III) mining, (IV) railway, (V) rice mill and (VI) trade 
and shipping is sufficient and :rpay in fact be further abbreviated by combining (II), (Ill) 
(IV) into one group and m;rging (V) under (1). The difficulty arising out of the 
multi-purpose character of a town may be met by putting it under that category to which 
the majority of the employed population belongs as has been done by the National Atlaa 
Organisation in its maps, 

6.10. The Census Report of 1951 classified the then existing 114 towns and citi~ aa 
follows:-

I Residential towns· 

(a) Administrative ~0 

(b) Ordinary 27 

67 
II Industrial 33 

III Mining 3 
IV Railway towns 5 
v Rice Mill towns 4, 

VI Trading and shipping towns ::! 

114 

• See the ZB types grouped under· 8 haada auggeated bJ one geographer and mentioned in CrU!ilh 
Taylor'• "Urban Geography", 1949, p, 418. 
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Residential Towns 
6.11. The 40 administrative cum residential towns in the above list were all district 

or subdivisioll&l headquarters but some of the omissions are significant. The capital 
city of Calcutta which is the State's administrative city "par excellence" was classed under 
(II), as were Howrah, Serampore and Barrackpore while Asansol was classed under 
(IV)-e.n unavoidable choice under ambivalent circumstances when the most predominanli 
occupation dictates the l"lauification or nomenclature. The 4 rice mill towns (Memari, 
Sainthia, Dubrajpur and Hili) might as well have been cl~ssed under •ordinary residential' 
ae the author himself admits, since even among residential towns 12 out of 40 
administrative towns and 7 out of 27 ordill&ry towns contained some industry or other, 
the most numerous being rice mills with a few oil mills and other miscellaneous 
industries thrown in. From the way rice mills are strewn ·almost all over the state 
(and noli in towns alone) it would appear that they are the cheapest t-o start and 
easiest.to run. Only Jiaganj and Ajimganj among the residential towns had a jute 
mill probably because local finance was plentiful and river transport was available 
during the aeason of the year when raw materials have to be brought in. 

Industrial Towns · 
6.12. The 1951 Census Report speaks of 33 induf!trial towns of which 4 were in 

Burdwan and the rest in the remaining 4 industrial districts Calcutta, 24-Parganas. 
Howrah and Hooghly, 

6.13. A. These 4 districts exhibit the maximum amount ofindustrialisation and 
contain 77 per cent of the registered factory workers whose total number in the state 
ia a little over 7,00,000. This is a fairly good index of their industrial importance though 
not an accurate index of all industrial employment, as many small soale and cottage 
industries do not require registration and 10me who do evade their legal obbgation. 
Yet, taking the 195llist of industrial and railway cities and towns within these districts 
and adding a few more on account of subsequent developments, the list may be arranged 
as shown below according as they are -on the right or left bank of the river Hooghly. 

Tribeni .1' l Kanchrapara 
Bansberia · Halisahar 
Hooghly-Chinsura Naihati 

Chandernagar 
Bha.dreswar 
Champdani 
Baidyabati 
Serampore 
Rishra 
Konnagar 
Kotrang 
Utte.rpara 
Ball;r 
Howrah 
Bauria 
Fort Gloster 
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Bhatpara 
Garulia 
lchapur 
North Barrackpore 
Barrackpore 
Barrackpore Cantonment 
Titsgarh 
Khardah 
Panihati 
Kamarhati 
Baran agar 
DumDum 
North Dum Dum 
South Dum Dum 
Calcutta 
Garden Reach 
South Subwbs 
Batanagar 
Budge-Budge 
Birlapur 



When plotted on a map with their areas accurately demu.rcated they will exhibit a 
degree of agglutination which has hardly any parallel in India except perhaps in Bombay. 

6.14. The typical and unsatisfactory feature of the industrial structure of West 

Bengal from the point of view of town planning is its extreme localisation of large scale 
industries along the bank of the Hooghly, stretching from Tribeni on the north to Birlapur 

on the south. Here are to be found not only 90 per cent of the jute mills of India but also 
the vast majority of cotton and other mills, rubber factoriei!, shoe factories, docks, power 
generating stations, paper mills, oil mills, match factories, printing presses, chemical 
and pharmaceutical works, · steel rolling mills, general engineering works, brick 
fields, potteries, hosieries and a whole host of others- all bunched together 

along one (or two, . according as one looks at it) huge but narrow conurbation, 
about 50 miles long (if the meandering course of the river is followed) and 
2 broad, on either side of the river, with the railway lines defining the eastern and 
western limits, and containing a net area of less than 200 sq. m. • The Hooghly river bas 
been compared to the Rhine which passes through the industrial Rurh valley of Gennany 
but it has few of its natural advantages, not being able to provide a cheap water-way for 
the transport of coal from Ranigunj. But four power generating stations at Cossipore, 
Gouripore, Garden Reach and Mulajore supply the desideratum and compensate for lack 
of coal in the vicinity, while the Calcutta market and port, the developed transport 
system through road, rail or river, the availability of banking and other facilities, the 
supply of skilled, semi-skilled and unskilled labour etc., and, above all, the close 
proximity of the seat of government provide additional attractions. The jute mills 
which are the largest employers of labour (over 2.16lakbs) are not evenly distributed 
throughout these conurbations but occur in scattered groups with 5 large concentrations 
at Bhatpara-Jagatdal, Titagarb-Kharda and Budge Budge-Birlapur on the left bank 
of the river and Champdani and Howrah on the right. Jute presses and cott'ln ginning 
and bailing ce':ltres are mainly located at Cossipore near the terminus of the canals, 
while cotton mills are confined to the right bank of the river between Serampore and 
Fuleswar. Large railway workshops have been established at Kanchrapara and 
Santragachi, iron and- steel _rolling mills are located in Lillooab and Belur, and these 
as well as general engineering works are found both in Howrah and round about Calcutta. 
WeHt Bengal's contribution to the all India production of printing and writing paper is 
over 38 per cent and much of it comes from Titagarh and Naihati. Sahaganj in 
Hooghly, where the Dunlops are firmly settled, has the premier rubber factory in the 
East for the manufacture of heavier standardised goods like tyres and tubes but lighter 
rubber consumption goods are manufactured on a fairly large scale in and around 
Calcutia.t 

• Ol the 20 new towns proposed to be added to Howrsh 81\d 17 to 34-Parganu aome are bound to be 
industrial but the:r will genersU:r 611 in the interstices within the a.mile belt without sppreciabl:r increuing 
the area of the conurbation. 

tCf. I;>r. S. P. Chatterjee-"Bengal in Maps." West Bengal's paper production wail 
given in that book as over 50 per cent, but the Iaten figure given in the Report of the 
Techno- Economic Survey 1962 is a little over 38 which bas been adopted in the text. 
Apparently, new paper mills have gone into production in other parts of India since 
1948 when •Bengal in Maps' was published. The following figures about industrial 

. [ro~] 
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6.15 B. In the next category may be placed the industrial towns of Chittaranjan~ 
Kulti, Burnpur and Raniganj, the :two railway t~wns of Asanso1 and Ondal, and the 
three mining towns of Barakar, Dissergarh and Neamotpur- all in the district of 
Burdwan. Among the new additions suggested by the present census the two 
Durgapurs definitely, and Outer Burnpur and Jamuria probably; come under the 
~ategory of industrial towns but not perhaps Guskura, in spite of its rice mills and 
trade. By some unusual coincidence Burdwan covered in 1951 about s· per cent 
of_ the total area of the state, had 8.8 per cent of the state's total population 
and gave employment to 8 per cent of its registered industrial 
workers. The latest figures place the employment proportion at 6.1 per. cent. • The 
industries located in this area are, however, confined to the extreme western 

concentration in the Greater Calcutta area have been supplied by the Directo_rate of 
Industries in connection with registered factories:-

r 

- Percentage of Percentage of CALCUTTA INDUS- WEST BENGAL Nature of TH.IAL AREA units in Cal- _employments in 
the -- cutta Region the Calcutta Re-

In<iustry 
Units j No. of Units. t No. of . 

with respect gion with respect 

employees employees to that in to that in 
w, Bengal W. Bengal 

I 
.. 

Heavy 1226 128695 1345 171806 91.1% 74,9%· 

- 43~1 
' 

---- ........- ----·---
Medium 98066 . 529. 129098 -8U% 75.9% . '• 

---- , ___ _: __ -- ~ --- - --· 

Light I 1366 I. 314723. ... 2235 402017 61.i%· 78.~% 
: : 

.. 
------ -- ---- ----------

; ' 
TOTAL 3023 541484 4109 702921 73.6% 77.0% I 

The classification into Heavy, Medium ·and Light may mislead unless one knows what 
are the manufactures placed under .t,ach category. To mention all would make a long 
list, but it is interestin~ to note that. under 'Light' industries have been placed .all 
textile production ( cotton, silk, jute, woollen and others ), to~acco •. fn.od proressmg 
("rice mills, flour mills, oil mills), paper, printing, leather etc. '.Med1um' mdudes rubber~ 
glass products, chemical and transport eq-uipments. Under •Heavy' come all ferrous 
and non-ferrous metel products, machinery, electrical machinery and generation of 
electricity, gas and steam as well as petroleum_ and coke prorlucts. 

• The . following figures aburt industrial ?oncentration in the. Raniganj-Asansol 
industrial area have been supplied by the Directorate •lf Industries,- We!Jt _Bengal, 
in connection with registered factories :-

Nature 
or the 

Industry. 

Heavy 

J Raniganj-Asansol 
j __ Industrial Area. 

I 
. I No. of 

Umts employees. 

22 26659 

----1----1- ... ---

Medinm 14 9518 

33 6429 

Percentage of Percentage of 
units in the employees in 
region as the region as 

I compared compared 
Units No. of with with 

j employees. ·West Ben~a::l.:.. . ...!.....-W.:.:...:e::s:.:.t_:B=.::en:::g~a:.:l:...·~ 
I . , 

West Bengal 

1345 171806_. 1 1.71 15.51 

129098 2.65 7.37 
i. _____ ," ____ - i ---- --- '----'-----r 

l 1.52 i 2235 402017 1.60 

l 
~---- -----!------- 1'------'-i--- -------"'-

--T~T~~----~~-- l __ 4-26_0_6_~...L~4-l,.-09_.....!-o..-:--70-2'-9-21 __ i -7 ~1-.7-3 -·. ·-"_;_. ___ -6-.1~0----
Light 
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wing of the district and cover only a small portion of it. The reasons for their 
concentration are very clearly expressed in the Census Report of 1951. 
Asansol-Raniganj zone is the coal mining area within whose matrix other heavy 
industries for the production of iron, steel, refractories, aluminium, paper, 
locomotives, cycles, potteries, electric power etc. have grown up, helped by the 
existence, almost at their door-step, of fuel which is a major element in the cost of 
production. The entire area is covered by a good network , of roads which economises 
haulage and transport. The industries have almost a uniform pattern of boilers, 
foundries, ovens, workshops and assembly lines so that a semi-technical worker, trained 
in one kind of factory work, can easily adapt himself to another and seek 
employment in a new or expanding fMtory within the region if for some reason the 
one in which he is working shuts its doors or is temporarily closed. Coal mines 
also offer permanent and semi-permanent prospects to miners because if 
one mine oloses down, a neighbouring one is there to take them on. 
The presence of coal, the investment in communications already made in the shape 
of roads and railways, the easy availability of plentiful Damodar sand valuable for 
sand stowing the mines and in refractory work, the ready supply of clay in Ondal, 
Faridpur and Birbhum necessary for potteries and foundry, the ready supply of 
abundant labour at a comparatively cheap rate from the surrounding districts of 
West Bengal, Bihar and Orissa, the dry air and absence of malaria which keeps the 
labour force fit--all have combined to keep the area rigorously within its present limit 
as an ideal industrial site. On the possibilities of the furiher expansion of the indus­
trial area Sri Mitra was somewhat undecided or it is possible that he changed his mind 
in the course of his thinking and set down both his initial doubt and his final change of 
view. After setting down the factors which stood in the way of the extension of the 
industrial area and his doubts as to whether electricity would be cheap enough to replace 
coal and stimulate an eastward expansion, he went on to add, "Much will depend on how 
Indian coal, iron, steel, aluminium, locomotives, potteries, paper and other manu­
facturep fare within the world market or even in India. If the present trend of 
industry continues, this zone will have continued prosperity because, as the 
population avowedly depends on industry and not even in a complementary way on 
agriculture, no question of encroachment on food production within this zone can arise. 
Almost the whole of Faridpur and Kanksa police stations, comprising an area of 229 
sq.m., can be · developed suitably for the expansion of the Asansol-Raniganj 
zone. The low densities of these two police stations indicate the poor state of their 
agriculture and the establishment of industry in this region will not enter into 
injurious competition with agriculture. Industries can, therefore, 
grow unimpeded and mines are so well spaced and distributed as to keep sites of 
industries wellapart, allowing each location plenty of elbow-room for future 
expansion."* It does not seem to have occurred to him that the low densities of 
Faridpur and Kanksa may be due to their being forest areas and that any 
extension of industry into these areas will probably have to be at the expense of 
forests of which we are already woefully short as thingl!l are. 

6.16. The Census Report of 1951 did not mention Durgapur because its development 
was still in the womb of the future. Now this fast-developing industrial area, primarily 
concerned with the development of 'heavy' industries and employing about 4.6 per 
cent of the total number of persons employed in the heavy industries in the whole 
of West Bengal, can no longer be ignored. Taking all the factories of the area into 

---- ---------
• Shri A. Mitra, I.C.S.-Cenaua B.epozt of 18111, Vol.Vl, Pt. 1A, P. 188-87. 
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«~naideration Durgapur provides to-day employment to 9184 persona which constitute. 
&bout 1.3 per cent of the total emplo:yment in registered factories in West Bengal. 

8.17. C. The only two urban areas mentioned in the 1951 Cenaua Report which do 
11ot f&ll within either of the two zones are Kbaragpur and Siliguri. Both are isolated 
entitiea and it is still difficult to foresee to what extent they are likely in the normal 
course of events to biJ"the centre of a constellation of a number of aatellite or minor 
towns depending upon them for support or inspiration. Kharagpur's importance lies 
in the railway workshop but it haa developed into an industrial centre with a total 
present employment of 13163 peraons in its factories. Siliguri, formerly an 
tontrepot of brisk inter-state trade, rose into prominence with the establishment of 
the Assam Link railway line and is now going to have added prestige by the establishment 
of • univeraity. Ita potentialities for growth aa an ind~trial centre should be 
earefully investigated. 

6.18. All this discussion reinforcea the conclusion that, as in the case of population. 
the industriea and industrial towns in West Bengal are concentrated in a very small 
area. The two are necessarily inter-related as is the case in all countries. The 
' districts of 2t-Parganas, Calcutta, Howrah and H<?Ogbly contain 77 per cent of the 
total registered industrial employees of the state, aJlowing them barely 200 sq. m. 
within which to operate. Another district, Burdwan, contains 7., per cent in ita two 
zones, and Kharagpur a bare 1.8 per cent. There is also a very close correlation between 
this high percentage of industrial employment in these districts and the proportion 
of immigrant population. The remaining districts together contain less than 14 per cent 
of the registered industrial employees and even of these the two plantation districts of 
Jalpaiguri and Darjeeling contain between them a little over 3 per cent and Midnapur 
eontaina 2., per cent, eo that the share of the remaining 8 districts becomes very 
Rmall indeed. The residential towns, if they are also the administrative head­
quarters at the district or the subdivisionRI level, give employment in services, 
profeBiliona, service industries and in sm&ll scale industries which produce light 
consumer goods, while non-administnltive residential towns do the same on a much 
sm&ller sc.-.ale with government and semi-government services and professions left 
out. In a town of mixed development with industry, commerce and services all 
contributing their share to the employment potential the proportion of service 
employees does not generally exceed two-fifths and may be as low as one-fifth. 
In a residential town in West Bengal, with industry practically out of the picture, 
the burden f&llii on services and commerce, the latter being sometimeii nothing 
better than petty distributive trade which hardly deserves the dignified name of 

eommerce. 

6.19. The comparative neglect of these non-industrial administrative and ordinary 
residential towns is a theme to which the Cenaua Report of 1951 retums over and 
o,·er again. The ordinary residential towns which are now largely decadent were 
once centres of indigenous small scale industries of skilled craftsmanship which 
aupplied the home, and some times even the foreign market and sustained a 
large artisan and middle claes population with work which was romplementary to 
the agricultural and other primary food producing activitieii of the surrounding 
oountryside. The administrative towns which must have been originally selected 
for their importance in trade and local industrieii were, in addition, the points of 
eontact between the villager and the local representatives of the governmental 
machinery. Far more than the industrial towns which are largely peopled by 
immigrant labour these towns were the reiiOrt of, and the source of alternative 

livelihood f<>r, the natural hom •sons of the soil' -a source which haa now dried 

( 61) 



'llP becaU!Ie the necessary economic stimulus to their growth is lacking. U new 
life can be pumped into them. by setting up .light and medium scale indus triM 

either within . them or in their vicinity the position may change, but whether it 
.is possible or not is a matter on which opinions differ. An American writer thinka 
_that it is ~ot, but on that point we prefer to reserve our iudgment at thia stage. 

The Urban pull 

6.20. What <·qnstitutes. the. urban pull which we hav~t been discussing 10 

~ong and is there reallY, such ... pull ? Some people object to the word becaus~> it 
_implies a movement f!timulated ·by the thing or object towards which the movement 
is directed. The objection is based on the ground, first, that quite often there 
ia no movement at all, · the people remaining static and gaining urban statUI! b7 
automatic inflation of numbers; and secondly, because most migrants are not so 
much pulled in by. short-handed urban industries as pushed out by overl'rowded 
rural agriculture. - The first objection is. valid and has already been discussed 
earli~;in· this chapier; . The secorid is a verba( nicety_ based on a confusion between 

what· is expected a~d what is actually realised. It is the expectation which 
'constitutes the pull al\d not its realisation which, at the time one starts on one's 
journey from village to town, can hardly be foreseen to be foredoomed to failure.. 

_'Th'is pull does not cease to attract because of the many examples .of failure. The 
argument that. eco~omic opportunities must be better. there than in villages, that 

potential migrants milst believe them to be so, and that in the long run their 
_perception must -be validated by experience "as otherwise the flow of population 
would cea~e--or· reverse itself does not appear to be correct. It assumes that 
~lg~ation ··can. be based. on irrational considerations o~ly in the short run, and 
that in the long run. the imbalance must correct itself. But, in fact, only a small 

minority of the migrants nee~ _realist' their expectations in order that th~ myth about 
opportunities being greater in 'cities may survive. People's irrational behaviour 
in regard to spatial mobility can persist even in the long run.• Explaining this urban pull 
as it wc?rks in U.S.A. two American sociologists have observed that as the standard 
of 'living rises·and there is an increasing demand for commodities and services provided 
only in _cities,- manufacturing industries are stimulated and· m~ny are rushed to 
the urban) ce~tres by .-sheer ;economic pr~>ssure because of the diminishing occupational 

oppo~unities of rural aieas. Some individuals, including a high proportion of th':' 
more gifted among the country born, find their capacites repressed and their ambitions 
~hwarted by the rural environment. The larger -cities provide better Sl'hools and more 
specialised training, both cultural and professional, and offer greater hope io talent. 
The best professional services-medical, engineering, legal etc.-tend to concentrate 
there as do the learned and academic institutions, and these necessarily have a strong 
attraction for many. Others who are attracted are the restless, the seekers after 
amuaement or excitement, the exploiters, the non-conformists, the lovers of nowds 
and even criminals. The city's principal appeal is however the promise, though not 
the fulfilment, of greater economic and sol'ial opportunities that it offers to the migrants.t 
J'his last, and particularly the economio appeal, is in our opinion a del'iding factor 
in an u~der-developed state whatever other factors may operate in an affluent sol'iety 
like U.S.A. Young dependent persons who have still to complete their education 
and training to fit them for earning a livelihood will go wherever sul'h training 
is available; pensioners may ·covet a plot of land in Calcutta more than anywhere 

·.: · • Prof. Shomti Tangri--'Urbaniaation' Political Stabilty and Economic Growth".--article in "India'• 

Urban Future", 1963, Chap. X p. 19• ( ft. note). 

t Maciver & Page···"Society", p. :338. 
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else and build a house to p11.88 the remainder of their lives. though the letting value 
of the house is no small attraction to many in these days ; landlords and rentiers may 
prefer the exciU>ments. the amusements and the recreations of the city to the boredom 
and quiet of the country though the number of the leisured class should steadily decrease 
in a soeiety with a profeBSed egalitarian goal, For the vast majority however who 
have to earn their living it is the economic opportunities of the city which are the 
atrongeat attraction and all else is secondary, Even the criminal is attracted to the 
city because it offers him the largest field for operation and the best po38ible cover. 
Expelled from the village because of the pr888ure on land and the absence of subsidi&1'7 
industriea men will gather wherever new economic opportunitiea are offered, 
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CHAPTER VII 

Limits of urbaniam 

7,1. Was thia particular form of agglomeration that we see in West Bengal-or, 
for the matter of that, any other form of intensive and extensive urbanism-inevitable? 
If it was, little more need be said about it, for before the 'inevitable' no question of 
control to bring into existence a different spatial distribution can possibly arise. But 

if it was not, we are immediately faced with the question whether it was desirable 
and, if not, what are the steps that could or can now be taken to bring about a mora 

desirable alternative. 

7.2 Speaking about the dangers of exce1sive concentration of all economic and 
cultural activities in cities Ta~ore once remarked that it was not a sign of health in 
the body politic if all the blood rushed to the head, depriving the other limbs of their 
life-giving vital current. In the first Reith lectures delivered by Lord Russell in 1951, 
he repeated the same warning with special reference to India and asked her to steer 
clear of the horrors which England and other western count~ies had to go through 
during the prolonged initia.I period of their Industrial Revolution. • But poets and 
philosophers are not the kind of men whom hard-headed economists are apt to set 
sto~e by. We shall, therefore, examine this question at the level of the economist 
and 'the so<'ial scientist without importing into the discussion any sentimental 

preference for a predominantly rural way of life or the rural pattern of industrial 
production. To say, as Bertrand Russell did, that India is traditionally a land of 
village communities is only ·a half truth. The editor of the Economic Weekly was 

right when he said that arguments for decentralisation based on a nostalgia for a 
sylvan village-based culture did not stand up either to Indian history or to the 
requirement of modem developments. 

7 .3. The question came up for discussion in a seminar held from 
June 26 to July 2, 1960 in Berkeley, California, in which many American and 
Indian experts took part. The papers submitted for discussion and the summing 
up by some of the sponsors and invitees are now available in book form under the 

*Bertrand Russell-" Authority and the Individual", p.66. 
"In those parts of the world in which industrialism is still young, the possibility 

of avoiding the horrors we have experienced still exists. India, for example, is 
traditionally a land of village communities. It will be a tragedy if this traditional 
way of life with all its evils were to be suddenly and violently exchanged for the 
greater evils of urban industrialism, as they would apply to people whose standard 
of living was already pitifully low. Gandhi, realising these dangers, attempted to 
put the clock back by reviving handloom weavin!{ into the continent. H~ was half 
right, but it is folly to reject the advantages that science gives us; instead, they 
should be seized with eagerness and applied to increase the material wealth and. aP 
the same time, to preserve those simple privileges of pure air, status in a community, 
of pride in responsibility and work done, which are rarely possible by the worker in a 
large industrial town. ****Electricity and motor transport have made small units 
of industry not only economically permissible, but even desirable. for they obviate 
immense expenditure on transportation and organisation. 'Vherever rural industry 
still flourilibes, it should be gradually mechanised but be left in situ and in small 
units." 

It is remarkable that the same remedy was 11uggested many years ago by 
Tagore in his Epliogue to 'Russiar Chiti' (Letters from Russia). 
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title "India's Urban l<'uture"• to which we are greatly indebted for revealing variowi 
facets of the question and for suggestions which have never failed to stimulate thought 
even when they could not always convince the reason. Coming as they do from men 
with widely different experience, upbringing, outlook or loyalty the opinions expressed 
were naturally greatly divergent so that it is not possible either to reconcile 
these opposite points of view or synthesise them into one coherent whole. One has 
got to make one's choice acr.ording to what appeals to one's reason or, rather, to 
one's idea of the desirable social objective. 

7.4. Three strands of thought are clearly discernible, one favouring the 
historical process as seen in the West iu the matter of rapid urbanisation; another 
slightly ambivalent in that it weighs the pros and cons with such passionless 
impartiality as to leave a doubt whether it leads to any definite decision; and 
a third which accepts the possibility as well as the desirability of a wide diffusion 
of population conrentration by a purposeful polio y of guiding the location of industriea. 
The third group iB, of course, not unanimous as to the volume of concentration 
desirable at any place and the number of places where they should be scattered. 
We set down these views in order, in their own words as fur as practicable, but 
rearranging them to show the logical sequence of thought where in our opinion 
irrelevant or slightly relevant intrusions have disturbe·d the smooth and orderly 
development of the main argument. 

The so-called Historical Process 

7.5. Two of the exponents of this school of thought were not only very 
forthright and dogmatic in their insistence on the western mode of industrialisation 
as the only possible course, but almost ruthless in their utter disregurd of the human 
suffering that might be caused in the process to the villager who is to be drawn into 
the vortex of city life. In the view of Kingsley Davis, who was also a co-sponsor 
of the seminar, industrial progress is .·\inked with urbanism and a gigantic urban 
increase is inevitable if India wants rapid indust.rial development. The historical 
process of urbanism in the West bas been a slow start of migration at first., followed 
by a rapid increase during the early phases of industrialisation, and ending with a 
cradual tapering off when further migration became impossible on account of the 
~ountry having been virtually completely urbanised. After that the tide rolls back, 
decentralisation starts from the central core, ancl eventually the periphery moves 
out mueh faster ( though at a thinner density ) than would be expected from the 
nonnal rate of population growth. For India this would no doubt mean a huge and 
troublesome shift of about 60 per cent of the population from the country to the city 
at a very rapid rate which would be so formidable a problem that few governments 
would like to face 1t realistically. 'l'he metropolis of Calcutta would have between 
12 to 16 million inhabitants in 1970 and between 36 and 66 million in the year 
:!000 which, however apparently large, would be a modest 6.6 per cent of the total 
PoPulation of India (estimated at a billion in that year ) as against 8.4 per cent 
of the total population contained in the principal city of U.S.A. and 20.5 per cent 
in the main city of the United Kingdom. The volume of new housing, water supply, 
tr.msport and urban Employment that would be required to accommodate this mass 
movenwnt of millions into the city would be st11ggering and urban problems 
and political unrest would be greatly intensified. A high density of this type which 
might be tolerable if spread over a little space because escape is easy, becomes 

•"Jndi~'• Urban F11t11re", Ed. Roy Turner, 1962---Berkel!'J and Los Ang•lea, UniYeraity of California 
Pre••-
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oppressive when 66 millions jostle against one another over a wide area under 

Qonditions of 'inhuman rmpact' and take a minimum of four hours to drive from 

one end to another if, of course, traffic jams do not bring all movement to a 
standstill. The expressions 'formidable', •troublesome', 'staggering', 'oppressive', 

'inhuman', all quoted verbatim from the article, show that. the writer is not una wars 
of the implications of what he is saying, and yet he gives short shrift to those who 
suggest that economic development in India need not be hitched to urbanisation on 
this scale. "If this is possible, the present writer has yet to find any evidence 
of it. There is no nation in history whil'h has made the economic 
transformation which has not yet experienl.'ed the urban change. Development 
thus far in India gives no indication whatever that India will be an exception 
rather than the rule. In this regard neither India nor any other country can have 
the cake and eat it too."* For these statements, made with an attitude of almost 

Papal infallibility, no reasons are given except that what has been will be, or 
rather, that what has been in one part of the world will be in another part of the 
world and in another era. Some embarrassment must have been caused to this 
extreme advocate of westernism when his colleague and co-sponsor, Mrs. Catherine 
Bauer Wurster, who is an acknowledged authority on city and regional planning, 
said that in dealing with Indian problems western knowledge and experience 
and western methods of research had very little to contribute and were often 

positively misleading.t Even William Bredo,l who was almost a fellow-traveller 
in advocating the inevitability of big cities, dissented from a logistic projection 
which postulated for Calcutta a population of 66 millions in 2000 on the basis of 
the so-called rank-size norm of cities. He deprecated the tendency observed in 
some professional circles to accept the prevailing patterns of population distribution 
in urban centres as if they were the result of the play of natural forces which were 
inevitable, and to rationalise therefrom a rule that populations had a tendency to 
arrange themselves in sul.'h a way as to result in a certain automatic ranking of 
cities by size. .It would, in his opinion, be quite possible by deliberate action to 
make significant deviations from the distribution of population implicit in a 
rank-size norm an<t to foster industry in a different spatial pattern, and both such stepa 
could further the economic, political and social interest of the country. In fact, they 
might even accelerate such growth to a greater extent ilian would be possible in the 

absence of deliberate action. 

7.6. The other adv~cate of giganticism, Mr. Britton Harris, speaks with the authority 
of one who is an erst~hile consultant of the Delhi R6gional Plan. In proof of his right to 
speak on India he said that he had added to his considerable. knowledge of in,lustrial 
conditions and locations in U.S.A. and Puerto Rico, experience of a few months spent in 
India which enabled him •to visit many industrial and non-industrial cities, inspect manu­
facturing conditions under a wide variety of circumstances, meet entrepreneurs and 
managers and assess very roughly the level of commercial services and utilities 
in communities of different sizes". After this it may be presumptuous to doubt hi1 
credentials but we can't help wishing that he had presented the central part of his 
argument in a more digestible form. One gets the impression when going through the 
article that one is made to work through the steps through which the writer struggled to 
arrive at his conclusion ; but surely once the conclusion was reached much of the 

scaffolding could have been taken down. 

•Kingsley Davis--Chap. I in ''India's Urban Future" 
·tCatherine Bauel' Wuratei'-Chap. XIV in "India's Urban Future", pages 388 and 293. 

%William Bredo-.Chap. XII "l'ndia'a Urban Future" 
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7. 7. The various steps of his reasoning may perhaps be set down in simpler language 
as follows :-

(1) Human welfare depends upon material progress which in turn depends 
upon productive capacity. 

(2) The agency for using such productive capacity will have to be private 
enterprise because India is committed to a. democratic form of life, the professed 
socialistic pattern meaning nothing more than public control and development of 
transport, communication, irrigation and all critical (?) manufacture, with commerce, 
finance, and the bulk of manufacturing industries all left to private hands under some 
eort of regulation. 

(3) Village handicrafts whose condition ranges from poor to execrable 
provide a meagre income and do not survive transplantation to a. new area. 

· (4) Productive capacity under the old (vinage-hased ?) system being thus 
found wanting, new values or culture patterns (urban ?) have to be adopted. A 
11ustained effort has to be made as otherwise there will b'e political, social and economic 
ehaos. Except consumption~ that improve efficiency and production (e.g. education, 
health, shelter etc.) all other _consumptions and cultural values should be postponed 
if speedy economic development is to be achieved. .But there is no automatic balance 
between investment and consumption and private enterprise economy may introduce 
a complication. [ N.B.-What this compl.cation is he does not explain and the relevance 
of this last sentence is not clear. It could be an argument against private enterprise 
but that cannot be the intention of one whose pronounced bias for private enterprise 
is obvious, Could it mean that the private sector must be humoured in order to be 
persuaded to turn away from investment in cons11mption goods 7] 

. . /' 
(5) Urban income t including that from parasitic activities such as petty 

trades, petty services, petty manufacturing) is double or treble that of rural income 
and this is due to the different •mix' of activities like government jobs, railways, 
and organised commerce and industry. These cannot be duplicated in village 111 or small . 
towns. Inefficient parasitic activities 'can be treated through the rationalising effect of 

development and its consequent redistribution of employment'. 

(6) (a) Urbanism and industrialisation are closely linked but not 

interdependent. The city offers "certain advantages" to industry, while industry 
produces consumption goods for the urban people, capital goods for urban development, 
and equipments and fertilisers for agriculture, at the same time drawing off its redundant 
labour. Hence "it is apparent that urbanisation and industrialisation are concomitant 
parts of a much larger process which vitally involves rural areas. Cities and 
metropolitan areas constitute growing points in the economy as being particularly well 

suited to industrial development". 

(b) An established industry brings under its umbrella other operating 

industries such as power supply and -transport, facilitates educational and cultural 
institutions, and attracts industrial labour and technical personnel which, in their 
t-urn, attract other industries. The force of such attraction varies directly with the 

cit.y size and inversely with the distance from the city centre. 

(c) Industry stimulated by thl! indigenous basic metals and machine 

tools and helped by foreign exchange restrictions will enhance the attraction of urban 

areas. 
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(d) Cities demand a large share of the developmental resources of 
the nation. The greater the rural-urban shift the greater the expenditure needed for 
houses, work places and urban improvement. [A very conservative estimate is given 

here on thfl assumption that only two-fifths need be provided for. ] To decentralise 
in order to redu<'e cost would undermine the prerequisites of sound industrial 
development, but costs can be scaled down, the present standard adopted in imitation of 
the West being too high. 

(e) Minimum population for a viable industrial city is a quarter 
million; it becomes more viable when it crosses the million mark. [Calculation: an 
industrial unit employing 10,000 men will attract other industries employing double 
the number. Since industrial employment is about one-third of total employment, 
the total number of employees in the city becomes 90,000. Assuming that one person 
out of three is employed it gives a population of 2,70,000 or, say, 2,50,000. Q.E.D.] 

(7) Decentralisation and redistribution of industries is possible only by 
controlling industrial location. But direct control, besides being undemocratic, has 
not proved successful in places where it has been seriously tried. 

(8) Large industries grow out of small industries and select their own sites. 
Transplanted into any rural area, they will quickly gather under their umbrella 
cognate and subsidiary industries of intermediate size. Subsidiary industries demand 
high entrepreneurial skill found only in big cities and they cannot be made to select 
their sites to order. So industry cannot be diffused directly throughout the country 
nor indirectly decentralised even to a limited degree below a city size of a quarter million. 
Shift of location must be within the city, not between two cities. "Industry becomes 

the most flexible location element in the metropolitan complex, and the natural 
process of growth, expansion, and re-location can be used to structure expansion of the 

metropolitan area itself". 

7.8. All this is apparently very neat and tidy. Everything is cut and dried. The 
minimum size of a viable city is exactly calculated and so is the cost of urban develop• 
ment needed. But the rural migrant must not expect too much amenity, for cost has 
to be kept down. In faot he does not need it for to one who sleeps on the pavement 
any kind of shelter would be •a rise in the standard of living'. But the industrialist and 
the entrepreneur who would choose only cities--and 'millionaire' cities by preferenc&-.,­
should not be directed or even persuaded to shift to new areas, for their role is sacrosanct 
and direct control would be anathema. The only thing missing in this neat frame-work 
of almost oracular statements is a closely reasoned argument as to why industry cannot 
thrive except in a highly intensified urban or metropolitan complex. Iuoonvenien\ 
questions are either begged or burked. A statement is made and then repeated in a 
slightly different language as if the latter is an argument for the former. The question 
is begged throughout by identifying industrialisation with urbanisation. If production 
Df metals and restriction of imports stimulate industries--as no doubt they should-the 
writer says that it will enhance the att.raction of urbanism. The large allotmentlil 
currently made for urban development are mentioned as if they are an argument for 
further industrialisation of cities which is obviously to mistake the effect for the cause. 
The current expenditure is needed to mitigate the evils of past concentration and cannot 
be erected into an argument for further urban concentration. He is worried about 
the probable restraint on the rights of the under-privileged villager to go wherever he 
likes by de!'entralisation, though decentralisation means nothing more than bringing 
job opportunities at the villager's door-step so that "the temptation to city-ward 
movement will be less ; but he has no qualms about the squalid conditions of city lifa 
which will continue if, as he suggests, urban development will have to be 01caled d~wn. 
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.The thesis that he should have proved is that unless there is urbanism-prel!umably­
pre-existing urbanism-industry cannot grow and thrive. ·The thesis that he has 
proved, if he has "proved" any-thing at all. is that if ther~ is industrialisation, it 
has a tendency to develop into urbanism-a proposition which none disputes. The 
gregariousness of industries is quite well-known and is in fact the reason why 
ideas about planning and control are so much in the air in these days. The question 
is whether industries can thrive equally well or nearly equally well under conditions 
of controlled urbanism, and whether the loss, if any, on a .strictly economic calculu~ 
is compensated for by gains in other spheres. To that the paper provides no economic 
answer for the arguments are mostly political and of doutful validity. In fact, on 
many points, all inconvenient questions are either evaded or burked in a spate of 
worda ( some of which we have put within quotation marks ) neither whose meaning 
nor whose relevance is always clear. 

An Intermediate View 

7.9. Another participant • in the seminar sees the arguments so evenly balanced 
that he seems to find it difficult to decide on which side to give his vordict. On one 
point he is definite and probably rightly so. It is th~ economiC's of the new adjustment 
that should largely influence the decision, not any ideological preference for a. 

pre-industrial ruralised economy with its emphasis . on ( mostly imaginary ) social 
·values which dominates the thoughts of some of our policy-makers and accounts 
for the ambivalence that finds expression in the difference between profession 
and practice. 

7.10. He starts by saying that though urbanisation is related to economic develop­
ment there is no unique relationship berween the two, and varying degrees of one can be 
associated with varying degrees of the other. There are economic advantages of concentrai­
·tion such as improved productivity, creation of surplus, and nurturing of entrepreneurism:·; 
as well as cultural advantages like diffusion of new values and changes of attitudes 
and 'mores'. Against it should be placed the tlost of ovex:heads viz. the provision 
of urban development on a. large ~~~ale and the social dislocat.ion involved in uprooting 
a. mRRs of migrants from their rural moorings and plunging them· into the vortex of 
city life. The decision should depend upon a balancing of these two contrasted 
forms of advantages and disadvantages. The argument that urbanisation brings 
into existence a committed labour force necessary for industrial development is 
not very strong in India, for whatever skill, aptitude and discipline the industrial · 
labourer needs can be quickly acquired through proper training by the raw migrants 
without the need of a long probation of unemployed or under-employed 
eity life. Even dearth of entrepreneurial skill is not a desideratum, for entrepreneurs 
will not be found wanting if a suitable industrial climate can be created in what 
are now non-urban areas. The real arguments are that an urban concentration 
(I) provides the eeonomic overheads and (2) the external economies and (3) relieves 
the industrialist of the cost of the infra-structure-advantages which cannot· be 
reproduced e!Aew}Jere, at will. The foree of these arguments, particularly of the 
deterrent effeet of the high cost of infra-structure and the appeal of the nearneAs of 

·the large market, are so great that the present trend of new and developing industries 
· hns been to C'ling to existing ('Oneentrations whi('h the lieensing policy of the govern­

; ment has done nothing to check or modify. 

_ 7 .11. True, urbanisation in India has preceeded and not followed industri,alisatic:m 
as in the \Vest and the rflsultant :mass .'or migran.ts overcrowding the .cities. without '· . - .. · - ... "'· ' . . . . . 
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being absorbed in productive work in industries ( or engaging in parasitic or spurioua 

jobs like petty distributive trade ) is an economic waste to which should be added 
the huge cost of urban development needed to giv" them the minimum of civic 

services that might have been better used if rlirected to the development of industries. 
But the attractive proposal of retaining this redundant rural labour in rural areas 
by absorbing them in labour-intensive rural industries is also slightly utopian and 

economically untenable. These small industries that. are still there are carrying 
on a precarious existence or kept alive by subsidies ·which, however good as a 
substitute for social insurance, are not a step which would lead to the growth of 
a self-sustaming economy, able to throw off its crutches after a certain time. 
Only · '\•illages subjected to semi-urban influences provide industries that are reasonably 
remunl"rative, and where a significant proportion of households are found engaged 
in •arts and crafts', the wider employment opportnnities are explained by the 
existence of prol'perous villages in the neighbourhood. The writer concludes. "The 
location of industries, agglomeration, and urban concentration tend to follow the 
same set pattern everywhere. However undesirable on social or economic grounds­
the latter from the standpoint of long-term growth potential-the tendency powerfully 
resists all but massive ameliorative measures. It is tempting for a country on 
the threshold of industrialisasion to look back at the mess in which others 
landed themselves in the past, to want to profit from their mistakes, and to resolve 
to keep to the straight and narrow path. But maximisation of returns has still 
to remain the sheet-anchor of policy and that inhibits too wide a dispersal of the 
economic overheads basic to industrial development. A greater dispersal may be 
possible at a later date when more resources have been created, but by then enough 

harm may already have been done in a mixed economy with an enormous private 
sector. For, the creation of economic overheads alone does not foster industry; 

a combination of several other factors is necessary-markets, complementary skills, 
services. The environment in which newly sprung industries can gain nourishment 

and grow is found, if at B:ll, in that very combination usually despised as an agglomera­
tion. Slums and city blight may not be an essential ingredient of economic 
growth. They have, unfortunately, been its natural concomitants, if not its sponsors. 
***A wide dispersal of industries is prevented in the beginning by scarcity of resources. 
After development has been initiated there may be greater scope for choice. But over 
large areas of the economic field decisions are individual and are taken within a horizon 
too narrowly circumscribed by short term economic considerations. Even small 
industries tend to be· started where the environment is favourable and congenial to their 
growth. Attempt at wider dispersal or even deliberate sponsorship of multi-centered 
development encounters serious obstacles from the . forces which are already developed 
and which are so difficult to counter." 

7.12. The surrender to the so-called natural forces of industrial concentration seems 
almost complete, but there are a few silver linings. The puolic sector i,; less fettered in 
its choice because immediate profit is not so essential. There are some industries whose 
location is fixed by geography, but "with efficient transport and adequate power facili­
ties, there is room for influencing other industries to spread out. Decentralisation thu11 
becomes in effect a programme for ordered location of light and consumer industries". 
It means only change of location, not of the process of production and will be justified 
only if it leaves the economy no worse than it would be under conditions of agglomeration. 
There is no necessary reason why such decentralised industry should be less efficient 
th!ln centralised industry if a multiplicity of workshops does not impair the quantity or 
quality of the output. To the extent that a social philosophy informs the economic 

( 70) 



policy of the country the instruments of control that planning provides can be used 
for making urban developm~nt conform to a desired pattern. These instruments are 
power production programme, transport (specially, road transport) policies, and 
the creation of other overheads. It is easier to influence location of new industries 
than to remove or disperse old established industries. Action at the highest level i1 
urgently needed to cope with migration by advance planning of urban development. 
Planned development may avoid the much greater concentration in a few places which 
would have been inevitable without this limited programme of dispersal which aima 
at a more desirable pattern of growth and not a reversal of the flow. "Also, dismal 
forebodings of demographers notwithstanding, India may yet have a bit of 'respite before 
migration assumes vastly greater proportions." Programmes of rural development 
pursued with vigour during the next few decades may significantly increase the absorptive 
capacity of the rural economy which will moderate the rate of migration and soften the 
difficulties of adjustment which too rapid urbanisation imposes. 

7 .13. These statements culled from different parts of the concluding pages of the 
article in question but not, we hope, torn out of theho context show that some ground 
at least has been retrieved from a complete surrender to so-called natural forces, and 
that deliberate state action is allowed to have some hand in influencing; if not the 
volume of city-ward migration, at least the rate, the tim.~ng and the direction of the flow. 

The open mind 

7.14. The last body of opinion, as we have· already said, is not unanimous, for. 
it includes extremists in whose view urbanisation is not only not a necessary or 
sufficient condition for economic growth in contemporary India but is, both because 
of its magnitude and its nature, a factor which actually retards growth.• The 
majority however thought, as Catherine Bauer Wurster t says in her summing up, 
not thal all forms of urbanisation were bad but that large congested metropolitan 
centres were a relatively expensive method of urban expansion and that some form of 
urban-industrial decentralisation wa~ desirable. Why they are expensive we shall 
discuss in another section. Here w'e shall consider only the main argument against 
the protagonists of extreme urbanisation whose views we have discussed already. With 
her characteristic scientific detachment Mrs. Wurster candidly admits that the 
effect of urban development pattern on economic enterprise, productive efficiency, 
.and employment in India was still an open question which could not be ~were4 
without a gt·eat deal of further research in which western experience was of little 
value and might even be a handicap. The fatalistic attitude which as~umed, 

implidtly or explicitly, that the trend towards industrial and population 
concentration in a few major areas could not be diverted, whatever the resulting 
social costs, because any different pattern would require such arbitrary control that it 
would damp enterprise and reduce productivity, seemed to her to be fallacious. In 
fact, public decision on locational attractions were already operative, for industry 
and business required many services-utilities, housing, schools etc.­
which were larg~ly provided by government. If these magnets are located anywhere 
else than in big cities without, of course, disregarding the economies of businesa 
requirements, another kind of development pattern could be shaped. Very little was 
known about the comparative costs and benefits of defferent development patterns, 
but "prima facie, giYen adequate agreement upon and understanding of desirable 
goals and suitable <'riteria, it should be relatively cheaper and easier to achieve these 

• Shanti Tangri·-Chapter X in "lndia'a Urban Future.'" 
t Catherine Bauer Wurater-Chapter XIV in "india'a Urban Future."' 
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goals in new developments than in the re-development and reorganisation of obsole~ 
cities which is the frustrating problem that confronts muny Western planners". 
India started with one initial advantage in that most of her urban expansion and 

economic development was still to come and many alternatives were potentially open. 
In fact, there was never any one ideal or optimum pattern to fit all conditions; 
different variables in the development pattern-including city size, density, and 
structure-had different but substantial effect on the living conditions, costs and 
productive efficiency of different kindR of enterprise ; and they determined whether 
any particular industry should be stimulated in new town~, expanded towns, satellites, 
old metropolitan centres or rural areas. She cites the example ofEtawa where a small 
local industry provided not only employment but enhanced local income and supplied 
material for village improvement ; and of Coimbatore where modem mills, established 
ten miles away from the city, recruited its labour from the surrounding villages, 
thereby ensuring economy both in land prices and in overheads because labour did not 
require to be provided with accommodation or paid extra remuneration to cover the 
cost of journey to work. There are also examples of completely new towns (Faridabad. 

Mohone, Chandigarh, Kalyani) some of which were successful and some not, while 
Bangalore had the potentialities of developing into a metropolitan centre with a ring 
of sub-centres scattered widely at the rim provided it could find the necessary water 

for the increased population. 
7.15. This view was re-e<'hoed by Asoka l\lehta who viewed with apprehension 

the explosive situation likely to be created by the increasingly rapid rate of 
urbanisation if it was allowed to operate WlChecked. Economic development, he 
thought, was quite compatible with a national policy which provided, within limits, 
directions to shape the patterns of towns and cities. The relation between urbanisation 
and economic development was rarely direct and causal. The rate of increase in 
the size of cities and towns was much greater in India than the rate of growth in 
industries and these cities and towns were already over-congested and had very 
inadequate social amenities. To provide such amenities would m·ean huge additional 

expenditure, while not to provide them would be repeating "the tale of two cities" 
which would be their final condemnation. \Vhere high density is inescapable in the 
present situation ampler civ'ie amenities should, of coures, be provided, and the 
incompatibilities of land uses unscrambled and segregated by better town planning; 
but the better plan would be to siphon off a subf!tantial part of these present 
l11nd uses to new areas to be opened up as well as to self-sufficient satellite towns 
where the job-seeking migrants from rural area..~ might go and find work ail well 
as accommodation under reasonably healthy conditions. And this planning should 
not be for isolated towns or rural units alone but set in a regional pattern in which 
the complementary functions of the village, the small town, the 
big city and--where it exists-the large metropolis may support one 
another and not be in conflict. "\Vhen a river is to be trained it must be directed 
both at its source and further down its flow; similarly the flood of urbanisation must 
be attended at its source, during its course, and at the metroplitan estuary." 
·This, in his view, was a perfectly practicable proposition. Through the power hel<l by 
government in the location of industry, the purposeful economic development 
contemplated during the next 20 years can help this region-based urban development. 
Large factories can be deliberately planted in a small town or a new town, and ns 
the employment multiplier is high they can be the nueleus of a growing urban 
community. Expansion of the facilities of transport, credit, und technical aid can 
encoUrage medium and small industries to move out of the existing eities. Thto 

proliferation of industrial estates holds considei-..ble promise in these directions. 
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Localisation of Industries 

7.16 Implicit. in the divergen,..e of views about the feasibility of control of locatioM 
i1:1 a more funuarnf'ntal difference about the force~ that determine the localisation 
of industria~. For a long time it wa-> generally assumed that the location of industries 
wa" settled hy hard economic facts which could not be quest.ioned. The industrialist 
set np hi~ plant on a site where his cost:; would be lowAst according to his 

calculation b,>sed on a most complt•x forumla which embraC'ed the co"t of supply 
of raw matt•rialR, the cost and availability of labour, the cost of transport of his 
goods to the market and many other factors; and it wa;; a reasonable conclusion 
that he who wa.s risking his capital knew better than any one else what he was doing and 
where he was going. Under conditions of perfect competition assumed by "laissez-faire" 
capitnli~m this Wtl.>l suppo.-ed to contribute to general welfare by eliminating uneconomic 
firms and leaving the field only tQ those which were on economic (i.e. most 
advantageous) sites and therefore able to supply the market with the ,;arne kind of goods 
at a ch,.nper price. Thus did Adam Smith's "Invisible Hand" ensure that the more 

thoroughly nn industrialist pursued his own int.erest il_l the selection of his sites, the 
greater was the benefit tQ the public. But later developments cast doubts both on 

the Pnpposed grounrls of selef'tion of sites and on the a.uto~atic promotion of public 
wclf,\re through the zelllous pursuit of priv~te interest. The squalid slums w~re a visible 
contradiction of tho benevolence of the "Invisible Hand", and questions were asked 
whl·ther there were not perhnps other factors to be takt•n into account besides tj)e 

industrialist's own C'alculution of costs and profits. 

7.17. In one of his books • G. D. H. Cole discounts as specious but untenable 
thl'> theory thnt the Pntrepreneur knowR best where it will bll most advantageous for 
him to put his factory. The majorit.y of employers, in setting up or developing a 

businel's, do not in fact, nor can be in a position to, decide on perfectly rational grounds 
'WI'here to put their factories. Besides an element of rational calculation which is 
usually lllrgest in the case of big e.ortcerns, there is always a. great deal of sheer 
haphazard in their placing. A man starts on a small seal~ in his native town, strikes 

luf'ky, nnd expands. in his own site if he can; if not, he looks out .for a site somewhere 
near enough for him not to uproot his workers from their homes or to be at the pains 
of g~>U.ing and training a new labour force. t Even for a syndicate or a big company 
the C'hoice is made less on rational economic ground!' than by settling either where 
other firms of a similar sort have gone already or where the chief promoters 
(or their wives) prefer to live. There is a very large irrational element in the choice 

of the location, and in a greut many cases there is in effect nothing that may be 

<'Rllf'd consf'ious choice. 

7.1S. In faet, in talking about the loC'ation of indu>~t.ries it may not be 

in~tppropriate to distinguish between the economics of site and the economics 
of j:(r,..gsriousnesl'l. SomE' industries are complet<>ly tied do'!·n to particular localities. 
Among them are the extractive indut~tries, mining, stone quarrying etc.-where the 

aite is prodetennint>d by Nature. Coal must be miued where found and the only choice 
of altt•rn~ttives lies in dt•ciding which measures to exploit first with modern 
te('hnolo!:ical impro\'ement bringing deeper seamt< within real'h. Ships too can only be 
built n<"ar the mouth of n na,·ia?able ri,·er with a dear outlet. to the sea. In the same 

--·-- - ---- - ------ - ----
•c. o:H. Col~-- "Building and Planning". 19ol5, P· 33. 

tCf. Prof. J .H. Joneo'o note printed ao Appendiz 11 to the Bulow Commisoion Report giYing striking 

eumplea of the "personalitr" factor of pioneering emplorera in pia ring a deciding role in the oelectioa 

e{ •ite •iz. the 111.otor car factory 1\e&r Oxford. 
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category we may perhaps place tea which must be proceRsed immediately after the 

leaves are plucked, making it inevitable that the factory must be· within the 

plantation. In these cases the site is dictated by the source of the raw materiala. 

At the other end of the scale are the industries--mainly service industries--where 

site is dictated by the market where the goods and services are consumed. Laundries, 

bakeries, hair-dressing, dress-making, domestic service, education, law, housing, 

accountancy, retail distribution, transport, municipal services etc. satisfy local need!! 

&nd cannot be supplifld from a distant source. Tailoring also comes under this 

description though there IS a growing industry of mass produced men's wears which 
may replace part at least of the work done by local tailoring establishments, especially 

if the consumer is not too fastidious about cut or style. The distribution of electricity 

and gas must also be local wherever the source of supply may be located. These 
industries are distributed throughout the country and their scale and importance vary 

with the wealth or poverty or size of each local community. 

7.19. In between these two limits however there is a wide range of industrie11 

ll·hose location is not precisely determined by natural or human factors. The exact 

reason which leads originally to the setting up of industries in different regions are 

many and various. Apart from the accidental and haphazard !<elections we have 
already referred to, part qf the reasons must have been economic in character. The 

industrialist wants to produce goods and services at the lowest possible cost. Cost may 

be divided into cost of securing raw materials ( including power), of preparing the 

pcoduct, a.nd of conveying it to the consumer. The first and the third depend to a 

considerable extent, though not exclusively, on the availability of an efficient means 

of transport connected both with the source of supply and with the market. and this 

has considerable influence on the choice of site. If the cost of distribution comprises a 

sm~ll proportion of the value of the produC't its influence upon location will be weak; 

if the cost of collecting the materials is relatively high the attraction of the industry to 
the source of supply will be correspondingly strong. 'Where raw materials are bulky and 

power based on the consumption of a large quantity of coal is an essential ingredient of 

the process of production it tends to be set up in close proximity to the C'oal fields but 

not far removed from the railway stations which provide the means of transport. 

Commodities that are heavy and bulky and cannot profitably be conveyed to great 

distances tend to be made as near their respective markets as possible. In fact, even 
in the case of other industries--especially those that· produce light industrial and 

consumer goods--nearness to the market and the availability of suitable labour in the 
vicinity are outweighing the advantages of raw material supply in determining the 

location. If an industry requires highly skilled workers the fact that the workers are 

concentrated in any particular region may be decisive. 

7.20. The Asansoi-Raniganj zone is an illustration of the first type of industrial 

concentration. The site of coal was predetermined. Its presence as well as the 

presence of iron ore, clay and other raw materials drew other industries into this zone, 

especially when raih~ays opened up the area and provided a regular trRnsport fnr raw 
materials and finished goods. But this latter group is no longer tied to the eoal fields 

and the railway stations in the same manner as they uSf'd to be before. Teehnological 
changes during the last half <·entury or more have greatly increased their mobility, 

and location has become less dependent on proximity to coal fields as a result both of 

easily transmissible electric power and of large economies in the amount of fuel ronsumed 
in the industrial process. The conservation of heat and other economies achieved 
in modem integrated pla.nts has made it profitable to utilise low grade ores and 

effected a considerable reduction nf the amount of coal requirE~d to produce a ton of 
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eteel. The internal combustion engine has revolutionized transport and motor vehicles 

are a s~>rious contender with the railways in the carrying trade. The;t have freed 

industry from the necessity of siting itself along railways and given an extraordinary 
flexibility to industrial sites by reason of their ability to undertake h11.ulage 

from any point on a widely ramified road system instead of from points 

eet 5, 10 or 20 miles apurt along the route as is the case wi~h railways. If in spite of 

this industries still cling to where they were it is because of the well-known fact 

that the ad\'antages which are created by. man after an industry is once established 

foster further growth by a process which we have previously described as the economics 

of gregariousness. Strictly speaking, the economics of gregarionsness relate to the 
external economies about which more will be said later. The economies which are 

due t() the large scale of the industry relate to internal economies of which economic 

overheads are one, though several related industries under the same management may give 

rise to both. There is a third kind of economy which arises when industries are sited 

in cities because of the fact that the land is already equipped with municipal services and 

rouds anrl does not require any further outlay of a capital kind from the industry itself. 

7.21. There was no particular or inherent adva!ltage to single out Calcutta or 

Howrah as the lo<;ation of the most important industry of Bengal, jute (whose source 

of supply was in far off East Bengal), except the river an·~ the port. In the earlier era., 

another British industry, indigo, also based on agriculture, was not concentrated in 

Calcutta. but scattered throughout the districts near the source of the raw materials. 

Rut the Scottish industrialists who interested t.hcmselves in jute preferred living together 

in a compact area in close touch with fellow Britons who were running the administra­

tion, such proximity not only facilitating convivial meetings in clubs and social 

functions but giving them a pull on the administration from which the industry 

expected to benefit and did undoubtedly benefit. Jute was primarily meant for export 

and the nearneMs of the port, together with proximity to the seat of authority, overrode 

all other considerations. "The ext.remely heavy concentration of industries (in Calcutta 

And Bombay) where close to half tl~• Indian manufacturing plants are located were 

developed as a result of trade with the West. At first only. trading centres, they 

grew in the course of time into populous rities with heavy industrial concentrations 

,.·hich have encouraged further growth."• 

7 .22. This encouragement is due to the creation of Marshallian external economies 

•·hieh are thus explained in the report of the Barlow Commission :-

(1) Once a major industry has come into existence at any place it attracts to itself 

cognAte industries engaged in the same kind of product, or related industries which 

either complete the finit;hing process or utilise the by-products or supply it with 
equipments and components. The original industry and the subsidiary industries 

acquire a momentum which enables them to persist and to grow long after the original 

,.
11

uses that explain their locution have disappeared. Many of the subsidiary industries such 

as rPpo.ir shnp!i, foundries, makers of component purts of mo.chineries etc. also serve 

other industries not directly relo.ted to the primary or basic industries which originally 
brought tht>m into being, so that the snow ball effect of one industry attracting 

anot.her and the lo.tter attracting still others co.n go on almost indefinitely till the 
umbrella ><preadt! ov<'r a very wide area. Thill localisation of several industries lowers 

trau~port c·o~t, co-ordinates marketing, selling und warehousing arragements, and 
builds up a pool of common services and facilities to meet the needs of the whole group 

of finns. 

•William Bredo ___ Article in 11India11 
• Urbal\ Future~', Chapter zii., P.260, 
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(2) A reservoir nf skilled labour is eRtablished accompanied by an appropriate 

system of teelui.ical education. Experts, consultants and highor grade employees with 

teclmical and administrat.ive experience flock to the place, which Rtimulates inventive 

capacity spurred on by rivalry between competing firms engaged in the same process. 

In various ways an industrial atmosphere among businessmen and an industrial 

tradition among workers are created which help the efficiency of both. 

(3) A wide local market grows up. The concentration of a number of varied 

industries and the resultant concentration of population attracts producers of a wide 

range of consumer goods and servires and enlarges the market still further both for 

the original manufacturing units and for the new entrants into this industrial complex. 

The proximity of the market facilitates close contact between producer and retailer 

ensuring punctual and frequent delivery at small transport cost without the need of 

holding a large stock of goods. 

(4) Lastly, although the Barlow Report does not specifically refer to it, 

there is the economy in the social ovE"rheads, the bulk of whose cost the industries are 

able to pass on t<J the public. In an isolated industrial settlement, the responsibility 

for providing civic services like roads, water, light, sewers, houses-even schools and 

recreation centres-rests primarily on the industry. 

7.23. Once the right impetus has been given all the relevant factors-the develop­

ment of skill and enterprise, the improvement of transport facilities, the growth of 

local market, the saving in "infra-structure" -all pull in the same direction with 

cumulative effect and generally give rise to the conurbAtions which are a feature of 

urba~ industrial development in the \Vest and of which we see examples on both sides 

of the river Hooghly . 

. 7.24. But the Barlow Commission were not content with stating merely the 

economies of concentration. They were also, as Peter Self says, the first to state 

publicly the dis-economies of such concentration some of which are still very important : 

(1) The concentration which is the result of high specialisation and leads to industrial 

depression when for some reason or other the demand for that particular commodity 

declines need not be stressed here because in the Hooghly side conurbation the general 

pattern is diversity rather than specialisation. (2) Nor is the eompetition for 

skilled labour by different cognate industries, clustered together within the same small 

geographical area, any economic argument, for if the . rdqui!!ite quantity of any 

particular type of skilled labour is not available at any one time dispersal of industries 

would not make it so. (3) Mllre ralevant is the traffic eongestion in large towns 

which, by prolonging the journey in crowded buses or trams, steals man houri! out of 

working time, increases absenteeism, impairs efficiency by its effect on the nerves, 

and justifies a demand for higher wages to meet the extra cost. \\"here industry is 

concentrated as in Bombay or where the location or movement of industrial sites and 

housing sites is in opposite dire<'tions as was the case in England when the Barlow 

R.eport was drawn up, this is a correct assessment ; but in Calcutta, where industridS 

are dispersed and the central ·city core is mainly administrative and commercial and 

not industrial, this argument has less force, and occAsional instances of houses and 

worksites being separated by a long distance should be regarded as exeeptions. (This 

does not mean that traffic does not pose a problem in Calcutta. It does, and in a 

very acute· form, but only to the general public who have to travel during peak hours 

under condiLions of inconceivable overcrowding to their offices and is a good argument 

for staggering of hours or a wider geographical distribution of offices and business 

houses ). {4) But the high cost of llmd definitely is a strong economic argument 

against. industry being sited in cities like Calcutta, for the soaring prices must 

( 76) 



greatly in<'rease capital cost if any expansion of the factory premises or any provision· 
ftJr labour housing has to be made. (5) Moreover, the greater the urban concentration 
the more stringent are building and other regulations which local authorities must 
impose and this raises the cost that could have been avo:ded in less. con!rested areas. 
(6) The other two dis-economies pointed out by the Barlow Commission are 
costs to the nation or the public authorities, not to the industry itself-viz. the 
encroachment on good agricultural land which correspondingly diminishes the farm 
output, and the increased expenditure for municipal services which' bava to be 
incurred by the local authorities from public funds. They need not therefore be 
di11cussed in thi1;1 connection. 

7.25. But economic considerations and the maximisation of profit are not the only 
factors that enter into one's calculations in deciding where an industry or a group of 
industries should grow. The Barlow Commission also referred pointedly to the social 
and strategic disadvantages whi['h can only be very briefly referred to here as they 
relate to English conditions in the late thirties which are not necessarily identical with 
<'Onditions obtaining here. As regards health, th~ conclusion was that despite 
enormous ·improvement in urban health conditions and the advan<'e in medical science 
rural districts were still healthier than industrial an·~ urban districts. The causes 
were the crowding together of houses, the overcrowding within each house, the 
adverse effect of economic pressures upon the standard of living, the sadly deficient 
quantity of public open space for recreation ( due to high land values), the effect of 
smoke not mt>rely on health but-through fog or smog-on traffic dislocation, the 
deleterious effect of noise on hearing, efficiency, nerves etc. the receding countryside, 
and other mattt>rs. On strategical grounds it was argued that the extreme concentra­
tion of men and industries in the Greater London area made it peculiarly vulnerable 
to air att.ack. Possibly in the t>ra of space ships and nuclear bombs the whole 

mechanism of defence strategy will need re-thinking . 

• The aclvanta'ges of decentralisation 

7.26. Provided that there is no insuperable economic argument against the siting 
of industries in, or their transfer to, non-urban or semi-urban areas or small towns, it is 
not difficult to see the advantages that may flow from such decentralisation:-

(1) In the first place, there will be greater regional parity in economic 

development which is now concentrated in a very small part even of this small 
and trun<'ated state, and sizable segments of the population who are now living in 
remote districts in comparative neglect and poverty will be brought into the main. 
stream of economic progress. The reasons which justify a wider dispersal of public 
Bector industries in different Indian states even at the sacrifice of short-run economic 
.advantages apply here with almost. equal force. By decentralisatson industrial 
C'entre!l may be established to create the nuclei of economic a<'tivity in under-developed 
regions within the state whi<'h will make the economic dt>velopment of the 
<'ountry geographicall)' more well balanced. It will also remove one element of the 
latflnt and half-ertiC'ulate grievan<'e no"' felt against the 'int.ruder' from across the 
border whi<'h may one day lead to more vocal resentment and violent conflict. 

(2) Even economically the gains will not be inconsiderable. Factory 

expansion will be Jess costly because land is cheap and plentiful. The h~usiog cost may 
he nil if the site is near enough to enable the worker to stay at home ; m any case, the 
multi-storeyed and costly constructions necessitated by high land values and stringent 
municipal regulations may be replaced by cheaper and simpler <'onstructions with ampl~r 
~~pace standards, whose cost may be further economised if indigenous materials are used 
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and self-help method adopted. Either way, there will be a great saving in house rent 

whether the cost is borne by the labourer or the employer. Even the costly infra-structure 

of the cities may not be needed if some selected deep tanks are reserved for drinking 

water and septic tanks, aqua privies, and bore hole latrines or pits are substituted for 

11ewers as has proved successful in Japan without losing their economic advantage.t 

(3) The cost of journey to worksite wi!l be nil (except in terms of 

human energy) ~f the labourer lives in his village home or in huts erected within walking 

distance from the factory; at the most it may mean a capital investment in a bicycle 

if he can save enough to buy or hire one. The labourer may use his spa.re time or his 

off days in his patch of ground at home to grow vegetables to supplement his food. 

All these savings-in hol1Sing, cost of journey, and supplementary farm produce-m~ty 

make him agree to accept slightly lower wages than he would have demanded in the 

city or the metropolitan area. 

(4) An industry conducted under more peaceful conditions--free from 

the smoke, fume, noise, dirt, vibrations etc. except what it itself creates--iii 

conducive to efficiency both for the management and for the worker. The labourer is 

more healthy because of fresh air, sunlight, clear sky and nerve soothing green earth. 

Remoteness from the centres of political agitation makes labour unions concentrate 

mme on their economic grievances and measures calculated to remove them and less on 

the political i~plications of labour-capital relationship. There will thus be less 
temptation to lend themselves as pawns in the political game as is done in cities and 

big i~dustrial concentrations which so often leads to absenteeism, strikes and soft-pedalling 
of normal work. 

(5) If the industry is suitably selected so as to be able to utilise local 

resources that would otherwise have run to waste because of their perishable quality or 

bulk it saves cost (in price as well as in transport), while the local producer getil an 
addition to his income by selling things for which there was previously no market ; if it is 

of a kind that supplies a local consumption need it may make them available at a cheaper 

price to the inhabitants of the villages. The productivity of the household and the 

content of living of the members of the household will both be improved. 

(6) Considerable gain will ttccrue from the prevention of social disloca­

tion implict in the long separation from family life, of the corrupting influence of anony­
mous living in an urban atmosphere which offers temptations but not responsibility, tmd 

of the political instabilities and tensions to which mob psychology is particularly prone. • 

There will be no need to spend a long period of heart-breaking hand to mouth existence 

in idleness or in parasitic secondary or tertiary work-sometimes long enough to kill all 
capacity for regular disciplined work in factories-which is now the fate of many of th~ 

in-migrants to cities, if industry can be brought to the door of the vill>lger or near enough 
to enable him to keep in touch with its development and labour need;; from his own 

village home. 

(7) Agri<·ulture will benefit in more ways than one. (a) Tht>n• will be 

more demand for farm produce-cereals, vegetable!<, milk, fish, egg,; etc.-from an 
inc-reafled popultttion, Rnd better priees obtained. In fo1ct, agricultural produ('tivity will 
itself be stimulated not merely because of increase in price but because of the varil'ty of 

demand fz:om an increased market and the possibility of disposing of the produce before 
it tends to rot or perish. The fillip to potato <·ultivation in Hooghly in the industrial 

t Cf. Catherine Bauer Wurster'• article in "India"& Urban Future", page 288. 

•Thio hillS been fully eJ:p!ained by Prof. Shanti Tongri in the article "Urb..nis&tion, political otability and 
economic growth"' in a manner which ia likely to make one'• flesh creep. See Chapter X of "lndla'• Urban 
Future"". 
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hinterland is an instance in point. Even in England, the new towns have 
greatly stimulated farming or agricultural activity in neghbouring villages which would 
otherwise have lain dormant because of lack of demand in the vicinity. (b) By drawing 
off~ redundant labour which improved agriculture may bring in its _wake it will relieve 
agriculture of unproductive or less productive labour and at the same time increase the 
potential demand for agrirultural produce. {c) If the industry be of a type which 
produces farm implements or fertilisers its proximity will he an undoubted gain but this 
can only happen to a limited number of rural areas. 

(8) One of the greatest gains will be t.he metamorphosis that an industry 
within its boundary or on its fringe may bring about in the life of a stagnant or moribund 
village and the two-way cultural traffic it may induce. (a) The villag~s that have been losing 
their population to cities are suffering a double loss. "Migration is always a selective 
process. The young and the energetic find it easier to move than the old or the lethargic ; 
a single man or woman is much more mobile than the father or mother of a growing 
family ; the able-bodied can move more easily than the ageing, and the adaptable more 
easily than those who have become set in specialised skill or routine. Accordingly, 
where an area is losing population by emigrafion it tend~ to lose just those whom, from 
the point of view of productive effi<'iency and of adaptabilty to alternative occupations; 
it rneeds most to keep. It is left with an abnormally high proportion of the old, the 
ailing, the feckless and the unadaptable and it is severely hampered in its task of 
re-orientation to changing conditions by its lack of the very persons who would be most 
helpful to it in dealing With these tasks." • This is true not merely in England but 
also in India for, as Messrs. Bogue and Zachariah have shown, "the propensity to 
migrate to urban areas is much higher among literate and educated people than among 
the illiterate and that as the level of. education rises the tendency to travel greater 
diatances to seek employment inoresses.''** \Vhatever leads to check this flood of 
emigration-as decentralised industries are expected to do-will therefore be of help in 
bringing new life into villages. (b) ':j;his new life may find· expression through various 
channels-re-invigorated self-governing local bodies or panchayats, local sports clubs, 
libraries, theatricals, and local educational, charitable or cultural institutions-all may 
benefit from the money that may filter through to them from the industries in the neighbour­
hood or from the wider area of choice for people who can take part in and run them. 
(<') A harmonious combination of agriculture and industry will bring variety into village· 
life, raise the status of the villager in his own eyes as well as in the eyes of the outside 
world, and open up channels of cultural contact bet-ween rity, town and village to the 
benefit of all. The polarisation which Asoka Mehta has apprehended will either cease 

to exist or be much less pronounced. 

(9) There may be greater equality between town· and country· in the 
matter of income and also in the distribution of economic power. This latter does not, 
of l.'oures, follow as an inevitable corollary, for there are some forms of decentralisation 
which may leave economb power where it was before. When a big firm establishes 
factories in different parts of tho state or an industrialist-cum-financier farms out 
produetion to a large number of cottage-based work-shops, advancing loans and collecting 
the produce at his own price in order that he may take advantage of the subsidy 
which government givE's to cottage and small-s<'ale industries, some sort of decentra­
lisation is no doubt achieved, but economic power remains concentrated in as few hands 
as previously. Power attaches to the firm, not to its scattered factories; to the 
financier, not to the sub-contracting producers. In order that decentralisation may 

•c.D.H. Cole--- "Building and planning", 1948, P.l4-l8 
.. 0 .J. Bogue anp K.C. Zaehariah-."Urbanisation and Migration", Chapter D in "India'• Urban Futur""• 
P.S3. Al.oo aee Saehin Choudhury'• article in the same volume at page 326. 
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lead to reuistribution or equalisation of economic power it is necessary also to 

reorganise the financial or credit structure and improve marketin~ facilities. 

(10) Smaller units of population concentration, proviued they are 

not too small to pay for the social overheads and the cost of running an administration, 

are easier to run as local authorities than larger units. A gigantic city or conurbation 

is unmanageable as a local authority and a co-ordinating body consisting of 

repr~>sentatives of different local authorities within a large· metropolitan complex may 

be a scene of perpetual squabble or log-rolling. 

(11) Lastly, there is the important fact that the social overheads in 
cities and large towns are so vast and costly that even their provision on a mode~t 
scale will be a terrible drain on the scarce resources of a country which needs all such 

resources for its programme of economic development. These resources may be 

measured in terms of money or in terms of materials (coal, power, cement, steel etc.) 

as well as skilled labour; but however they are computed, anything diverted to nrban 
development will be so much withdrawn from industrial development and, to that 

extent, will be a factor impeding economic progress. To allow cities to expand by 

taking in more industries and more industrial labour from the villages without at 
the same time providing for their accommodation and supplying minimum municipal 

services in the hope that they will somehow accommodate themselves and use the 

streets (in the absence of vacant spaces, for there will soon be little vacant space left) 
for_ their normal physical functions will be unthinkable in these day>~. 

