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Glossary 

Ahimsa 

Block 

I)esam/Desom 

- A term, iudicatiug a group of villages 

- A group of villages or a small sub-divisions of the 
country in he-British days. 

- A ruler of the Desom 

- The chief executive minister of the Maharaja(King). 
The term was first used in Travancore, in the late 
18th century. 

Dewan Peshkkarl - An officer directly below the Dewan in rank. From 
PeishkkarlPeishkar the year 1854, designated as Divisional Officer. 

GramasabhalGram Sabba - Village body consisting of all male arid female 
residents of an area. 

Grama Sevak - A male worker at the village level. 

Grama Scvikn - A female worker at the village level. 

Gramdan village 

Harijan 

Muha tma 

Malabar Era. (M.E.) 

Kara 

- Village in which the land has been given by its owners 
to common use in co-operative farmitig. 

- Child of God, Gandhi's description of a member of the 
lower castes. 

. ,. - irtle of respect, literally means Greal Soul. 

- The Kerala system of reckoning the years, which was 
began ill 825 AD of the Christian Calandar. 

- Traditionally the local organization of the Nayars in 
Travancore. It meant the same as  'tar$ in r~odheni 
Kerala. Mer the imposition of British rule, in 
Malabar and Travancore and coc&,kard came to be 
used interchangeably with'tar; and'desad to mean a 
village. 

- The territory of a Nayar (Nair) Chief, which was made 
up of a number of desams, in pre-British Kerala. 
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NaduvaliCNaduvazhi - The ruler, commandant of the Nad or country. 

Nambudiri - A caste of Malayali Brahmans concentrated in north 
Travancore, Cochin, md Malabar District in Kerala 

Nyaya Pancbayat - Judicial ' ~ a n c h a ~ a i  

Pausabba - Equivalent of '~ramsabh; in Olissa 

Panch - Member of the ' ~ a n c h a ~ a i  

Panchayat - Village level bodylruxal local body, a cow~cil of village elders that 
functioned as a court 

Panchayatdar - Member of the ~ancha~af  Council 

Panchayat Samiti - Second tier(loca1) committee of the'panchaya; at the block 
level. 

l'ramukh - Cllairman of the ' ~ i l l a  parishad 

Pradhan - Chairman of the L~anchayat Samiti 

Pravarthiknran - The chief official in a revenue village. 

Pravarthil Pravratti - 01te or more villages administered by a subordinate 
government officer called'kavarattikard. 

Pa twari - Village accountant 

Raj - Rule 

Haiyad ryot - An Indian peasant 

- 'A force wllich is born of truth or non-violence', te~lacious 
clitlging to truth; civil or non-violent resistance etc. 

Sarpanch - Chairman of the' ~anchayai 

Sarvodaya - A movement aimed at the welfare of all. 

Snblma - Assembly, association, or confernce, 

S,  l!cshi - Goods produced in one's own country. 



Swaraj - Self nrle, the term originated from two words 'Swa' and 'raj'. 

'I'ara, tara - The local organization of Nayar f d e s  in traditional titncs. 

Tala tbi - Person responsible for maintaining village land records. 

- Administrative sub-division of a district for land revenue 
ywposes. 

Tehsil - The revenue sub division of a district 

Overl  r 

Tebasildrr/Tahosild.rl - An executive officer who preside$r presides*. Taluq. 
Taluqdar 

Vaidyasala - An indigenous term for hospitals, clinics etc. 

Zilla Parishad - A third tier local authority at the district level. 

Zamindarl Zamandar - Landlord or land holder, paying revenue direct to government 
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CHAPTER 1 

INTRODUCTION 

1.1.0. Introduction to the thesis 

One of the most crucial and recurring debates in the developing world in recent years has been 

on the degree of control that the central government can and should have over the administration at 

the national, state and sub-state levels and over the citizens. The debates have taken the direction of 

arguments for decentralization of power at different levels in various theoretical perceptions, mainly 

political and economic. Politically , decentraf ization has been seen as a way of reducing overload and 

congestion in administration and of ensuring better representation of the people, more efficiency and 

autonomy at the lower levels. Economically, it has been justified as a way of managing national 

economic development more effectively through decentralized planning at the lower levels. The 

arguments favouring decentralization, whether based on political , economic or other factors, have 

elicited keen interest among administrators, politicians, academicians and others in the developing 

world. In India too, the issue of decentralization of power has evoked wide interest, though not always 

for the right reasons and the best of motives. In recent times it has paved the way for several amendments 

to the Indian Cons ti tution aimed at transferring more power to rural and urban bodies. Since Mahatma 

Gandhi's name is  being invoked in most of the deliberations on decentralization at the national and state 

levels, his views on the subject, epitomized by the term Gram Swarajl, have been taken for a special 

analysis in this study. 

1.1.1. The Concept of Decentralization 

The term 'decentralization' literally means' away from the centre: It implies not only the 

devolution of powers, but also a process in which responsibilities and duties are transferred by a higher 

I .  The term Gram Swaraj is synonymous with the village republic. It is an indigenous expression which 
signifies vijlage self-rule or village self-government. In this expression, the word 'Grama' signifies village 
and the phrase 'Swaraj' signifies self-rule . Again,the term 'Swaraj' itself is originated from the words- 
'swa' and 'raj' which mean',: self-nrle. 



or central authority to the institutions or organizations at the lower levels, thereby providing to the latter 

adequate incentive for autonomous f~inct ioning. ' Accordingly, the term indicates a situation wherein 

authority and powers are dispersed from one single centre to a number of centres2; or it denotes an act 

of giving greater powers to branches away from the ~ e n t r e . ~  Decentralization has also been understood 

as a method of implementing ideas and organizing human operations enabling individuals to satisfy their 

wants as far as possible through perwnal action involving diffusion and distribution of power among 

people gcnera~y .4  

Though the concept is mainly used in the context of Public Administration, decentralization has 

varied connotations- poli ticat, administrative, economic, geographical, and functional. The context 

determines the meaning and aspect of the term. Politically , decentralized pol icy involves representation 

or participation of people in administration through elected bodies. The administrative poI icy includes 

the delegation of authority and transfer of power to individual units. Economic decentralization 

envisages the granting of powers related to economic planning and implementation to lower units to 

ensure higher rate of growth and better distribution. Geographical (or territorial) decentralization 

concedes freedom of operation to the field units which are away from the headquarters, thereby enabling 

them to meet the needs of the popuiation promptly. Functional decentralization implies entrustment 

of decision-making in technical or professional matters to the appropriate units of organization. The 

objectives of the measures of decer~tralized policy pursued may, thus, vary and incIude better 

efficiency, greater autonomy, area functioning, localized planning and the refinement of administrative 

machinery. 

1 .  Far further definitions of the term 'decentralization', see, Roger Scruton, A Dictionary of Political 
Thought, 1986trpt., London, pp.274-75; M.D.  Chalmers, Local Government : the English Citizen, His 
Rights and Responsibilities, London, 1983, p.2,7; S .Bhatnagar, Rural Local ~overnment in India, New 
Delhi, 1978, p.4. Citing Harold F.  A lderfer, the author says that in deconcentration, administrative units 
are merely set-up, under which no major matters of policy,are decided locally and no fundamental decisions 
are taken. In decentralization, local institutions exist in their own right. 
Also see, The Encyclopedia Americana, International an., Val .8, Grolier Incorporated., 1984 rpt., 
Connecticut, p ,587. 

2. M .L. Sharma, Gandhi and Democratic Decentralization in India, Unpublished Ph. D diss., New Delhi, 
1987, pp.10-11. 

3. The Advanced Learner's Dictionary of Current English, 1968 rpt., London, p.254. 
4. Ralph Borsodi, 'Centralization and Decentralization ,) in Harijan ,Vol.XIII, No. 13, May 29, 1954, 

Ahamedahad, p. 106. 



~ ~ l i i l u s u p l ~ c r s  i u ~ d  social scientists. 'l'hc controversy received greater ardour will1 the advent of the anti- 

aailiur i \ i l ~ . i a ~ ~  scf~ool or tl~uugt~t with iis expotlents advocating extreme for~lls of decentral iXation. tIer~ry 

Davicl 'l'l~urcau, l i ~ r  cxanlplc, co~lccived a governrnellt a1 the centre wllictl g o v c r ~ ~ s  tile Icast. Coullt 

N iliulayevicl~ Lev 'I'olstoy condemned a highly centralized state, while William Godwill visualiscd 

a ceutral powcr structure i'ully circumscribed as a safeguard against tyranny. Thomas I Iodgskin desired 

tlic absctlce uf poli tical autl~ority , so that people can enjoy their ~lalural rights. Pierre Joseph P roudho~~  

upl~cld atlarchism lo eusurc liberty and freedom. Josiah Warren held the view that the necessity for 

guverrlnlellt arose o~dy on account of evils i n  society. Mikhail Aleksandrovich Bakur~in emphatically 

rrjccicd a11 t l ~ c  i n s~ i lu l i o~~s  ol' political co~~Lrol. Mal~alma Gandtli's c o ~ ~ d c ~ n ~ ~ a t i o n  uf the slate and his 

ol).jcction to cc~llralized form of government approximate the spirit of 'I'olsloy 's and 'I'horeau's 

~ V I  i i i ~ i g h .  I 

1. 1.2. llecentral izatioll in lwo Perceptions; Western and Indian 

'l'llc concept of dccentralizatio~~ has been generally used in Western countries it1 the conlext of' 

21) adri~i~listrativc policy uf the central authority towards the lowel- levcl bodics. 'I'he administrative 

cu~iccpt of dccc~~traliz,ation treats thc lower units of adlnirlistration as ' li~nbs and hands' vl' the 

gover tlulerlt. 'I'his upllolds the prirlciple of part~~ership in administratiotl w it11 the peripl~eral 1111its 

I'ulictiol~iug as a g e ~ ~ t s  of the cetitral government.2 Attempts at dece~ltralizatiorl irl llldia durii-rg the 

131 ilish rulc ccl~ocd (he spirit of t l~c  above co~lcept wliicll held sway irl Engla~ld aild 111c Wcst. 

I .  I:ordelailssee, AdiH,I)octor,'WesternIntluenceonGandhianTl~ough~ inSib~~arayanKaypd.,Gandbi, 
IrldIa I ~ I I C ~  lllc W~rlr l ,  Hornhay, 1970, p.56. For details o n  anarchist philosophers see, Encyclopaedia 
Ibr- l l : i  IIII~!::~, Vols. I .  ,]>1,.80H.- 13, 11 . ~ I I . ~ U ~ - G O ~ ,  X V .  pp. 130.-3 1 t m  pp.537-B8,XVIll. pp.182-87 8r pp.350- 
52. 'I'he socicly ellvisioned by Gandtii hears resembla~~ce to the picture of a society drawn hy Fourier. Fur 
dai~i ls  o l  (his st;ltc~~icnt svr, Himan liihar%!~~$I"a%ian Concept of Stxlc, 1977 rpr., Calcutla, p 192. 