Conclusion 

7.27. \Vhat do all these add up to ? Is it possible to have the mu"h needed 

economic development in this state without the extreme form of urbanisation envisaged 

by some of its protagoniilts although it is unanimously agreed that in spite of the two 

being interlinked there is no caullal connection between the two ? How valid is the 

assumption that such extreme urbanisation is the necessary pre-condition and concomi­
tant (though not the cause) of industrial viability ? If, as Britton Harris implies, 

new industries will not be started unless the rural migrant is prepared to submit to the 

pig-sty life of bustees in order to induce the private sector to risk its capital in indus­

trial enterprise, is it not itself a condemnation of the private capitalist system which 

he so strongly advocates "on democratic ground" ? True, there are tJxternal economies 
to be considered but it is important to distinguish the real economic advantages which 

foster growth from the circumstantial factors which have the lilame effect. "In the 
absence of compelling el!onomic reasons to choose one place rather than another m~&ny 

firms have simply stuck to a traditional location or 'gone with the crowd'. Thesot 
conurbations contain many firms which have no compelling economic reasona for being 
located there but which art'> drawn by incidental advantagt>s not all' of which are economic 
ones.',* 

7.28. One of the important external economies Iii the t>xistence of m rtoservoir of 
skilled labour, but as Patrick Abercrombie has observed in his Greater London Plan, 

most indust.ries to-day require no specialised aptitudes and do not need to be sited by 
reference to the traditional skill that exists in any p<trticular loeulity. The nature of 
their work demands relatively little skill but a high degree of ste>tdiuess and reliability­
'qualities ·which could be found &!most anywhere among the working class population 

to-day.' Similnr views were exprt>ssed by the Barlow Commi~ . .;ion which snid, 
particularly with refert"nce to light industries, that most of them "tend to utilisl'l a 

smaller proport.ion of highly skilled labour requiring Jen~thy pl'riods of trttining or 

• Peter Self·--"Cities in Flood", 11157, p.30-31. 
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llpprenticeship and a larger proportion of semi-skilled, including female or juvenile, 
labour in the shape of machineminders. The dexterity and type of skill is quickly 
acquired and adapted fairly readily to a number of different industries so that those 
semi-skilled in one form nf modern industry have not much difficulty in transferring 
to other firms." * It is not neceessary that there must be a reservoir or labour 
already waiting on the spot in order to be utilised, for new areas can be developed 
by attractmg labour either from surrounding areas or other places. Population will 
follow industry. The greatest pull of cities is economic. The large number of men 
who flock there and are either unemployed or engaged in parasitic work of dubious 
economic value do so in the hope of getting some more stable job in future. Transfer 
the pull to some other place and the "carrot" will do the trick without the help of 
the "stick." 

7 .29. Another desideratum is entrepreneurial skill which is supposed to be a 
hot house plant bred only in the metropolitan atmosphere. That such skill may not 
be found elsewhere or may refuse to go to non-metropolitan or non-urban areas even if 
a iluitable industrial climate is created is not supported by evidence and is not accepted 
even by those participants in the seminar at Berkeley who, on other grounds, were 
half inclined to side with the agglomerationists." t 

7 .30. The theory that all industries seek land in concentrated urban areas to 
set up their factories in order to take advantage of pre-existing external economies 
is also contradicted by experience. That the public sector industries are not thus 
fettered in their choice is admitted. Large-scale industries even in the private sector 
are inherently more self-sufficient. They can often be established successfully in rural 
isolation as has frequently happened in other parts of India and also in West Bengal.** 
They have created their own external economies, and built up their own infra-structure 
without any difficulty about the labour supply or any strain on their capital resources. 
There is no reason why others should not follow 11uit. These industries may be the 
nuclei of a number of hght or medium s~ale industries leading to urban areas of fair 
to middling size or even cities exceeding 1,00,000 mark without the congestion or 
squalor which is incidental to unplanned growth. The objection that light and medium 
scale industries need the support of;. big industries or the neighbourhood of a local market 
may thus be met. But even this is not, in our opinion, a necessary prerequisite for 
the viability of such light or medium scale industries. With comparatively cheap 
labour at site, with industrial estates providing the necessary infra-structure and even 
factory premises r.t moderate rent, with credit facilities provided through the 
financial institutions designed to help struggling young industries till they find their 
feet, we do not see any reason why such a planned dispersal or decentralisation even 
of light industries should be foredoomed to failure. In fact, as has been observed 
already, there are certain circumstances which favour such a pattern of development. 
Economic planning is now an accepted doctrine, and although physical planning 
has not made much headway it should follow as a natural corollary from the first. 
Both urbanisation and industrialisation are on the eve of the "great push' and it ia 
not yet too late to shape the future pattern of growth. There are many instruments 
in the hand of government to direct the location of industries and the consequent 
movement and concentration of population-viz. tho setting up of industrial estates, 
the laying out of new transport routes and facilities, the expenditure of public 

fundll in housing end sanitation, thl' issue of lie~~~·- imp~r~- ~~~-~-and export 

•Barlow Commiuion Reporl, p. 88. 
tCf "India'• Urban Fulure", Chapler XI, p.226, 
.. Cf The eighl 1owna or lownshipa which grew up!rom aingle is?laled industriea-.-Burnpur, J:alli, 

Sahagani, Batanagar, Chittaranjan, Rup Narayanpur, Kanyapur, and J .IC~agar. 
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encouragement-all of which, if wisely used, may help greatly to bring about a. 

desirable spatial distribution. 

7.31. Will such guidance about location be resented be the big industrialist because 

he does not like to be ordered about? Would it inhibit investment because the 
slight margin on which he works will make all the difference between success and 
failure if he shifts from the site of his choice to any other among many within 
which he. is allowed to exercise his option ? Those who have seen the conspicuous 
consumption indulged in by big industrialists, their large entertainment bill at the 
cost of the company, the high salaries and other perquisites given to the top 
executives, the· high rents they pay for long-term company leases for luxury flats 
for their officers, and the large donations made to selected charities or political 
causes find it hard to believe that a slight ehift in site will wipe off a "slender 
margin of profit" so as to compel them to close their doors or withdraw from 
prospective investments. As we have already seen, big industries do not depend on 
existing external economies in order to survive ; they create them. 

7.32. We are not opposed to industrialism and the degree of urbanisation needed 
to support it or carry it forward. While we are in favour of increased vigour being 

imp~rted to existin.~ indigenous village industries carried on in cottages or small 
workshops whenever they are viable or have an aesthetic value of their own, we do not 

suggest a reversal of the present trend to industrialisation and a reversion to the 
handicraft stage for all the goods we need. Economic development without mass production 
method is not, in our opinion, feasible. All we have tried to say is that the extreme 
form of urbanisation or agglomeration we see around us is not a necessary concomitant 
of industrial growth-even rapid industrial growth. It is impossible to avoid urbanisa­
tion,. for when 5,000 people living at a density of 1,000 per sq.m. are enough to consti-· 

· tute a town, few industrial developments can take place even in rural areas without their 
gradually taking on an urban content. The only question is how much urbanisation 

and where. On the first point it is impossible t.o be dogmatic. Some have argued that 
a town with a population of 20,000 to 50,000 is industrially viable. A leading American 
economist, Prof. Rosenstein Rodan, is stated to favour ~.00,000 to 5,00,000 as the 
minimum that is necessary. In between, all possible figures are given and Britton 
Harris lays down a minimum of 200,000 or 250,000 to sta.rt with but favours to have 
it converted into a 'millionaire' city as soon as possible. On that we do not presume to offer 
any opinion for each case will have to be decided on its own merits. All we suggest is 
that cities must not be set cheek by jowl and that whenever the prescribed 
population is reached further increases should be strictly controlled so that one city 
does not impinge on another and lea.d to the growth of big unwieldy conurbations. 
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CHAPTER Vlll 

The control of urbanism 

8.1. We may deal at this stage with the question of how the problem of extreme 
urban congestion can be and has been tackled in some other countries by substitu­
ting a policy of conscious direction for a policy of drift. Should the development 
be "Outwards or Upwards" as the question was headlined by a writer in the Journal 
of the Town Planning Institute (March 1958) 7 And if outwards, should it be by a 
continual peripheral development with the countryside receding almost to vanishing 
point; or by a decentralisation of homes and employments from metropolitan areas 
in a way "·hich physically and economically separates them from the parent town 7 
For it is obvious that if vertical construction is ruled out, these are the only two 
alternatives that are open. As Mr. l'lla.cmillan pithily said in 1952 when he was 
the Minister in charge of Housing and Local Government in England, "if towns 
are not allowed to swell they must be encouraged to hop". 

8.2 Vertical construction advocated by Dr. Ruth Glass • in order to save nearly 
a million c.-ommuters from the ne<'essity of journeyin~ daily to London for work did not 
receive mu<'h support from others. It was pointed out that she had not given any reasons 
for doubting the practicability of decentralisation. Th:e. writer of the article .. Outwards 
and Upwards" proved, after t~king into account all forms of expenditure including 
that on travel, that the cost of decentralising up to a distan<'e of 30 miles would ba less 
than building tall blocks of fiats in the city centre. Far from reducing the problem 
of transport as Ruth Glass thought, it would render the provision of a workable 
transport system physically impossible, for the car-owners among the commuters 
would bring their cars to the city, competing for inadequate garage space and adding 
to the congestion of traffic. To bus queues there would now be added lift queues of 
much greater intensity than one sees in the New Secretariat building or in 
multi-storeyed business premises; and the chaos that would follow in case of a 
temporary break-down or power phortage can be easily imagined. Moreover, a 
larger resident population does no~ merely mean greater living space but requires 
more social st!rvices (schools, hospitals), more playgrounds and recreation centres, 
more and wider roads with ampler parking facilities-most of which require 
a larger proportion of horizontal space than vertical. The saving of space by 
vertical construction of houses or flats to live in would be small compared to these · 
other land requirements which cannot be sacrificed except by denying the citizens 
some of their most pressing social, cultural and physical needs. As Keeble says, 
"It is difficult to see why such a fate for metropolitan dwellers should be tamely 
a~cepted. It is futile to raise the stand~d of living on paper by creating enormous 
c.-omplexes for production, distribution and exchange, if the cost is to be a hellish 

physical environment for many millions of people". t 

8.3. On continued peripheral development Keeble's comment is equally brief. 
"Thll consequence of this could only be a spreadout hell instead of the compressed 

hell to be expected from'' vertical construction. 

•It is interesting to note that wh~n ~r. Ruth Glass a~d her husb~d Dr. J?a~id 
Glass, both eminent in their acadexmc hnes, me.t the cha_xrman of th~ Co~mxssxon 
during their visit to India in the early part of 19tH ~hey rexterate~ t?exr. bel~e~ that 
in \\'est Bengal with her acute shortage of IRnd, Vl"rtl<'al constructiOn ID bxg cxt1es was 
probably the only way out. 

t Keeble, Op. cil., p. 44. 
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8.4. If sprawling suburbs are also ruled out there remain only three alternatives 

which can be tried and have been tried with varying degrees of success in the 
Western countries. They are (1) satellite towns, (2) brancl-new independent towns 
built almost from scratch, and (3) expansion of existing towns. Another method, 
that of green belts, 

1
has also been suggested, but this, as we shall presently see, is not 

a remedy for urban congestion but a means of temporarily _halting an endless suburban 
sprawl. 

Greenbelts 
8.5. This picturesque expression of what may not always be green nor a band or 

belt of uniform width encircling a city or town creates different images in the minds of 
different people and serves two distinct purposes which have nothing in common with 
each other. The first purpose is to preserve stret('hes of attractive countryside l.ving 
on th<> periphery of big cities for the refreshment and recreation of city dwellers but 
without doing any harm to agriculture; t.he second is to interpose a barrier between two 
neighbouring towns or cities to prevent their being fused into one huge and shapeless 
conurbation. 

8.6. For the second purpose it is not necessary that the belt should consist of 
agricultural or arable land, for anything that acts as a. buffer between two cities ( e.g. 
the moors and mountains that surround the Clyde Valley or the vanishing Salt Lakes 
to the east of Calcutta) would serve the purpose juBt as well. But natural barriers 
which are nearly insurmountable pose no problem and demand no action ; it is only 
solid land (or what can be turned into solid land by reclamation) that is in danger of 
being built upon and it is to such land that the green belt concept particularly applies. 
The distance necessary to separate one town effectively from another has been variously 
estimated from 2 to 5 miles or even more but it naturally depends upon their size and 

topoJtraphy and their mutual gravitational pull. A narrow moor land or swamp is a 
more effective barrier than a much wider stretch of flat open country which is the 
speculative builder's paradise. It is very seldom that one will find an entirely unbuilt 

stretch of land on the peripheries of a big town though the density of development 
may thin gradually as one moves farther off, and such stretches will be of uneven 
width and may not complete the circle if ribbon development has been going on for 
a long time without let or hindrance. In fast-growing conurbations the more practical 
question may therefore be the possibility of finding out any stretch ofland at all that 
may still be saved from the prospective builder's grasp or the prospective seller's 
greed, and of saving it regardless of whether the width conforms to the standard 
laid down by planners. 

8.7. As a means of recreation in open country without injury to agriculture, a 
green belt has obvious limitations. Golf courses may not be much in vogue in 
our country but even football grounds which are cannot be laid out without encroaching 
on some agricultural land; and motor rides, in order to be enjoyablt>, need smooth 
hard-surfa('ed roads stretching over long distances. The declaration of an area as 
a green belt, even if the law allows it, does not destroy all private rights in the 
land nor make trespass legal. Pedestrians, out in the country, must watch their 
steps .lest . they unwittingly damage some crops or invade the privacy of 
rural life. But in spite of all these limitations, hiking into the 
countryside can be both pleasant and invigorating. The preservation 
of agricultural land and market gardening may provide the housewife with the fresh 
vegetables she needs for her kitchen. Under favourable circumstance• such friendly 
intercourse may even break down the invisible wall that often st>paratea the villager 
from the town dweller. The case for preservation of green belts on these grounds 

stands on the most eolid foundations. 
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8.8. But for the second purpose, the green belt idea is only good as a temporary 
respite. When successful, it really goes counter to the idea of thinning out congestion 
at the centre unless it is considered as a stop-gap measure designed as a first step in a 
more long-drawn process-"& prolegomenon to an effective policy; valuable only as a 
part of a broader strategy".* The suburban sprawl is th.e natural, if unimaginative, 
dutlet through which a congested city tries to redress the balance of extraordinary 
growth at the centre. By stopping it, one either freezes the congestion at its present 
intolerable density or compels the would be escapist to settle beyond the green belt area. 
If the original city remains the centre of business and gainful occupations, this will 
merely increase the distance of the journey (which the wealthy car-owner may not mind), 
accentuate traffic congestion for a longer distance, and do nothing to relieve congestion 
within the city during its busiest hours. Since most people have not the means of 
moving so far out greeri belts are constantly under the twin pressures of city inhabitants 
wanting to live in them and of owners anxious to sell. out at a bargain and quit a 
livelihood (arriculture) which, even under the most favourable cir{'UIDStances, is perhaps 
the least profitable of all. It may wear out the resistance and tax to the utmost the 
ability and vigilance of even the most efficient civic a~inistration to preserve the green 
belt unless its task is made easier by opening other outl~ts where the overspill population 
could go. 

Satellite towns 

8.9. One such outlet can be the so-called satellite town. There is considerable 
ambiguity about the meaning and content of this term, and some writers have used it in 
a sense which makes it hardly distinguishable from the new towns established in 
England under the New Towns Act.t Since new towns are separately dealt with in this 
cho.pter we use the term satellite in the restricted sense in which Peter Self has used 
it, t t viz. houses and other ancillary buildings built by a large city to provide for ·its 
overspill population outside its own bovndary because there is not room enough within 
the city for their accommodation.' ln intention it is something more than a mere 
housing estate, and land is reserved for industrial development and community needs to 
attract a broader cross-aection of, the community by providing local employment and 
reducing the incentive to go to the parent city for ordinary social needs and recreations. 

8.10. The attempt, however, has not been quite successful, firstly, because provision 
of adflquate industrial or other employment was beyond the capacity of the parent 
town; and secondly, because the perpetual ownership of the 
satellite by the parent hwn prevented the growth of that corporate life which 
comes from shared responsibility in the administration of civic services and utilities. 

---------------------------------------------------------------
• Peter Self, Op cit., p.lOl. 

t Thus Lloyd Rodwin ( cf. The Bx:itish New_ To~ns Policy, p.55) call.s ~he new 
towns "balanced small cities or metropohtan satelhtes ; and Keeble ( cf. Prmc1ples and 
Practice of Town and Country Planning, p.43 ) says that the present-day planning 
policy in England is largely based on the self-contained satellite town, able to provide 
employment to all its inhabitants, phrsically s~parate fr~m the lar~e town ( prefex:ab~y 
at least 20 miles away in order to d1scourage 1t from bemg a sem~·suburb ) but w1thm 
the same region, so that it may use t~e same sour~es of raw mat~r1als, sel~ ~ the same 
market ond utilise the same links w1th the busmess and finanCial orgamsat10ns of the 
parent town as if it was located within it. He distinguishes it from a purely residential 
unit physically detached from large towns which is Peter Self's definition of a satellite. 
It may be noted that the 8 new towns estab_lished on or w!thin the rim of Outer London 
are at a distance varying from 18 to 32 m1les from Cbaru~g Cro~s and. have as one of 
their principal aims the drawing off of the surplus populatiOn ( w1th the1r employments ) 
from London without completely cutting off their social and economic links with 
the parent town. They would therefore be satellites according to Keeble. 

tt Peter Self, "Cities in Flood", p.lOl. 
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The selection of tenants, both at the start and for subsequent vacancies, had to be made 

from the waiting list of the parent town, according to the length of time a man had 
been waiting in the queue, regardless of whether he was likely to get a job locally or not. 
Preference for su~.;h persons also meant that when the growing family of a tenant had 
young persons of marriagab~e age, this potentially larger family had eithP-r to be cramped 
within its origimtl accommodation or split up and send a splinter away to another and 
possibly more distant area. Industry was shy when all its labour could not be sure of 
accommodation within the area, and many people, after having come to the satellite, 
found a long journey to work so they fatiguing that despite pleasant housing conditionR, 
preferred to go back. The natural desire of the city to cater to its own ratepayer!! 
according to its own priority list, thereforJ led to a more transient type of communit.y in 
the satellite and stood in the way of its organic growth. 

8.11. The verdict of sober critics is that intrinsically the satellite of this type ha~ 

nothing to recommend it. Its only advantage is that it can be built quickly by the housing 
machine of a big city, but "speed in relieving distress may be bought too dearly if it entails 
building unsatisfactory communities permanently sitf'ld in the wrong places". For West 
Bengal the idea of a city-built satellite on the land of some other local authority can be 
quickly dismissed as unpractical and lacking the initial impulse which prompted such 
acitivity in England. The obligation to provide accommodation to its citizens which local 
authorities in England acknowledge as part of their duty and in the performance of which 
they receive liberal grants from the Treasury, has not, by law or custom, been thrust 
upon local authorities in India nor accepted by them. No city or town, however big or 
solvent, has any legal or economic incentive to go beyond its borders and build houses and 
ancillary services for the homeless among its citizens. The very idea of providing houses 
for persons who 'would immediately cease to be" its rate-payers would appear to it to be 

Gilberti an. 

New Towns 

8.12. As against satellite towns which are "too closely tied, administratively as well 
as geographically, to the apron strings of the metropolis" the new towns were designed 
to be fully self-supporting, self-contained communities. The seminal idea, derived from 
Patrick Abercrombie's Greater London Plan, was greatly reinforced by the recommenda­
tions of the Reith Committee in 1945. The Labour Government followed it up by the 
New Towns Act 1946 with commendable rapidity with the object of accommodating the 
surplus population from overcrowded towns to enable them to be redeveloped at a much 
lower density_ without perpetuating or reproducing the previously existing congestion. 
The primary stress was on the decongestion of London by setting up a ring of balanced 
new towns within its outer rim while other new towns were to be built to correct specific 
urban disorders in other areas. By 1950, 14 new towns were decided on-8 in the London 
metropolitan region and the rest distributed over a wide area in Scotland, Noth East 
England, the Midlands, South Wales and some mining area;,. \Yith the Conservative 
Government coming in after 1950, th~re came a lull. The new towns already set up 
were continued, but fresh activity on that line was stayed as emphasis was henceforth 
to be laid more on expanding and developing old existing towns than on starting 

new ones. 

8.13. Into the particular history of these new towns and their special characteristics 
and vicissitudes it is not necessary to enter. But their general features and the way in 
which the schemes were carried through may serve us as models while the hurdles they 
had to crosA may serve as a warning of the pitfalls to be avoided. \Ve therefore propose 
to deal with them in greater detail than we have done in the ('ase of satellite towns or 

will do in the case of expanded old towns. 
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8.14. (1) The new towns were dire~tly sponsored by the government. From the 
planning point of view the most important feature was that the city was no longer to be 
"an accidental by-product of countless individual decisions" of private developers, 
industrialists, traders and property owners who were guided largely by markets, prices 
and profits. It was to be planned in advance to embody certain social goals so as to 
provide a framework into which all private decisions were to be fitted. · 

8.15. (2) The site is selected by the Minister after consulting all the local 
authoritie!' concerned but not necessarily in obedience to their wishes. Among the 
factors that guide his choice is that it must be comparativly unfertile and un.."llitable 
for agriculture, reasonably accessible through roads and railways, relatively 
economical for the supply of water, or provision of drainage and sewerage, 
and attract~ve to industry. Before designating an area for acquisition, the Minister has 
to prepare and publish a draft order, invite objections, and allow an opportunity for 
objections to be heard. 

8.16. (3) The next step is to set up the machinery for the purpose of preparing the 
plan and executing it. In partial disregard of the suggestion of the Reith Committee which 
thought that the work might be done by local authorities or other "authorised associa­
tions", the Act decided in favour of a public development corporation of not more than 9 
members (including the chairman and the vice-chairman), wholly appointed by 
government and vested with fairly wide powers. Most new towns were lucky in the 
personnel of their development corporations and particularly of their chairmen and 
managers, some of whom were men of great ability and imagination who had already 
made their mark •in business, in public or academic life, or in the permanent civil 
service. * 

8.17. (4) The efficiency of even a hand-picked corporation depends greatly upon 
the powers with which it is vested, the amount of freedom allowed to it in policy 
formulation and day to day administration, and the availability of funds which it may 
use at its discretion with the minimum of financial control from above. The apparently 
extensive power "to acquire, hold, m~ge, and diapo!e of land and other property; 
to carry out building and other operations; to provide water, electricity, gas, sewerage 
and other services; to carry out any business or undertaking in or for the purposes of 
the new town or for purposes incidental thereto" were however somewhat deceptive, 
for they were considerably circumscribed by the addition of a clause to the effect that 
in performing these functions it must strictly 'conform to the general law'. The net · 
result is that it can plan and build roads, houses, factories and shops, and it :is relatively 
easy for it, where necessary, to obtain sewerage and water-supply powers normally vested 
in local au\horities and water companies ; but beyond this the development corporation 
cannot exercise the functions which elsewhere would be undertaken by local authorities. 
In other words, it may do anything judged necessary to make the town .attractive and 
viable but other main local government services and utilities cannot be undertaken 
except when a local authority or statutory undertaker t fails to come forward to provide 
them and the Minister agrees to their being undertaken by the corporation. In the 
disposal of property it is expected not to grant leases beyond 99 years except with 

the Minister's express approval. 

•The !illt i• impressive and includes man like Lo~d Beveridge, Lord Reith, Sir Ernest Gowan, Sir 
Thomas Bennet, Mr. H. W, Wella and Mr. Richard Costam, 

Since a new towa may be made or marred by_ the typ~ or _corporati~na •e! up wa cannot inaiatt_oo 
strongly on the need or •electing men who combine ability and 1_magma11on Wlth a high aenae_ . or devotlon 

0 public duty. Such corporations must be kept abaolutely msulated rrom patronaije, polit1cal pressure 
or party advantage•. 

tBy which ia meant 8 public utility concern authorised by law to carry on tranaport undertaldnga or 
supply electriClty, gu or water. 
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8.18. Being able to start from scratch and without having to subordinate all other 

elements of a well-knit and balanced townto the sole purpose of providing accommodation 
to Londoners in need of housing, the development corporations could plan and design on 
a generous scale with the help of the most competent professional and technical talents 
available. The fact that all the lands were under single ownership·was of inestimable 
advantage. All the towns were of moderate size and relatively low density, with 

segregated land uses and an emphasis on open spaces-public as well as privata-­
includmg playgrounds, gardens, parks and the countryside. In spite of being relatively 
close to the capital and within its orbit of employment or cultural and recreational facili­
ties the towns avoided the risk by creating most of the conditions of sati~factory 

living within themselves. The primary emphasis was on attracting suitable industries 
for they were to be the backbone of most local employment. True, their range of 
choicE~ was restricted, for the new towns in the London metropolitan region could only 
admit London firms or their branches and, that too, after they had overcome the 
Board of Trade's desire to despatch them to 'development areas' elsewhere. Nor 
could they offer the incentives or subsidies which the Board of Trade was free to 
offer to divert industry to those areas. But by laying out industrial estates, 
providing all necessary sen·ices and utilities, building standard factories to order 
and offering a house for immediate occupation to every industrial employee the 

'development corporations were able to draw to the new towns a. sizable number of 
industries from overcrowded London with assured job opportunities for the bulk of the 
new town inhabitants. The success of the new towns in this respect is proved by the 
stability of the people and of the industries who have moved in. The industrialist 
is satisfied because there is better health and less absenteeism among the workers 
and because greater willingness to work over-time under pleasanter factory conditions 
has resulted in increase in productivity. 

8.19. (5) But minute governmental superviSIOn and the stringent scrutiny in 
matters financial cramps the style of many development corporations and is galling 
to the ablest among them. Another bottleneck arises from the peculiar administra­
tive set up of English local government and the division of functions among different 
tiers of local auth~rities. * Sir Ernest Gowers, Chairman of Harlow and one of England's 
most distinguished ex-civil servants, complained of "the cumbrous machinery with 
a profusion of officials doing one after another work that one official could well 
have been trusted to do by himself"-a statement from which Sir Northcote 
Parkinson· might have drawn his inspiration if he had seen it before he deduced his 
famous law. But the author of "Plain \Vords" did not berate only the local 
authorities; he had a few plain words to say about the Ministry itself, about how 
Harlow's "progress has been unnecessarily delayed and it.s expenses unnecessarily 
swollen by prolonged scrutiny on the part of the Ministry's officials of matters of 
detail which might have been left to the corporation's discretion"- This 
exasperating parental fussiness over its new town babies-as Peter Self puts 
it-was perhaps natural at a stage when the Ministry had to face 

*Lloyd Rodwin-The British New Towns Policy, p. 73. "They must consult with 
and secure approvals from local district councils on building by-laws, on plans for 
sewerage, open spaces and sometimes water. They must engage in similar negotiations 
with the county council for roads, surface water drainage, education and health service~t; 
with statutory unde~:ta.kers for special services such as gas and electricity; with the 
Ministry of Heahh on water and sewage disposal; with the Board of Trade on industrial 
development; with the Ministries of labour and works for labour and materia]il, and so 
on. 1\Ioreover, since sites for the new towns were !'hosen presumably for technical and 
sol'io-economic rf'asons the boundaries of local authorities were often slighted ; and as 
a result some of the above complications were multiplied because of overlapping 
boundaries and multiple jurisdictions." See also pp 74-7J. 
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8 highly critical Opposition and not too enthusiAstic supporters. Sir Ernest Gowers 
Limself admit1 ed thnt the problem of how much control was proper- for 8 government 
to exercise over a statu wry Board was exceedingly difficult and no generally accepted 
solution of it had yet been found. But if "five months devoted by the officials of the 
Ministry w each of two projects ended in the acceptance of both, subject to very slight 
modifications which afl"ected e. reduction of some £3,000 in programmes estimated to cost 
nearly two millions" he had a legitimate cause of complaint. In these five months the 
staff remained comparativa.ly idle_ and cc>st went up so that the ultimate balance sheet 
was one of Joss, not gain, by the pruning.t 

R.20. (6) The finance of the development corporations was to be obtained as e. long 
term loAn from the Treasury and not by borrowing in the market which however was not 
an unmixed blessing. \Vhile it assured the corporation of all the capital it needed 
provided it could make out a. case, the case was judged on a. strictly financial yardstick. 
Neither the Minister nor the Treasury would approve of any advance of funds for any 
specific development purpose unless it was likely to secure a reasonable return. 
Thh•, a>~ well as the restriction on applying the profits of one type of 
activity (e.g. industry and housing) to meet the deficjt of another (e.g. provision of 
social facili tie") prevented the corporation from providing these facilities except 
on austerity standards. "\Vithout sewers, water, roa~ and factories there ('Sn 

be no towns; but- without the necessary schools, churchc:>s, community buildings 
Rnd rec.reation~l faeilities the towns could hardly fulfil their promise. Till 
re('ently, the policy wRs to add only a bare minimum of the community buildings 

and rr>creational fa<'ilitios until the bulk of the population arrived. ***Fortunately, 
this pol:cy is in process of bein!l reversed."* 

8.21. (7) The· architecture of th~se new towns has not won universal approval. 
This is not surprising ; for the common gibe against economists that when there were six 
economists there would invariably be seven different opinions, two of them being 
Lord Keynes's, might apply to different schools of architecture as well. Some 

' sophisticated connoisst'urs of contempotary architecture and town planning confessed 
to "their greatest disappointment" when "comparing expectation with achievement". 
Some have branded low density housing as 'the cult of isolationism' while others 
have stoutly defended it. The design of the new towns, according to Peter Self, 
is largely an attractive and successful compromise between plans nurtured in e. mood of 
expansionism and applied under conditions of financial stringency, between the oppor­

tunity of architectural and social experiments and the conservatism of popular taste. 
The dwellings have been necessarily fairly uniform in size and cost but the use of numerous· 
variants on the baHic theme of two-swreyed terrace houses and threo3-storey blocks of 

t One can parallel this with much worse instances here. The chairman of the 
present Commission played the role of ~idwife to Kalyani wwn .at its bir~h and .for 
some months after, though the seminal Idea must. be traced to a shghtly ear her period 
and to his predeceRsors in ollice. It may surpr1se many that he had actually been 
approached by a. Deputy Secretary to agree w a ~eduction of two ~cythes or shovels 
out of four he had asked for as garden implements required by th~ arboriCultural o.verseer. 
Every little proposal led to a long exchange of no.tes .and c<~ns•~erable loss.of time and 
even when the proposals were finally accepted 'the tide 1;fi ~he affairS of men. may .h~ve 
turned. The years that. were lost, even afte~ the pn~ciple was accepted, I~ obtammg 
finum·ial Hpproval to even the pettiest of expenditures raised costs, made capital scarce 
because of other unforesef'n demands that came up in the meantime, and greatly reduced 
potential demand bectHISI' the J<:ast Bengul refugees who could have settled there 
instf'ad of S'JUILtting anywhere they liked, had by then run thr~mgh the slender s~oc~ of 
<·u~h thev had befln aule to bring with them. After that, foreign exchange restnct10ns 
Letwet•n india and Pakistan dried up a F<ource which might have fertilised and improved 
town developnwnt in \\'est Hengalu.t Kulyani or eh;ewhere. 

•Lloyd Rodwin, Op. cil., p. 55. 
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flats, and a clever use of landscaping have imparted to parts of new towns a genuine 

originality and grace. Experience ha~ however shown that cla~s segregation was too 

deep-seated an instinct to be cured by a mere artificial mixing up of residential 

accommodation for all types of income groups within a compact area, and in order to 

prevent a nightly exodus of top factory executives and officeM to a remote and secluded 

rural retreat, better class houses in selected districts had to be built. The compactness 

of the Corbusier plan of tall blof'k!l of flatted acf'ommodation and the expansiveness 

of 'Garden City' advocates were alike avoided. 

8.22. The sur cess of the new towns can be measured by the absence of any sign 

of restlessness among the residents or any desire to return to London. This is not 

because they have secured a new house, for the same advantage had not stopped a 

steady drift of families away from the satellite. "The decisive difference is that the new 

towns really are towns ; that the residents both live and work there, often within cycling 

distance; and that the general atmosphere of modernity and prosperity is exhilarating." 

There was at one time some anxiety as to what would happen to them once the 

developments were completed. \Vonld all the assets created after so much effort be 

handed over to the local authorities within whose jurisdiction the new towns lay as 

was contemplated by the 1946 Act ? The assets are likely to be of considerable value 

and the provision in the Act putting a local authority in the position of owning most 

of the real estate in the new town area which it had done nothing to create was the 

subjr,ct of strong criticism, par~icularly as it might make rents and estate management 

(which should be settled on stable long-term basis) the subject of local political dispute. 

The. point has since been set at rest by an Act passed in 1959 setting up a New Towns 

Commission to which all such assets should pass on the dissolution of the development 

corporations. 

The New Town-Kalyani 

8.23. It is possible to judge from the above some of the reasons for the comparative 

failure of Kalyani to attract a sufficient population from Calcutta or its suburbs. Its 

original sponsors do not appear to have had a clear idea of what function this town 

was to perform, for in its original form it was no be-tter than a small township occupying 

one corner of a large stretch of land that was to be div;ded between a military canton­

ment, a railway colony and a residential and technical university. Whether four more 

or less disparate elements would be able to cohere and be fused into one integrated 

whole does not seem to have bothered the sponsors of this . idea. Even when others 

q~itted the scene and the new town had "carte bl:..nche" to plan as it plt>ased it was not 

clear whether the purpose wa~ to create a dormitory or a satellite of Calrutta or a fully 

indepe-ndent town providing within itself jobs and employments for its inhabitants. Xo 

inducements were offered nor pre-ssure applied to any industry to move out ; and 

the proposed removal of some less important government offices from Calcutta to the 

newly built town was not pressed home on account. of staff reluctance to go away 

from Calcutta to a place where schools, markets, hospitals etc. were lacking. The 

development of the block nearest the main railway line would pe-rhaps have met with 

better initial response, but the selection of a remoter block was based on the expecta­

tion that the temporary railway line, built during the war, would be permanently 

retained hy the Railway Ministry which they ultimately refused to do on the ground 

that there might not be enough tratfic for that line, at least for some time to come, 

to reimburse the cost. Houses were put up as additional a !tractions to pote-ntial 

buyers without ascertaining the extent of demand for living accommodation in a piM'e 

where employment facilities were nil. In any case, mass-produced houst>S have lt>ss 
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appeal than hons<'s bnilt to suit individual taste and conveniences and are bound to 
prOduee a sense of drllbness by the monotony of their elevation. It was also a mistake to 
think that development on such a colossal scale could be done departmentally by govern­
ment with all the clogo and checks and balances which departmental action implies. 
In retroPpect, one can only justify it as a ''pis aller" for it prevented the land from 
passing into the hano of some privote entrepreneur anxious to put up a shoddy 
devolopml'nt und<"r goverrunrnt auspices which would have yielded him handsome 
dividends but scotched a pioneering effort at good town planning. A small and semi­
autonomous development corporation of the nature of an improvement trust might 
have shown better and quicker results. 

!1.24. But much may yet be retrieved. The establishment of a university may be 
the first step in making the area hum with new activity ~hich may have a snow­
ball effect. The starting of some new industries, even by offering very attractive 
incentives if neceBBary, will be of great help. The static land prices of Kalyani have an 
advantage over the soaring prices in Calcutta and its suburbs. And with communications 
made faster and more frequent by railway electrification ( when it does take place ) 
many more people may be induced to move out of Calcutta to Kalyani than now seems 
probable. 

Expanded old towns· . 

8.25. The expanded old towns are in one sense an alternative to new towns built 
under the New Towns Act and in another a logil'al corollary of the satellite idea. There 
was shortage of spa!'e within the city for housing its inhabitants which the local 

authorities were le!!'ally obliged to provide. The shortage was aggravated by develop­
mt>nt plans which prescribt>d maximum density standards which the cities could not 

disregard in their own housing schemes while applying it in the case of others. There 
was consequently a surplus or overspill of families which had to be housed elsewher, 
A partial solution was the building of satellites, but the building of satellites outside 

their boundaries, especially by big lctcal authorities, was causing bitter conflicts and 
rousing strong opposition from th~ smaller local authorities who objected to the 
permanent 11tationing •within their boundaries' of big housing blocks whose occupants, 
besides being-so they thought-of doubtf~l social origin or political affiliation, were 
bound to owe allegiance permanently to an outside local authority while they enjoyed 

sorial serviees and utilities that were unlikely to be balanced by a.n equivalent. 
payment in rates they would be able or willing to pay. At this stage the successful 
expt>riment in Lancashire of a tripatite agreement between a congested town anxious 
to 't>xport', a thinly populated town not unwilling to 'receive•, and the County Council 
rt>ady to hl:'lp with financial and techni<'al as'Jistance pointed the way out and provided 

the ba.<is of The Town Development Act of 1952. 

8.26. Under it an existing town serves as a nucleus of a greatly enlarged comm•mity. 
The intention primarily is to provide ac!'ommodation for residential purposes in order 
to relit>ve congestion or over-population elsewhere, but in doing so the development 
authority ( which is expected to be the local authority having jurisdiction over the 
ar<'a ) is not precludt>d form providing accommod .. tion for the carrying on of industril;l-1 
arul other activitil's, of the appropriate public services, iacilities for public worship, 

recrt>at.ion and amenity and other requirements.• 

8.2i. The advantage of this was obvious. Many towns may wo>ll benefit from some 

intlux of population, particularly if it is ac<•ompanied by an improvement and 
diversification of employment opportunities, leading gradually to a broadening of 

•Town Developrnenl Acl, 1953, Section !. 
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cultural and educational facilities and improvement of the basic Rervices. If the influx 

is not large the new-comers may be assimilated easily into the already existing 

population. Another advantage is that comparatively small expansions of a fairly large 

number of existing towns will cause the least amount of dislocation and at the same 

time siphon off a sizable overspiii population so as to permit the necessary replanning 

and redevelopment. of the large exporting town. 

8.28. The greatest stumbling-block was finance and, next to it, the absence of 

requisite tedmical staff. For a. long time it was uncer,tain whether either would be 

available to the receiving local authority in an adequate measure to enable it to fulfil 

its obligation under the Act both for the purpose of building houses and for providing 

the necessary services .. The provision that the exporting authorities and the county 

councils might join as p:uticipants with financial contribut.ion on certl\in terms has gone 

some way towards easing the burden. The financial arrangement of the central 

government is also supposed to offer more latitude ancl advantage to the receiving 

authorities than are given to the new towns. • 

8.29. Another diffi"ulty was the provision of jobs for people who were to reside 

m these expanded towns. The accommodation of industrial sites in these extensions 

was optional and apparently an after-thought. There was no special provision empower­

ing expanded towns to divert industries to their area and the Board of Trade which was 

expected to !'hannel indu~tries into them did not prove particularly helpful. The 

expanded towns had therefore to rely, as do the new towns, on their powers of attraction 

and on the capacity of the exporting authorities to channel their badly housed and 

non-conforming industries to new locations. 

Conclusion 

8.30. Strictly speaking,· the distinction between new towns and expanded towns is 

partly a matter of degree and partly one of ma<'hinery. It is generally impossible to find 

a fairly large-sized area of virgin land, suitable for development as a town, which is 

absolutely unoccupied, The choice is therefore between a moderate expansion of a human 

settlement already large enough to have a civic authority of its own, and a very large 

expansion of an existing small community whose rudimentary common needs are 

supplied from the distant seat of the rural district council or the county council. It is 

this factor too which dictates the different kinds of machinery employed for development. 

Uuder the Town Development Act the existing civic authotity is the instrument designed 

for the moderate expansion mentioned above. For the much larger expnnsion of a 

sparsely populated area, an ad hoc body with unrestricted powers i>~ rightly considered 

til be more appropriate. 

8.31. It is impossible to say which of these two Acts will be the more potent 

instrument in future for effecting the much needed decentrnlisation of congesteu urban 

areas in England. \Vht-n the Town Development Act was passed, the Ministry declared 

itself in favour of proceeding undPr this Act. in future and against establishing any 

~ew Towns unless parliamentary approval was secured beforehand. \Vriting in 19.36 

Lloyd Rodwin observed that "This legislation may some day far overshadow the earlier 

New Towns approach".t Others, however, are not so sanguine. The spacing of existing 

towns are already fairly close so that any considerable expansion of all these towns 

increasPs the risk of creating or intensifying the condition of conurbation whi<"h planned 

9ecentralis?'tion is specific.llly intended to prevent. .For this reason, and because the 

relief afforded by even a large number of expanded old towns wuuld be of comparatin~ly 
----------··---··-· 

•Lloyd Rodwin-''British New Towns Policy". p.l60. 

tLloyd Rodwin_"British New Towns Policy", p-145. 
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small magnitude, they look upon a number of new towns capable of providing homes and 
employment to upwards of 25,000 people each as the major alternative to the present 
state of density and conurbatioD. For such towns development can be conducted more 
economically and with lower overhead costs while the appreciation in the value of property, 
originally acquired as agricultural land, is likely to be sufficiently high to go a long 
way towards financing the snheme. Since industries tend to move together and 
require common services and a general pool of labour they would prefer towns of such 
scale as the minimum ner.essary for organising industrial development economically. 
Wbile many small towns may have their particular attractions for individual firms, 
an efiective alternative to the powerful pull of conurbations can, on such view, only 

come from development schemes designed on the sort of scale of the present new towns. 

8.32. '!'he machinery would naturally depend upon the type of -development 
preferred. In a few cases development by a local authority facilitated by the Town 
Development Act may provide the answer, but in most cases a town development 
corporation or something similar to it is the only agen~y equal to the task. "Unlike a 
local authority which has numerous other duties, a development corporation can devote 
its whole energies to the work of town building ; it can undertake many tasks ( such as, 

factory and commercial buildings ) which are not m~ually done by any but the biggest 
local authorities ; and it will be able to plan first and foremost for the welfare of th& 
new population. This last point is important fo~ the Iocarl authority on the spot is bound 
to think first of its existing ratepayers and the distant city of its housing need ; they 

cannot look sufficiently to the welfare of the emerging town".* 

8.33. For us in India it is desirable to have both kinds of weapon in our legal 
annoury so as to be able to use whichever is more appropriate in any particular 

circumstance. The legal and administrative complexities arising out of varying powers 
of compulsory acquisition, and of varying rates of subsidies and contributions which 

theAe two agencies enjoy ( or suffer from ) in England are absent here. There is as yet 
no plethora of authorities whose consent must be obtained beforehand in order that 

a plan may be implemented and thei,r number does not vary according as the agency is 
a dcvdopment corporation or the toea} authority. The prototypes of development 
corporations ar; already present in the several city improvement Acts, while the existing 

ext>cutive authority under the current municipal Acts may be streamlined if necessary. 
If the municipal outhoritit>s are tried and found wanting, there are always the 

improv<'m<'nt trusts and aevelopment corporations to fall back upon. 
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CHAPTER IX 

Current Town and Country Planning Acts 
in different State11 in India· 

9.1. Shortly after starting our work we asked the different State Governments in 

India to supply us with copies of their Town and Country Planning Acts if they had 

any in force. Bihar and Himachal Pradesh did not send any reply from which one 

may conclude that no su.ch Act is in force in those States. Uttar Pradesh and Punjab 

replied that they had not yet passed such law. Mysore had just passed an Act 

·which was still awaiting President's sanction and no copy was available. The Acts 

that were received from other States are mentioned below:-

Madras - The Madras Town Planning Act 1920 

Andhra 

Kerala 

The l\ladras Town Planning Act 1920 

The Travancore Town Planning Regulations 1932 

The Travancore Town Planning Amending Act 1960 

The Travancore Town & Country Planning Act 1945 

The Travancore Town.& Country Planning 

(Amendment) Act 1947 

The Bombay Town Planning Act 1954 

The Bombay Town Planning Act 1954 

Maharastra 

Gujarat 

Madhya Pradesh - The Madhya Pradesh Slum Improvement 

(Acquisition of Land) Act 1956 

The Madhya Pradesh Periphery Control Act 1960 

Rajasthan The Rajasthan Urban Improvement Act 1959 

Assam The Assam Town & Country Planning Act 1960 

Orissa The Orissa Town Planning and Improvement Act 1956 

9.2. Not all the Acts have been very happily drafted. The language is 
vague or verbose, sometimE's repetitive, somE-times self-contradictory; 

and yet, in the absence of the proceE-dings of the legislatures in 
which they were passed, the texts of the Acts are the only means of ascertaining 

their scope and purpose. In the following summary a great deal of matter which is 

not strictly germane to our purpose-the constitution and function of different 

authorities, the procedure of framing plans and schemes, the methods of assessing 

compensation and betterment, finance, land acquisition, legal proceedings etc.-has 
either been omitted or only briefly touched upon. Attention is concentrated only on 
whether these Acts are, expressly or by necessary implication, genuine Town and 

Country Planning Acts which give power to control the use of land in private ownt'lrship, 
how extensive or effective this control is, and whether for such restriction of rights 

there is any provision for reasonable compensation. Comments have either been 
avoided or kept at a minimum beeause at this stage it is only the btue skeleton or 

framework of the Acts that is being studied. (c.c.) 

Madras 

9.3. The !\[adras Town Planning Aet was passed in 1920 ami subsequently amended 

in 1930, 1934, 1938 and 1955. The Rules were promulgatt'ld from time to time and have 
sinee been consolidated. The Aet itself is not a eomplete codt' of t<Jwn and eow1try 
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planning but the gloss which has been put upon it by the Rules has tried to make it 
one. Originally meant for municipal towns alone, the Act has, probably as an after 
-thought, kept the door open for its extension to rural areas; and even in the urban 
sphere, although the town is regarded as an independent unit and not as the focal 
point of a region, there are two provisions which permit a slight variation of such 
isolated treatment. By one, a town planning scheme may comprise lands beyond its 
border with the concurrenee of the neighbouring local authority or with the consent 
of Government; by the other, a town and a neighbouring local authority may combine 
to form a joint committee for the purpose of more comprehensive planning, it being 
left to the participants to decide whether execution should be joint or separate. 

9.4. The character of the Act is however more clearly indicated by the purpose of 
planning and the extent of control and for this we must turn to the schemes that are 
envisaged and the matters that come within their scope. Two kinds of schemes are 
mentioned. One is the general town planning scheme which is vaguely described 

in the Act as int~mded to lay down "the lines on which the improvement and development 
of the area within the municipality and its vicinity shall proceed". It is left to Rules 

to describe more fully what such a scheme shoul!f include, how much of the specific 
improvements contemplated for subsequent detailec,l schemes should find a place in it, 
what; surveys are to be made and maps prepared, how the scheme should be published 

with Government's preliminary approval, and what procedure should be adopted for 
assessment of local opinion and Government's final approval. Every municipality is 
required to prepare such a general scheme Vliithin a specified target date or within four 
years from its inception, but if this proves too difficult government may restrict the 
scope of the general scheme to a part only of the town area. The easier way of 

extending the time without robbing the general scheme of its character of a master 
plan does not appear to have been thought of. 

9.5. The other category is the ordinary (or detailed) town planning scheme meant 
for development or re-developmen~ of smaller specified areas within the town. Many 
of the contents of such a scheme ·have a fra~kly utilitarian purpose viz. ,construction 

of roads, bridges and other means of transport ; provision of sewers, drains, water 
mains, street lighting ; laying out of parks, open spaces and recreation grounds ; and 
dwelling houses for people-matters which are hardly distinguishable from the activitiee 

of an ordinary town improvement trust as laid down in the Calcutta or Howrah 
Improvement Acts. A few provisions, also mostly shared with such Trusts, are 

ancillary to the main purpose viz. acquisition of land, pulling down old or obstructive 
buildings, selling surplus lands, and advancing loanil to enable owners of buildings to 
make structural alterations in conformity with the scheme. But there are three clauses 

which, if their language is to be given its natural meaning, go beyond mere improvement 
work as commonly understood. One directs that apart from roads, open spaces etc. 
a schema should make allotment·or reservation of lands for schools, markets, shops, 

factories, ho!<pitals, public institutions etc. Another suggests the preservation of 
buildings of archaeologieal or historical interest and places of natural beauty and 
religious association. A third says that in addition to imposing architectural and 
density eontrol a scheme may also impose restrictiQns and conditions as to the 

"purposes to which buildings or any spe<'ified area may be appropriated". 

9.6. The first of these clauses is somewhat ambiguous' in that neither the Act 

nor the Rules make it dear whether the allotment or reservation of land for schools, 

murkets, shops, factories, hospit.als, public buildings etc. is to be made out of lands 
acquired, developed and sold by the planning authority or whether they apply to all 
lands in the seheme area. There iA enough indication in the Act, however, that 
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buildings of historical or archaeological interest whose preservation i~ one of the 

purposes of a scheme are intended to be retained in private hands since no question 

of compensation could have arisen otherwise. But whatever view one takes of this 

there is hardly any doubt that the third clause 'restricting the purpose 

to which buildings or lands within any specified area may be appro· 

priated' can only mean that the use of land in that specified area, even if be in private · 

hands, may also be controlled. Tne Rules clarify it stil~ further and say that hoth 

municipal and private activites are intended to be C'ontrolled. It seems that hy 

determining what should be the residential, commercial, industrial 
and hutment areal! within the town, by imposing architectural and density control, 

and by directing the preservation of historical buildings and places of natural 

beauty, a general or an ordinary town planning scheme en!lures most of the important 
purposeil' of land use control which is the essence of town and country planning law. 

Once a scheme is sanctioned and published all new constructions in violation of its 
provisions are banned, all privately owned buildings may be pulled down or altered so 

as to be in harmony with the schemes, and all owners may be required to take such 

action or execute such work as may be necessary to secure such conformity. 

The defaulting owner may either be coerced directly by having the work done at his 

expense or he may be prosecuted. There is some provision for compensation 

if a. person'!! property is injuriously affected but the exC'eptions greatly reduce 

its applicability. If the injury or the depreciation in value stems from a provision 

directing the preservation of buildings of historical or archaeological interset or 

plac·es of natural beauty or religious association no compensation can be 

claimed, nor can it be claimed if it is due to architectural or density control or 

control of land use. The grounds that r~main after these are Pxcluded mu3t be> 

very few. 

9. 7. The other provisions of the Act relate to adjective and not substantive law and 

need only a brief mention. The initiative in framing a scheme may come either from 
the Government or from the municipal authority or from owners of land desiring a 

development of their properties. A resolution to take such action has to be publicly 
notified and the effect of such notification is to freeze all further development without 

permission. The draft scheme is discussed with owners and occupiers as well as with 

the State Director of Town Planning before being formally published, but although 

objections are invited there is no provision for personal hearing. The decisioh of the 

planning authority together with objections is forwarded to Government whose decision 
is said to be final. But the finality is deceptive, for there is nothing to prevent the 

Government from varying or revoking the scheme at any time ; the municipal authority 

which sponsored the scheme originally may vary it by agreement with the owners or 

withdraw it altoge,her if it considers compensation for injurious aff,ction onerous ; 

the Arbitrator who comes in at a later stage to. de<'ide certain disputes about 
valuation and compensation and whose appointment is obligatory if any of the parties 

wants it, has the last word not merely in dt>termining the shape and size of 

reconstituted plots but also in the allotment and reservation of areas for street;;, sq nares, 
houses, open spaces, recreation grounds, schools, markets, shops, f,,ctories, public 

buildings, hospitals etc. This means a 'carte blanche' to completely change the pattern 
of development even in a finally approved S<"heme and the only safeguard is 

Government's right to interfere and preserve the original provisions. 

9.8. The primary planning authority is the municipal 

reasons of expediency or convenience, ~vernmPnt sets up a 
Trust. The mtmicipnl body may delt>gate all or any 
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planning functions to a committee but execution is to be entrusted to an 
officer, called the responsible officer, who must be namdd in the scheme itself 
before it is sent up to Gi>vernment for sanction. The possibility of different 
responsible officers being charged with execution of different schemes with awkward 
consequences and conflicting jurisdictions cannot be altogether excluded. Gi>vernment 
constantly keeps a watching brief or is supposed to do so, by prodding unwilling or 
lethargic municipal bodies to get on with the task, by helping them with the services 
of its Director of Town Planning at every stage of planning, and, in extreme cases, 
by transferring a scheme from one local authority to another within the same area, 
but the all-important question of finance is lightly passed over. The chapter on 
finance deals more with account keeping than with the sources of revenue and it; is 
left to the Rules to say that for capital expenditure reliance is placed on Government 
and municipal contributions and sale proceeds of land, while the sources ofrevenue 
income are rent,. ground rent, produce of land, betterment fee, licence fee, sale 
proceeds of maps etc. The sale proceeds of land are likely to be affected if Jarge 
reservations are made not merely for roads, parks ~d open spaces but also for 
•chools, hospitals, public buildings etc. which can h~rdly offer competitive prices, 
and betterment is likely to have a poor yield because of the complicated procedure 
laid down for its assessment and realisation. · 

9.9. Land acquisition can be made either under the general Act of 1894 or under 
the special provisions of this Act but who decidbs which Act will apply in a 
particular case is not clear. 

9.10. Most of the provisions of the Act were passed long before the Constitution 
of India came into force. Whether it or the Rules made under it with their stress 
on drastic control of land use without liability to pay compensation are in accord 
with the Constitution does not appear to have been decided in courts. 

Anc:U\i'a Pradesh 

9.11. This State was originally a part of the Madras Presidency when the 
:Madras Town Planning Act used to apply to it. The same Act and Rules have been 
continued there even after

1
separation. 

Kerala 

9.12. The Travancore Town Planning Regulations, 1932 which have been extended 
to the whole of Kerala after the merger of Tranvancore and Cochin is an emasculated 
version of the Madras Act many of whose provisions have been copied almost verbatim. 
Even the omission of the clause which permitted the extension of the Madras Act 
to rural areas has been made good by an amendment in 1960. Whether the Rules 
of the Madras Act lmve also been adopted is not so l'lear. The only substantial 
differenl'es are two. Kerala does not contemplate a general town planning scheme 
or master plan as a preliminary step to framing detailed development schemes for 
particular areas. And its land acquisition is governed by the 1894 Act as modified by 
the Travancore Regulations. There is no ambivalenl!e as in the Madras Act. 

9.13. But Kerala has another Act up its sleeve, the Travancore Town and Country 
Planning Act, 1945 as amended in 1947, which almost takes one's breath away by the wide 
swef'p of its powers and its scant regard for private rights. Under it government may 
dcelure any area within the State to be a <'ontrolled area for the purp'Jse of regulating 
do>velopment which is defined even more broadly than in the English Town Planning Act 
as the <·arrying out of any building operation etc. OJ," the making of any change in use (not 
material change, be it noted), agriculture alone excepted. The object of control is to 
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protect public health ; to provide and protect amenities and conveniences ; and to 

preserve objects of architectural, historil'al or artistic interest and places of natura.! 

beauty, Officers working behind closed doors and without taking the public into 

confidence produce a readymade scheme and publish it and its immediate effect is to 

suspend all rights accruing from existing statutes or orders'- keep in abeyance all local 

or municipal laws, and ban all development or excavation work or the opening up of any 

road on lands not reserved for the purpose in the scheme and otherwise than in 

accordance with the rules to be prescribed. All buildings must conform to the standards 

laid down as regards size, height, design, e~ernal appearance, internal space between 

buildings, density per acre and other matters, and all uses of lan<ls and buildings must 

conform to what is permitted and must be within the permitted density. There is even 

a clause suggesting that discrimination in providing housing accommodation would be 
permissible. 

9.14. Government appoints an officer, called the responsible authority,; to enforce 

the provisions of the scheme. This officer may remove, pull down or alter any existing 

building or any bmlding subsequently erected in ordar to bring them into conformity 

with the scheme, demolish all erections in contravention of the scheme, prohibit a 

non-conforming use and restore the oiginal user, and for such acts done in good faith 

under this Act neither he nor anybody acting under his orders will be accountable in any 

court or liable to pay damages or compensation. The only appeal is to the executive 

Government. There is no provision in the Act for compensation to a private owner for 
the abridgement of his rights, and since all other statutes and orders may be suspended 

it seems that he can claim none under any ot.her law even if he is prevented from uRing 

his land to better advantage or if his building is pulled down because it stands on what 
is marked as an open space in the plan. 

9.15. At many points the provisions of the two Acts overlap. The only purpose 

of the 1945 Act seems to be to extend land use control to any ~rea within the State, to 
rush schemes through bureaucratic action without giving any opportunity for expression 

of contrary opinion from the public, and to clothe the Government and its officers with 

untrammelled authority for making changes in the use or disposition of lands and 

buildings without risk or liability to pay damages or compensation. "'bether this relic 
of absolute princely rule will stnnd the test of the Constitution has yet to be seen. 

I 

Mahar astra 

9.16. The Bombay Town Planning Act, 1954 replaees the earlier Act of 1915 and is 
applicable to the Bombay area of the State of 1\Iaharastra. 

9.17. The Act contemplates two kinds of plans, one of which is a development plan 
covering the entire municipal area and the other, a town planning scheme, covering only a 

small part of it. The first is only another name for a master plan which all local authorities 
must prepare within four years or within such extended time as may be allowed or which, 
in case of their default, may be prepared at their cost by government through their own 

Consulting Surveyor. As the local authorities referred to above are the Corporations or 
other munieipal bodies set up under the different Bombay Acts or the notified area 
committe_es and panchayats if specially empowered in this behalf, a patch-work pattern 
may emerge if each authority acts in isolation. To prevent this there is provision in the 

Act for voluntary joint town planning Board" of neighbouring locu.l authorities for joint 
planning of contiguous areas. The procedure for preparing a development plan-the 
preliminary survey, publication of intention, the consideration of objections, the detail<•d 
information to be submitted to Government for obtaining sanction etc. are only barely 
outlined in the Act. The Plan becomes operative from the date ment iont•cl in the 
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Government's sanctioning order but is liable to be reviewed and revised every ten years, 
if not earlier. 

9.18. The second category is the individual town planning scheme which proposes 
detailed developments of particular areas for providing Of improving the usual 
municipal services viz. land reclamation, road layout, sewerage, water supply, 
lighting, and the reservation of land for open space, garden, school, market, and 
public institutions of all kinds. The requirement of open space within a building 
plot or between buildings, the determination of building density and of the height, 
size, and character of buildings, and the prohibition of parking or of loading and 
unloading on public streets etc. are also matters that fall within the normal 
function of a muniCipal authority. An important part of the scheme in this and in 
several other Acts of different States is the reconstitution of building plots which 
is not a normal municipal function and is apparently intended to cause as little 
disturbance as possible to present possession, consistently with a more rational 
road layout and t.he maintenance ·of the legal minii_num of open space in between 
buildings. Unlike Madras, it is clearly indicated in the Bombay Act that 
reservation of lands for schools, markets or public pv.rposes of all kinds should be 
made on land belonging to or acquired by the local authority and not on land in 
private ownership, the Government having the right to refuse sanction unless such 
acquisition is assured. But, as in the Madras Act, a scheme may provide for the 
preservation of objects of historical or national interest or natural beauty or religious 
buildings and also impose rest.rictions as to the "purposes to which buildings or 
specified areas may or may not- be appropriated". The zoning provisions expressly 
authorised by the development plan and the restriction on use and control of 
land in private ownership implicit in the last two clauses of a town planning scheme 
distinguish the Bombay Act from a mere town improvement Act. 

9.19. The procedure for framing·~ town planning scheme ·is however very com­
plicated and has been rendered all the more so by reason of the manner in which the 
costs of a scheme are calculated and apportioned. Only a brief description can be given 
here. A formal resolution of the local authority declaring an intention to frame such a 
scheme bas first to be passed and published and an outline plan of the area kept for public 
inspection. This is followed within 12 or 18 months by a draft scheme prepared 
with the assistance of government's Consulting Surveyor, and, in case of default, 
by Government with the help of its own officers. If nothing is done by Government 
within nine months after the failure of the local authority the declaration of intention 
spends 1ts force and becomes inoperative for three years-a provision whose logic or 
necessity is questionable since Government may authorise or direct a local authority to 
prepare a draft scheme at ~y time. Objections received on publication are considered 
by the local authori-.;y but there is no provision for personal hearing. The local authority 
is t-xpected to submit its final draft proposal within four months from publication together 
with the objections that have been received and government's sanction has to be published 
within another six months. This sanction and its publication, it seems, relate only to 
the draft as draft. It does not convert the scheme into a finally approved. scheme, for 
which one has to wait for the report of the Town Planning Officer who is appointed by 
Government within one month from the final publication of the draft scheme and who, 
armed with the requisite staff, scrutinises the draft scheme particularly from the aspect 
of valuation, compensation, apportionment of cost, reconstitution of plots and rearrange­
ment of titles etc. in order to draw up e. final sl'heme. In some matters his decision is 
final while in others there is an appeal to a tribunal presided over by a Judge with two 
Assessors. The Town Planning Officer has large powers not merely to re-define the cost 
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structure of a scheme but to vary the draft scheme in other matters also though he is 
expected to do so in consulation with the local aut.horit.y and not to exceed the total cost. 

of the scheme by more than 10%. It is he who draws up the final scheme within a year 
after his appointment and whose report the Government accepts and sanctions with or 
without modification. He is thus an important link between the local authority and 
the Government and virtually exercises most of the planning powers seemingly left to be 
exerdsed by the local authority. As the finalisation of a sch~me after so much detailed 
calculation of costs, betterments, compensation and reconstitution of plots takes time. 
the local authority may ask him to make a preliminary scheme dealing mo!'ltly with 
roads, sewers, drains and water supply and to give advance possession of lands required 
for carrying out those operations. It is not clear whether such preliminary scheme baa 
to go through any particular procedure in order to be valid or whether the decision of 
tbe Town Planning Officer is a sufficient guarantee of validity. 

9.20. The consequences that follow a development plan or a town planning scheme 
are far-reaching. When the intention to frame such plan or scheme is declared the 
carrying out of any work of development ( which is defined broadly as in the English 
Act ) without the permission of the local authority or in contravention of the provisions 
of the plan or scheme is prohibited. In the case of a development plan, however. 
Government or other authorities are left free to carry out any works that. they are legally 
authorised to do--a concession which is not entirely without risk as the Plan may be 
unbalanced if each such authority follows its own inclination in disregard of the provisions 
of the development plan. 

9;21. ·when a scheme is finali~ed all lands required by the local authority as 
designated in the scheme vest in it immediately and all rights in original plots (which 
have been subsequently reconstituted ) are extinguil'hed and replaced by rights in the 
corresponding reconstitued plots if the previous owner -is allo'l'ed any. The 
person occupying a piece of land which has not been allotted to him in the final scheme 
becomes liable to summary eviction. The local authority acquires the right to remove 
or pull down buildings which contravenes the scheme or to get done whatever is 
required by the scheme to. be done at the cost of the owner. Any breach of the 
regulatory provisions of the Act, any development of land or real property without 
permission or in contravention of a sanctioned plan, is both a penal offence and a grmmd 
for direct action by the local auth<>rity. 

9.22. The provisions for compensation lie scattered throughout the Act and are 
not easily reconcilable. For outright acquisition under the Act of 1894 compensation is 
payable at the market value on the date of the declaration under Section 6, but the 
court is also directed to take into consideration the use to which the land was put at 
that date. Whether this mild and apparently innocuous expre~sion completely c·uts out. 
development or potential value is not clear. For limitation of rights without transfer 
of title the different parts of the Act seem to speak in different voices. '\Yhen a 
development plan or the intention to frame one is published compesation is not payable 
either for refusal of permission or for imposition of conditions, but if the land becomes 
incapable of reasonably beneficial use by refust\l of permission or by the <;ondition 
imposed tl>e owner may ask for acquisition which, if confirmed by the Government, has 
to be corriplied with by the local authority. For refusal to a private estate development 
proposal no compensation right accrues. In the case of a sanctioned town planning 
scheme this right of forcing compulsory acquisition does not seem to have been granted 
to the owner. Moreover, while two sections of the Act say that for restriction ofu~e and for 
injurious affection the owner would be entitled to compensation, another says byreferenC'e to 
thtl same restrictions on use that they would not be deemed to constitute injlU'ious 
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affection. Obviously, ift.here ill no injury there cannot be any right to compensation. 
The reconciling of these apparently contradictory principles would probably tax the 
ingenuity of evl'n the cleverest administrator. 

Gujarat 

9.::!3. The Bombay Town Planning Act 1954 also applies to the newly constituted 
State of Gujarat. 

Madhya Pradeah 

9.24. . Madhya Pradesh has sent two slim Acts of 16 or 17 seetiona each of which 
only the second has some bearing on town and country planning. 

9.25. The first Act-The Slum Improvement (Acquisition of Land) Act 1956-may 
come to the aid of planning by expediting acquisition of slum areas and reducing cost 
but it ia not in itself planning. The result of declaring an area to be a slum area is to 
make all slum lands vest in Government. Compensation will be either five timea the 
net annual rental after taking the average of the five prec~ing years or twenty times the 
assessed revenue payable to Government. As the annual rental is taken to be one­
fifth of the gross rent received from tl'nants the owner compensated on the rental basis 
gets barely one yl'ar's gross rental with some slight additions on account of the yield of 
trees if any. 

9.::!6. The second Act-The Madhya Pradesh Town (Periphery) Control Act 1960--is 
rl'ally an Aet for the preservation and regulation of green belts. When the State 
Government extends this Act to any town, an invisible belt is thrown round it whose 
outer ring is 7 miles distant from its external boundary line. After consideration of 
objections this belt is declared to be a.JlQntrolled area with the result that all subsequent 
development within it becomes frozen and all existing uses stereotyped. Erection or 
re-erection of buildings, excavation of land, or the construetion of any access road 
111.·ithin this belt rl'quires Collector·s permission. Change of use requires the permission 
of the State Government. Loss or damage suffered by refusal of permission is com­
ptmsated, the assessment being made by an arbitrator with quasi judicial authority. 

9.27. Although obviously intended to arrest deterioration of the green belt area 
the Act does not show by what principles \he Collector or the Government is to be 
guided. The only thing that is definite is that construction of agricultural building• 
will have no l'asy passage while strong disincentives to starting eharcoal kilns, pottery 
kilns, lime kilns, or brirk kilns and brick fields will be provide-d by short-term licences 
hedge-d in with stringent conditions. The objects aimed at and the curbs intended 
to be applie-d to building construetions are never clearly defined and this may be a. 

prolifie source of conflicting dec-isions. 

9.2!). The Act permits the preetion of temples, tombs or cenotaphs on lands 
previously used for worship or burial. It does not apply to eret"tion of residential 
buildings, or excavations or construction of kutcha roads in aid of agricultural 
activit if's .. Government has a. large re!lerve powers to exempt a.ny other building or 
class of buildings from its operation. A Sl'ven mile wide belt round a. town eomprist'.S 
too large 8 nd sprawling an area for vigilant supervision and even glaring violations 
may e;;eape notice. The exemption of residential buildings from the operation of the 
Aet, if all residential buildings are meant, may bring the sub-topia into the eonntryside 

-a·hit•h is one of the objeets of a. green belt to prevent .• 

( 101 ) 



Rajasthan 

9.29. The Rajasthan Urban Improvement Act, 1959 it! intended for the 

improvement and expansion of urban areas only and even in that sphere its accent, for 

the most part, ill on the improvement of lands OVtlr which the planning authority has 

direct control through acquisition. The list of matters that may be included in a 

scheme of improvement comprises amenities that are to be supplied ; the roads, sewers, 

drains, street lighting, open spaces, water supply etc. that are to be provided ; the 

steps that are to be taken to make the landscape more beautiful by arboriculture or 

afforestation or regrading of levels ; the living accommodation that has to be provided 
by building dwelling houses etc. The list is repetitive and somewhat loosely 

constructed, but there is very little difference in substance between this part of the 

contents of an improvement scheme and that provided for in the Calcutta Improvement 

Act 1911. 

9.30. But the Act is more than a mere instrument of town improvement for there 
is an attempt to engraft some of the ingredients of town planning law on what W8.8 origi­

nally modelled on a town Improvement Act. The definition of improvement is quite 
obviously taken from the definition of development under the English Town and Country 

Planning Act with one significant alteration. The requirement of preparing a master 

plan in advance to serve as the framework for all subsequent improvement schemes is 

another step in the same direction. These master plans are expected to divide the entire 

urban area into zones for different kinds of use, and one of the express objects of a 

detailed scheme is to limit the areas where special trades or industries may be carried 

on or which may be reserved exclusively for residential or other purposes. These 

restrictions are apparently applicable not merely to Trust acquired property but to all 
lands. One clause gives the right to close or demolish obstructive buildings or unfit 

dwellings while there is a section which empowers the Trust to order demolition of a 

building erected "in an area specified in the scheme." If this right is exercisable 

regardless of whether the building is still private property is not clear but there is no 

provision for compensation for such demolition or for the closure of an unfit building 

although for the much less serious damage caused by the closure of a private park or 

street the neighbouring owners are entitled to compensation. 

9.31. The procedure for framing a master plan is sketchy, it being left to Rules 

still to be framed to determine the nature of the civic survey which must precede 

the preparation of a draft master plan,. An advisory council is mentioned but neither 
its compo11ition nor its functions are clearly outlined. The provisions for enforcement 

are also inadequate. The Act declares that when a master plan or a scheme comes 
into operation (I) no improvement can be effe~ted without planning permission 

from a competent authority and (2) all improvements or new uses contrary to their 

provisions will be illegal, but the prohibitions do not appear to have any legal sanction 
behind them. As the language of the penal provision stands, the offence consists in 

disobedience of a notice, not in the violation of the provisions of the Plan or scheme. 
Similarly the lega-l right to take recourse to direct action at the cost of the offender 

accrues when the notice is disregarded. It is however nowhere laid down that in the 
event of a master plan or scheme being ignored or development started without 

permission a notice should be served asking the offender to desist from the act and to 
restore the "status quo". If the notice itself is not warranted by or provided for in the 
Act the basis seems to be knocked out of the penal provision or of the justification 

for direct action. Or should the power to serve such notice be assumed to be implied ! 
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9.32. For land acquisition the basis of compensation is mark~t value according· 
to present use. Potential value and considerations about the compulliory nature of the 
purchase are not allowed to inflate the figure .. 

9.33 The Trust Board of the Rajasthan Act is almost entirely a creature of the 
Government but without the financial assurance that comes from such relationship. 
It is largely, in certain contingencies exclusively, composed of government nominees. 
Its technical and administrative personnel are all appointed by government. In 
preparing the master plan it has no say but has to accept what is prepared by the 
government expert. And there are numerous other ways in which it is tied to or 
dependent on Government. If, in exchange, its financial position had been made secure 
the sacrifice of autonomy would have been worth while. 

Assam 
9.34. The Assam Town and Country Planning Act obtained President's sanction 

in February 1960. Both in name and intention it is concerned with land use planning 
in urban as well as rural areas. The drafting seems to have been hurried for there 
are some loose ends which have not; been properly tied ·tip, some repetitions and lacunae, 
and some clauses which, literally interpreted, may ·lead to absurd consequences. 
These defects are bound to disappear when the Act is given effect to and the need for 
amendment is felt. The following summary of its main provisions assumes that this 
will be done. 

9.35. Development is defined more or less on the linea of the English Act though 
the superior claim of agriculture is not recognised, The State Government decides 
which area is in need of development control and asks ita Director of Town and Country 
Plnnning to prepare for it a draft master plan. This plan will divide the area into 
several zones for residential, commercial, indust.rial, recreational and others purposes 
and show the location of the major public utility undertakings, the arterial roads, 
and other linea of communication or ,.'transport. The surveys and investigations that 
should prerede the preparation of a plan are assumed without being clearly laid down. 
After a consideration of the objections filed or suggestions received, the Director 
submits his final report together with all other relevant data to Government whose 
adoption gives the Plan its ultimate validity and effectiveness. There is mention of 
an Advisory Council whose complex, if slightly fluid, composition and elaborate 
provisions about appointment, resignation, removal, tenure etc. seem somewhat 
incongruous in the context of the nebulousness of its functions. The local authorities 
or their counterparts have little say up to this stage except in so far as they are 
consulted by the Director in the draft stage of the Master Plan, but after 
the adoption of the Plan by the Government the Regional Authority begins to play 
an increasingly important role. This Authority is not the municipal authority but a. 
composite body whose constitution, as laid down in the Rules, gives it a. 
distinctly official character with a. minimum of local authority representation. This 
Authority receives the master plan and sees that no future construction or material 
change in u,;e takes place without its written permission and in contravention of the 
Plan. It is also this Authority which defines the smaller areas for which the Director 
is asked to frame individual development schemes and it later finalises these individual 
schemes aft.or a consideration of the objections that may be filed in writing or verbally 
argued. A development scheme becomes operative on receiving Government's sanction 
but the Advisory Council does not need to be consulted at any stage. 