A 2 .  'I'llc Wcstcrli i lotio~~ may be called 'administrative decentralization' by wliicll I t ~ a l  bodies enjoy, statutorily 
d~ l ' i ~ l cc l  i~utono~ny. The local bodies are usually created through eilactmcnt~nenls or slalutot'y rcgulalioi~s. 
IYor Octi~i Is 011 Ll~e IWO ~ t c t ' c e l~ i io~~s  see, Douglas Esminger, 'Democratic Dccenlral ization: A Ncw 
A(!i;,i~il:;! raiive C:l~allcngej in 1ildi;ltl JOII~II;II or I-lublic Ad~r~inislrat ion, Vol .VI I ,  No.2, Ncw Dclhi, 196 1 , 
1:;).'.!87-';'i); M:ir in ;~  Pinlo. "l'hc Changitlg Face of Local Govct.nmcilt it1 Uritaiu: Qrrarle~.ly ,loru'ni~l or tlic 
,Z11 Iiidi:: Irlsi it tilt! or I,oc:iI Sell--Govcrmt~cnt, Bombay, VoI. LXIIl, N 0 . 2 .  April-Junc 199 I .  pp.53-59. 
l i t  : i;:!i;i i ill: ir~ual I)odii.s ic;.il;cd ;is Vil Iagc P;i~~cllayats, wcrc I'ouutains of  parlicipatory dcmucracy ' . l , ' t ) ~ -  

t ! r . t : ~ i  Is  c 3 1 r  :~nc.icnt l ~~c l i ;~ r i  Vill:rgc l';lncllay;~ts scc, K. P.J;~ysw;~l. I lir~tlu Polity, C;~lcult;~,t 314 ;I< .C:. 
h4 : \ ~ ~ I T ~ I ~ I : I I ; A S ~ ~ . ~ ~ ~ I ~  l~itJi;q, I$VI~;II.VS, 1052, 17-70; A,S .Alti;l:i\~, Sti~fe i111tI < ~ ~ P I ~ c I . I ~ I I I ~ - I ~ ~  ill AIJV;<:II~ 111iJi:i, 

l O # / l  ll)i., I k l l i i .  ~i~).22S.~-lS; I I ,  11. ~ l : ~ l l i ~ v i y y ~ ~ ,  Vill:~gt* I p : ~ ~ i ~ l ~ : ~ y ~ i ~ s  i l l  Iibdi;~, l l o ~ ~ ~ t ~ i ~ y ,  i(lM, ljp.4'2-0 I . 



In India , however, the concept of decentralization has from very early times, implied more 

than an administrative system. The Indian view represented by the ancient Panchayat. system 

1 connotes the functioning of the democratic institutions at the grass-root levels-,. The Village Panchayats 

in India have been the living centres of direct and real democracy from very early days. 

The Indian rural society was composed mainly of a multitude of villages, each village enjoying 

an almost independent and self-sufficient existence. The village was administered by a Panchayat 

which means a council of five members composed of elected or customary representatives of various 

castes. The Panchuyaf was the link between the villages and higher authorities. It must, however, 

be stated that there is a view that the role of the Panchayats in catering to the requirements of the village 

was negligible. This, however, does not disprove the potentialities of the system. The Panchayat and 

the headmen maintained peace in the villagelsettled disputes among the villagers and looked after the 

sanitation and other matters of common concern. They played a pivotal role ih the defence and 

development of the villages. Thus, from the stand point of administration, the village was autonomous. 

The Panchayats functioned as units of local self-government and contributed to social integration and 

cultural identity. It was this legacy of the Indian villages as the seats of real democracy, and autonomous 

administrative units that Mahatma Gandhi sought to revive through his vision of Gram Swaraj. 

1.1.3. Local Bodies under the British Rule 

A historical study of local bodies in India brings to light three specific streams of thought-the 

colonial concept of local government introduced during the British regime, the Gandhian concept of 

Gram Swaraj with its thrust on the ancient Panchayat system, and the concept of Community 

Development Programme of the post-independence period. One can find all the three streams of 

thought in greater or lesser degrees in the functioning of rural local government in the present Indian 

1. The terrn'grass-root'rneans originating or carried on by the common people at the local levels. For details 
see, Webster , New Twentieth Century Dictionary of English Language, Indian Ed nJ 960,p ,795; Also 
see, Iqubal Narain, 'Democratic Decentralization: The Idea, the Image and the Reality: in R.B. Jainl 
ed. ,Panchayati Raj, New Delhi, 1981, pp. 10-34. 

' The term Panchayat means an assembly of five. This indigenous term originated from the two terms, - 
'Panch' means five and 'yat' means an assembly. For a detailed presentation of the meanings of the term 
sr;,~he Oxford English ~ictionar$,lhh Edn., Vol.XL,p. 126 - 



states. 

The roots of the colonial concept of local administration in India can be traced back to the 

imperial Government's initiatives as early as 1861, when Samuel Liang, a member of the Viceroy's 

Executive Council made a statement that local bodies should be entrusted with the task of local 

expenditure. Nine years later, Lord Mayo envisaged a series of devolutionary measures in financial 

management. The local bodies were made agents of the Government for raising resources for meeting 

local requirements I .  The village officials were made salaried servants of the state. As a result, the 

Koman system of justice replaced the traditional power of the Panchayats in respect of the more serious 

judicial cases, The new system of tax gathering and administration made such a violent impact that 

the corporate life of the village weakened and in most cases ceased to exist. The old time institution, 

thus received a death-blow at the hands of those who sought the advantage of a centralized uniform 

system and they applied it without regard to its effects upon the indigenous social structure. In short, 

the Ullage Panchayats were 1 inked with the upper tiers of administrative hierarchy by the British 

administration through a policy of political and economic decentralization. 

Ripon's Resolution of May 18, 1882 envisaged the local bodies not merely as units of 

administration but as avenues for popular and political edu~at ion .~  Ripon's promises, however, were 

implemented only slowly owing to resistance from most of the provincial bureaucrats. Moreover, his 

scheme involved the process of decentralization upto Municipal and Taluk levels only. The 

administration of Village Unions (lowest administrative unit) consisting of nominated members and 

headmen of villages was entrusted to the District Boards. Thus the rural local government became an 

officially ordered adjunct to the District ~dministration~. 

The, Decentralization Commission of 1907, no doubt, recommended the revival and strengthening 

of the Village Panehayat system and the revival of the village as the primary territorial unit of 

government organization. It favoured the constitution of the village as the first unit of administration 

1. For details see, Sumit Sarkar, Modern India ( 1885-1947), 1985 rpt., Delhi, p.19; M.  Shiviah and 
K . B-Srivastava, Factors Affecting Development of the Panchayati Raj System, Hyderabad, 1990,p. 102. 

2. Henry Maddick, Panchayati Raj: A Study of Rural Local Government in India, London, 1970, p.  17. 
3. Report of the Indian Statutory Commission Vol.I., London, 1930,p .299; Also see, Henry Maddick, 

Op.cit ., p.17; 
4. HughTinker, The Foundationsof lJo~al  Government in India, Pakistan, and Burma, Bristol, 1954,p.55. 



with the functiooaries like the headman, the accountant and the village watchman forming a village 

government. As a result, the villages were transformed into units of imperial administration, with the 

village functionaries turned into government servants and their activities subjected to strict official 

control. The Commission's views on the revival of the Village Panchayats as popular bodies were, 

however, cast aside. The Government of India Act 1919, contained several measures towards 

decentralization of administration and provided for the transfer of the Department of Local Self- 

government into the hands of Indian ministers in the provinces. Shortage of funds, however, impeded 

any substantial developnlent of local bodies in the provinces. The failure of the experiment figured 

prominently in the Report of the Indian Statutoly Commission, 1930 . The Commission conceded 

that the efforts of the Governrne~lt at decentralization were, for the Indian masses, part of colonial policy 

of centralized administration and not genuine decentralization. The attempt to build a system of local 

administration on the British model was compared to the demolition of parts of an old, established and 

homogenous building and the erection in its place of a structure designed in an entire1 y different style 

of architecture. 

Thus, the local government envisioned by the British administrators conformed mainly to the 

needs of a centralized administrative system. The colonial approach did not involve efforts for the 

development of popular bodies at the lower levels of administration. 

1.1.4. Gand hian Concept of Democratic Decentralization, Gram Swaraj and the Panchay at 
System 

The issue of democratization of local bodies, which had become part of the demands of Indian 

nationalists, became alive as the steps for decentralization on the part of the government began to falter. 

Resolutions were passed time and again urging the government to take urgent and speedy measures to 

increase the powers and resources af local bodies. ' 
The scheme of administrative decentralization with the focus on ancient rural bodies or 

Panchayats owes its currency to the patronage extended by Mahatma Gandhi. A virulent critic of 

centralized power and a staunch advocate of decentralization, Gandhi had reservations about the official 

I .  M.Rarna Chandra Rao, The Development of Indian Polity, New Delhi, 1978, p.296. 



policy under the British rule relating to administrative decentralization in India. No doubt, Gandhi 

shared the views of many Western political thinkers who favoured decentralization as a countervailing 

measure against concentration of political power in the organs of the state. However, Gandhi's views 

were inspired by the ancient Indian system of Village Panchayats. The Panchayats, the inner 

administrative mechanism of the self-reliant autonomous village communities, presented to Gandhi a 

buIwark against authoritarian rule and exploitation. His vision of parallel layers of governmental 

systems which existed in 'ever widening, never ascending oceanic circle' stood in bold contrast to the 

colonial hierarchical system of administration, sustained by the numerically preponderant lower units 

which depended entirely on the goodwill and charity of the upper units.' 

The Gandhian concept of decentralization envisioned the village as the primary unit of seif- 

government. The local bodies, contrary to the Western view, were conceived as self-sufficient and 

self-reliant units governed directly by the villagers themselves. Village republic or Gram Swaraj with 

the village as the real repository of power and its government directly controlled by the people, thus 

forms the central theme in Gandhi' s view of decentralization. He believed that democracy impIied 

freedom to manage one's own affairs and that it could be achieved only in small units. At the same 

time, Gandhi's scheme of Gram Swaraj echoed his holistic view of man and society which integrated 

the political, economic, social and spiritual development of the individual. 

1.1.5. Decentralization during the Post-Independence Period. 

The Swaraj of Gandhi's dream, which envisaged the creation and functioning of self-governing, 

autonomous village republics, wat; spurned in independent India by the leaders who were mostly 

western educated and committed to liberal democratic tradition thereby and also by the other relentless 

critics of Gandhian principles. The critics of Gandhi's views on decentralization. an& . Villageb 

Panchq~at~regarded the village as a sink of localism, a den of ignorance, and narrow mindedness and 

1 . For details see, J.D.Sethi, 'Mahatma Gandhi on Decentralization ; A Model of parallel Politics,' ts., 1989, 
p.21; M.K. Gandhi on Panchayali Raj, comp., R.K. Prabhu, 1989 rpt., Ahmedabad, p.9; Also see, 
Harijan 28.7.1946; Young India, 27-10-1921, p.653. 



the cause of tile ruination of India. They refused to accept Gandhi 's be1 ief that when Indian villages 

1~cc;inlc f i l l y  ricvchq)cd (llcy would IWI Oc dutrg 1rc;lps bul t illy g:~r<lcr~s ol'l~rlcrt, irll~abilcd by il~lclligo~ll 

h l k  capzlblc oi' resislirlg cxploitaliu~l atld inroads into thcir fi-ccdom. Wllal was marc, tljc I~ldia~l  ysyolic 

llad come to bc progressivcl y captivated by the urge for material progress that required a central iscd 

admitlistrativc system. As a result h e  Gandhian ideas reccived nothing more than lip scrvice Crutr~ lllc 

~r;;~licrs of (he Indian Constitution. 