9.36. These development schemed may eo~priHe built-up areas as well as areas 
whieh are in the "ourse of development or likely to be used for building purposes. 
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Among the matters they may deal with, the usual works of city improvement and 
regulatory provisions bulk large but there is also scope for (I) reservation of lands for 
industrial and commercial activities, (2) preservation of buildings of historical 

importance or religiou~ association as well as places of natural beauty and (3) the 
imposition of conditions and restrict~ons as to •the purposes to which buildings or 
specified areas may be appropriated'. [ The omission of "residential" from category (1) 
is probably an !oversight but category (3) is wide eno.ugh to embrace it ]. The 
prohibitions apply not merely to uses started for the first time in any land or building 
but also to existing uses which, if objectionable from the planning point of view, may 
be directed to be discontinued after a reasonable interval is allowed for winding up. 

· All existing statutes, rules, regulations, and by-laws which stand in the way of 
enforcing the provisions of an approved development scheme may be 11uspended. 
Neither the m1.1.ster plan nor a development scheme is rigid for there is scope for 
amendment, alteration or revocation by the Government at any time either on its 
own initiative or at the request of the Planning Authority. There is, however, 
no statutory provision for a. periodical review. 

9.37. There was some initial uncertainty about the agency of implementatiOn. 
The earlier part of the Act speaks of any authority (without a capital' A' ) which may 
mean a municipal or any other local authority, but gradually the bias has grown 
in favour of a Regional Authority whose constitution is given in the Rules framed 
in1961. It is this Authority which prescribes street alignments, sets back buildings, 
acquires lands within street lines or elsewhere, allows or disallows private estate 
development and enforces the conditions of such development, assesses and pays 
compensation for injurious affection of property, and levies betterment fee. It is 
immune from all legal proceedings for anything done under this Act in good faith. 
It is also this Authority which enforces the provisions of the Plan or a development 
scheme by prosecuting all persons guilty of infringement and taking direct action 
to iestore the •status quo' at the cost of the offender. But the financial provisions 
for such heavy responsibility are inadequate. Tbe power to borrow is hardly 
better than a joke in the absence of any independent source of revenue for the 
servicing of the loans. The only independent source mentioned is government 
grant which, not being a statutory obligation, will depend on the state of the 
budget in any particular year, or the climate of opinion or prejudice in favour of 
or against town planning within the legislature. 

9.38. Land aquisition is made under the Act of 1894 but compensation is pegged 
to the market price prevailing on 1st January 1957 plus all reason.able expenses 
since incurred for development and 25 per cent of the increase in value between 
that date and the date of acquisition. The possibility of double payment conc-ealed 
in the last two qualifications has probably been overlooked. For injurious aff<"ction 
of property by the imposition of land use control compensation may be claimed 
within three month!! if such injury does not stem from the usual municipal building 
by-laws designed for safety, sanitation, traffic circulation and prevention of overcrow­
ding. The exception, be it noted, does not inelude the depreciation in value or 
injury to a piece of land on account of its being placed in a particular use category. 
Betterment fee is 25 per cent of the increase in residential areas if the building is 0\\'ller­
occupied,.and 50 per cent in other cases. 

9.39. In a general way this Act embodies many of the principles of town and 
country planning but it will have to be greatly amplified both by additions to its 
text and by the framing of detailed rules and rt•guJ,ttions to rn"ke it a really 
effective instrument of control. The Rules passed in February l%1 merdy deal 
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with the mechanics of control as regards the constitution of the Regional Authority, 
the procedure of holding meetings and conducting business, the appointment and 
disciplining of staff, and the acceptance of contracts by inviting tenders. Nothing 
is said as regards the principles and t'onsiderations which should guide the Regional 
Authority or the government in granting or refusing permission for development. 

Orissa 

9.40. The Orissa Town Planning and Improvement Act 1956 came into force 
on receiving the President's assent in July 1957. The provisions may be applied 
piecemeal to different areas of the state as and when the state government thinks 
fit. ",.hen such areas are covered by a local authority but no Improvement Trust 
has been set up, the local authority becomes the planning authority. If an Improvement 
Trust is set up the local authority is superseded by the Trust as the local planning 
authority. The !!omposition of the Trust is predominantly official. 

11.41. The only difference between an ordinary Improvement Trust and the 
planning authority envisaged in the Orissa Act is that preparation and · execution 
of individual improvement schemes are preceded by the preparation of a Master 
Plan after the usual civic survey of the entire urban area. In this the Improvement 
Trust or the local aut.hority is entitled to receive assistance from the state Dir11ctor 
of planning, and in rase of default, the government may get it done by the Director 
at the cost of the planning authority. There is a long list of matters that are 
supposed to be included in the Master Plan but although objections are invited, 
the surprising thing is that nobody is given a bearing either in a public or a private 
enquiry. There is not even any possibility of the objections being brought to the 
notice of government before they give their approval to the Plan. It is only the 
views of the planning authority on the objections and suggestions received ( and not 
the objections and suggestions th~elves ) that are sent to government. In fact, 
when the planning authority is a local authority and not an Improvement Trust they 
need not go beyond the Diractor. The government or the Director as the case 
m~ty be, approve or disapprove of or modify the Master Plan on the basis of the views 
of the planning Authority, and from the date of approval all future development in· 
contravent.ion of the· Plan is barred. The rights of the public are extinguished 
without their having any say in the matter, for in t.he absence of hearing there 
i11 no guarantee that the written objections will even be gone through. 

9.42. The other provisions of the Act are the usual provisions of an ordinary 
Improvement Act for preparation and execution of individual improvement schemeil, 
and in such rases notices are served and personal hearing is given to persons 

whose rights are affectt>•l. -9.43. This review of the current statutes shows that there has been a growing 
recognitinn in most other States of the need of controlling the use of land-specially 
urban Iand-in the interest of the general public. As an instrwnent of land use 
control not all of them are satisfactory and many seem t.o suffer from the defects of 
a common origin as is ob\•ious from the identity of the language used or the similarity of 
the machinery set up. The greatest defect seems to be the inadequacy of the adminis­
trative and financial provi11ions and the casual manner in which drastic curbs on private 
riglots are t'ontemplated and sought to be enforeed. That is probably one reason why 
the A<>ts have mostly remained dead letter and C'~ses have seldom gone to courts where 

their };>gality might have been tested. 
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West Bengal 

9.44. 'Vest Bengal is one of the few States still without a town and country 

planning Act. The Calcutta Municipal Act, 1951, despite its enormous bulk, is 
concerned almost exclusively with the provision and administration of the ordinary 
municipal services. Its control over erection of buildings is designed primarily to 
ensure safety, sanitation, accessibility and minimal detachment of one building from 

another for the sake of ventilation. There is no power to introduce zoning as such over 

the whole of Calcutta or even over a large section of it, but there is one provision under 
which the Corporation may, in respect of a street or part of a street, impose architectural 
control and prohibit or regulate shops and buildings of the warehouse class. Since 'build­
ngs of the warehouse class' not only include warehouses but also factories, m1mufactories, 
breweries, distilleries, and buildings of a like nature a successive application of this power 
to contiguous etreets may achieve some sort of indirect zoning in a few select. 
areas. But the method is clumsy and the narrrowness of its scope will be obvious 
from the fact that there is nothing to prevent schools, hospitals, theatres, cinemas, 
.motor garages, offices and dwelling houses-to name only a few incompatible 
combinations-from being clubbed together in close juxtaposition within the 
same small area. The Act distinguishes two other classes of buildings viz. public 
buildings and domestic buildings, the first referring to religious or academic 
institutions, places of public entertainments, hospitals, hotels, work-houses and ths 
like, and the second primarily to dwelling houses. The purpoee of this three-fold 
distinction is not separntion of zones but enforcement of additional security measures 

in the structural portion of buildings in the first two categories, and to provide, 
in ~he case of the warehouse class, that all loading and unloading should be 
done within the premises and not from the street. The conversion of buildings from 
one class to another by change of use without permission is also barred but the 
ubiquitous shop is not affected and the rule, even if strictly followed which it seldom is, 
cannot prevent an intermixture of uses. The devel'lpment of private lands and their 
subdivision into building plots is almost uncontrolled, for the Act is quite generous to 
the private owner in this respect. The only condition is that the new plots, not already 
abutting on a public street, should be made accessible to such public streets by the 
construction of private streets of approved layout, the standard being lowered in his 
case than would be permissible for the Corporation's own streets. There is no power 

· to impose control of user, or to lay down a minimum area for a plot, or to insist on 

any reasonable proportion of public open spaee even when the area is designed for 
intensive or-cupation. To impose any other form of control or provide any open space 

the Corporation must acquire the land. 

·9.45 The powers under the Bengal Municipal Act. 1932 are naturally very much 
less than those under the Calcutta Municipal Act. 

9.46. The Calcutta Improvement Act, 1911 ( as amended in 195.3 ) and the Howrah 
Improvement Act, 1956 apply t.o municipal areas named in the Acts themselves. They 
are definitely improvement and not planning Acts in that they do not have even the 
limited amount of control over private lands-whether it be in respect of architecture 
or use-that the Calcutta Municipal Act has. Their powers are specifically limited to the 
carrying out of certain physical improvements in the city and the pro\·ision of certain 
civic amenities which have been entrusted to them for speedy planning and 
execution. These specified types of improvement are effected by framing and 
executing· schemes ( varkmsly called Street Schemes, General Improvement Sc·hemes, 
Housing and Rehousing Schemes according to their main purpost~) over small 
sectors of the town. The preparation of a Maater Plan is not insi11ted on in so mauy 
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•·ords though it may be implicit in the provt>non whi<.'h says that in preparing any 
improv~ment scheme the Trust should have regard to the nature and condition of Calcutta 
u a whole, the several possible directions of ita expansion, and the need of developing 
any one particular ~a a~ against the competing claims of other areas. The matters 
wluch the schemes may include and execute are quite categorically those that can be done 
on Trust's own acquired liUld. The streets cannot run nor can sewers, drains, water 
mains and pipes be laid in other people's land and the provision of OpE>n spaces as well as 
houses for the accornmooation of the public or per&OilS likely to be displaced presuppose 
that the Tntst's own land would be usPd for the purpose. Even the power of demolition, 
alt~ration, and reconstruction. of buildings which in a few other Acta is mentioned 
without reference to the lands on which such buildings stand has, sin~ the amendment 
of IY.).), been confinE'<! to lands which the Trust is going to acquire. The provision of 
l!.oniug .. ·hich was introduced by the t~ame amendment is confined t~ the lands developed 
and sold by the Trust, not to the other Ianda in the scht>me area whose po&>e<>Sion and 
title are not disturbNI. Even this prescription of use in re-.'<pect of lands sold by the 
Trust within tho area scheduled for a particular purpose has bE'oome infructuous 
b~ause, like the ordinary building regulations, th_e enforcement of this restriction 
does not lie with the Trust but with the Corporation. 

9.47. The only control of private land which the Trust can exercise is oonfined 
to a street alignment or park reservation whose construct.ion work will be taken up 
at some future date but in respect of which it is considered desirable to freeze all 
devt>lopment· work at once to redu~ future ("()St. On<'e the street alignment or park 
resEOrvation is finally sanctioneod all development work without permission or without 
the execution of an agreement abjuring claims to compellSI\tion for such new 
construction is prohibited. In case permission is refused the owner has the right to 
compel irnmedillte acquisition of his l1md at the present markt>t value Wl&ffected by 

the impo11ition of control. 
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CHAPTER X 

Town and Country Planning Law in England 

10.1. It is sometimes said that town planning law in England represents a century 
of progress in social legislation. Actually it was only in 1909, just over half a century 
ago, that it found ita way into the statute-book as a slim annexe to the Housing Act; 
and it is doubtful if its sponsors were inspired by any profound belief in town and 

country planning for its own sake. Though inapplicable to built-up areas and exercis­
ing no compulsion on the smaller local authorities to which alone it applied, it marked one 
advance over. previous legislations however, because it 'recognised that proper 
regulation of living conditions in a town involved a consideration not merely of the 

particular plot on which the building stood but of the layout of the neighbourhood as 
well, and that "amenities and conveniences" were e.s much a desiderata as health and 
sanitation. Subsequent A<'ts, each designed to cure some supposed weaknesses of its 
predecessor, were sometimes progressive and sometimes retrograde. Even the Act of 

1932 which extended planning to the countryside and brought built-up areas under 
control was, in the words of Desmond Heap, "a thing of shreds and patches lacking 
both in urgency and compulsion". It required the devastation of World War II to 

bring home to the British people the imperative need of a more comprehensive planning 
control. Three great state papers-the Barlow, Scott and Uthwatt Reports-had 
already stirred people's minds and stimulated a lively discussion. The blitzed areas 
created the desire as well as the opportunity to re-shape the face of the country. 
Chastened by the war the country was prepared for a great leap forward. The result 
was the Town and Country Planning Act of 1947, described by an American author as 
"a daring experiment at the social control of environment". Despite four amendments 
this still remains the principal legislation relating to the preparation, administration, 
and enforcement of planning in England. But the bulky Act of 1947 tells only half 
the story. The other half is contained in what Desmond Heap calls "the enormous 
brood of supporting legislations which the statute has spawned", the circulars, 
regulations, orders, directions etc. issued from time to time by the Minister. An 

understanding of the present state of the law requires a study and understanding of both. 

10.2. The object of the 1947 Act was to ensure the proper allocation of land among 
various uses so as to serve the national interellt in preference to individual or sectional 
interests. This is sought to be achieved through the medium of flexible development 
plans prepared by a greatly reduced number of planning authorities (with, consequently, 
wider areas to operate on) and subject to periodical review. All new constructions 
and material changes of use were henceforth to be in accordance with a plan and 
conditional on the consent of the local planning authority in whom the administration 
of control is vested, subject to the overall supervision of the Minister who is charged 
with the execution of a national politiy in respect of land use. Positive action on the 
part of local authorities is stimulated by conferring on them a wider power to under­
take development and inc·reased facilities for compulsory purchase with generous 
financial aid from the Treasury. And as cost of acquisition of land was one of the 
stumbling-blocks to the carrying out of schemes of positive development, a way out 
was sought by substituting for the 1939 standard of market value a completely new 
system of assessment of compensation by which all development values were nationalised 
at a price and the owner was left with the existing use value for whi,•h alone he was to 
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be recompensed. This part of the Act has been successively whittled down and finally 
abrogated by amendments passed in 1953, 1954 and 1959, but the other parts with very 
minor modifications are still valid. 

10.3. The control of land use extends not merely to new "development" but also 
to display of advertisements, demolition or defacement of buildings of historical or 
architectural importance, and destruction of trees specially marked for preservation. 
We may, therefore, consider in thia connection.-

I. The meaning of development and other matters which are the subject­
matter of control; 

II. The machinery of control; 

III. The preparation of the development plan and the procedure of 
control ( including appeals ); 

IV. The enforcement of the restrictions imposed by ~he plan; 

V. Compeilllation and other remedies open to the owner whose rights 
are restricted; and 

VI. Compulsory purchase and compensatio:Q. 

10.4. 1. The Act tries to give a precise connota~ion to the term "development" 
first, by setting out its contents in words which are given an extended meaning and 
then by limiting its application by qualificat.ions which either exclude certain operations 
from development or place them in a certain privileged category where they do not 
require any planning permission or are legally presumed to have such permission 
granted to them already. The intention obviously is to restrict control to the more 
serious breaches of good planning and leave to the owner or occupier a fair measure of 
freedom in others. 

10.5. Development is a composite concept of two distinct strands, the first of 
which involves physical interference with land i.e. a change of "matter", while the 
second merely involves a change of ~·manner" i.e. use. In the language of the Act, 
development is (a) the carrying out of any building, engineering, mining, or other 
operations in, on, over or under land, or (b) the making of any material change in its 
use or in the use of any building standing on it. Building operations include re-building, 
alteration in whole or in part, and also demolition when it is a step preliminary to 
reconstruction. Engineering operation is limited to laying out streets, pathways, or · 
other means of access or laying in municipal services like water, gas, electricity or 
sewers. No statutory meaning is given to the adjective "material" added for the 
first time by the 194 7 Act to qualify "change of use". It il' clear from some of the 
illustrations that a more intensive use ( wbi('h is a change of degree and not of kind.> 
may amount to material change in certain circumstances. It was once supposed that 
"material" meant relevancy to planning considerations or to the planning requirements 
of the area but this view was discarded by the Minister in favour of the meaning 
"substantial" which however leaves the matter almost where it was. 

10.6. From these operations or uses likely to come under the expression 
•development' six are expressly excluded by the statute; They ('Omprise internal or· 
external improvements or alterations for maintenance which do not materially affect the 
external appearance of the building so treated; road repair by a highway authority within 
the street boundary ; repair of sewers, mains, pipes, cables etc. ·by a local authority or 
any public utility service ; the use of any land within the curtilage of a dwelling-house for 
its proper enjoyment as a dwelling-house ; the use of any land or any existing building 
on such land for agriculture or forestry; o.nd lastly, the change over from one use to 
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another provided the new use is within the same class as the old in the Use Classes 
Order promulgated by the Minister. Barrring thE' first and the last the other exceptions 

are of a routine nature. The first also i• simple except that it may involve the decision 
of the tricky question as to whether the external appearance is materially affected by, 
say, the adoption of a new colour scheme or some similar fa('e-lifting device. The last 

is important in as much as within the limits of any particular class, a use may "leap 
about or change itself to its heart's content".* The Use Classes Order of 1950 groups 

possible or foreseeable uses under 18 clasaes which are too elaborate to be quoted at 
length. The point to remember is that while by this 'Order some changes of use are 
statutorily deciared to be not material and will not therefore attract the restrictions 
incidental to development, it does not follow that a change over to another class 
necessarily will. Whether it will or not would depend upon the facts and circumAtances 
of each case and the view that the planning authority or the Minister takes of the change. 
The prospective developer, if in doubt, has the right to ask the local planning authority 
whether the proposed change is material and to appeal to the Minister in case he is not 
satisfied with the answer. The Minister's decision is final, subject to a further appeal 
to the High Court on a point of law. 

10.7. The three changes of use which are technically development but do not 
require planning permission are really not very important. They arise from a temporary 
departure from current use or resumption of original permanent use after temporary 
discontinuance. More important is the last category of ''permitted development", 
consisting of 22 classes in which they have been grouped by a General Development 
Order of 1950 which was last revised in 1960. It is difficult to summarise this hetero­

gen~ous assortment in a few words or deduce from them a few ~:~imple principles on the 
basis of which they may be said to have been selected. To take a few examples, a 
dwelling-house may be enlarged without permission up to one-tenth of its cubic space 
or 1750 Cft. whichever is greater (subject always to the maximum limit of 4000 Cft.) 
for extension of the main building or for the construction of garages, stables, coach 
houses etc., but dog kennels, dove-cotes, poultry housea, tool sheds etc. may be set up 
without limit so long as they do not exceed 8 certain height. Industrial undertakings 
may also, without permission, expand their premises up to one-tenth of their cubic 
space or 5000 Cft. of extra floor space and do whatever internal cha.nges are necessary 
for transport of goods and raw materials and disposal of sewage. A host of works may 
be done by local authorites, educational authorit.ies, or public corporations in conne{'tion 
with their work and no permission need be asked. Sundry m!nor operations like 
erection of gates and fences, temporary structures for authorised building operations, 
holiday camps by recognised recreational organisations etc, also come within this 
category. The point to remember in all these cases i!!l that any such "permitted" 
development may lose its privileged position by a specific order of the Minister or of 
the local planning authority ( with the approval of the Minister ) and that the lt>gal 
presumption of automatic permission does not extend to doing any act whose effect is to 
widen the means of access to a trunk road or obstruct the view of a passing vehicle ne.u 

a bend or intersection of roads. 

10.8. Special regulations have .been framed for the control of advertisement and 
preservation of trees and histo>rical buildings. The purpose of controlling advertise­
ment is to ensure public safety and preserve amenity but the ma.tt<'rs covered by 
the regulations and their exceptions are so detailed that one critic observ<'d 
cynically that the effort was worthy of a better cause. The restrictions do not apply 
to displays within enclosed premises or on a moving vehi<'le. Bas-relief displays 

*An Outline of Planning Law by De•mond Heap, 3rd Edn., p. 46. 
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forming part of the fabric of a building are also excluded. In a large number of 
rases consent is "deemed" to be granted, as for example, functional advertisements 
of local authorities and statutory undertakings and transport services such as "bus stop" 
signs, street dirertions etc ; professional, business or trade plates ; "to let", "for 
sale" signs ; advertisements and posters issued under a statutory duty or during 
election times etc. Except in the cases of such "deemed" consent express permission 
is necessary for the display oi other advertisements which must confo~ to certain criteria 
as regards size, site, safety and the manner of presentation. Advertisements may 
however be rigidly excluded from some 'areas of special control' which are determined 
by the local planning authority with the approval of the Minister, subject to periodical 
review of their boundaries which is necessary in order to keep in step with the 
march of progress in commerce, industry or building development. 

10.9, Irrespective of whether a development plan has been prepared or not, a tree 
preservation order or an order for the preservation of buildings of historical. or special 
-architectural importance may be made by the local planning authority and confirmed 
by the Minister. The Minister may anticipate the local planning authorities by 
himself compiling such a list after giving a hearing to the owners whose rights are 
affected. 

10.10. II. The broad outlines of the machinery of controf is simple though the 
complex organisational structure at the top has sometimes baffied text-book writers. 
Briefly the position is that at the top level stands the Minister (now called the 
Minister of Housing and Local Government) with his hierarchy of officers for laying 
down the policy by a series of regulations, cir<'ulars, general development orders etc., 
and keeping a constant watch over the work of each individual planning authority in 
respect of the preparation of development plans and the exercise of planning control. 
At the other end are the county councils or the county borough councils which have been 

constituted local planning authorities by the 1947 Act. 

10.11. The formal organisational set up of the Ministry follows the common 
pattern of all English government pepart~ents. There is the Minister at the apex 
with one eye turned towards the Parliament to which he "is accountable for his 
policy and administration and another towards his permanent secretariat on whom 
he depends for the smooth working of the department and the meticulous examina­
tion of all aspects of a question before it comes up to him for final disposal. 
The permanent staff which remains in office despite all changes in the political 
sc~ne is headed by a Secretary who is selected for his administrative, not for his 
technical, qualifications and background. Under him there are four sections of 
which three are administrative and one is profes~:>ional. The three administrative 
sections divide between them a large volume of work which includes, among 
others, development plans which the Minister has to approve or reject; appeals 
against adverse planning decisions; acquisition of land by agreement or otherwise; 
:Sew Towns administration with all that it implies; the preparation of regulations, 
orders and directions which are of the essence of policy-making and their consoli­
dation into a series of planning codes and manuals; advertisement control; 

protection of historical buildings; and preservation of amenities etc. The. fourth 
section is concerned with planning technique and research and i~staffed by a 
varied group of experts under the control of a. Director with the status of an 
lJnder Secretary. It has a close liasion with that part of the· administrative 

~e<·tion which ·deals with developments because without its expert advice decision 

68 
t{) whether a development plan deserves to be approved or modified or reject.ed 

<'an hardly be made. It is divided into three sub-sections of which the first deals 
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with planning techniques and standards and the drawing up of outline plans for 
New Towns; the second deals with basic survey and research into matters geo­

logical, economic, social and financial; and the third consists of the Inspectorate 
who are the l\linister'11 representatives to hear appeals against the decisions of the 
_local planning authorities. 

10.12. By statute, the Minister is "charged with the duty of securing consistency 
and continuity in the planning and execution of a national policy with respect to 
t-he use, and development of land throughout England "and Wales" but his wings 
have been clipped by the restrictions placed upon him in his dealings with other 
government departments concerned with land; and the result of this is that 
unified control of land use is still a long way from realisation. The location of all new 
industry depends upon the Board of Trade and the Minister has simply got to toe 
the line. If a development plan shows an industrial site which the Board of Trade is 
likely to disapprove it is completely infructuous 10 far at least the as location of 

industry is concerned, and no development application for an industrial building can 
. even be entertained by a local planning authority unless accompanied by a Board of 
Trade's certificate of approval. Secondly, although traffic movement is an essential 
part of the plan of an area and highway proposals and other proposals of a plan are 
necessarily closely inter-linked, it is the Minister of Transport who determines the 
routes of main trunk roads and their accessories and these routes must be deemed to 
be automatically incorporated into the development plan. The land requirements of 
the Defence Services and, for the matter of that, of all other government departments 
are immune from legal control and only capable of adjustment through formal or 
infqrmal dis<"ussions. Government departments are all prone to pursue their own 
1eparate interests untrammelled by any consideration of the principles of planning or 
any control from the Ministry of Town Planning. 

10.13. At the bottom rung are the 145 local planning authorities comprising 62 
administrative counties and 83 county borougbl!l in whom is now vested the primary 
duty of drawing up development plans and exercising development control. This 
change over from smaller to larger planning units was made on the re<"ommendation of the 
Barlow and Scott committees who found the smaller units to be far too ineffective beoouse 
of their restricted area of operation and lack of neces8ary resources to employ qualified 
staff. Smaller local authorities <"an now exercise only delegated powers received 
from the county councils in the administration of planning control and have a right to be 
consulted when the development plan is being drawn up, but the primary responsi­
bility for the preparation of plans and the administration of planning restriotions 
is placed fairly and squarely on the larger local authorities. 

10.14. Nevertheless, the Minister has wide reserve powers over the work of these 
local planning authorities which is quite justified, for if the best possible use of a 
limited amount of land is to be made, the general plans must be co-ordinated 
nationally. These powers may be listed as follows: (1) The ::\linister is entited to 
give direction to local planning authorities during the preparation or 1wwndment of plans 
and to get a plan prepared himself or through some other authority if the lo('l~} planning 
authority fails to do so. (2) All plans and subsequent amendments must be approved 
by him in order to be valid and he can make any change in them that he considers 
expedient. (3) He is the final authority to hear appeals against adverse planning 
decisions -and enforcement noti<"es, and in su<"h appeals he can consider the whole 
case afresh and pass any orde-r he thinks proper. (4) He has general 
default powers to act or force action if a looal planning authority fails to operate its powers 
und!lr the Act in a manner he considers satisfactory. (.i) Finally, all fin,mcial 

( 112) 



assistance from the government and all proposals to acquire land compulsorily for 
develovment or re-development flow from or through him and local planning 
authorities cannot afford to do anything which he would disapprove. 

10.15. III. Every local planning authority is required under the 1947 Act to 
prepare a development plan for its entire area within three years from 1st July 1948 
unless time is extended. The following procedure is required to be followed. 

10.16. First, there has to be a complete survey or in~entory of the existing physical, 
economic, and sodological conditions which is the starting point for an analysis of the 
potentialities and future requirements of the area. How, precisely, this is to be 
done has been explained in the circulars issued by the Ministry from time to time. 

10.17. The next stage is the preparation of the plan itself which should indicate 
the manner in which the land covered by it is to be used (whether by the carrying 

out of development or not), and the stages by _which any such development is to 
be carried out. It should, among other things, (1) define the sites of proposed 
roads, buildings, air-fields, parks, Nature reserves and other open spaces, (2) allocate 
areas for agricultural, residential or industrial purpose, and (3) designate land 
which should be subject to compulsory arquisition. It ·js not a singie map or plan 

but con>:~ists of a whole series of maps of various kinda and scales ( basic maps, town 

maps, comprehensive development maps, designation maps, proposed road maps, 
programme maps etc.) aa well as a written statement which describes the plan, explains 
its nature and objective, and Jays down the stag~s of execution. Trunk roada 
planned by the llinietry of Transport and New Towns established under the New 

Towns Act should be, and in case of omission, should be deemed to be integrated 

into the plan. 

10.18. The smaller local authorities which bad, prior to 19-17, enjoyed the right 
of plan preparation have a right to be consulted and to make a representation at 
any stage but "the owner or occupier of land encompassed in the development 

has no right, as an individual, to be consulted while the plan is being prepared or 
I> 

to be given notice of the plan's contents or of the manner in which his land is 
affected by the plan. His first formal notice of what is happening comes when the 

plan is submittt>d to the 1\linister for approval. Only if the 1\Iinister decides to 
bold a local enquiry will he be permitted to support his objections by evidence and 
oral argument".* If an open enquiry is dispensed with an opportunity is given to 
the objecting ownt>r to be heard by an Inspector appointed by the Minister for 

the purpose. 

10.19. When the enquiry is oompleted, the 1\Iinister may either approve of the 

plan ( with or without modification ) or return it for fresh consideration. If the 

plan includes designation of land for compulsory acquisition be must satisfy himself 
tloat th1• ncquisition is likely to be complet~d within a prescribed period. The 
)[inister's action in approving or modifying or rejecting a plan is an administrative, 

not a judicial or quasijudicial, decision so that thfl fact that he holds further 
discussion with the local planning authority or any other authority "behind the 

bat·k" of the objector does not vitiate it. 

10.20. A development plan is, however, never final. It must be kept under 
<>on~tant review and resubmitted before the :Minister at the end of every fivfl years, 
if not eo~rlier, for !iUt>h alterations and modifications as may be called for by lapse of 
time or the emergence of new circumstances. Fear was expressed at the beginning 

that flf>xil.ility may ha,·e been achieved at too great a price, that the possibility of 

• Lani Planning in a Free Society by C.M.Haar, 1951, P• 186. 
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quick and easy amendment might result in uncertainty and confueion. Slap-dash 

plans, it was feared, might be prepared instead of one based on a careful and 

intelligent appreciation of all factors that needed consideration by too great a reliance 

on the ease with which future progressive amendmentEr could be made. Even the 

need for a development plan which could be altered every five or ten years had bel'ln 

doubted. But the fear has proved groundless and the doubt is not shared by many. 

No developer, it has been rightly said, "should be left · to the comparatively 

untrammelled control of any local planning authority when seeking planning permission 

for development. There must be something down in writing ( or drawing) to which 

he can point and from which he can deduce argument. The development plan brings 

important conditioning influence to bear upon the doings of the local (planning !) 
authorities."* 

10.21. After the appointed day, if the proposed development does not fall within 

any of the exceptions or permitted categories, an application must be made in a 

prescribed form together with such plans and drawings as may be rec1uired. when the 

prospective developer wants to have an idea of what chance be has of getting 

permission before committing himself to the heavy expenditure of investing in land 

and preparing detailed plans and drawings, he may submit an outline plan to the 

local planning authority. There are prescribed rules for service of notice on persons 

whose rights are direetly involved but when the proposed development is of a kind 

that may by labelled a "bad neighbour" (as for example, when it means erection of 

.public urinals or conveniences, refuse dumps, sewage disposal plants, slaughter houses 

o~ knacker yards, theatres, cinemas, music or dance balls, swimming pools. publi~ 
baths, gymnasia, indoor pavillions etc. ) wider publicity is required through press or 

otherwise for the information of the general public. Except in the case of a county 

borough, application has to be made before the district council which may proceed to 

deal with it if power has been delegated to it, or transmit it to the county C'ouncil, 

if not. The decision is always in the nome of the county council. After the amendment 

of 1959, district councils with a populatiOn of 60,000 or above may demand such 
delegation as of right. 

10.22. Besides the local planning authority, consent of two other authorities may be 

necessary before development work is taken up. One is the local authority which 
administers the public health by-laws and whose sanction is necessary in all cases ; the 

other is the Board of Trade without whose authorisation an industrial building above a 

certain minimum size cannot be erected. Before entertaining such an application and 

going into its merits a local planning authority would naturally like to make sure that 

the Board of Trade's approval has been or is likely to be granted. The filing of an 
application at the lower level is the usual rule but the Minister has power to order any 

application to be referred directly to him for determination and this he does gener11lly 
either when the development is concerned almost solely with matters of national 

interest or involves delicate issues of policy or when the local planning authority is 
itself the prospective developer, as the latter cannot be both applicant and judge in its 

own case. In all such C'ases the applicant is ~ntitled to a personal hParing by somebody 

appointed by the :\finister. 

10.23. Within a prescribed period after the receipt of an applieuntion, which is 

usually two months (but may extend in some t:ase to three and in the case of minPral 

development to thirty ), the local planning authority has to give a decision. It !'an no 
longer postpone it as it could do under the earlier Acts, and the tendency, oct'asionally 

• 'Planning Legialation at home and abroad'··-Speech of Desmond Heo.p, SectionAl Chairman of 'Town 

Planning Institute'• Sllmmer School $aminar' at Reading, 1961. 
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ltotke..l, of aw,iding re,oponsibility by 'passing the buck' to the llinistry immediah•ly, 

or by gi~·ing a perfun<'IAlfY decision whi<'h would inevitably lead to an appeal, has been 

diMppro•·e..l by the Minister. The d<>cision can be one or three kinds e.g. unqualified 

appru,·al, conditional appro"·al, or rejection. The loeal planning authority should 

U:!ually be guided by the de'l.·olopment plan but is not absolut~ly tied down tQ it. It Las 

aome dis<"retion in the matter beeause it is pE-rmitted to take into account "any other 

rn .. terial eonsid .. ration•·. If a development plan is not yet in force the local planning 

authority should have re~ard to the provisions that are likely to be adopted in the 

plan. The dl"<'ision must be in writing and in ease of refusal or conditional grant the 

reasons for refusal or for the condition imposed must be clearly stated and communicated 

to the appli<·ant. The conditions must not be arbitrary; they should bE> dictated by 

the requirt'menta of propE-r planning, rE>asonably t'ertain in their incidence, and 

intelligently and sensibly related to the planning s~hemes and proposals for the area. 

The effed of an invalid eondition is to make the permisaion it~elf void, not to make 

it fr<'e of conditions. If no decision on the application is received within the prescribed 

pE>rind it should be deemed to have been refused. But if an •o~tline' development 

plan Juts alreudy been approved Oil. principle the local planning authority's hands are 

tied and subsequent objections or conditions ma&y only".relate to siting or design or 

pxtl"rnal appE>arnn<'e, not to the proposed de,·elopment itself. 

10.~-&. A dl"\'l"lopmt>nt permission is not a right "in pE>r&onam" but runs wit.h 

the land and is available to ~·hoever id lawfull:v in possession of it. The permission, 

ho,.evl"r, is not irrevocable for the lo<'w planning authority is allowed to have second 

thoughts. It <'an, with the appro\·al of the l'lfinist-er, revoke the permission if such 

rE>VO<'ation i11 called for in the interest. of proper planning, and in such case, if the 

t'Onstruction of the authorised building has not yet been started nor the authorised 

•·hange of use taken up, the compellSation payable will be limit-ed to the bare expenses 

in<'urred which have bl"en rt'ndered abortive by the revocation. \Vhen the reV()('ation 

tttkes plt\<'e after the development has been completed full compensation is payable. 

10.2.1. \Vhml permission is rE>fust><.~• or is heJ.ged in with conditions, au appeal 

lies with the Minister whi<'h is to be filed within one calendar month from the date 

of <'Ommtmication of the order or from the notional date of refusal. This last is 

the date on whieh the prest'ribed pE-riod within which decision should have been 

given under the A<"t expirt>S. The :Minister's powers on receipt of an appeal are 

very wide for he is not restrictt"d to any portion of the order appealed against but 

i:~ t>ntitled to take the whole application afresh and pass any order he thinks fit, 

inl'luding an order more unfa.vourable to the applicant than was passed by the 

)O<·"l pt .. nning authority. He may allow or dismiss an appeal, or vary or re\'erse any. 

pttrt of the or.lt'r appealed against, add still more stringent t'onditions, or even 

refuse pE-rmission altogether where the looal pl3nning authority was only content 

with lnying down a f<'w eondition>'. The dedsion is final in the S<'USe th<1t there is 

no fonmtl appE-al against it, but the usual right of rhallenging it in the High Court 

utlll<•r the prt"rogati\'e writs bas not been taken away. 

JO.~ti. IY. \Yht>n n person t'ttrries out de,·elopment v;ithout pla.nniug 

permi~,.i('ll or when ad,·erti,..emt>nts are displayt"d in contrs\'ention of regulations or 

hist<)ril'ul buildings are defaced or protet'ted woodlands destroyed, the local phuwing 

,, 11 th<nity (•'r ,...mw subordinate aut hori'Y or t'Ommittee to whom the powt>r of 

t>ntorn•11u>nt lllllV be dt'l.-,_:nted) ma&y, if it considt>rs it expt>dit'nt to do so ha\·ing regard 

to tht' l'"'-''·isio;1s of the don·elopmt'nt plan and any other material eireumstan<'e, 

is~ut' uu <'!lfvrt•t•ment notice on tl..te owner or oeeupier of lund and, in <'li-Se of an ad.-ertise­
nwnt, 8 !~0 <'~l 811y oth••r pt"rson known to be resr•:msiLle for the displlly. The ('autious 
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phrasing gives the local planning authority a wide discretion to ignore minor infrac­
tions. The power to issue such notice get8 time barred after four years from the act 
held under objection. If on receipt o£.-the notice its terms are complied with there 
is an end of the matter. If not, the local planning authority has the right to take action 
itself at the cost of the offender and sometimes even to institute criminal proceedings. 
A third possible course-institution of a Relator action for injunction through 
the Attorney General-is an equitable remedy and seldom, if ever, used. 

10.27. There is no prescribed form of notice. It n~ed not quote any section nor 
explain why the action complained against constitutes development. But it must 
clearly specify the development alleged to have been carried out or the conditions 

alleged to have been violated, and when restoration of the original condition is 
wanted it must state exactly what steps are to be taken and within what time. Two 

dates must be mentioned-first, the date when the notice becomes effective (and this 
must be at least four weeks after the date of service), and secondly, the date by which 

the period of taking the suggested corrective steps expires. The second period does 
not start till after the first bas ended and if by thE! filing of an appeal the first period 
is automatically extended till the appeal is decided, there is a corresponding shift 
in the date of the second period also. Any vagueness or uncertainty in the allegations 
contained in the notice, any misquotation of the section, and any failure to mention the 
two dates specifically render the notice invalid and all subsequent action nugatory. 
The original enforcement notice does not now spend its force on compliance and no 

. fresh notice is necessary in case of resumption of the prohibited use. 

10.28. During the first of the two periods, i.e. before the notice becomes effective, 
the developer had two or rather three alternatives open to him. He might apply to 
the local planning authority for "ex post facto" permission so as to be able to retain 
the unauthorised building or continue the unauthorised use ; he might appeal to t-he 
Minister ; or lastly he might defy the notice and face the consequences. There were 
also parallel rights of appeal to the court of summary jurisdiction instead of the 
Minister in the earlier Act but the 1960 Act has done away with it because it was a 

dilatory procedure and a fertile source of conflicting decisions. The 1960 Act also 
deleted the provision about applying to the local planning authority for permission 
which has become redundant, now that the party can, in his appeal to the :Minister, 
combine an application for planning permission as well. The procedure has therefore 

become very much more streamlined and time-saving. 

10.29. If the appeal fails and still the party takes no action the local planning 
authority mHy enter the land, carry out the requirements of the notice, and recover all 
reasonable expenses incurred in this connection us a simple contract debt from the 
owner of the land. In an action for the enforcement of such a debt the owner is 
precluded from challenging 'the validity of the enforcement notice on any grmmd on 
which, und£"r the 1960 Act, an appeal lies to the Minister. Obviously this r£"medy is 
available to the local planning authority only when a building or oth€'r work is requir£"d 
to be demolished or altered or reconst.nwted, not when a particular use is required to 

be discontinued. 

10.30. Lastly, there is the remedy of criminal action. D£"velopment without 
permission or in violation of the condition is not by itself a criminal offence but the 
defiance of an enforcement notice is. Specific penalties have been provided both for 
the original offence and for continuing offences whether the breach is in respect of 
planning permission or display of a<lvertisements or destruction of protected trec>s or 
buildings. It seems that such criminal action is the only remedy available when the 
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breach consists of a cl•ange of use and in most cases of refusal to comply with 'the condi­
tions imposed. 

10.31. \'. It is necessary to see what, apart from the expected benefit to the 
community as a whole, the individual citizen gets in exchange for the curtailment of 
his right in property which the planning of land use im·olves. 

10.32. (A) L'nder the 1947 Act, which had nationalised all development value, no 
compensation could natur11.lly be claimed for refusal of planning permission. When 
by the Acts of 1953 and 1954 development value was restored to the owner the posit.ion 
became different ; but even then a distinction was made between entirely new 
developments and developments falling within the ambit of the existing use of lands 
and buildings, compensation for restriction being more generous in the latter case than 
in the former. Ordinarily, no compensation is payable even now for refusal of permission 
to make any material (•hange in the existing use of lands and buildings. This excludes 
a large class es most, applications for development in built-up areas are for change of 
1111e. ~or is compt>nsation payable {a) for restriction intended to <'ontrol density, 
ard1itecture, internal layouts, structural specifications and other matLers which may 
be broadly called engineering stand11rds and specifications.; (b) for refusal on the ground 
that the area proposed for development is low in the order of priorities, lacks water 
fn1pply or l'ewerage, or is liable to flooding or sub~idence; (c) for refusal to . the 
di6play of any advertisement. 

10.33. Secondly, if any kind of development., industrial, commercial or residential 
is allowed compensation cannot be claimed beca11se another has been refused. The 
principle, as the Minister said when introducing the Bill, was that provided some 
reasonably remunerative development was allowed, the owner was not entitled to 
compensation because he was denied the most profitable exploitation of his land. 

10.34. Lastly, wht>never the planning decision of the local planning authority gives 
rise to a legitimate cause for compensation, the Minister may review the planning 
decision after notice to both sides and,, vary the decision to avoid the need for compen-

81\ tion. ' 

10.35. (B) It is clear that after 1954 when a refusal of planning permission (within 
the existing cla>~ses of use) is not backed up by permission for a nearly equivalent 
development., compensation is payable. But even under the 1947 Act compensation 
could be claimed in some cases and they are still preserved. Some of the oases arise 
from the fact that under ordinary circumstances permission would have been automatic 
( Cf. "deemed permi11sion" cases or cases where the construction or change of use is not a 
•statutory development') and refusal adds .an extra burden not normally shared by others. 
Other cases arise from revocation of permission once granted whir.h either renders some 
expenditures already incurred abortive, or destroys future expectations. Others are of 

a misc<>llaneous character and of comparatively minor significance. 

10.36. (C) But instead of holding on to his prop&rty whose use and development 
is restricted, the owner may try to get rid of it by C'Ompelling its purchase-a sort of 
"acquisition in reverse" initiated from below instead of at the instance of the public 

or a local autho!"ity. 

(i) \Vhen planning permission is refused or hedged in with conditions 

which make development an uneconomic proposition the owner may serve a 
purd1ase notice on the local authority (borough or district council) which becomes 
effective only on eonfirmation by t.he Minister. In the pro('eedings before the 
Minister there are repre~entatives not only of the aggrieved applicant and the 
local plunniug authority whose order hu.s giyen rise to the cause of action but also 
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the local authority on whom the owner proposes to unload his property. Confirma­
tion is ordered only when the Minister is satisfied that the land has become 

incapable of "reasonably beneficial use" in its present state or if the conditions 

imposed have to be complied with, and would not be so capable by carrying out any 

other development for which permission has been or would be granted. Ambiguity 

about the phrase "reasonably beneficial use" has been cleared by the 1959 Act 

which says that the ld.nd should be taken in its existing state and apart from 

any potential value it might have owing to its proxi~ity to an area undergoing 

a process of rapid urbanisation. The Minister's decision confirming or rejecting 

the notice or granting planning permission to avoid purchase is subject to an 
appeal to the High Court on a point of law. 

(ii) A slight extension of this right has been made by the 1959 Act in 

respect of land which has been affected by "planning blight". This happens when 

lands which are designated in the development plan as liable to compulsory acquisi­

tion in future (or which, without being so designated, are likely to be acquired sooner 

or later on account of their allocation for the purpose of government or a local 

authority or . statutory corporation) suddenly become unsaleable or nearly so. 

Whatever may be the bare use to which such land may be temporarily put it is 

obvious that no long term planwng with regard to it is poasible nor is it likely to find 

a purchaser with the prospect of acquisition hanging like a sword of Damocles over 

its bead. In such cases the resident owner-occupier of the land mav serve a notice 

upon the authority for whose use the land is ear-marked asking for immediate 

&cquisition on the ground that in spite of attempts to sell the property he is unable 

to do so eicept at a price which is substantially lower than what it would have 
fetched if the shadow of acquisition had not been cast gver it. If the authority 

objects and serves a counter notice, the matter is referred to the Lands Tribunal 

which is to order acquisition if the allegation of substantial depreciation in value is 

made out. 

10.37. VI. In order that development within the country may proceed !tccording 

to plan it is often necessary to acquire land compulsorily both in rural and urban areas 

because the private owner (or developer) may not be interested in the kind of 
development proposed for the area or may not be the suitable agency for carrying it 

out. This right of compulsory purchase, or of eminent domain as it is called in 
America, is of course an encroachment, though an inevitable one, on the freedom of 

the individual; and the extent of this right as well as the terms on which such 
transfers are effected are a measure of how far in any country the needs of the community 

supersede the wishes of the individual. 

10.38. The extent of the powers of compulsory purchase is now very wide. For 

acquisitions made under the 1947 Act these lands have generally to be designated b. 

the development plan, and the designation depends upon (1) what a government 

department or a local authority or a statutory undertaker requires for the purpose 
of a.ny of its functions, or (2) what the local planning authority 

considers to be a proper "area of comprehensive development'" or (3) what in 
its opinion should be compulsorily acquired in order to secur~ tha~ it should be 
used in the manner proposed in the development plan. These three categories 

cover a :very wide area. Lands in or contiguous to "an area of comprehensive 
development" include not only blitzed or blighted areas which require development 
but other areas which are necessary for the re-location of pt>ople and im!nstry 

and the open spnces ousted from areas which are being re-developed. H also includes 
any other area required for a purpose specifieci in the development plim. It shouhl 
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be remembered that absence of designation in the plan does not give any land 
immunity from acquisition, for government departments (particularly Works and Buil­
dings, the Postal Department and the Ministry of Transport.) and the local authorities 
must obviously have the right to acquire during the pre-plan stage when the question of 
designation cannot arise, and they have it. In fact, the general powers of B<'quisition 
given by the 1944 Ad ·have not been curtailed or superseded by the 1947 Act, and all 
that may happen in the case of acquisition of undesignated land is that the particular 
need which gives rise to the acquisition proposal .,;ill be subjected to a more caref•u 
scrutiny at the time of the enquiry. Even without designation a historical buil~ 

ding which is falling into decay through the neglect of the· owner can be acquired by 
a local authority with generous aRsistance from the State. The normal procedure before 
a compulsory purchase order is passed is to hold a public enquiry or to give a private 
hearing. 

10.39. The terms of transfer comprise primarily the compensation payable on such 

Requisition. On this point the law has unde~gon~ several changes till in 1959 the circle 
bas been almost completed. The 1919 Act laid down the principle of market value 
which was subjected in 19« to a ceiling equival~nt to the market value of 1939. 
Under the 1947 Act the whole concept was revolutionised on the basis- Of the Uthwatt 
Report as already mentioned and only the existi,ng use value was p·ayable as 

compem<ation (plus R share of development value at 1947 fixed somewhat 
arbitrarily at£ 300 million). The system did not work well in practice and the 1954 

Act introdu<'ed the much criticised two price system under which, for private sales, 
price was determined by ordinary market conditions, while for compulsory acquisition 
the present use value plus the 19' 7 development value was retained. The dissatisfaction 
caused by the two price system and the recommendations of the Franks Committee 
in 1957 lfld to the 1959 At't by which, from October 30, 1958, compensation has to be 
paid on the basis of market value subject to the usual safeguards. The determination 

of this market value is not however quite the simple thing that previous 
determinations were, for now ever.r parcel of land -has to be evaluated by reference 
to the possible form of development which it might be permitted to have by the 

planning authority-a somewhat speculative matter not always easy to foretell. 
The 1959 Act indicates some general and some special assumptions that the Lands 
Tribunal might make in this connection but to set them out even briefly would be to 

enter into too much detail. 

10.40. In 1949, shortly after the 1947 Act was passed, Desmond Heap said in the 
preface to his Outline of Tt)wn Planning Law, "With an imperfect understanding of 

what is happening the little man in this country is now setting out on a planning 
expedition into what are to him uncharted seas. For the welfare of his ship as a 
whole he has surrendered a great deal of his own individual freedom. His voyage is 
one of discovery. ••• He is going to weigh critically the gains with the losses and the 
gains must be substantial or the voyage will not be worth the price of the ticket." 
This weighing he does himself twelve years later in his speech as the sectional 
chairman of the Town Planning Institute Summer School held in the University of 
Reading in 1961. The verdict is not unfavourable though not enthusiastic in every 
respect. The Act he describes as a fine piece of draftsmanship skilfully engrafting 
and dovetailing old and new ideas into one composite whole. Development plans for 
all the local planning authority areas have been completed and a mine of invaluable · 

information collected. Advertisements, specially those in the private sector, have been 
controlled to everybody's benefit with the voluntary co-operation of the advertising 
agencies, and historical buildings and trees have boon preserved. Conspicuous success 
has also been achieved in "areas of comprehensive development" where piecemeal 
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development has given way to development on a broad-based canvas resulting in more 
convenient, efficient and better laid out cities. Among the failures he lists the financial 

provisions due largely to the fact that they were too ingenious for tt}e common man to 
understand. Another qualified failure was the enforcement procedure which 
was too complicated and not quite sat.isfactory till it wa'l streamlined 

by the Act of 1960. On a few other points his verdict is undecided. He 

is not sure how far the idea of planning h11.s seeped down to and been accepted 
by the common man or woman, nor whether the limited right of compelling 
acquisition of properties affected by "planning blight" conceded by the 1959 Act 

really goes far enough. And lastly, he has some doubts whether phtnning decisions 
are getting enough publicity and whether local planning authorities can always resist 
the influence of vociferous pressure groups who have their own private axes to grind. 
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CHAPTER XI 

Legal and Constitutional Aspects or Town and Country Planning Law 

ll.l. 'Before proceeding further it would be as well to have a clear idea about 
the legal and· constitutional implications of a town and coWltr")' planning law in a 
eoWltry like India whose Constitution bears a closer res€'mblance to the American 
than to the British system in this respect. Community planning, as an American 
writer baa said, often raises points of ronstitutional law, and any adverse judicial 
decision may erect obstacles to effective action which can only be overridden by an 
amendment of the Constitution never to be lightly undertaken. This question of 
"vires" is no problem to a totalit-arian state where the dictator's word is law and his 
executive fiut, decreeing the manner of land use, final. It is of pnrtieular significance 

in a democracy governed by the rule of law where power is more widely diffused, for 
even when such powt'r tends more and more to be eoncentratt'd in fewer bands through 
the dis..·ipline of 8 party system or otherwise, the courts are there to act as a brake 
on its urbitrary or irregular exercise and pronounce on the validity of any law t.hat 
ruuy be piiSsed. The position is simpler in England where there is no constitutional bar 

to the legislature passing any law. Parliament is the supreme law-making authority, 
limited only by the social and political climate of the day which determines the extent 
of control that the politicians will press for or the country will accept. In a federal 
form of governmt"nt wi~h its triple characteristics of a written constitution, the 
distribution of legisll\tive power between the Cnion and the component States, and 
judicial review of alleged inroads on private rights guaranteed by the Constitution, 

the question is <>f more vital importance. Any law passed here must satisfy the 
twin tests of being pnsst'd by a legis)olture of competent jurisdiction . and of not 
being repugnl\nt to any existing lnw which the legislature is not authoris<Kl to override. 

It is therefore ne<'essary to see-

1. Wbich legislature is competent to pass such law ; 

II. \\nat kind of control it can impose; 

III. Under what circumstances can it go beyond control and authorise 

compulsory acquisition; and 

n·, What is the power of the juditJiary vis-a-vis the Ministry in imposing 

legal restraints on plan implementation. 

11.2. I. On the question of competency most witnesses have expressed themselves 

in fuvour of the State and against the Umon but since this has generally been in the 
nature on a ipse dixit it is nt'cessary t{) go a little more deeply int{) the matter and 
examine the argumt•nts on which it may be based. Legislative competence would 

dt•pt"nd upon where this pttrticular power has bet'n, or may be deemed to have,. been, 
plnt•t•d by the Constitution. Governmental power, executive or lt'gislative, has been 
distributed by the Constitution among the three lists of the Seventh Schedule of which 
the first is tht> exC"lu;;ive sphere of the L"nion, the set-ond, of the Statt>s, and the third, 
of both tht> rniou and the States concurrently, subject always to the condition that in 
ruse of cont1ic:t till' l'nion law shull prevail. The division is not water tight; it tends 
to gl't blurred at tl•e edges so that in re.spect of certain matters there is what muy be 
<"ailed a twilight zone where the dividing line would depend on what the Parliament 
of the t!Hy would con~idf'r to bt' mHtters of sufficient nutional importance to warrant 
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their inclusion in the sphere of the Union. There is also the provision, mentioned in the 

text and repeated in the Schedule, that all residuary matters come within the sphere of 

the Union. To which of these three lists can town and country planning be 8o.id to 
belong? 

11.3. It is somewhat unfortunate that the planning of land use is not in terms 

mentioned in any of the lists mentioned above. Economic and social planning is (List 

III-20), but though it is to some extent dependent on l&nd use pla'ii.ning it is 

not identical with it. The facile conclusion that it must therefore be a residuary matter 

belonging to the Union would however be a non sequitar for the subject-~atter, thon~h 

not the name, may be found included in one or other of the entries in the lists if a 

careful analysis is made. 

11.4. It is necessary to see then what exactly is meant by town and country 

planning and whether in some other guise it has found a place in any of the lists. The 

shortest and the best definition of town and country planning seems to be that given 

by Keeble who equates it with "ordering the use of land and the character and siting 

of buildings and communication routes so as to secure the maximum practicable degree 

of e(•onomy, convenience' and beauty".* It brings out clearly, if somewhat succinctly. 

the subject-matter of planning as well as its aims and objects. The primary matter with 

which the physical planner is concerned is land-the home and workahop of man, the 

ulti~ate source of all his food and all his primary raw materials, and the source, 

also, of great aesthetic satisfartion through its various forms in which 

Nature reveals itself to us. The planner suggests "inter alia how much of the 
total available land of the country should be allocated to agriculture, foresta, 

fisheries, mines, open Rpaces or national park etc. ; where industries should be sited 

and urban centres grow up ; what should be the alignment of major and minor commu­

nication routes ; and how the use and development of land should be guided for 

ensuring the optimum economic and non-economic satiRfal'tions of the people as a whole. 
Some of these matters bestride both the Union and the State spheres. Location of 

industries which may be said without undue exaggeration to be the hard core of planning 

is not the exclusive sphere of either, for while industries generally fall within the State 

sphere (List 11-24 ), defence industries are the exclusive preserve of the rnion 

(List 1-7) as are some other industries declared by Parliament to be of national 

importance (List 1-52). The re-organisation and co-ordination of traffic movement is 

an essential part of the plan of an area, for the siting of the major routes and intersec­
tions may uproot long established interests and create new centres of popul~tion; but 

while roadR and other internal communication routes are within the St,ate sphere 

(List 11-13), the major ones like railways, national highways and airports and termi­

nals are reserved for the Union (List 1-22, 23 and 29). Local bodies, the more impor­
tant of which are in U.K. the local planning authorities, occur in the State sphere 

(List 11-5) but cantonments doing similar service in specially protected area3 are under 

Union control (List 1-3). Land, agriculture, forests, fisheries are in the State sphere 
( I.ist II-18, 14, 19 and 20) but the exploitation of oil, the regulation of mineral 

development, and the control of inter-state rivers are within the jurisdiction of tho 
Union { List 1-53, 54 and 56 ). Ancient and historical monuments and archaeological 

sites which are among the things that a town and country planning law trieos to 
preserve fall within the Union sphere if they are declared by Parli<tmeut to be 

of national importance (List 1-67 ), and in the State sphere if they nre not. In this 

medley of coalescing or conflicting jurisdictions and spheores of work it is possible to 

*Principle• and Practice of Town & Country Planning, 2nd Ed., p.9 by L, ICeeble. 
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get confused unless attention is fixed firmly on what is fundtimental in physical 
planning and what is only incidental. 

ll.5. We do not think that entry No. 5 in List II, i.e. local government, is of much 
help in deciding the issue, for town planning is not an inevitable function of local bodies 
in all count.ries which practise it in some form or other. Even in England, where 
historical reasons have accorded to local bodies an important role in planning, they are 
definit~ly subordinated to !\olinisterial control, and critics were not wanting who once 
•uggested a complete withdrawal of this function from local bodies and vesting it in 
"ad hoc'' regional bodies directly set up by government. Planning of the land use is thus 
conceivable without making~it an adjunct of local authority administration and the 
inclusion of local government in the State list does not automatically bring town 
and c01mtry planning within the jurisdiction of the State. 

ll.6. It seems that the key-word is land ( List II-18 ) which is the subjet't of 
planning control and the basis of all town and country planning law. Land in this context 
is not confined to mPre rights in land as the expression "that is to say" ( in Schedule 
II-18) might lead one to think but is the physicai· and material thing we under­
stand by tbe word land, including not merely the surfa:ce of the groumi but all that 
tins over or under it--the houses and buildings as w~ll as the sub-soiL 'Within its 
broad sweep come all lands whether rural or urban ; arable, woodland or forest ; 
rivers or mountains; and the minerals lying underneath. The controversy 
now happily over, between the West Bengal Government and the Union as to 

whether the right to regulate the working of minerals gives to the Union also a 
ron trolling or semi-proprietary interest in the mines themselves is negatived not only 
by the fact that land (which includes aU that lies below it) is mentioned in the State 
li>'t but also by the inclusion in that list of power to tax mineral rights (List II-50) 
which would have been inconceivable if the mines were Union property. It is 
probable that c-entr .. l jurisdiction in !he subjects mentioned within the Union list 
relateil not so much to their siting as io their control, conduct, and regulation, after 
the site has been selected with the consent of the appropriate authority. Since "land" 

fl\lls within the State's sphere the State should presumably be the authority competent 
to determine on which part of its territory any particular activity should be 

carried on. Prima facie, the right of the State to prescribe the manner of use of 
every inch of ln.nd w1thin it seeiiUI to us to be unassailable. If however it be held 
that the right to carry on a certain activity carries with it, by ner.essary implication, 

also a right to select the site on which the activity should be carried on, all we can 
say is tlmt there exists here a theoretical possibility of conflict which should be 

avoided by the exercise of good sense and a. spirit of accommodation on either side. 
No plan is inflexible and no government (which, in the last analysis, means the 

Minister and his officials ) should be permanently unbending in it.s attitude. According 
to English Law and practice the President of the Board of Trade and the Minister 
of Tran~<port over .. ha<low the Minister in charge of Town Planning in prescribing 
industrial sites and trunk road routes but this has not impeded the framing of plans 
covering the whole country though it may have led to compromises, sometimes at the 

cot!t of the better alternatives. 

11.7. II. The other test is even more important. The passing of a law by a 

legislature of C'ompetent jurisdiction does not take us out of the woods if the validity 
of the Jaw is liable to be challenged on the ground of constitutional impropriety for 

C'ontravening the fundamental rights incorporated in the Constitution. These provisions 
of the Constitution 11 tand above and beyond the teach of the State legislature and are 

inviolable. Article 13 is very clear on the point. All laws in force at the commencement 
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of the Constitution which are in~onsistent with these rights are automatically 

rendered invalid to the extent of such inconsistency, and all subsequent legis-lations 

which contravene these rights are void ab initio. A Town and Country !'Ianning Law 

must necessarily impose fairly drastic limitations on the use of land owned by an 

individual or orgnnis11.tion and the question arises whether a State legislature (or even 

the Union Parliament) can pass such law without coming into conflict with the 

Constitution and the fundamental rights which are an integral part of it. 

11.8. There would have been no need til pose this question if land had been 

public property and some thinkers, O.D.H. Cole for instance, hold that effective 

planning ofland uge is very difficult without public ownership.* ( But the que8tion 

of ownership may land us in a semantio booby-trap unless we keep its different shades 

of meaning cle11.r in our mind. In a certain sense, as an esteemed witness ob"'erves in 
his written memorandum, all lands may be said t.o have been nationalised 11.lre,.dy, 
the right having descended from the East India Company to the British Crown under 

the Government of India Act, 1858, and passed on to the Government of India under the 

constitutional changes of 1935 till it vested in the successor government after the 

transfer of power in 1947. This, however, refers probably to the sovereign right in 

land rather than to t.he proprietary right as we ordinarily understand it. Even in England, 

if we recall the words of Pollock, "no absolute ownership of land is recognised by the 
law books except in the Crown. All lands are supposed to be held, immediately or 

mediately, of the Crown though no rent or services may be payable and no grant from 

the Crown is on record. The feudal lawyers forestalled to some extent.-the modem 

socialist dream of the State as the universal landlord".t Yet this did not prevent 

Blackstone from mentioning the right of private property as one of the three absolute 
rights inherent in every Englishman, and a more recent writer from saying that 

the sanctity of property is, howevermuch it may be weakened by modern legislation, 

one of the cardinal principles of English common law. tt In considering ownership 

of land we must therefore consider not the superior sovereign right which must of necessity 
belong to the State, but the ordinary proprietary right recognised by the Constitution and 

regulated by the laws of the State. 1\Iore pertinent than the transfer of sovereign right is 

the 'Vest Bengal Estates Acquisition Act of 1955 with its subsequent amendment of 

1956 which applies to the whole of West Bengal except Calcutta and whose validity 

has been placed beyond question by Art. 3L\ of the Constitution. By virtue of 

it all estates and rights in land vest in the State free from encumbrances with thi:'! 
saving clause that persons previously holding any property (whether as landlords, tenure 

holders, raiyats or under-raiyats) are permitted to retain the whole or a part of such 

property as direct tenants under the State, subject to certain limits prescribed by the 

Act. If the land is agricultural it is held in occupancy right under the Bengal Tenan_cy Act, 

1885.** If non-agricultural, the rights are governed by the "·est Bengal X on-agricultural 
Tenancy Act, 1949 in its application to tenants holding for not less than 12 years without 

a lease in writing, unless the previous occupation was on the strength of a lease from the 
ex-landlord in which case the terms of that lease (subject to such modification as the 

State Government may think fit to make ) would survive and be deemed to be a le>lSe 
granted by the State Government. In the case of tea plantations alone woulJ fresh 

leases in writing be granted defining the terms of the tenancy. The result is that while 

• Housing and Building. p.49 (1945) by C.D.H. Cole. 

t Pollock"s Land Laws ( 3rd Ed.) p. 13 quoted by C. M. Haar in Land Planning Law in a Free 
Society. p. 208. 

tt Fundamental Law in English Constitutional Hiatory, p, 54. J. W. Gough ~ 1955 ). 

**Alter the passing of the West Bengal Land Reforms Act 1955 which repeals the Bengal Tenancy Act 
1885. he io a raiyat having owner"s right in his holding subject to certain safeguards. [ Cf. Chap. ll of West 
Beagal Act X of 1956 ]. 
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all pre\·ious rights over property situated within the municipa1limits of Calcutta remain 
intact, very considerable rights still survive in other parts of \Vest Bengal to the holders of 
property, howevennuch their ceilings may be curtailed or the corpus of rights circums­
cribed by the conditions of the tenancy : and these right..,, it is conceded, will enjoy the 
prot•·ction of Articles 19 and 31 of the Constitution. So far as agricultural land in rural 
11reas is concerned the very alight safeguard against convf"'r~ion to other uses contained in 
::icc. 4(4) (a) of the West BE-ngal Land Reforms Act (Act X of 1!.156) does not amount to 

much as it does not preclude sale to persons who want to use it for non-agricultural 
purposes. For other areas where a variety of uses is permitted under the existing law 
there is at present no restriction. A law imposing such restrictions would have to be 
tested in the light of the fundamental rights guaranteed by the Constitution. 

11.9. The relevant Articles are 19(1) (f) and (5) and 31(1) (2) and (2A) which, for 
our present purpose, may be summarised as follows: "All citizens have a right to 
acqmre, hold, and dispose of property subject to reasonable restrict.ions in the interest 
of the general public, and no person shall be deprived of such property except 011. 

tho authority of the law. There is no bar .. to a person's property being compulsorily 
acquired or requisitioned if required for a public purpose·. but he is entitled to compen­
~ntion whose amount (or the principle of determining which) will have to be iaid down by 
law. Partial deprivation of rights in property, so long as ownership is not transferred nor 
poASE"Hsion disturbed, would not however amount in law to compulsory acquisition 

of that portion of the right of which he is deprived." The question of the validity of the 
law would turn on whether the restrictions normally incidental to town and country 
plmming can be regarded as reasonable and would be so regarded in a court of law. 

11.10. \\"e have not come acro~;s any Indian decision bearing exactly on the 

point, perhaps because planninge, in India, has not yet passed its infancy and 
rt>ndll·d thnt adolesct>nt stage when it begins to impinge• frequently on people's 
private rights so as to yield a crop of cases for the courts to decide. A glance at what 

is huppening in other countries may ho"'evGr be more rewarding • . · 
11.11. In England, where the right of private property was developed by common 

law till it ahnoo;t became an article of faith, there has been a gradual erosion of the 

extreme individualistic position over a number of years so that a well-known text-book 
on constitutional law has to admit that "the law does not allow a private owner unlimi­
ted and unlicensed use of his property", and another has said that although the 

Englishman's horne is his castle, its outworks have been considerably worn down and 
even the inner keep is often in danger because of the greatly enlarged powers of 

cornpul~ory acquisition assumed by the State. J. F. Garner has shown how legislation 
for public control of land started with a view to ensure public health and sanitation, 

~p.-eud over to the enforcf"'ment of building rules for structural safety as well as for a 
pleusing elevation, and ended by ushering in a welfare state in which the control of 
use by governmental agE-ncies through the enforcement provisions of the Town and 
Country Planning Act has become a generally accepted necessity to enable human 

bPiugs to live together in an over-crowded country.* To say that the analogy of English 
Law doPs not hold because the British Parliament is not hampered by a written constitu­
tion which it cannot toueh would be to miss the point of this argument. It is not the legality 

of these Jnws but their reasonableness which is presently under considerarion and on 
t hut point what is relevant is that a country with a traditional respect for the sanctity 

uf privnte property hns voluntarily aceepted the position that the exerC'ise of that right 
.,)wuld be pltwerl under fairly comprehensive control iu the general interest. The 
vehide through whi<"h such acceptance is expressed-the court or the legislature-is 

•1h& Public Control of La.:.ci(i956~ p:-7--;-fF.Garner, Li:. M. 
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beside the point. A thing which is necessary in the general interest cannot but be held 
to be reasonable. 

11.12. But let uA see what is happening in U. S. A. where also the common law 

legal system has given a high premium to individual property rights and between 
whom and us there is some nmount of similarity at least in respect of the 

constitutional poo;ition. In America the acceptance of restrictions has been through 

the expanding common law in the hands of the Supreme Court which, "although it has 

emphasised that fair and decent procedures must be followed tmder the due process 

clause and that the regulations Ill'I.Ist be reasonable as applied to property involved in a 
specific case, has from the beginning regarded the constitutional validity of zoning and 

land planning and, indeed, · now seems more firmly committed to this approach than 
ever."* This was done through giving a gradually extended meaning to "police 

powers" which have been evolved by the courts and tagged on to the Constitution as 

its unwritten major premise, forming a part of the inherent power of the State and 
federal executives in the discharge of their functions. There was originally a two-fold 

resistance to the extension of the controlling power of the State, one based on the 
extreme laissez faire doctrine that the State must not intrude into the sanctum of 

private enterprise even as a competitor ; and the other on the respect for private 

property and rights to the maximum extent possiole. The turning point in legal 

thought seems to have come in 1920 when for the first time public housing was declared 

to be a legitimate venture by a State or local authority. The next two years saw two 

very important judgments from Mr. Justice Holmes, one of the greatest of American 

judges of all time. In one he dis<'ounted "the notion that the former ( i.e. private rights 

of property) are exempt from the legitimate modification required from time to time 

in ciyilised life" by saying that it "is contradicted not only by the right of eminent 

domain under which what is taken is paid for, but by that of the police power in its 

proper sense under which property rights may be cut down, and to that extent taken, 

without pay." In the other, npparently as a corrective to the last statement which was 
too general in its unqualified form, he observed that if regulation went too far it might 

amount to taking which must be compensated. The two judgments taken together are a 

strong affirmation of the right to control the use of property, generally without compen­

sation, but on payment of some compensation if the control is unduly restrictive. A deci. 

sion in 1926 enlarged the scope of 'police powers' by saying that the control of nuisance 

was not its only basis but merely a "helpful aid" and that changing conditions required a 

successive definit.ion of that power. This completer definition came at last in 1954 
when in an important and unanimous decision of the Supreme Court delivered by )lr. 

Justice Douglas {well-known in this country for his ('omparative study of American 

and Indian constitutional development, "From 1\larshall to 1\lukherjea") it was said 

that the police powers permitted a wide discretion in the a<'quistion and re-development 
of large blocks of land and that any attempt to hobble this d is<>retion by limitin!= it ot 

the elimination of slums ( d<>fined narrowly as the existen<>e of conditions injuriou" to 
public health, safety, morals and welfare) must be brushe daside. It was hE-ld that 

the power was even broader, embracing as it did re-development for the gener>tl 
objective of achieving a better balanced, more attra<>tive <'Ommunity. The traditional 

application of the police powers-public safety, public health, morality, peace Rnd quiet, 

law and order-were merely illustrntive of the police power, not limitations upon it. 
Aesthetic and spiritual values must also beo sought through the ext>rC'ise of the;.e 

powers.t 
*Law and Contemporary Problems , Spring 1955 ], Duke University [X. Carolina], Foreword by 

Robert Kramer, p. 197. 
tBerm~n Y. Park7r [ 1964 ] quoted in an article on "Constitutional Law and Community • Plannirlg'• by 

Corwin W. Johnson Ul Law and Contemporary Problems, [ Sprmg 1955 ]__Duke Umv .. rslty, X. Carolma. 
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11.13. The American cases afford strong support to the proposition that the control 
of use which a Town and Country Planning Law ordinarily contemplates for ensuring a 
better balanced community life should be regarded as reasonable. The occasions on 
which compensation could be .claimed for restrictions as per Justice Holmes's observation 
in the second ca:se mentioned above would be rare, for although at some undefinable 
point regulation of property might shade into the tnking of property, instances in which 
the Supreme Court had determined that this point had been reached or exceeded 
were very rare. The Indian Constitution is more favourable to planning control than 
the American, The courts do not have to invent the existence of any "police powers" 
to help the government for there are built-in safeguards in the Constitution itself 
against untrammelled freedom in the exercise of any such right. Such rights are, under 
Article 19 (5), subjPct to reasonable restrictions in the public interest. Moreover, it 
has gone one step further than the American Constitution as interpreted by Mr. Justice 

Holmes by provid}ng in its fourth r.mendment that restriction "qua" restriction does 
not involve a constitutional obligation to compensate so long as ownership is not 
transferred nor possession disturbed. 

11.14. III. Another constitutional point has occasionally been raised questioning 
the propriety of compulsory acquisition of extra land when the intention is to recoup 
the cost or part of it ( or, it may be, even to make,;, profit) by selling what ~emains 
ov£'r after the development is completed. A compulsory purchase of a person's land 
is a considerable encroachment on hiil private right to hold and dispose of property 

and only the exi>~tence of a public purpose could, under Article 31(2), be a valid legal 
bt<sis for such compulsory transfer. The question has been raised whether recovery of 
cost or the making of profit comes within the purview of a public purpose. 

11.1.>. In three cases in which the Calcutta Improvement Trust figured as one of 
the parties the legality of excess acquisition was under ftre but the question whether 

ro<:oupment of cost could be called a public purpose was not specifically raised in any 
of them. In the first, a very distinguished Indian judge was sceptical because it was 
an unusual, arbitrary and oppressiy~ right which the language of the Act did not 
f'xpresRiy confE>r. In the second, a very strong Full Bench held a diametrically 

opposite view and said that acquisition of adjoining lands for the purpose of recoupment 
was not oaly not arbitrary or inequitable but was quite a. common practice in England 
ond lndia. \\"hen the first case went on appeal to the Privy Council the second 
view was flndorsed. Since then it has always been taken for granted that such 
arquisition of extra land was permissible, nobody bothering to apply the further test 

of "public purpose" to the motives which prompted such acquisition. 

ll.lti. An earlier American view was against the legality of such acquisition. In 

Cooley's Constitutional Limitations it is said that although compulsory acquisition 
was applicable where private property was wanted for public purpose use or demanded 
by public welfare, no instance was known in which it had been taken for the mere 

purpose of raising revenue by sale or otherwise. The existence of such purpose would 
be utterly deHtructive of individual right. * It is doubtful if this is the state of law 
in Ame1·ica to-day. The question of acquisition of more lund than is strictly necessary 

fc•r a Hcheme for the purpose of recoupment of cost by the proceflure known as excess 
eondemnution Wt1S left undecided by the Supreme Court in 1930, but the observation 
of Douglas J. in Berman v. Parker ( 19.~! ), already referred to, considerably 
nurrows the role of the judiciary in determining whether the power was being Pxercised for 
n public purpose. An English decision of 1958 on a somewhat analogous point as to what is 
and what is not a eharit~ble organisation may also be of some help. Certain Tilting reliefs 

-- ~ -··-·-· --
• Cooly-·-Constitu tiona! Limitation vol 2, p 1139 
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can be claimed by charitable and similar organisations provided they are ·'not established 

or conducted for profit". The question arose in connection with The "N"ational 

Deposit Friendly Society which carried on a mutual insurRnce business among it!J 

members and ran a Convalescent Home-for them whether it came under this category 

even though it had earned large profits and -built up a substantial reserve fund. The 

judgment of the Court of Appeal was in favour of the Society and its effect was thus 

summarised by R.E. Mcgarry in The Law Quarterly Review, "The focal point mu~t 

be the affairs of the organisation viewed as a whole rather than that of any particular 

section of it .. A perpetual inescapable obligation to plough back any profit that may 

accrue would preserve its character as a public charitable organisation and entitle 

it to the benefits which such organisations can have under the law".* Since a 

public charitable organisation serves a public purpose the tests considered sufficient 
for such an organisation should also be sufficient in any other case to establish a 

public purpose. A system of ploughing baek the receipts from sale or lease of land, 
either for recovery of cost or for further development, would therefore justify 

compulsory acquisition under Article 31(2) on the ground that it is made for a public 

purpose. This seems more or less in line with the argument which found favour 

with the Full Bench Case mentioned abovet where it was held that while acquisition 

of land for the engineering w<*ks of the scheme was in pursuance of the direct 

pufpose of the Calcutt-a Improvement Trust, acquisition of surplus land for recoupment 

of cost also served that same end indirectly by providing the means of carrying 
out that purpose. · 

11.17. Another possible line of argumeut is as follows. Complete re-development, 
which should be the object of improvement schemes whenever possiule, cannot be 

confined to streets, parks and O<'casional housing estates, leaving large areas as 

insanitary enclaves where flimsy huts, congested and insecure buildings and vacant 
waste lands with the accumulated garbage of the neighbourhood are a constant 

mena<'e to the helllth and safety of the people. But a <'omplete cleaning up of the 

area must inevitably leave in the hand of the pubJ;c authority, after all these 

developments are carried out , considerable surplus lands whose only use, unless that 

authority itself embarks on large scale building construction for all purposes, would 

~e to be disposed of by sale or lease in small buliding plots or in large" parcels to 
those who wanted to develop them. In Berman v. Parker, Mr. Justice Douglas, 

it may be recalled, expressly lent his support to the legality of such development 
through private agencies. It is this cleaning up process which is the public purpose 

and the sale is an incidental by-product. The fact that in the course of such sale or 

lease some recoupment of cost or profit follows does not vitiate the argument. 

11.18. IV. When we come to the last topic of this !'hapter, namely the role of 

the judiciary in the planning process, we are on very uncertain ground because of the 
exist~nce of an extensive no man's land in which the exa(·t boundary between the 
area of judicial interference and the extent of exdusive ministerial disC'retion may be 

constantly shifting. The judges may, through their interpretation and application 

of the all pervasive Article 226 of the Constitution, greatly help or thwart the process 
and purpose of planning. Their responsibility to the public as the guardian ot their 
legitimate rights is great; so also is their responsibility to the community in the 

prom:~tion of the goal to which, after due thought, it may have conunitted itsclf. It is 
hardly likely that they will all spettk with the same voice for temperamentally some 

• The Law Quarterly Review, April 1959, P. 111-72 

t Manila) Singh v. Trust [ 1916 ] 
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may feel bound by the letter of the law interpreted by reference to the past, and 
others may be moved by the spirit of the age, reinterpreting the Constitution in terms 
of the future. On this point we can do no better than summarise with slight verbal 
alterations a eom~> what long bu~ intersting note from a pentrating American study 
of the English Act of 1947. 

11.19. "If a Minister's decision on planning appeal was regarded as quasi-judicial it 
would have the important practical consequence that the rules of 'natural justice' could 
be invoked in an appeal to the court not merely on procedural matters but also on 
the substance or merit of the decision. This was sought to be avoided by a drafting 
device which gave such decision an administrative, not a quasi-judicial, character. 
But this wo.Ild not have been of much use if the judges had not largely recognised 
the social philosophy and accepted it; for, as lvor Jennings has shown, with a far 
less statutory rope to work with, the courts have been able in the recent past to. 
read the requirements of 'natural justice' into a statute. So amorphous is the 
dichotomy between •judici.d' and 'administrative' that the courts have been able 
to pigeon-hole a par.;icular function largely according to the particular consequences 
they wish to see flow from such classification. On the other hand, a judge more 
amicably dir~poRed towards the underlying social aim~ ~f town and country planning 
legislation will find sufficient basis in the Act to warrant the conclusion that the rules of 
•natural justice' were not intended by Parliament,to apply to this appellate function of 
the Minister. This is more in keeping with the latest:English judicial trend of self-abnega­
tion which indicates a great change in the relationship of the judiciary and the executive. 
The reason is that behind technic.al doctrines lie views of ultimate social philosophy. 
With the advent of socialism the subject-matter of State action ha.s been widely 
extended; it is also more technical and difficult. The remedy for bad planning, or the 
bad carrying out of any major policy, lies with the Parliament responsible to the 
electorate, not with stray cases that may crop up in the courts. Unless the Minister 
has gone completely beyond the statutory grant of powers, acted in bad faith, or 

failed to conform to the rules of 'natural.• justice' in the limited period when he is 
conducting an enquiry, the call for judicial review will remain unanswered. The 
cases even indic.ate that so long as there is a substantial compliance with the statutory 

requirements the. Minister's action will not be interfered with. The talk of 'judicial 
11abotage of socialist legislation' merely represents a cultural lag and is a thing of 
of the past".* This was written in 1951 but even as late as 1955 Lord Goddard came 
down heavily on local planning authorities and quashed ill-drafted enforcement notices 
with the observation that persons affected by the notice had a right to know exactly 
what was complained of and what they were required to do ; and Lord .: Denning, 
known for his liberal and progres>~ive views, gave unstinted support to the same.** It is 
reasonable to conclude that while the English courts would not generally 
interfere with policy they do not show any disposition to tolerate any 
dereliction in the matter of procedure which might prevent the citizen from 
presenting his case as convincingly as possible before the appropriate forum, viz. the 
local planning authority or the Minister. The role of the judiciary in the American 
States has been even more forthright. While the Supreme Court has accepted planning 
restriction!! with a good grace, "state courts have been somewhat less tolerant, no 
doubt because they are in a better position to see more clearly and frequently the 
possibilitiE>s, in the day to day routine operations at the local level, for abuses and 
inequitifls resulting from poorly devised or improperly executed ztJning and planning 
schemes". t \Vhat attitude the Indian judiciary will adopt it is too early to say. 

• Land Planning Law in a Free Soceity [1951). aotea in page 193.94 by Charles M. Haar. 
•• [1955) 2 QB l1B a. 6ll3 t Law and Contemporary Problema [Spring 1955 ] forew;ord by R.Kramer, P. 197 
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CHAPTER XII 

The Model Town and Country Planning A~t prepared by CRUPO* 

12.1. No account of the current Indian laws on Town and Country Planning can be 

complete without a reference to the Model Town and Country Planning Act prepared 
and circulated by the Central Regional & Urban Planning Organisation with the impri­
matur of the Ministry of Health, Government of India, for the guidance of different 
Indian States. Based on an earlier draft prepared by the Institute of Town Planners 

( India) it has, as the explanatory note says, profited by the experience gained from 
the working and the shortcomings of current Indian Acts and tried to avoid the 
complexities and pitfalls of similar legislations in U. S. A., U. K. and the continent. 
It is the clearest and the most readable of all the drafts made up to date and whether 
one agrees with all its provisions or not, no new legislation on town and country planning 
in India can ignore it or fail to profit by the form in which the principles of town 
planning and the mode of their enforcement have been embodied. \Ve shall, therefore, 
start with a summary of the provisions of the proposed Act in non-technical language 
before offering our comments. 

Development and the Machinery of control 

12.2. Development is described as the carrying out of building, engineering, mmmg 
·or other operations in, on, over or under land or the making of any material change in 
any such building or land or in the use thereof. After the Act comes into force within any 
local planning area no such development can be l'arried out without permission from a 
local planniilg authority, such permission being given either on the basis of a development 
plan already drawn up or of a. contemplated plan whose lineaments are present in the 
miild of the planning authority though the details have not yet been worked out or put 
down on paper or maps with the seal of approval from government. The machinery 
proposed for the purpose are loeal planning authorities, a State Planning 
Board, and a Chief Town Planner who is the principal permanent officer of the town 
planning department of government. 

12.3. At the top of the hierarchy, but below the goverw:::J.entallevel, is the State 
Planning Board with jurisdiction over the entire State, consisting of a chairman. other 
members numbering between 3 and 13, and the Chief Town Planner who will be the 
( ex-officio ) secretary of the Board. All ( except, of course, the Chief Town Planner 
who is a permanent official ) are appointed by government for such term and on such 
emoluments as it may fix, and all are dismissible at any time if government thinks fit. 
The constitution of local planning authorities may vary. If the planning area coincides 
with the area of a local authority and government, in ronsultation with State Board. 
considers it a suitable agency for the exercise of planning functions it may constitute 
the local authority into the local planning authority over its own arl!a and some adjaeent 

~The comments were prepared on the earlier draft before its retvtswn by the 
Committe appointed at the Bangalore Conference. Attempt hils been made to bring it 
up to date in the light of the revised draft which anticipates some of the defects we had 
point.ed out and corrects them. If there are still some eomments which have become 
unnecessary on account of this later revision we crave indulgence bt-eause the rt-vtsed 
draft was received so late that a thorough revision was not possible. 
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areM and vest it with necessary powers.• If not, a separate planning authority is to 
be set up consisting of a chairman, a vice-chairmant a town planning officer, and three 
other members-aU appointed by government, and some representatives and officers of 
local bodies falling within the planning ares who will come either through indirect 
election or by virtue of their office. The town planning officer is to be the statutory 
secretary of the local planning authority as his coUnterpart, the Chief Town Planner, 
ie of the Stat.e Board. The terms of office and conditions of service of the members are 
to be prescribed by rules but governmlmt may terminate any appointment at any time 
if it thinks fit. The local planning authority is given the right to employ its staff and 
fix their salaries in accordance with the rules framed by government. 

Functions 

12.4. The functions of the State Planning Board are \1) to advise the government 
in planning matters and to perform other functions or duties that government may 
assign to it ; (2) to guide, assist and supervise local planning authorities, especially in 
the preparation of development plans ; (3) to collect statistics, and publish bulletins and 
monogr.~phs on planning and planning methods,and (4) to perform other acts that may 
be "entrusted to it under the Act". These other acts ·~ppear on a careful scrutiny of 
the Act to be limited in number and classifiable either as .executive or appellate. The 
executive jurisdiction arises when a local planning authority fails to prepare a de~elop­
ment plan ( interim or comprehensive ) within the prescribed time and it it! prepared by 
the Chief Town Planner under orders of government. The function of the State Board 
is to publish the Chief Town Planner's plan,. hear objections that may be filed, and 
submit a report to government with its recommendations. Its appellate power. can be 

invoked either when a planning permission is refused or when an enforcement order is 
passed for demolition of an unauthorised construction or discontinuance of an unauthorised 
use or when the quantum of development charge is impugned. Obviously it ean also be 
invoked when the demolition or discontinuance order relates to what is not an unautho­
rised construction or use. HClw these appellate powers are to be exercised will be dealt 

with when we offer our comments. l 

12.5. By contrast, the flmctions of the local :planning authorities are of primary 
importance and much more elaborate. They have (I) to prepare the development 

plans, both interim and comprehensive, and take all steps that may be necessary in 
that connection; (2) to deal with applications for permission to carry out develop­
ments-often a most difficult decision involving a consideration. of a variety of circums­
tances ; (3) to assess the development charge that will be payable in case development 

permission is granted; (4) to assess the compenF!ation that may be payable for loss 
or damage suffered in consequence of refusal of or the restrictions imposed on develop­
ment ; and (5) to take effactive steps against unauthorised development by instituting 

criminal proceedings or by direct action with or without the help of the police. 

Preparation of development plans 

12.6. The preliminary step to carry out the first of these functions is to· prepare 

an "exi8ting use" map of "every piece of land in the local planning area". Six months 
are allowed for this but there is provi11ion for extension of time. This is followed by 

*This occurred in the first draft of the Model Act as sub-section 2 of section 9. In 
the revised draft this sub-section has been omitted so that at present there is no 
pruvi.;ion for empowering local authoritieR with th~ functions of a local planning 
.. uthority. Yet,curiously enough, section 20 of the revised dra~t reproduces the s~~e 
soetion of the original draft which was bRsed on the asRumptiOnlthat local authoritu.•s 
•·ould he It,..al planning authorities. 

tThia ia optional. 
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a public notice inviting objections if any, within 15 days. The town planning 0fficer 
is required by the Act to hear the objections and submit a report to the planning 
authority on the basis of which the latter decides whether the map >~hould be adopted 

as it is or any modification made. Th~ adoption of the map by the planning authority 
with or without modification gives finality to it and it then becomes available for 
inspection by the public at different places specifically named in another public notice. 

If the planning authonty defaults, the land use map is prepared by the Chief Town 
Planner under orders of government and at the cos!J oLthe local planning authority. 

12.7. Then come the most important stages of the preparation of the interim 
development plan and of the comprehensive development plan in consultation with the 
local authorities falling within the area. For the first, one year's time is allowed and 
for the second, three, counting from the date when the local planning area was demar­
cated and the Act put into force, but in either case time may be extended if necessary. 

The plans should contain as many maps and as much descriptive matter as will make 
their scope and purpose intelligible. The interim development plan should (a) indicate 

broadly the manner in which the land within the area should be used; (b) allocate 
areas for residential, commercial, industrial and agricultural use, or for u.~e 

as public or semi-public open spaces, parks and playgrounds, or for any other purpose ; 
(c) show the alignments of existing and proposed national highways, arterial and other 
major roadA as well as other lines of communication (railways, airports, canals etc.) ; 
and (d) contain zoning regulations about height, size and the ratio of unbuilt land 
to the total area of the plot. It may also (e) indicate public and semi-public buildings, 
and (f) incorporate, if it thinks fit, any additional matter that belongs more 

appropriately to a cOmprehensive development plan. 

12.8. The comprehensive development plan includes all these and a few things 
more, viz. (a) areas of future development and new housing, (b) matters which may 
be suggested by the State or the State Board for incorporation into the plan, (c) 
phasing of the implementation of the programme of development, (d) detailed plans 
for housing, shopping centres, industrial areas, civic centres etc. in respect of some 
specific areas, (e) architectural featmes and standards, and (f) designation of land 
for compulsory acquisition for various purposes and needs of the different authorities. 

12.9. The development plan is then submitted to governmant and the State Board­

the latter for infor~ation, and the former for suggesting modifications, if any. After 
incorporation of the modifications suggested by government, a public notice is issued 
inviting objections. A period of not less than two months is allowed for such objections 

which are then heard in the presence of parties by a three-man committee :or the planning 
authority ( of which the town-planning officer must be one ) and the plan is. then fina­
lised with or without modification as the case may be. Apparently it is then sub­
mitted to government though the :Model Act does not actually mention this step but 
leaves it to be inferred.* There are consultations between the government and the Board 
about the plan and fresh directions may issue from the government to the planning 
authority for preparing or modifying it in a certain way, but ultimately the plan in its 
final form receive'! the approval of government and a publie notice is issued informing 
people of the fact that a development plan has been approved and of the places where it 
may be inspected. The comprehensive development plan, when approved, naturally 
supersedes the interim plan. The validity of the plan (interim or comprehensive) may 
be questioned in the High Court only on the ground (a) that it is ultra vires the _\ct, and 
(b) that the appropriate procedure has not been followed, but the right is forfeited if 

• This omission hu been rectified in the revised draft by incorporating a new sub-section l S l to 

section 23. 

( 132) 



such application is not filed within a month. After every ten years, if not earlier, all 
de~·elopment plans must be reviewed and, if necessary, revised ; they may also be 
suApended by the State government at any time in case of grave national emergency. 

12.10. If the local planning authority is unable or seems unlikely to prepare the 
dev"loprnent plan within the prescribed time government may ask the Chief Town 
Planner to do it and the objection hearing will then be done by a commitee of the 
State Board. The cost, as in the case of land use maps, will have to be borne by the 
local planning authority. 

Planning control 

12.11. The development pliUl comes into operation on tne date when the approval 
of government is notified by publication in the official gazette, and from that date 
all development operations and all uses of land or building must be in accordance with 
the plan. The only exception is that a ten years' moratorium may be granted, if 
applied for, to existing non-conforming uses in order to enable them to wind up or 
adjust themselves to the new pattern of development within the period. But control 
starts even before the development plan is ready, for from the date a local planning 
area is constituted and the Act comes into operation ail developments, changes of 
use or institutions of new uses must be on the basis of a written permission from the 
local planning authority backed by a certificate that the development charge has 

either been paid or is not leviable. Exemptions from the obligation relate io a few 
minor types of development more or less akin to what one finds in the English Law 
though the latter is more elaborate. The planning authority (or the authority, officer, 
or person to whom it may delegate its powers) may grant permission without 
reservation, or grant it subject to conditions, or refuse permission; but whatever it 
does it must have due regard to the provisions of the development plan if already 

prepared or to its probable provisions if it is not, and it may also take into account 
any other material considerations which appear to it to be appropriatl!. In case of 

refusal or imposition of conditiona, reason.~ must be recorded. 

12.12. Against the decision of the planning authority an appeal lies to the State 
Board, but the right to give a bearing to the aggrieved party belongs statutorily to the 
Chief Town Planner or his nominee and only his report comes before the Board for 

passing such order as it may think fit. • The order may be one of dismissal, or of 
full or partial relief by the grant of permission or the softening of the conditions 
imposed, or there may be a substitution of new conditions for those originally imposed. 
The langua~e is neutral and does not say in so many words whether these new conditions 

may be more onerous than those appealed against. This power of passing the order 

may be also delegated by the Board to the Chi&£ Town Planner. 

Compenaation or other reliefs 

12.13. Only in three cases is the owner of land entitled to some relief or compen­
tmtion on account of the restrictions imposed on his property by the development plan. 
( 1) Firstly, when on account of refusal of permission to develop or of the conditions 

imposed on such development the land becomes "incapable of reasonably beneficial use" 
the owner may, within three months, serve a notice on the State government asking it 
to acquire the land, and if the contention is proved the government has either to confirm 
the notice and order acquisition or direct the planning authority to give permission so 
that the conditions, if any, will not render it incapable of reasonably beneficial use. 
If no dl•ci8 ion is given within one year acquisition 1<hould be deemed to have been 

• In the reTiaed draft the Chief Town Planner"• right ;,., ~ot atatutory but delegated. 
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ordered. (2) Secondly, when by the proposed re-building of a demolished structure 

or the improving or altering of an existing structure the probable extent of enlargement 

is not more than one-tenth of its original cubic eon tent, or when the propo>~ed extension 

of use does not cover more than one-tenth of the cubic space previously put to such 

use, or when any construction on agricultural land is intended for carrying out agricul­

tural activities and there is nothing in the development plan against such extenilion 

or construction, a refusal of permission entitles the aggrieved party to claim compen­

sation but the . compensation is limited to the difference',between the present value of 

the land without such permission and its· value with permission granted. (3) Thirdly, 

when permission already granted has to be revoked in the interest of better planning, 
compensation equivalent to the abortive expenditure already incurred should be paid. 

But if the permission has already been utilised and the development carried through it 

should not be revoked. 

12.14. In cases (1) and (2), relief can be claimed only after the remedy of appeal 

]las been exhausted. In cases (2) and (3), the assessment of compensation is made by 

the town planning officer on whose report the planning authority passes the order. If 
the aggrieved party is not satisfied, the planning authority has to refer the matter to 
court for adjudication. 

Enforcement of planning control 

12.15. (1) Any development without. permission or in contravention of the condi­

tions imposed or in contraventiOn of the development plan in force is an offence. 

Similarly, any continuance of a non-conforming use without permission or beyond the 
ten-year moratorium that may be allowed is an offence. Both are punishable with heavy 

fines and subsequent daily breaches are also punishable. Prosecutions for such 
offences can be launched only by the planning authority or the Board and are compoun­

dable by them. They are triable by magistrates of the first class whose powers of 

imposing fines are extended by this Act beyond the limits set by the Criminal 
Procedure Code. 

12.16. (2) If any development of the above description<~ has been carried out by 

anybody and four years have not yet expired since its completion, the planning 

authority may serve a notice on the owner or the persons responsible for the develop­
ment to restore the "status quo" within a reasonable time which must not be less than 

one month from the date of the service of thE> notice. \Vithin this period the person 

on whom such notice is served may either apply to the local planning authority for 

permission or appeal to the Board, and the notice remains suspended pending its 
disposal. In case an appeal is. filed the Chief Town Planner is to give a hearing to the 

party and the local planning authority' and prepare a report on the basis of which the 
Board passes the necessary order. If the notice is upheld by the Bot1rd and is still not 

complied with by the party, (a) the planning authority may prosecute him, or (b) it 

may itself demolish the unauthorised construction, restore the "status quo," and 
secure compliance with the conditions that were imposed-all at the cost of the owner 
or person responsible for deviating from the development plan or acting without 

permission. The penalty for disobedience of notice is the same as the penalty for 

contravening a development plan mentioned in (1) above. 

12.17_. (3) When a development is being carried out in contmveution of the plan 
but not yet completed, the planning authority may sen·e a notice to stop work. 

'Vhether an application for fresh permbsion or an appeal for cancel! ing the notice can 
at this stage be filed is not specifically mentioned but from some of the later provisions 

it can be inferred that at least an appeal lies, although the notice is not kt'pt in abe.vauee 
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pendin~t its disposal. C'.ontinuance of the development work as long as the notice 
is in force is an offence punishRble with heavy fine not only in the first instance but also 
for every daily breach. The planning authority is also entitled to police help for 
forcible removal from the land of any person carrying on unauthorised development and 
for posting guards 80 that there is no resumption of such work. The cost is realisable 
from the offending owner as arrears ofland revenue. 

12.18. (4) There is a fourth category which is described as removal of authorised 
development or use. The section does not refer to authorised or unauthorised use but 
merely says that if the planning authority thinks, having regard to the plan already 

prepared or in contemplation,&that a particular use of land should be discontinued, or that 
'conditions should be impoilEld on its continuance, or that any building or work should be 

altered or removed, it may serve a notice on the owner to that effect. Within the time limit 
allowed, the owner may file an appeal to the Board (which as usual is, to be heard by the 
Chief Town Plamner though tile final order is to be passed by the Board), .but 
if the notice is not cancelled and the owner suffers damage through depreciation 
of land values by complying with it he may claim compensation for such damage 
as well as for reimbursement of the expenses incurred. The quantum of damage is to 
be assessed by the town planning officer and approved by the local planning authority 
subject to appeal to .the court. If the land becomes incapable of "reasonably 

beneficial use" be may also ask for acquisition of liis land by the government. 
The section is silent as to whether non-rompliance with the notice is punishable in law 

or whether the planning authority can take recourse to direct action to give effect to it. 

Development charge 

12.19. All permiSSions for development are conditional on the payment of a 

development charge to the planning authority by the person who undertakes or 
carries out the development. The Union and the State governments and the local 

authorities are exempted from filing applications and paying development charge, but 
.they have the duty to notify one mohth ahead of taking up. any construction work. 
The State government may also exempt any particular kind of development from 

liability to pay development charges. The Model Act lays down the framework for 
fixing the mal.:imum charges. leviable (on area basis) for development, institution of 
new use or change of use. There may be a different schedule of rates for different 
local planning areas and even for different parts within the same local planning area, · 
and all such schedules must have the prior sanction of government before being 

effective. The liability to assessment and the amount assessed is determined by the 
planning authority on the report by the to'lli"D planning officer, and if there is an appeal 
to the Board against the assl"ssment it is decided by the latter on the basis of the 
n·port of the ('hie£ Town Planner who alone is entitled under the Act to give a personal 
hearing to the appellant. A development charge is, after the prior claim of the land 
revl"nue is met, the first charge on the land and recoverable as an arrear of land r:venue. 

12.20. The other two chapters of the Act relate to finance, account, audit of the 
funds of the local planning authorities, and supplemental and miscellaneous provisions 
which are mostly matters of procedure and do not raise any question of principle. 

12.21. On three points the Model Act of the CRCPO is a distinct improvement 
on the draft 'IJI'hich the Institute had prt'pared. Instead of applying the Act to the 
""hole State all at once as the Institute had suggested, the Model Act empowers the 
State goverrunent to select and define the areas to which it should first apply and then 
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gradually to ~xtend it to other areas in cour@e of time. This will enable areas mo~t 

in need of attention to be tackled first while others not so urgent are later brought 

within its scope as and when the machinery of control is perfected to shoulder 

additional responsibilities. Its other advantage will be to make people used to the 

idea of physical planning, for there will be few grumblers when the worst affected 

areas are tackled, and once the experiment is successful there, resistance from other 

areas will lose both in volume and intensity. The example of the Calcutta Improvement 

Trust which was looked at askance in the beginning and resisted but later welcomed 

and asked to extend its activities into areas where it had not yet. penetrated may 

be cited as a case in point. 

12.22. The second departure, also for the better, is the separation of planning from 

implementation and setting up a separate and independent body for the first except 

when a loca.I authority is considered competent enough to discharge the dual functions.* 

12.23; Lastly, the draft bas gained by its omissions. It leaves the law relating to 

c~mpulsory acquisition severely alone and is silent about the implementation of that 

part of the development plan which relates to construction of public buildings and the 

provision of public utilities because they are really ancillary matters which deserve to 

be dealt with by separate legislation. Land acquisition is necessary also for purposes other 

than the successful carrying out of a programme of physical planning, and a separate 

Act applicable to all cases would be infinitely preferable to a syncopated version of the 

Land Acquisition Act tagged on to town planning legislation for its special purpose. 

,;Plan-making and its implementation also really belong to separate spheres, and one 

capable of doing thP first is not necessarily the most suitable agency for doing the 

second. The control implicit in physical planning bas got two aspects, 

one negative and the other positive. The negative aspect consists in preventing 

development ( generally by private parties ) in a way other than what is envisaged in the 
plan; the positive aspect consists in carrying out the engineering and otht>r works 

(e.g. roads, sewers, public housing, schools, hospitals, civic or community centres, 

parks and playgrounds, Nature Reserves etc.) which must be done by some public 

authority or agency. The model Act leaves the first i.e. plan enforcement to the' 

planning authority as it is likely to know better than anybody else up to wh~t 

limit the rigidity of a plan may be relaxed to make it less oppressive without 

prejudice to its fundamental character and purpose. Implementation of the plan 

it leaves by implication to some other agency more adequately equipped for the 

purpose. That agency may be a municipal authority, or an improvement trust or 
a town development corporation. 

12.24. The first criticism of the model Act must relate to the machinery proposed 

for the purpose. Below the government at the top there is to be a State Planning 
Board, below which-though the extent of subordination is not very clear-there 

will be a local planning authority for each local planning area. The State Board 

is an advisory body with certain residuary exe<'utive or appellate jurisdictions. 
It "must perform such functions and carry out such directions as the state govern­

ment may assign to it from time to time." Its advice is not necessary when some 
major decisions are taken, e.g. (1) when a local planning area is demarcated and 

the Act put into force, (2) when, under Sec. 18, a local planning authority is 

asked . to prepare a development plan not only for it:~ area but for contiguous 
areas as well, (3) when the Act is withdrawn from any planning area, (4) when 

in default of a local planning authority, the land use map and the 

• This, as we have already said, has been omitted from the finally revised draft of the Model Act 

th9ugh in several sections it is still assumed to eziat. 
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development plan are directed to be prepared by the Chief Town Planner. 
The matters in which it is to be co11.8ulted are (1) when boundaries oflocal planning 
areas are re-distributed and their assets and liabilities divided, (2) when on 
withdrawal of the Act the assets of the defunct planning authority are to be distributed 
betwel'n the local authority and the government, (3) when the members of a lot'al 
planning authority have to be seleeted, (4) when it is to be decided whether planning. 
powers should de entrusted to a local authority, • and (5) when government has to 
decide whether a dratt developmt>nt plan prepared by a planning authority should be 
approved or not. Of these, the first two are really the job of an Accountttnt and hardly 
involve any que'ltion of policy. The third is not unimportant but the opinio~ can only 
be required in selecting a minority of the personnel as the majority will be elected by 
the local bod ids or their officers. The fourth is a matter in which the Minister or the 
secretary of the local self-government department should be mere competent to advise 
and give authoritative opinion. t The fifth alone is a matter of considerable importance, 
because development plans are not. merely the basis of planning but they are ·per se 
planning. The Board's right to 'guide, direct, assist, and supervise' the work of a 
local planning authority 'shall be as entrusted to 1t under the Act' but except the 
general wording of Sec. 19(2)(b)(viii) which requir'es the plan to include such 
matters as the Board may direct or of Sec. 69(1) which says that the planning 
authority Phould carry out such direction~ as may be iss;1ed from time to time by the 
Hoard, there is no specific provision indicating at what stage in• the long-drawn 
programme of a planning authority's activities its adviee or direction may be sought 
or given. In fact the scheme of the Act is to establish a direct and immediate relation 

between a lof'al planning authority and the government. When a local planning 
authority defaults iJ1 the preparation of a land use map or a development plan 
it is not the Board but the government which gets it done by its Chief Town 

Planner. The function of the Board in either case is to duplicate the role of the 
local planning authority at a hight>r level,-i.e. pronounce on the correctness of the map · 
on the report it receives from the C[lief Town Planner, or submit a report to 
government on the merits of the development plan after hearing objections through a 
committee appointed by it. In the exercise of its appellate funf'tions its dependence 
on the Chief Town Planner is even more complete. Whether the appeal is against an 
order refusing planning permission or for demolition or discontinuance of an 
unauthorised development or non-conforming use or an assessment of development 
charge it is the Chief Town Planner or his nominee to whom the aggrieved party must 
produce his evidence and it is only on the basis of their report that the Board has to 
pass an order. This ignores the healthy principle, known to all judicial or quasi­
judicial tribunals, that by listening to evidence in person, observing the demeanour 
of witnesseil, and clarifying obscurities through questions and cross questions, one is 
in a better position to come to a corre>ct finding or from a proper decision than he would 
be able to d·> by relying on evidence recorded at second hand. Without any fresh 
materials before it and without the advantage of personally seeing and hearing 
objector>~ the Board can hardly do anything but rubber-stamp the Chief Town Planner's 
rPport. In the case of the first kind of appeal (viz. against refusal of planning 
permission) even this fiction is quietly given the go-by by a provision enabling the 

Board to abdicate its function in favour of the Chief Town Planner. 

12.25. The last function of the Board is mainly concerned with research : collecting 

atatiRtics, writing monographs and bulletins on methodology, and preparmg reports on 

• Thia haa been omitted (rom the lateot revised draft. 

t l'hia criticism has now become redundant. 
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different aspects of planning-all very admirable objects but unfortunately beyond 

the competence of a Board which has not got the necessary apparatus for conducting 

it. If there has to be a regular establishment for carrying on such research work-the Act, 

by the way, provides no staff for the Board-it would be much simpler to place it directly 

under the appropriate department of government where, provided the man at the top of 

·the governmental hierarchy really knows his job, it will work under continuous exptJrt 

guidance which is impossible under a Board whose mee~ings are infrequent and whose 

members have presumably other work to attend to. Experience of the work of several 

ad hoc boards and committees does uot ju>Jtify any optimism in their ability to produce 

result" which can only he achieved by hard, continuous and concent-rated thinking. 

12.26. In fact, the Board is merely a facade behind which the work will be done 
by the Chief Town Planner who is the pivot round which the whole machinery turns. 

He is the ex-officio member-secretary of the Board. He will provide out of his own 

establishment whatever staff assistance the Board will need. All that hfls been said 

before abllut the preparation of land use maps and development plans, the hearing of 

objections and appeals, the absolute dependence of the Board upon the report of the 

Chief Town Planner in all controversial matters etc. are sufficient to prove the latter's 
complete domination over the working of the Board. If anything more is needed, it 

is supplied by the relation between the Government and the Board. The Board is subor­

dinate to the government and the Chief Town Planner is the chief technical expert of the 

government responsible for advising the Minister of Town Planning in all matters that 

come up to him for final decision. What the Chief Town Planner fails to do at the 
Board as its member-secretary he can easily get done at the governmental level 

if he has the confidence of the Minister. It is doubtful whether a Board of this descrip­

tion will attract men of the right sort-geographers, economl'sts, social scientists, 
architects, town planners, engineers, administrators, public health experts etc. whose 

presence alone will make such a top level Board worth having. If not, we may follow 

the U.K. model of not having a Bo!!.rd at all but strengthen the headquarters 
organisation of the government so as to act as the final sieve through which the matter 

reaches the Minister. To have an anaemic Board which has the trappings hut not the 

reality of power will be an ornamental appendage to the bureaucratic machinery-a sort 
of fifth ... heel to the coach-which will merely cause delay without making any significant 

c•.mtribution to planning thought or practice. 

12.27. But possibly it is expected that despite the general wording of the Act, 

the Board will consio.t--as the oril::inal draft of the Institute had suggested-of the 

Minister in t'harge of Town Planning as the chairman and the departmental 

heads as members, with a leaven of three non-official members so as to give it a 
composite character. The explanatory note to the l\lodel Act in its revised form 

shows that this is still the dominating idea of its sponsors. This will render 
superfluous many of the provisions of the Act relating to appointments and 

dismissals and emoluments except in so far as they apply to the three non-official 
members. But. a Board constituted in this manner is open to objection both on principle 

and on practical grounds. To make a Minister chairm11n of a Board whieh is subordinate 
to his department is not only slightly illogical but may, in case he does agree with 
the majority opinion of the Board, confront him later with the invidious ehoice 

betw&en over-riding a decision passed undPr his chairmanship, or at'cepting a decision 
passed against his better judgment. This may be called a theoretical objection, 
for the possibility of senior gov<"rnment officers maintaining a stubborn opposition 

to a particular proposal on which a ~Iinister's heart is sf't or his mind made up may 

be rare. It is the practical objections to this composition of the Board whieh seems to ~~~ 
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to be iwmperable. The heads of departments are all busy officers tied down to their own 
heavy duties wl•ich are not merely of a routine character, for on them devolves the duty 
of studying the requirements of the State and suggesting policies to meet the needs of 
a fast growing population in an under-developed economy. They are, most of them, 
touring officers moving not merely within the State but also outside it, and it will be 
very difficult to get them nll together at a meeting at a particular time. Although 
experts in their own line, they are hardly likely to have any specialist knowledge 
of town planning or much time to spare from their heavy routine duties to make a study 
of it afresh. It is difficult to imagine them with their eyes glued on maps, plans 
and descriptive texts with a plethora of statistics, mulling over development plans 
which they are hardly interested in and which they would therefore hardly care to 
scrutinise in detail except in so far as they affect ~he working of their own departments. 
In spite of the wide ramification of governmental activity under the current five year 
plans, the vast bulk of development in a mixed economy will still be in the private 
sector in which the interPst of the ,departments can at be~t be paternal and indirect. 
Even in re~pect of governmental constructions the co-ordination expected from trying 
to bring all the departmental heads together into the Board will hardly work because it 
may be impossible to make them meet and evolve a commoi1 pattern of development. The 

probability should not be ignored that unless previously briefed, the departmental Director 
may fail to make his Secretary or Minister agree to the points he was forced or persuaded 
to concede at a meeting of the Board. Much better co-ordination can probably be 
ac·hieved if the perE;ons responsible for planning hold separate discussions with each' 
departmental head and try to evolve a pattern which achieves the maximum amount 
of agreement, any rnfl,rginal differences being referred to the .cabinet which is the 

ultimate deci;;ion-rnaking authority. 

12.28. The composition of the local planning authority, as originally contemplated, 

was unwieldly and unworkable because everyone of the numerous local authorities within 
the local planning area was entitled to be represented by one elected member and its 
chief executive officer. Thifl number has pow been rightly cut down to five though it is 
not clear how the selection is to be made: The local planning authorities are the primary 
agencies in the framing and enfofcement of plan and almost everything will depend 
upon how they are constituted and in what manner they utilise their powers. The 
stages suggested for the framing of a plan omit some important particulars and the 
time allowed is too short. Considerable delay may be caused by the absence of basic 
maps on which the entries are to be made or shown by colour or symbol. The collection 
of data about current land use is not so simple as it is surmised, for there are 
ambiguous uses which it may be difficult to fit into any particular category. When the 
area is large it will require an army of trained men to compile the data as Sir Dudley 
Stamp found when he had started his first land utilisation survey in England. 
A congested area in tho heart of Calcutta whose heterogeneous admixture of uses 
was survPyed some years hack by tha Calcutta Improvement Trust with the help 
of four of its trained surveyors took -nearly six months because of its high 

density and the extremely complex character of the uses to which the lands 
and buildiugs Vlereo being put. It is not clear why the fact finding task 
of rP-cording exi~ting use has to be re-checked by inviting objections. If the 
idea i~ that the hnd use map should have the presumption of correctnes3 attaching 

110w to a c11 dastral survey map because all f11ture decisions on planning applications 
will depE:>nd on whether the proposed develomcnt is or is not a departure from 
existing use and that it is necessary to protect it from deliberate or careles:'l 
mi,.take, l.'i dny's time to file objections after publication in one local paper seems 
nil too t~hort, particularly as the maps can only bo inspected at stated places but 
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not purchased. The Act doe>~ not mention anywhere th~t either the land use mt<p or 

the devel~pment plo~.n will be a saleable rlocument which persons interested may 

purchase in order to be able to inspect them at their leisure. The steps suggested in 

the Act for giving proper publicity to the land use mRp as well as to the development plans 

(interim or comprehensive) and enabling persons interested to file objections seem to be 

inadequte. If the area of a local planning authority is large or if it contains 

congested urban areas whil·h the development plan is likely to alter drastically 

or if zoniug is fairly rigidly done ( as a development plan should do if it is to be 

of any use ), the plunning authority will be snowed under an avl\lanche of objections 
whose volume may baffle any ordinary local planning authority. 

12.29. The finance of planning authorities ifl to be derived from (l) grar1ts, 

loans and advances from the State government, (2) development charges, and (3) any 

other source. We may disregard "any other source" which is vague and included 

probably to regulariso any possible windfall receipts. Loans and advances are to be 

repaid and are therefore not an independent source of income. They can be useful 

only in those kinds of positive planning and their implementation where the loan 

is used for a productive purpose, as when a. New Town is established expecting 

to re<'over all its expenditure from sale or lease of land, or utility services 

(houses, water supply, electricity etc.) are provided with the expectation of fixing the 

rents or charges at 1.1. rate which is sufficient not merely for the cost of management and 

maintenance but also for the amortisation of the loan. There remain grants and 

development charges of which much is <~xpented from the second, but even on going 

through all the arguments advanced in its favour we are unable to agree that it will be 

a legal exaction unless it is realised all a. tax. The State's power to impose a 

restrJction on the use of property in the interest of general public welfare which, we 

have elsewhere said, is perfectly valid and constitutional does not give to the State the 

right to the property itself. The property, however restricted its use, still belongs to 
the owner and the right to it is a ftmdamental right guaranteed by the Constitution. 

This being so, there can only be two bases of a claim for payment by the State, viz. by 

way of taxation or by way of "quid pro quo". The second alternative does not apply 
for the State is not the owner of the land and by permitting its use in a particular 

manner (e.g. by allowing construction or a. material change of use) it is not parting with 
any of its own rights for which it can demand payment by way of "quid pro quo". If 
the proposed development is in conformity with the plan, the applicant is not asking for 

any extra advantage beyond what he is entitled to in carrying out development on his 

land, and no question of "q~id pro quo" arises. If it is non-conforming and the charge is 
levied in exchange for a concession that the applicant was not normally entitled to, the 

plan hecomes a.rbritary as its features are liable to be rescinded for a. pri<'l' and 

the restrictions cease to be reat>onable. It cannot even be said that 

the planning authority could have placed a ban on all developments and that 
by lifting the ban in any particular case it is offering the "quid pro quo" that is 

wantf'd to justify the charge, for such an omnibus ban also would not be a 
reasonable restriction ' as cont.emplated in the Constitution. The analogy with 

betterment fee is misleading for such fee is leviable when, on an improvement scheme 
being ca~ried out by a public authority, lands appreciate in value so that there is a 
"quid pro quo" which has to be paid for. .Neither an interim nor a comprehensive 

development plan ipso facto leads to an appreciation of h\nd values though it is bound 
to lead to general social welfare in the end. In fact. some lands may depre<'iate 

in value if they are placed in less remunerative zones or if development permission is 
hedged in with conditions which reduce their income-yielding capacity. It is said that 
high land values within a. city or on its peripheries, are due to sociHl and e<·onomi<' 
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progress to which the contribution of the individual owner may be minimal so that 
society is justified in taking a part of itiwhen the owner wants to take advantage of 
such high values by developing it or building on it. Put that way, it is an admisson 
that it is a tax:, not a charge or payment for something which the State has given 
in exchange. The State of course has a right to impose a tax: on lands and buildings 
and also on the manner in which such lands and buildings are used, and a development 
tax: would from that point of view be constitutionally unexceptionable. Whether it 
would be wise or not to impose this tax on all developments is a different question, 
depending primarily upon the rate of the tax and the number of exceptions 
allowed. If the owner has to pay a heavy tax for planning permission and another 
heavy fee to the municipality or Corporation for sanctioning the plan of the building, the 
cumulative effect of too much taxation may impede economic progress. If the 
development tax becomes the principal source of the planning authority's income, the 
temptation to drag all kinds of development, howsoever trivial, into the net would be 

irresistible. 

12.30. Other criticisms of some of the detailed. provisions of the Model Act 
will be found in Appendix II which accepts the framew~rk of the Act and the machinery. 
More fundamental objections are raised in Chapter XVIII when giving reasons for 

some of our recommendations. 
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CHAPTER XIII 

Plan or no plan 

13.1. Planning, L~dy Barbara Wootton says, is the conscious and deliberate choice 

of priorities by some public authority.* The choice of priorities is also the basis of 
economics which "studies human behaviour as a relation between ends and scarce means 

having alternative uses."t If the means wPre in plentiful supply there would have been 

no need either to plan or to study the economies of demand and supply. Since they are 

not and since all means are capable of alternative uses, each act which involvPs the use 

oi some scarce means for the achievement of one end implies simultaneously a relinquish­

ment of their use for the achievement of another ; and if the ends are capable of being 

distinguished in order of importance, the question of choice assumes primary 

significance. •• There is here a tacit assumption that the importance of diffen·nt types 

of use or consumpt.ion is capable of being precisely determined and arranged in order of 

preference and that there are commonly accepted yardsticks by which to measure the 

degree of such importance. This is by no means the case, but there may be less 

difference of opinion if it is stated broadly that among alternative uses that which leads, 

on balaiJCe, to the maximum social welfare is to be preferred to one where such welfare 
is less. \Vhat leads to maximum welfare is, however, a matter on which pundits differ. 

13.2. There are two ways in one or other of which the question of priorities is 

generally settled. The first is the settlement through the mechanism of the market­

"the ballot box of the market" as Mises called it-in which innumerable individual 

buyers and sellers, supposed to be freely competing with one another and consulting their 
personal preferences, reach an equilibrium whose ultimate effect is to ensure the 

maximum of· economic satisfaction and consequently of social good. The other is the 

conscious and deliberate determination by a superior ruling authority which may be 

either the state or an 'ad hoc' body or a local authority to which power is specially 
delegated. The first is supposed to leave every individual free to follow his own 

inclinations. The second, translated into terms of physical planning, involves an 

encroachment on his personal frt-edom to do what he likes with his land. By making a 

deliberate discrimination between the particular rights, needs and desires of different 

individuals or groups on t.he basis of a scale of values in the determination of which the 
individuals and groups have no deciding voice, it introduces an element of coercion which, 

according to the definition adopted by Prof. F.A. Hayek, is the antithesis of liberty. 

13.3. Physir:al plnnning, like all economic planning, can therefore be att.lCked on 
two grounds : first., as robbing an individual or group of liberty which has come to be 

regarded ail one of the most precious fruits of culture and pro!!ress and till almost 

;ndispensable c~mdition of happiness; and Sl'COndly, us an ineffici<>~lt machinery even for 
the achievement of the purpose which it d<>liber.1tely sets out to achit•ve. Profe~sor 

Hayek, one of the most incisive and persistent. critics of pbnned economy, chooses to 

base his nth1ck on the second ground. In his recently published book "The Constitution 
of J.iberty"; acknowledged as tho most significant modern re-start•mt•nt of liberal (!) 

democratic thought, he obsf'rves: "lt·is not because we like to be abh• to (lo particuhu· 

things, not because we r,•gard any pnrticular freedom ns essential to our huppint>ss, that 

• Barbara Wootton, ''Freedom under Plannning''. P~ 10 
I 
t Lional Robbino, "The No.ture and Signific;ance of Economic Science", p. Ill and 18. 
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we have a clnim to freedom. The instinct. that makes us revolt against any physical 
l't"straint, though a helpful ally, is not always a safe guide for justifying or de-limiting 
fl't"f'dom. \\nat. is important is not what freedom I personally would like to exercise 
but what freedom some persons may need in ordt>r to do things beneficial to society.••• 
B<>nt-fit to society is thus, by common consent., the criterion on which the altt>mative 
systt•ms are to be judged. 

Freedom as an absolute right 

13.4. But sint>e with some people the inviolnbility of libetry is a value judgement 
~dthout the nel'd of proof it is nl'ceBBary to examine a little closely whether it is really · 
invioluble in all sphl'res and under all circumstancE's. It is at once clear that nobody, 
not f'ven ita strongest advocutes, has argued for complete and w1feU.t'red freedom for 

mun in society, for such freedom is bow1d to be affected in various complt'x wuya by 
nearly every kind of orgllnised social activity. Freedom for everybody to do what he 
wants is not ne<lt'BBarily the sole purpose of organised society ; there moy be other 
admiruble social ends which conflict with or demand a limitation upon freedom, It is a 
recognition of this fact th•tt has led to the idea of reasonable restrictions being woven so 
firmly into the texture of our Constitution when dealir~g with fundamental rights and 

fret>doms. The spht'J e wht're l't'striction of fret'dom is' Justified and where it is not was 
cleurly brought out by Bertrand Russell in the first Reith lectures wht're he distinguished 

b<>twcPn liberty whi£~h led to chuos and control which lt>d to stagnation, A healthy and 
progressivt> soc•iety rl'quires both centrnl control and individual or group initiative. 
\\.hl're tho line should be drawn mny be a mattt>r of very delicate judgement but 

!!peaking v<>ry gent'rally it muy be suid thut control should be applied to curb the 
predatory instincts while liberty should have full play iu encouraging the creative 
irnpulst>s. TI1e t'ssential function of control by governments should be to ensure 
lll'curity, justice und ronservution. Thf' significunce of the first (security) is more or 

lesll political and administrative and of the second, both political and economic. The 
E~iguificance of the third ( i. e. conserv~ ion ) is, however, primarily economic and it has 
a dire!'t bPIIring on the quE>st ion of the utiliBBtion of the land resources. Economic 
juRtice requires a much greatt>r amount of governmental control for ensuring a more 
l',.·l'n distribution of the opportunitit's of work and prevt'ntion of exploitation, while 

!'OnsPrvation ml'ans prPscrvation of natural resourcE's and othl'r primary raw materials 
from wao;teful t'xploitation and of the soil from exhaustion and erosion through thoughtless 

ovt•r-use.t 

13.5. Even in the widt>r sphere of planned economy of which the plaunir1g of land 
use is ulmost•• 11 part, Lady 'Vootton hns shown convincingly that it nt>l'd not neceBBarily 
dt•stroy those lib<"rtiPs whil'h really mattf'r to the individual or whose deprivation he 

would miss. His ch.-illibt•rty conRisting of various legal and judicial rights summt'd up 
uudl'r th<' title "Tile Rule of Law" remuins une.ffocted; so is his politi<'al liberty or the 
right to choose, change, or influence the governnwnt in power. At least in neitht'r rt'spt'ct 

JWt•d )lis position be any worse than what it is at presPnt. In the matter of cultural 
libf'rtv v•hich includes varied forms of notion ond t'xprPssion in which free speech and 
reli)!i~us fret•dom rank high but frt't>dom to pursue liternture, arts, science, sports and 
rPcr1•ations et<'. rnnk ,;carcely less, a plam1l'd use of laud may, in fact, t'nhance its area 
or 61-op<' by providmg ><poco and !'rt•uting C{)nditions which may not be plentiful in a 
complt•tt·ly prict>-controll<'d economy. Economic frt'edom is primnrily concerned with 

• F. A. Hayek, "I he Conatitution or Lib,.rty", p. 3a. 
tBertrand Rwooell, "Authority and the Individual", Chapter V. 
••we aay 'almoat' because there are types or land use recommended by the planners which may not be 

admilted ~J economiaita to be atnctly econom.1c ll'l. character.. 
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the getting and spending of one's income and with the us"! and ownership of property, 

and it caruwt be gainsaid that part of such freedom will have to be surrendered under & 

system of planned economy. The property interest of the individual. it has been said in 

slightly question-begging phraseology, consists of 'rights' to keep others off his land, 

'powers' to transfer his land to others, and 'privileges' to use his land as he likeA.** It is 

the land owner's 'privi!Pges' to use his land as he likes that are most often affected or 

limited by the planning measures while his other rights and powers remain intact. If the 

inviolability of liberty as a value judgement is discarded. the only test that remains is 

whether such curtailment ( and how much of it ) is n"lcessary for overall social welfare. 

Freedom as a condition of social welfare 
13.6. As already observed, Prof. Hayek who would not have freedom at the cost of 

social welfare thinks that freedom is the prerequisite of such welfare. He would not mind 

such minimum interference from the state as is nece-ssary to clear the obstacles that im­

pede the free play of the mechanism of the market but is of opinion that the pricing 

1ystem, working through a freely competitive mar!iet, is the best known method of ensur­

ing the maximum common good, any attempt to substitute which by central control ii!. 

bound to be disastrous to the economy and demoralising to the people. Since no human 

mind can comprehend all the knowledge which guides the action of society there is a need 

for an impersonal mechanism, not dependent on individual human judgment, to co-ordi­

nate the individual efforts. "It is his concern with the impersonal processes of societv 
in which more knowledge is utilised than any one individual or organisPd group can 

pos.sess that puts the economists (i.e. of Hayek's way of thinking) in constant opposition 

t.o the ambitions of other specialists who demand powers of control because they feel tha~ 

their particular knowledge is not yet given sufficiPut consideration."* 

13.7. (A) Town and Country planning.- Holding this view it is surprising how largn 

a concession Hayek has to make to the advocates of control when dealing with urban land 

not merely in the matter of building regulations (to which we shall come later) but on the 

broader question of the manner of land use. The principle of private property which 

raises comparatively few problems so far as movable things are concerned does raise ex­

ceedingly difficult questions in respect of property in land. "The effect which the use of 

any one piece of land often has on neighbouring land clearly makes it undesirable to give 

the owner nnlimited power to use or abuse his property as he likes". t On account of the 
close contiguity of city life it is not true excPpt to a limited extent that what an owner 

does affects only him and nobody else. In fact, such action necessarily affects the useful­

ness of all other lands in close proximity while the usefulness of his own land will also 

depend in part on what his immediate neighbours do and in pnrt on what is done on com­

munally owned land such as that used for streets and public amenities which are so 
essential to city life. The price mechanism which dot•s not usually take this into account 

is nnable to bring about an efficient co-ordination of indivirlual endeavours. The general 
formulas and assumptions of private property or freedom of contract do not thert>fore 

provide an immediate answer to these complex problems raised by the mutual interaction 
of property values in cities. But if a prict> does not rf'fl.ect all the efiects of the use of a 

property made by the individual or by a public boriy it is a defective indt·x of valut> 
and the defect cannot be !'ured nnless the owners are so placed as to enable them to 

take into acconnt all, or at leust tbe more important, pffects of tht>ir aetion on ont• 
another's property. \Yithout special arrangements this condition (i.e. ont'l in which the 
private owner is able to see the totnl effect of his act) will hardly exist, .md thPre i~ a 

• • Local Planning Adminiotration published by the lntemational.City Mana gars' Ass<>cialion, Chicago, 
3rd •Edn., Ch. n. 

•F.A Hayek, "Tha Constitution of Liberty", 1960, p.4. 

t Hayek- Op. cit., P. 229. 
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strong case for tllking whatever practical measure is possible to enable the owners to do 

so. How this is tQ be done is not clearly stated but sufficient hints are dropped that it 

may involve the surrender by the owner of a part- of his property rights to a superior 

authority tQ whom may also be delegated the right to determine the character of the 

distri~t to be developt"d.* That the geographical jurisdiction of . this · superior 

authority should be much largor than the area of the particular plot involved in the 

transaction follows as a corollary from the need of judging the total effect of the 

transaction on the particular plot and its neighbours. There will have to be a frame­

work of more or le>iS dPtailed rules to which the owner should conform. \Vhat the 

owner is left with is the residuary or 'inferior' right, the. right, that is, tQ use or dispose 

of his propPrty as hP thinks best subject to the general control of the superior authority 

so that he is not able to gain at somebody else's exp«>nse. 

13.8 Such town planning, Hayek says, operates largely through its effect- on the 

murket and not in supers«>ssion of it. The laying down of general conditions to which 

all devd(•pmt'nts must co11form but which leave the decision to the individual owner so 

long as these conditions are not violated is only a part of the effort to make the market 

mechanism more effective. The issue is therefore no.t whether there ought or ought 

not to be town planning but whether. the measyres to be used are to supplement and assist 

tlw markPt or to supersede it and put central diraction i"n, itg pLJ.ce. \Vhat is particu­

larly abhorrPnt to l1im is the kind of tQwn planning, supposed to be favoured by 

architects and engineers, which dispen'ies with the price mechanism altogether and 

replttces it by central dirPction, because evf'n where it is not aimed at tying future 

developments to a pre-conceived plan which prescribes the use of every piece of land, 

Ruch cPntral direction hus a tendency to lead to this rf'sult by making the market 

mo>chanism incrPusingly inoperative. 

13.9 It is obvious that in spite of clothing his argument in terms of economic value 

1mJ market mechanism Hayek has practically acce-pted the Utse for town planning. 

The minor reservations he makes are ~erely attempts to salve a •laissez faire' consci<>nce 

wht•n so much growtd has tQ be ;)'telde-d to the inexorable .logic of facts. To the 

uncontrolled operation of thf'l market as a factor in the evolution of cittes his support 

reads very much like an apologia.t His asRumption that it is merely lack of knowledge 

on the part of the owner of the total effect of his act which prevents him from taking 

1lu• right decision is not only naive but contrary to ftlcts and experience. His preference 

for a private dev('loper '"" a possible alternative authority for exercising the functions 

of co-ordination and Nllltrol is also most surprising. \Vhether conditions are different 

in U.S.A. one does not know but under conditions prevailing in this country, to entrust 

dt"velopm<'nt control of urban areas to private estate developers would be like 'handing 

ovf'r the baby to the witch' as the Bengttli saying goes. Devt:lopers with a transient 

iutt>rt>st to acquirt>, develop and dispost• of their properties as quickly and as profitably 

*"Sornt• of thP aims of planning could be achieved by a division of the cont.ents of 
th•· prop••rty rights in such a way tha~ certain deci_sions would re-s~ wi~h the hold_er ~~ 
the su1wrior right, i.t>. with some corporatton repre~entmg the whole du;tnct or regton. 
Httyek, Op. cit., p. 3.12. 

"It is probable that ev<'n if tiler~ had been no authority with coercive powers, the 
t<Up•·riur ad,·antag~> of larg('r units would huve led to th<> devl'l•lpment of 1_1ew l~al 
ino<titutions. some di,·i,.ion of the right of Pontrol between the holders of supertor r1ght 
••to dPtPrmine the ch.aract~>r of a larg" district to be de\•eloped", and the own«>rs of 
inf1·rior rights to the US(' ,,f smtlllf'r unit>~ who, w_ithin the framework determined by_ the 
form•·r, will b«> fr••e to d<'eid<> on partit•ulur JS~es. In many r«>~pects the functwns 
whi(•h the or).!•lllist·d municipal <'orporatinns art• h>anung to t"XereJse correspond to those 
of snc-h ~up<'rior powPr." HttyPk, Op. cit., p.341. 

t"We must not o•erlook the fact that the market has, on the.;wh >le, guided the eyolution or cltie• more 
auccessfally, though impe:rfectly. than is commonly realised\ 
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as possible nre not likely to duplicate the role of the great. landed ~tristocracy of 19th 

century Englund who took a pride in developing their domain with loving cure becau~e 

it satisfied both their aesthetic sense and thPir aristocratic vanity bPs ides yi.,iding a 

good return on thf'ir investment. 

13.10. Having regard to the !urge amount of control of urban land use which Hayek 

has accepted it is difficult to understand why he is so hard on the Engli"h Town and 

Conntry Planning Act of 1947. Writing in 11!60, he should have considered the law as 

it Htood at thut time, but his severest condemnations are reserved for the repealed 

provisions relating to expropriation of development rights aml valuation at the time of 

compulsory acquisition which looks very much like flogging n. dead horse. On the more 

pertinent question as to whether the provisions of thn Act as it stan<ls after three or 

four successi\·e repeals ure necessary and desirable it is difficult to make out what his 

views art>. He sums up the present position in England in thP following words:­

")Vhat remains is n situation in which all dPvelopment of land is by permission of the 

planning authority, which pe.rmission, however, is presumed to be obtninable if tne 

dt>vt>lopment is not contrary to an announced overall plan. The individual owner thus 

again has an intt>rest in putting his land to better use. The whole experiment might be 

rt>garded as a curious episode and an illustration of the follies of ill-considert>rl 

lf'gislation. * * * *The abortive British experiment has not attracted wider attt>ntion 

b~cause, while the law was in force, the mechanism which its administration required 

nevf'r came into full operation," One would have liked his clear verdict on the current 

town. and country planning htw at lt>ast in connection with urban development, bnt he 

doC's not give it. 

13.11 Building regulations do not, ac~ording to him, raise any question of 

principle. He regards them as unquestionably dt>sirable both as an insurance against 

risk and as a mf'ans of enforcing certain structural. standards which should be reganlt>d 

as part of the unwritten clnust>s of all building contracts between the builder and his 

contractor. The ri8k to be avoided is the risk not merely to the inmates but to 

neighbours, customers, clit>nts and all other persons who vi,;it the prt>mises or have to 

do it in the course of transaction of business. They relate to structur.\1 soundness, 

fire hazards, health conditions, accessibility and all other matters which make life in 

cities bearable. A 'performance code' is preferred to a 'specification code' iLl spite of the 

risk of conferring undefined powers on the authority on whom would rest the decision as 

to whether the building satisfies the requisite test, because such a code would encourage 

new experiment and research which a stric-t adlwrence to a rigid 'specification code' 

would not. His remedy against arbitrary decision is a panel of expt>rts with an ultimate 

appeal to courts. 

13.12. Though town planning as such is not objected to, Hayt>k would have no 

truck with planning on a regional or national scalf', even when admitting that tht•re 

will always be some fttctors in planning whicoh only larger units 1:an consider. Tht> rea~ons 

for objection are tirst, that as the area 0f unified planning is widened, p,utit•ular 

knowledge of local circumstances will necessarily be Jess effedively used; anti >'t'ctmdly, 

that a nationwide planning organisation will eliminate competition. He doe~ not expl<>in 

how the fa!'tors which even lt!'l"ording to him only larger units Pnn consider will be 

brought to bear on the decision-making prot"ess but obsf'rves by way ••f Pxcu~e thar 

"there i~ probably no perft>Pt answer to the real difticultie;; whieh tht> complt>xity 

of the probkm creates". Similnr vngm,ness run:-~ thr<Htgh hi:-~ tli~eus~iun of the 

location of indu8tries whi<'h is an import,mt elemf'nt of t.nvn nnd eountry pbnning, 

though on this point at least one w,,,. entitled to expe.-t mu••h fulkr treatment from so 

cmint>nt an economist as the matter is lar;ely economic in duraf"tt•r 1tml >ts thf pr<'8 ••nt 
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irrat ionnl pot<ition brought about by unregulated competition and haphazard growth of 

indu11trial settlements ill the target of attack by most physical planners. That many decisions 

about location taken in the past were unwise he admits. All that is said in extenuation is 

that with the knowl<'ugo then available a different decision could not be expected and 

tloat there is no guarantee that central planning would have guided development more 

sue•·essfully or even as SUPI'f'Ssfully as the ml).rket did. This is only a reaffirmation of 

faith, not a reasoned statement justifying a case. The. relevant question is not what 

a central authority would have done in the pa~t but whether to-day, with the resources 

of information at its c>ommand and its developed sense of ret~ponAibility for national 

well-being, its decisior1 about location will be the same as that of a private industrialist 

who is gni•led by the market. That would depend upon whether the central autbority 

und the industrialist start with the same promises and want to reach the same goal­

whi<'h is very doubtful. The horizon of the one is limited by his desire to make as good 

a RllCCeflS of hi>! industry a~ possible in the narrower sen>~e of obtaining the largest 

amount of profit regardleii'>~ of its effect on the general economy of the state and its 

social life .. The out look of the other is national well being of whieh economic progress 

ifl only a. part, though a.n important and integral P,art. Admiration is expressed by 

Hayf•k at "how mueh the market does a.ccompl\sh by making· individuals (i.e. 

industrialists) take into account those facts which they do not know directly but which 

are merely reflpcted in fhe prices".* This can only mean that largely without 

knowing what they are doing tht> industrialists are led to make a. correct choice of 

!oration by consumer reaction to the price fixed on the b<tsis of their cost of production in 

a competiti\·e market. The connection is not obvious. The consumer does not bother 

uhout the comlitions of procluction or about the factory site; all he cares for is the qu>tlity 

of the product and the cheapneHs of price, and it is doubtful if he gets even this for 

mert>tricious ~oods art> passed off in these days of highly commercialised industry 

herause profitR may oftrn be secured more surely by advertisement than by improved 

workmam•hip.t As regards cost the site of the factory is important. only through its 

rf'lativf' accf'ssibility from the sm~ce of supply of raw materials and labour and from\ 
the market. Hayek has himself said in the same chapter how labour prefers staying 

in slum conditions because of its cheapness so that there is no guarantee that the price 

to be paid for labour will stimulate a mov<•mc·nt away from slums or congested urban 

areas. High r~>nts or land valrtPs m~y be a deterrent but. if there are other compensating 
ad\•antagcs in the form of external ec-onomics, the industrialist may prefer to stay. 

put. Even the authority (A. Losch) quoted in support of the theory that the market 

forcPA arf' the best available detf'rminants of location says no more than this that 

••tloe frl'l" market mechanism works much more to the common good than is generally 

susp••cted, though with cert.ain exceptions". 

13.13. The only items of country planning whi•·h Hayek would agree to is 

prt>>u•rvat ion of plai'~S of natural beauty, plac<"" providing amenities and opportunities 

for r,"creat ion, hi~torira.l site~, and plac·e~ of scientific- intereHt.. Here tthe price mechanism 

would obviously not. apply and may in fact· art adversely to national interest. Many 

I 
" 

Of natural bPautv have to be zealously guarded against. speculative builders and p SCI'. • 

c-ara\·an camper,.; whos" profit-inRpired activities could l'a«ily spoil some of the best sites in 
th~> f';, 1111 tr,v,..ide. "The kinclA of servi•·es that such amenities render to the public at 

IargP (w1 1ieh oftNI <>nahl•• thP individual ben<'fi•·iary to rlerivfl ndvantageA for which 

*It ia :\oticeable that only in the previous sentence the author had sai~ that this was a pro~lem 
"wherein the price mechanism operates only imperfe'?tlY and doea not take 1nto account many thmga 
we would like to ~:ee ta.lc::en into account". Hayek. Op. c1t, P. 3SA. 

I . 
tBertrand Russel- ''Authori!y and the Individual" , P. 56._ 
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he cnnnot be charg<Hl a prin') and the size of the h·act>'~ of land u>~ually required make 

this an appropriate field for collective effort" .• 

13.14 (B) Rent-control, housing, slums.-Hayek objects to rent control because 

it perpetuates housing shortage by discouraging investment in ne.v buildings and in 

maintenance of old ones. It weakens respect for propPrty and the sense of individual 

responsibility, arms administrators with arbitrary powers over tQe movement of mten, 

and prevents redistribution of people betwe<'n districts and types of dwellings which 

could have been brought about by the devieeo of manipulating rent according to the 

scalP of demand. t 
13.15. The result of public housing too may be as bad, according to Hayek, 

unless very rarefully limited in scope and method. These houses should be strictly limited 

to the poorer classPs; they must not be both cheaper and substantially better than 

the houses they had before as "otherwise the people thus assisted would be better 

housed than those immediately above them in the economic ladder.''** It would then 

be difficult to resist pressure from the category next above in the economic ladder 

for inclusion or to stem the in-coming tide from rural areas. Public house-building is 

lt~ss economical because of absence of compf'tition. If the supply does not meet the 

d~mand in full there is a risk of nepotism; if it does, people become dependent 

upon government and lose their independence which is politically tmdesirable, 

especially if su<'h persons constitute a very large part of the population. "If as a result 

of pressure, practically the whole of the housing of a city is regarded as public BPrvice 

and paid 'out of public fund, it will mean that not only will the people be forced to 

spend more on housing than they are willing to do b,ut that their personal liberty will 

be greatly threatened." tt 
13.16. On slums Hayek's views cannot but be regarded as reactionary for it almo"t 

amounts to saying that things should be left to take their own course through the opera­

tion of the market without interference from will-meaning hut short-sigbted public 

authorities. This argument he develops in the following manner. Slums arf' those 

'large buildings in the central city core (the blighted areas) in an advancPd stage of 

dilapidation which have been deserted by the owners but allowed to remain as standing 

structureq 'because the extreme density of l'lum occupation yield;; a. sufficiently high total 

in<"ome from rent though the burden on ea<'h slum family is not high. •t The slum 

dweller (gennally an industrial worker who has migrated from the village) prefers this 

squalid condition to better houaes elsewhf're bPcause of the cheapness of the rent and 

proximity to ·his urban work place wherE' his income is much higher than it would havE' 

been in the village he has left behind. The land itself is so valuable that once the slum is 

* Hayek, Op. cit., p. 375 
t This is not cone<"t. Arbitmty power stems from requisitioning powers, not rent 

reRtriction powers. The free movement of families from one type of dwelling to anothPr 
according to their size and need is only a dream under conditions of inP<ptality of 
income and acute shortAge of houses. Rent restriction is only a stop-gap arran,:t'ment 
till the supply ri><es to meet the demand. 

** But if thC'y nre not better what is the point in building them! H nut· chc'"per 
for whose benefit are they built! 

tt In our opinion I-I.1yf'k has g-ot the wrong end of the stick. Invitinz ~e!Hiers makea 
it compet.it.ive. If the demand is fully met., the apprehension about loss of I~IdepE'nden<'e 
will be unfowHled. The tenant of a governmt>nt or local author1t_v. hou~mg ha:; two 
strings to his bow-as a tenant and as a voter. He will regtud housmg as a n~ht ai~<l 
nnt as a favour, and his d .. mands for servict'S >~.nd amenities m•lY be pt>r~>mptor.\· 111 
,_pite of the modE'ratf' rent he P•Iys. 11any tenants of publicly provided hou~t'il at 
modPrate rent think they have a right to what they h'n-e got and dvmand la.rg<'r 
privileges. · 

*t This is not the Illlllll\('r in whii'II slum;; in c .. ll'ut ta hnve "rown. 
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cleared it would be lost to housing as industry and commerce would at once compete 
for it and grab it for their use. If these slums are demolished the measure intended to 

benefit the slum dweller would actually harm him for he would lose the twin advantages 
of proximity to worksite and cheapness of rent. • Moreover, if better houses are 
built. and offered at a cheap rf'nt it will attract large-scale immigration from 
tho countryside and stimulate the growt.h of the city beyond its optimum limit. A 
claHs dependent on the community for the provision of better housing which they are 
••presumed to need" will be created and the authorities will have to decide how much 

influx should be allowed and who should be a!fmitted to the privilege of such 
subsidised housing. "The solution of the problem would be either to let the economic 
deterrents act or to control directly the influx of population; those who believe in 
liberty will regard the former as the lesser evil. •••• The solution would be delayed 
if we subsidise people to move from where their productivity is still greater than the 
coAt of living to places where it will be less, or if we prevent from moving those who 
believe that by doing so they can improve their prospects at the price of living in 
conditions which to us seems deplorable." t 

13.17. So in the blessed nlloiDe of 'liberty' we should allo.w slums to remain till in the 
long run poverty is eliminated and there is a general rise in Income. The existence of two 
~ations within the same state was never more clearly illustrated than in this attitude 
which contrasts the fastidiousness of 'us' which dislikes and deplores squalor and pre­
l;umel! a need fur better conditions for ordinary people with the cheerful indifference with 
which 'they' would accPpt such conditions, provided it allows them a pied a terre in 
the city and gives them an increased income. That poverty is at the root of the problem is 
only partially true. It is poverty in the congested city where living is costly and space 

JimitPd which is at the root of the trouble. •• If by spatial redistribution congestion can 
be eliminated without affecting economic productivity, slums may go even if incomes 

do not riRe appreciably. To wait till poverty disappears through the long run effect' 
of ceonomic progress would j'merely add point to the famous saying of Keynes 
(which has nowi,become almost a cliche) t~t "in the long run we are all dead." 

13.18. (C) Conservation of agriculture and national resources.-Hayek is an out and 
out ttnti-conservntionist as regards agricultural land. Although on account of technological 

improvements fewer men cultivating a smaller quantity of land would be able ~to supply 
all the food requirements of U. S. A., a mistaken notion about the maintenance of a 

proper balance between agriculture and industry has led to more men: being en~aged in 
it with the result that the less produ~tive lands have not gone out of cultivation but are 
kPpt under the plough by adopting expensive mct.hods to save them from deterioration. 
The incrt>used marginal cost of production has to face au inelastic and possibly declining 

d(•mand Jor primnry foodstuffs because a rising standard of living generally replaces 
ceJ'Ptds ttlld stan·hy foods by high protein and processed food like meat and milk products. 
Tlw eombination of un increased food supply auc.l decreased demand was bound to be 
disastrous to ugriL•ultural prices, but powerful agricultural interests persuaded gov~rn­
ments to maintain ugriculture in its present state by subsidy and price support so that 
the ordiuary market forces cannot operate. If tlwy could, there would have been an 
i11it ial period of rapid fall in price attended with some distress to agriculturists, but it 

-------------------------------------
,. Heeause the new houses, howt;oc:>v<'r subsidised, camwt compete in rent with 

~;tructurPs built a Cl'lltury ago wluin costs were cheap and sanitary arrangements 
rudimentary. 

t Heyek-Op. (·it., pp. 34ll-49. As against this, Ree the comments of J.B. 
Culling\\orth in •Housing ~eeds arJd l'lunuing Poliey' (l!Jtill), P. lti7-68. 