One major impediment to the acceptance of the Gandhian concept of decentralisation was the 

pr ccedcnce of the model of development over the process of policy formulation in independent lndia. 

l ' l le  development strategy followed by Jawaharlal Nehru and the political elite of his time was based 

oil a bliild dcpcl~dence on science and tecl~nology and large scale and heavy industrialization, This, 

i u  turn, implied Llie crcatiion of an administrative structure with a centralised bureaucratic apparatus. 

N;ikurally, illc social welfare schemes and the programmes of rural reconstruction were crippled by 

over-cen tral ization. 'I'he Community Development Programme launched in i 952 is a typical 

ulucidation of the point. 

Tlle launching of the Five Year Plans added a new dimension to the theme. No doubt, the First 

Five Year Plan was quite explicit about the need for people's participation. The second Five Year Plan, 

too, sougl~t to articulate the administrative translation of the idea at the district level, while the third 

Plan referred to development along socialistic lines through widespread pub1 ic participation. However, 

tllc Panclzayat Raj System envisioned only administrative decentralization and that too only to a very 

li~nited extent. The emphasis was shifted from the village to the Block as the unit of the development 

and administration, with an increased role assigned to bureaucrats. This meant a negation of the 

Gandllian concept of Crani Swaraj which imp1 ied an eventual weakening of the state apparatus and its 

adjulkcts li kc the bureaucracy, and the rejection of a model of development wedded primarily to material 

progress. The Gandhian ideal was ig~lored even in the process of rural reconstruction, under the 

ir~fluullcc of the irldustrial model of social organization. Thus, the post-1947 period evide~ltly betraycd 

1 . A i l i ~  ha11 Kashyap, Pandlayati Raj, [views of the Founding Fathers and Rwon~me~ldations of Dil:.:: <:nt 
Caulrlillecb] New Dcllii, 1989, pp. 30 - 62 

t l 
Also sce. Co~lstituent Assembly ~ebates, '  Governrucnt of lndia Publication, 1966 rpt., V ~ J ~ . V I I ,  p.39 
Dilip Kumar ~ l~ i l r t cr jce~~artd l l i  and Cvntritution Making in ~~~dla:%ew Ddhi, r 3 gg, pp .72-75 



the Gandh ian model of democratic decentralization although expectations about this mode1 were raised 

by the Asoka Metha Committee in 1978 and the L.M. Singhvi Committee in 1986. The Sarkaria 

Commission of 1989 which was constituted to redefine the contours of powers and responsibilities 

between the Union and State also advocated the strengthening of Panchayati Raj institutions by 

conferring on them more powers in order to realise the objectives of decentralized planning. 

The passing of the Indian C'onstitution (Seventy Third) Amendment Act -1993 relating to 

Patzchayuti Raj Institutions has heralded a defini te advance towards the Gandhian view of decentralizatior~ . 

The Amendment which came into efftct on April 21,1993, provides for a uniform system of Panchayati 

Raj for the entire country with the exception of some specific tribal and hilly regions. In essence, the 

Amendment seeks to constitutional ise Panchayafas a third stratum of Government at and below District 

level. The States are enjoined to reformulate the Panchayati Raj structure in accordance with the s i x  

and the population of Panchayat~, ensuring a certain degree of uniformity in the design of self- 

government at the third level of decentralized administrative set-up. The Amendment, thus, furnishes 

constitutional backing to Panchayati Raj Institutions. It lays down a five year term for the Panchayat 

Councils and includes a Schedule containing specific powers and functions of Panchayats. The powers 

listed in thd~hedule  are to be structul-ed and implemented at the Grama Panchqat level, i. e., the grass- 

root level, where people live and work. The vistas opened by the new constitutional amendment hold 

promises of taking the country closer to the Gandhian ideal of Gram Swaraj seeking the empowerment 

of the rural local society. 

Efforts at administrative decentralization at the Central and State levels following the Indian 

Constitution (Seventy Third) Amendment Act form part of contemporary history. 

1.1.6. Administrative Decentralization in Kerala 

A study on the rural local bodies in India in their historical perspective reveals situations of 

ideological inconsistencies resu! ting in unclear and hesitant governmental initiatives and popular 

sentiment. The conflicting views on decentralization which characterise debates at the national lcvel, 

1 .  Hoshiar ~in~h, '~ecentra l izat ion 'thru7 Constitution (73rd Amendment) ~ c t :  in Kur~~kshetra,Special, Vol 
.XLT,No.8, May. 1993. 



have percolated down to the provincial level. Small wonder that in the the state of Kerala, pattern of 

PanchnyriRnj system functions largely on the models evolved at the national level. The system, though 

not dissimilar in fundamentals, can, however, claim important differences with regard to details. 

The functioning of local bodies at the village level was a familiar feature in the erstwhile Princely 

States of Travancore and Cochin and the Malabar District of Madras Presidency, which were integrated 

in 1956 into the State of Kerala. Cochin was the first Princely State to enact a Pancliayat Act by which 

statutory Panchayat bodies were formed as early as 191 4. Travancore followed the example in 1925. 

The history of local government in the Malabar area is essentially the history of the government 

legislation enacted in Madras Presidency under the British rule. Statutory bodies at the sub-district level 

began to function in Malabar as early as in 1 87 1 when the Local Fund Act of Madras was passed. Thus, 

KeralaState inherited models of local government introduced through the Residents and Administrators 

both in the native principalities and in the segment of British India. 

In Kerala State, too, the history of decentralization during the post-independence period was 

characterised by alternating phases of progress and regress. 

In 1960, a Panchayat Act was passed replacing all the earlier legislations which had prevailed 

over Travancore, Cochin and Malabar areas. It stated that the Panchayat, should be the only 

organization at the village level between the government and the people, and that it should be the 

medium through which the villagers come into contact with the government. The legislation resulted 

in enlarging the functioi~s and finar~ciai resources of the local bodies. The duties and powers assigned 

to them mainly relating to civic amenities and municipal undertakings, comprised two categories- 

mandatory and discretionary. The mandatory functions were those over which Panchayats would have 

full delegation of powers, while the discretionary functions were selective and regulatory. Panchay uts 

were to perform duties assigned to  them as agents of the government. 

The association of the Panchay ati Raj Institutions with developmental activities tended to retard 

their progress as autonomous local bodies. Thus, Village Panchayats came to be treated as agents of 

the government discharging executive and advisory functions, rather than as democratic bodies. Small 

wander that the image of Panchqyati Ruj Institutions as units of Gram Swaraj drew a low profile. 



1.1.7. Prospect of Gratn Swaraj in Kerala 

Although the general trends i l l  administrative dccerltralization in Kerala present a bias towards 

the British model, h e  Gandhian vision of Gram Swaraj has been revived time and again by various 

sratutory committees and commissions. The relevance of the Gandhian model of rural local 

adminis (ration was recognized even when administrators remained hesitant at the stage of implementation. 

While the Balvantray M e h h  Study Team was at work at the national level in 1957, the 

Government of Kerala constituted a committee under E.M.S. Namboodiripad, the then chief Minister 

of Kerala.to suggest measures and methods for decentralization of power at various levels with the 

avowed objective of effective participation of local bodies. The approach of the Committee, according 

to its own testimony, was aimed at realizing the Gandhian dream of Gram Swaraj in Kerala State. The 

views of the Cornmitree reflected the general enthusiasm for a model of decentralization envisioned 

by Gandhi, which was echoed in the proceedings of the state legislature while introducing the Panchayat 

Bill in 1960. Opinion was almost unanimous that the Panchuyats should form the basis of the 

decentralized popular government in the State, and that the villages should be made self-sufficient and 

autonomous as visualized by Gandh i, 'The Panchayat and Gram Swaraj envisioned in this Bill', i t  was 

stated, 'acknowledge the right of the peopie to govern themselves, the legislation i s  expected to be 

an inducement for great changes in the life of the people, as the Panchayat will have more voice in 

deciding how a citizen should manage his life from the cradle to the grave. 

The appointment of statutory commissions in 1957, 1959,1965 and 1988 by the Government 

of Kerala represented efforts at decentralization with a view to ensuring greater participation of the 

people. 

The efforts at decentralization in Kerala have been bolstered by the passing of the Indian 

Constitution (Scventy Third) Amendment Act of 1993. The general enthusiasm in the state is 

conspicuous by the measure of commitment to the principle implied in theory as well as in practice. 

Earnest efforts are already afoot towards setting up a three-tier Panchayati Raj system in the state. The 

1 . Proceedings of the Kerala Legislative Assembly, 5th Nov 1960, Vol . X ,  No. 36, Trivandrum, 1963, 
p.3758. 



initiatives already taken at all levels indicate that the state of Kerala is favourably disposed to a trial 

of the scheme of decentralization ;LS envisaged by Mahatma Gandhi. 

1.2.0. Chapter Divisions 

This study contains nine chapters including the Introduction and Conclusion. The opening 

chapter includes an introduction to the thesis, chapter divisions, review of literature and a short account 

of the research probtein. It  presents the hypothesis, importance and scope of the study, objectives, study 

area, methodology and includes a note on the style of the dissertation. 

Chapter 2 attempts a detailed analysis of , and an examination of the major approaches to 

administrative, political, geographical and functional decentralization. The focus, however, is on 

democratic decentralization which imp1 ies the transfer of the responsibilities of the central government 

to subordinate agencies or units managed by the people at the lower levels. 

Chapter 3 traces the genesis; of decentralized functionality of local bodies in India . The chapter 

also deals with the administration of Rural Local Bodies under the British rule and the transformation 

of the colonial system in independent India. Early British attempts to revive the ancientrural institutions 

with a view to making them units of imperial administration, the note of dissent sounded by Indian 

nationalist leaders, particularly Mahatma Gandhi, and the divergent views and perspectives involved 

in the debates have been examined in the chapter. The narration also inquires into the metamorphosis 

of the Panchayat system in India since 1947 and appraises the recommendations of the numerous study 

teams and statutory committees, constituted by the Government of India, to suggest measures and 

methods to strengthen the Pandtajat system and the efforts at administrative decentralization, 

culminating in constitutional amendments in 1989 and 1993. 

Chapter 4 has been devoted to a specific inquiry into Gandhi's views on decentralization and 

his vision of' Gram Swaraj. Mahatma Gandhi's defence of the ancient Indian Village Panchayats which 

traces India's acquaintance with the self-governing system to the vedic times, and his idea of a 

co~n~nonwealth of autonomous and self-reliant village republics have been studied in the background 

of his views on individual freedom and on a non-violent and non-exploitative social order. 

Chapter 5 presents the antecedents of local government in Kerala and therefore, includes a 



l~istory of rural local bodies in the reg'lon from the earliest days down to 1950. Kerala State was formed 

by integratiug the Princely States of Travancore and Coch in and the Malabar District which was part 

of British India. Hence, the narration attempts a peep into - the annals of local administration in the 

three units during the yester years and seeks to examine the nature of the agencies of rural adrninistratior~ 

and their functionirlg in Travailcore, Cochin and Malabar. 

Chapter 6 deats with the initial phases in the history of the local bodies in Kerala after the 

attai~~~nent of Indian independence, marked by great enthusiasm for administrative reforms and a 

positive bias for strer~gthening local government and extending the concept of decentralization to rural 

areas. The various attempts at functronal and structural decentralization during the period frorn 1950 

to 1970 and the development of Panchayat administration in the smte form the main targets of study 

in this chapter. 

Chapter 7 traces and analyses the strides made towards decentralization in Kerala following the 

introduction of the Kerala District Administration Act in 1972. The different measures suggested to 

strengthen Panchayat system in the state and the role of the District Councils vis-a-vis the functions 

of the Panchayats have been examined in this section. A comparative study of the Panchaynt 

administration in Kerala and the models of Panchayat- systems in the states of Karnataka, Andhra 

Pradcsh, Gujarat and West Bengal has  also beenattempted in this chapter. The inquiry into the progress 

d and regress of decentralized functionality of administration in Kerala is reinforc5by a case study on 

the functioning of a Panchayat in Elrnakularn revenue district. 

Chapter 8 attempts a critical analysis of the efforts at the decentralization of power at the 

Panchayat level in Kerala and their proximity to the vision of Mahatma Gandhi embodied by the term 

Gram Swaraj. The focus i s  on the varied factors which have impeded progress in administrative 

decentralization and have impelled distortions in the concept resulting in deviations from the path 

delineated by the Mahatma, despite profession of allegiance and commitment to the Gandhian 

objective. 

Chapter 9, the concluding part, converges on the prospects of a quantum leap towards 

democratic decentralization and on the favourable conditions in Kerala which facilitate progressive 

realization of the Gandhian ideal of' Gram Swaraj. Measures for strengthening the rural local bodies, 



capitalizing on the advancement made in essential prerequ kites, have also been suggested. 

1.3.0. Review of Literature 

For the study of rural local government and the process of decentralization of power at the 

Panchayat level in India/Kerala the literature available is vast and comprehensive. These include 

official records, reports of statutory committees and commissions, books, journals, newspapers, 

academic studies and research papers, proceedings of legislative assernbl ies , of serninars and 

conferences etc. These studies cover a wide spectrum of the history of rural local government i1-1 lndia 

since the vedic times. The focus, however, is on the introduction of statutory Panchayats, their 

structural patterns and variations, the evolution of varying and divergent views on decentralization and 

the consequent alteration of the local bodies in independent India. Besides the above, studies on 

decentralization relevant to different contexts also form part of the sources consulted for the preparation 

of this dissertation. 

This survey of literature doe:; not include all the source materials used for this study, but refers 

only to those sources which are relevant to the broad classification given below. The literature relating 

to the study has been classified as follows: 

* L.iterature on Public Administration with specific reference to the concept of decentralization; 

* Studies on local government; 

* Literature on Gandhian thought with specific reference to decentralization, Panchayati Raj 

and Gram Swaraj; 

* Literature on Panchayati Raj system; 

* Literature on the vilIage system in Travancore, Cochin and Malabar; 

* Studies on rural local government in Kerala. 

1.3.1. Literature on Public Administration with specific reference to the Concept of 
Decentralization: , 

Studies on decentralization by Indian and foreign writers have been used for the exposition and 

analysis of the concept. They include S.K. Chatterjee, M.P.Sharma, Shriman Maheswari, S .  L.Sikri, 

R.C.Aggarwala, P.R.Krishna Iyyer, Russel.W.Maddox and Robert F.Fuquay, I . ~ u i s  Schneider,elaI., 





Kaulilya, WiIsorl, I;ayol, 'I'aylur, Wcbcr, Gulick, Urwick, I;ollcl, Mayo, Uar~lard, S ~ I I I O I I  Mc.Circgor, 

Argyris, Lickert, I-lerberg, Riggs- Dron and Mark. Among thern the name of Fay01 is  specially 11oled 

for a new theory of Public Administration. According to him the term 'Gangplank' refers to the need 

for level jumping in a hierarchical organisation. 

1.3.2. Studies on Local Government 

There are many books which deal with the historical background of the Village Pcsnchayats and 

the evolution of the village communities in ancient India. B. H.Baden Powell, Sir Henry Maine and 

Charles Metcalfe are the great pioneers who gave comprehensive accounts of India's grass-root level 

bodies. K.P.Jayswal, A.S. Altekar, R.K. Mookerji, S.K.Dey, D.D. Kosambi, S. Bhatnagar, Beni 

Prasad, D. R. Bhandarkar, A.K. Sen have praised the self-governing nature of the ancient Panchuyas 

in their llistorical background. H .  D. Mallaviyya (appointed by the All India Congress Committee) has 

presented chronologically how the issue of Village Panchayat became a part of the nationalist 

movement in India. He also refers to the role of Mahatma Gandhi and the other stalwarts of the freedom 

movement in keeping alive the qut:stion of the revival of the Panchayat system. John Mathai has 

portrayed well the role of Panchayat as the most efficient, self-governing and popular administrative 

uni t  competent to adjudicate upon questions, for effecting major settlements at the lower levels.' 

a. Panchayats and Rural Development 

Books that examine Panchclyus bodies and rural development in their historical perspective are 

many. G.R. Madan ~nakes a comprehensive survey of rural development in its sociological 

background. Another book co-authored by him throws light on the impact of the rural bodies on the 

1. Baden Powell, The Indian Village Community, Delhi; 1977; Henry Sumner Maine, VillageComrnunities 
in tlic East and West, 1986 rpt., (John Murry), ALhomarIe; K.P.  Jayswal, Hindu Polity, Calcutta, 1924; 
A .  S. Allekar, State and Government in Ancient India, 1984 rpt., New DeIhi; -- , Village Corn~nunities 
in Western lndia, Bornbay, 1926; R.K.  Mookerji, Local Government in Ancient lndia, 1958 rpt., Delhi, 
1958; S . K .  Dey, Panchayati Baj : A Synthesis, Bombay, 1981; D.D. Kosambi, The Culture and 
Civilization of Ancient India in Historical Outline. New Delhi, 1986; S .  Bhatnagar, Rural Local 
Grlvertlrne~~t in India, New Delhi, 1978; H . D. Mallaviyya, Viltage Puncllayats in Indb, Ncw Dcllii, 
1956; John M a h i ,  Village Gove~*ntlbent in British lndia, London, 19 15; Beni Praad ,  The Political 
?'l~co~-y ill Arrcic~lt Indin, Allahab;~l, 1927; , The Stotc in Ancient India, Allahahad, 1928; D.R. 
Bhandarkar, Some Aspccts of Ancitnt lndinn Polity, Benarcs, 1929; A.K. Sen, Studies in Arlcicrll Indian 
l'olitical Thoughl, Calcutta ,I 926. 



life of villagers. A.R. Dcsai's book, also written in the socia1 background of India, portrays the rural 

local bodies of India. In  this category can be incIuded works by G.L. Gomme, S .  C. Dube, R.V. Jathar, 

D.C. Sarcar, N.Srenivasan, Ganesh Prasad Surha and R.C. Raychaudhary. R.S.  Sharma's work 011 

Iildian feudalism gives an insight ir~to the political, economic and social conditions of  India in the rural 

areas, Michael Edwards also has appraised the historical background of Village Panchayats and the 

Gandhian thrust upon the traditional Panchayat systern.l 

b. British Policy towards the rural local bodies 

A few documents which iticlude legislative enactments, statements, statutory reports etc., 

mentioned below describe the pol icy of the British Government towards the rural local bodies in ~ n d  ia.' 

I n  the year 1861, the British Government in India launched some measures to revive the traditional 
r n 

village government with a view 10 c o l l e ~ ~ k e  revenue dues from the villagers. The details of the 

measures taken by the Government are available in the report on Indian constitutional reforms. An 

Annual edited by Rush Brook Williams gives a pen picture of rural India in the 1920's. Another work 

prepared by J .  Coatman presents a \ ivid picture of the progress of self-government in the 1930's. He 

also advocates the need for expanding the electoral capacity of the poorest and the humblest of Indiarl 

people. The Report of the Statutory Commission (1928)' reveals the steps taken by the Rritish 

Government towards creating respo~lsible self-government and also explains the contrast between the 

local self-government in England and that in India. 

1 .  G.R. Madan. Indiays Developing Villages, Lucknow, 1983; G.R. Madan and Tara Madan, Village 
Development in India: A Sociological Approach, New Delhi, 1983; A.R.  Desai, Rurat Sociology in 
India, Bombay, 1984; -- ,Rural India in Transition, 2nd Edn., Bombay, 1979 ; G. L. G o m e ,  The 
Village Community, London, 1890; S.C. Dube,ed., Tribal Heritage of India, Eihnicity, Identity and 
Interaction, New Delhi, 1977; R.V. Jathar, Evolution of Panchayat Raj in India, Dharwar, 1964; D.C:. 
Sarcar, Studies in Political and Administrative System in Ancient and Medieval India, Delhi, 1974; 
N. Srenivasan, Democratic Government in India, Calcutta, 1954; Ganesh Prasad Su tha, Post-Gupta 
Po1it~A.D. 500 - 700; A Study of the Growth of Feudal Elements and Rural Administration, Calcutta. 
1972; R .  S .  Sharma, Indian Feudatism. (2nd. Edn.,1980, New DeIhi; Michael Edwardes, The Myth of 
the Mahatma Gandhi, The British and the Raj, New Delhi, 1986; R.C. Raychaudhary, Social anti 
Economic History of lndia in Ancient Times, Delhi, 1 978. 

2 .  For details see, Report of the Indiiin Constitutional Reforms, 1918, (Montague-Chelmst'ord Reforms); 
lndia in 1922-23,1928 rpt., Calcutta; Rush Brook WiIliams,ed., Calcutta, 1923; J .  Coatman, cd., lndia 
in 1926-27, Calcutta, 1928; Report of the Indian Statutory Commission -Volume I,  London, 1930; TIw 
Government of lndia Act- 1935, New DeIhi, 1937. 



c.  Decline of the Indigenous System 

There are also somc books ern Modern Indian History thatgive an account of the irnpact of British 

colonial policy that led to the decline of local government in India. For example, the works of Percival 

Spea5 A .  M & S.  G .  Zaid, and Hugh Tinker reveal the depressing impact of British measures on rural 

local bodies. 

d. Features of the British System 

A few books by British writers on the English local government systern were also consulted in 

order to utlderstarid the features of  the British system. This helped to make a comparative study of the 

concepts of British pyramidal tier system and the concept of 'oceanic circles' in a sort of grid, which 

Mahatma Gandhi envisaged for India. These include the works of R. M. Jackson, J .A.  R. Marriott, 

M.  D. Chalmers, Rt. H0n.C. F.G. Masterman, G.M.Trevelyan Murphy James and C. D.H. Cole. In 

fact, G.D.H. Cole raises doubts about the role of rural local bodies as the guarantor of individuals' 

freedom of the people of ~ n ~ l a n d . ~  

1.3.3. Literature relating to Gandhi's views on Gram Swaraj, Panchayat system, Ilecentralization 
etc. 

Broadly classified, Gandhian I iterature falls into two groups. (a) Works by Gandhi and (b) 

Works on Gandhi. The writings of Gandhi mainly include three books- the Hind Swaraj or Indian 

Home Rule, An Autobiography or Th e Story of My Experiments with Trrith, Sathyag raha in South Africa . 