• • Hayek himself has said thaf a level of poverty which is still bearable in the country is scarcely tolerable 
in the city and produces outward signs nl 6qualor which are shocking. 
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would have stimulated a. drift of men from agriculture to other pursuits, eliminated 

wasteful cultivation, and by limiting cultivation only to the economically productive 

margin and by an internal structural reorganisation which would lay stress on preferred 

food (meat and dairy products ) rut her than on c·ereals, would l1ave made it possible for 

· a new equilibrium to be reached. U. S. A, would then get all the food it really needed 

for its consumption without. producing a large surplus which in now a menace to the 

world. There was no point in .reviving exhausted land by putting in fertilisers fur 

recuperation whose cost was greater than the value of the difference in yield. Tile cenLml 

authority's fUI;r:tion in relation to agriculture should be (a) to improve the legal institu­

tions about land tenure, prevent fragmentation, ensure an economical size of units etc. 

in order to make the market mechanism morP effective; and (b) to collect ami dissemi­

nate information about market statistics and improved methodd. 

13.19. The conditions of an affluent society with a continued agricultural surplus 

are so different. from ours where there is a chronic food deficit that it will s.,rve no 

useful purpose to discuss in greater detail the steps and measures suggested above. Here 

the case for control and conservation of agricultural land stand::~ on much firm<'r grow1d 

as we shall see later. 

13.20. Hayek's unorthodox views about natural resourc-es and minerals can hardly 

be accepted. He admits that most consumption of irreplaceable resources rests on an 

a('!t of faith, namely, that by the tinue tbe resources are exhausted somf'thing else would 

turn up. It is an attitude which one may approve or disapprove but not disprove. But 

when he goes on to say that if the private owner is allowed to funetion freely the market 

wi~l take care whether a particular stock of minerals should bE' exploited or conserved he 

is on much more controversial ground. According to him, "if the owner can get a higher 

return by selling to those who wanted to conserve he will do so. There will normally 

exist a potential sale price of the resources which will reflect opinion about all the factors 

likely to affect its future value, and decision based on the comparison of its value as a 

saleable asset with what it would bring if exploited now will probably take into acfow1t 

more of all the relevant knowledge than could any decision of a central authority.''* 

This means, if we have rightly understood it, that different people competing with oue 

another and offering prices, some for immediate exploitation and others for exploitation 

at a future date, will enable the owner to decide whether the mineral deposit i::! more 

valuable as a present asset or as a future asset and this decision, based as it is on the 

diffused knowledge of several developers or would-be developers who make it their 

business to know the market, is more likely to be a correct guide than the decision of a 

central authority. But is not there a great deal of fallacy in this typ<> of reasoning ! 

Is the timing of the act of exploitation evt-r the subject matter of competition ? People 

competing with one another may offer prices for the product i.e. the coal or iron ore that 

has been dug up or will be dug up in the immediate future in which case no question of 

postponement of exploitation arises. Or, they may offt•r priees for a mining lease i.e. for 

tlw right to t-xploit the mines; but.if they do they rPserYe the right to exploit the mine.;; 

whenevPr they like. The offers are not made, some on the basis th,,t they wnuld exploit 

the mines immNliately and some on the basis that tl"' exploitation will bf' made 20, 50 or 

500 years henee 110 as to enable the owner to find their re!Mi,·t- value a11 prf'sent <•r futurE' 

~ssets and the relative urgency of prt>sent or future exploitation. In f;u-t, all offers are 

intended for immediate usl', for sinc·e thf' Moek does not incr<'>B•· with agt' it would be 

foolish to pay good monf'y as mine rPnt and do nothing. The only eau~P of postponement 

mny be the cxpt>ctation of a rise in prices in futurt-, but hardly nnybody will look beyond 

the near futur<• or to periods beyond the uormal span of om•'s lift'. Th•• murkPt f,,r 
------- ~--~--~ --- ~- __ _. - -- ··- ~ 

• F A. H•yek--Op. cit , p. 373 
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determining the relative value of a mine as a present or a future asset simply does not 

exi~t. Russel's assesment of t.he position seems more correct than the conclusions 

arrived at by Hayek on the basis of unwarranted assumptions of human motives and 

character. "During the last 150 years mankind has used up the raw materials of industry 
and the soil upon which agriculture depends, with an ever increasing velocity. The most 

striking example is oil. Already the need for it has reached the point on which there 

is a risk of its contributing to a third world war. Industry as it exists at prest>nt 

• dcp•·nds upon the expenditure of natural capital and cannot, long c~mtinue in ita present 

prodigal fashion. Even more serious is the situation in regard to agriculture. The 
growth of the rlust bowl in America is the best known example of a destructive process 

which is going on in mot~t parts of tho world. Only government can take the 

dr~tHtic steps nect>ssary to avert the disastrous food shortage that is otherwise 
in .. vitable. ''* 

13.21. The weakness of Prof. Hayek and other ('ritics of the eon">cious determination 

of economi(' priorities is that they are constantly ('ompa.ring an ideal theoretical world 

(in which demand ('orreRponds precisely to desire find all production is competitive) 

with thf' actualities of planning in a world of imperfect institutions. In this theoretical 

world 'it is part of the ordinary nature of men tli~t they make the welfare of other 

pt>ople their ehief aim'; •members regard it as right that each individual occupy the 

position that results from his action and accept it as due to his own action'; rent 

restriction 'weakens the sense of individual responsibility: (whose responsibility 7 the 

house·owner's to provide a cheaper house, or the tenant's to improve his economic· 

eondition so as to be able to pay higher I"ent ?J ; and 'if the individual owners of urban 

propPrty are so placed as to enable them to take into account at least the more important 

effeets of their aC'tiuns on otht•r people's property' they would do so and refrain from harmful 

or anti·soC'ial usN! voluntarily.t "One would be in a. better position to assess the value of 

hiR ( i ·''· Prof. Hayek's) diatribes against the pla.nners if he showed any appreciation of t~e 
evils which have given rise to a dema.Jl(i for planning. Prof. Hayek is inclined to argue 
that the defects of a system in which "economic priorities are not. consciously· determined 

are not inherl'nt and could be overcome by resort to measures which are well within our 

grasp. It is greatly to be hoped that he will write another book elaborating this 

£•oustructive llRpect of his thesis.''** This was written by Barbara Wootton in 19~6 in 
eomwction with Hayek's •Road to Serfdom'. Unfortunately, even aftel" the publication· 

of •The Constitution of Liberty' that book still remains t.o be written. 

------ -- -- - ··-- ------------
• B<·rtrand Rusl'el- "Authority and the Individual", P·? (slightly abridge~). 

One is tt·mptPd to quote a long extract from a. book w~t~h made a ve~ w~da 
appP~ll at the time it was puhlishf'd. "The method of free compet~hon and the_apphcatwn 
of the profit motive have bePn disaRtrous to the land. Railroads receiVed .great 
areas of land on which they settled the men and women whose grand cluldr£n 
created the Dwst Bowl. Cut throat competition in forest exploitation has long 
since turned us from a neditor to a debtor nation in terms of forest resources; 
we ar~.> foued to import tim her und wood pulp while our own lands best suited to its 
produetion nre being washed into the oceans and the gulf o~ Mexic~. To-day •free 
<'nterpri-<es' fore~try is one of the greatest dangers to Latm A~enca. ·-·····--­
Industry has been nllow!'d to treat our undergr~und water. supphes as though they 
were inexhau;;tiblc, and the prosperity and poss1bly the,exts,~e~ce of_ man~ of our 
citit•s have bPen jeopardised through waste of water. -\\ Ilhnm \ O!~:t, Road. to 
Survival', p. 3!-35. 

t F.A. Hnyek-Op. cit., pp.72, 71, 343, 349, 
Barbara Wootlon--"Freedom under Planning", PP.61 Be 62 (and footnote). 
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The Case against Lais1ez Faire• 

13.22. \Ve may now summarise in one place the argument~ against 

uncontrolled "laissez faire" which will be found scattered throughout this chapter. 

If the market mechanism worked perfectly and all its assmnptions were realiserl 

there would perhaps have bPen no need for extmneouil control or plan; but there are 

serious imperfections in this mechanism which prevent it from always working to 

the social advantage and requires intervention for their correction. The principal 

assumptions of the theory of "laissez faire" are (I} that the wants and desires of 
consumers are a proper measure of social utility; (2} that the individual consumer 

is able to judge and evaluate the commodities he buys; (3) that the distribution of 
income is fair; (4} that private enterprise is competitive; and (5) that the cost to the 

prodncer is a measure of the social cost of producing the commodity. ~one of these 

assumptions are hundred per cent correct. 

13.23. If the first assumption was fully given effect to and 'consumer sovereignty' 

given full play there would have been no compulsory education, no compulsory 

vaccination or other health measures, no compulsory old age insurance. No modern 

society can permit this. It attaches great importance to certain needs and cannot 

leave their satisfaction to the decision of the individual. For example, it feels a 

responsibility for the education of the next gem•ration and cannot leave it to the 

voluntary decision of the father of the family. Jt.s responsibility for the health of the 

present generation and the next compels it to enforce some building regulations 

which the owner would have gladly ignored if he was left to his own devices. If 

consumer demand (i.e. demand backed up by willingness to pay for it) was the only 

measur~ of social utility and supply was regulated b' it there would have been no 

parks and open spaces in cities and no national parks and nature reserves in the 

countryside. 

13.24. The second assumption credits the con~umer with more technical 

competence and information than he can possibly possess. It makes the unwarranted 

assumption either that he is able to judge the technical excellence of the food, the 

clothing or the housing he buys without being swayed by advertisements which are 
mainly false or exaggerated or'that he will be able to secure the technical advice 

needed to reach a sound decision. 

13.25. The third assumption is obviously incorrect anu 'consumer sovereignty' 

dependent on the income of the individual breaks down for the simple reason that · 
under the present socio-economic arrangement some people can exercise plural 

voting while others can exercise no votes at all. On account of this disparity of 

income the desires and needs of large numbers of men do not crystallise into what tht> 
economist would call an 'effectivt- demand' · and the society has to 

redresl' the balance sometimes by Eubsidicf> and sometimes by providing 
free public services financed thxougl• tax£s. Equally obvious is the fallacy 
of the fourth assumption which has led to the study of imp•·rfect o.:ompet it ion bt>iug 

given au important place in the range of economic studies. 

13.26, But it is the invalidity of the fifth assumption which really proves tht> 
case .for planning and against "laisst•z faire.' Tht• owner of a fcity plot who wants to 

construct a tall building would not .normally give any thought to the shadow ir wouJ,l 
cast on l1is neighbour's plot or the air it would obstruct. Tlw value of tht> adjuiniug 
plot may be grt'atly diminished by tho loss of light and air but thiil loss dot's not 
pnter into the calculation of tht> cost of the builJ,,r nor is it rdkcted in tilt' prie•• or 

*Adapted from Local Planning Administration, 3rd Ed., 1959 (Chap.l, pp. 14-161 •. -Publish"d by the 
International City Manager'• As5ociation, Chicago. 
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rent of the accommodation he pr<>Vides. The price in this case is therefore not an 
accurate measure of the cost to the community of the facilitie~? provided, and 
'consumer soverPignty' cannot be counted on to bring about a proper allocation of 
resources. 

13.27. "The need for city planning, and the need to implement planning through 
public expenditures and exercise of regulat<>ry authority, stem from the failure of 
urban conditions to satisfy these five assumptions upon which the "laissez faire' 
theory is based. Planning is needed to provide for wants that the community 
thinks important and that not all consumers will provide for themselves. It is needed 
to protect the consumer from his own ignorance and lack of information; to correct 

disparities in income and buying power that the community considers excessive; and to 
provide a substitute for competition where that is lacking. Planning is also needed 
to interyene in cases where the cost reckoning:s of the individual are not accurate 
reflections of the social cost. These require a wide range of planning activities for 
that area of society in which the unregulated economic mechanism does not function 

eorrectly." 
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CHAPTER-XIV 

The cue for planning 

14.1 We have already found in the course of our previous diiiCUIIaions that th11 

supply of land in West Bengal is absolutely inelastic, that it has the highest percentagfl 

of land under the plough and the second highest density, that the proportion of 

unutilised land is minimal, and that the search for lebensraum in other States hail 

proved abortive. Assam has closed its door with a bang, Andamans were always 

inhospitable and are now resentful even of the small Bengali population settled there, 

other States like Orissa have proved equally uncongenial, and evPn Dandakaranya 

has space only for a fraction of the people who have come away and none for those 

who are still likely to come. The stark fact is that the land available per capita in 

West Bengal, small as it is, will get progressively smaller as population increases in 

each succeeding year. It is obvious that the exiguous land resources should be 

utilised to the best possible advantage so that there is no waste, no under-utilisation, 

and no conflict of incompatible uses detracting from the value of each individual use. 

The argument of balanced use * 

14.2. The essence of land planning is the right and balanced allocation of land 

between rival needs or uses in order to secure for the people the maximum advant9.ges 

possible from an intelligent use of land. There are at least six basic needs of man 

which involve the use of land for their satisfaction viz. food, shelter, work, 

recreation, movement, and security. We need space for living but our livelihood 
depends upon scientific cui tivation of land as well as on the right location of indn,;try 

and commerce. \Ve need space for recreation but, if possible, without sacrificing food 

production or the cultural heritage of the past enshrined in historic building~. 

Whenever population is dense and land is in short supply these needs becoml" 

competing demands. However good and strong the case of the rival claimants may be. 
each may be required to lower its demand if all the reasonable interests and need~ 

of the community have to be fitted in. In U.S.A., where on present population 

basis the per capita allotment of land is 14 acres, many needs may be satisfit'd 
without a careful calculation or conservation of the land required for the purpose and 

a little prodigality or extravagance would do no harm. In Englund where then• 

are only 0.8 acres of land per head to satisfy all the needs of the people such 
conservation is a matter of vital importance. In ·west Bengal with only 0.62 licres 

per hPad and withcut England's commercial and industrial supremacy which t>nabh·s 
her to import food from abroad, the necessity for a careful husbanding of land 

resources is greater even than in Englund. \Vlu•re shortage of L~nd is the dominant 

consideration the three cardinal principles that should be observed are (a) tho> 

principle of optimum use, (b) the principle of multtple use, and (c) the principltl 
ot avoidance oi waste. The last two are quite easy to undel"!'tand. If a piece of lan•l 

is capable of multiple uses (e.g. a forest as producer of timber and other fore,;t 

pr<?<lucts, as gathering ground for water supply to the neighbouring art>a, as a 
National Park and hiking place for ramblers etc.) it· would be an economic lo~s not 

to use it simultaneously for all the purposes. The third principle mean~ that no LlnJ 
should be allowed to remain idle without. serving some purpo~o u,;,•ful to tht> 

• L. Dudley Stamp.-·'Applied Geography, Chapter vn. 

( 154) 



community, which is why it has been suggested later m this chapter that even 

derelict and worked out mines should, if possible, be converted into sources of 
material benefit or aosthetic pleasure. The first is the most difficult principle to 
tran.,Jate into practice, for opimon is bound to differ on what is the optimal or the 
moet. advantageous use of lar.d at any particular time. But taking ·a fairly long 
period into con11ideration it may be possible to say of any good piece of land that 
there is a use for it which is not only of great importance at the present time, but 
also of the grPatest importance when the future is considered. The essence of land 
planning is the attempt to find this optimum use. 

14.3 Among the human needs that require the use of land for their satisfaction 
the first in importance is food, but food or rather agriculture which is the primary 
I!Ource of all our food, is in a sense the residuary legatee of all other uses. 
All the other essential uses of land we have just indicated-industry, 
houses, recreation, communication and defence-tend to bite into what is at 
prel!!ent the open land of the country used for the production of food and raw 
materials by the farmer and the forest-er. Aerodromes expand and swallow up 
l'xtensive, flat and well-drained lands which are intrinsically valuable for agriculture. 

National highways cut across the country and leave farm units dismembered.. On 
the urban periphery and for many miles beyond, arable "lands and orchards recede 
before the advancing tide of brick and mortar. 'De facto' green belts disappear 
and are transformed overnight into human settlements; while vacant lots, previously 
used for market gardening, are bought up by speculators and subdivided into narrow 

strips for sale to a land-hungry middle-class anxious to bui)d a house which they 
may call their own, Richer people escape into the comparative isolation of the 
auburbs only to find themselves engulfed once again by the city•s overspill crowding 

into the intervening gap of agricultural or horticultural land. Industries spread out 
into open country but not too far from the main city, and shops, markets, schools, 

and other service institutions spring up. to make further inroads into land formerly 
ur.ed for growing food, vegetables o·; fruit. The number of ·interlopers into the 

cmmtryside is legion and grows apace. A new menace has appeared in the scene 
in the from of brick pits and kilns which quarry into good agricultural land for 
t>arth to make bricks with, leaving water holes which breed malaria and permanent· 

ly disfigure the landseape. The riparian brick fields on either side of the Hooghly 
only di,figured the landscape but did little injury to agricultural land as they were 
perpetually filled with river silt; those which spring up in the fiat countryside are like 
minPs, quickly exhaw1ted and left in a derelict state which neither Nature nor 
man does anything to restore t-o their original condition. For saving some small 

transport cost to the builder and the contractor the nation pays dearly in loss of 
valuable agricultural land. The apparent ease with which these lands pasl!! from the 
hand of thP farm<'r to thE> builder or the brick-maker shows how in the unequal contest 
agri<'ulture i8 inv1uiubly pushed to the wall. It. would be neeessary to discuss this 
phenomenon aboain aft-er we have made a. rapid survey of the needs and requirements 

of other use>~. 

14.4. \Ve t akn indus! ry and mining next be<•aus~ of the prominent part they play in 

the e<'onomv of the Stat•·· As observed previously, mining industries are tied to the 
)ol'atinn b,: the 0 , • .,11rretH'P of the mirwral and l'annot be shifted; if these and other 
mt'taliferr·•:u~ orPs or f'lay yield valuable raw material for indu>;try or export provision 
must lH" made for their extraetion howevermuch the land may be wanted for other 

puq>os··•. Mining, howt'\'t'r, is not always a serious rival to agriculture, first because 
tlw kuown rniru•ral i>..Jt in \Vt>st Bengnl is not noted for the quality and value of its 
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agricultural land, and secondly because surface cultivation can go on pari passu with 

mining operations except in the vicinity of the pit heads and dumps or where open cast 

method is followed. There is however a real conflict between mining and building 

developments of all sort's (residential, commercial, intlmltrial) and it is 

one of the hPadaches of the Mining Branch of the DPpartmcnt of 

Industries, Government of \Vest Bengal, that haphazard surface development 

in the Asansol and Raniganj area, permitted years ago by the then owners of 

mines, coupled with inefficient underground Aupport o~ the ceiling during mining 

operations; has· practically stPrilised many of the mines by increasing the risk of 

subsidt>nce and making any further extension of mining under the built up areas 

extremely precarious. The cracked walls, the warped floors, the ill-fitting doors and 

windows of houses in the older mining areas tell their own tale of subsiden~e that has 

already taken place and are fort>bodings of further trouble ahead.* Here is an example 

of a choice that has to be made after balancing the relative advantages or disadvantages 

of different modes of use. If the minerals are in such abundant supply over a wide 

stretch of land as to be practically inexhaustible or if the veins or seams are so thin as 

to be practically useless for economic Pxtraction it may be permissible to ignore them 

in allocating land use, but in other cases the emphasis should be not on prt>vent ing 

working of the mine but on restoration of land to serve some other purpose after it 

bas been worked. For, it cannot be denied that the aftermath of many of the mining 

operations is the existence of much d<'rt>lict . land strewn with scraps, slag heaps, 

coal dust or ash-the jetsam of worked out mines which disfigure the landscape and 

rPnder the land useless for any other purpose. A country where land is in short supply 

canl).Ot afford such waste and means should be found to put even worked out 

mines to some form of profitable use by afforestation or the laying out of park 

lands of irregular but shapely contour enclosing lakes or playgrounds-in fact, 

anything which the ingenuity of the botsnist or the landscHpe architect or the 

engineer may devise to cover the jagged ugliness with well-covered roeks, trees, 

plants or bushes on flat or undulating land. The license to work thf'! mines should 

not be a license to lPave a legacy of ugliness behind. 

14.5. \Vhen we turn to industry it might seem that the boot is on the other foot. 

Indw:ltry in \Vest Bengal is confined within a small area so that it may be plausibly 

argued that· far from encroaching on agricultural land it is not t>xpanding in space as 

much as 1t should have done. Leaving aside Durgapur which, inspite of its potentialities; 

is yet too small in size and exnploym~nt capacity to count as a major industrial zone. 

most of the registered factories of \Ves.t Bengal are concentrated in 154 sq. miles of the 

Calcutta industrial area and 148 sq. miles of thanas Asansol, Kulti, Raniganj and Salan­

pur in the district of Burdwau, while only about 950 factory units with a little over 12 

per cent of the registered industrial employees are ·scattered over the rest of the Stato. t 
\Ve n~ed not here go once again into the rauses that h·d to sueh industrial conc.-ntration 

-the physical and psychological factors that prompted entrepreneurs to select ont' zone 
rather than another ; what is clear is that in respect of the quantity of land involved 

the invasion of industry into the countryside has not been on anything like as alarming 
a scale as one might have expected. But to infer from this that industry has spared 

* Tlot> following appeared in the Statesman (Calcutta ~clition ) on l~rh 
DPcember 1962. "About 15000 square feet. of Barakar town subs1dPd toda:v, causmg 
hf'avy damage to a tubt> factory. A 70-~'('!lr old abandont>d colh~ry i,; undt>r th.­
ar<:•a which cavPCl in. Tho entire town wa;: dPclar.-d unsaft> by tht• Mm.-s Ini<pt•<"torate 
in 1956 and people wf're rPpent<'dly askt>cl to vacate it. But Barakar i>' an important 
market centre &nd the people ignored the appeal. Th.-re are over SOOO peot~le m 
Barakar" 

tFigureo supplied by the Directorate of lnd~Utriea, Weot Bengal. 
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agriculture would not be ~ct, for even in the Calcutta industrial area t.bere are still 

siu.ble remnaota of agricultural land betw4!'ell clusters of oonurbations which are being 

rapidly nrallowed up by factories so that within the ne:d few years even these vestigial 

agricultural lands, market gardena and orchards may rease to exist.. &me new indwrtrial 

firma ha~·e, it is true, ~n started on entirely new townships, built out of al'ratoh by the 

indw;tries themselves, t but to v.·hat extent this was at the expense of good agricultural 

lllDJ. was never calculated. If there is no restrirtion the suitability of the land for the 

purpose of agriculture is not one of the considerations likt:oly to inftuenre the entl"e­

preneur when he tries to set up his fal'tory in new areas or townships. \Vhat he 

coru!idera is its suitability for the purpoee of starting and running the factory and, 

unfortunatPly, flat )pvt:oll&nd suitable for the purpose of agriculture is also, often, the 

most suitable land for oonstrul'tion of the factory bulidings. 

J.l.6. · The third nt:o>ed is shelter i.e. housing, and this raises a complex question 

whi<'h must be answered difft:o>rently by people with different 110cial habits and eoonomio 

l!tandards, and Jiving under different climatic conditions. There ca.n be no doubt 

that thl" standard of housing whil'h a country ronsidt:ors desirable and c&n afford to have 

has a great bearing on the allocation of land considered aatisfactory to meet this 

partil'ular nE-ed. It is mostly in towns and l'iti?B that problems of al't'Ommodation 

appE'ar in an arute form. But it would be WTOng to think that it is an exdusively 

urban problem, for whatever steps may be taken. to provide for the urban people 

accommodation on a more g.;.-nerous standard than now obtains is bound to have ita 

reper'('ussion on the ~untry and involve the difficult task of finding a compromise 

bf'twE'f'n the needs of urban dWPllt'rs aod thE' dt:omands of agriculture, minPral t:orlraetion, 

and other import&nt uses of land. The E'8Sential ronditions of a good residential area 

havto h<-l"n pummarised in a British Yinistry of Housing and Local Government's 

handbook as follows :-"(i) There must be enough living al't'Ommodation arranged in a 

suitablE' ,-ariPty of buildings. (ii) Tbto dwt:ollings themsdvPs must be'so arranged on the 

~und that thE' rooms get suffil'iE'nt light, air and sunshine, and there should be some 

opt'n ISp&ee nE"ar the dwellings whi(•}J can be used for l'aeual Pxereise and sitting out and 

as a visual relit>£ from bricks and moJrtar. (iii) The dwt:ollings should be con'\·enit'ntly sited 

in relation to shops. schools, opPn s-Pare. and othPr placet' that tht:o residPnts have frequPnt 

nflf'd to ,·isit; tl1at is to say, rertain othf'r land uses will normally be required within a 

rf'!'idential a!'f'a for thE' gt'Df'ral convPnienct:o of residPnts. (iv) The residPntia1 area as a 

whole should bE' ('()nveniently related, in both posit~on and scale, to the l'f'St of the town, 

allowing reasonnbly f;OOd 1\l're&S to the town centre, thE' mnin areas or PmploymPnt, and 

other n'sidPntial areas.''• ThE' last twn ronditions are the bllsis oftht:o "neighbourhood 

prinl'iple'' whit·h is explainE'><i in thE' next t•bapter. The fil'>"t. two have bf'en intt:orpreted 

difTt>r't>ntly by diffl'l'f'nt t>xperts since people's ideas differ 1\S to what const.itut~ 

Pntlil'iency or suitability, what dt>nsity ean really be said to be oppl't"ssive, and what 

ta,..tt"S and hobbies must be pro'\·ided ft•r to give a SE'DSe of fullness and satisfaction to 

the d,.-('llt'r in the town. Should thE' net rt>sidt>ntial density be bt·twet'n 10 to 12 houSE's 

or 45 to 60 peopie per acre! Should it be low dt'nsity open devt"lopment as is suggt-sted 

by !:arden t•ity Pnthusia~ts! Or high density devel.,pmt>nt by building upwards to 
t'l-onomi,... in tht> llmount of land (aod more partit•tdarly in the rost of Sf'rvice 

t•onnt"l'tions) as wt>ll as to redut>e tht' jonrn••y from home to work! Can we with our 

J•rt'l'('Dt J"E'SOurcee olDd in tl1e undN·-dPvt·lo~ state of our t>ronouy go in for the high 

stan•lard of not allowing more thun one pt'rson pn habitable room, which is considered by 

ma1•y British town plannt>rs to be a rell80nublt' dtmsity, anything bt>yon~ whirh would be 

t--Bat ... na-;ar ( -;?..:P&rlla~~); 8al~j ( Hooghly )_; J.K.Nagar ( Burdwan); 
Cltittllnt.njan ( Hurdw:on) ; Rupnarayanpur ( Burd.,.-au ) ; Kany~J.pur ( Hurdwa.n ). 

•·111e DE'nsity of Residt:ontial ."-reas', ( H.!d.S.O ). p.:?. 
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called overcrowding ? what about the proportion of flats and houses or should the firdt 

be eliminated altogether in favour of the second 1 People are sharply divided as 

to their relative merits, and protagonists of detached low-density housing point 

not only to the quietness and privacy of the latter but to the vegetables produced 

in the garden of each house which are alleged largely to offset the loss of farm produce. 

Admitting that every occupant of detachPd house would be pottering about. in his 

garden in spare time, given the opportunity, (which however is far from certain), 

we have still got to consider whether we can spare the enormo•1s amount of land 

which such generous allocation of space for the purpose of residence and an~illary 

services would involve us in. 

a.7. The fourth need is for recreation space out in the open for toning up the 

physical and mental health of the nation which is no longer regarded as the luxury of 

the favoured few. \\,.hat the urban requirements are if all classes of people and all oge 

groups are to have their needs satisfied will be discussed in detau in the next ch•1pter, 

but it is obvious that if 'something of the order of 7 to 10 acres per 1000 of population 

is a desirable minimum' quite considerable inroads have to be made into the surrounding 

country to provide this minimum while a wide distribution of parks and open spaces 

inside the city for yow1g children and elderly people would lead to a considerable 

thinning out of the density of the population with a corresponding obligation to 

accommodate the overspill on extra space which too must be carved out of the open 

country. In rural aress little attempt has been made up to date to measure this need or 

provide for it. t Probably most villagers in our cotmtry are not fully gamPs conscious 

yet. Probably some make do with indigenous games which, though they do not enjoy 

the prestige of soccer, can be both exciting and strenuous and have the additional 

advantage of requiring much less space and no expenditure on outfit. Others may use 
the village green if any exist or put into commission the farmer's fallow land with the 

farmer's tacit consent. But these make-shift arrangements are not likely to last forever. 

vVith urban culture penetrating into the villages the demand for sophisticated ball 

games will increase. If villages pulsate with new life as is the professed objective of 
the Panchayats and the community development schemes, if a diversified economy 

replaces their exclusively a!O(rarian economy and keeps more people within their borders, 

the demand for football grounds will be hard to resist and undesirable to suppress. To that 

extent there will be another claimant for the exiguous land area available in the 

countryside for miscellaneous purposes. 

14.8. At a different level sta'ld the much larger space requirements for Nation"! 

Parks, demands for which are occasionally heard. The two tests for selecting large 

area" for such Parks are first, that they must be places of great natural beauty or capable 
of being made so with small extra expenditure, and second, that the quality of land should 
be poor enough to make their inten~ive fnrming out of the question and therefore 

entailing little sacrifice to the country in lea,·ing them open for pit·kn iekers and 

ramblers. Sometimes smaller llrens within Xatiounl Pnrks or outside are Pxdusively 

earmarked as Nature Reserves to presPrve and protec·t wild lift• or specimens of rare 
flora and fauna which would otherwise be doomed to extinetion.* In a cotmtry where 

t The playgrounds subsidised by the Educo.tion Department with funds received from the Central 

Government are attached to schools in the smaller towns only. 

* According to the Julian l-luxh·y Committee Rt>port, Xaturt' C'onservam·y should 
not be a .qupstion merely of nmenity which is within the province of Town tt•.•d Country 
Planning, hut ll Sf'ientific problem prirn.~rily direC'!eJ to the ath·aneement of knowkdgt> 
for-its applientiou to tho affairs of the nation. The idet\ iii to enauk man to control 
Xatnre sons to maintain or e~t,tblish a series of ,·aried ttllll most delieately balaneed 
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wild nature alternates with good agricultu~al land or is widely diffused it is not difficult 
to select several such areas; in 'Vest Bengal where aU wild nature is gathered in the 
extreme northel'n or west-ern margin the choice is more difficult. It must be remembered 
that although situated in the countryside National Parks and Nature Reserves are 
meant both for town dwellers and country folk, more in fact for town· dwellers than for 
country folk as the former derive keener pleasure from visiting such Parks and coming face 
to face with wild nature or life. A site which is inaccessible from a nearby railway station 
or beyond the reach of a good mot<>r road reduces the number of visitors to these N a.tional 
Parks. The conflict here is likely to be with other uses such as hydro-electric 
installations, hotels, houses etc. but not agriculture if the principle of placing such Parks 
in agriculturally unproductive land is adhered to. 

a.9. But it is not much use having industries located in right places, houses built, 
or wide areas laid out as National Parks if they are not easily approachable by rail, road 
or aeroplane, and this brings us to the fifth use mentioned above-communication and 
transport. •Rail transport is notoriously slow in India. If more efficient signalling and 
organisation generally could enable the trains to go (aster this would* * * * enable more 
traffic _to be transported along existing tracks where otherwise there would have to be 
additional tracks laid'. * But inefficiency is not a. disease that can be cured in a day 
and in the meantime the demand of an increased movement of goods caused by _an 
expanding economy must be met by extending the permanent way and laying down extra 
tracks. Even that is not enough, for in spite of expansion railways can meet only a 
fraction of the demand and motor trucks are being increasingly utilised over roads for 
long distance traffic because of their flexibility and reduction of extra haulage and 
transhipment. The adaptation from slow moving bullock carts to modern high speed 
motor traffic and heavy tonnage lorries has revolutionised transport and caused a reorien­
tation in our thoughts both about traffic routes and about road engineering. The old 
roads joined village with village, vilage with town, town with city ; and even where a 
few long distance traffic arteries wer" lnid down by far-seeing emperors or administrators 
they were gradually immobilised by a gradual growth of settlements on either side so 
that their character changed into that of an internal road though the burden of through 
traffic remained as before. In fact, the need of isolation is greater for arterial roads 
than for railways, for whereas trains in large units pass along fixed tracks at fixed and 
relatively infrequent intervals at a fairly constant speed, hordes of motor vehicles_ 
traverse arterial roads in no special order or rhythm and at constantly varying speed 
without any fixed track to keep them on the straight narrow path. Yet rows of buildings 
are allowod to flank their sides with frontages opening into them, towns grow, and 
markets spring up with dealers spreading their wares or their farm produce on the 'verge 
or in claRe proximity to it. The new concept is quite different.. Arterial roads are 
designed to avoid large nucleated settlements and go through the least populated part 
of the country and yet to provide ready access to important towns that lie en route. 
The land requirements of good arterial roads are quite large, for with three lanes of 
traffic each way, provided to allow for varying rates of speed and occasional lay-bys, 

eeologicul 1·onditions which are.fundamental to agriculture, forestry, hort.ioulture game 
preservin~~:, fisheries etc. Nat10nal Parks where people have free access are not 
t h<' best placPI'I for the purpose of such conservation as the. larger forms ?f animal 
life are shy of human contact and many of_the more attractive and beautlf~l pla~ts 
will tolerate only a limited dPgree of dtsturbance.-(Report of the Wtld Ltfe 
Com;l'rvation Special Committee, 1947, p.l-3, 10). 

The subject is too wide to be dealt with here but if th.is m~ans that se~arate . are~s 
w

1
U have to be earmarked for ~ntional Parks and for Wtld hfe ConservatiOn thts will 

ml'an one more claimant for land usc. 

• \V.B. Reddaway-"The Developm'lnt of Indian Economy", 1962,p.42-43. 
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filling stations, hetlges and trees and a fairly wide central verge intended to avoid 

dazzle at. night, a minimun width of 120 ft. or 15 acres per mile is necessary even 

without the elaborate clover leaf and figure of 8 junctions fancied in U.S.A. to enable 

traffic to join or leave the main highway without actually stopping for light signals 

or round-abouts. In a new country where roads have still to be completed and 
neither land nor money is in short supply this is easy and roads ('an be designed and 

built to suit modem conditions without disturbing "existing usPs. In a densely 

populated country, already served with a road network of sorts, this means making 

fresh demands of land from the open country for rationalising the road system because 

the old roads must continue to fun('tion as means of internal communication. The 

golden rule is to secure tho maximum efficiency from new roads but ('ause the least 

possible disturbance to exi11ting uses and users of land. This is possible if the new 

route passes along the poorer land and does not dismember compact farm units. 

The road may be all the better for occasional deviations or adjustment!!, for gPntle 

'curves lined with trees and hedges of varying heights are the best antidote to the 
sleepy feeling which dead straight monotonous roads tend to induce in the motorist. 

14,.10. The problem of roach in \Vest Bengal, always somewhat unsatisfactory, 

became acute after partition which left a 600 mile long border expo~ed to smuggling or 

other illegal ary:I hostile activities and disrupted the normal communications. 

The building of new roads and the taking over and improvement of old local authority 

roads made rapid strides so that the original 1181 miles of government owned roads on 

th~ date of partition have now increased to 5800 miles of fully completed anr:l 1900 milt>s 

of half completed roads while another 1000 miles are awaiting completion during the 
Third Five Year Plan. This is a creditable achievement but it nevertheless raises the 

question of the land that has to be sacrificed to secure internal mobilty and order. 

14.11. Airways too need land for their airports and connecting roads, and the 

increasing size, weight and speed of modern aircraft for long distance operations make 

large demands upon land for runways in different directions according to the state of 

the wind. This sterilises large areas of land for agricultural and other purposes, and the 
l.'xpansion of the Dum Dum Airport now under way is the nearest visible evidence of this. 

If further scientific progress brings vertical take off within the range of probability 

demand for land for airports will be greatly minimised, but so long as it t!oes not there 
is no alternative to sacrificing large areas of good flat well-draim·d land, auitable for 

agriculture, for airstrips and runways. But in a closely settled country where siteil are 
obviously limited, it would be an unnecessary extravagance for each major town to have 

its own airport. 

14.12. Another major means of communi('ation in prepartition days was ~he 

network of canals but after partition they havl.' ceased to have >tllY importance. The 

function of canals in \Vest Bengal is primarily to help irrigation and drainage. Fairly 
htrge areas have to be earmarked for this purpose and still mol"<' will be nt'edPd if tho 
network spreads, but this is a price that must bP p<tid for <!mining off W<lter from 

waterlogged areas or supplying parched hmds with irrigati<lll watPr whieh alone C<ID make 
them fertile and productive. There is, howevPr, no reason why some cana~ sl.oulJ not st>rve 
a multi piP purpose and the D. V. C. may show th<' way by widening tht·m to the extent 
necessnry nnd laying out a treP lined tow-path along the banks. Can,ds in England havE' 
become in many arP,lS so much u t·nrt of thE> p:;sentia I ru1·al pnttern tl1at their prest•rvation 

is d<>fentl<"d strenuously on amenity growld~,-{'tlsy shady walk~ ulong the tow-path, 
the quiPt fi,;hing, the presumedly romantic nature of life in a b,,rgt• wl~t·n out on" holidt~y. 
In the muddy or turbid wnters of ronny of our l"ntHds much nf the rom.mce will vani:!h 

but tlw utilitarian a:>p£•ct will still rem>tin. 
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a.l3. Lastly, one cannot for-get, especi11lly in these duys, the needs of defence for 

none of the various adv .. ntages expecWd f~om different kinds of land use cau be enjoyed 

without security from exterll>ll aggression. Apt~rt from cantonments and barracks, the 

WPt:bani!Wd army of the prt'sent day requires large land arells for training in the use of 

taulu and anti-t.mk ex<'rcises, for training of lorry drivers, for artillery practice with live 

ammunitions, for battle truining arPns f'tc. Tho Flt'ct Air Arm requires l~ger and larger 

air-fields on account of the evf'r-increasing size and speed of planes. In times of war the 

Bt,rvices hflve \irtuully the lust word 88 to what they require. Even in times of peace 

the <>I'S••Htiul minimt& for st•rvice nft>ds are a mutter which it is very difficult for a layman 

to judgP, but whatever it is, it has to be fitted into whole :>f the general picutre. 

ForttllltttPly, def.-nce training is concentruted in other States which have ampler lands to 

spaN' and the demand on \Vest Bt•ngul's scar<'e lund rt•sources on this account is not 

likdy to he high in pt•ace timt•. 

li.ll. \Ve mu~t now revPrt to the question of food and rt&w materials which was only 

briefly toucht>d upon at the beginning of these discussions. All food is derived directly or 

indirPetly fmm ugriculture and fislwries, for el'en milk and met&t are agricultural 

protluds t&t Sf"cond remol'e, being dirl•ctly obtt&ined from animuls and poultry which have 

to bl• fed on what grows on the land before they are able to convert them into food. For 

this purpose, agrieulture in the narrower sense and fruit farmmg, stock breeding, poultry 

rnising, fish rearing etc. must all be lumped together in considering the q•tantity of land 

r<•quired to satisfy thosA needs. Apart from mines, agriculture and forests are also the 

source of all our primary raw m>ll<>rials, and unless these needs can be reasonubly 

sutiRfied the et-onomy of the st.tte will remain precariously unbalanced. A balance has 

tlwrt•fore to be struck between lund whit>h hns to be reserved for food production and 

production of rnw materials in the above sense and for forestry on the one side and land· 

that may be allocatt'd to thf" rt'lmaining needs and uses on the other. According to the 

nntionul forest policy Pnun<>iated in a conference of departmental heads and experts the 

proportion of forest land should be at h•ast ~0 per cent of tbe hill and 20 per cent of the 

pluin01 areas. So far a01 \Vest Bengnl is cortcerncd this is quite a tall order because of the 

rival claime of agriculture und other uses, but the present covernge of roughly 13.8 per 

<>Pnt. distributed at the rutf' of 20.8 P"r cent in the hills and 1 J..') P"r rent in the plains, 

i01 111sulliciPnt, and a I.trger covernge suitably distributed between different regions and 

plante.l with the bPtter specimens of timber seoms to be an imperative necessity. In any 

em;e the thoughtless denudation of forests which hnd been going on in the past and 

renJ••ring large art•as bt\rrt'n and unproductive through erosion of the top soil must be 

etopped evPn it means some curb on a~~;riculturnl extension. 

• U.l5. The u1t~ufficiency of our food production as regttrds rice and other cereals, 

m<'ut, milk antltish can hardly be overemphasised. The per capita consumption offish 

i>~ only 11.35 Jbs pt•r year which is much too smull for a dietttry which can hMdly afford 

tu iuelwlt• mt·at, eggs und milk ; and even for this proportionately low consmnption 

mu•·h more tlutn one-tl1ird of the supply, as we have ulr.•ady Bt'Pn, hll>l got tu rome from 
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outside. As regards cereals, the position during 1958-61 will be clear from the following 
figures supplied by the Secretary, Department of Food and Supply:-

I. Gross yield r,f cereals 

{a) Total Rice (Aman, Aus, Boro) 

(b) Other cereals 

2. Net yield (after deducting 
10% for seed and wastage) 

Total 

3. Estimated population (in lukhs) 

4, Consumption requirements 
(at 16.5 oz. per day) 

5. Deficit 

6. Total known import by Govt. 

1958 

4232.8 

83.6 

4316.4 

3884.8 

319 

5360.4 

1475.6 

(Figures in thousand tons) 

1959 1960 1961 

4186.9 4220.5 5249.7 
111.3 104.3 83.1 -4298.2 4324.8 5832.8 

3868.4 3S92.3 4799.5 
329 339 349 

5528.5 5699 5876 
1660.1 1807.4 1076.5 

and private dealers 935.1 1235.9 1305,7 8;i6.0 

For 1962 a much larger deficit of 1687.9 thousand tons has been estimated out of which 

only 383.7 thou!!and tons have been covered till May 1962 by imports on government and 
private account. 

14.16. Two things are obvious from these figures-first, that left to herself West 

Bengal produces barely 75 to 80 per cent. of her food requirements within her borders and 

that too at .a minimum nutritional standard, while for the balance she has to depend 
upon imports from other States or abroad; sec;>ndly, that these imports do not cover the 

entire deficit and a considerable proportion of people have to remain underfed for 

inadequacy of food supply at reasonable prices. As the Secretary of the Food Department 

•frankly admits, "usual underconsumption under high market prices explains imports 

being lower than deficits". A huge deficit between food requirements and indigenous food 

production is no problem to a manufacturing and commercial nation which can import 

much of her food from abroad, but in spite of her so-called indu!!trialisa.tion \Vest 

Bengal cannot be said to be in the same happy position. Both on the capital owning 

and management side and on the labour side her industries are manned by people 
whose affiliations are with other States or countries to which much of the industrial 

income is remitted. The State does not 'possess the taxing power which might have 

deducted part of this industrial income at the sourC'e before remittance abroad so that 

when government buys food to meet the deficit it has to do it on the basi5< of its 

other resources without deriving any direct. benefit from the income traceable to 

industrialisation. Also, the facile assumption that food can always be imported if one 
is prepared to pay the price does not hold good in an age when prospects of cont{ol 

are always in the offing in times of scarcity and each State tries to conserve its food 
resources as best it can at the first hint of danger as was the case between 1957 and 

1959. The amount of land per head required for the production of a suffieient 

quantity of food supply has been put down by Dudley· Stamp at a little ovt>r 1 acre. * 
In our state the overall allowance of land per head is 0.62 acres and of cultivable 
land only 0.37 acres. It is an illusion to think, as some appear to do, that we ean 

circumvent our shortage by altering our dietary habits and laying more accent on protein 
food than on cereals and vegetabl.-s, for that will require more land per ht•ad, not less. 

Animals too have to be fed and all animal food comes from farm produee or pasture 

and they are generally int>fficient converters of sueh food. "!\lueh more land is required 
to produce one standard nut,ritional unit of animal m·igin than one unit of eereals. 
""hen a nation, enjoying an in!'rease in the standard of living. l'hangt•s fwm a diet 

• L. Dudley Stamp···Our Developing world .. , p. 78. 
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ba.sieally of bn'ad or ri<.'t' to om• in which mt•at and milk play a largE> part. much mort> land 

is ue<'<.l.t>d. In sueh countrit·s, notably Japan where land is in dt>Spt'rately short supply, 

mt>at is a luxury not so much bl'cause of priee as bt.>l'ause tht> nation cannot afford the land 

for ira produt·tiou."' •• 

1-&.17 It is nt>t•essary to takt• a synoptic view and st"e where we stand. Prof. 

R.-dd .. way ha.s obst>n••'tl with reft•rt"nre to India that the strutegy in national economic 

planning t•annot be divonot>d from seeuring "a propE•r balanee betwt't'n supplit•s of 

ditTerent goods and scrviees. •••• The eonswning population needs a proper balanee 

in the goods and ~erviees whieh are mad<' available for them to buy. •••• The vt•ry 

faet that iut•omt'8 are so low ml'&llS that more manufaeture~ goods are no substitute 

iu India for more food e'·t>n if thE'y would be much easier to supply.''* \That has bt>en 

said of India as a wholo a.pplit•s to Wt>st Bengal with greater forct>. The acct"nt must 

bt.> on kE'eping a suffiei••nt amount of land for food production whieh, if not designed 

for ••·lf-suffieienry (for autarchy in fOQd may not be possible nor probably necessary 

in any partieuhn Indian State), should be something very near it so that in cai!e of overall 

scarcity, wlu•n we may bf'l thrown t'ntirt.'ly on our own rt•sources, the margin betwt>en 

produdion a11d rt•quirt>mt>nt may not be too widf'l. There are two ways whieh singly 

or in rombination may lead to this rt•sult--extension·.of cultivablf'l an>a or increased 

yi••ld from improved ruNhods and more intensive l'ultivation. The fixed quantit.y of 

land limito~ thc> seope of agrieultural expansion while it• should be obvious from what 

was said in eonnedion with agril'ultural poi! and the slow ratt' of improvt'mt>nt that 

it may be too optimistic to put tht' probable inerease in yield at a high figure.t 

U.1S The majority Rt•port of the Srott Committee leaned heavily in favour of 

agriculture, apart from other rt>asons, on the ground that good mixed farming of the kind 

followed in En~land was responsible for much of the scenic beauty of tht' English" 

land"''apt> whil'h it would be a vandalism to dt'stroy by allowing industry and other uses 

to pt>nt>trate without restraint into tht' innemtost l't'Ct'SSes of the roWltry. For West 

B••nj!al we prder to base tht> <'ase for agrieultural priority not on a nostalgic desire for 

lwauty but on the mnre utilitarian.,ground of ft>eding the population who are already 

living on inadt>quate rations. \\'t> 'may agree with Dudley Stamp when he says with 

rt'ft•renl'e to Britain that "there is an overall shortage of hmt.l, particulal'ly good agricul­

tural t.md, l'apnhlt• of producing f,>od; and so, otht'r thin;,.>"S being t>qua1, we shoulJ avoid 

building on good agrieulturatl .. nd and eet"k to eon.wrvt> as much as pos>'ible for food pro­

dut·t inn. This would lngieally lt•ad to two things. The first is to try to seleet tht' poor 

qualiti<'S of land for the siting of ourn<'W towns or f'xtension of existing t.owns •. The second 

would bt> to rPgard vt•ry open densith•s such as 10 persons to the acre as being an extra­

vaganl'e we really l'&nnot afford in the eountry." This was said with reference to housing, 

but the argwnt>nt would apply Pqually to industril's, l'Ommuniratious, reert>at.ion spaee 

or any otlll'r u~ besides &.l!riculturt>. 
------·~--~--~-------------------- • • -~:;: ·-o:.;d}.;JSI;mp·- "Our Dneloping world", p. 11. 

• W .B. Rt•<ldew1w-"The Devt•lopment of the lndi11n Econoll)y", 1962, p.3tl. 
t Dudley Stnml; thinks that in eount_ries like India when' l'r<>p yiel.tl is ve-ry low 

nn•l a~rieulturnl revolution Sl'nrcely be~un 1t does not sound such a forrn:1da~le t~tsk t.o 
inl'rt•nse the vield of riel' from, SHy, :!S bushels an a ere to 30 bushds-whll'h IS over 7~0• 
more espPt•iaily ns Egypt >tlready product>~ ove-r 100 bushels an acre. ("Our Dt>~elop~g 
\\"orl•l" -p.79). But ae,·ording to PI"?~· Reddaway only_ a modest progres:nve r1se 
o;houhi bt• po~"ible und••r present condJtwns. !'nd furtlw~ ll!er~""".s by o~locfllmg more 
I'Hpitlll 811,) org.111ising ahility to the undertak1nl.( of maJ.or ungatwn _P~OJec!s can only 
"''"'"' aftl'r 11 Vt'ry con;,i,ft•rabl,• tinw lag. The r<'>t<'tl011 of 60 m11lton 1!ldepen<lt>nt 
eultinttor!l (in India) to any eodueational l?ropa!!lllltla that .mny be <:arnt·d on ror 
impllrting a knowlt• ';:e of improved tt>ch11ll'&l know-how IS unpredwtable. (1 he 
))e,·dopnwn t of Indian Eronomy, pp.39-4ll). . 

\\"e h 11 ve """''n lwfore tltat fnr some y<>llrS there was a progres.-<1\"e tlecline in yi .. ld 
ratht"r tlutn in••rt'llS<' though HiiH ti;."ttres wl're mort• rt·••ssuring. 
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14.19 Agricultural use of land has also another advantage in that it does not debar 

other uses 1f nircumstances sugg<Jst a change of policy in future, whereas once a land is 

built upon, it is for ever sterilised for agriculture or forestry. This is not to say that the 

other needs shoultl be ignored and that room should not be found for new industrial 

lo<.'ations, sites for new towns or l'xpnnd<'d old towns, national highways and 

parks etc. In fact, new towns may sometimes stimulate a~ricultural and dairy production 

by bringing a market within reach and a claim hns been made for low density housing in 

the new towns of England that the produce of the garden vegetables compensates largely 

for the loss suffered by the professional farmer or the professional market gardener. 

The choice is not easy but the general principle should not be diffieult to lay down. It is 

that good agricultural land should not be allowed to be turned to other uses and that these 

othf'r needs should be satisfied from lands of poorer quality. 

14.20 All this discussion has now narrowed the question to one thing only. 'Vhen a 

scarce means has alternative uses who decides to what use it should be put ? The Laissez 
faire doctrine of allowing the choice to be dictated by the uncontrolled competition of the 

market has not workerl to the national advantage in respect at lea!'!t of land. 'We 

have already seen that even bt•ick-making <.'an push out agriculture and secure a 

footing on agricultural land when competition is unrestrained. The only way in which all 

foreseeable short term and long term land uses can be taken into account to evolve a 

coherent system in which various uses and needs are reconciled as much as possible is by 

setting up some national or public agency whose business it is to take these factors 

into account and assess them wisely, disinterestedly and without being swayed by 

profit or personal interest. That is the case for planning, judged from the standpoint 

of balanced development. 

Argument for co-ordination of land use. 

14.21 There is another case for planned use of land which may be stated here 

quite frankly. It arises from the necessity of co-ordination of land use in the 

Rctivities of differnt departments of government so· that the pattern that emerges 

ultimately as a result of each department going its own way in 

pursuing its separate objective may not be mutually conflictmg. On 
account of the very large extension of governmental and local government activities 

in a welfare state the quantity of land likely to be used by government is continually 
on the increase. ·The influence of market competition which, acco!'.ding to orthodox 

economists like Hayek, generally determines what is the most profitable use is absent 
here, for when goyernment de<.'ides on a certain plan of action requiring the use of any 

particular piece of land, it does not stand in the queue as one competitor among 

many but shuts out all other competition by exercising the right of eminent domain. 

But government departments are notoriously ego-centric and have a natural weakness 
to magnify the importance of their own particular need. \Ve have seen that even 

in U.K., in spite of the passing of the comprehensive Town and Country Planning Act 

in 1947 and the setting up of a separate Ministry of Town and Country Planning, large 
reserves of power have been retained in the hands of different ~linistries so that 

co-ordination is a<'hieved more by diplomacy and tact than by the exercise of authority 

by the Planning Minister. The Board of Trade has the last word in determining 

industriallo<.'ation; and the Ministry of Transport, in laying down main traffic routes. 
For defence services, the land requirements of the 'Var Office cannot be whittled down 

unless they volw1tarily agree to a cut, and other departments too may suf'cessfully 

put up claims which distort the general plan of the county or borough. 
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1-1~. This is likely to oecur here in a more aggravated form ~ of the 

•xi:stenee ol DOt ooe govunmeot; but. two-the rnion and the Sute, each having its own 
prosnunme of -..·ork iuvoh·ing the uee of land. llany projected road alignments of the 
Call"Utta lmprovemt'lllt Trust had to be. shifted because departments of the Cent.ral and 
State Oo~nunents. unaware of the project (and sometimes even when aware of it). 
had &e' up an inat~lation or built a structure right. within the alignment.. There is 
O<"Casionally a latftlt. antagonism between depart.menta or their offi«>rs which makes 
~rdination diffitlult. J.no&.her tlause ol aggravation is the manner in which budgE-ts 

an fr&lllt'd annually with the e~tation that. all the amounts provided in the budget. 
&boulJ be spt>nt. within the financial ,._r. The resul& is that frantic efforts are 
sOUlt"times made to find lard anywhere io or.illl' that. the projeet..,.) work may be carried 
thruu~-b within the time. regardlt'SII of whether in the luger interest. of the eommrmity 
that land &bould be used at all or at least used for that. part.itlular purpose. The Housing 
llinM!try. for e3:ample. allots funds fur bnilding houses about. whose need thtore can be 

DO qu..stion. It would be a eonf..-ion of int>ffioien('y if the money cannot. be spent 

within the budgt"t. :r-r-a stigma which all the Ministers and tbf'ir officials are 
natunllly anxious to avoid. As l>Uld is the first desideratum for housing the question 
was Nriously di8tl~ io one Housing Kinis~rs• oonfereo('e whP~l' '\"&('ant spac:oes or 

compounds attacht>d to hou- within urban areas shollld DOt be heavily taxed to eompt>l 
the oWDer Pither to bnild on them or to &PU them to govel'lllllt>nt to enable it. to build. 
In Indian tOWDS -..-hel'f' public and private open space is already far too small and 

('()II~ ton is a by-word !IUt"h a proposal would be suicidal from the point or view of the 
dty"s h-lth and amenitiee_ ho..-enormut"h it. might 10lve the limit~ problem, oft he 

Housing DPpartmant to build the noquinld num~r of houses within the achedult>d 
time. Other examples of thoughUea building on the wrong sites (not. all of them 
be<-all8e the budget f"'&Dt must be ~>peD.t. within the year) are furnishl'd by the large 
number of housing blo.-l;.s lying vac.tnt in spite of dl'partment.l attempta to t"O&X 

in•iustrial labour to o~•l'Y them, by the huge TE'lttphone Bhtt'\">Ul whi.-h shuts out a 
magnifi('ant '\"ista from the Writ~rs· Buildings to Raj Bhaban. and by tht' erePping 
paralysis wbi('h makes the llaidan shrink in siae through a clutter of permanent 
hawkers' staUs or more substantial bu!Jdings auppost>d to t-atE-r to the ('Ultural needs of 
the dty. Ckt"asionally. an impecunious land oWDer wants to unload his property on 
j!'OVN'Ilnu•nt tmd even if govPrnnu•nt. purt"hases at a bargain priN it feels bound t.o put 
tltto lllllJ into some immediate Ulle in order to avoid a ('harge of favouritism. eVPO though 
that parti('ular ILI'l'& or site may not be the most. a~ppropri~tte one for U1e use to wlti<•h 
it is put. The limited objt"t"tive of a dPpartmPnt and its n-t to e:st'rdse economy in 
its rxt!'('ution may lPS<i to otbt>r harmful pffeds which an O'\"l"rall plan rould have avoided. 

n ... Ministry of roads. io laying down ita alignment.. is not likely to be OV8J'o8E'D.Sitive 
ahout bow it t"Ut.l up the t'Ountryside t.o ha'\-e as stnUght a road as possible. and the 
•·n~in6t'H. in aN."t'pting the lo..-est tl'nder. are not likllly io be. squeamish about t.be 
fa<'t that tht> rontra('tor'a tenJf'r rate rould be low only ))e('ause be plans to burn 
bridus on the Ppot at the l'C'St of despoiling good agrieulturalland. The injury to 

a~ri('ulture is ~ot lik~ly to be his ronet>rn so lontr as he gets his road mtotals cheap. The 
,-arious ,.-ays in which a d••partmental out.look may clash with an overall pl>tn which 
takes into a('('()uot all (1088ible eff8('t8 of any ad ion relating to land l'houiJ ~ too obvious 

to n.-1 any further f'l~tboration. 
U.23. .\part from this departmPnt&l myopia which blurs the rntc>ral pi<outre b7 

fo<'uo..;ing the Ppotlight on the partic•&lar objt"("th·tc>. thl"re is another L"Jlt!'('& of the question 
-..-hich we m&y be pennitted to refe-r to with respect. In all govt'rnment.s there may be 

<~rt&in domiut&ting Pf"NODalitiN whose word is law in matters of administration-the 
Ministrr wb~ E-xpl't'SS wilihes his rolle~TUM dare n<.>t rontradil'l nor t.lte otlitli&ls to 
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disobey. :u .. fact, some officials may even develop a knack of anticipating the wishes of 
such MinisterS'Bnd framing their suggestions in line with their undeclared wishes. • This 
is not to suggest that the Minister's wishes are arbitrary or harmful but only thllt in 
setting his heart on one particular idea or scheme he may not have been fully Aware of 
all its implications and repercussions on other spheres of I if e. A Ministry of Town and 
Country Planning with a hard core of officers possessing the requisite knowledge and 
vision will at least ensure that snap judgments do not commit the State irrevocably 
to a course of action from wihch retreat is impossible even when its 

harmful effect begins to be apparent, and that before any step is taken involving 
the use of considerable quantities of land and large expenrliture of money, all 
possible consequences of such action affecting the welfare of the community are 
foreseen. Such a Ministry will be a clearing house of thought, a sieve for separating the 

essential from the non-essentiPJ, an instrument for placing each particular land using 
scheme against the general background of the needs of the community. The decision 
of the Minister will thim be based on full knowledge, not on a 'hunch' which may have 
served him well in the majority of cases but which may also let him down bo1dly in 

others. 

• In conference after conference one occ:~.sionally got sick or suggestions emanating from otlicers 

'because Punditji wanted it so•. 
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CHAPTER-XV 

The Case for Planning (continued) 

Town Planning 

15.1. 'Whatever be one's views about the necessity of country-wide planning of 
land use in the interest of balanced economy, there should be little disagreement about 
the neceasity for planning the city or town. The idea that free competition would choose 
the correct location of industries and other centres of activity, provide the correct 
time-sequence in development, and create out of a thousand uncoordinated efforts of 
separate individuals or bodies a coherent urban pattern has proved a myth ; and even 
confirmed believers in the •irtues of competition and market mechanism like Hayek 
have, as we have shown, admitted the need of such control. But Hayek considered 
the question only in terms of value as reflected in price which is not an argument likely 
to have much appeal for the general reader. It is necessary to consider the question 
in terms of our ordinary and everyday experience to' -enable us to see what it is that we 
miss without planning and what advantage we gain by adopting it. Our towns and 
cities have grown up without any serious attempt at pla'nning, many being little better 
than over-grown villages with an urban facade, and even the planning of Calcutta has 
been sporadic, piecemeal and geographical rather than functional. Whatever control 
was exercised was limited to the imposition of the minimum municipal regulations 
regarding height, side space and structure, the prevention of noxious trades in 
residential localities, and the abatement of nuisances, which are a far cry from the 
positive control of growth and development with a view to create a good physical 

environment that is the object and raison d'etre of modern town planning. 

15.2. The elements of a good physieal environment have been analysed by 
Abercrombie into beauty, health af¥i convenience, a just equipoise between which is 
neeessary to avoid lopsided development. According to him. 'beauty' comes first and 
stems not so much from the architectural features of a single building as from the 

<'om position of a whole group of buildings and the setting in which these buildings are 
placed. "The quality of design is not limited to buildings ; it should inter-penetrate 
evt>ry aspect and enter into every stage of the plan; the direction or curve of a road,­
the treatment of an intersection, the conformity to or contrast between natural features 
and human additions, the siting of a group of houses, all these and many more are 

matters requiring, in addition to engineering skill, 'Design', in which the claims of 
natural and artificial promptings are duly respected". • Uncompromising extremists 
would go further and control trees, bushes, gates, walls, fences, hedges, pillar boxes, 
road names and traffic signals whose design and integration in varying colours and 
textures are regarded by them to be of great importance in contributing to the whole 

resultant visual effect. t 
15.3. In our under-developed state we are, however, inclined to lay more stress 

.on •convenience' which is what affects the life of the individual during the major part 
of his waking hours, once a minimum standard of health has been achieved. 

'Convenience', however, is a shorthand expression with a multitude of meaning! 
act·ording to the context. \Vhen applied to means it must have reference to the ends 
""hich the means lt>ad up to and must therefore have ~>s wide a ramifil'ation of meanings 

• Patrick Abercrombie, "Town and Country Planning", P• 168 
t L. Keeble, "Town Planning at the Croaaroada", 196~. P. 8. 
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as there are ends and functions reqUirmg the use of land which an urban dweller may 

legitimately and fruitfully pursue. His primary necessities are a house to live in with 

his family, a place to work in for earning ~is livelihood, shops to make his purchases 

from, schools and colleges to send his childred to, parks and open spaces for exercise or 

•relaxation, and open country to refresh his spirit; while at a slightly different level 
stand the institutiolls and paraphemttlia of a complex: ani progre!'!sive civilistttion­

libraries, universities, art galleries, theatres, clubs, cinemas, hospitals, banks, post 

and telegraph offices etc.-all dependent on their prop.cr siting for their maximum 

usefulness and serviceability. A town-planner's vision as to how all these uses and 

functions can be spatially arranged in a town with due regard for convenience has 

been stated as follows:* It will be a town with a clear structure whose internal 

communication system-a well-articulated minor road system within a general framework 

of the major roads-is so designed as to ensure maximum accessibility and minimum 

congestion and risk. Its pattern and distribution of houses are so designed that homes 

and open spaces whose juxtaposition improves living conditions are placed together and 

homes. and industries whose close contiguity are offensive to sight or smell are separated. 

·Factories are set up so as not to cause any avoidable destruction of beauty or infliction 

of smoke or contamination of air within a. housing district. The arrangement of business 

quarters, manufacturing districts, railway facilities, and residential quarters is such 

that it saves money to the b11sinessma.n ao.d enables citizens t<J m<JVe between home and 
work with the least loss of time and energy. The town centre, schools, playing fields and 

subsidiary centres for shopping and other facilities are located, designed and related in 

such a way as to meet, fully and conveniently the daily needs of the users. Open spaces 

are so distributed that those who wish to play outdoor games can have a reasonable 

opportunity of doing so without exhaustingly long journeys while others who want to 

stroll into a park and spend an odd . half hour for taking their morning or evening 

constitutional or enjoying a quiet rest after a hard day's work may do so without going 

far afield. The residential area., apart from being sepurated from industrial, commercial 

and 'business areas, would contain houses of such kinds and in such proportions as will 

enable every family to have a reasonable chance of securing a. home of the size and kind 

it wants whether in houses, flats or bungalows. The most important requirement of all 

is the bala.nciJ?-g of population and employment which, though more a matter of sound and 
effective economic policy than of physical planning, is so intimately connected with it 

that it is hardly possible to consider one without the other. The daily journey to work 

over long distances of large masses of men causes so much discomfort and inconvenieuce 
to those who have to make the journey that unless town planning helps to minimise 

these ills either by providing more housing space for workers within the town or 
finding mo.re employment centres in the vicinity of areas whence the workers are 

drawn it may be said to have failed to deal with one of the most cruel and 

repressive of contemporary ills of modern industrial r.um commeJ:cial society. 

Yisually, the town should, looked at from outside, have a pleasing silhouette and 

clear, clean edges without peripheral clutter at the approaches. To put the matil'r 
briefly, a town or city should have an optimum population whom it can maintain, 
avoid a juxtapo~<ition of incompatible uses with worksites (specially factories ) 

separated from residence but not so far as to re<iuire long e"luusting journeys, 
have a rational road system and adequate housing at>commodation suitably sited 

with enough open space. propl'rly distributed for all agl' gro·•P"· and bt> compat>t 

in structure without exeessive linear proliferation. 

15.~. How do our unplanned towns measure up 

To take the last point first, do our towns have a clean 
• L. Keeble. "Town .. Pia.nnmg at the Croasroads" 1963, p.S-8. 
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it can be ~~&id that the town ends and the country begins t The answer obviously 

is, ·~o·. There is an endless suburban sprawl, mostly in the form of ribbon dovelopment, 

.,.-hose final culminations are the conurbations on either side of the river Hooghly to 

which referenre has already been made. But the ribbon affects all roads radiating 

out of Calcutta to north, south-east and soutn-west and bulges out into a clotted mass 

of brick and mortar or tlimsier local material whenever for some reason or other a 

nucleated human settlement tends to grow. or the four methods of ext-ernal growth-· 

conct>ntric spread, ribbon, satellite and scatter-the ribbon follows the line of least 

i'f'aistance, both topographically and economically, and is therefore the most natural 

form of evolution. h saves the builder the land needed for the approach 

road and the expenses of constructing it ; where the road is already laid 

.,.-ith aewen1, . water mains, gas or electririty it mmtmtses his cost of 

conection ; and it places the owner or occupier right on the major transport 

route and saves him the discomfort of walking a long distance to catch the bus. 

The arterial road is also the most convenient venue for a grand advertisement 

di,;play to entice the passing crowd into the shop or the workshop or the factory. 

This tendency to ribbon development, latent in all kinds of unplanned growth, has been 

greatly accentuated by the advent of the motor car w~ose flexibility of movement~ 

wiJer reach, and timiH!aving speed give it an advants_ge over all other forms of 

transportation, including the ra.ilwsys which can deposit· suburban passengers only 

at fixed places aud at infrequent intervals •. But to say that a thing ·ia natural is not 

to suggest that it is deaira.ble, and the case for control was never more clearly 

demonstrated than by the r1bbons which spre~ their tentacles from the city and 

hold the surrounding regions in their strong octopus grip. The longer they spread 

the less compact does the town become and the costlier . the services because of 

the greater depth of drainage with a continuous fall instead of a series of short lengths ; 

there is ri,;k of trespass on agricultural back lands over a wider area; the houses 

fdcing noisy traffic routes are uncomfortable to live in and risky to children ; 

the heterogeneous uses and people which the ribbon attracts because of its 

accessibility hampers social intercourse ...t·hicb a compact grouping of more homogeneous 

interests might have achieved; and even accessibility which was the strongest original 

attraction of the ribbon is very greatly reduced by the large number of vehicles of all 

descriptions which ply on a road not really built for such miscellaneous traffic. The 

spiritual deprivation is no less important. For miles and miles t.he ribbon blankets 

out the open country from the user of the road by a. solid wall of drab housea and so 

large an area. of almost continuous human settlements cannot but produce a desolating 

t>ffect on man. It msy even, though this is an unproved assumption, produce harmful 

ecological effect on human, animal and plant. life in all kinds of ways. The ribbons 

and the <'Oourba.tions are the unhealthy growth of a planless development. Even if it 

he impossible to rub them out altogether and start on a clean state it may have to be 

considtJred whether it. is not possible to humani:>e them so as to make them physically, 

psycholo6ic&lly and economically more tolerable by driving a wedge of open space 

between their main constituent parts and interposing a. gap between masses of human 

Jwellings. But this means a de<·ision about. the intendt>d future structure of these 

ronurbations Rnd imposition of ri~--orous <'Ontrol on all future development. 

1.).5. The ribhon is the natural (we may almost say, the illegitimate) offspring 

of the more important urban roads and it is time we considered generally the desirable 

p•>ttern of the network of urban road:~ which is the ground plan of a. town or city. In a. 

pt>rft>ctly l_ulanced to,.·n the road system should incidentally reflect the zoning of land 

f,)r ditrer••nt kind:~ of use which we shall deal with later. Here we confine ourselves 

t.l its no1tuml fun.-tion u·hieh eonsists in providing . aece;;s to dwellings and other places 
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and routes of long distance traffic. The traffic load which the road;~ have to bear vary 
in their character and composition (goods or men or both), in their origin and 

destination, in their timing and frequency, and in their means of locomotion. Prior 
to the invention of the motor car there was no conflict between long distance and access 
roads and the same road rould do duty for both. Now, as Sir Alker Tripp has said, 

pedestrian and fast motor traffic can hardly safely mix and should be separated. "The 
goods traffic movement of 8 great city involves the import of raw materials for 
industries, building materials, and food stuff~, and the expOTt of manufactures for the 
international, national and the regional markets. There is a vast inward movement of 

goods in bulk-among which coal, sand and building materials are the bulkiest--and a 
much smaller outward movement of manufactured goods, smaller in bulk, higher in 

value and varied in consignment. Further, there is the inward and outward movement 
of traffic to and from the city core. Thirdly, thPre is an enormous internal daily 
movement of goods to and from goods depots, and to and from the central business 
districts, and to and from the sub-commercial centres".* ·what has been said above of 
goods traffic is also true of the movement. of men; only in this case pedestrian traffic 
is more numerous and scattered, the rest use vehielPs of all types and speed, and there 

is a daily swelling tide of traffic at the rush hours which occurs as rhythmically and 
regularly as the swelling tides of the ocean. The trams and buses groaning and 
creaking under the huge human load they carry during these hours; the long wait; the 

discomfort, fatigue and personal risk of the vast majority of people who have to use 
public transport because they live 8 long way off and have no cars, the difficult parking 
of cars (often at a distance which defeats the very purpose of using a car) even for the 
fortunate car owners whose number is gradually increasing-all are evidence of the 
congestion with which the city roadR are faced. As more people pour into the cities 
and more residential building are erected, industries set up or commercial houses 
established, there is an inevitable increa!le in the number of pedestrians and of cars 

and heavier vehicles crowding into the narrow streets and choking off the traffic. 
The desperate remedy of earmarking some roads as 'one way' for some part of the 
day is a palliative which breaks down under increased pressure. In fact, if imposed 
without previous notice and publicity, it often drives the motorist crazy by making 
him move from pillar to post in a frantic attempt to get out of the labyrinth in which 
he finds himself trapped. A great deal of this confusion can be averted by 8 better 
planning of roads. Not that planning will make all road accidents impossible, for 
even under the best of plans brakes will still fail or mechanical defects develop, drivers 
will still be rash or incompetant, js.y walkers will still move about in utter disregard of 
other people's conveniences, and confused pedestrians of slow physical and mental 
reaction still behave as if they were the pre-destined victims of 8 suicidal mania. BLlt 
good road planning may make traffic control easier by reducing the bottlenecks, and 
substituting in runny places automatic inhibitions an~timuli for man-made restraints 
and traffic lights, The two steps which are fundamental in this connection are first, 
to minimise the traffic load on roads, and second, to facilitate a smooth movement of 
the traffic that must inevitably be on the road. The first can be achieved by sPtting 
a limit to the inordinate expansion of the town and by so placing work-pla<·es and 
houses in relation to one another thllt either the journey to work may be done on foot 

* R.E. Dickinson-"The 'Vest European City", 1962, p. 530. 'Vhether the author 
means that the outgoing traffic (in terms of the number of vehieles) is less thRn the 
in-coming traffic is not dear, but if he does, his assumption i:,~ not correct. All the 
vehicles that come in must necessarily go out, whether thPy arP fully loade,l or n~t o.t 
the time they go. For the purpose of density of traffic it is tlw numb<'r ~f veh1~·les 
that ply which matters, not. the weight or volume of the loadi< they c.\rry. 1 he pomts 
of attraction are also the points of repulsion. 
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or, if public transport mu'!t be used, the movement is not towards the.same nodal point 

but in different directions. The ae('()nd would follow from a road system which splits up 

different kinds of traffic in such a way that fast traffic is separated from slow and long 
distance from short distance, while lateral movement is encouraged by inner ring roads 
which avoid towns ceutrea and other nodal points where traffic is likely to get bogged. 
Both are matters within the special province of town planning. 