However, Gandhi's views evolved and developed in the course of s ix long decades have been conveyed 

through innumerable articles, speeches, letters and reports of interviews most of which have been 

published through the colurnns of journaIs and periodicals like the Indian Opinion, Young India, 

New be&;', 1964 j 
1 .  Fur details see, Percival Spear, The Oxford History of Modern India, 1740-1975, A .M.  & S . G .  Zaid, 

ed., The Encyclopaedia of the Indian National Congress, Vol.VII (1916-20): d;nergence of Gandhi, 
New Delhi, 1979; Hugh Tinker, The Foundations of Local Government in India, Pakistan and Burma, 
Bristol, 1934. 

2. R.M. Jackson, The Machinery of Local Government, 1959 rpt., London; J .  A . K .  Marriott, England 
Since Waterloo; History of England, Vol.11 , 1965 rpt., N.York; M.D. Chalmers, Local Government: 
The English Cif izen, His Rights and ResponsibiIities, London, 1883; Rt.Hon. C.F .C .  Masterman, How 
England i s  Governed?, 1928 ipt.>olwy and Blount, London ; G.M. l.revel6, illustrated English Social 
History, VoI.III, 19: ; rpt., England; Murphy Jarnes,ed., A New ~ n ~ f s s h  Dictionary of Itistorial 
Principles, Vol . l l ,  1 862, Oxford; G . D . II  Cole, Local and Regionaf Government, London, 1947. 





C.F.A~ldrews, A . K .  Vakil, V.V.  Ra~nanamurthy, Ramashray Roy and many others. ' 
ArticlesonGa~~dhi's writings I~avebeencompiled by well-known scholars like S.Kadhakrishnan, 

G. Ramachandran and T. K.  ~ a h a d e v a n ~ .  Most of the writers have focussed on Gandhi's opposition 

to the pyramidal organizatiol~s of society and polity and his option for concentric circles. His vision 

of Graw S~vuraJ' and Punclzayot sysl.em has also been examined . 

Gandhi's views on appropriate tecllnology and small scale production has found a powerfill 
c 

expotleilt in the Gerrnan thinker (ecot~ornist), Schurnaher who fully subsribes ta the view that the poor 
A 

I 
1. S .  N. Agarwal, Gandhian Constitution for Free India, Allahahad, 1946; ---, Village Panchayats 

in the India11 Constitution: Modetern Review, Vol. 89, 198 1; R.C. Aggarwala, Comparitive Study of the 
Modern indian Constitution and Administration, 1974 r ,pt., New Delhi; ----, The Indian 
Constitution and Administration, New Delhi, 1976; Dilip Kumar Chatterjee, Gandhi and Constitution 
Making in India, New Delhi, 1984. According to D.K. Chatterjee the Directive Principles which intend 
to give shape to Gandhian ideals are - (a) the State shall take steps to organise VillagePanchayats and make 
them powerful enough to work as units of self-government. (b) the State shall take steps to promote cottage 
industries (c) thestate shall work for the uplift of the Scheduled Castand Scheduled l'ribes hy educating 
them and protecting , their econornic interests. However, the author says that the severest charge against 
the Directive Principles is that the are in the nature of holy wishes having no legal sanction behind 4 them.Also see, Nirmal Kurnar ~ose,;Sblections from Gandhi, Ahmedbad, 1948; S. H . Patil, Gandhi and 
Swaraj,New Delhi, 1983; K.P. Kanmakaran,Gandhi Interpretation, New Delhi, 1983; S.C. Gangal, 
Gandhian Thought and Techniques in Modern World, New Delhi, 1988; S .L. Verma, ed., Panchayati 
Raj, Gram Swaraj and Federal PoIity, Jaipur, 1990; Bhikhu Parekh, Gandhi's PoliticaI Philosophy: 
A Critical Examination, H ongkong, 1989; ---,Colonialism, Tradition and Reform: An analysis of 
Gandhis' Political Discourse, N.I)elhi, 1989; S.C. Biswas, ed., Gandhi, Theory and Practice: Social 
Impact and Contemporary Relevance,l990 rpt., Simlaj Budhadeva Bhattacharya, Evolution of the 
Political Philosophy of Gandhi, 1!)89;V .T. Patil, ed., New Dimensions and Perspectives in Gandhism, 
New Delhi, 1989; Gopinath Dhawan, The Political Philosophy of Mahatma Gandhi, New Delhi, 1990; 
Ram Rattan. Gandhi's Concept of Political Obligation, Calcutta, 1972; Raghavan lyer, The Essential 
Writings of Mahatma Gandhi, Dclhi, 1991 ; B.B. Majumdar, ed., Mahatma Gandhi's Concept of State, 
Culcutta, 1957; P.K. Jose, Foundations of Gandhian Thought, Calicut, 1985; Chandran Devanesan, The 
Making of the Mahatma,New Delhi,1969; Amirban Kashyap, Panchayati Raj: Views of Founding 
Fathers and Recommendations of Different Committees, New Delhi, 1989; Richard .B . Gregg, 
Gandhisrn vs. Socialism, Newyurh, 1932; Louis Fischer, Gandhi: His Life and Message, for the World, 
London, 1954;-,The Life of Mahatma Gandhi, Bombay, 1965 rpt.; Joan. V .  Bonduranl, Conquest 
of Violence: The Gandhian Method of Conflictflew Jersey, 1958; C.F. Andrews, Mahatma Gandhi's 
Ideas, London, 1930; A.K.Vaki1, Gandhi-Ambedkar Dispute: An Analytical Study, New Delhi, 1991; 
V.V.Ramana Murthy, ed., Candhi: Essential Writings, New Delhi, 1970;  ama as<%^ ed., 
Contemporary Crisis and Gandhi, New Delhi, 1986; Devendra Thakur, et al., ed., District Planning 
and Pancllayati Raj , New Delhi , 199 1 ; Nageshwar Prasad, 'Decentralization in Historical Perspective:. 
ts., Rajghat, Varnasi, 1984. 

2 .  S .  Radhakrishnaqed., Mahatma Gandhi, Essays and Reflections on His Life and Work. 1985 Ot., 

Bombay; --- ,ed., Mahatma Gandhi, 100 Years, N.Delhi, 1968; G. Ramachandran, The Man Gandhi, 
Madras, 1947; G. Ramachandran and T.K.Mahadevan,eds., Gandhi: His Relevance for our Time , 
Bombay, 1964. 



of the world be helped not by mass production, but by production by the masses. ' The G a ~ ~ d h i a n  views, 

no doubt, have their critics as well.' W11ile the imperialist writers have tried to belittle his corltributions, 

the Marxist school has bee11 reluctant till recent times to assign to Gandhian ideas a place of importance 

or relevance. 

A review of these studies has helped in making a proper appraisal of Gandhi's views on 

decentralization . 

1.3.4. Literature on Panchayati Rlfj 

The rich literature on Panehayad system in the post-British period includes national and regional 

studies, case studies, reports, research projects at micro and macro levels etc. Some of them are of 

a general nature while the others are of topical relevance. 

The general studies on Panchqati Raj provide a textual treatment of the subject. These studies 

cover almost all aspects of Panchayati Raj Institutions and examine some of the 'consequences' of 

Panchayati Raj in the social, political and administrative spheres of rural India. They also examine 

the case for democratic decentralization, the process of local government administration and the 

problems of grass-root level planning as well as the pattern of emerging leadership. They analyse some 

of the signiticant questions concerning the conceptual frame-work and the institutional set up. 

The various literatures on Plznchayati Raj under the category deal with the local institution at 

the macro level. They refer to matters like the democratic politics in India, the tendency on the part 

of the central and the state governments to rebin maximum possible control over the local institution 

through the bureaucrats and the leaders belonging to ruling parties. 

Carl H.Taylor has stated that in the post-independence period the Panchaynt system stands 

eclipsed by the multiple programmes under the 'Community Development Programme' causing a 

I .  E. F. Schurnacher, Small is Beautiful: A Study of Economics s if People Mattered, t 983 Qt., New 
Delhi, 1983. 

2. For details see, Subrata Mukherjee, Gandhian Thought, Marxist Interpretation, New Delhi, 1991; 
E.M.S.Namboadiripad, The Mahatma and the Ism, New Delhi, 1958; Michael Edwards, The Myfh 
of the Mahatma, New Delhi, 1986. 



deviatioi~ fro111 thc Gandhiat~ e~npi~asis on 'Gram Swaraj. This view has been shared by many writers. 

'I'hey ir~clude G.S. Halappa, Rajeshwar Dayal, G. Ram Reddy, M. Shiviah,et al,,T.N. Chaturvedi, 

Douglas Esminger and Iqbal Narair-I . 2  The series of documents on Pnnchayafi Raj published by the 

National I r~sti tu te of Rural Development (H yderabad) give a glimpse into the functioning of Panchaynti 

Raj at the national level, various co~nmittees set up at the nationallregional levels, major reports e t ~ . ~  

The case studies cor~ducted by reputed scholars like 3.S.Bhargava in Rajastan, Mario I). 

Za~nora in Uttar Pradesh, Ralpfl H .  Retzalff, V.G. Nandekar and N.R.  Jnamdar in Maharashtra, S .  P. 

Jain in  Assarn, R.  N. Sahay in NagaIand, present faithful chronicles of cross currents at the grass -root 

level which nourished the top roots of the decentralized democratic institution in ~ n d i a . ~  

Decentralized planning at the Palzchayat level has become a major area of specializatiorl 

recently. Many writers have brought out the importance of decentralized planning for the healthy 

growth of Panchayat system in Inclia which can assure, citizen's participation. They observe that 

1. Carl 11. Taylor, A Critical Analysis of India's Community Development Programme, Calcutta, 1956; 
2. C.S. Halappa,ed., Dilemmas ol' Democratic Politics in India, Bombay, 1966; Kajeshwar Dayal, 

Panchayati Raj in India, Delhi, 1 970; G .Ram Reddy, Patterns of Panchayati Raj in India, Madras, 
1977; M .Shiviah, et al., Panchayati Raj: An Analytical Study ,Hyderabad, 1976; T.N. Chaturvedi, ed., 
Panchayati Raj, Indian lnstitute of Public Administration, New Delhi, 1981 (See the articles by Douglas 
Esminger, Iqhal Narain and M.  Shiviah). 

3 .  For detai Is see, Documentation on Panchayati Raj, National Institute of Rural Development, (H yderabad) 
n.d.,  Hyderabad. 
a) Summaries of Major Reports (P.R. DOC 001) 
b) Salient Features of Panchayati Raj Acts ( P.R. DOC 002) 
c) Structural Patterns (P.R.  DOC 003). 
d )  Decentralization and Development Administration, (P.R. DOC 

02 1 > 
c) Panchayati Raj and Programme Implementation (P.R. DOC 023) 
t) Woman and Panchayati Raj 1:P.R. DOC.024). 
g) Direct Vs. Indirect Election to PR Bodies (P.R. DOC 025) 
h) The Idea of Mandal Panchayat (P.R.  DOC 026) 
i) Panchayat Raj Leadership (PR. DOC 27) 
j) Interface between Officials and Non-Officials (P.R.DOC 28) 
k) Panchayati Raj and Political parties(P.R.DOC 29) 
Also sue: M .S hiviah, Panchayati Raj: A Policy Perspective, Hyderabad, 1986. 