15.6. What ooustitute a rational road system! Obviously oue which fulfils its 
functiona smoothly, economically and with as little chance of aberration as possible. 
For the latter, a system which gives most streets an individuality and can be 

eRSily memorised is better than one where repetition of geometrical patterns 
produces a uniformity which requires consultation of the map or street plan at 
frequent intervals. For the former a distinction must be made between (a) arterial 
or radial roads for through traffic, (b) major roads of a neighbourhood and 
(c) minor residential roads within the neighbourhood whose primary function is to 
give acceas to dwellings. The defect of the present system is the presence of 
"·hat Sir Alker Tripp calls the •nondescript' roads which have to combine a number 
of distinct funl'tiontl and are unuble to do any one very satisfa.ctorily. There is 
a hopeles'l congestion at the town centre or centre$ where the radial roads converge 

and too many junctions and intersections on these radial roads to make them 
reasonably good •expreas ways' for the pu.-pose of fast traffic. There is an absence 
ofby-paas roads for traffic that need not enter into the city at all and of convenient 
lateral roads for long dists.nce journey within the town. And the minor road system 
within a residential art>a is craz:y and incoherent and made dangerous by interloping 

vehicular traffic. 

15.7. It is, however, possi~le to carry the remedy to absurd lengths and 

produce reo~ults which are the reveue of what is wanted. T.> stop all or most of 
the junctions and intersections on the radial roads in the interest of through 
trAffic may not be feasible or easy btit the suggestion that all buildings on such 
roads should be compelled to .turn their backs on the roads seems so utterly 

unrealistic that it is surprising that it could have been seriously made. • It would 
be an outrage on one's aesthetic sense, even apart from the loss of economic 

value, to see a long sul'ceasion of high blank walls lined with a serried mass of 
drain pipes descendmg from roof to bottom, and even the pleasure of driving 
uninterruptedly at maximum speed along a wide stretch of radial road would be a poor · 
compensation for such intolerable ugliness. Or, is it tha intention that the shop fronts 
should remain as they are and only the access should be from the back! This however 

would mean two roads for one row of shops. 

15.8. This ridiculous apotheosis of speed symbolised by the fast-moving car has 

bt>en describe<l by Lewis Mumford in his lat~st bookt with such lucidity and restrained 
t'JUOtton that we are tempted to quote long extracts from it for which, alas. there is no 
space. He points out that there is a risk of throwing away the baby with the bath 
watt'r if we put speed on such high pedestal to the exclusion of everything else. Once 
wheeled trafiil' is treated as the chief cont'ern of planning there will never be enough 
spa<'e to kE't'p the <'ity from b~ing congested or high enough residential density to provide 
taxes sufii:oil'nt t.o oover its exorbitant demand-t. The role of traffic is to facilitate_ 
mf't•t iug and luumm intercourse and speed in locomotion must be a function of this 
purpose, not ita master. The notion that power and speed are desirable for tht>ir own 
sukt' and that the l"te11t type of f,u!t-moving vehicles must replace every other form of 

--;The .,.99e~rioD wu made br Keeble .in hia "Principlea' end npeated in his lateal book 'Town PIIU\1\in>J 
el the Crouroada'. 

tLewi• Mwnlord-.-'"The City in Hislorr••, 1961. 
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transport is the-refore a fallacy ; an adequate transportation system cannot be created 

in terms of any single means of locomotion however fast its theoretic speed. An effectivo 

network requires the largest number of altenative modeM of transportation at varying 

speeds and volumes for different functions and purposes, for if a hundred thousand 

people have to be moved within a limited urban area, :>ay a half mile radius, the 
slowest way would be to put them all into motor cars. tt 

15.9. "The only effective cure for urban congestion is to so relate industrial and 

business zones to residential areas that a large part of their personnel can either walk or 

cycle to work or use a public bus, or take a rail-road train. By pushing all forms of 

traffic onto high speed motor ways, we burden them with a load guaranteed to slow down 

peak traffic to a crawl ; and if we try to correct this by multiplying motor ways, we 

only add to the total urban wre<·kage by flinging the parts of the city further away in 

& formless mass of thinly spread semi-urban tissue. * * * • Good urban plann~ng must 
provide a place for the motor car. But this does not in the least mean that the motor 

car must be permitted to penetrate every part of the city and stay there even though it 

disrupts all other act.ivities. Nor yet does it mean that the manufacturers should be 

permitted to flout the requirement of the city by designing ever broader and longer 

vehicles. The time has come to discriminate between two functions of the motor car­

urban movement and country-wide movement. For the latter, a big car with plenty 

of room to house a family and hold their baggage is admirable. In the city, however, 

sue~ cars should be encouraged to stay on the outskirts and be heavily taxed for the 

privilege of parking within it. Moderate speed, quiet, ease, and compactness of parking 

-these are the characteristics of a town car. It is an absurdly impoverished technology 

that has only one answer to the problem of transportation ; and it is a poor form of city 

planning that permits that answer to dominate its entire scheme of existence."* 

15.10. But the rejection of the dominant role of high speed motor car in didating 

the plan of the city does not invalidate the proposition that a good plan, adopted with 

due regard to the reasonable requirements of the motor car and implemented in advance, 

avoids many of the difficulties and problems of traffic which an tmplanned town has to 

face in the course of its growth. For a branci-new town, planned and built up from 

scratch, this should be fairly easy. It becomes enormously more difficult when a 

town has already grown up round an old and unsatisfactory road system and much 

capital already invested in buildings, industrial plants and other institutions on both 
sides of these roads. To widen and straighten them and to integrate them into a 

coherent system with due regard to their location and use would require a colossal 

expenditure in land acquisition and construction and a vast destruction of existing 

capital from which even the richest country might quail. But even here a time comes 

sooner or later when the· step has to be taken if not for the town as a whole, at least for 

sizable sections of it. If there is 8. sound master plan prepared in advance there is no 
harm even if the execution is piec&meal and spread over a. fairly long period. Looking 

at the matter from the national level one has to take stock of the requirements of a 

really satisfactory road ~ystem and then find out how to obtain it as quickly and 

economically and with as little interim chaos as possible. 

15.11. From a well-planned road system to a well-planned town is but a step for 

the two are mutually interdependent. A well-planned road is meant for smooth traffic 
circulation but smooth flow of traffic cannot. be ensured unless the volume or density 

of traffic is controlled. This, as we have already saici, depends upon two factors 

ttOne is remiaded of the 'Punch • cartoon where a motorist, on seeing a friend walking home. offered 
her a lift 'if she waa not prt:ssed for time. • 

• Lewis Mumford, "The City in Hiotory," 1961, pp.s08·09. 

( 172) 



viz. the density of population and the distance of the journey from home to work. 
To be strictly accurate, the last portion of the foregoing sentence should read as 
"distance of the journey from home to any other place where men and women have 
to go for work or on business or in search of pleasure or recreation" since every 
activity \\·hich brings a man on to the road adds to the potent.ialload on the internal road 
system. l\len (and often women) go out daily to their work unleas unemployed or retired. 
They go to markets for their daily hazar and shops for their occasional purchases, visit 
friends and relations, go out for a breath of air in the parks or to the open fields or 
playgrounds for more vigorou1 exercise, attend libraries, universities, or academies or 
meetings to improve their minds (or to improve that of others), join clubs, Clower 
shows or convivial gatherings, go to courts, banks and offices, visit doctors and 
clinics, go to cinema• or theatres ete.-in fact, to hundred different places for hundred 
different purposes which <'annot be achieved at home even when the use of the 

television become11 more widesperead. 1'he children must go to schools and colleges 
and also play games and very young children may prefer a green patch outside their 
hou11e on which to run and romp about. One of the primary principles of good town 
planning is that while for journeys that have to be undertaken occasionally or for 
pleasure distance from home need not be a paramount counter-argument, for all 

journeys that have to be undertaken daily or at frequent intervals in connection 
with the ordinary needs and duties of life-especially journeys by children and young 
persons-proximity from home and the elimination of a risky or a fatiguing journey to 
and back should be an important consideration. This, and the provision of adequate 
Flpace for housing with due regard to sunlight, air, convenience and privacy, the 

crPation of a milieu where the individual feels himself to be more a member of a 
community than a ·mere atom in an anonymous mass of undifferentiated humanity, a 
b11lanced allocation of ttpace for different fum•tions and an opportunity to renew 
one's coutact with unspoilt open country whenever one wants to, are in a nutshell the 
caRe for and a justification of town p~ing. The provision of the right amount of land 
for each use in the right place and on sites phy•ically suitable for such use is the 
objective of town planning, and right place in this ronnection means the proper spatial 

relationship between homes and work-places, between homes and schools, between homes 
and shopping places of various levels and betweE-n homes and places of entertainment 

both indoor and out. 

15.12. How can this be done without conscious planning! Without planning there 
is no cheek on the growth of population density through migration, except the 
natural check of geography but even this is continuously being circumvented by 
filling up all empty spa<'e with houses of all kinds, squatting on lands not fit for human 
habitation, reclaiming peripheral swamps and cutting down orchard lands ~ the outskirts 
to form one long continuous suburban sprawl which is without plan, without minimal 
m 1micipal services, and without any (\f the conveniences of urbsn life except a feeling 
that it is within the ambit of the metropolitan centre. Anybo<ly who stE>ps off the beaten 
tral'k and penetratt's on foot into the mass of human (and sub-human) dwellings which 
have sprung up for miles and miles in the Greater Calcutt!\ region will see how appaling 
may be the result of piecemeal development without control or plan. The optimum 
rl'sidential densitv in a town which Mumford puts at 100 pE>r acre while others put it at 
muC'h lt>ss has lot;g been exct'('ded in Calcutta and in almost all other c·ities. Unlike 19th 
.. entury English cities whiC'h regarded mere size as a desirable attribute Clllcutta, without 
l'llll~cious volition or desire on itd part, just •growed' because it could not help it. t 

t Calcutta succE>o>sfully re~isted the Rowl&nd Commission's su~gestion for inclusinn 
of Uardt'n He11ch South Suburbs and Tollygunge. The subsE-quent inclusion of Tollygunge 
in the tift it·~ w11; forced on it probably bet·au:;o vested iuterests wanted it so . . 
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But there was no attempt either by thE' city-fathers or ut governmt>ntal level to do what 

Sir Patrick Abercrombie was commissioned to do for London and Greater London viz. to 

transform a shapeless sprawling metropolis into something different by a planned 

dispersal of the surplus popuhttion. The reduct ion of population density of ovE-rcrowded 
cities cannot be done without planning. 

15.13. But such reduction is not enough if there is a confused welter of uses 

in close juxtaposition while men live under the shadow Qf factories assailed by noise, 

vibration, smoke, soot or grime; or industries are scattered all over the city disturbing 

a quiet residential area and intensifying its traffic ; or residence and employment 

centres are so located in relation to one another that long journeys are impossible to 

avoid; or the exiguity of open spaces drives old men, women and children to the "paved 

desert, adapted primarily to wheeled traffic, to serve also as park, promenade and 

playground ; a grim park, a dusty promenade, a dangerous playground". • 

15.14. The broad classification of u11es of urban land is into residential, industrial, 
· administrative, commercial and open space, and, when a university with its constituent 

and affiliated colleges is situated in a compact area within the town, also educational. 

It is generally assumed that all these different uses should be segregated as far as 

possible, though commercial and administrative uses are expected to congregate in the 

town centre, together with some aspects of the social life of the town in their highest and 

most complicated forms such as shops for the most important purchases, offices, banks, 

town hall, libraries, museums, theatres and cinemas, There is, however, no logical 

reason why all of them should be crowded into one town centre. 

15.15. How much land should be allocated to each kind of use is a matter 

which depends upon the purposes which a city is intended to serve and the population 

it expects ultimately to provide for. Both are matters~ which have to be envisaged 

in advance if the right allocation is to bo made and this is the very 

essence of planning. Assuming that both are known, the next question is to decide the 

quantity of land for each kind of use and its distribution. In a capitalist economy where 

land is a commod1ty for sale or hire, every parcel of it is likely to go to the highest 

bidder if there is no restraint on use and free competition alone determines location 
so that uses which yield little or no profit to the investor tend to be pushed to the wall. 

Schools are not sited close to where the residential houses are but on the outskirts or 

where cheaper lands are available. Exclusive playgrounds are out of the question, 

and municipal open spaces are extremely exiguous. In most towns they seldom exist 
except on sufferance.t In well-planned towns open spaces are placed between two 

neighbourhoods or between a neighbourhood and the surrounding country so that they 

may cushion the impact of the main roads on the residential area or prevent trespass 

or damage on agricultural land. Open spaces meant for playing field are gathered 
together and not diffused but they are not lnmped together with parks whose use,. 
are different. 

15.16. In an unplanned town the houses are put up not iu response to need but in 

response to ability to pay rent for them, and big palatial air-eonditioned houses exist 
simultaneously with bustees whose classic description by the Royal Commission on 

• Lewis Mumford-"Tha City in History'". p.4<17 

t Even in the biggest city of this State, Caleutta, the proportion of open ~pace is far 
less tlian the 7 acres per 1000 per:>ons which is the standard IICCepted in C.l\.. but not 
yet realised. What little tlwre is is being constantly nibb!ed at Ly hawkers and ,ports 
clubs or bitten off in lnrge morsels as has happened to the :\laid<m (with the «equie~cenC't' 
of those whose duty it was to protect tht• Maicltm) without much audiLlc• prote~t frow 
the pnblie. (It may be obst•rved, howeover, that. the abo\·e is only a theoretical ,tandard 
an<l the utmost that London proposes to proviee is 2.5 neres per lOtiO pt·r~ons). 

( 174 ) 



Indian Labour is still worth quoting. "Houses are built close together, eaves touching 

eaves, and frequently back to back, in order to make use of all the available space. 

Indeed space is so valuable that in place of streets and roads, narrow winding lanes 

provide the only approach to the houMa. Neglect of sanitation is often t>videnced by 

heaps of rotting garbage and pools of sewage, while the absence of latrines enhances the 

general pollution of air and soil. Houses, ma.ny without plinths, windows and adequate 

ventilation, usually consist of a single room, the only opening being a door often too 

low to enter without stooping. In order to secure some privacy old kerosene tins and 

gunny bags are uaed to form screens which further restrict the entrance of light and air. 

In dwellings such as these human beings are born, sleep and eat, live and die." But 

bustees are not the only slums in Calcutta for conditions of overcrowding, dilapidation, 

absence of ventilation and light, inadequate municipal services and the narrow airless 

lanes on which they stand would bring about a quarter of the masonry houses in Calcutta 

under this label. To'llln planning ia concerned with the space requirements of residential 

houses and how they are to be distributed. What kind of dwellings (detached, semi­

detached or flats) are best for people and whether they should be subsidised are slightly 

beyond its scope, but without some idea of the type and number of dwellings of different 

kinds needed as well as the permissible occupation density the calculation of space 

requirement is hardly posRible. 

15.17. 'Neighbourhoods' mentioned in a previous paragraph are the result of the 

segregation of uses and the requirement of avoiding long journeys to work. Their 

principle, as l\Iumford explains, is to bring within walking distance all the facilities 

needed daily by the home and the school, and to keep outside this pedestrian area the 

heavy traffic arteries carrying people or goods but having no business within it. Once a 

walking distance is established as the very criterion of a face to face community, it follows 

that playground for school children should not be more tha.n a. quarter of a. mile away 

and the some principle should be applied with variations to the distance from home of the 

primary school and the local marketing area. Both the population and the peripheral 

"pread of 1mch a community are limit~ and might be physically defined by either a road 

"ystem or a green belt or both. • The American Perry who formulated the neighbourhood 

principle placed the population of such units at about 5000 but others would have the 

higher figure of 10000 or thereabouts. The exact population figure ia however less 

important than the requirement that it should be segregated from other areas by means 

of radial roads whieh give to it a physical identity while its system of internal roads 

meRnt for local. use ;;ecures safety for pedestrian traffic. In such an area it is 

poF<sible to support and distribute within reasonable reach of the whole population all 

the e<'rvices required for day to day living except of course the main employments which, 

as concentrated in offices and industrial areas, must be sited in relation to the town as a. 
whole. Such a unit contains schools of different descriptions-nursery, primary, secondary 

-of which the first two are for obvious reason more numerous than the third. It should 

ha'"e open spaces distributed in the manner already mentioned, at least one main 

shopping centr:> and groups of shops within a quarter of a. mile of every house, and 

community c<>ntres or places of assembly of a more modest scope. And there should be 

11 1J the nect>st!Rry service industries of a commercial or quasi-commercial type which 

,.8 ter to the fairly common daily or periodical needs of citizens. A neighbourhood is 

not a seuled-in unit designed to prevent intercourse with the rest of the city but a. 
fundumental social cell within which the primary needs and activities are contained 

v.-1 1ile big centres are reserved for higher purposes and larger g11therings. It promotes 

soiid11rity an<l fellow-ft>elings but to turn it into on instrument for bringing about social 

• Lewia Mumform. Op.cil., p. 601. 
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homogeneity by throwing all classes and conditions of people together on the same street 

is unwise and has not worked well in practice. The appropriateness of making social 
mixture an object of urban planning is, to say the least, doubtful. 

15.18 It cannot be questioned that the physical environment in which a man lives 
has considerable effect upon the completeness of his enjoyment from participating in the 

various activities in which he is interested. The accessibility of public places and 
shopping centres, the layout and distribution of open spaces, and the arrangement of 
communication routes both vehicular and pedestrian, ca"n be such as will either promote 

or hinder a relatively harmonious and frictionless way of life. The o:onscious pursuit 
of visual beauty in the environment can add immensely to the positive pleasures of life. 
Houses, roads, factories playing fields etc., are costly and have a longer span of life than 
that of an individual. Their cost and the relative slowness of their replacement makes it 
all the more important that they sho,1ld be as well co-ordinated as possible, in accordance 
with the best available contemporary opinion, and likely to remain reasonably suitable 
and sufficient for a long time ahead. 

15.19. How can this be ensured ? The answer of course is that it cannot without 
firm control by public authorities specially empowered by law to exercise such control 
and competent to exercise it. Dr. W. A. Robson has so lucidly summarised both the 
need and the scope of town and metropolitan planning at the end of his long introductory 
essay in "Great Cities of the World" edited by him that no apology is needed for quoting 
him at some length. 

15.20. "Many of the most difficult problems which confront the great city can 
only be solved by far-reaching and imaginative planning. The elimination of over­
crowding in the densest quarter ; the provision of reasonable amount of land devoted 
to park, playing fields and other outdoor amenities ; the opening up of suffocating 
alley-ways in the older parts of the city ; the reclamation of slums and derelict 
residential, commercial and industrial areas ; the avoidance and elimination of high 
population densities in the central areas in ordt>r to exploit th" enormous land values 
which accrue in the great metropolis ; the reduction and preventioa of long 
exhausting and expensive journeys to work which waste the money, health, energy 

and time of those who live in the outlying suburbs of a great city ; these and 
congate aims to cure the maladies which are commonly found in the 
metropolis can only be achieved by well considered, drastic and creativa planning. 

15.21. "Such planning must secure control of the whole metropolitan region 
which is centred on the great city. It must comprise both town and country 
within its scope. It must be positive as well as negative ; it must prescribe what 

should done and not merely what is forbidden. **** 
15.22. "Effective planning of a metropolis is impossible unles!l a I imit is 

placed on its maximum size and population. The essential instrument for tmforcing 
this limit is control over the location of industries. If nt>w industry is permitted 
to enter in the metropolitan are>t freely and existing industrias are 
allowed to expand indefinitely no real control over· either the ultimate size of the 
metropolis or its design is possibla. The aholition of slums, the clearane of 
overcrowded tenements, the widening of narrow nirle<>s streets, and the rehousing 
of people at a reasonable standard, inevitably produce a big problem of urban dispersal 
and overspill. This can only be solvt'd on rationallinPs by redi:.;tributing the population 
between overprowded quarters of the ct-nrral city and the suburbs, towns, villagp,; and 
housing estates in the outlying pnrts of the metropolitan region. De-f'ongestion means 
decentralisation ; but it is senseless to move people out to the suburbs or· semi­
rural housing estatt's if they are obligPd to work in the great city and to make costly, 
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exhau'ltin~ and time-consuming journeys to and from their work. His far better als'> 
to mo\-·e out the factories, warehouses, offices and work-places or to encourage new 
industrial developments in satellite towns or garden cities where the work-people can 
enjoy not only good housing conditions but agreeable environment and easy access to 
the countryside. By doing so, we can once more bring together the home, the work-place 
Bnd the playground or recreational centre, the essential triad of human life Cwhich 
has become scattered and disunited in the welter of the modern metropolis. The worst 
feature of many metropolitan areas to-day is that much of their environs consists of 
neither town nor country but merely of land suffering urban blight. 

15.23. "\Vhen we have done all this • • • we shall find that we have transformed the 
great metropolis. In place of an inchoate metropolitan rommunity continually 
shuttling back and forth between suburbs and central city ••• we shall gradually create 
an ordered and coherent decentralise<~ metropolitan region. The central city will contain 

the institutions which need vast resources and the support of a large number of people ••• 
which can best flourish in the great city and cannot be easily decentralised. The 
outlying towns or settlements of the garden city type will contain houses, flats, factories 
ancl offices, shops and laboratories, schools, cinemas, civic centres, lending libraries 
and many other institutions to enable the local conimunities to lead a largely self­
contained life for much of their time but with recourse to the central city when occasion 

demands,"* 

15.24. This was said with reference primarily to England but with slight modifica­

tions the arguments apply to our country as welJ. 

• Great Cities o! the world, 1957, Ed. bJ W.A. Robs9n, pp. 101-0S. 
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CHAPTER- XVI 

Limits and conditions of planning 

16.1. After what has been said in favour of planning it may be poHadoxical to 

speak of its limits. But planning must have its grass-roots in the community where it 

operates; it. cannot transcend the practical limitations imposed by the social and 

political conditions of the day, the economic and administrative resources of the 

community, and the degree of popular acquiescence in the curtailment of liberty which 

is contemplated. To the extent that these limitations are absolute, they set definite 

limits to t.he area of planning; to the extent they are variable, their removal is the 

condition of its successful working. Some of these limit&tions stem from the human 

elements involved in the process of planning-the Ministry and the administrative 

machinery which work it out and enforce it, and the people who feel its impact and 

react to it in different ways. Other limitations may derive from the organs of popular 

democratic government at different levels and the degree of efficiency with which they 

are administered. Still others relate to the planning process and the content and 
scope of the subjects that should be brought under planning control. 

1. The Ministry 

16.2. If government agree that planned control of land use is desirable and 

urgent thPy must give town and country planning a recognised pla<'e in the scheme 

of administration. This means either the creation of a separate Ministry of town and 

country planning or the setting up of a department of town and country planning 

attached to a Ministry of sufficient standing which can make its voice decisive in the 

Council of Ministers-a Ministry somewhat akin in rank to the Finance Ministry with 

which indeed it will have some points in common because each will have to a<'t as an 
arbiter in relation to the conflicting demands of different departments, whether in 

respect of the allocation of financial resources during the framing of the budget, or 

in respect of allocating the land resources during the formulation of a land use plan of 

any particular area. As the future devolution of planning powers on local authorities 

is a desirable objective to be always kept in mind, it may be advantageous to make 

it a wing of the Ministry of Local Self-Govenment and Panchayats as is the case in 

England, but the main point is that the Ministry must have adequate prestige and 

status and must be the only Ministry charged with securing "consistency and 

continuity in the framing e.nrl execution of a national policy with respect to the use 
and development of land"* throughout the State. Once the national policy is 

determined the administration of planning control must be unified in one place. The 

mistake in the English planning administration which makes the Planning Minister play 
second fiddle to the Board of Trade in fixing the location of industri"s and to the 

Ministry of Transport in fixing trunk road routes should not be repeated here if we want 
to avoid the anarchy that flows from each department following its own indept>ndent 

line. It is necessary to stress this point because of a possible trend towardil a new 

geographical division of responsibility in addition to the functional division which now 
exists. Already there is a Land Utilisation Bo11rd Rt>t up by the Ministry of Land and Land 

----- ---- -·· ------------
• This is how the function of the :\linister of Town and Country plmming was 

described in the English :Minister of Town & Country Plomning At't, 1943. The nam<> of 
the Ministry hnl now been changt>d to ''Ministry of Hou:iing and Local Governmf'nt" · 
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Revenue whose purpose, as explained by the Minister in one of it rarely held meetings, is 
to advise government on how all lands within this state (and not merely lands whose khas 
possession baa devolved on government after estates acquisition) should be utilised. 
Then came the Health DepBrtment notification dated 12th May 1961 which set up the 
Calcutta Metropolitan Planning Organisation with functions covering a comprehensive 
programme of town and regional planning for a pra<'tically undefined area under the direct 
control of the Chief Minister. The present Commission whose obvious purpose is to 
suggest on what lines a town and country planning law should be framed to regulate and 
co.ordinate land use in this State was set up by the Ministry of Local Self-Government 
and Panchayats. All this i,. an indication, if not of a competitive bid to become the 
putative father of a child yet unborn, at least of some confusion and uncertainty about 
its authentic affiliation and kinship. Where does town and country planning really 
belong 7 Should it have a separate Ministry of its own 7 The question, so far 
as we know, has not, yet been asked nor answered, but the 

present position is anomalous and a clear decision of government is necessary. If the 
planning of the. metropolitan city of Calcutta must be under the control of the Chief 
Minister becau11e of its importance the entire departme~t of town and country planning 
muRt also be pluced under him. That is the only way to ensure administrative economy 
and tidinesf!, avoid overlapping jurisdictions and conflic,ting decisions, and create a 
central pool of planning skill from which all authorities concern'3<1 with physical planning 

can benefit. A division of responsibility, whether based on function or geography, would 
be fatal. As town and country planning will be a compl\ratively new subject both for 
the Minister and his officers, preoccup~tion with many other duties would deprive it 
of that systematic and con.-entrated attention which it should need on account of its 
novelty and its impa<'t on people's living conditions and rights of property. 
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enforced, but even if operation is limited in the first instance to some of the major 

urban areas the size of the staff will have to be fairly large and at the top 
echelons, fairly highly paid. 

16.4. This extra cost will not be balanced by an increase in any immediately 

realisable texable revenue, or increased popularity. Good planning aims at long rauge 
and diffused benefit to society but yields no immediate .. political dividends. Bad 

planning may, a.s Prof. Cullingworth shows in his recent study of planning policy in 

England. * A diffused advantage to the community is always less appre,..iated than 

those concentrated advantages which benefit eertain section!!, and a. government acting 

genuinely in the interest of the general public runs the risk of being th01;ght by each 

such section to be perversely ignoring its interest. t But it is far better not to have 

any planning control at all than to have one which, either at its inception or during its 

execution, is influenced by presl!ure groups or flouted by individuuls or private> 

developers because of the planning authority's lack of courage or administrative 

competence to enforce it. True, government must occasionally compromise to keep its 

following in ~ood humour, to win financial and political support to ;ts policy and 

programme, to avoid hurting susceptibilities which, however irrational, may be one 

of those imponderables which demand gentle rather than violent treutment. Road 

side trees therefore blossom into temples and graves into 'da.rgas' to encroach on the 

<>arriageway of important thoroughfares, hawkers crowd out pedestrians from pave­

ments and central grass verges, displaced persons clutter the open spaces and vacant 

lands with a mushroom growth of huts-all because any drastic step taken against them 

might prove politically embarrassing. But if planning is to succeed a line must be drawn 

beyond which government cannot allow itself to be deflected. A conference of planners 

with a strong official leaven suggf'sted some years ago that in order to insulate physical 

planning from the influence of pressure groups the> respective functions llf ministers 

and officials should be clearly laid down in the legislation. This suggestion which 

assumes fallibility in ministers but takes official integrity and competence for granted 

seems to us both preposterous and presumptuous. \V e would prpfer to follow the 

English model where the ultimate decision lies always with the Min1ster who is at least 

responsible to Parliament but who, before he confirms a development plan or gives 

decision on a planning appeal, has the matter thoroughly examined by one of his 

inspectors and gives his report the fullest consideration before arriving at his decision. 

The main point is that if public confidence in planning is to be mu.inta.ined the 

Minister must be, and must appear to be, motivated by no other considaration than 

the welfare of the community as embodied in the policy already formulated by him. 

The conditions of successful planning, so far as gevernment is concerned, are a unified 
administration, readiness to undertake the financial obligation, and successful 

resistance to pressure from whatever quarter it comes. 

2. The planning and administrative personnel 

16.5. The adoption of a policy of land use planning is only the first step ; tht> more 
important step is to make it work. The extent of control and its successful working 

depends upon the ability of the community to find within itself a cadre of admini3-

*"Though it might have been agreed that the New Towns method of providing what 
is needed will be the chaapest in the long run, politicians were conct>rned with the short 
run. A policy of overspill catches no votes ; the sheer size of the housing prog~ammoil 
does. And what quicker way is there of providing houses than by allowmg ~he 
development of outskirts" ! ( J. B. Cullingworth-"'Housing Xe<:'d:> and Plannmg 
Policy" 1960, p. 146). 

t Bert.rand Ruaaell- -"Authority and the lndiYidual"", p. 69. 
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trative officers and te<'hnical personnel who combine knowledge, efficiency, honesty and 

zeal with broad human Pympathies. What Lady Barbara 'Vootton said with reference 
to economic planning B}Jplies to physical planning as well. Success or failure will turn 
on the behaviours of the men and women who have the actual responsibility of planning 
and on whetbf'r their core for the freedom of others is stifled by the habit or exercise of 
authority. • Planning, Pven at its best, comes very near to being a sort of benevolent 
df'~J>Otism. In unenlightenl'd hands it might develop into an objectionable dictatorship. 
Wl•ile it should be rf'garded simply as a means to an end a complex administrative 

muehinery might t>at:ily turn it into an end in itself. t 

16.6. It is however necessary to distinguish between two categories viz. the 

burt'fmcratic machine against which the corrupting influence of power is charged, and 
the ~<pecialist pt>rsonnel entrusted with planning and planning administration. As 
rf'gards the first, the Commi11sion admits that some of the misgivings in the public 

mind about extenRion of governmental control over what has hitherto been regarded 
M one's private con<•ern is justified, but this is not a disease peculiar only to our 
l'Ountry. Bertrand Russel speaks of the love of power ·!'-llrl dislike of work whic-h in a. 
highly organised society characterise t.hose who exercise governmental authority from 

the MinistE'r dC'wn to the most junior employee in a local office; •• and Professor 
Hayt>k, looking at it from the opposite angle, considers the efficient expert 

administrator!!, t>xchu•h·ely roncernt>d with .what tht>y regard as public good, as the 
~rf'atPst dangPr to liberty in wPstPrn democrncies to-day. Over these officers "the 

M inixter'11 control has become a myth and the control of Parliament is and has always 
bf'en a ft\iry tale". Thill sort of O<lministration of the welfare of the people inevitably 

bPcrune a self-willed nnrl uncontrollable Rppurntus increasingly invested with the 
my~tiqu<' of soH•rf'ign authority. tt LeRt it be thought. that his strC'ng dislike of all 
forms of control hns made him lay hi~ colours too thick hE' quotes the view of the 

t>minent jurist Ro~co"' Pound to .the effect that "the zeal of t-he adminis­
trt~tive agPncy to achieve the immPdiute ends they see before t.hem !Pads them to see 

th.,ir funetions out of focus and to a.ssume that the constitutional limitations and 

guurAntf'f'd individual rights must give way before their zt-alous efforts to achieve what 
tl'"Y ,.Pe ns the parnmount purpose of government. •t Having started as a 
plnnner of the u11e of land, he may end up by trying to plan the the life of 

thft <'ommunity. t• 

16.7. All this reully means that no plan can work successfully unless officers in 

"ho11e hands considerable powers will necessarily be placed behave as public 11ervants, 
not as masters, shed laziness as well as the intoxication of power, and curb an exces11ive 

• Barbua WooHon--''Freedom under PlaRning", P. 140. 
t Desmond H-p--"Outline of Plannng Law"-Preface to the let edn. 

•• Bertrand Russel-" Authority aud the Individual". 
"A civil twrvant who says 'no' to a project satisfieP. at once his pleasure in exercising 

Authority and his disinclination for effort. ••• Even if you only wish to register a 
l..tter at a post ollice, the official is in a position of momentary power; he can at lell.Bt 
der·ide wheu to notice that you desire attention". (p. 70, 76-77), 
tt F. A. Hayek·--"The Constitution of Liberty", 1960, p. 262 

•t cr. al>!O Frnnks Committee's observations. 
"Nothing ean make up for a wrong approa<'h to administrative acth·ity by the 

administrution's st•rvnnts. Less public resentment would be aroused against 
~tdministruti\·e action if officials were trained in the principle that the individual has the 
rij.:ht to enjoy his property without interference from the administration, unless the 
interference is unmistakably justified in the publi6 interest." (para. 405). 

t• Ju~tit•e ~carman's speech reported in the Journ>~l of the Town Planning Institute, 
July-August Hl62, p.lS8. 
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zeal to do good to people without ascertaining people's reaction to the step they are 
about to take. Thia is not di~puted and it necessarily imposes some limit on the 

extent of planning, but it is not a decisive argument against all planning. Such 

officers may not be plentiful but they are not altogether rare. With proper recruitment 
and training their number will increase with time, provided the l\liniflters and the 

public demand an exacting standard from them. To quote Barbara Wootton again "All 
the old cliches are just as true as ever they were-power still corrupts, absolute power 
still corrupts absolutely, and eternal vigilance is just as m1,1ch the price of liberty as ever 
it was."* 

16.8. The real difficulty however is the dearth of qualified planning personnel from 
whom, in addition to all that is expected from public servants generally, special knowledge 
and technical competence of a high order are demanded. The limited opportunity that 

now exists cannot really train up at short notice a large number of planners if demand 
increases with the adoption of countrywide planning as part of government's policy. 
The qualification for the planning staff, required to give effect to the English Town & 

Country Planning Act 1947, was considered by the Sch•.1ster Committee whose !somewhat 
diffuse report, submitted in 1950, sugg~'>sted that the chief planner's function was 
primarily that of Synthesis and not. Design-" a synthesis of separate policies and claims 

into one consistent policy for the use and development of land within a particular area, 
and the deviE~ing of means to translate that· policy into a plan that is practical, 
economical and aesthetically pleasing". The role of Design being subsidiary to that of 
Synthesis the Committee laid down the following essential qualifications in order 
of importance:- (a) certain innate qualities of intellect and character, (b) a smmd 
basic educational discipline, (c) some specialist knowledge of planning, and 
(d) lastly, some practical training and experience. The innate qualities demanded 
are very high-intelligence, vision, imagination, sound judgment and common sense, 

broad sympathies and human understanding, the ability to make decisions and 
persuade others to accept them, in fact, all the elements which go to confer on an 
individual a high degree of maturity and great administrative ability. For basic 

educational discipline they inclined heavily in favour of a. high class university 
degree in the social sciences (economics, law, sociology, history) or engineering, 
architocture, geography or any other subject (like the Oxford Greats) which had a. 

special value as developing thought and understanding of the humanities. They 
denied the claim of engineering, architecture and surveying as the only "Open 
Sesame" to an esoteric town planning lore and thought that other disciplines might 
be equally or even more fruitful. The foundations in basic discipline should be 
laid early in life to counteract the narrowing effect of later stages of specialist 
education which, they suggested, should be acquirE>d by s two-year post-graduate 
course in a university, preferably after a period of pra<'tical experience. 

16.9. ThE>se recommendations did not please architects, enginePrs sod chartered 
surveyors who had_ hithe>rto regarded town planning as their exclusive prE>serve. 
The professional teachers who thought that s full degree course in s univeriiity in 
town and country phmning could be devised with only so much of the diversified 
knowledge of different disciplines as was necessary for the purpose gave it qualitied 
support, not being fully satisfied with thE> attitude of bent-vo!Pnt nPutrality whic-h 
the Commit-tee displayed towards them. For us the contruvE>rsy is slightly unre>al 
as town and country planning knowledge acquired abroad lms to be suitably 
modified for adaptation to our country. Lack of original thinking and rigid 

---------- ----~----

• Barbara Wootton---"freedom under Planning .. , p. 140. 
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adherence to the book lore learnt in the \Vest which characteri&e many specialists 
in India have not e11caped the discerning eye of many foreiifi observers. 
Dr. !\[rs. Ruth Glass deplored it in a discussion she had with the Chairman ofthe 
pre~ent Commission when she saw him some years ago in Calcutta; and Mr. Jack 
\Vood of U.S.A., sometime visiting profeBBOr of regional planning 'in the Indian 
Institute of Technology, Kharagpur, observed that reliance on foreign teat'hing 
techniques and syllabi, coupled with lack of research and experience in the schools, 
often resulted in courses heavily laden with subject-matter inappropriate to Indian 
conditions and needs. • 

16.10. There are at present three schools offering training in town and regional 
planning leading to an advanced degree or diploma. In two of them (B.E. College, 
Shibpore and I.I.T., Kharagpur) planning is a separate field of study in combined 
department~~ of architecture and planning. The third (Delhi School of Town and 

Country Planning) is an independent institution under the control of the Government 
of India, which is not attached to any college or university but offers post-graduate 
training in planning. A Bachelor's degree in arch'itecture or, in some cases, a 
Master's degree in geography or in the social sciences is required for admission to 
f.he schools. According to Jack Wood, "While the quality of instruction at the 
schools is good, it is generally not high enough to produce sperialists with an 
adequat.e understanding of the complexities of urban and regional growth and 
development. Education leans heavily on established doctrine, too little on 
original thinking and analysis. The t~aching of planning in general is cut off from 
related branches of social studies, from specialisation, from research. The 
subject-matter is often teken directly from similar courses in schools of western 
countries, modified or not according to the ability and experience of the teacher. 
Material thus presented not only·,. tends to be dated but often bears little 
r<llation to the soc-io-economic problems of India. The teaching is not specialised; it 
rt•mains markedly theoretical."t 

16.11. While we do not want to comment on Jack Wood's other observations we 
likt> to endorse his emphasis on the importance of the growth of our indigenous school 
of town planning attached to our universities, broadbased on the social sciences, oriented 
to our needs, and adapted to our conditions of living. Some elementary know lege of 
town and coWltry planning can be easily incorporated into text-books on •Civics' for 
the pre-university course, while universities should conside.r whether Town and 
Country Plnnning as sut'h is a fit subject for a degree course. The post-graduate diploma 
course should be up-graded and properly staffed for more detailed lectures and practical 
work. There is no reason wh:l( town and country planning should not form a separate 
post-graduate degree course in B. E. Coilege, Shibpur instead of being a "poor relation" 
of art'hitecture or some other specialiaed discipline to which it is attached. The 
risk in not developing our own schools of town and country planning with original 
f<'8earch devoted to the problems posed by our dimate, social syst.ems and habits, 
and economic conditions lies not only in our acceptance of assumptions without testing 
th .. ir '·alidity in India or our adoption of standards and values which have only a 

• J&ck w~~d::.~.~:r;;;. -Planning in India siatwo and Ed~cation" -1989, p. 13. 

tJark wood-Op.eit., P. 20. 
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limiled application in our country but in our inability to discriminate between a 'good' 

expert and an 'indifferent' expert from among many whose services are made 
available to us. • 

16.12. But till such schools grow up the dearth of qualified personnel definitely 

sets a limit to the extent and spread of the activity of physical planning. ( It is of 

course a two-way traffic, for unless there is greater planning activity leading to 

increased demand there will be fewer entrants to the town planning courses even 

if facilities are provided for such studies). We mutlt therefore get the pick of those 

who have qualified from abroad and st<~.rt preparing a Register of all qualified 

personnel available in this state. The existing inotitutions at Shibpore and Kharngpur 

should be geared at once to the production of qualified man-power we shall need in a 

year or two. And we must also depend on those who fulfil the Schuster Committee 

requirements of a high class university education, administrative ability of a high 

order, and some practical knowledge of planning. 

16.13. We have omitted from this discussion a fairly large number of people whose 

servict'!s are also nec:essary for preparation of plani and the administration of plannig 

control because facilities for their training already exist either in the universities or in 

technical institutions-the surveyors who collect the basic data ; the economists, 

· geographers, sociologists, statisticians and other specialists who analyse them and draw 

necessary inferences ; the draftsmen, cartographers and clerks who do the large amount 

of mapping and paper work associated with planning; the vigilance staff employed to 

check violation of planning restrictions ; the superior staff engaged in hearing planning 

objections, applications, apeals etc. With the expansion of planning control more and 

more of such officers will be necessary and existing facilities for their training will have 

to be inevitably expanded. 

3. Public Opinion 

16.14. The most important condition of succesful panning is people's acceptance of it, 

for "in the final reckoning, public opinion must have the last word". This should not 

be construed to mean that the planner must always follow and cannot lead public opinion. 

The late Sir George Pepler is quoted by the Schuster Committee as saying that although 

experts could make plans and dictators enforce them in the longrun the only planning that 

would succeed was that which the people wanted Ju~tice Scarman's advice to the members 

of the Town Planning Institute was that "ultimately the planner must accept the 

standards and values of the ilociety he serves". Keeble says that "planning by demand" 
is the only safe means of ensuring that public control over the use of land is kept within 

proper bounds and does not encroach upon iudividualliberty. \Vhat is ment is that while 

public opinion can and should be educated, the planner has no right to impose his own 
ideas if inspite of his efforts at persuasion a strong and substantial opposition to the 

proposal still persist<!. C'onscious consumer want:~, as Mrs Cath~>rine Bauer \Yur~ter 

• Dr. D.E.C. Ever~;ley, B.Sc., Ph.D., Hony. Secy. to the Midlands New Town 
Society, is very fort bright in his comments on foreign experts from Western cotmtrieo 
in whom, he says, the emergent countries of Asia and Africa have so much apparent 
con(idence. Declining our request to reply to our questionnaire for lack of local 
knowledge he said," As far as I can S<>t', India in p<uticular is ovt>r-run with peopl<• 
financed- by the United ~at ions agencies or the large .o\meri,•an Foundatio11s, oft<'n 
persons with uncertain qunlifi<·ations and poor rqmtation:1 m their own countri<'s, 
who travel at tne expense of taxpayers and churitablt>-mind,•d industrialists and 
presume to tell you how to do your job. I have no wish whaten•r to be invoh·ed in 
this kind of activity. I should have thought, just glancing at tlw questions yo~ uok, 
that you and your associates art• at least as well qu,tlifit'U as British acaJ,•mtcs to 
judge the needs of \Vest Bt'ngal." 
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rigl•tly said, are limited by experience and knowledge since people can only want what • 
they know, whereas what the planner might like to know is what they would want if they 

understood the full range of possibilities on the one hand and the practical limitations on 

the otlwr.• Apart from lack of knowledge, there is also a natural human dismclination 
to c·hange one's established routine of life. The reluctance of many slum dwellers to 

move into the housing estates built by the Calcutta Improvement Trust may have been 

due not solely to the slightly higher rent they would be required to pay or their distanee 

from the present place of residence, but partly also to a preference for a social milieu to 
which they were accustomed. To respect such preferences in order not to· go against 

so-callr.d "public opinion" can hardly be advocated.t Changes ran be brought about 

even if there is no initial demand from those likely to be affected but they should be 

brought about with consent or at least, with the approval by the general public of the 
policy of which the changes are the consequences. 

16.1;;. The meana of obtaining such cons!"nt or public acquies<'ence may be easier in 
some countries than in others. Abercrombie tells a probably apocryphal story of some 

German rioters instinctively obeying a •Verboten' notice to keep off the grass even at the 

risk of capture by the police who were chasing them, and co~trasts it with the attitude of 
I .is own countrymen who were nourished on the doctrine of t~e rights of the individual 

and the castle idea of the home. The ficst type is easily amenable to legal planning 
control while the ser.ond is not. But acceptance of planning control by people who are 

instinctive lovers of freedom is perhaps more valu<ible than it.s acceptance by those who 

ar.- instinctive respe<·ters of law, for in one case there is mutal co-operation between 
the •Authority' and the individual while in the other case there is only obedience. But 

such co-operation do('s not come automati<'ally and has to be sought after. It depends 

upon a pt·agmatic, not a doctrinaire, approach , upon not going too far ahead of the 

peoples's preferences or even prejudices. The means of persuasion are not merely the 

fairness of the proposals themselves but also the fairness of the procedure. "A wrong 

planning decision given in the right way is better than a right one reached wrongly. The 

process of arriving at p!.tnning decisions ~ust appear to the public to be right, for 

although the public may tolerate a mistatke it will not accept what it considers to be an 

inju>~tice." 

16.lt.i. The only way in which public acquiescence can be secured for planning as a 

policy is to associate the public with it at some stage of the planning process, and to 

simplify the apparatus of control. Such association may be ensured if there is proper 

publicity, prop('r opportunity of hearing, and a reasoned decision which shows that the 
objcet ions ha,·e been duly considered. Some recent legislation betrays a tendency either 

to by-pass the enquiry or to short-circuit the procedure so as to raduce it almost to a 
meaningless formality which, we are afraid, we cannot approve. Proper publicity implies 

ath·a"t two things ; fitt>t, that the changes sought to be brought about by the proposed 
pattern of land utie o;hould be set forth in maps and explanatory notes with sufficient 

-----~--- ·------·-----
• Quoted with approval br Keeble who had •uggeated "planning br demand", Cf. Principles, P.lO 

t Cf. J .B. Cuilingworth-"Housing Xeeds and Planning Policy" 1960. 

"ThP social life of the slums is not necessarily a precious flower to be p~eserved and 
trHil'J>Iauted into a Hew environment. The fact that people follow a certa~n pattern of 
I ifu in u 1-!ivcn em·ironrnr.nt and are tf'mporarily upsPt when the pa~tern ~s dts_tur.bed does 
not menn tl.at the tl•sturbance should be avoided. The sympathetic sociOlogist IS apt to 
u·ad too mud• into the klPPY way of life of the clear old London slums with ~heir fish and 
<"hip ~<aloous and pawn-~hops. At the extreme, ~uch of t~e patter reads hke ~ !fiOdern 
\'Pr,ion of ·the poor are happier as they are. Theones of cultural relativity are 
iuvuluHblu to the histllrian but to the social policy-makers they cun easily be blinkers." 
( pp. I v; -ti~). 
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clarity to be easily understood by the ordinary citizen ; se!'ondly, that definite steps 

should be taken to bring these proposals to the notice of the persons whose rights are 

affected and of the general public, giving them a sufficient margin of time within which 

to study the proposals carefully and formulate their objections if any. It may not be 

physically possible to serve a separate notice on every individual owner or occupier of 

property, but publicity through the press must be aflequate and it must, if possible, be 

supplemented by public meetings addressed by the :Minister explaining the scope and 

and purpose of the p'an. What is more important is that copies of the plan with its 

explanatory literature should be available for purchase at cost price or less so that people 

can study them at leisure in order to understand their full implications. If the Plans 

are only displayed at one or two central places without any provision of sale of copies 

very few W'Juld queue up for ~etting a glimpse of how the planner proposes to mould his 

physical environment, and the purpose of publicity will be defeated. 

16.17. ·The most crucial 11tages are the next two and here the procedure followed 

in England came in for a lot of criticism during recent years. In a lecture delivered 

in 1955 Lord Denning referred to the three major complaints against such enquiries 

viz. that the decisions were given by a person other than one who heard the evidence, 
that they were not exclusively based on the evidence recorded at the public hearing 

since reception of evidence behind the back of the party was not barred, and that 
they were not backed up by reasoned arguments showing that the objE>ctions had been 

dul.Y considerE>d. "It is departures like these from the course of justice that have 
led to a demand for review of the way these decisions are reached."* The result of 

such public demand was the appointment of the Franks Committee in 1955 which 

submitted its r('port in 1957 suggesting some very drastic ('hanges in procedure. It is 

perhaps unfair to say that the Franks Committee tried to put the clock back, but there 

is no doubt that, probably to redress the balanc~ which had tilted somewhat on the 

opposite side, it put in a strong plea in favour of the preservation of private rights except 

when its disturbance was unmistakably called for by demonstrable public benefit. The 

purpose of the enquiry, it said, was two-fold-to protect the interst of the individual by 

giving him a statutory right to be heard, and . to ensure that the Minister is fully 
informed of the fncts of the case so that a proper balance could be struck between private 

rights and feelings of. individual citizens and the legitimate pursuit of the duties 

and policies of the administration. Although the enquiry was not a purely 
judicial process it stood halfway between judicial and executive action and the cardinal 

principles of openness, faimess and impartiality should be observed except in so far as 

'impartiality' had to be qualified because the Minister is committed to promote a certain 
'policy' in respect ofwhi('h he could not be asked to be absolutely impartial. The 

concrete suggestions of the Franks Committee are as follows :-(1) The inspectors 
who held the enquiry should be placed undt•r the Lord Chancellor (Lord Silkin dissented 

from this suggestion). (2) The individual must know fully and in good time the case 

he has to meet. 'When written objections to a partirular feature of the plan are made 

the local planning authority should send the objector a statement explaining the reasons 
for its inclusion. (3) There should be a statement of Ministerial policy at. the h<>aring 

or at least an outline of the general approach which the Minister was likely to takt>, but 
since policy is by nature evolutionary it would be unrt>asonable to bind the Minister tu 

this statement if ho t-hinks later that a deviation should be madt>. (-l) The Pnquiry 

should be public and the procedure rPasonably simple, inexpensive but orderly, the 
inspector having the right to summon witnE>sses and administt·r onth. (.'\) The 
inspector's rPport shoutd not be confidt>ntial. If its immedi,\t<" publieation is not 

considered possible or desirable it should hP in two parts of whiC'h t h<> _ firs~ __Eart -~a_!_~~ 
-~ • sirAI!r;,ci-Den;;-ing~-~ .. TI'Ia ao&ci lo];;lti.;-;,.~ 1sss, P.aa--:-- ~---~--- ·- --- --
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with farts should be published in order to enable the objector to correct any mistakes 
before the Minister gives his final decision. The second or the recommendation part 
should be published with the Minister's decision. (6) There is no objection to the 
Ministf"r having llubsPquent consultation on questions of policy in the absence of the 
party but acoPpta.noe of factual evidence. should be in the presence of the party with 
right t{) contradict, (7) The decision of the Minister must give full reasons. 

16.18. We do not think that all these recommendations have been accepted by the 
government in England· but we are concerned here with the extent to which they shonld 
be applicable here. \Ve are later going to recommend that for ma.oy years to come 
preparation of Development Plans for any area that is selected as the 'planning area' 
will have to be the responsibility of the government through its own Town and Country 
Planning Department or under its direct control. There is thus an apparently stronger 
case for placing the 'inspector' who hears objections under some other authority to 
ensure his independence but we do not recommend it. Whether the •inspector' belongs 
to thi11 dPpartmcnt or to another he cannot override the policy of the government; it is 
only in the detailed working of the policy in so far liS it causes individual hardship or 
omits better alternatives that alterations are possible. If the hearing is entrusted to 
officers other than those who actually drew up ibe plan it will bring to bear on the 
Plan an independent mind which is not committed to the plan although it may he 

committftd to the policy. 

16.19 Secondly, if the Plan is properly drawn up it should contain sufficient 
materials to inform the obje<'tor of all that he needs to know and no further 

clarification is necessary. We do not agree that if there is any objection to any 
particular feature of the Plan, the planning authority should go out of its way to offer 
the objector an explanatic,n as to why the feature has been incorporated .. No new. 
statement of policy seems to be required if the text accompanying the Plan is sufficiently 
explanatory. We have no objection to the earlier publication of the findings of fact by 
the insprctor as part I of his repot't unless the cost is prohibitive and we agree that 
his final report should generally be printed as an appendix to the Minister's final 

decision. On other points, especially as regards the public nature of the enquiry, 
the manner in which it is to be conducted, and reception of factual evidence subsequent 

to the enquiry we are in agrement with the Franks Commitee's recommendations. 
There must be a reasoned recommendation by the inspector and a. reasoned decision· 

by the Minister or by some superior officer on his behalf. The Franks ~C,.,mmitteo 
is right in thinking that the obligation to give written reasons for a decision improves 
the quality of the rt>port and compels a consideration of the question from all its 
aspects. It also enables t.he public to see that their objections have been duly 

considPred. 

16.20. The other condition of public acquiescence in control would be the 

simplifieation of tht> apparatus of control. If people hRve to run to different 
authoriti{'S Rnd to fiJI up a multiplicity of forms for planning permission and if red 
tape predtminates over quick decisions people's exasperation may boil over. To 
what t>xtent {'an municipal by-laws and planning provisions be co-ordinated? Can 
tlu•y be brought under one unified administration ! If so, under w.hich authority 
shoulrl it be unified! These are difficult qul'stions for which an answer is not eaRy 

to find. 

4. Inter-governmental co-operation 

Hi.21. It goes without saying that since planni~g implies co-ordination of land-uses 

it cannot suN•t•ed unlt•ss there is inter-governmental and inter,.departmental 

( 187) 



co-operation. \Vhen the matter concerns different (h•partments of tho some govern­
ment this may not prove very difficultt; with central government departments 

compE>ting in the fi!'!ld it may be less easy. Tho requirements oi some of the latter 

(e.g. defence) may be so paramount as to override all other considerations, while other!!, 

with less reason, may regard themselves as placed on the same high pedestal. \Ve 

have alreacy seen• that in U.K., government departments are so prone to pursue 
their own separate interests, untrammelled by any considerations of planning, that 
they regard their land requirements to be immune from- any legal control. The 

position is the same here,, and the Government Buildings Act 1898 adds to this 
freedom by releasing government from any obligation to submit their building plans 
to the local authority for sa:~.ction so that they can site their buildings anywhere and 

design their structure in any way they like. This constitutes a potential danger to 

good planning unless the causes of conflict are removed as far as possible at the 
preliminary stage and there is at some stage a provision Pmpowering some authority 

to override departmental intransigence which refu~es to yield to persuasion. 

16.22. To co-ordinate and keep in line the multiple state agencies concerned with 
developments which involve the use of land should therefore be an important function 
of the town and country planning department. This may bee nsured by requiring the 
the prior submission of development projects proposed hy various state agencies to 
the land plannig department so that not only may the overall land requirement of 
government and other public sector undertakings be assessed and compared with the 

requirements of the private sector but inter-departmental conflicts may also be resolved 
separate and joint discussions held by the planning department with the departments 
whose claims are conflicting. It is only when the difference is irreconcilable that there 
must be power somewhere to cut the Gordian knot and lay down the law, and earlier 
in this chapter, when we said that the Minister in charge of town and country planning 
should have a decisive voice in the Council of Ministe("s, we had this necessity in mind. 
But, in fact, inter-departmental co-operation really goes much beyond t-his. The 
interest of must departments extends bf!yond their exclusive land requirements. The 
agricultural dep&rtment is not interested only in the 'demonstration farms' under its 

direct control and possession but in improving farming method and conserving good 
agricultural land throughout the state which is almost wholly in private occupation. 
The education department should be interested in the'diffusion and improvement of 
educational opportunitiea throughout the State and not mert>ly in the institutions run 
under its direct control. The industries department does not run industries itself but 

is interested to see that· private sector industries are suitably loeated and all legitimate 

facilities provided for their expansion in size or number. 
almost all other departments except possibly 

The same l'an be said of 
Forests and Mines 

which needed conservation by being brought more directly under government 
possession or control. With all these departments, the town and country planning 
department must be in close and constant communication and there must be 
frequent exchange of views in order to ascertain what is a desirable pattw-n for the 
opt.imum use .of land within the state or any particular area within the state. 

16.23. But, as already observed. some differences may be irreconeilable and tht•re 
must be provision to make the recalcitrant department conform to the approved pattern 
of use. The Model Act of CRUPO (new renamed as TCPO) recognised this danger .mJ 
in its original version placed government departments and local authoritit'S on a IMr 
with private individuals by requiring them to obtai<l planning permission in the ordin<Hy 
way except that t.hPy would not have to pay any dPvelopmt-nt eharge. In its revised 

• • See chapter X. 
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version it suggests that instead of applying in the usual form, they should intimate 
their intention to the local planning authority with full particulars and plans at least 
a month before starting construction during which time the local planning authority 
should be able to decide if the proposed development contravened their Plan (existing 
or contemplated) and their building laws. If it did and if the department or local 
authority was unwilling to modify its plan to secure conformity the matter should 
be referred to government (meaning, in this case, the town and country planning · 
department) whose decision, given after consultation with the Chief Town Planner, 
would be final. This revised provision is undoubtedly better as it saves the dignity of 
government departments and local authorities without -impairing the substance of 
control but it puts off the first application of the brake to too late a stage. If land has 
already beeu acquired by a particuhu department in a particular area it would be 

awkward to be told, less than a month before construction is to start-, that the plot 
was unsuitable and permission could not be granted. The department would be left 

with a piece of land which it would be unable to utilise and fresh acquisition 
proceedings will cause vexatious delays so that a desirable development which could have 

benefited the pe9ple of the locality would be indefinitely postponed. The English Act 
provides for advance permission by submission of an ~outline plan' to enable the pros­

pective developer to decide whether to inv~st in land or not, and ~El suggest ·that some­
thing similar to it should be provided even in respect of developments undertaken by 

govemment to avoid frustration at a later stage. ·This purpose can be achieved if our 

suggest ion about prior submission of departmental requirements to the town planning 

department is accepted ; for once the particular land requirem~>nt is inC'orporated in 

the Plan the intimation to be sent about a month before starting construction would 
relate only to the details of structure and design, not to the purpose of development. 

16.24. There is another aspect. of inter-departmental, and especially inter­

governmental, co-operation which is perhaps more vital. We refer particularly to the 

poHitive action that government depfl!tments are constantly taking which, taken in 

one form, may advance and accelerate the cause of planning, and, taken in another, may 

mar it. One. of the steps which planned use of land may suggest is the relief of 
congestion of highly urbanised areas by the expansion and improvement of _existing 

t-owns or the setting up of New Towns, but this can succeed only if they can also be made 

magnets of new industrial location. Catherine Bauer Wurster and several other 

participants in the seminar at Berkeley (California) in 1960 showed how government 
dt>partments, particularly at the Union level, could help this process by deliberately 

creating facilities and incentives for human settlements in plq.ces where a regional 

plan would want tht>m to settle, and some of the participants deplored that these 

instruments were not being used that way. Distribution' of licenses for setting up· new 

industries and import licPnee for machinery and materials went mostly to applicants 
from Bombay and Calcutta industrial areas which accentuated the present congestion 

of those two areas. A more diffused distribution or the grant of license conditional on 

the industry being sited at one of several places indicated in a State or regional plan 

could S('att er industries and distribute popul!ttion over a wider area. Peter Self has 
suj:;gestt>d that part of London's congestion due to the concentration of offices of all 
sorts may be relieved by an extension of the dialled telephone system which may induce 

the less important seet ions of an office to move out without loss of efficiency, and the 
Hame step muy lPad to similar results in Calcutta. Public sector industries are not 

dl'peudi•ut ou immediate profit and may look to long-term results, und in their locatien 
the union government bus a potent instrument of redistributing population where the 
planner wauts them to move. The alignment or communication routes (especially road 

tran~<port), power production and distribution, the setting up of industrial estates, 
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rural and urban and industrial housing, community development, establishment of 
schools and hospitals, resource development and public works-in all of which large sums 

of public money are being spent may be turned into an indirect means of decongestion 
of conurbations and the growth of new settlements in conformity with a pre-determined 
plan of land use. This is the kind of co-operation which would be most needed by the 

town and country planning department when it starts grappling with the problem of 

this State. 
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CHAPTER-XVII 

Limits and conditions of Planning {continued) 

(5) The place of local authorities 

17.1. We are on more debatable ground when dealing with the role of local authori­
ties in the sphere of land-use planning. There are, broadly speaking, three different 
stages in the planning process, viz. {a) preparation of plan, (b) enforcement, and (c) im­
plem«>ntation. Where do our local authorities fit into this picture or do they fit into it at 
all7 The answer should be based on realistic thinking and not on any theoretical prefer­
ence for devolution of powers to local democracies. The instrument must be fit for the job 
it is asked to perform. As yet the democratic basis of our local authorities is slight, and 
even the citizen who has the franchise is not likely to b!J unduly depressed at the prospect 
of his chosen representative being denied the final say ~how his own land should be used, 

17.2. .Most of the responsible opinion we have received in reply to our questionnaire 
has favoured direct state participation in the planning aphere. To a Ford Foundation 
consultant Catherine Bauer Wurster writes: "In India it seems to me that state govern­
ments clearly have the basic responsibility and the key tools for regional planning." 
Although she was speaking of regional planning, the arguments in favour of direct state 
participation in town planning are equally unanswerable. The strongest reason against 
assigning the preparation of plans to local authorities is that even apart from their 
chronic financial difficulties which would prevent them from employing really qualified 
planning personnel, they laPk the imaginative foresight which could have enlarged their 
vision and inclined them to be guide1.•by longterm advantages. Planning is forward­
looking. Local authorities are closely influenced by the day ·to day working of the 
municipal aervices and the provision of current needs which is likely to limit their 
horizon, if not also to warp their judgment. The probable increase of rate revenue, 
even if we exclude the possibility of other, baser, motives, has often won support 
for some quite indefensible private land development projects. in our largest 
municipal bodies, despite expert advice to the contrary. P~anning the use of land 
over a considerable area involves such a detail€1d investigation and analysis and 
requires such a diversity of talents working in dose collaboration that the English 
Act of 1947 withdrew the function from smaller local authorities which were closer 
to the people and placed it on the larger and more solvent county councils and 
county borough councils. In this State the analogues of these t\\O authorities are 
the district boards and municipalities of which the first are probably on their last 
legs while the second, with rare exceptions, provide only the minimum of services 
with varying degrees of inefficiency. Even those municipalities which work with the 
best of intentions find it difficult for lack of financial resources and adequate 
technical per·sonnel to discharge their present responsibilities to any degree of 
satisfaction, and to burden them with further responsibility .-·hich requires vision 
11nd cleur thinking in a completely new type of experiment would be like placing 
them rudd<'r-le~e in an uncharted sea. The analogy with local authorities in U.K. 
would be misleading, for those local authorities, unlike ours, had long recognised 
their obligation to provide housing for their ratepayers even if it means going 
beyond tlwir boundary and schools for every. person of school-going age within their 
boundary, whieh mude them large consumers of land for a public purpose and gave 
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them a justifiable claim not only to select their own sites but al:oo to see how 

othE-rs selected and used theirs. But their role in planning has not gone 

unchall<'nged and the author of a widely used text-book made acid comments on 

the narrow outlook of the local authorities and the pqor quality of members which 

lays an undue emphasis on the planner's diplomatic skill rather than his technical 

ability. In planning matters the views of local authorities and their members, h~; 

says, are seldom representative of public opinion, often irresponsible and in a 

staggering proportion of cases; manifestly full of bias. 'Planning was a complicated, 

though not a mysterious process, but the views of local authorities were very often 

an emb~rrassment. • Since physical planning mu8t, willy-nilly, have to cross invisible 

municipal boundaries to have a. coherent area. within which to operate, small local 

authoritie& are automatically ruled out as probable agents for the preparation of 

plans. Moreover, the detached long-term view which is essential to sound planning 

can only be achieved if the planning agencies are set up somewhat independent of 

• local authorities, although the latter should be allowed sufficient scope either to 

l'articipate in the decision-making process or at least to [make their views known and 

taken note of. Their role in the preparation of plans should be akin to that of the 

smaller local authorities in England (non-county boroughs, urban diAtrict councils and 

rural district councils) after the passing of the 1947 Act. 

17.3. There remain enforcement and implementation which are concemed with 

the negative and positive aspects of planning control. Enforcement is the application 

of the restrictive provisions of the plan so as to prevent their transgression by private 

parties ; implementation relates to the positive and constructive aspects of planning­

the pi'Ovision of services and amenities of all kinds (roads, water-supply, parks, open 
spaces. recreation centres, community buildings, houses, schools and other educational 

institutions-to name only a few) which are expected to be provided by public authori­

ties in all civilised communities. The Model Act reserves enforcement for the planning 

authority but is silent on the question of implementation be~ause, as the explanatory 

note makes clear, it considers it desirable to entrust implementation to elected local 

authorities as far as possible or to separate ad hoc agencies like improvement trusts 

or development corporations where the elected local authorities are found wanting. 

We are in agreement with CRUPO's views as regards implementation because it is 

undesirable to distract the attention of the planning organisation from its real function 
which is to pla11 and not to execute. Planning is a continuous process and plans are 

flexible, not static, having to be continuously brought up to date at intervals of, say, 
five or ten years. It is not as if the plan, once made, is unalterable so that the 

planning organisation, released from its initial function of plan-making, may be turned 

on to the next stage of the work whiCh is implementation. Some amount of implementa­

tion, in fact, has to go on pari passu with the preparation of the plan and cannot 
wait till the whole plan is completed. The local authorities may not have a planning 

personnel but all of them havt> or should han• the requisite stafl· <'apable of tackling 

the engineering part of the job, once the generttl layout is there. For indn<'ient •u1d 

unwieldly local authorities and for creating new towns improvement trusts or 

development corporations should be set up. 

17.4. \\"hat about enforcement ? CllUPO's view is to entru:>t it to the planning 

authority but we are not so sure. Thert> are undoubtedly advantage':'! in plt~c·ing 

enforC't-men~ in the hand of the organisation whic-h h11s been rt'sponsible for plauniug 

and knows best the reasons for and the extent of the J·cstrictions imposed, but 
preoccupation with Pnfor1·emont muy distract attention from the more pusitiv<' 

• Keeble-·-"Principles and Practices of Town and Country Planning, Znd Ed., p. 291. 
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tu;pects of phuming us, Pater Self says, t has been the case in England. For rea.sons we 
bhall explain in the next section, we are gomg to propose establislunent of local 
planning authorities for the present only in a few impot·tant areas while for the 
mujority of urban areas we would suggest that plans should be prepared by a highly 
qualified technical personnel attached to the head-quarter!! organisation of the 
<kpartm<>nt of town and country planning. The he~~od-quart,ers organisation would 
be unsuitable for enforcing planning restrictions as long-distance control is bound to 
cauoe hurassment to individuals living in remote urban centres. If, as has been 
suggested eurlif'r, vigorous participation of local authorities can be ensured during 
the pr<'paration of the plan by frequent consultations, they should have a fairly 
good i<ka of the reasons and the purposes of the restrictive provisions of the plan. 
;\loreover, the enforcement of planning control cannot be divorced from the regulatory 
provisions of the building by-laws which are now administered by the municipal 

authorities. Planning restrictions include not only use-zoning but also zoning of 11ize, 
bulk and height of buildings and this latter is indistinguishable from building control. 
If full-Rcale zoning is adopted the ordinary building by-laws, which are uniform 

throughout the municipal area, will have to be abroga.ted and replaced by zoning 
regulations which may vary in different parts of the town, \Vithin the same municipal 

ar<"a there is no place for two contradictory sets of rcgulatibns affecting buildings, one 
administered by t,he local authority and another administered by the planning authority. 

Simultnneous exerci>~e of control by two authorities will make a prospective developer 
run to one authority for planning sanction and another for building sanction which will 

not only cause unnecessary annoyance but incrense the risk of graft. However the 

machinery may he streamlined by causing all the applications to be submitted nt one 
place and with one authority and thrusting on the latter the duty of obtaining the 

consent of the other authority, vexatious delays e9.nnot be avoided. For these reasons 

we think that planning permission and building sanction should be obtainable from 
the some place. \Vhere the planning area coincides with or only ~;~lightly exceeds the. 

municipal area, the enforcement measur~~ should be applied by the municipal authority. 

\rhere it overlaps two or more municipal areas, the respective municipal authorities 
should have jurisdiction. lt'is only when there is no local authority over a considerable 

proportion of the planning area that the q~eation of a separate enforcement authority 

will arise. Two strong arguments against this suggestion are the inefficiency and venality 
thut exist in many munhipal offices and the difficulty of entrusting interim control of 
devdopment to them before any plan is made. About interim control we have some 

doubts which will be discussed later. Interim control before any plan is made must 
necessarily be exercis~>d, 1f it has to be exercised at all, by one who has some idea of 
the future picture in his mind and that con only be the planning authority. The local 

municipal authority cannot enforce control unless there is a plan, or an interim plan 
or even a rough zoning plan to guide it. As regards inefficiency, those who have seen 

from close quarters the inPxplicabl<' irresponsibility with which even small 
town-planni11g powers are exercised in some of our largest local authorities may be 

t•xcusl'd if they h•n·e some misgivings at the prospect of conferring on th<"m additional 
powers. Yet, one may hope that in the sphere of municipal administration, something 

other then Gresham's Law would operate, and that the uad coin would not always 
drive out the good. If local authoritil'S can be entrusted with large expenditures 
that implementation of positive planning implies and are thought capable of 
udministering the building regulation>~, they can without much additional risk be 
t ruhted with the admini>~tration of enforcement co~trol. In the case of Calcutta this 

pur<'ly f'X<'<"utive funrtion would be administere~l by the Commissioner; and if the 
-------------- ----:--

t ln his memorandum aent in reply to out pueationnaire. 
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present practice of selecting high-grade administrative officers in active service is 

continued, planning control may be in safe hands. As regards municipalities, a 

provision may be made that the power should be exercised only by the Chairman; 

and, in the last resort, Section 550 of the Bengal Municipal Act will always enable 
government to supersede any particular department of the municipality and get it 

administered through their own officers at the cost of the m~icipality if the latter 
abuses its powers or proves grossly inefficient. 

(6) Machinery and procedure of Planning 

17 .5. If the existing municipalities and other local bodies are ruled out as 
agencies for preparation of plans what is the organisation to whom this function 

should be assigned ! The Model Act places it on ad hoc local planning authori­
ties acting under the supervision of a State Planning Board and the Chief Town 

Planner, subject to the ultimate control of the government. The local planning 

authorities envisaged by it take all the necessary steps to collect preliminary data, 
prepare the plan, obtain government's approval to publication, hear objections that 

inay be filed (which is more than what English local planning authorities may do), 

and send their final recommendation to: government which, on approval, becomes 
the Final Development Plan. The State Planning Bo·ud exercises default powers, but 
the preparation of the plan in case of default is the duty of the Chief Town Planner, 

not of the Board. In our comments on the l\Iodel Act we have tried to show how 
the proposed· State Board seems to us to be 'neither fish, nor flesh, nor good red 

herring', Co-ordination of the land requirements of different departments or even 
the achievement of the greatest common measure of agreement about land uses 

throughout the State may be better ensured through separate inter-departmental 
discussions. Research and the preparation of monographs on the principles and methods 
of town planning would be beyond its competence, and whatever control is exercised on 

lot;al planning authorities and whatever guidance and assistance may be needed will 
come from the government through its Chief Town Planner. A Board, whether 
constituted of departmental heads or outsiders, with an ambitious role which it has 

neither the staff nor the apparatus to carry out, would be pretty nearly useless. 

17.6. The choice therefore lies between a fully equipped autonomous or semi­
autonomous Board and a fully equipped department of government exercising direct 
control over planning authorities at the lower level where they exist, and having 
the right of direct participation in planning where they do not. The argument in 
favour of autonomy is freedom from bias and ability to resist pressure, but since govern­
ment cannot altogether divest themselves of rPsponsibility in a matter of such vital 
importance, some reserve powers must be retained in thPir hands in any case so 
that complete autonomy would be unthinkable. On the other hand, the existence of a 
Board will interpose delay and may create a stalemate if both the Chairman of the 
Board and the Minister (or his Secretary and chief adviser) are both capable men 
with strongly held but diametrically opposite views. \Ve therefore reject the idea of 
setting up an autonomous Board and suggest instead the strengthPning of the 
department of town and country planning by the appointment, on a permanent 
basis, of such qualified personnel as may be necessary to make it the central reservoir of 
the best planning talent within the State. The fw1ctions of the departmE'nt would be more 
or less akin to what is dischurged by the analogous department in the Ministry of 
Housing and Local GovernmE'nt in li.K. with this addition that, for reasons explained 
below, we want the State department to have direct participation in prepariltion of 
plans for areas where the creation of a !wparnte local planning authority set>mi! 
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wmeces&ary. This direct participation is what the government are now having in the 
Calcutta metropolitan area although it is probable that they toyed with the idea 
of an autonomous organisation in the beginning. The health department notification 
dated 12th May 19til, taken literally, constituted an 'autonomous organisation' formed 
by a departmental Secretary and his subordinate staff-a somewhat unusual administra­
tive set up which contravened the usually accepted theories of political science and 
the art of public administration; but the ambiguous position was clarified by the 
issue of a second notification on 21st June 1961 which made the C.M.P.O. a part 
of the development department, working as a separate unit under its own 
S<,cretary. Direct participation by the state in planning which this exemplifies wa!'l 
also stressed by Catherine Bauer Wurster in her letter to a member of the Ford 
Foundation team now working in Calcutta when she suggested '.the establishment of a 
permanent State agency for developmental research, planning, and policy co-ordination'. 
The member to whom this letter was written concludes: 'I concur and would 
suggest the establishment of a State planning authority concerned with economic 
and physical planning. * * * A rational and co-ordinated delegation of planning' powers 
to tho local authorities could then be framed, including u!timately some adjustment 
of the functions of the C.M.P.O." 

17.7. A State Planning Authority of the type proposed 'above, working directly 
under the Minister incharge of town and country planning, would consist of the 
officers at the top echelons of the department constituted somewhat on th~;~ administrative 
organisation in U.K. There should of course be a Secretary possessing the qualifications 
recommended by the Schuster Committee who might perform the dual function of 
being the chief adviser of the Minister and the Chairman of the State Planning 
Authority whose other members would consist of a Chief Town Planner, a 
Director of Applied Economic Research, a Director of Sociological studies (?) and 
either an engineer or an architect. Instead of the sociologist there may be a 

demographer or statistician but without .• having equal status with others. Except 
the Chief Town Planner and the Director ~f Economic Research, the appointment of 
others would depend upon the type of planning control envisaged and the volume of work 
likely to be undertaken. There should be at the lower levels and under the direct control 
of one or other member of the State Planning Authority an adequate staff possessing 
requisite qualifications for collecting data, analysing them and preparing memoranda 
and notes about the multifarious matters which physical planning has to take into 
consideration, and draftsmen, cartographers and others able to draw maps and plans 
according to direction. The Secretary will profit by the specialist knowledge of his 
colleagues without losing his right to offer indepedent advice and the Minister will have 
the benefit of all view points before him in those cases, expected to be rare, where that 
Authority is nQt unanimous. The purpose of the State Planning Authority would be chiefly 
preparation of plans and scrutiny of plans prepared by local planning authorities. For 
the hearing of objections to development plans and of appeals against planning 
decisions and enforeernent orders there should be inspectors possessing the dual 
qualifications of a good knowledge of the principles of planning and some acquaintance 

with judicial procedure, but they should be attached to the Recretariat and not the 
directorate wing in order to create public confidence in their impartiality on which 

the Franks Committee laid so much stress. 

17 .8. In view of the dearth of qualified personnel and the cost of setting up a 
large number of planning authorities with separate, fully equipped, establishments 
of their own, (all of which, as we shall show later, wiq have to be financed by the State) 
the bf'st talent that is available should be concentrated in a central organisation to 
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act as a task force for drawing up plans for whatever area or town is in urgent need of 

attention. AU the different State Acts of India recognise the possibility that the local 

planning authorities may default and provide for the preparation of plans by the Chief 

Town Planner or the Director of Planning in such cases. \Ve think that unless local 

planning authorities are provided with ample flmds and have the necessary technical 

organi!!ation, default is inevitable, and it is wise to recognise this fact and forestall 

a futile firt1t step by proceeding at once to the inevitable second step viz. preparation 

of plans by the government aszency. Apart from the Calcutta metropolitan area and 

the Damodar Valley region~;~ phyaical planning for several years to come will have to be 

confined in a large measure to urban areas or areas undergoing rapid urbanisation. 

A State Planning Authority is not only best able to judge what these areas are but also 

to deploy the best available talents to produce the quickest results. Planning is a 

complicated job and requires team work and co-operation of a multiplicity of talents 

which the governmental organisation at head-quarters would be better able to 

p~ovide than any ordinary lo<'al planning authority. Once the pattern is set and future 

use zones known, its enforcement requires only normal understanding and integrity 

which it may not be beyond the ability of a local authority to provide. It is therefore 

only the preparation of plans which should be undertaken by the State Planning 

Authority on account of the fact that such preparation requires the exercise of great 

skill, judgment and imagination which are none too common. By entrusting preparation 

of plans to a central organisation another purpose may be achieved for which the :Model 

Act makes no provision. Different local planning authorities, working independently, 

will produce plans for their areas, but until the entire State is fully covered even a rough 

general picture of a plan for the State cannot emerge, for no power is given either to the 

State Board or the government to prepare it. By the time the State is fully covered 

by local planning authorities it may be found that the earlier plans prepared by the 

planning authorities which were the first to be established do not dovetail into what 

these later planning authorities want to propose. The need for a tentative gem•ral 

plan for the whole State at a very t>arly stage is obvious. Peter Self has suggested 

in his memorandum that as an initial step we may proceed by •requiring the preparation 

of a general plan for the whole State which will contain broad proposals for the location 

of new industries and urban developments and for the improvement of communications' ; 

while Catherine Bauer \Vurster wrote that "in the dynamic regions undergoing rapid 
C'hange and growth with high population mobility, the development pattern can be viewed 

and guided most effectively at the State level. The national scale is too big while the 

city or metropolitan scale is too small. *** The fundamental planning issue for 

West Bengal is the desirable futuro dist.ribution of jobs and population between these 

two area.s ( i.e. the Calcutta industrial area and the Damodar Valley), and l.ow to bring 

it abouL". If planning is undertaken directly by the State Planning Authnrity it may, 

at the same time as it is concentrating attention on dPtailed planning of individual urban 

areas, prepare also a rough guide plan for the entire State or for e:1tire regions. 

17.9. There are, however, obvious limits to a department's ability to tackle large 

areas and sound reasons why the latter should be in the hand of high-powpred lol'al or 

regional planning authorities. The Calcutta metropolitan o;ea is much too big a job to 

be handled departmentally and the same is true of the Damodnr Valley area whether 
regarded as one unit or as two. There may be other regions for SPtting up local planning 

authorities_ but this can be determint>d by reviewing the possibilities of their growth 

and how rapid and widespread it is likely to be. Generally, it may be said that while 

the State Planning Authority should be fully C'apable of pl>mning fnr the ortlinary 

municipalities or other urban areas, a conurbation or a metropolitan cnmplo>x, present 
or impending, requires more exclusive and concentrated attention and wider ro>s.-arch 
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than a department can usually devote to it. There is also the question of new towns 
that may have to be· set up to transfer the overspill from congested conurbations. 

If the latter is entrusted to town development corporations as in England and the 

former to local or regional planning authorities what should be the c<>mposition of these 

<'orporations or planning authorities and how are they to be linked to the town and 

country planning department or the State Planning Authority 7 

17.10. It is unfortunate that in setting up such local planning authorities one often 

forgets the model suggested by the Board of Trustees for the Improvement of Calcutta 

which has worked with a fair degree of success during half a century and is still capable 

of Letter work in future. \Vhatever its other defects may have been, there is little 

fault to find with its organisational structure consisting as it does of a. high-grade 

officer appointed by g<>vernment as Chairman and a composite body of members 

(partly nominated and partly indirectly elected and one ex-officio), working under the 

administrative control of a department of goverrunent whose light touch is just enough 

to keep it on the rails but never so ham-handed as to impede or delay. Even so learned 

un author and so staunch a supporter of self-government for local bodies as 

Dr. v;. A. Robson said in his short note in reply.to our questionnaire that in the 

circumstances of our country a composite body ~~msisting of civil servants, senior 

municipal officers, a few profession>1l men of ability and integrity and some represen­

tative local councillors might form a workable basis of a good local planning authority. 

\\'here the planning of large areas requires the setting t.p of a local or regional planning 

authority we would like the model of the Calcutta Improvement Tru~>t to be follcwed-a 

body of between 7 and 11 members, partly nominated by government and partly elected 

by the major munic>ipalities comprised within the area, with a Chairman who will perform 

the dual functions of presiding over the policy-making and controlling body and directing 

the large operRtional staff which is concerned with the preparation of plans. After the 

plan is prepared in draft and published with the approval of government, its function 

would be almost over for the hearing of object ions, as in U. K., would be by an officer 

uppointed by government, assisted, 'if need be, by an assessor. selected from the local 

area. from which objections have been received. The plan becomes final when the 

Minister's approval is given. The local planning authority should have nothing to do 

with implementation rwr, generally, with enforcement, but the local authorities 

(munic>ipalities, improvement trusts, development corporotions) on which will devolve 

the duty of enforc>ement- andfor implementation will have to conform to the plan whether 

they carry out development themselves or permit developments proposed by others. 

In the case of new towns the British device of public development corporations will 

be suitable but the selection of site must be by government. 

17.11. The present constitution of the C. :M.P. 0. does not fit into this structure. 

Organisationally it is only a department of government working with a large staff of its 

own and assisted by a foreign team of experts under the eye of the Chief :Minister. 

There is no Board or panel which can keep tab on the progress made, proffer advice, 

or direct policy. The recently appointed co-ordinating council of nearly forty members 

is not the kind of body which can perform this function for it is too big and 

h£>terogeneous to he able to meet frequently and guide tne course of action. 

(7) Financing the Plan 

17.12. It would be a truism to say that in planning, as in all matt.ers, one has to cut 

oue·s coat according to one'" cloth-in other words, that the extent end the limits of 
· - h fi · 1 s that may be placed in the service of plannmg would depend upon t e nancHl resource 

planning. The Modf'l Act placed its reliance on ·grants, loans, development and other 
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charges and moneys received from any other source. Disregarding tho last which is much 
too vague and loans which are useful only as a temporary measure but not as an 
independent source of income, we are left with development chargo and grants, In our 

comments on the Model Act we doubte<\ the legality of the development charge except 

as a tax measure and it seems that the prnicipal relian<'e must be on grants or subsidies. 

17.13. But if planning is done directly by government it would be more correct to 
say that the cost. is to be met from general revenue for it would then be an expenditure 
incurred by government in the course of discharging onet of its ·primary functions, namely, 

the promotion of public good by preparing a pattern of rational use of the limited land 
resources available to the society. The question of grants would arise only if planning 
by semi-independent planning authorities is contemplated. For preparation of plans 
the State must bear the cost. For enforcement the local athorities should so so, but even 

the premier local authority in \Vest Bengal is unable to provide the City Architect with 
enough building inspectors to keep up a constant watch on the condition of insecure 
buildings, and it is quite likely that most of the smaller authorities will ask for financial 

assistance if the duty of enforcement of plan is placed on them. Implementation 
is positive planning and means large expenditure of funds for which grants and 
advances are paid even now. But after a plan is prepared a.r.d the phasing of future 

development better understood, the claim for larger grants will be more insistent though 
there will probably be better co-ordination of expenditure which is now disbursed through 
different departments. For that additional expenditure the State is entitled to get its 
legitimate share of the allocation of funds from the central government and we do not 

agree with the E"Xpert witness of the Ford Foundation who argues against receiving such 
subsidies on the ground that ultimately it would lead to increased taxes on the State. 
Central taxation is imposed on an all-India basis and neither the rate nor the incidence 
will be lowered in one particular State bee a use it is modest in its demands for central 

assistance. 
17.14. The cost of land acquisition has been called the Achilles' heel of planning. It 

certainly is in the case of positive planning, if land has to be acquired at current market 
price which has a tendency to soar in all urban areas that are most in need of renewal. 
Even in the case of negative or preventive planning it may effectively stop action if 
compensation has to be paid for any restriction of use. The point however involves very 
complicattod questions of policy and we are not sure whether if falls within our terms of 
reference. In the Town Planning Ministers' Conference held in Calcutta in November 
1962 under the chairmanship of the Union Minister of Health, a Committee was appointed 

to go into that question in all its aspects and it would perhaps be better to wait till 
the Committee completes its deliberations. 

{8) Scope and extent of control 

17.15. Having regard to what has been said before, what should be the scope and 
extent of control that &hould be adopted for this state ! There may be a geogrt~phical 

limit to the extent of control if it is confined to a few selected areas instead of covering 
the entir~ area of the state. There may also be a limit to its scope if instead of trying 
to regulate every detail of a. man's activity in relation to land or every minute change of 
land use, attent~n is fixed only on the broader aspects of use and the individual citizen 
is left a large area of freedom in respect of others. Even in England, after forty years 
of legislation :which had "created both the responsibility and the power of controlling the 
use of land so as to provide a designed setting for the whole range of the nation's social 
and economic life", the Schuster Committee thought in 1950 tht~t grandin:se conception:> 
were unrealiotic and practical conditions must redul·c the range of the planner's work to 
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more pedeRtrian levels. The first flush of enthusiasm with which the Act of 1947 was hailed 
by planners and social reformers is now tempered by a more realistic appreciation of the 
difficulties involved. In his latest book* one British authority on town planning deplores 
}ww regional planning is still very largely ignored, and Peter Self, author of that extremely 
readable book •Cities in Flood', writes to us how preoccupation with the protective and 
preservationist aspects of planning (e.g. detailed questions of local amenities, convenience 
of siting, access to roads etc.) had diverted planners from its more positive aspects. 
"·e should not try to compress within a decade or le•s what England is still to achieve 
after half a century of effort, and we are therefore inclined to agree generally with the 
following view expressed by Mr. Peter Self in his letter.t 

17.16. "I do not think that this kind of detailed control would be helpful in West 
Bengal. I would warmly recommend the adoption of a measure which promoted a more 
positive type of planning, and in particular an integration of physical planning with 
economic and social pl11nning in your state. This might proceed by requiring the 
preparation of a general plan for the whole state which would contain broad proposals for· 
location of new industries and urban development and for the improvement of communica­
tion. The key to urban growth or containment lies i'a the location of employment. There 
is a heavy over-concentration of population and economic activity in the Calcutta area 
and it would be highly beneficial to limit its further gro~th and promote a number of new 
and greatly enlarged towns elsewhere. Any control of the growth of the Calcutta area 
would only vrork satisfactorily if acC'ompanied by resolute measures to shift the location 
of new industries and other forms of employment. It seems to me that British ideas of 
of urban dispersal might well be appropriate to your very different circumstances. The 
device of the public development corporation is a very suitable way of building such a 
town. Such a corporation should be iiven a ..clear indication of the tasks which it is to 
perform and thereafter should not be subject to a great deal of control. Probably· 
the most effective form of planning is the power to guide or influence the location of 
indu11tries and other forms of employment and measures to pro~ote new town& or large . . . 
urban developments, both aspects td'be linked with the planning of communications. 
This is the poin(at which physical planning touches economic planning, and close integra­
tion of the administrative machinery becomes essential. 

17.17. "So far as the more protective aspects of planning are concerned, I am. 
doubtful as to how far specific protection of agricultural land is necessary in the case of 
of West Bengal. I doubt whether a detailed planning control of individual plots of land 
would be wise even if it was administratively feasible. On the other hand the plans for 
new development should pay some attention to the agricultural value of the land, 

although this should not be the dominant consideration." 

17 .18. With the first part of this letter we are in complete agrrement .. There should 
no doubt be a shadowy national policy of which plans for trunk roads, distr1buton of 
industry in different regions and the optimum densities desirable in even the DIOBt 
congested cities should form part ; and more detailed thinking at the regional level about 
the location of main transport routes, the distribution of population and industry, 
the Jocat ion of large non-agricultural uses in open country and the distribution of local 
services,-lmt many of these decisions will have to be made by the ec~nomic planner 

• Keeble--" Town Planning at the Cross-Road" 1962 · 

Slightly abridged and summarised. 
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in whose aid the physical planner will have to place hiil services. The physical planner 

finds his metier only when the question boils uown to ono of town planning. • 

17.19 Apart. from selecting th~> sitPs of main communication rout-es and of new 

towns which may have to bo created along with industri&l and other employment. 

facilities for a self-sufficient urban settlem,.nt, the control in the countryHide should, 

subject to one exception, be minimal. Our countryside is not yet so disfigured by 

advertisement hoardings as to require their control on aesthetic grounds, and we do not 

recommend assumption of powers similar to that which en"ables the Minister in U.K. to 

pass an order on the private owners of historic buildings or buildings of special are hit 

ectural value or of trees of special character deemed worthy of prE-servation that 

_they must or must not take certain measures with r~>gard to their property in the national 
manner or interest. There arc very few such buildings or trees in \Vest Bengal, 

but even if there were many and they wE're considered worthy of 

preservation outright acquisition by the State is in our opinion the hPtter 

course. In some cases there is the Ancient Monuments Preservation Act to eonfer all 

the power that is necessary. If in future, changes in the countryside become inevitable 

with the erection of pylons and atomic power stations, and if effective transmission of 

radio and television, as well as the protection of the country by a network of radar 

stations necessitates the construction of towering masts, it will probably be difficult 

to control them merely on aesthetic grounds since defence must come before everything 

else. In view of the flat nature of our land we cannot even possibly suggest that they 

should be sited in sunken valleys with clumps of trees in higher slopes to camouflage or 

conceal their nakedness. 

1? .20. To this there may have to be one exception, and it relates to the preservation 

of agricultural land and possibly land crmtaining minerals. \Ve do not inelude forests 

because all forests are now either g'lvernment owned orgovernment-controlled and 

extension of forest areas would require acquisition of land for the purpose. In so far 

as the threat to agricultural land, forests, or mineral areas is from new or expanding 
industries control may not be difficult by making all new industrial developments and 

all expansions conditional on obtaining a licence from the State Planning Authority 

who will see, after consultation with the department of industries and those other 

departments which are interested in protecting the land from industrial invasion, what 

is the most suitable location (in new or expanded towns) where these industries may 

be guided. Evasion of the duty to take out a licence which, we understand, is not 

unoommon will have to be checked by the exercise of a greater degree of vigilance by 

the departments concerned since we do not propose to set up local planning authorities 

all over the State or invest them · with enforcement powers. Cottage and small-scale 

industries do not pose this problem as they are carried on within the inhabited 

part of villages without encroaching ou open country, and are not •bad neighbours' 

in Ule SE'nse that large industries tend to bt•. It will, however, be more difficult to 

control diversion of agricultural land to other purposes-e.g. rP~idential or uthE"r 

buildings, brick fields, borrow-pits. It is easy to make •mch diversion a pt>ual offence 

on paper but the administration of such law by the State Planning Authority from 

*Cf. L.Keeble-·'Principles and Practices of Town and Cow1try Planning" 1939, p.IO. 
"At this very general (i.e. state) level the contribution of the planner would b,• 

somewhat limited. Many of the decisions to be incorporated iu such a plan would have 
to b~> made primarily on the advice of economists and gt•ographers and '~oul~ be b':'sed _on 
economic considerations far rPmoved from land u:>e, the c.Jetf'rmmauun ot wh!L'h 
would be the last line in a fairly long chain ·-····-·EvPn at the regional level-.. ·-·-mudt 
of the work falls within the work of the economic gt>ographer but considerable knowledgeo 
of town planning technique is also necessary." 
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head-quarters or through its local officers, if any, will be intrinsicall'< more difficult 
than is the case in U.K. where, according to Peter Self, more than a. million planning 
applications 01· appeals have to be dealt with per year. If village Panchayats started 
functioning properly and efficiently in all rural areas, this problem of administration 
could have been solved but to rely on them now may be too optimistic. 

17.21. As regards coal-bearing lands the problem, we understand, is the number 
of residential buildings that have been erectt>d on long or permanent leases obtained 
from previous mine-owners which prevents their full exploitation at the present day, 
If the problem is really acute, one remedy may be to constitute such mineral areas 
into local planning areas and to zone the surface area in such a manner that only 
agriculture or similar innocuous uses are permitted. Any other use (residential, 
commercial, industrial etc.) would then be a non-conforming use and after the 
usual period of moratorium may perhaps be induced or compelled to remove itself. 

17 .22. The control of land use within a town proposed to be planned or replanned 
must however be much more detailed. The sickness of -~xistiitg towns may be due to 
hyper-tension or anaemia, the one requiring planned di~persal and the other planned 
introduC'tion of population; and there may have to be completely new towns built from 
scratch to afford home ar.d employment to a. sizable overspill. The difficulties which 
expansion of old towns experienced in England are not likely to be met with here, and 
we suggest that as much attention should be paid to the existing urban settlements 
(particularly administrfltive or industrially i~portant ones) as to the building up of new 
towns. The latter must inevitably encroach on open country, however infertile the land 
one may select for the purpose, whereas . some peripheral development is always going 
rm in existing towns and a plan for expanding such towns may not only curb.such 
haphazard growth (which goes on regardless of the quality of the land) but also put An 
effective check to further growth beyond what the plan considers desirable. Such a. 
plan Rhould provide good siting condi\ions of approximately the right amount for each 
suitable use and must involve some redistribution of existing uses in terms both of 
land areas and building accommodation. The main decisions which have to be taken in 
prt>parmg a plan have been described to be of three main kinds; namely. those which 
concern (1) the kinds of uses which the plan should provide, (2) the amount and 
distribution of the floor space and land that should be provided for each use, and 
(3) the layout of the main streets. The determination of the kinds of permissible 
use is of primary importance. As a. Ministry of Town and Country Planning hand-bookt 
says, the aim of all planning is to enable all activities to take place under the best 
practicable conditions which is possible only if buildings with similar siting requirements 
are grouped together and those with conflicting requirements separated. The plan 
should therefore provide for the division of the area. into a. number of use zones each of 
which should b~ laid out to provide suitable sites for particuhtr classes of builrlings. 
The hand-book lists thirteen such building uses, viz. (a) dwelling house, (b) . other 
residential buildings, (c) schools and residential colleges, (d) shops, (e) offices, 
(f) wholesale warehouses, (g) storage warehouses, (h) public buildings and places 
of asst>mbly, (i) special places of assembly like amusement halls, sports grounds, 
st11dium etc., (j) light industrial buildings, (k) industrial buildings, (1) special 
industrial buildings (generally those which give rise to offensive sights or smells or 
noises) and (m) other buildidgs. Under each head a large number of uses are grouped 
which has been given in detail in Appendix I of the band-book. It should be remembered 

--tThe Redevelopment of Central Areas 1947 (~.JII'I.S.O)-S:n ex~remely well-written 
guide for prartical purposes from which some of the 1deas of th1s sect10n are taken. 
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that thi~ grouping of uses relates to building uses only and uot to open spares and 
other requirements for which also a good town plan should make provision. 

17.23. It is not necessary to discuss the other two aspects of a good town plan viz. 

density {of buildings as well as accommodation) and the street layout both of wbich 
have been incidentally touched upon earlier in our Report. 'Vhat we would like to 
suggest is that these three are the main decisions and all el~ is secondary-the decision 

relating to the grouping and juxtaposition of permissible uses, the decision relating to 
the kind of density that should be permitted in diffierent zones and for different kinds of 
use, the decision relating to a. rational road system which relieves traffic congestion and 

economises the time and trouble of the journey. If these three objects are achieved 
ninety per cent of the object of planning can be said to be achieved, and one may as 
well do without refinements which are concerned with elevations or facades; 
colour-schemes of building walls, compound walls and gates; the height 
and colour of pillar-boxes etc. Advertisement displays in towns and cities 
may endanger safety by distracting attention and also offend one's aesthetic sense, 

but the elaborate rules framed under the English Act to control them seem out of 
proportion to the evil they are designed to prevent. As regards architectural control 
the following observations of Dudley Stamp are worth quoting, "Perhaps one of the 
weakest {points) is the impossibility of controlling architectural design. Wherever 
art'hitecture is concerned personal taste as well as public taste come very much into 
the picture. One man's meat is another man's poison.***By and large it has 
proved impossible to control and probably very undesirable to attempt to control, actual 

architectural design." *We suggest that it should be the responsibility of public and 
local authorities to improve aesthetic standards in the designs of their own public 
buildings, parks and park-ways and th'l.t the citizen should be allowed to have his 
head 1mless the proposed structure is either impossibly ugly or utterly incongruous 
with the noble facades of other buildings within the same street-block. "\Ve certainly 
give a high place in the scale of values to outward beauty, whether in people's homes 
or in the streets and public places or buildings of the town in which they pass their 
working and civic lives. But outward beauty of design is not to be regarded as the 
sole object of planning. It is one of a number of different elements of value, all of 
which have to be taken into account and combined to provide the best 

environment for living."t 

(9) Survey 

17.24. The aim of planning survey is to collect and summarise in a suitable form 
the information which a planning authority will need in order to base his proposals for 
guiding development within his area. Incidentally, as Abercrombie says, it will a.lao 
provide the Minister with materials upon which to judge the merits of the proposals, 
and help convince the owners and especially the general public of their fairness. The 
survey naturally varies in range and detail ancording to the character of the area and 
the kind and scale of the development which is likely to take place. For regional 
planning involving a large area where the negative method of preventing undesirable 
development is perhaps more important than the posit.ive planning of amenities, a bird's 
eye view with attention concentrated on the broadPr feature,;; is both appropriate and 
sufficient. For local planning of towns and other considerable human settlements, 
much more intensive survey and mapping will be t'alled for. It is one of tho conditions of 
successful planning that both the extent of survey and the limits within which it should 

be confined should be carefully borne in mind. 

• L. Dudley Stamp-"Applied Geography" 1960, p.l34. 

t SchWiterCornmittee Report, p.!Sparaea. 
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17.25. The subject-matter of survey necessary for regional planning has been 
grouped under three heads: (a) physical, {b) physical and economic, and (c) social 
and economic. Landscape and contour, topography, and other physical characteristics 
which constitute the first category are the most objective part of the survey though what 
is a good landscape is often a matter of individual judgment. Other characteristics of 
land viz. height, slope, unfavourable aspect, swamps, liability to floods or subsidence 
etc. which make it unsuitable for building purpqses are important because one object 
of such survey is to find out areas suitable for new towns. The relevance of geology 
is both physical and eeonomic. Generally speaking, it is desirable to obtain detailed 
maps of all areas in which it is reasonably certain that economically workable minerals 
exist, for though the presence of minerals is not an absolute bar to other kinds of 
development it is desirable iii view of their relative scarcity to steer non-mineral develop­
ments to oth~r areas as far as possible. Agrirulture is the only kind of operation on 
such land to which there can be no objection because it is possible to scuttle out at the 
first hint of danger. The most important physical-economic factor is the suitability of 
the land for the purpose of agricultura. Next comes tne pattern of the communication 
system consisting of the network of roads, railways, -canals, navigable rivers and aero~ 
dromes together with a study of the density of traffic using these various means of 
movement in normal times as well as at week-ends and during seasonal holidays. Last 
under this group come the public services-sewers, gas, electricity, water and also, one 
may add, telephones. 

17 .26. The socio-economic factors are mainly demographic or econ:omic. The first 
is a study of current population and its projection into future, areas of moderate or great 
increase or deerease being shown on the map so that anything not fitting in with the 
expected pattern may be a pointer to the existence of unusual factors capable of being 
remedied or taken advantage of by planning action. The second is intimately connected 
with a study of the distance betweeil..J.aome and the place of work. It is not the function 
of the physical planner to study unemployment as such in order to devise means of 
eradicating it or to improve the standard of living, but "where important changes in 
employment structure appear feasible in pursuance of economic planning p:>licy or 
iQ.evitable in the light of economic exigencies, such additional surveys may be of great 
importance in redistributing employment with as little upset ~s possible. An investi- · 
gation of the extent to which particular industries in an area are tied to a particular 
location or can, on the other hand, move with comparative ease is likely to be of special 

value where it is sought deliberately to bring about wide changes".* 

17.27. Local survey which is concerned with a town or a village or an area of 
sporadic development includes a study in greater detail of many subjects dealt with under 
regional survey and adds a few more items. A large part of local survey is concerned 
with a study and analysis of the present distribution of uses and density of occupation 
with a view to deciding what changes should be made when redevelopment takes place 
and '\\hat amount of extra land will be required to reduce density to a more satisfactory 
level. It is upon local survey that the town map is based. The Sltrvey area covers not 
merely the existing development. or the administrative boundary of the municipality 
but also surrounding lands which might possibly be required for tts future development. 
In the case of a new town on virgin or sparsely populated land a physical survey may 
be all that is necessary-a study of topography, landscape, agricultural value of the 
land, accessibility from major communication routes, ease of providing the services of 
which the most important are power and water-supply, and facilities for disposal of 
sewage and other effiuents. For old congested towns which are proposed to be 

•Keeble. Prmciples. p.66. 
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redeveloped a large number of other very complex investiglitions are necessary. There 

has, for example, to be a land use survey, a density survey, a survey of the age and 
conditions of existing buildings, a survey of the factors limiting development, a survey 

of catchment areas ( in relation to services ) of which the relationship of place of work 
to home may be regarded as a part, a traffic survey, and a social survey. 

17.28. It is impossible within the limits of our space to deal with all the kinds of 

survey, and it is not necessary either, as any good text-book on town planning will 
explain them in sufficient detail. A particulary important, short and practical book is 
'The Redevelopment of Central Areas' prepared in 194 7 by the :\Iinistry of Town and 

Country Planning and published by H.l\I.S.O. How the different types of use should be 
classified and grouped, how density should be calculated on a floor-space-index,* what 
is the need and method of recording the age and condition of buildin.~ etc.-are matters 
on which as much detailed discussi~n as one generally needs will be found here. But 
there are one or two points which we think it desirable to mention in passing. Some 
authorities suggest that both for regional plans and for town plans, the 'catchment' 

areas of different services should be surveyed. In the case of regions the idea is that 
patterns of human settlements, from the metropolis down to the hamlet, all provide 

services of a commercial, social and often educational nature which form a hierarchy 
of service centres not only for their own inhabitants but also for those of surrounding 
areas, and a mapping of these areas of influence and of the volume of services rendered 
by different centres will enable thfl planner to find out if there is any deficiency or 
maladjustment to be made good. The same process is supposed to take place within 
the city though on a miniature scale. \Ve are doubtful both about the need of such 

detailed survey as also of its utility. \Vithin the town, the householder is not tied to 
any particular shop or any particular locality for his requirements and current patronage 

_may be easily transferred to another shop or another locality. To try to map out such 
areas of influence ascribes to the relationship a greater degree of permanence than it 
really possesses. The only exception is the distance between home and place of work, 
the bond here being more permanent as neither employment nor residence can be 
changed at one's sweet will. In the case of fairly large cities of a quarter million 

people, knowledge of the distance separating the worker's homes from his place of work 
is of consideraable importance, it being one of the aim~ of planning to bring worksite 
and home as close as possible, both for the personal convenience and economy of the 

worker and for relieving congestion of urban traffic. The fact that a perfect mathem>tti· 
cal solution is not possible in every case beeause some people prefH a particuhr 
neighbourhood despite long journeys to work and different members of the same fi1mily 
may have work places situated in different parts of the city does not invalidate the 

gfneral proposition that the planning of development sl.ould ensure that substantial 
numbers of people do not have to make long cross-town journeys in order to reach 

their place of work. 

17.29. It is necessary to emphasise before we close the limits within which the 
planner should confine himself in carrying out the several surveys mentioned earlier in 
this section. These limits are imposed by the subject-matter ofplanninjZ, by the extent of 
eontrol allowed by law, and by the practical nature of the planner's task ; and there is 
the fundamental and inexorable limit imposed by the cost involved in _tho planning 

process. "It is essential before embarking on a planning survey to b~ as definite as 
possible ab~ut the terms of reference ; the problems about whieh information is rt•quired, 
and the kind of act ion possible to solve them. * * * It is necessary to eonfine the survey 

•Keeble thinks this too complicated and costly for universal use, however useful it m•y be for parti­
cular areas. 
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to such subjects as· commonsense and experience suggest are likely to assist in 
formulating the proposals for which there is legislative sanction." • Planning is not an 
assignment for reshaping the social, cultural and spiritual life of the community, 
and socio-economic investigations into the problems of unemployment, prostitution, 
begging etc, should be left to other authorities more competent to deal with them, 
In view of the fluidity of human affairs and institutions all pla.ruiing is subject to 
review in the course of 5 or 10 yeares so that an indenfiite prolongation of the preliminary 
enquiry which equals or exceeds this time limit before any proposal can be put 
forward automatically defeats its purpose-all the more so if the enquiry is extended 
to 6pheres which it is not the job of the physical planner either to guide or influence. 
The temptation to glide into collateral enquiries, not strictly germane to the physical 
planner's task, is difficult to resist especially by a young research worker fresh from 
the university, but the ideal model constructed in the research. library or laboratory 
may go far beyond the powers of control that the law would allow. 

17.30. The seeond limitation arises from the need to avoid a duplication of work 
which has been or can be done more efficiently by other agencies. The probable future 
change of population due to natural increase or migration and changes in the family 
structure are of vital importance t.J the planner but IllOSt decidedly not the suitable 
subject for investigation by anyone but a qualified statistician or demographer. Similarly, 
although the maintenance of the welfare of the agricultlll'al industry by preserving as 
much good land and as many productive farm units as possible is an important planning 
aim, the numerous factors that lead to the 'goodness' or 'badness' of land and the 
distribution of such lands and farms over the country are matters within the special 
knowledge of the agricultural expert, and a separate investigation by the planning 
authority would be a quite indefensible duplication of work. Fresh and independent 
investigations are necessary only when there is a lacuna in 'the information already 
collected and sample surveys may be resorted to for supplying the desiderata. In many 
western countries there are permanent census bureaus or statistical departments 
constantly bringing up to date all informations, figures and statistics ralating to 
matters which have an important be~~ing on the different aspects of the life of the 

community. 
17 .31. Lastly, when the survey is concerned not with objective physical facts but 

with opinion, likings, and preferences many imponderable factors tend to come in, If 
"the purpose of planning is to provide a desirable physical enviJ;onment for . the people 
who live in the area" it may naturally lead to an enquiry into what is 'desirable', and 
it is hero that research runs the risk of going off the track and plunging into the realm of 
abstract sociology which has little relation to the severely practical task of laud-use 
planning. In relation to planning sociological investigation is hardly of any use unless 
it answers questions in such a way that the answers help determine an optimum 
dist,ribution of land use and buildings of various types. Insistence on strict adherence 
to realisable planning aims alone can avoid the d!tnger of getting lost in a sea of 
unassimilable information of doubtful relevance. It is, of course, true that too rigid 
insistence on strict relevance may prevent the emergence of mueh useful information, 
but the cor.nection with action which is legally, politically and economically feasible 
must not be lost sight of. It is also essential that planning should be entirely 
dissoeiated from sectional attempts to influence social patterns and behaviours however 
enlightened and well-meaning the planner may think it to be. It is only by imposing 
on himself a strict discipline on these lines that the planner ct\n avoid dissipating 
resources on investigation which are not strictly relevant and put up proposals within a 

reasonable time which are legally workable and socially desirable. 

• Keeble-Principlea, p. 48. 
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CHAPTER-XVIII 
Conclusions and Recommendations 

Conclusions 

18.1. From this conspectus of the land resources of \Vest Bengal, its density 
and distribution of population and probable future increase, and the extreme 
industrial concentration in a. few limited regions, it is obvious that there is a. 
definite need of some deliberate and purposive action by the government to control 
the use of land in this State. If its scarce and inelastic land area has to feed 
and house and give some elbow-room to its ever-increasing population and provide 
an appropriate location for its industries, we must make the most of this limited 

resource and prevent waste or uneconomic use. If its towns and cities are densely 
crowded with ineompa.tible uses flourishing cheek by jowl with oneanother, conscious 
planning and its enforcement are the only possible way to unscramble the mix-up 
and introduce a more coherent pattern of living. \Ve have discussed the possibilities 
of dispersal of population and industry and found it quite feasible, and we have 

also considered how that has been sought to be achieved in other countries, especially 
England. On considering the pros and cons of control we have decided in favour 
of control although we admit that it may be irksome unless its administration is 
enli~htened and sympathetic. For sueh control legislative sanction is indispensable, 
.and we have found that there is not.hing in the Constitution whieh stands in the 
way of such legislation if the restrictions imposed are reasonable. The current 
Acts in the different States of India may offer little help, but the English law 

and practice can be of considerable assistance and so may the Model Act prepared 
by CRUPO (Ministry of Health, Government of India) though a close reading of the 
Model Act has disclosed some fundamental differences between its standpoint and ours, 

18.2 In our recommendations about the kind of legislation necessary for this 
state we have adhered to a few cardinal principles which it may be as well to 
point out at this stage. \Ve believe first, that the law should be practical and 
capable of being enforced ; second, that the machinery should not be loosely jointed 
but compact and capable of functioning with the minimum amount of jolting and 
creaking occasioned by the existence of too many tiers between the top and tbe 
bottom ; third, that while planning should be centralised, its execution or implementation 
should be decentralised ; fourth, that people's co-operation should be obtained by 
limiting the area. and range of control to essential things and giving them a. real 
opportunity to voice their opinion and objections with a guarantee that they will be 
considered; and fifth, that local authorities should not be completely ignored but 
should be gradually initiated into the meauing and purpo~e of planning control by 
being given some responsible duties in enforcement and implementation. "\Ye have 
tried in the following paragraphs to set forth our recommendations as simply and 
clearly as possible and have followed them up, where necessary, with reasons for 
their adoption, the organisational set up necessi\ry to put them into effect, and an 
explanation as to why our recommendations differ either from the Er.glish Law or 
from the 1\Iodel Act. For the convenience of those who want to skip the reason><, 
the set-up and the explanation ami only care to know the recommendations we have 
placed the recommendations first, and the reasons and the explanations later in 
separate paragraphs within square brackets. Some of the reasous are mere repetitions 
of what has already appeared elsewhere in the Report but this is perhaps a lesser 

evil than continuous cross-reference to earlier ptlges or paragraphs. 
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Recommendations 

1. Minister of Town and Country Planning 

18.3. There should be a Minister in charge of Town and Country 
Planning under whom all planning control of land use should be 
unified. The Minister may be in charge of other allied departments 
but there should be no divison of responsibility in the adminis­
tration of town and country planning between different Ministers. 

18.4 [This is essential as we have shown in para 16.2 of ou.t Report. A new 
Ministry exclusively placed in charge of town and country planning may not have 
enough work in its hand for some years to come. It may also lack the prestige of 
old established Ministries as happened in England in the late forties and" early 
fifties so that in case of conflict between the requirements of other departments and 
the requirements of sound town-planning the. latter had to yield to the demands of 
other departments. If the department of town and co~ try planning is to be attached 
to an existing Ministry one obvious choice is the Ministry of Local Self-Government 
and Panchayats because a considerable part of the planning process viz. the 
administration of control and implementation of plans is proposed to be handed over 
to loeal authorities. It is not unlikely that in future even quinquennial or decennial 
revisions may also be so entrusted. Another possible choice is the Development 
Ministry because physical planning and econnmic and, to a lesser extent, social planning 
are closely inter-linked. The present preoccupation of the Development Department is 
however almost wholly with rural areas with particular accent on ·social rather than 
economic planning, whereas in our opinion physical planning will have to <.'oncern itself 
for the present largely with areas that ~ve already been urbanised and are suffering from 
urban "blight". A third possibility is to keep it under the Chief Minister who is already 
in charge of the C.M.P.O.-the biggest planning undertaking in W13st Bengal up to date. 
This will give the Town and Country Planning Department considerable prestige and 
weight and if-it is a. big 'if'-be can spare time from his other arduous duties for this new 
departmPnt town planning will get all the boosting it needs to get off to a flying start.] 

n. Town and Country Planning Department 

18.5. The department of town and country planning should 
be an independent department and not a branch of a compostie 
department even if it shares a Minister with other departments. 
It should have its own Secretariat and Directorate and the relation 
between these two wings should be as laid down in the 
Secretariat Manual. 

18.6, [We want to lay special stress on the quality and composition of the superior 
officers both of the Secretariat and of the- Directorate because on them will depend the 
success and progress of land use planning in West Bengal in its formative stages till it 
gathers a momentum of its own. The Secretary should be a high grade officer of proved 
administrative ability, possessing the qualities (or as much of them as possible) which 
the Schuster Committee says he should possess (see para 16.8) ; and there should be the 
usual complement of officers under him somewhat on the lines of the set up in the 
English administration (see para 10-11) but excluding the section on planning "technique. 
and researeh which should be placed under the Directorate. There should be at least 

( 207) 



two Directors-one, called the :the Chief Town Planner who should be in charge of Towu 
Planning and the other, the Director of Applied Socio-economic Research, whose 
designation sufficiently explains his function. The Chief Town Planner will deal with all 
aspects of planning technique and design and all ancillary _matters such as surveys 
leading to the preparation of maps and plans, An important part of his function would 
be to collect and collate the most up-to-date information about planning law and 
practice in different countries and states, to evaluate alternative methods and practices, 

and to consider their applicability to conditions of this State. The second Director, as 
his name implie8, will be more concerned with population growth and distribution; 
agricultural, industrial and employment statistics and trends within any given area. 

proposed to be brought under planning control ; analysis of the result of the survey in 
relation to density of accommodation, family grouping, distance of journey from home 
to work, and other matters. In case of overlapping at the border line it should not be 
difficult for the two Directors to come to an agreed demarcation of their respective 
spheres of work. Whether there should he any other Director in addition to the two 

·mentioned above will depend upon how rapidly the work progresses and how wide the 

net is cast for preliminary enquiries necessary to formulate or prepare a plan. 'Ve are 
not convinced yet that detailed investigation of many social and economic aspects are 
so necessary as to require separate Direl•torates working full time in the town and 
country planning department, if information is available from othPr sources or other 
departments of government.] 

III. State Planning Authority 

18.7. There should be a State Planning Authority consisting 
of not less than 3 as not more than 5 members with the 
Secretary of the department as its Chairman and the Chief 
Town Planner and the Director of .Applied Socio-economic Research 
as its two other members. 

18.8. [Whether two more places should be filled up will depend, as already 
mentioned, on whether there will be need for other detailed studies and suffici9nt work 
to keep them fully occupied. If it is decided to fill these two places, the choice should 

lie with persons with specialised knowledge in the geography and geology of ""est Bengal, 
or in the social sciences (including law), or in engineering or in architecture. All these 
members of the State Planning Authority should be whole-time officers of government 
with a special assignment of work in the sphere of planning so that they form a team 
working together towards the same purpose and their formal meetings are merely the 
culminating points at which the results of separate thinking and working in cognate 
subjects {with, possibly, frequent informal discussions in between) are finally brought 
together and synthesised. 'This State Planning Authority which is our substitute for 
the anaemic State Town and Country Planning Board of CRC"PO's conception will ha,·o 
a much more dynamic part to play in the sphere of planning. In its organisation it is 
compact, not composite,-a team of permanent officials of the same department who are 
in frequent contact with one another under the same roof without the need of pel"iodical 
election or appointment and not hampered by departmental work unrelated to pltUJning 

which would have made them unable to meet even at lung intervals.] 

IV. Duties and Functions of the State Planning Authority 

18.9. The duties and functions of the State Planning Authority 
will fall broadly into two classes ; (a) supervising and assisting 
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the work of local planning authorities where they are set up ; 
and (b) preparing on their own plans for towns, cities or regions 
which are in need of planning but where for administrative 
or other reasons it is not considered necessary or possible to set up 
separate local planning authorities. In preparing such plans the 
State: Planning Authority should consult all the departments of 
government concerned with land use and the relevant local 
authorities. 

18.10. [The duties of the Board under the Model Act are (a) advising tihe 
government in planning matters, (b) helping local planning authorities in preparing plans 
(c) collecting statistics and publishing bulletins, monographs and reports either on 
the aims and methodology of planning or on the working of the Act, and (d) doing such 
other acts, as government may ask the Board to do. The first and the last duties in the 
above list postulate a duality betweea the government a!ld the Board which is absent 
in our recommendation. The State Planning Authority is.not something apart from the 
government, it is in fact a limb of the government itself 11.t its highest level and its 
activities are the activities tof the government. The other two duties-(b) and (c) in 
the above list-are important and a State Planning Authority consisting of whole-time 
officers with special technical knowledge in town and country planning a.nd 'cognate 
disciplines cun perform them much better than a Board which meets at infrequent 
intervals and has no office or research staff to assist it in the dischage of its functions. 
Even under the Model Act these duties will be actually done by the Chief Town Planner 
and our recommendation places them squarely on him and his colleagues.] 

l~.ll. [Guiding and assisting local planning authorities will form only a part of 
to the work of the State Planning AuthorJty, for according to our recommendation local 

'·· plnnning authorities should be set up only in a few places of great industrial or 
strategic importance and should be fully equipped with staff of high calibre who 
may not need much assistance from Lead-quarters though there may be some need 
for vigilance to ensure that work goes on according to schedule and no time is wasted. 
The major part of the State Planning Authority's time will therefore be taken up with 
preparing plans for those towns and cities or areas which should be brought under 
plaru1ing control but for which a separate local planning authority is not contemplated o~ 
the ground of cost or administrative difficulties. The technical staff of the State 
Planning Authority can be easily switched on to these areas and more than one area 
can be taken up simultaneously with no addition to overhead cost. The State Planning 
Authority should probably start by preparing a rough outline plan for the whole State, 
showing the major communication routes (existing or projected), the probable sites 
of future industrial locations and towns, and other particular features (e.g. places of 
archaeologic-al or mineral importance) that need to be protected or preservt>d. .'!'.his will 
only be a guide plan which is necessarily flexible and has no legal validity for enforcing 
control. In selecting sites for new towns or in expanding existing towns which require 
to be re-planned great care must necessarily be exercised. Not being hampered by 
the difficulties which beset the smaller towns in U.~. in giving effect to the Town 
Development Act of J9;i2, tht> State Planning Authority may so design the existing 
towns as to provide for a fair amount of overspill population from- other congested 
areas and do all that is expected to be done undtJr the English Town Development Act 
of 1952. As an instrument for re-planning existing towns or planning brand-new towns 
or villages or other areas the State Planning Authority seems to us to be likely to 

prove both economical and efficient. ] 
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18.12. [The State-Planning Authority may also have another function viz. to 
hold enquiries into objections filed against plans prepared by local planning authorities 

but this will be explained later when we deal with the procedure of preparation of 
plans.] 

V. Local Planning Authority and Its Functions 
. 

18.13., For metropolitan areas and conurbations or areas of 
great industrial or strategic importance which require concen­
trated attention and study over a number of years, local planning 
authorities should be set up with a clear demarcation of their 
boundary under the administrative control of the department of 
town and country planning, the latter having the right to extend 
or reduce the area of operation by notification if the need of proper 
·planning requires such extensions or reduction. A local planning 
authority should not be a replica of the State Planning Authority at a 
lower level ; it should be more representative and less bureau­
cratic in its composition. The number of members may vary from 
7 to 11, a minority being representative of selected local authorities 
while the majority are appointed by government, the chairman and 
the town planning officer being whole-time salaried officers while 
the· rest should be entitled to receive such allowances for attending 
meetings as is thought desirable. The usual term should be three 
years butthe term may be extended in suitable cases so that the body 
which produces the plan may be more or less identical from 
begining to end. Local authority representatives will, of course 
vacate when they cease to be members of local authorities they 
represent or when, on the expiry of their term, they are not re­
elected. The function of the local planning authority will be to 
prepare a Master Plan for the area over which it is set up after 
carrying out such surveys and investigations as may be considered 
necessary. It may also prepare, within one year, an Interim Plan 
showing the broad features of proposed use zones if the pre­
paration· of the Master Plan is likely to be delayed. It should not 
be burdened with the duty of enforcement and certainly not of 
implemention. 

18.14. [ The composition of tha ·local planning authority follows more or le.ss the 

proposal of the Model Act but we fix a statutory term instead of leaving it to be 
prescribed by rules. The Model Act describes its functions to be (a) to prepare an 
existing land use map, (b) to prepare an Interim Development Plan, (c) to prepare 
a Comprehensive Develpment Plan and (d) to prescribe uses of land within the area. 
This is both an understatement and an overstatement. It is an understatement because 
it omits the local planning authority's duty of enforcement of control on which :\Iodel 
Act lays so much stress, but since an Act is not a text-book in which a comprehensive 
classification of duties und functions is expected to be given in one place this 
defect is not very material. The other defect, however, is more serious as it creates a 
misleading impression that there are four separate functions while, in fact, there is 
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only one. The four items mentioned are merely steps of a process which ultimately 
culminates in the preparation of a plan. The land use map is nothing but the visible 
representation of the result of one of the surveys that has to be undertaken and it is 
one of the earliest steps in the process. The determination of the appropriate uses 
of different parcels of land within the area is the next step which, in its inchoate 
stage, is embodied in the Interim Plan, .and it its mature stage is shown in what .the 
Model Act calls the Comprehensive Development Plan. The splitting up of one 
continuous pro/Jess of plan preparation into four separute stages and describing each 
as a separate function seems to us unjustified, as it may create the impres~ion that 
as soon as any of these stages is passed one complete funetion is accomplished and nothing 
remains to be done in that behalf. The dichotomy implict in separating development 
plan from prescription of use does not exist for the two are really one, the plan being 
nothing Lut the expression in maps and written texts of the appropriate uses in different 
zones that have been determined and are proposed to be prescribed. The. description is 
also defective for another reason for it picks up one kind of survey out of several and 
gives it the dignity of a "function" while it omits other surxeys ( e. g. density survey, 
survey of the age and conditions of buildings, traffiic survey, :socio-economic survey 
etc. mentioned in paras 17.25 to 17.28) which, from the point of view of the town 
planner, are hardly less important than the existing use survey. ] 

Vl. Time for Plan Preparation 

18.15. The State or the Local Planning Authority, as the case 
may be, should carry out such surveys as it may think necessary or 
as it may be directed to carry out by the Minister by rules, circulars 
or orders. It should prepare a Master Plan within the time 
prescribed which should n.6t generally exceed three years. In 
cases where control is urgently necessary to prevent haphazard 
development and the preparation of the Master Plan is likely 
to be delayed beyond two years an Interim Plan should be 
prepared within a year which will automatically lapse when the 
Master Plan comes into operation. 

18.16. [This is more or less in accordance with section 5 of the English Act of 19(7 
which runs as follows. "As soon as may be after the appointed day every local planning 
authority shall carry out a survey of the areas and shall, not later than three years after 
the appointed day or within such extended period as the Minister may in any particular 
case allow, submit to the Minister a report of the survey together with a plan {hereinafter 
called a development plan) indicating the manner in which they propose that land 
in that area should be used (whether by carrying out development or otherwise) and the 
stagl"s by which any such development should be carried out." Note that it merely 
speaks of a "survey of the area" without going into further detail which is reserved for 
elaborations by means of circular orders or instructions. The Model Act merely speaks 
of one type of survey-survey of existing land use-and considers it so important that it 
devotes a whole chaptar to how it. should be prepared, published, and finalised after 
inviting objections which have to be disposed of after a personal hes.rin~[. The second 
p11rt of the suggested procedure viz. publication and hearing of objection seems to be 
unnecessary, while the fist part belittles the magnitude of the task. If the local planning 
area is a "region" and the use of "every piece of the land within it" has to be recorded 
and mapped, it may be a colossal task which only the Director of Land Records with his 
large survey personnel can psssibly perform with accuracy and speed. We think that if 
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a cadastral survey of the area has already taken place within recent years there may be 

considerable saving of time and energy if that is adopted as prima facie correct, subject 
to further enquiry only in those cases where anybody questions its accuracy. For urhan 

areas an independent land-use and other surveys are essential, for no municipal record 
is probably accurate and up to date and none conveys all the information tnat the 
planner will need to know. This eurvery can probably be covered by one set of people 

during one tour provided they are properly trained. The only use of such survey is to 
supply the planner with materials for formulating his plans 'but it has no eYidentiary 
value or purpose; The Model Act does not say that the maps and registers prepared 
after objection hearing will have the presumption of correctness in a court of Jaw as is the 

case with the cadastral survey maps and the settlement record of rights. The publica­
tion under the 1\Iodel Act, even according to its sec. 16(5), is a guarantee of the 
correctness of the procedure followed, not of their contents. \Ve therefore think that the 

elaborate procedure of inviting objections and giving a hearing to the objectors at the 
time of preparing the existing land use map and register is unnecessary. The recordshould 
be treated as a departmo•tal record, prepared solely for departmental use. The 

English Law which is more sensitive to private rights than the Model Act in many 

respects does not provide for it either.] 

VII. A question of Nomenclature 

18.17. The State Planning Authority and the Local Planning 
Authority should prepare a physical plan of the area showing 
the details and embodying the features mentioned in the next 
following section. The plan in its final form may be called the 
Master Plan, and in its intermediate stage, the Interim Plan. 

18.18. [The English Law does not provide for framing plans in two stages ; it 

mentions only one plan-the development plan-which is the final plan. The Model Act 
adopts the term but because it provides for the preparation of plans in two stages it calls 
one the Interim Development Plan and the other, the Comprehensive Development Plan. 
There is a slight inappropriateness in calling a plan ••a Development Plan" when thE' idea 
is not so much to advance development as to "contain" it. The technical meaning of 
"development" in planning law, as we shall presently see, is to construct buildings and 

roads or conduct mining operations or substantially to change the use of land from what 
it is at present. Much of the Plan is protective and preservationist in nature, designed to 
prevent such development except in stated places and in a stated manner. To call a Plan 
prepared with such intention a "development plan" instead of a "development control 
plan" seems a misnomer. The word "comprehensive" is also misleading if applied to what 
is generally known as a Master Plan, for a Master Plan is only a broad skeletal frame­
work showing the network of major roads ; the principal use zones and neighbourhoods ; 

the central and other areas with allocation of uses suitable to them ; the size, height and 
bulk of buidings approprite to each zone. It does not go further and make dPtailed plans 
for each &mall sector within the zone. Cmprehensive planning, etymologically interpreted, 
would require filling in the det~>ils within this broad canvas whi<'h is not the function 
of the Master Plan but of specific improvement schemes framed for each small area 
within a zo~e. \Ve do not see what i>~ wrong with the word •:\Jaster Plan' which, in spite 

of vulgarisation through frequent use, expresses the idea better than any other word or 
expression. It is the "Master" which holds the strings, _the framework which bind>~ 
together the details as and when they are to be worked out and implemented in future.] 
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18.19. [We agree with the Model Act that there should be provision for an interim 
Plan and a final (but flexible) llbster Plan but for a slightly different reason. We want 
to make the local authorities the agency for enforcement and they cannot obviously start 
doing so unle~s they have some sort of a guide before them in the form of a plan, 
however rough or inchoate it may be. If the final plan is likely to be long delayed, 
these local authorities should at least be supplied with a working guide which the Interim 
Plan provides. But the reasons for which the lllodel Act suggests the preparation of an 
Interim Plan are not 80 strong. According to it, control starts as soon as the Act applies 
to a planning area, which means a8 soon as the state government declares an area to be 
a local planning area. That is why a planning authority is empowered under the Model 
Act to take into consideration not merely what is in a plan already prepared but what is 
still in the mind of the planner but has not yet materialised into a visible or tangible 
plan or map. If it can do so even before the Interim plan is ready (which it must, 
because even an Interim Plan will take at least a year to be prepared) why waste time 
in prt>paring an Interim Plan with all the procedural formalities (publication, objection 
hearing, submission to government for approval) and not continue to rely on intuition 
or mental picture till the final shape of the Plan is ready_ t] 

VIII. Contents of the Plan 

18.20. The Master Plan should indicate the manner in which 
the land in the area should be used. It should in particular (a) 
allocate areas of land for use for agricultural, residential, industrial, 
commercial and other purposes; (b) define the sites of proposed 
roads ( including national highways, arterial roads, ring roads and 
major streets) and other lines of communication (including railways, 
airport and canals) ; (c) indicate the proposed sites of parks, 
playgrounds, pleasure grounds, nature reserves and other open 
spaces ; (d) include regulatrbns controlling location, size, height, 
and bulk of buildings and other structures within each zone together 
with the size of the yards, courts and other open spaces to be attached 
to every building within a plot ; (e) show the sites of the pro­
posed public and semi-public buildings and works as well as of 
public utility undertakings ; (f) provide for the control of 
architectural features in specific areas if thought necessary ; 
(g) indicate the stages by which the development should be carried 
out ; and (h) include any other matter, not inconsistent with the 
purposes of the Act, which the planning authority thinks necessary 
or the State government directs to be incorporated. 

18.21 The plan should contain such maps and descriptive 
matters as are necessary to explain arid illustrate the proposals 
but the Minister should issue detailed instructions as to the 
forms and contents of the plans, the number, type and scale of the 
maps to be prepared, and the points on which information is to be 
supplied in the descriptive text and other matters. If an Interim Plan 
is considered necessary it should indicate broadly tne manner in 
which the land is proposed to be used and incorporate atleast 
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items (a) (b) and (c) of the above list even if the other items 
cannot be included. 

18.22. [ The above list of items to be incorporated in the 1\laster plan is a 
paraphrase with slight additions of sub-section (1) and tho first portion of sub-section 

(2) of section 5 of the English Act of 1947. The English Act does not contemplate 
preparation of an interim plan to be followed by a final plan which is why it is 
thought necessary to split ~ the compact wording of the Engli11h Act into a number 
of items, only some of which need be included in the Interim Plan. The raison d'etre of 
the interim plan is, as already mentioned, to arm the local authority as early as possible 
with some !Uiding map or plan on the basis of which it can start granting or 
refusing permission or permit or refuse change of use in doubtful cases. If 
it has to wait till the Master Plan is prepared considarable damage may be done 
in the meanwhile. If it starts controlling without any plan before it, its action will be 

arbitrary since, not being. the planning authority, it cannot even have a shadowy 
m!'ntal picture of the plan which. will ultimately emerge. ] 

18.23, [The items mentioned above correspond to the items of the Interim 
Development Plan of the Model Act with one or two additions from those of the 
Comprehensive Development Plan but without their repetitions. They differ in one 
significant respect from the items included in the Comprehensive Development Plan 
of the same Act. Following the English Act, the 1\lodel Act suggests that the 

Comprehensive Development Plan should also "designate" lands for future compulsory 
acquisition without realising that such designation is not only not nec .. ssary here, 
but that, even in England, where there are some built-in safeguards in the Act itself 
against the harm that 'designation' may cause, it has come in for severe criticism 
fro~ very high authority. The range and power of designation for compulsory 
acquisition permisssble under the English Act: of 19!7 is extensive and it has been 
set fourth in para 10.38 of our Report. Its harshness is, however, softened by two 

.safeguards incorporated in the English Planning Law of 1947 and 1959 respectively. 
By the first the Minister is to refuse sanction to a development plan if the land 
designated is not likely to be acquired within a certain time (7 years in the 'case of 
agricultural land and 10 in other cases). By the second, if the land becomes unsalable 
on account of "designation" except at a grossly inadequate price the resident owner 
can compel its acquisition by the local authority at a fair normal price which is not 
affected by the depreciation on account of the planning 'blight'. It is obvious that 
designated land tends to depreciate in value and to be sterile because the danger of 
compulsory acquisition which can take place at any time prevents it from finding a 
buyer and at the same time offiers no inducement to the owner to invest any capital 
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in it. • In tht' :!llodel Act these safeguards do not find a place; 'designation' can be 
made without any limitation of time during which acquisition must be completed and 
the owner bas not the right to compel acquisition if his land becomes unsaleable. In 
fact, there is no reason why any provision about •designation' should be incorporated 
in the Indian AC't at all, because the reason which exists in England for such designation 
does not exist here. The right to acquire land compulsorily whi«'h was somewhat 
mE"agre in England was enlarged by the Act of 19« but it was in the Town and 
<A>untry Planning Act 1947 that it fo>und its maximum scope. But there is no r1ght to 
acquire under the 1947 Act unless the land is designated in the development plan which 
is what makes designation so important in English planning practice. There is no such 

limitation under the Indian Land Acquisition Act of 1894 and compulsory acquisition 
is possible as soon as public purpose is proved. We have therefore deleted the 
provision about •designations'.] 

IX De velopmment 

18.24 What is sought to be ensu.red by the plan and its 
enforcement is that the character or use .of a piece of land does 
not change in a manner which is prejudicial to public interest. This 
change of character or use is what is meant by the special technical 
term "development". Subject to suitable modifications there is 
no objection to our accepting the definition given in section 12 of 
the English Act of 1947 viz. "(1) the carying out of building, 
engineering. mining or other operations in, on, over or under 
land, or t2) the making of any material change in the use of any 
building or other land. The section itself excludes certain cate­
gories of building work or t"hange of use from the definition of 
development ( see para 10.6 ) which we should not only accept 
but e.nlarge. 

18.25. [ For t>xample, maintenance and repair of existing buildings need not be 
confined only to internal alterations but may extend to external appearance as well. 

The alteration of a shop front in existing shopping premises must change their external 
appearance but this attempt to encbance their attractiveness need not be discourged 

---------------~----

• "Designation brings out in an acute form one of the worst diffio•llties of planning-the 
anxiety and sometimes the serious der ession to owners who see the existing use of their 
property threatened. The decision i JW far forward to plan, at what stage to show 
proposals, can be a. -very awkward t e. On the one band, an authority ought to tell 
people '\\hat is in mind, and the puolic complain bitterly if that is not done. On the 
other hand, if they announce proposals before they are firm-or proposals which are very 
far alwad-they may inflict unnecessary hardship. Land can become unsaleab!e as a 
rPsult of designation or even of definition or of a mP-re symbol on the plan. "hetber 
dt>sigustion-the advance announcement of intention to purchase--is really worth the 
di~turbance it creates is a matter which needs further consideration. It certainly seems 
tlmt land ought not to be threatened unless there is a reason11-ble certainty that it 
will be needed and a strong ease for the advanee warning. The Minister has ~en.ded 
several plans and is amending others in the direction of cutting down des1gnatwns 
whi<'h are uncertain or unnecessary."-Address delivered by Dame Evelyn Sharp 
in 19;)4 and qnotPd in the Encyclopaedia of Planning Law and Practice, Ed. Desmond 
Heap {Sweet & ::\Iaxwell) p. 2114. 

Even after the Ad (J( 1959, whieh gave further. relief against planning~'blight' cau~ed 
by de.-i~uation De~mond Heap questions whether the relief is adequate or suJ;>stantJal. 
(See l•is addre~s nt the Town and Country Planning Summer l'cho~l 19tH ~t the 
l·niverliity of Heading in tne Seminar Report published by the Town Plannmg Institute). 
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by insisting on plan permission every time, since we do not recommend rigorous control 
of architecture in every part of a t.own. There is no reason why the permissible limit 

of road improvement (permissible, that is, without planning sanction ) should be 
confined to the existing road width and cannot extend beyond it even when it i:~ 

admittedly narrow. The activities in relation to agriculture and afforestation have been 
rightly excluded by the English Act from "developmPnt" and we would like to extend 
the exclusion to the making of structural additions or alterations also, if they are 

intended to facilitate agricultural and afforestation activities. As regards material 
change of use, while there is no dispute when the bature of the use itself changes to 
something quite different, thE> English Law would sometimes prevent a more intensive 
use of the same kind and it lays down specifically that when a single dwelling-house is 
used as two or more dwelling-houses it amounts to material change requiring planning 
permission. This would mean that a person desiring to let out a portion of his house 

would have to take planning permission from the appropriate authority. While we 
admit the evils of overcrowded houses we doubt whether this kind of control will be 
tolerated or can be enforced in Calcutta and whether without providing the requisite 
volume of extra accomodation necessary to house the overspill any such external check 

can prevent overcrowding. The greatest difficulty is likely to arise in deciding whether 
any particular change of use is a material or substantial change and the British statutory 
devke of arming the Minister with powers to declare by promulagating orders as to 
what changes of use would not be deemed to be material may be adopted here also, 

though in grouping uses which are compatible with one another and differentiating them 
from those which are not we need not slavishly imitate the Use Classes Order promul­

gated in England. A second device in England is that the Minister is empowered to 
issue a general development order declaring that certain uses, changes of use, and 
acti:vities which might fall within the definition of development are automatically given 
planning permission and will not require submission of an application to get such 
permiSSion in each individual case. These exceptions and these "permitfed 
developments" constitute a large class where the individual or public or local authority 

enjoys considerable freedom from planning control and the device can be useful in our 
own legislation. The statute should simply empower the Minister to grant relaxation or 
create exceptions and the details will have to be worked out in the department and 
later promulgated as rules and orders in accordance with the usual procedure. The 
Model Act does not make any reference to these exceptions and these "deemed 

permission" cases except in a very perfunctory way in section 29. ] 

X. Procedure of Plan Preparation 

18.26. When the State or the Local Planning Authority 
prepares a Master Plan in draft it should be submitted to the 
Minister and published with his approval so that any person who 
is interested may file an objection. The publication should be in 
more than one central place and widely advertised in the local 
press though individual service of notice is not necessary. Copies 
of the basic plan and the descriptive text shouid be available for 
purchase and reasonable time should be given for filing objections. 
After the -expiry of the period, the Minister should appoint a 
qualified person of his department ·to hear the objections and 
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submit a report to him. If the plan is prepared by a local planning 
authoriy, an officer of the State Planning Authority may be deputed 
for the purpose ; if by the State Planning Authority, the enquiring 
officer should belong to tile secretariat wing of the department. 
We are not very sure whether it is necessary to associate an 
Assessor selected from the locality to assist the enquiry though 
at one stage we favoured the idea. It is much better that a single 
trained mind should be brought to bear on the enquiry to help 
the Minister with proper advice. The Minister is not bound to 
acc9pt the enquring officer's report and, on matters of policy, he 
should have the right to have further consultations even after the 
enquiry is over; but no additional evidence on questions of 
fact should be admitted in the absence of th~ party affected. The 
Minister's right to approve or modify the :(>Ian or to return it to 
the planning authority for further consideration should be un­
fettered. When the plan is approved it becomes the final Master 
Plan and comes into operatbn on the date the approval is notified 
in the gazette. It may be challenged in the High Court on strictly 
limited grounds. The plan should be periodically reviewed and, 
if necessary, revised at intervals of 5 or 10 years. 

18.27. We do not think that the same procedure should be 
duplicated in the case of an Interim Plan. That would merely 
waste time and energy on a maHer of temporary value which could 
be better utilised in pushing on with the preparation of the 
Master Plan. 

18.28. [The procedure and the machinery suggested is more or less what obtains in 
England. The reasons will be found in detail in paras 16.16 to i6.19 of our Report. 
The Model Act suggests an enquiry by the same authority which drew up the plan, but 
this cannot exclude bit~-s whose elimination is one of the first conditions of winning public 
confidence according to the Franks Committee, The Model Act provides for an enquiry 

Also at the interim plan stage which we do not. 

XI. Control of the Countryside 

18.29. For rural areas where no planning authority is likely 
to be set up the preservation of good agricultural land poses a 
difficult problem because of the absence of ariy enforcing authority 
within easy reach, able both to obtain timely information when 
such agricultural land is threatened with spoliation and to restrain 
it by exercising the authority vested in him by law. Among 
the factors which lead to such spoliation are (a) the invasion of 
industries, (b) the erection of rural retreats by people who want 
to escape from the town, (c) brick manufacture and (d) the 
erection of huts and buildings by squatters or shop-keepers on 

( 217) 



the roadside, spoilng agricultural land and bringing in traffic 
complications. For the first, the creation of new and compact 
industrial sites and refusal of industrial licence to any person who 
proposes to establish his factory elsewhere may suffice, provided 
any violation is heavily penalised. Borrow pits for brick manu­
facture may be controlled by a provision similar to the English 
Agricultural Land (Removal of Surface Soil) Act of 1953 under 
which any person removing and selling more than 6 eft. of 
surface. soil from agricultural land becomes guilty of an offence. 
A law forbidding construction of any kind within a certain distance 
( say, 100 or 150ft. ) from the middle line of a road declared to 
be arterial may prevent further extension of ribbon development. 
It is not so difficult to think of and pass appropriate laws as it Is 
to enforce them. A law making all conversions of agricllltural 
land to non-agricultural use ( whether by the original owner or 
by a trapsferee ) conditional on the permission of the nearest 
responsible authority can prevent or reduce the mischief but 
who can this nearest authority be who will be easily accessible 
and at the same time unlikely to be influenced ? The nearest 
authority we can think of is either District Magistrate or the Sub­
divisional Officer because it is not yet known how the em­
bryonic Panchayats will shape. But a District Magistrate or Sub­
divisional Officer is burdened with too many duties already to 
take kindly to an additional load upon his shoulders, and 
he lives too far away from the rural area to be able to 
exercise the vigilance that is needed. It is for government to 
consider whether the administrative set up is sufficientily 
strong, alert and honest to exercise this control without converting 
l.t into an instrument of oppression. If there is a reasonable 
chance of enforcing such a law, these provisions should be on 
the lines mentioned above and embodied in the planning statute 
itself so as to give the department of town and country planning 
an overall supervision of the manner in which this power is 
exercised. In exceptional cases the Minister should have the right 
to withdraw a case to be disposed of by him. It should be a 
convention that in disposing of applications for conversion of 
agricultural land to other uses the District or Sub-divisional Officer 
should consult the loca officers of the departments concerned 
( e.g. agriculture, industries etc.) before deciding whether 
conversion should be allowed or not. 
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Xll. Control of Urban Areas 
18,30. For urban areas for which an Interim or Master Plan 

has been prepared control will rest with the local municipal 
authority. If there is no municipal authority in being, one should 
be set up, for if an urban area is important enough to deserve a plan 
it should be important enough to deserveamunicipal administration 
of its own. This applies whether the plan has been prepared by a 
State Planning Authority or by a local planning authority. Control is 
exercised by requiring the submission of an application for develop­
ment with necessary plans and maps and stating explicitly for what 
purpose the building is proposed to be used. The Minister should· 
have the right to withdraw any applicatio~ filed before a local autho­
rity to be disposed of by him directly. The local authorityshould 
have some discretion as in the English· Law and need not be 
strictly bound to follow the letter of the plan. Permission may be 
granted with or without condition or it may be refused, but order 
must be passed within, say, two months after which, if no order is 
passed or time extended by consent, permission should be deemed 
to have been refused. For refusal and for imposition of conditions 
detailed reasons must be given in writing, and the aggrieved 
party should have the right of appeal. The appeal will be to the 
Minister and not to the Stat.e Planning Authority. The Minister's .. . 
discretion when hearing such appeal should be unfettered as in 
U.K. and he may pass a more unfavourable order than the order 
appealed from. There . may be a further appeal only on a 
point of law to the High Court. For reasons explained in the next 
paragraph we do not recommend that planning permission should 
be required before at least the Interi!I1 Plan is completed. 

18.31. [The reasons why we suggest that local authorities should be the enforcing 
authorit.ies and what safeguards there should be against abuse have been discussed 
in para 17 .3. Delegation of enforcement powers to an authority at a lower level is 
provided fot_ in the English I..aw and after 1959 some local authorities with population 
above a certain limit can claim it as of right. Even the Model Act visualises the 
possibility of delegation to a l'lcal authority. We have suggested that the obligation to 
ask planning permission imposed by the Act ahould Htart not from the date when the 
planning area is demarcated as suggested in the Model Act but from the date when the 
Interim Plan is prepared and forwarded to the local authority. The latter must have 
some prefabricated framework in the light of which alone it can exercise its powers of 
control. Not being the planning authority it cannot act on its own intuition. True, 
conditions may deteriorate in the meantime and some of it may cause irreparable damage 
but the only remedy against arbitrary action is a more rigorous application of the 
f'Xisting powers under the Municipal Acts. We have shown, when discussing the 
proviRions of the Calcutta Municipal Act, how by' a simultaneous or successive application 
of the law which empowers the Corporation to declare different streets as unsuitable 
for "buildings of the warehouee class'', it can even now prevent industries and factories 

from invading the residential and commercial areas.] 
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XIII. Duration of the Validity of Permission 

18.32. Development permission, once granted runs with the 
land and should be available to whoever is lawfully in possession 
of it later. If at the. time it is granted no condition is attached 
limiting it to a temporary period only, it continues to be valid for 
ever unless it is subsequently revoked or modified. [ This is also the 

English Law. We do not understand why the Model Act says that the permission 

should be valid only for three years and in no case for more than six years. To put such 
a limit would contradict an earlier part of the same section of the Model Act where 
it is SRid that permission may be granted unconditionally. A statutory rule that a 
permission is limited to three (or six) years makes all permissions conditional.] 