4. B . S .  Bhargava, Panchayati Raj System and PoIiticat Parties, New Delhi, 1979; Mario D. Zamora, The 
Panchayat Tradition, A North Indian Village Council in Transition, 1942-62, New Delhi, 1990; Ralph 
H . Retzalff, Village Governmerlt in India: A Case study,Bomhay, 1962; V .G. Nandekar, Local 
Government: Its Role in Development Administration, Delhi, 1979; N.R.  Inamdar, Functioning of 
Village Panchayats, Bombay, 1970; S.P. Jain, Panchayati Raj in Assam, Hyderabad, 1976; B.N. Sahay, 
'Decentralization: The Nagaland way,' in Devendra Thakur and Shivesh Nandan Sing11,ed , District 
Plantlirlg and Panchayati Raj, New Delbi, 1991. 



decentralized plal~rlir~g is the meant; of promoti~lg people's participation and co-operation. To tllem 

there exists a close nexus between derl~ocracy and district planning, between clevelop~l~ent and district 

planni~ig, and between decentralization and district pla~lning. They also view that mass participation 

is the clla~~i~el through which people ensure  heir effective influence on the decision-making process 

at all levels of social activity and social institution. Participation is more broadbased than going to polls. 

Here the writers come closer to Gandhian thought on decentralization and village uplift. 

R .  P.S. Bhadouria has edited a book which contains a series of essays on decentralized planning 

and the Parlchayat system in India. I C. Harichandran examines the role of Panchayati Kaj Institutions 

as the units of planning in rural scctor in Tamil ~ a d u . ~  C.K.Renukaya, Vasant Desai, Ms.Snehalatha 

Pandia and others have brought out the need for decentralized planning at the Panchayat level on the 

Gandhian rnodeln3 Henry Maddick clearly brings out the difference between the Nehruvian approach 

in planning and the Gandhian vision of Gram Swaraj. He views that, by a meaningful decentralized 

planning at the village level, the rural local bodies can play a vital role in promoting social 

change,economic development and intelligent administration. S.K.Dey , too, portrays an evolving 

pattern of Indian democracy from the Gram Sabha to the h k  Sabha. To him democracy, which has 

no roots in the peopIe, is at best short lived, if not totally illusory. He is deeply committed to the 

Gand hian concept of democratic decentralization in its decentralized perspective. 

d 
Pondy Papers in Social Sciences, pub1 ished from the institute Franys d e Pond icherry , on 

decentralization deals with the multi-level planning in South ~ n d i a . ~  

'The success of democratic institution at the village level in Karnataka, West Bengal and Jammu 

and Kashrnir has been highlighted hy George   at hew. His views, with the focus on the devolution 

of authority on Panchayati Raj Institutions, assume special significance against the background of the 

I. B.P.S . Rhadouria, ed., Decentralized Planning for Development in India, Delhi, 1988 
2. C. Iiarichat~dran, Panchayati Raj and Rural Development: A Study of Tamil Nadu, New iIeIhi, 1983. 
3 .  C.K. Ke~mkaya, in Kamayan Prasad , ed. ,Decentralized Planning, New Delhi, 199 1; Vasant Desai, 

Panchayat i Raj, Power to the People, Bombay, 1990; Henry Maddick, Panchayat Raj : A study &Rural 
I,ocal Government in India, London, 1970; S.K,Dey, Panchayati Raj: A Sfhthesis, Bombay, 1961 j 
- .- , Power to the Pseaple: A Chronicle of India, 1947-67, Bombay, 1 9 6 9 . ~  

4. Poi~dy Papers in  Social Sciences, About Decentralization : The Studies on Mulli-level Planning in 
South India, Iris itut Francais d e  Pondicherry, Pondicherry, 1989. 

5 .  George M a t l ~ r w , ~ ~ a n c h a ~ a t i  Kaj in Karnataka Today- Its National Dimensions, Ncw Delhi, 1986; 
-, ~d,,Panchayafi Raj ia Jammu & Kashmir, New Delhi, t990: 



recent efforts by several state governments to radicalize the working of the Panchuyati Raj lnstitutio~~s, 

while frequent1 y i~lvokir~g the Gandhian concept of decentralization. 

This study hasalso utilised the followingjournals, inanalysing the conceptsof dece~itralizatiot~, 
and 

Pattchayat system, the Gandhian views on development and planning at the lower levels. 
A 

* Development and Changa , 

* Yojana , 
* Economic: aud Political Weekly , 
* Alternatives , 

* ~rea$?hbou~h , 

* Main Stream , 

* Journal of Rural Development, 

* Q12uarterly journal ofthe AIL India Institute of Local Self - Govenzment , 

* Gandhi Marg , 

* Man & Development, 
S * Kuru.'thetra , 

* Indian Journal of Public .Ad~ninistration., 

* International Social Science Journal, 

* 73e Indian Historical Review .. 

1.3.5. Literature on the Village System in Kerala, (Travancore, Cochin and Malabar). 

The available literature on the subject can be classified into Primary (official records) and the 

Secondary Sources (other materials),. The study depends more on official rec,ords that include Archival 

records, Acts, Rules, Proclamations, Assembly Proceedings, Statistics, Year Books, Census Uepor t, 

Administration Reports, Study Team Reports, series of Gazetteers (Kerala State) and the Manuals. A 

large number of secondary sources l ike History text books, both on Kerala and South India, doctoral 

dissertations, articles, journals and newspapers, also were consulted. 

Historical writings on Kerala and South India are valuablc sources of' information to this study, 

which immensely helped the researcher to prepare an account of the historical background of loca! 



bodies iu the crstwl~ilc Travarlcore, Cochin and Malabar regions of  Kcrala. The Books on South India 

were coi~sul ted because, Kerala, during this period, formed part of the larger unit of 'Than~izhakam'(Tarnil 

Land). 

During thc Sat~go~n Age, the people of a village who could not be in  any sense effectively 
jY 

governed by the King all the time, governed themselves through the rich experienced, influential and 
/I 

sufficiently wise menof'the locality. According to scholars, these are the rudiments of village autonomy 

and rural local self-government in Tamizhakam. One gets a detailed account of the lower level body 

- Mahasabha, which had functioned at Utteralnellur in Cingalepet District (Tamil Nadu), and also 

a vivid picture of the self-governing ir~stitutions under the Pallava rulers. The main works include that 

of N.  Subran~aniyan, Kao Bahadur S-Krishna Swamy Ai yangar, R.  Gopalan and Krishna Swamy 

Ail yangar, C. Minakshi, T.V. Mahalingam and T.K. Ravindran ,et al. 

Some of the literary works in the later period like those of Nobouru Karashima and his 

associates,Y. Subbarayalu, S .Sarasrvathy and others have reinforced the view that the South Indian 

V'illages were little republics where social reproduction was maintained by the combination of 

agriculture and manufacture2. However, their mutual dependence on one another induces one to 

think that villages were not primary units where social reproduction of the people was maintained 

and to which villager's social activities were confined. The Administration Report of Madras 

Presidency, related to local government, provides useful information on the functioning of Village 

Panchayats inMalabar . 

The literary sources which deal with the history, features and the functioning of local 

bodies in early Kerala are plenty. Burton Stein and George Woodcock state that early rural 

I .  N. Subrahmanian, Sar~gan~ Polity: The Administrative and Social Life of the Sangom Tarnils, Bombay, 
1966; Rao Bahadur S.Krishna Swamy Ai yangar, Evolution of Hindu Administrative Institutions in 
South India, Madras ,l93I, R .  Gopalan and Krishna Swa~ny Aiy: angar, History of the Paltavas of 
Kanchi, Madras, 1928; C. Minakshi, ,Adminstration and Social Life under the PaIlavas in K . A .  
Neelakantasastry,ed., Madras University Historical Series, Madras, 1938; T.V. Mahalingam,' Village 
Communities in South India,'in S .P .  Gupta,ed., Readings in South Indian History, New Delhi; T.K. 
Kavindran,et a]., History of So11tl1 India Yol.11; Medieval Period, New Delhi, 1979. 

2 .  Nohouru Karashima, South Indian History and Society: Studies from Inscriptions, A.D. 880-1800, 
Rombay, 1984; S .Saraswathy, The Madras Panchayat System, Vol.1, A Historical Survey, New Delhi, 
1973. 



settleinents ill KeraIa were only residential clusters formed arourld large rice fields, and were not 

siinilar to thc North India11 cluster of houses, assembled or accumulated in one particular area1 

'The sources also give details of Brahmin settlers from the north, split up into 64 Grarnmnms 

(villages) and llow the semi-tribal society under them was gradually developed illto the typical 

Hindu illould wit11 i~lnu merable c;isres and sub-castes ex istirlg in a cornplex v illagc cconomy . 

'I k y  also give details of grass-root level institutions like Taras, Cheris, CJr or Sabhai, I'aratai and 

otller community gatherings, whic l~  have functioned as units of social life. W tiile some scholars 

and 
like L.K. Ananthakrishna o e ~  - Kesavan Veluthat view that the early form of the 'Panchayor 

bodies' were in thc nature of caste councils and temple centered village bodies. others, including 

earlier scholars like Ela~nkulam Kunjan Pillai and T.V. Mahaling;om, William Logan, Mls. Ward 

and Conners, T.M. Satchit, K.M. Panikkar, P. Sangoonny Menon, S. Ramatlathan Iyyer, K.  P .  

Padmanabha Menon, K.V.Krishna lyyer and the later scholars like A. Sreedhara Mcrlon, and the 

e 
editors of Kerala Gazetters , Adoor Ramachandran Nair and C . K . Kareem , have represented thesc 

h 

councils to be democratic (popular) and secular assemblies2. 

With the launching of statutory census system residential village known as Kara or Muri was 

adopted as the territorial unir in  rura 1 area and the Panchayats were relegated. Rao Sahib. N. Kunjan 

Pillai, who was the census commissioner of Travancore looks upon villages, as revenue divisions rather 

1. Burton Stein, ed., Essays on South India, New Delhi, 1976; George Woodcock, Kerala, A Portrait of 
the Malahar Coast, London, 1967. 

2. L.K. Ananthakrisha I. ,yer, The Chchin Tribes and Castes, Vol.Il,London, 191 2;  Kesavan Veluthat, 
~rahmln Settlements in Kerala; Historical Studies, Calicut, 1978, Elarnkularn Kunjan Pillai, Studies 
in Kerala History, Kottayam (Kerala), 1970; T.V. Mahalingom, Village Cornmunit ies in South India 
in S .  P. Sen gd., Readings in South Indian History, New Delhi, 1968; William Logan, Malahar Manual 
in 2 vols., Vol. I ,  198 1 rpt., Trivandrum, 1981; Mls. Ward and Conners,Selections from the Records 
of the Madras Government, Geographical and Statistical Memoir of the Survey of 'Iravancore and 
Cochin State From July 1810To the end of theyear 1821, Vol. IV, cornp, from the original documents 
of th survey forwarded to the Surveyor General of India, 25th Aug 182 1 ; T.M. Satahitgd., The Madras 
State Directory, 1935 rpt., Cochio; . K . M .  Panikkar, Survey of Indian History, 80 wga,: 1 

I ) .  Satiguouny Menon, A History of Travancore from the Earliest Times, . ' Higgin Botharns 
Company, Madras, 1878; K.P. Paidmanabha Menon, A History of Kerala, Palghat (Kerala),l965; S.  
Ramanathati A i y yer, Progressive 'rravancore - The Indian State series, Trivandmm, 1 923; A Sreedhara 
Mcnon, Survey of KeraIa History, Kottayam, 1967;---, comp. and ed.,  Kerala nistrict Gazetteers - 
CannanoreTrivandrum, 1972; Adoor K.K. Ramachar~dran Nair, Kerala Gazetteer in 3 vols, Trivandrum 
1986; C . K .  Kal-eem, camp., Kerala District Gazetteer; Palghat, "67 iu?t n d r urn. 1 37 Q 



l11;111 as U I ~ ~ ( S  O ( ' I ~ C I I ~ O C T ; ~ ~ I C  bodies. ~ I c  says illat Llicrc is 110 villagc ill 'l'rava~~corc i r ~  lllc slrict s c ~ ~ s c  

01' t !~c t e r ~ i ~ ,  'villagc' i.e., a clusler of houses. 

'i'llc ~xcsc~\t study relies also on Census Keports of' the years 189 1-1 99 1, Cl~e debils fro111 which 

i1;ive been citcd irl tlie appropriate context. 

'I'l~e Acts, I<cgulatious and Proclamations by the sovereigns, the Procced ings oC llle Diwans ot' 

Cocllirl and Travancore States and thc Legislative Proceedings from the Cochin and 'I'ravancore were 

collsu I tccl i l l  ordcr lo recot~s truci the 11 islorical continuity of Kerala Yancttayats in the yre-independence 

period. I 'Memorandum on the Revision of Village Establishments with the Diwan's Orders of 1909" 

gives a detailed account of villages. 

As given above, a wide body of literature on post-independent Kerala Panchayats have been 

used for this study. Among them, there are only a very few macro or micro level or analytical studies 

otl Kerala Panchayat system by academicians, activists, researchers or specialists. The present study 

~l~erefore, relics much on official literatures, like the Annual Administration Reports of the Panchayat 

Department, ' Panchayat Manuals', Administrative Reforms Committee Reports 1957, 1965 and 1988 

and various literatures published from the Public Relations Department, Government of Kerala, Saslra 

S a l ~  i Lya l'arisllad, h e  Slaie Pla~~rii~lg Hoard, 'l'hiruvana~lthapuratn, and a few working papers available 

at tl~c Centre for develop me^^ t studies , ~hiruvanantha~ura~n. The Kerala Legislative Council 

1. Among rnatly Regulations issued hy the Sovereigns of Cochin and Travancore, those of 19 t 4 md 1925 
deserve special rnention because they were the very base of subsequent regulations. The Cochin Village 
Panchayat Act was the first Act ever enacted in the Princely State of India. The Act of 1925 (Travacore) 
was also a pioneering venture in TI-avancore State. 

2 .  1:nr ~letaiis see, Administration Report of the Public Health and Panchayat Department for the year 
194344 and 1944-45 (Cochin state) 1953-54, 1955-56 (Travancore Cochin State) 1973-74, 1974-75, 1975- 
76 ,  1976-77. 1982-83, 1986-87, 1987-88, 1988-89, all published in successive years by the Government 
ul Kcrala, 'I'rivandrum: The Kerala Panchayat Manual in 2 vuls. (amended) 199 1 . 
A 1st) see, Hatld Book of lmportant Enactments and Orders Issued from 1 4 1  987, to 30-9- 1989, Local 
Administration Department, Goverilment of Kerala; Report of the Administrative HeTclrms Corntnitlcc- 
f958, in 2 vols., 1358, 'I'hiruvanantkapuram; Report of the Cominission Tor Delimitation of Panchayui 
Arcas (1959) in 2 vots. Trivandrum., 196; Report or the Administrative Re-organisation and Economy 
Corn~l~itlee 1965-1967 Trivandrum, 1967; Report on the Measures to be Taken for Democratic 
I)ccentralizution at the District and Lower Levels in 2 vols., Trivandrum, 198; Vinayakumar ed., 
Pnndrayai Raj : Prayogavurn Sidhanthavum (Malayalam),Trichur, 1989; Also sec, T. P. Kunjikannan, 
cd. ,Adl~ik;lratn Janagalkku: Panchayathukalum, Vikendreekaranavum (Malayata~n), 1989 q)t., 
Tlicliur ,1989; Towards an Approach to Kerala's Eighth Five Year Plan, State Planning Board, 
'rz-i-, iarr  rtvu~n, 1989; Mcsalfilhinle Zilla Pnnchavalsara Padhathi Raopeekaranam - 190-95: Ctlila 
R.Iin.g:o-rkl~i~kr~lunl Nirdcsnngnlunt (M atayalanl) 1990-35, S tatc Planning Board, l'riva~ldrurn, 1983; 
'I'l~orn;ls Issac, c l  ;il., S o ~ u e  Nolcs o11  Pussibilitics of I)ecentr~lized devclopnierit irl Kcr~lla 'I'riv;~~~Llrum, 
IOIJO. 



Proceed i rlgs, available in many volurl~es at the Kerala Legislature Library, Tl~iruvananthapura~n, also 

deal with the process of decentralization till date which form a major part of the source rllatcrials for 

its study. 

1.3.6. Srudies o n  Rural Local Bodies in Kerala. 

Among the special studies on KeraIa Panchayat administration, Ms. V isalaks hy's post-doctoral 

thesis' can well be called a pioi~eerir~g work. K.Thulaseedharan's study on Kerala gives insight into 

rural society and tllc role of Pancha-yats. K .  Sukumaran Nair's elaborate work on rural politics is very 

informative. He concludes that the Panchayat President in Kerala is Inore like a quasi-chief executive 

in Ebgland. Ms.Radha's doctoral Il~esis gives an account of the evolution of Iacal Government in 

'I'ravancore. N .K .  Rhaskaran, in his doctoral dissertation, has also anal ysed the de~nocratic movement 

in ~'ravancore. 

G. Karunakaran Pillai took up a study on financial standing of Kerala Panchayats, their sources 
0 

of  income, and other matters. Recently Ms. Padma Ramachandran and M. A. @men jointly edited 

a book on issues of development administration, V. Ramachandran, in one of the articles, says that 

people's participation is essential for successful administration. 

Neelamperoor Rarnakrishnan Nair has edited a book on Kerala Panchayat which is mainly a 

historical narration3. It deals with the early history of local bodies like sabhus and variyams which 

he calls as the very beginning of the modern Panchayat system. He says that fundamental principles 

in the administration of a Panchayat aredemocratization and devolution. C. K. Varghese also describes 

1 . N.R . Visalakshy , Administration of Village Panchayats in Kerala, Post. doctoral diss . Trivandrum, 
1967. 19 ='> 

2. K.  Thulaseedharan, Studies in Traditional KeralaSociety, . - Trivandrum Lk . ~ u k u m a r a n  Nair, Rural 
Politics and Governmetlt in Kerala, Trivandrum, 1976; A .  Radha, Local 6 overnernent in Travanmre 
1894-1947, Unpublished Ph. D diss., University of Kerala, Trivandrum, 1987; N .K. Bhaskaran, 
Democratic Movement in Travancore,Unpublished Ph.D . diss . , University of Kerala, Trivandrum, I 989; 
G.  Karunakaran Pillai, Local Finance in a Developing Economy: A Study of Panchayats Finance, Delhi, 
1986; Ms .Padma Ramachandran and M .A .  Oommen, eds., Some Issues in Development Administration, 
Trivandrum, 1987; V .  Kamachandran ,'Development Administration: The Kerala Experience' in 
Ms. Padma Ramachandran and M .A .  Ootnmen, eds., "Some lssues in Development Administration, 
'I'rivandrum, 1982. 

3. Neelamperoor Ramakrishnan Nai led . ,  KeraIa Panchayat Guide (Malayalam), Trivandrum, 1980:, 



111c Kcl-;iI;~ i ' c ~ t l r m l ~ ~ ~ v r i /  syslcll~ ill ils Ilistorical sctti t~g. ' 
'I'lle l~ook cditcd Oy N .  Jose C'lliir~der is a collection nf six articles. 'The work seeks t o  bring nut 

(Ilc ~ n a j c r  dynamic lbrces at play in ~ h c  politics uf Kerala s!alee2 'I'he rural structure in Kcraja is uniquc. 

1l;ivirlg no nuulearcd villagc. 'l'his sc t t le~nc~~t  pallern according to him,  is pccul jar hecausc 01' Ihc 

prcy>ctty rclat ions ill k;cr;~la. 
,a1 . 

'l'llc 1~1-wci11 "udy ;ilsu rcl ICS O I ~ A C W  jourrlals, pub1 ishccl by tllc I'ublic liclativris Ilcp;lr~i~lc~il 

;u~d  lhc Pancllaya~ Uepar(111enkof the Govcrninent of~erala" and all the 'Background Papers' prcsclitcd 

;it tllc 'Sct~~inur o t l  1'i~nc.hnyali l?aj/Nugnru I'ulika Bill and its In~plic.urions fur Locul Self- Govertlttiztil 

otrd i l e ~ ~ o ~ ~ o i i z e d  1Jev~lupt~letrts in K~ru la  l~cld 011 October 2 & 3,1993 at -khc Centre (or l levelop~nc~~l 

Studies, ' ~ l ~ i r u v a n a t l t l ~ a ~ u r a i ~ ~  .4  

Illspite o f  tlic h c l  that there is at1 array of literature o n  Kerala slate, therc arc ;ilso sul'f'icic~rl 

IAcasolls lo bcl icvc that the sludy on rural local bodies has not become popular i n  Kcrala. 'I'he general 

survey 011 l ircr;~ture ~-rcrtaiuiug to Kc!-ala Punrlrayals bririgs to light the I'ollowitlg poitlts: 

I )  Vcry Icw I~islorical or si;ilistical or otllcr studics have becn 111adc o t ~  Kcrala Pu~uhuyut .~ ; 

2) l'lle available lilerature, specially some studies on I'anchayat's structure and functioning arc 

rlol systematically arrangcd or updated; 

3) 'Tl~c litcralurc rlireclly related lo t l~c  proccss of decentralizatioll arc very lcw, and e v c ~  tllc 

I'cw lilcralurc that rcucr to dcrnocratic decetltralixatiun at thc stake Jevcl do, 11ot say ~nucl? aboul 1Ilc 

C;a~ldl~iau concepl; 

4) A I I I ~ I I ~  lhe acadcu-liciaus i n  Kcrala, the theme has 1101 becon~very popular, lhough i l l  otllcr 

slatcs ii vast numbcr of' researcl~ers are e~lgagcd in  , ., Panchayat studies. 'I'herefore,tl~e slate is lacking 

i ~ i  srcas l ikc Casc S~udics, l'caln Ilcporis, Evaluatiun ~ e ~ o r d c l c .  
I 

1 I*. K . V;~rgl~ese, I'anchayat i Raj , (Malayalam) , Alappuzha, Kerala, 1973. 
2. Josc Cll;~~~det, cd., Dynamics of Slate Politics iu Kerala, New Delhi, 1986. 
3. . I :~~~; ip i~ l !~ : t~~(Mi~ l ; tya lam) ,  Kerala l)uhlic Relations Department, l'rivandrutn: Kerala C;llling,(Mal;lyalam) 

I'ub lic liclulions IIeparLmcut, 'I'riv~ndrum; Panchityali Kaj (Malayalam) Kerala I'anchayal I)cp;~rl~iicr~t, 
'I'r iva1iJ1 uin. 