XIV. Non-conforming Uses 

18.33. On the day a Master Plan comes into operation a large 
number of buildings and their uses as well as the uses of other 
lands are bound to be at variance with the Plan, for if the plan 
merely reproduces the existing pattern there is no point in making 
it. The buildings and uses which are found to be non-conforming 
are likely to cause considerable headache to the authority charged 
with enforcement. We suggest that the local authority should make 
an inventory of all such non-conforming buildings and uses within 
two years and serve notice on the owners and/or occupiers asking 
them to show cause why the buildings should not be altered or 
demolished and the uses changed in conformity with the plan. In 
many cases the violation may be found to be technical or trivial 
and not serious enough to call for interference, and the local 
authority may, by giving a formal pennission. allow the building 
to be retained or the use to be continued as provided for in section 
18 of the English Act of 1947. In other cases the owner or occupier 
should be given a period from 5 to 15 years within which to 
conform to the plan or to wind up and leave the place. The 
moratorium period should depend . on the one hand, upon the 
degree of inccnvenience caused to the neighbourhood by this non­
conforming use, and on the other hand, on the capital sunk by the 
party in the building or in the business. In cases of special 
urgency, where immediate removal is wanted, reasonable 
compensation should be paid. The local authority may also impose 
a tax or increase the municipal rate (to double or treble the normal 
rate) as soon as a reasonable period allowed for winding up is 
over. The usual steps against a transgressor of a plan should be 
available to the local authority against persons responsible for 
continuing the non-conforming use after the expiry of the period. 
If no such notice is issued within, say. 5 years the non-conforming 
use or building should be allowed to continue as if it is an 
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authorised use, and the only remedy against it is revocation or 
modification on payment of compensation which power the planning 
authority has both against authorised and non-conforming use. 

XV. Owner's Right to Demand acquisition of his Land 

18.34. U the land becomes incapable of reasonably beneficial 
use in its existing state on account of refusal or revocation of 
planning permission or on account of the condition imposed, or if 
it cannot be so rendered by carrYing out an alternative form of 
development, permission for which has been or may be deemed 
to have been or is promised to be granted, the owner should 
have the right to compel the local authority to acquire the land hy 
serving upon him a notice to this effect, provided the Minister 
confirms it within six months after being satisfied from the report 
of an enquiry held by one of his office is that the contention is . 
correct. In this enquiry the persons who should be given an 
opportunity to present their case are (a) the applicant by whom 
the notice was served, lb) the local authority on whom the notice 
is served, and (c) any other local authority or statutory undertaker 
whom the Minister thinks likely to be interested in the acquisition. 
The Minister may, instead of confirming the notice, either grant 
the permission asked for or permit an alternative form of 
development which makes !\capable of reasonably beneficial use, 
the latter being construed With reference to its · existing use and 
without taking into account the potential value of the land. Against 
the Minister's order there may be an appeal to the High Court. 

18.35 [This is in accord with section 19 of the English Act of 1947 and differs 
from the Model Act on several points. According to the latter, (a) the right accrues only 

after an appeal is filed and dismissed ; (b) the acquisition is to be made by the state 
instead of by the local authority; (c) the Minister is given one year's time to give his 

decision instead cf six months; (d) there is no provision for an alternative offer by the 
~Iinister; and (e) the exclusion of potential value from calculation in determining 
whether the land is capable of ••reasonably beneficial use" (which was incorporated in the 

English Law in 195\1) is not specifically mentioned. These departures do not seen to have 
improvPd the law but probably made it, worse. To wait for the disposal of an appeal 
before filing such purchase notice means not only that the party loses time but that he 
fa('eS a .:11inister \\hose miud is already made up.* It is also inconsistent with a later 

provision of the same section which says that in order to avoid purchase the Minister may 
ask the local planning authority to grant permission or withdraw the offending conditions. 
H>lVing already dismissed the appeal in his capacity as Chairman of the Board (and 
th<'rt'by admitting that the application was rightly rejected or the condition rightly 
imposed), how c·an the .:llinister ask the local planning\authority to grant permission or 
withdraw the Pondition without incurring the odium of inconsistency? It is illogical 

*It may be remembered that in CRUPO's conception of the ideal Board.tl~e 
Minister is the Chairman and. the Chief Town Planner the member-secretaay, and 1t IS 

this Board wl.ich hears the appeal. 
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to saddle the State government with liability to purchase because of a decision of the 

local planning authority. The procedure is likely to make the State owner of small 
bits of property in different urban areas for which it is not likely to have Rny use. 

It is the local authority or some statutory undertaker operating within the jurisdiction 
of the local authority who may have some use for the land. It also seems that a 
year's delay for a decision as to whether acquisition should be made or not, is rather 

hard on the owner whose property is affected. In our· opinion, the provisions of the 
English Act are better and should be followed.) 

XVI. Compensation for Restriction of Right 

18.36. Generally I no compensation should be payable for 
restriction of right caused by the use zoning provisions of a Plan 
provided some kind of development is allowed, although it may not 
be the kind which the owner or occupier wants. This is particularly 

· so when a development or a change of use to what is not permitted 
by the plan is asked for. When however the proposed develop­
ment is within the same broad category for which the area is zoned 
and is refused ( or is permitted on conditions which neutralise the 
benefit expected ) the . owner should be entitled to compensation 
equal to the difference between the value of the land according to 
its _existing use and its probable value on the assumption that the 
development has been permitted. Section 20 of the English Act of 
1947 and the accompanying schedule as well as section 33 of the 
Model Act mention some of the circumstances in which such com­
pensation can be claimed but a more detailed classification is 
desirable. The value of the land may greatly depreciate by being 
defined or placed under a certain use class ( e. g. open spaces I 
schools or other public buildings etc. ) even though there is no 
"designation", and in such cases, apart from the right to demand 
compulsory acquisition mentioned before, the owner should have 
the alternative remedy of asking for compensation. This right to 
demand compensation should accrue only after the remedy by way 
of appeal has been exhausted. 

XVll. Revocation & Modification 

18.37. An authorised development may be revoked or modified 
by the enforcing authority with the sanction of the Minister if it is 

. necessary to ensure conformity with the Plan but no such order 
should be passed if the use has already been instituted or the 
building construction reached a stage when its alteration is impossi­
ble and its demolition would cause hardship. For such revocation 
the owner should be entitled to compensation both for the abortive 
expenditure incurred by him and for loss or damage including loss 
of development value. 
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18.38. [This is a slight modification of the proviSIOns of section 21 and 22 of the 
English Act of 1947 which the Model Act follows with one important omiasion. All such 
revocations and modifications require approval of the Minister under the English Act 
but the Model Act removes this safeguard which, we think, is unwise. Both say that 
no revocation or modification should be made when the building work has been 
"complt>ted" which presumably means that it can be when it is half or three quarters 
complete. But what will a person do with a half finished construction which he is not 
allowed to complete unless revocation includes the further power of ordering demolition, 
subject to payment of compensation ~ Moreover, it is n~t possible to say always 
exactly at what stage a builing has been completed, Either the power to revoke 
or modify should embrace even completed buildings wit.h a provision for full 
compensation to the owner or it should be limited to the stage where alteration or 
demolition is possible without hardship. Our recommendation mentions only the 
second alternative but we haTe no objection to the first.] 

XVIII. Development Charge 

18.39. An intriguing question arises. when some areas are 
restricted to comparatively unremunerative uses while others are 
placed in more favoured zones where the permissible use consi­
derably appreciates the value of the land. If the owners of the 
former are not compensated ( or not nearly as much as they think 
they are entitled to ) for loss of value, there seems little justification 
for allowing the owners of the latter to get away scot-free without 
any payment because the accident of planning boosts up the value 
of their land while depressin~ that of others. There is no 'inflexible' 
or 'inevitable' plan for any p~rticular area and severalalmost equally 
good alternatives are possible. in some of which the area now in 
the favoured zone might have been assigned a comparatively 
unremunerative role. • The choice as to which alternative should 
be accepted depends on the preference of the person who has the 
final say in the matter or even on his mood of the moment. It seems 
unreasonable that such an accidental choice should give an 
unearned increment to some people while causing hardship or loss 
to others. 'I'here is, therefore, quite good justification for levying 
a development charge to cover such cases as a measure of taxation, 
though we do not think that each and every plan permission should 
be saddled with such charge. The development charge should be 
levied only on those properties which are placed in the more 
remunerative zones and on those types of development ( industrial 
buildings, business and commercial buildings, multi-storeyed 
houses and fllats, cinema houses etc. may be cited as examples) 
which are expected to yield more than normal profit. The types 

---*"The Plan can usually take one of a considerable number of forms. It ill seldom 
that only or.e solution is possible for a given problem, and the Town Plan may be 
regarded as tl;e solution not of one, but of many problems, ea.ch of which is capable of 
being solved in several ways," Keeble-PrinC"iples and Pract1ces of Town and Country 
Plunniug, p. 92, 
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and character of buildings and uses to be included in this list as 
well as the rates of levy should be published by orders or rules. 
the statute merely laying down that the Minister has the power to 
impose it and frame rules to regulate its working. 

XIX. Enforcement of Control 

18.40. . The method of enforcement followed in England has 
already been described in some detail (see paras 10.26---10.30) 
and we do not think any useful purpose will be served by re­
peatin9 them. The relevant sections in the English Act of 1947 are 
23, 24. 26 while there are separate sections for control of advertise­
ment, protection of trees, preservation of buildings of historical 
and architectural value. and proper maintenance of waste lamis 
·etc. The provisions of the Model Act are largely based on the 
English Act. We recommend a simplified version of the provi­
sion of the English Act for adoption. 

XX. Incidental Amendment of other Acts 

18.41. The provisions of the English New Towns Act of 1946, 
shqrn of its complications caused by the existence of different 
tiers of local authorities in England, should ne adopted for setting 
up new towns which we think necessary for relieving congestion 
in metropolitan areas and other conurbations. The main provisions 
have already been described (see paras 8.12--8.22) but the Act 
itself is a short one and may be looked into. Instead of having a 
separate Act, it is desirable to incorporate its provisions into the 
Town and Country ·Plan Act of which it may form one chapter as 
it will show that the establishment of new towns is subservient to 
town and country planning. The Land Acquisition Act of 1894 
needs to be amended to cut down procedural delays and rationa­
lise the l;asis of compensation. Some of the provisions of the 
Calcutta Municipal Act (Act XXXIII of 1951 ), The Bengal Municipal 
Act (XV of 1932 ), The Calcutta Improvement Act ( V of 1911 ). 
The Howrah Improvement Act (XIV of 1956) and probably a few other 
Acts will also have to be suitably amended to remove any 
possible conflict between municipal laws, improvement acts and the 
town planning legislation. 

18.42. The above is not a complete code of a Town and 
Country· Planning Law for West Bengal but only a synopsis of a 
few of its possible salient features. To describe the provisions 
of a complete Act together with reason for the sa..LI.e and an 
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analysis of where they differ from current modern legislations 
and legislative models and why, will amountto writing a whole book 
with annotations which, with the time atour disposal and our present 
knowledge, we are unable to do. 

Calcutta, 
The 21st December 1962 
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APPENDIX I 
Terms of Reference and Composition of the Commission 

Notification No. 11451/LSG. lA-4/61, dated Sth October 1961 
( as it stands in its finally amended form ) 

Whereas Government, deeming it expedient in VJeW of the density of the population 
in the State, and in con11equence of t.he competing claims for the use of land, and further 
considering it to be incumbent upon the State to aec•ue the best use (or such land a• 
also to ensure that the land shall not be put to such use that it would not be available 
for full and profitable utilisation in the future,-as for instance, by the con•truction 

of buildings on coal-bearing land which may hamper the working of the coal mine• in 
future or necessitate forced evacuation of the residents-believe it has become necessary 
for Government to regulate and co-ordinate the use of all lands within the State, 

Government do, therefore, constitute a Commission of the persons named below to 

recommend suitable legislation (or the aforementioned purposes : 

I. Shri S. K. Gupta, I.C.S. (Retd.) 
2. The Director of Agriculture, 

Government of ·west Bengal 
3. The Director of Fisheries, 

Government of West Bengal 
4. The Chief Conservator of Forests, 

Government of \Vest Bengal 
5. The Director of Industries, 

Government of \Vest Bengal 
6. The Secretary, Board of Revenue, 

Government of\Yest Bengal 
7. The Chief Engineer, Municipal Development, 

West Bengal Development Corporation 
8. The Associate Professor for Town and Regional 

Planning, Bengal Engineering College, 
Shibpur 

9. Shri P. C. Majumdar, I.A.S. (Retd.), 
Commissioner, Calcutta Corporation 

10. Shri D. N. Gupta, B.E. (Cal.), M.I.E., M.T.P.I. 
(Lond.) 

Shri Anil Chandra Chattapadhyay, 
Sub-Deputy :Magistrate and Sub-Deputy Collector 

-Secretary and Convenor 

Government, by this order, hereby authorise and appoint Shri S. K. Gupta, the late 
Chairman of the Cal<'utta Improvement Trust, to be the Chairman of the said Commission. 

And for effecting the purposes of the investigation, Government give and grant 
to him and the members of the Commission as appointed full powers to call such persons 
as may be judged likely to afford information in writing as also to call for, have access 
to and examine all such books, documents, registers and records as may afford informa­
tion ~n the subject and to visit and inspect any area or premises that it may be 
necessary for the Chairman and Members in the pursuit of these purposes • 

• • • • 
By order of the Governor, 

J. C. Talukdar 
Joint Secretary to the Government of West Bedgal 
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Note 1-The no.mes of members who are appointed by desiption are as follows : 

Dr. H. K. Nandi, M.Sc., Ph.D. (Lond.), 
Director of Agriculture, 
Government of \Vest Bengal 

Dr. K. C. Saha, D.Sc., C.P.F.T., 
Director of Fisheries, 
Government of \Vest Bengal 

Shri K. L. Lahiri, W.B.F.S., 
Chief Conservator of Forests, 
Government of West Bengal 

Shri B. C. Mallik, 
Director of Industries, 
Government of West Bengal 

Shri J. N, Mukherjee, I.A.S., 
Secretary, :Board of Revenue, 
Government of West Bengal 

Shri R. C. Roy, B.E., M.I.E. (Ind.), . 
Chief Engineer, Municipal Development, 
\Vest Bengal Development Corporation 

Prof. A. K. De, B.E. (Cal), Dip. T.P. (Manchest.erl, 
A.M.I. Struct. E. (Lond), A.I.T.P. (Ind.), 
M.T.P.I. (Lond), Associate Professor for Town 
and Regional Planning, Bengal Engineering 
College, Shibpur 

Note li-On retirement of Shri P. C. Majumdar, I.A.S. (Retd.), as Commissioner, 
Calcutta Corporation, Shri S. B. Roy, I.A.S., Commissioner, Calcutta Corporation, was 
nominated as a member of the Commission in place of Shri Majumdar. 
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APPENDIX II 
These detailed comments are made with reference to the Sections of the 
Model Town and Country Planning Act prepared by CRUPO on the 
assumption that the general structure of the Act will not be disturbed. 
In our recommendations we have suggested a change in the structure 
of the Act itself. ] 

1. 
(3) Add 'and in such areas' 

after the word 'date' 

2. Definition 

· (1) Agriculture 

(5) Building Operation­

omit (d) 

(6) Commerce 

(9) Development- omit 
'in any building or 
land or' 

(13) Industrial use 

(14) Land 

(23) Relocation of 
population 

CHAPTER I 

Since the idea is to apply the Act piecemeal in 
different areas, as suggested by Sec. 7, this is 
necessary. 

Is the breeding of horses, donkeys and mules 
agriculture ? In the matter of stock breeding ahould 
not the term be limited to animals whose meat we 
eat or which directly or indirectly provide food 
(e.g. by helping cultivation) ? The English Aet 
only includes those animals which are kept for the 
production of food, wool, skin or fur or for use on 
farm land. 

It. is absurd to say that a material change of use 
is 'a building operation'. It is 'development' but 
not a. building operation. 

It is a matter for consideration whether (e) and 
(f) are necessary either. If they are a. material 
alteration they already come under (c). If they 
are not, is it necessary to ban such operations by 
calling them 'building operations' and so liable to 
control ! \Vhat harm is there if an owner opens 
another door if the size of the building remains the 
same? Why should we slavishly imitate English 
law on the point ? 

•Hotels, boarding houses, restaurants, sarais' are 
business and do dot need specific mention. The 
same may apply to 'hospital,., nursing homes, 
infirmaries' run for profit. But a. wider question 
arises. As regards proper siting does not a hotel or 
a. boarding house which is undoubtedly business 
hllve a greater affinity with a residentilll zone than 
with a market place ? If it has, is it necessary 
t-o bring all these different kinds of use under one 
common category •commercial' simply because 
all are run for profit ? The purpose of classification 
so far as town and country planning is concerned 
is to bring under one group those uses which can 
exist side by side and separate thPm from those 
whi(•h cannot. 

Redundant. It is covervd by other parts of 
the definition and it does not oC'cur in the English 
Act from which it has been taken. It is abo 
doubtful whether 'eubdivision of land' should 
remain as part of this dt>finition. 

Tautologous and unnecessary. 

This definition Ian stress on 
unimportant. Planning. deals more 
physiC'al, tangible substance we> call 
C'rust of the earth with its subsoil 
atmosphere-and lt>ss with rights in land. 

what is 
with the 
land-the 

and itil 

Redundant. WhiC'h people should be rtllocMed 
and wh~>re, what amtmiti<'S should be provided, and 
what n~>cessitatea such relocation are not mattt'u 
of definition but of policy. 
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4. (1) •Subject to the 
provisions of the Act, 
the rules and the 
directions of the state 
government'. 

6. (1) After 'prescribed' 
add 'by rules' 

10. (1) Add 'by rule' a.fer the 
word 'prescribed' 

11 

(2) • At the pleasure of the 
government' 

16. (1) proviso 

16. (2) & (3) 

CHAPTER II 

Is it necessary ! A Board created by a statute 
can have no function except as provided in the 
statute and the rules framed thereunder. 

It is only government who should have the power 
to fix the terms and conditions of service. 

CHAPTER W 

From the final draft sub-st'ction (2) of this 
Section which enabled government to confer 
planning powers on a · local authority has been 
omitted. This seems to have been forgottep. when 
Sections 16 and 20 were drafted. 

The members of the planning authority should 
not be allowed to fix the terms and conditions of 
their service by •regulations' framed by themselves. 

This arbitrary discretion should be replaced by a 
fixed term, but subject to removal for good and 
sufficient reason. As the words stand government 
may fix different terms for different members. 

'·;\s the language stands, the fourth function reads 
HS if it is •to prepare to prescribe uses of land' 
which is unmeaning. Som·e drafting C'hanges are 
necessary. 

Here also the question arises whether 
the words 'subject to the provisions of this Act'· 
are not mere surplusage. 

More fundamental objections have been 
mentioned in Chapter XVIII (Recommendations). 

CHAPTER IV 

After the omiSSion of sub-section (2) from 
Section 9 this proviso does not arise. There is now 
no provision for making local authorities into local 
planning aut.horities. 

The enquiry should be held, if at all, under the 
orders of the planning authority which may depute 
the town planning officer or anybody else for the 
purpose, and the planning authorit;r shoul_d have 
the right to. recall and re-examme witnesses 
if it thinks fit. See also Chapter XVIII 
(Recommendations). 
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18. (1) 'And such other area or 
areas contiguous or 
adjacent to the planning 
area as the state govern­
ment may direct to be 
included' 

(3) (ii) 'purposes' 

19. (2) (a), (b), (c), (d) 

(3) (a) (ii) 

(3)(b)(i), (ii),(iii), (iv), (v) 

20. 

CH.\.PTER V 

Is it necessary f Would it not be simpler to 
include those other areas within the local planning 
areas since governm!3nt has complete freedom to 
draw and re-draw its boundaries ? Or was it 
included to cover those cases where a local 
authority is constituted into a local planning 
authority and asked to plan for itself as well as 
for its adjacent territories as mentioned in the 
earlier Sec. 9 (2) (a) ? Even that justification 
disappears with the deletion of sub-section (2) of 
Section 9. 

The inclusion of this word seems to be completely 
unnecessary. Sec. 19 which describes the content 
of a comprehensive development plan does not 
contain the word 'purpose' except in connection 
with land deaignated for compulsory acquisition. 
As soon as we include 'matters' (i.e. designstion of 
land for compulsory acquisition) we also include 
the purpose without having to mention it . . 

Having said that a Comprehensive Development 
Plan should include all matters that are or may 
be included in an interim development plan it was 
unnecessary to repeat them elaborately, sometimes 
with a slightly mialeadin~ variation of language. 
The only additional points mentioned are green 
belts, nature reserves, traffic circulation patterns, 
matterFJ which the state government or the Board 
may direct to be incorporated, and the stages by 
which the plan should be carried out, and it would 
have been enough to mention these alone. Clause 
(a) (vi) has only the appearance of novelty but iii 
implicit in other clauses. In clause (a) (vii) it was 
not necessary to mention •services and utilities' 
after ·amenities' because the definition of 
'amenities' includes the other two. 

At the end of the sentence, it should be better 
to add 'and redevelopment of shun areas and areas 
of bad layout and obsolete development and re­
location of population'. 

Our objection to •designation' has been explained 
in our Recommendatio:1s (Chapter XVIII), but 
assuming that there should be designation, all these 
can be combined into one sentence-"generally for 
securing the use of the land in the ~anner 
specified in the development plan, and particularly 
for any of the matters referred to in sub-sections 
(2) and (3) ", The development plan is concerned 
only with those acquisitions which are neces_s~ry for 
seeurine: conformity to it. If the acqms1t10n of 
the central und state governments and local 
authorities and of public utility concerns are i:1 
conformity with the plan, they are covered; 1f 
they are· not, the plan should do n~t~ing to 
encourage non-conformity. Thes~ ~~thor1t1es h~ve 
enough right under the Land Acqms1t10n At·t (l:s94) 
to acquire lands for their purpose and ~re not pre­
cluded from doing so because such land IS not desig­
nated in the development plan. It_ is not ne~essarr 
to copy the provisions of the Enghsh Law ill th1s 
matter. 

Sub-section (2) of Section 9 ha\·ing bee1:1 omitted 
from the revised draft the very bas it~ of th1s sect 10n 
has been knocked out .. 
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23, (1) For 'a local newspaper' 
substitute 'one or more 
local newspapers'. 

29. (1) •and subject to the 
provisions relating to 
the development charge' 

'development, i n s t i­
tution or change of use' 

Provi11o (ii)-o mit 
•within the boundaries 
of such highway, road 
or public street', 

(3) (b) (i) After 'and' insert 
•that' 

l(ii) For 'of' read •or' 

Add 'the' before 'plann­
ing authority' 

(6) For 'regulations' subti­
tute 'rules' 

30 (I) l''or •subsection (2)' 
substitute 'subsection 
(3)' 

For ·on' read 'or' 

CHAPTER VI 

Reasons obvious. 

CHAPTER VII 

This is unnecessary in view of clause (a) of this 
sub-section and should be omitted. 

Of these three, the laat two should be omitted. 
What planning seeks to control is 'development' 
(which includes both constructional work and 
material change of use and not any and every use 
or change of use). The word •institution of use' is 
apparently meant to cover lands hitherto lying 
unused but a change from •non-use' to •use' is a 
change of use. 

Why should we blindly imitate the Engli11h Law 
and say that no widening of any road, street or 
highway should be undertaken withont planning 
permission 7 Most roads and streets are narrow 
enough in all conscience, especially in view of the 
increased volume and speed of modem traffic and 
most local authorities are chary of spending money 
under this head because of lack of funds. Any 
further obstacle in their way by requiring planning 
p~ssion for road widening would make matters 
wctrse. · 

To make the sentence more balanced. 

These are mere verbal corrections, but on a point 
of substance would it not be better in these 
circumstances to ask the applicant to resubmit the 
plan after including this •other land' so that . one 
permission may cover both 7 To permit develop­
menton one piece of land on condition that another 
piece of land not covered by the application is 
used in a particular way. seems somewhat incon­
gruous. It is presumed that the lands are contigu­
ous, for otherwise such a condition would be hardly 
roasonable. It is not the unity of ownership but 
the contiguity of lands which determines how one 
should be developed in relation to the other. · 

It is better that rules affecting the rights of 
parties should be made by the government. • 

This is obviouslv a misprint. The order rt~ferred 
to is passed under subsection (3) and not.sulr 
section (2). 

Also a misprint. 
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•aforesaid period of 
three months' 

(3) For . accepting' substi­
~ute 'allowing' 

(ii) For •and' substitute 'or' 

(iii) 

32 (1) ''ncapable of resonably 
deneficial use' 

(3) (a), (b) 

(4) ) 

(5) 

33. •compensption for grant 
of permission subject to 
condition' 

(3) 

35 (1) 'any persons, 

Clauses (e) and (f) may 
be omitted 

'Aforesaid' is wrong because no such period is 
mentioned before. Either Sec. 211 (3) (a) should be 
recast as 'The planning authority shall, within three 
months of receiving the application, p'll!ll an order' 
or in this section the clause in question should be 
recast as 'of the expiry of three months from the 
the date of submitting the application.' 

Verbal change according to the terminology 
generally used. 

There are alternatives, not conjunctive•. 

It is not clear whether the Board may retain all 
the conditions and impose additional once unless it 
comes under (ii). But if (ii) is wide enough why 
have (iii) at all ? 

The expression caused considerable confusion in 
English Law till it was settled by the Ac~ of 1959 
that the determination should be on the basis of the 
existing use, not of potential use. In this Act no 
such explanation is added 

There is some inconsistency between (a) and (b). 
Under (b) (i) it is said that government shall 
confirm the notice and order acquisition if condi­
tions of subsection (l) are fulfilled. Under (a), 
however, it is permitted to refuse confirmation· not 
only when these conditions are not fulfilled but 
also under some other circumstance• mentioned in 
a (ii). An awkward position will arise if conditions 
(a) and (b) of subsection (1) are fulfilled but the 
circumstances mentioned in a (ii) are not. The 
loophole should be plugged. 

Moreover, what are the provi~ions of the Act and 
the rules or regulations mentioned in a (ii) which 
the framers of the Act have in mind whose non­
compliance will, enable the government to refuse 
confirmation even though the land has become 
'incapable of reasonably beneficial use' ? 

The time lag between application and the start 
of land acquisition proceedings is too great-mini­
mum two years-and after that the Land Acquisi­
sition Collector will probably take another three 
yeal'l!l. 

The compensation is for the imposition of condi­
tions, not for the grant of permiseion, but this is 
not properly emphasised or clearly brought out in 
the expresion used. 

The enquiry may be made by any valuation 
expert appointed by the planning authority or by 
the town planning officer as the planning authority 
may direct. Even a highly qualified to111n planning 
officer may not always be an expert value-r. 

The languaJ;:e is too wide and includes masons, 
labourers, contractors etc. who may not know that 
planning permission has not been obtained. 

These are superfluous. As soon as permi~si?~ i01 
revoked or modified under Seo. 34, the or1gmal 
permission is to that extE-nt. su~erseded and. ~Y­
thing done afterwards on the bas1s of the or1gmal 
pemission but in violation of t~e order of r~v~nt10n 
or modification would be w1thout perm1s.>1on as 
mentioned in clause (c). 
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(2) For •unJer Section 28' 
substitute •u n d e r 
proviso to Section 28' 

36. (2) 

(4) } 

(5) 

37. (2) Add and (3) before (4) 

and (5) 

40. (1) (2) 

42. (2) and (3) 

71. (2) 

That is probably what is intended. 

Two remedies are provided, viz. an application • 
to the local planning authority for permission, or an 
appeal to the Board for cancelling the demolition 
or discontinuance orde11. In England, by the Act 
of 1960, both are now combined into one proceeding 
viz. the appeal to the Minister which streamlines 
the procedure ond avoids delay. A planning 
authority which has once refused permission is 
hardly likely to grant it, after the owner has defied 
the order and begun unauthorised development. • ~ 

The enquiry should be by the Board, or a com­
mittee of the Board or any officer appointed by it. 

They are necessa.ry both for substantive reasons 
and for securing consistency with the proviso. 

CHAPTER VUI 

Development charge should be payable for 'deve­
lopment', not for all new use or change of use. 
The word •development' covers material change of 
use. 

1¥ the right to enquire into the liability of the 
applicant to pay development charge and assess its 
amoUnt is statutorily vested in the town planning 
officer as subsection (3) contemplates, subsection 
(2) beeomes redundant. If the right belongs to 
the planning authority as is suggested by subsection 
(2), the town planning officer's right to enquire 
should not be statutory but delegated. 

CHAPTER X 

This seems to be wrong in principle. If a 
particular building, construction requires sa~ct!on 
under two different Acts (say, a planmng permiSSion 
from the planning aut_ho~ity und~r the Town 
Planning Act and a bUild~~g sanctiOn from. the 
Corporation under the ~UDI?Ipal Act) _how can It b_e 
said that the construction will not be Illegal even If 
the Municipal Aet is violated and nv building sanc­
tion taken ? It is clear that the o;cheme of ~he 
l\iodel Act is merely to set up a planning author1ty 
for preparing and enforcing plans •. but it ~oes not 
supersede the parallel local author1ty nor Its rul?s 
and by-laws. When both sets of rules are 1n 
operation, the violation of any of them should make 
the development illegal. 
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APPENDIX III 

OUESTIOriNAIRE 

I.-Land area and population pressure 

[In 1951 tho a·rea of We.~t Oengal1ca& 31,048 iquare mile& and. it& populatfon 
26,!302,386. In 1961, with an area of 34,214 &qua·re mile& due to &tate& 
re-org(lnizatint~. the· populaticm, a1 p1'Qvi&iona.Uy e11tiTTUJted by the recent 
censu&, ·i& 34,967,6:14. LJen&ity per &q·uare 'ln'ile which wa&· 847 in. !1951 
i& notn 1,02~. Th6 -imTease ':between 1941 and 1951 10a8 12.7 pe1' cent. 
but tl1a& IJet•weP-n 1951 and 1961 i., !32.94 per ce11t. The populati:tYn i1 
Ultevenly distributetl, r:ougl£ly about 20 per cent. being concentrated 
in the J GO square ·mile, of thP. (Jrrater Calcutta industria), belt. 
~llthou,f}h les., than 60 p~·r t:mt. of the populatim-. are tlepeMent 011 

ag-r-ic·ulture as· against an till-India tLverag6 of 70 mnd the proportion 
of net cropped area (!)9 per cent. oJ tTte geographical. area) is lar.r;er 
than mn.n# of tlte more important State& (J.lfaharastra, {}u.jrat, U .P., 

· Punjab, IJi/wr), the acredye of cfl.!tivable land pe'r capita is leu a& 
us also the a~Jvmzge .yielift per ar.:re.) 

I-1. 
high? 

(a) Is the present density of population 1n 1Vest Bengal already 

(b) Do yon think that the pr_~~nt rate of increase will persist or be even 
ar<'elernted in thP next few decades? 

(c) Is there any di;;cernible counteracting force tendi~tg to halt or slow 
down the biologicnl increase? 

(d) Is there any likelihood flf any check to -immigration, whether due 
to e<'onomic or politkal causes? 

I-2. Is any appreciable increase in the- total land area or the total 
habitable area of thi~ State likely in the foreseeable future whether through 
cleltaic formation or by reclamation of waste land or swamp or lagoon. or 
by deforestation or any other measure? 

I-3. Under what circumstances can the addition of extra territory 
to a State relieve the pressure of its population? Has the a•ldition 
of Com·h ]Jt-lmr of ('h;Hul<'rn-agar awl the exp::msion o£ West Bengal ofter 
St,\1ell re-organisation hu~l· any effect on the pressure l()n land!' 

1-4. H lund area is stationary ancl popul·ation increase is maintain~ll 
at the present. high level should not the land ~esources of the State be 
oonservell and utiliSi!.l to the best possible a1lvantage ~ 

I-5. In judging t_his "best possible a.lvant.age" would you equate the 
private profit of an individual owner with the welfare of the community os 
u whole, or do you think that ~me may be in conflict with the other? _In 
<'.ase of such conflid wonhl you prefer the gt>tH•ral Wt'lfare of the oommun1ty 
1<1 individual profit? 
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I-6. In secul'ing such welfare wouM· you co-nsider . the following 
obj<>ctives os w~hy of pursuit, viz.: (a) insu~ing a .balanced economy 
where .all the d1fferent ~ranches . of produchon---ag·riculturP, industry, 
rommerce, etc.-huv&· their uppropnate place and function, (b) conserving 
the min£:ral and natural resources of the State, (c) preserving· the beauty 
of the oountrysi<le and nature reserves, (d) cns.!l.rin~ tJre beauty of urban 
orchitecture and l..'lnrlscape ancl eliminating congestion, squalor and over­
crowding, (e) providing efficient nnd eoonomical means of communiootiQJI 
for movement of g>aoclli and men, (f) in short, "so ordering the use of land 
and the charoct~r and· siting of huildi-Qgs .mtd cqmmunication routes as to 
$ecure the mas1mum practicable degree of .economy, convenience and 
Loouty" P 

1-7. Does density ()f population l~d toQ .a scramble -for land and i:c 
~be effect of such ~mP.e~ition to pta~. some lan~~~ in the hands of persons 
whose proposed -qse 1s likely to be deh·tnlentAl to the general welfare of the 
c·.ommunity?, Can you cite instan~s of this happ~ning in West ~ngal?. 

I-8. Between specialisation and n balanced economy what would you 
prefer? Do you think that over-industrialisation and dependence on food 
1111 pm·ts is a good· eco_nomic Jlolicy for West Bengal? 

I-9. (n) lin~ ngriculturt; nn;v 8pecial daim to consideration 1n this 
State bec~use of the populatlon·~~t has to feed? 

(h) Is it pos!lible ·to appredably im:rease agricultural production by more 
intensive cultivation while retaining Ol' even reducing the present nri.et 

·rroppecl area? ,.. 

(c) Is the available agricultural land in the St.!'te gradually .• being 
.encroached upon by suburban "prolueratio.p. by intrusion of industrj. into 
the countryside, by excavation for ·sand or 'brick -builaing and in o~h~r 
Wa,Y!I? What is the.extent of such en~achm~nt per yearP 

(d) Would you agree with ~he Scott. Commjttee, that iUflltratinn of 
industry into the country&ide shour£ be stopped exc"ept where the proximity 
of raw materials· ancl· ditficulties of transporting them make such siting 
ineYitable? 

1-10. In case of conflicting claims for the same piece!J, of land, e.g., 
for ag·riculture, mining, afforestation, housin~, indu~try,• oommwiication 
route!! and air terminals is there any unfaih.ng standard Qf judging 
prwri ties P 

II.-Town and COUntry 

II-1. 'Vhat has been the trend of migration. from ru~l to utban ~r~as 
during the last few decades? What are the areas of maxunum populatiOn 
concentration in-West Bengal? 

II~2. Whyidoes the big city ect like a magnet .to people •living in ll'Ui'al 
areas and smaller towns? 

If-3. What is the effect of such migration 
(b) sanitation, (c) housing; (d) communication, 
(e) congestion at the centre and ,the suburbs, etc? 
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II-4. Do you think U~nt ribbon development i~ ugly, uneconomic· ani\ 
dangerou!t to traffic and ·life? Whnt are its cause~ anfl curesP 

Il-5. Would better rural planning curb the lure of the city P Baa 
community development in rural areas had afly appreciable effect on the 
city-ward migration? 

II-6. If blind economic forces have led to what has been characteris­
tically described as ''Cities in Flood" do you 'think Home positive control i.t 
necessary to check the flood? 

II-7. Should rongestion in ci.tlt•~t be fougl1t on two fronts, viz., by 
checking f11rther mig·ration from villa~e to city and by a planned dispersal 

. of the over-Rpill population to ·receivmg centres outsider Does vertical 
· construction and high density accommodation offer any alterna.ive tG 

di!\persal P • 

· U-8. (a) If dispersa•l is preferred should it be. in the fringe of the cify 
()r away from it, wht>tlu•r in new towns or in expande'l olci towns? Would 
existing social and personal ties prove too strong a disincen'tive agains\ 
disperAal even if it is possible to move business and occupation along with •. 
men? 

· (b) 'Vill. business and industry move out if sufficient incentives ar" 
provided P If not, can they be forced to go int'o new areas wbere the over­
spill js re-accommodated? 

(c) Should only new industries be- set up in arens specially earmarked 
fut' the purpose or lilhould o1d established industries be also pP.r!!uaded or 
foree'l to move P 

{d) Has Kalyan1 been able to attra~t a 8izab1e population . to. relieve 
congestion in Calr;uttaP If" not, why JiotP 

11-9. A lJ.l.S. pamphlet publislted in 1960 says that in EngJ~nd 
several Government establishll!.ents with a potential employm~nt capacity 
of over 1,800 have moved into the new towm. Do ;rou think that the State 
Governmen• s'hould have taken a similar step for Kalyani and ovet-ruled 
staff reluctance to move away from Calcutta? If the reluctance wns due 
to .gennin~ inconveniences what step:t should have been taken to remov5 
them? 

11-10. ff outward expansion along the fringe- (d .. t_he s"alt Lake 
Detelopment Scheme) is planned what should be the· f:wtors delimiting ih 
t!·xtenl? 'Vhat should be .the optimum size of a city and how woulJ you 
contain it within the' proposed limits? 

Il-11. 'Vould you do it by a girdle of green belts rt;>nnd.every expand­
ing town? "What sol't of use would you permi~ in fb.ese green beltaP If 
the proposed green belt covers som~ suburba'n built up area woul4 you 
let 1t ~~~nd or recommend demolition? U one of the P,tirposes of a green 
belt is to allow access to open country would you curtatl the·owner's right 
in order to compel him to allow such access? . 
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11-12. IIow would you set about planning and establishing a completely 
new town? Would you do it directly through a Govwnment· Department 
or set up an ad hoc body financed by Govel'nment? Do you think that all 
the fiua~ce advanced.:to the ad hoe body cau be recouped' by sale of land 
after development? If not, who is to bear the loss? Would you aet up 
an elected local authority for the N tlW Town to administer tile civic services 
after the ad hoc body does its wo:rk and is dissolved!' In ~:~uch cases, is not 
then• a risk that the ori~inal purpose of the vlan may b~ defeated by au 
incompetent local authonty P . 

II-13. C~u a. city btl plauued apart from thtt. l'egiou in which it is 
set and which forms its ecouomi'· b<lBeP What is the te.-it ou which yon 
would demarcate the urea of thilj region? 

II-14. If this region contains a number of eities, some big, some 
small, and the surrouncling countryside with close eulturnl and economir 
Jinks woul.d you prefer one physical planning ·authority for the- whole. or 
several? If the latter, ho, would you ensure co-Or<lination? If the 
forme.r,. would you.J2refer an· ad ~oc l10dy .super-imposed on the w~ole area 
or a JOlDt board w1t"h rtprest!ntahves ·fl'om each: umt? 
~ 

111.--lcope and extent of control 

III-I. Of the two methods of ~ontrol, viz., n-ationalisation of b.nd 
which enables the State to dic·tate the pattern of use, or assumption of power~ 
to i'mpo,se restrictions on use while lt>aving all residuary right:t to the owner, 
wl1it:h would you prefer! 

111-2. Nationali~ation l1y exptopriation being ruled out ~s untotutit.u· 
tion.al is not the other nlten1iltive, Yiz., wholesale acq1,1isition, likely to put 
too great ·a ~train on the St•1te's resources, in whatever manner. the com pen· 
sation be assessed? · 

111-3. If you prefer retPntion. of owner's rights bu£ want the Ul!le to 
be controlled, what should be the 1·aison cl' et~v. and the extent of control? 

111-4~ Under English !)Ianning Law, all develQpment after July 1, 
1948, prim.a jaoJ,e, requires l1lanning permission; and M'IJelopment is defined 
as (i) the· carrying out of any building,. engineering, mining or ot~er 
opel'atio~ in, on, over or unde~ l~nd and (ii) the making .of any, mater1al 
l'hange 1n the uRe of any build1ng or other land. TaklDg this as our 
1tarting point: 

(a) How would you uefine "land" in t!i1s connection? Do y-ou think 
that a definition which emphasises rights in lund nnll' henefih 
arisin~ out of land is adequate for the purpose of land use 
planmng or would you conc·entrate on the etu·th's rrust (hoth 
surface and sub-l'loil) as being more rete'vant? 1 

(b) ·would you adopt the definition of development in English Law 
without· any further qualification? 

(c) Does not eugir~eering operation in the wider sense a.lso cover 
building tlOnstruetion and is .it ~ecessary to. m~,ntlon them 
separately jl Does the expr.ess10n other operahona make th" 
definition too witle? 

(d) What would be the test as to whether a change of use is matedal. 
or not? . 
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III.,5. In order to relax the rigi11ity of control and give the owner 
&orne amount of f1 t>edom, the wide tlefinition of development ·an(\ the require­
ment of planning pe~:mission has, in the English Act, been slightly qualified 
by (a) excluding certain operation~ from development; (6} laying down 
that f'ertnin O}lerations, though development, would not require pennis~ioll, 
a!ld (c) stating that in a cer~ain limi.ted number _of cases planning permis­
llton "would be deemed to be granted." Woutd ypu agree tp similar 
exceptions being incorporated. in the State ActP If so, can you give a li.'lt 
of operations you would bring -qnder categories (a), (b) and (c) ahoveP 

111·6. Can you broadlt classify ·the different kin-as o·f use for· which 
you like the land to be allocated p 

111-7. Would you make these allocated zones water-tight compart­
ments or permit a mixture of uses p 

-
111-8. Since withi~ each broad class there may be an infinite variety 

of uses would you be content with laying down the ·broad classes and giving 
the owner or occupier ctlll'te blanche to do whatever h~ liked so long a.t 
he kept within that class of -use? Or, would you 'further subdivide the 
class and permit only a limited freedom to move within the sub~lassP 
Do you. think that the infinite varie~ of uses can be exhaustively listed 
in a number of sub-classes on any rational principle directly related to the 
aims rind. purposE's of urban and regional planning? 

III-9. Would you avoid or modif_r\he rigidity of a statutox7. definition 
of development by authorising the appropriate Minister, in tne ex:ercise 
of his rule making powers, to exclude certain operations from development 
or divide the few broad classes into a number of sub-classes or transpose 
one kind of use from one sub·cli:\SS to another, giving the owner freedom 
to "leap about'.'· within 'the sub-cl~ss without having to ask for planning 
permission? 

III-10. (l\) Would you call ~ more intensive use of the same kind 
n material cJ1an:,~ in use? }"'or example, in vi:der to control overcrowuing 
in congested houses would you lay down a norm of accom~ouation any 
excess beyond which WQuld be regarl}ed as a material .change requiring 
pI anning permission? 

(b) While it may be possible to limit the number of houses per unit of 
sp~ce a~td r.ontrol their heights il'l it administratively possible to control ovt>r· 
crowdin~ except by frequent. inspections and forcible ejections which, even 
if perm1tted by law, would be irritating beyond measure and involve costly 
end time wasting litigation? · 

{c) If such ejectiQns break up familit.'s which form. a natural and 
homogilneous unit would not the larger elbow-room for a part be achieved· 
ot too great a cost to. the unity of the whole.? Tg, .what extent can . an 
external authority decide whether the inconveniences due to over·crQwdmg 
outweigh the· advantages of joint--Jiving? 

III-11. Would you agree that while control 'ol buildin~ in urban 
areM ha~ to he more rigid and strictly enforced a g~ter latitude may be 
permitted in rural areas? 
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III-~2. On nes~het.ic grounds. would y~u (a) ·cont'rtil~ advertisement!.' 
whether m towns or 1~ t~e countryssde ~ (b) im.pose. R_._IW'ch1tectural pattern 
or pa_tterns on. all butldmgs· ~nd regulate Uieu lfe1gh\s not lnerely for air 
and hght and to control dens1ty but also to ensu~e a good sky-line or 
Rilhouet~P (c) regulate the heights of compound w,alls or fences? 
(d) control the colour scheiP,e~ of structu.res, gate~ays, walls or fences, roofs, 
etc.!" (e) preventrtb.e spohatJ~n of the countrys1de by haphazard growth of 
industries with their inevitable smoke and slu.dge and heaped up ashes pr 
waste. product!~ P '' 

( 

III-13. Is there any one pattern of architecture unanimously held·. to 
be the best or the best possible in any given situation P · If the experts 
d i !!agr~e how would you decide whose opinion should prevail P Is the expert 
always the best judge of what satisfies the ordinary man's aestl,J.etic feelings 
and sensibilities P 

IU-14. Is there a risk that the expert niay he carried away by the 
novelty of his ideas or his desire to s~rike out a ri~w path or his emphasis on 
one aspect of the problem to the exclusion of others? 

III-l.'i. Do you think that absence of unaniinit_y in al'chitectural 
standard cuts the ground from under all claims to architerturfl control of 
bmldings, buihlin?' lay-outs and urban designs l" 

III-16. Even when t}le experts agree or the design is acpe:ated on all 
}uuuls ·as s~tisfactory w?uld you enforre such controL if the pwri~r. has n!>t 
got the means to pay e1ther the expert's fees or the extriVcost &vt>l~d 1n 
embodying the de~gn in the structure? ·· 

JII__:..17. While all materilll'-<!hunge of use .is prima facie "develop­
~nent'' t~e English Ad of .1947 has exclud~d ... ~riculture an~ forestry from 
1ts aml11t so that the turnmg over of a plece·~ot land prevtou$ y u8ed fo-r 
o\her pllfPOses to agricultural use or afforestation would b$ ln order ~ven 
·wsthout pfanning permission, Would you agree to ,~his special treatment of 
Rgricnltnre and forest-ry in the economy of this : Stat.eP. What are the 
different. operations or activities (growing crops, norticultlll'e, dairy farming, 
t!tc.) which you would bring within the definition of agri_e.ulture fot exemp­
tion hom planning control?· 

III-18. Should the planning authority rest content with laying down 
the brQad allorat.ions ·of land for d.if'ferent purposes. or Uses or should it go 
into greater detail and clefine which of the permitteq ·uses is suitable for a 
f)articular pie_ce of .fa.nd? For example, in areas · reserved for public 
recreations shovltl it also lay down what Jcind Qf amusement or recreation 
should be provided at a parhcular place? In areaa reserved. for agriculture 
should it direct ·wheth.er a food or money crop should be raised or dairies 
Stattecl or a· pa!.t"ure laid. out, (tte .• or should it leave it to the commonset;tse 
and prudence of the fa1mf'r with such h£>lp as he can get from technicd 
associations or government d~partn~nts? · 

Ill-19. Granting that private interest does not always lead to the 
most advantageous use of }j'nd and that a synoptic view of the needs of 
eorieti as a whole is ~ bett£>r guide don't you think that it presupposes in 
the J?erson or peraons on whom decision a-nd its enforcement rest a compr~·. 
hens1'!e knowledge of social requireme11.ts~. an earneatuesa . an~ zea~ . lll 
pursumg them, and sufficient skength and 1ndepeD:dence of mmd lD: avo1dmg 
ext!aneous pressures and influences? Do you th1nk that these vutues are 
eas1ly available or cultivated? 
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III-20. If the machinery set up is inefficient or corrupt is it not likely 
to allow gross evasions of •Jle(iessary ;restrictit>ns • wnile pursuing minor 
deviations. with full-burea.ucratic seal P In such circumstances may not the 
cure prove worse than the disease? 

111--21. Has the experience of the limited by-law control exerciaed by 
our local authorities even of the highest grade in allowing private estate 
developments, granting or refusing building sanctil)ns, preventing encroach· 
ments on rbads and open spaces, stopping unauthorisetl construction or use, 
etc., been JIUCh as to· justify optimism 'in their capacity to administer the 
much more stringent control& envisaged in towJ} and country planning law. 
which greatly curtail the citizen's rights of property as ordinarily 
understood P 

. 11.1-22. On the other nand, is there not a risk that with the almost 
inevitable and insidious corruption incidental to the exercise of power even 
an efficient and independent machinery may' in course of time, regard itself 
as the absolute arbiter of men's rights in land, the dictator of the ·manner 
of its use, and the unerring judge of what is good for society, and that it may 
become opinionated, impervious to new ideas, anci intolerant of criticism? 

III-23: \Vould you· agree that th-e exterrt of control should depend 
less .upon a theoretical argument as to what is ide&lly desirable and more 
upon the standard ()f living and the ability of the community to throw up 
from ·within itself a machinery for administration which i11 and will 
oontinue to be honest, knowledgeable, efficient and incorruptible? 

111-24. If in brder to avoid bureaucratic interference in man's 
fundamental rights you ·Ve~t th'e powers of control directly in a Minister is 
there a risk that he may be susceptible to political influences from pressure 
groups whose effect on land use planning may be 1,Uldesirable? 

111-25. In view of the risk of abuse would you ftoceed step by step 
with one or a few sliort Acts giving some ve.ry genera powen (viz., to 
prevent ribbon dev~opment, to control indQstrial encroachment on the 
countryside, to ensli.re that routes of arterial roads &re not encumbered by 
buildings, etc.) and, aee how the powers are enforced or administered P Or 
would you have a;·-comprehensive Act at once investin~r the controlling 
authority with all the powers it needs to ensure· the optimum use of land 
accordin~ to what it considel',$ to be best calcul•ted for the, weUartt of ths 
commun.tyP 

111-26. Even if Y.ou recommend one comprehensive Act would you 
extend it at once to th·e"wbole Sta~ or make it applicable to di!erent region3 
and zones as and when the need arises and adequate maclYnery is available? 

111-27. In case you <leciJe on comprehensive control aud set. up a. 
nuwhinery for the purpose would you. bring all land "ithin ita ambit? To 
Le more precise, would you recommend that land belonging to the U nioD 
nml State Governmenta and Ianda of local authorities or· statutory corpora­
tions should also not be used except in ~onformity wi'th the appnwed 
Development Plan- and without the permission of the authority set up tg 
admini~ter tha Pl!'n? 
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(The 

1 V .-Legal and constitutional aspects. 

Comtitution of India. ditftibutel 'legislative po1oers between the 
Parliament and tiL~ State legiJlaturel a.& 1h<1wn in t_he three liJt1 of 
t.he seventh 1ched·ule, and the legislative competence of the body pau-. 
in.r1 a la1o haJ to be judged by reference to it. In the-case oj ~ late 
relating to land ·vse "tJlanning itl validity- 1Ju also to be tested by 
referem:e to Art1cle& 19(1) (f) and (5) a"nd 31(1) (2} and (2A) whick 
ma.IJ be &ummarised as follows: "All citizens have a rigkt to acquire, 
hold, and dl:spo&e of pr~perliy subject to reasonable 1'eltrictions in the 
inte-rest of the gene-,al public,· and no per&on 1holl be deprived of kis 
p7operty &ave bg the authority of law. Thef!e is however no bar to 
hi1 property being acquired for a 'public p1tlf'po&e' on payment of 
compensation wkose tl'T1_J.Ownt (o,. the principle of determining which) 
w'ill oo lai4 iiown b11 law.'') · 

IV-1. Between. the U nian and the State legislatures which in your 
opi~ion is competent t(t pass a-law on land .. uss-·planning applicable to a 
State? 

IV-2. If the State legislature is the competent authority-do you think 
that entries 22 (railways), 23 (national highwavs), 27 (ports) 29 (aerodromes), 
54 (mines). etc., in List No. I will preclud"e the applicaiion of such law 
from matters covered by these entries? 

IV -3. If the reply is in the affirmative how would you reconcile the 
conflict arising out of this dual j.yriscliction? 

IV -4. Do you think that without nation"alisation of land it is possible 
by law to control the use of land owned by a private ·party? Would such 
law be intra ·t•ireJ the Constitution? Woul<l nationahsation be possible 
without acquisition on payment of adequate compensation? 

IV-5. Should such control be based solelr. Oll the "good neighbour" 
principle of minimum interferen«'e consistent w1th health and the adjoining 
owners right to light and nir or .can it without overstepping the hmit of 
reasonable restriction of property rights: direct that a particular piece of 
land sboulcl oe earmarked for a particular use or class of use and no other? 

IV-6. Can such law, in the·ease not only of virgin land but of built 
up areas, direct the reversal of the e:xisting use and the adoption of some 
other kind of ~ae in conformity with the approve<l Plan? 

IV -,-7. If the reply to the abov~ iii in th.e affirmative, would you agree 
to a continuance of the non-conforming use for a speeified period or till 
obsolescence or till the land changes bands? 

IV -8. (~) Since freezing of land u~e restJ·ids its use ·potentiality nnd 
is bound to be reflected in its market value do vou think any compensation 
~s payable, in law or equity, for such reduction in value? U se, how can 
Jt he measured or assessed? 

(h) If a non-conforming use is directed to he reversed should· any com­
l~nsation be· payable in la\V or equityf If so, how can it be measured Ot 
assessed~ 
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(c) In the circuinstanees stated in question IV -7 should any compensa­
t.ion be payable wlH•n the period of grace expires or the structure become:> 
obsolescent or when the )and (·hanged hands be,·ause of the probabjlity that 
the owner. may get less thau the original market value on acount of the 
immiMnt restriction on use? If :-;o, how can such comJ>€p.sation be measured 
or assessed P 

1 V--.-9. If in the above eases compensation is to be equal to the difference 
hehl"een full market value for unrestricted use and limJted value for res· 
trirted use, is it not likely to prove too onerous a burden for any land use 
plan to succeed? 

· IV-10. A:-;suming that the State is competent to impose restrictions on 
the 1.1se of laud '\\·ithout compensation, can it go further and levy a charge 
till the owner for ueveloping his land in conformity with the approved 
restrictions? Sinl'e there is no quid pro quo on what principle can the 
dull'ge be l~vied? 

l V-11. Can ally charge be levied for permission to develop in variation 
gf .the approved I,lan? If the variation is substantial does not the permis. 
.sion eithPr llefeat the purpose of the Plan by withdrawing a necessary res­
triction or eondemn it us nrbitrary for impol'ling an unnecessary restriction P 
If it i.s- a minor or a reasonable variation in a:n avowedly flexible Plan does 
not the permission, by ipso facto incorporating the variation into the texture 
of the Plan, make the development a conforming one'? 

- IV-12. Do you think that the- sale ·of surplu!! lands in an "area of 
comprehensive development" and tfie po~sibility of ·making profit would 
offend against the principle. of "public purpose" which is a pre-condition 
oi compulsory acquisition?· Would it do so if the entire sale proceeds less 
the ·cost of administration are ploughed back for execution of further deve­
lopments? 'Vould it ~o so if the acquired land is handed over ,to a private 
or semi-p:dvate corporation for development and disposal in accordance with 
an appmved plan at their risk of profit or loss P 

IV -13. On what principle would you· assess compensation in the case 
of compulsory acquisition? Would you peg the price to the mar~et value of 
any particular year?- Or restrict it to the market value of the permitted 
use~ .Or fix it at its present use Va·lue? Or lay down a graduated scalf\ 
tleereasing at the upper slab~', etc. P Or would you, w-ithout doing any such 
thing •. sim.rly adopt the market ·value principle with or 1\·ithout the 15 ~er 
cent. add~hon p 

IV-14. If the ·high market value of land in urban or suburban area3 
1 

·or in areas of projected industrial development is due to increased demand 
created by concentration of people on account of industrial. economic and 
Fodal· development, "do you think that the owner of lancl who mav han 
contrib11ted little or qothing to such development has any moral claim to 1 

sucb increased value merely for "waiting" till social and in~u5trial prcgre~~ 
f.orced prices up l If th1s increased value is alm.Qst u:clu3ively a. i\I()Cial 
produ:ct has not society any claim to llppropriate or share it? 

J V-Jo, If ~quisition a~ present market ~alae makes all re-development 
of coagested cities an4 towna unpossible on the ground of cost, would yo'-1 
insist on the market value principle or accept some other standard of com· 
pensation P -
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1 V -16. T}Je mere act of zo':lin~ by whic~ some ,landa aJ'Ie per.man~ntly 
reserved for agr.i~nlture ~~· nature res_erves or !ecr~hon spaces. whtle othert 
lj'f.'e ~u11cated to u~dus~~~a!, commerctal or res1denhal u.se w_Ill beeze or 
depress the "al~ ~1 Jand 1n the first category and boost 1t up m the second. 
Si~;ce sueh allocafion, (.,'en in the best or plans, is someWhat- arbitrary can 
you suggest any method by which to ovoid such discrimination in value, 
both .at the time of private sale or on compulso11· acquisition? 

lV-11 Would you adopt the principle of the Uthwatt Report which 
Wf1.'t emh<>died in the English Act of 1947 but foun1:1 administratively 
uQ -.yor!cabl~ and 'finally discarded in 1959? 

[V -18. The Uthwatt Report divided the value of land·s into present 
uso .faJue and future develop1nent value and ~aid that the latter should be 
nahoua~~sed wh}le the owner's right to current u~e was left intact. For 
11Uch n~~ionalisation ail arbitrary figure was fixed out of which the State 
~s to ~.y to eac~ owner the development value of his piece of land )Vithin 
a ce.rtai~ ti~e fJt when .t~~ Jand changed h~nds .. W:ould the existing law iu 
India penmt the acqulBlbon of such parttal rtghtsP If not, can "pu:blie 
purpose" be invoked for. passing a law for simultaneous acquisition of 
partial right$ (i.e.; of developp1ent value only) in all land's in order to have 
t~ome oqntrol on the mounting' cost of acquisition·~ How would vou deseribe 
t~i.s "~~blic purpose" ~ case such acquisition of partial" right& is 
contemplated? • 

IV-19. If the Constitution does not permit such nationalisation of 
development values would you agl'ee to a further amendment of the CQnstl• 
tution in the same manner as. wras done fol' the acquisition of zemiwlary 
e~ta.tes by the first and fourth amendments 9t 1951 and 1955 respectively P 
Would you abrogate the fundament(!l right of property in land P .,. 

IV-20. Po you think the existing laws in force (Municipal Acts, 
Town fmprove'ment Acts, or Acts passed in respect of special areas such as 
Durgapur, etc.) ~ive sufficient power to the State or the local authorities 
to control the use of land in a manner calculated to ensur~ its maximum 
and most profitable utilisation for the welfare of the community!' If not, 
would you advocate the passing of such a law? · 

v.-J.,achinery.of control end prOCQdure of work 

V -1. What in your ~pinion should be the qualification of persona 
dealing with tow11. and country planning and its administration at the top 
level P ~ you agree with the Schuster CoiDD;littee that a good general 
(i.e., University) eduoation and a capacity to u~derstan.d · good design 
combined with htgh administrative expelli.ence is to be p1·ef~rred to specialist 
knowledge in any of the tech.nica.l subjects like architecture, engineering, 
"aluation, etc., or even or town and country plaunhig trea.ted as Q separ~te 
dil'!cipline Y 

V ~2. If it is- necessary {or a good tow.n planner to have a large body 
o£ diversified knowledge what ~re the different disciplines or branches of 
study more than a nodQ.ing acquainta.nc;e with which ,you would c~nsider 
essential or desirable? Would you include ;Economics, Geography-cum• 
Geology, Lo.w, .Agriculture, Social Anthropology, Architecture, Valuation, 
Engineering---or some of them-in that list? Would you stress,practical 
experience more than theoretiCfl.l knowledge P 
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· V-3. What p.te the facihties now open to students in India t10 acquire 
knowledge of the principles and practices of town and country plannmg p 
What is the duratiQn of that course, ·and how far. is a student who has gone 
throug~ it :fitted to apply hi~ knowledge in rela~ion to the BoOcial an.d 
eoonom1c development of this country P If plann·ed use and development 
of land is accepted as a principle will a sufficient number of good town 
planners 'be available a~ shQrt notice P 

V-4. :In U.K. ~"'the primary responsibility for the planning and 
a_dmin~stration o.f .t~e national policy on the u.se and development of land 
h~s w~t)l th~ M.inlSter and the detalled ~xecubon of planning .control,. anrl 
the..prep.arat1on of d~velop~ne~· p~ns .rests with l~cal plai:ming ::\Uthol'ities." 
Would you agree w1th th1s d1stnbutlon of (unction between the govern. 
mental and the local·Ievel P . . 

V-5. The annual autumnal session of the Institute of Town Planners 
(India) .in its Bombay Session in 1959 recommendf'd that phy.si.oa.l planning· 
of land should be ins\llated trom all kinds of political .influence by reducing 
Ministerial interf~rence or control to a minimum. Do you agree with that 
view and think that if a large discretion is left to a Ministt>r there is a 
possibility of his yielding to pressure groups -·u· individuals against his 
better judgment when a plan proposes the control or the use of land in 
which those groups or individuals ~re interested? 

. V-6. Wh.at safeguards would you suggest against that risk? Do you 
think that a convention under which the Minister leaves most planning 
matters to a hard core of experienced officers, retaining in his Lmd only the 
determination of fundamental policies but not himself deciding individual 
complaints or appeals, would be an effective· safeguard? What chance is 
there of -such a convention growing? 'Vhat chance is there of such officers 
being found? 

V-7'.- As an alternative, would you place tne top level administration 
in the hand of a semi-autonomous Board appointed by Government but 
with considerable freedom to work-a body, in fact,- akin to but with very 
much larger powers "than, the Calcutta lmpPOvement Trust? What should 
be the relation between such a Board, the Government and the local or 
regi~nal authorities (a) in deciding on land use policy generally, (b) in 
resolving c:onflicting claims O:Q. land by Government .departments inter se. 
(c) in preparing and publishing Master Plans and detailed Developm_ent 
Plans, (d) in sanctioning or refusing sanction to plans, (e) in appmnt­
ment, discipline and dischallge of its own sta:lf and other matters? Shoul~ 
the decision of the Board be :final or should it be subject to review or 
revision by Government? 

V-8. If you prefer a semi-autonomous Board how would you prevent 
it from degenerating into a rigid bur~~cratic macpine nnd keep i~ con­
tinuously up -to scratch, flexible, semntlve to pubhc needs, responslV& to 
public opinion, and amenable to pub)i,~ control? 
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V-9. Do you think there is any need of a BoaiXl as suggested in the 
model Bill prepored by CRUPO whose purpose, besides. tendering advice, 'is 
merely to (i) supervise preparation of development plans by local 
authorities, '(ii)--t.Ollect statistics, ancl write bulletins and monographs on 
planning unci its methodology, (iii) prepare reports relating to the purpost> 
of the Act, etc? If there has to be a regula.r esta blishme1'1t to carry on the 
work mentioued above would it not be simpler to place it directly unoer a 
department of Government-say, the Ministry of Town and Country Planning 
or the Ministry of Local Self-Government 011 the cas~ may be-than to 
'interpose a BOOrd and place the establishment under it? If the Board 
meets only periodically can it exercise that continuous check or keep up 
that oontinuQu~- tempo which Mfeh WOI•k implies? 

V-10. -If the Board is manned by heads of departments or directorates 
with the Mini~ter as Chairman do you think the member~ will be able to 
cl~>Yot.e to the preparation and execution of plans that measure of continuous 
:ttfr·ntion ancl thoug·ht which planning and its administt:ation implies after 
cloing their own heavy departmental dnties? Is not there a risk in such 
case of power gravitating to the one men1..,ber who has no other extraneous 
or clepartmental duties, viz., the Chief To"·n Planner? 

V -11. In the model Bill referred to in question V -9 the Chief 'l1own. 
l'Janner, whq is the ex-officio Member-Secretary of the Board, is expected 
among other things (i) .to prepare the la.nd use map after hearing 
objections when the local.planuing authority 'is in default, (ii) to d~raw up 
the interiin development plan or the comprehensive development plan w4en 
the local planni.ng authorit~ .• fails to do so, (iii) to· hear appeals against 
refusal· ·of planning perm.issu)n and. either report to Board or give a final 
deci~ion, (iv) to hear appeals against orders. for demolition of unauthorised 
development and restoration of status quo, or 'for discontinuance of present 
use, (v) to hear. appeals against assessment of development charge, etc_ 
If, in addition, he is also the Chief Technicttl Expert of the Govern:ment 
(as is implied by .calling him ex-officio member of the State Board)p 

.responsible for: advising the Minister of. ~own Pl~nning in ~11 matters that 
come -up to Government for final - de~1s1on., don t Y!?U thmk that such: 
Cfl11C£'ntration of power in the hand· of one Techmcal Expert of the 
Government is fraught with rijkP . 

V-'12. If secretarial efficiency and. techpical· skill ~re. q.ualitie~of a 
different o.rder can both duties. be combmed m the same md1v1dual w1thout 
prejuilice to ·o~e. or the-other?: W.c;)Uld -you separate. the secretarial ·and the 
tc-chn.ical functions P 

V-13. Would you ptefer the .Phief Town Planner to have the sam.e­
statu!J as any other Chief Technical Expert of Gov~rnment or a semi 
autonomous Board. ·viz.,. thp.t of the chief adviser to, but not a membe:r of, the: 
Ministry ol" the Board? 

V-14. How many tiers would you have. in the hierarchy of t4e 
ml\chinery designed. for· controlling the use o~ land at ~he national, regional 
and the local level· and what should be the mter-relabon between themP 
If you have three. tiers is there npt a· risk of red tape delaying the move­
ment o~ files a~d the making of decisions? Would you minimise such risk 
by .ves~mg tlie lower tiers with 1inal powers in· all m·attere except those of 
maJor Impo'i'fance P · 
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V-15. How '!"~uld Y.~~ d~fin.~ a region f~~ the above purpose·? Would 
you ta~e the adm1~str~~1ve d1~tr1ct as t~e. un1t P ., Or woul~ you .consti~ute 
the reg1on on the ba~us _of lts econoJIUc and geographical mter-hnks 
regardless of district boundaries? ·Would you; for instance, constitute a 
large metropoli~aD: ·region with Calcutta as tlte focal ·point, another with 
D1J!ga.,ur; a!ld still !Wother with ·Asans!'l-~o nam~ -;n~ly a few large ~owns 
whtch are e1ther already S!'turati\d. w1th mdustr1es or round which- new 
industries a:qd urbal). cp~centrations are rapidly growing upP 

V-16. lf the region is nQt identical with the administrative diRtrid 
how would you constit.ute .the reg-ional 'body,-P If there- is" already an existinuo 
organisation dealing with planning ol large areas like the Calcutt~ 
.Metropolitan Planning Orgaliis'ation, or the D.urgapur Development Board· 
how would you integ1·ate such independent aut!oritles into the structure of 
your hierarchy P · 

v--.:.17. If too many authoriiies working oli the same or overlapping 
area11 lead to duplication, waste or conflict, how do you think_ you woulll 
eliminate themP In particular, iii the c.ase of the Calcutta Metro'politan 
region, what function would. you assign to the Calcutta Corporation, the 
Calcutta Improvement Trust, the Howrah Improvement Trust and all the 
neighbouring municipalities vis-a-vis the proposed Calcutta Metropolitan 
Au"t.hority P Should the big fish swallow tlie little fish? 

V-18. U'n.der the English Act of 1947, the local authorities (the 
county councils and the county boroughs) were constituted local planning-
1\Uthorities with a provision of -joint Boards where necessary. Do you 
think the same model should be followed here P 

V --:-19. Even in lJ .K. where Local Government has a fairly gooa 
tradition and urban p~annin~ a long start one authority has gone to the 
length of saying that "the outlook .Qf local authorities tends to be 
exceedingly narrow and the poor quality of members lays an undue emphasis 
on the planner's diplomatic skill rather than on his technical ability .......... . 
Views of local. authorities are more often an embarrassment than a help 
to the local planning officer in arrivin~ at a wise planning decision." no 
you think that local authorities in th1s Stat~ would give a better account 
of themse\ves P 

V-20. Would you take planning and its enforcement completely out 
of the hands of elected local authorities and place it in the hanrls of 
separate bodies at all levels-State, regional and local P Should such bodies 
be purely official, i.e., -represent devolution of Governmental authority at 
successive levels or should they constitut~ ad hoc authqrities set up by 
Government but left with ·a large measure of freedom of eperationP 

V-21. What would be the interrelation between the different tiers or 
such ad hoc bodies if they were set up? Would each such body be linked 
directly with government or only to the next higher tier within the 
l1ierarchy P 

V-22. (l)How would you ensure proper publicity of a Master Plan 
or a C~mpre~en'Sive Development. Plan covering a very l_arge are~ P Would 
press advertisement be enQt1g'h. m a country where hteracy 1s low and 
newspaper-reading habit m·argiDalP \Yould door to door service of notice 
for large areas be feasible P 
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(2) How would you ensure. that all reasona·ble gnevances of people 
whose rights in land are curtailed al'e_ expressed and heard before a decision 
itt taken? 

f3) What ~pportu.nities of personal hearing would you give to the 
e~grieved citfzen either in ~onnection with the framing of a Development 
Plan, or refusal of planning permission, or refusal to acquire when planning 
permission is refused, OT assessment of development charge, or a demolition 
order or an order asking to stop existing non-conforming use, etc. ? Who 
should be entrusted with such hearingP What provisions should the1·e be 
for appeal? When shoUld the objection or appeal be said to have ·been 
finally disposed of P 

(4)'Should there be a rig.&.l oi appeal to the .High CourtP Can the· 
jurisdiction of the Court be limited only to ~ consideration of whether the 
6tatutory procedure has been followed P Can it b~ precluded from.. 
considering whether the law itself is intra vires or ultra. viresP On the 
otl1er hand, if full jurisdiction of the.civil courts is allowed is not plinning 
and its execution likely to be held up by law's delays? 

V -23. I~ planning for a better phJsical enrironment and more 
ro-ordinated lan€1 use -,vould you prefer mOderation in order to educate 
people gradually into the. advantages of land.'plau..ning even though it means 
tolera~ing squ&ior lor a much longer period or would you sweep away th~ 
<".obwebe at once despite opposition· .and let people learn by exf\tlrie11.00 teat 
th·e surgeou's knife is necessary for a fuUer and healthier social life"~· 

VJ-Finanoe 

VI-1. Ilol'l wqultl you Anance the pr~parr.tioJJ, e~~oution, enfo~:cement 
11nd nd.tuinistr11.tion of lJJ;l.~ use pJanning gener~lJy whatever bP tJle 
orgauisatiop proposed P 

VI-2. Do you think that lo_c~l authori~i~,~ in West Bengal, if they are 
also constituted the local plannmg authontles, have any surplus revenue 
which can be d.iverted to this purpose P 

VI-8. Is 4evelopment charge, even if it is possible legallr to laYJ it, 
likely to be a workal:ile or dependable source of revenue? 

YI-4. 'ViJl sale proceed~ of land be an ~dequa~ ~W?re:e? If the j.dea 
is to dep-end more .oa .. controlhng land use w~1le le~vmg 1t 1n the handJ ~~ 
tLe owut~r, will it not melln that t~e qu11~hty of ~ll!plus land. fo! s~&~e ,t.n 
the hand of. the planning organisiltwn w1ll be IXl.lntm~l? W1ll 1t not ~e 
.fitill smaller if the execution of development (e.g., 1n ~ew Tow~) JS 
t-.utrusted t.o a r;eparate ad hoo Development Authority w1th powera of 
•lispo~!al of land when development iB completed? 
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VI-5. In the e&ile either of sale or lease would you offer the land to 
the hi~hest ·bidder or would you fix a price and select the buyer or lessee p 
In the .~ormer ease how can you prevent ihe land froJD passing mto the hands 
of ~he man with the longest purse irrespective of his real need P In the 
latter case, how would you disarm criticism about discrimination or 
nepotism P Do you think the blind method of drawing lots is likely to lead 
to land going to the hands of the man needing it most or best able tO\ use 
it for the purpose intendedP 

·vr-6. Do you ,think that borrowing in the.,market i~ an independent 
oi' ad~quate resource? I.f.loans h.an to be repaid with interest after a. time, 
~9W 1s that to be done 1f there 1s no other mdependent resource or 1f the 
'borro-wed capital does not itself fructify in tha hand of the borrower? 

VI-7. Does it lead to the conclusion .that the oniy dependable source 
for financing planning is Government grant whether it comes from the 
Centre or the· State P In a IJD.onograph on Indian finance, preparetl and 
publi&hed for the UNESCO some years back by :Mrs. Ursulla Hicks she 
observed that wh-ile the Constitution •allotted large functions and duties to 
th.e States, it reserv.ed all the profitable and elastic sources of revenue for the 
Centre. If that is so, would you recommend large Central subsidies to 
make planning successful P 

VI-8. Should such subsidies be conditional or without any strings 
attached P What in your opinion should be the relation between the Centre 
and the State for ensuring that the subsidies are properly utilisetl for 
planning and its ~ucution and not diverted to other uses P 

Vl-9- If planning and its execution is not to be a diu'ect governm~n.tal 
activity but entrusted to a semi-autonomous Board or Boards what pro-v1s1on 
for audit-both p·erforman.ce and ~xpenciiture-would you suggest? 

VJ,-10. If grants are offered by the United Nations Organisation. or 
their several branch organisations or by foreign gov~r~ments. or fore1gn 
endowments in their endeavour to help_ under-develop~d. countnes, do you 
think it is nece~sary to consider the full implications of such grants hefore 
accepting them ? 
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