4 ' 1 ' 1 ~  tlavkgt-ouald Pap, ers, 1-25 Presented at the Seminar on Panchayat RajlNagar Palika Bill and their 
I l ~ i l ) l i c : t i i c ~ ~ s  for I.oral Self-Governmet~t and Decentratizcd Uevclopmenl in Keraln, Oct. 2 & 3, 1993; 
C'cr~lrc !'or. D~.vclopmcnt studies, Thiruvananlhapuram. 



1.4.0. Heseal-ch Problem and Hypothesis: 

The problem analysed in thi:; study i s  related to the nature and functioning of rural local bodies 

ill India, in getlcral and the state of Kerala, in particular. The inquiry converges on the predicament 

engendered by confused and conflicting views on administrative decentralization, with the focus on 

co~~ditions distinctive to the state o l  Kerala. 

'The concept of decentralization which was developed under British rule irl India envisioned 

the local bodies as agents of the central government. Hence, reforms relating to local self-governtnetlt 
n .  

did uot coliceive of autonomy at the grass-root level, not wrthstanding the legacy of self-governing 

ancient 1 ndian Village Panchayats. Despite the forceful advocacy of a model of decentralization i n  

tune with the traditions of India, ensuring self rule and freedom in the real sense, by Mahatma Gandhi, 

the fortunes of local bodies in India did not change eve11 after the attainment of independence. The 

preference for a model of material progress and development involving greater assistance for science 

and technology and heavy industrialization, necessitating a highly centralized administrative system, 

and conceptions of villages as dens of ignorance and backwardness unfit for self-government, created 

setbacks to the concept of decentralization advanced by Mahatma Gandhi, which visualized a 

commonwealth of self-reliant and autonomous village republics in free India. The Gand h ian ideals 

embodied in the concept of Gram Swaraj envisioned Village Panchaya's primarily as bulwarks against 

inroads into the freedom of the orctinary citizens. With the rejection of the Gandhian view in toto, 

Swaraj or self-government in  its true sense, remains an unrealized ideal. Of late, howevcr, there has 

been a rethinking on the relative merits of the model of development which has held sway over the Indian 

national scene, as in most other developed countries. The adverse effects of the unbridled use of the 

avenues opened by science and technology, unfolding vistas of material progress, have provoked 

campaigns for restraint. Happily, the ideals of Mahatma Gandhi have been invoked time and again 

in this process of rethinking, which has assumed a universal character. The d r~ f t  away from concepts 

favouriilg heavy industries, large scale technology and administrative centralization should facilitate 

a rethinking on concepts of decentralization and individual freedom. The problem analysed in this study 

clai111s relevance in the context of a general rethinking on subjects, relatirig to the area which has begun 

to gain acceplarlce among large ser:lions of intellectuals the world over. 



Al thougl~ steps in administrative decer~tralizatinn in Kcrala during the post-independence 

period, as noted earlier, were generally in lirle with [he trends set at the national levei, popular views 

in tile state \lave bee11 coi~spicuous by the recognition of the rclevar~ce of the Garxdl~ia~~ model of rural 

admitlistration,. S tnall woi~der that, the statutory committee constituted by the Government of Kerala 

in I957 to propose measures and mcthods ior decentralization in the state set for itself the objective 

of roalisirig the Gandhian dream of Gram Swaraj in the state of Kerala. T l ~ e  Proceedings of the stale 

Legislature following the i~~troduction of the Panclzuyat Bill in 1 960 reflected thc general enthusiasm 

for tl~c rnodel of decentrali7ation as envisioned by the Mahatma. 

Even though the adininistrators have been hesitarit to transiate the ideal into reality and to takc 

earnest efforts to strengthen the agencies of local government, the Gandhiat~ idea1 has remained 

unchallenged at tllc conceptual level and remains to be invoked by intelleciuals and politicians evcn 

to this day. In this context, special mention may be made of the recent announcement of the Government 

of Kerala of a scheme of securing Swashraya Gramas or self-reliant and self-sufficient villages in the 

state providing for the planning and implementation of all developmental schemes at the village level 

ibelf, 

The main argument against Gandhian vision was that the Indian villages were backward and 

the villagers illiterate. However, Kerala state is an exception to this general estirnatiop of Indian 

villages. There is a congenial environment for the introduction and promotion of the concept of 

decentralization in  Kerala in its true sense as envisaged by Mahatma Gandhi because of the following 

factors: 

* Thc state presents a highly literate and politically conscious 

and responsive population inhabiting the numerous villages; 

* The shlc has the advantage of' having large village Pandznynts i n  terms nf lerritory and 

population, different from the isolated clusters of houses representing villages in most other parts of 

the country; 

* Tt~c rural-urban continuum of Kerala, highlighted in most of the Census Reports, presenls 

a situation of advanced infrastructural facilities in lnost of the rural areas of thc stale. 

* In Kerala, [lie scope of t i le Village Panchayats has been increasing year after year with the 
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I lousi~q; Sc l i c i~ l c  aid also have won Illarly laurcls i l l  llie ycstcrycars; 

* ' t 'l~c I'clrit.iirryn/.~ i r ~  Kcrnla;lre k ~ l o w r ~  ['or tllcil- cl'l '~cic~~l collcctiot~ o!' Iaxcs at~d  prupcr 

;iccount i~lg o f  ~llc s:lmc; 

* 'l'lle state is perhaps the carliest one to enact laild reforms and to eliminate tlle blemish ol' 

laticllordism; ahsellce of such erlactments arc usually said to be h e  reasoll for imbalances in the society; 

'l'llcex istcl~cc of Colnmercial Banks, Prirnary Crdi t  Societies, I-lousi~lg societies, 'I'rausportatiu~~ 

i'acil itics aiid ll~e availability of highly trained agricultural and medical personnel eve11 ill tllc rural areas 

of' Kct-ala is u~lparalleled in thc other rural parts of India. 

Kcrala Ilas l'ol lowed a patti of developnlent differet~t from tl~c rest of the cou tllry. 'I'tle statc Ii;u 

the l ~ ~ g i ~ e s l  ge~icral rate of literacy and educatiorl in India. The social consun~ptio~i of people of all levels 

oi illcoule is Iiigll. 'i'lle pl~ysical qiral i ty of l ile of the people is the highest in Kerala cotnpared to Illat 

111 ollicr statcs ill thecountry. The slate is highly placed in several respects. This cotlgerlial enviro~~rnctll, 

ibr  all uvcrture and elevation of the cuilcept of decel~tralization i n  i ts  Lrue sensc as a ~noclel o l  

devclopme~it, el~visagcd by Mahatma Gandhi, has bee11 selected for a special study will1 a view Lo 

i~nalysing the viability of autonomous functioning of Village Panchuyuts. 

1.5,0, Ol),jcctivcs 

'I'he objcclivcs may bc listctl as l'ollows: 

(a) AII exarni t ~ a t i o ~ ~  of llle extellt to wllict~ h e  l'unciznyat adrni~~islratioll in India is 

iut'lucuccd ill its policies and decislo~~s by Ma11at1rlaC;audtii's concept ol' Grur~l Swurnj atld also 

tllc t~lat~datc of the Ariiclc 40 of tllc Indian Constitution. (b) 'She extc~lt to wti icll tlic C;overn~ilc~lt 

of l udia is responsive to thc vision of Mahatma Gandhi on decentralization of power at thePanchuyat 

lcvcl ;111d lllc collscrjuc11~ lleccl tu cvtivcrl t tlc local bodics, as thc cl  tcclivc ~nccha~~~s lns  guara~l lcc~~~g 

peoples' participation rathcr that) as units of administration. (c) 'The process of decerltral ization 

ol' pcwcr at the I'crtzr.ltr~ynt lcvcl i n  Kcrala vis-a-vis the Gandhian concept. (d)  I-low far llie 

qrarc of I<crala prcsellts a picture, favourable to imbibe Gandhian philosopl~y . (c) 'Thc cxlc~it 

~o wll ich rhc aims and objcclivcs of  grass-roots dcmocracy arc l'ul l'illcrl i n  practice, tllc 



that 
gaps,still exist and liow these can be bridged. 

The question of deccntral izatiorl of power at tfle sub-state levels has been a livc issue since 1957. 

This has become reccr~tly a very live issue among the political parties, both ruling and opposition, and 

also arnong the ad~ninistrators, but surprisingly not among the academicians in the state, So it is 

appropriate to analyse the very concept as visualized by the Father of the Nation and examine what 

the state actually f d[(rnfd~ in the matter of rural local administraion. 

1 .Q.O. hnportance of the Study 

I n  the contcxt of Kerala State, the field has so far remained somewhat unexplored i n  the sense 

that no one seems to have worked on the process of decentralization of power at tllc Panrhuyat I eve!, 

vis-a-vis the Gandhian vision of Gram Swaraj. Also,it seerns that most of the corlcepts which were 

set afloat by Mahalma Gandhi like decentralization, grass-root level democracy, Granr Sward, 

people's participation in decision-niaking and the like have not been properly comprehended by the 

decision-makers at the upper Ievels or the villagers at the lower levels. As such, agood deal of confusion 

prevails at all levels regarding their exact meaning or connotations. As mentioned above, it seems 

that barring some legislators, few have worked on the viability of Gandhian vision of Gram Swaraj 

in the peculiar politico-economic and social background of Kerala state. The lofty vision of Gandhi 

has aot Sound a proper place in the latest report (1988) on measures to be taken for decentralization 
.P 

i n  Kcrala state at the Panchayad level. The concepts of Mahatma Gandhi in the context of the process 

of decentral ization efforts in Kerala state need clarification . Very recently, the Government of Kerala, 

after invoking the vision of Mahatma Gandhi, also announced a scheme of self reliant, self-sufficient 

villages in Kerala where all developmental schemes incIuding planning would be done at the villagc 

level itself. These situations necessitated this study and herein lies its importance. 

1.7.0. Study Area 

It is impossible to ignore the past and take up a theoretical analysis on the present day functioning 

of ally institution. One has to delve deep into history to understand the details on development in yester 

years. The study is being conducted in  the wider context of the perspective of a historical analysis of 



the [uuctioni~~g of rural local bodies at the nalional and state levels which is followcd by the study 0 1 1  

Kerala State. I t  iricludes a study on tllc three main strea~lls of tl~ought in  T~~dia - - -  the colo~lial, the 

Gandliian and the trans- 1947 period in relation to the concept of decentralization of power, which has 

percolated dowrl to the state levcl. 

'I'his study dnes not attempt adialectical treat~nerlt of the conceptual parameters of dccentralitation. 

different approaches, issues or compulsions. On the other hand it deals with the concept arld idea it1 

its generic fo~*ms and specific connc~tations in the context of decentralized functionality of local bodies 

in India in general. and i l l  the state of Kerala in particular. It  is restricted to Gandhian ideology 

pcrtait~ing to Gram Swaraj, Punchqat system, decentralization and democratic decentralization and 

the concept of power vis-a-vis functioni~lg of rural local bodies. The study is intended to analyse and 

assess the gap between ttie lofty visior~ of Mallatma Gandhi and the actuality, wit11 particular reference 

to Kerala. I t  is required to extend the study at the national level, in order to arlalyse the policy 

perspectives on decentralization and their impact on Kerala state. As such the study is extended to local 

self-government in India and the process of decentral ization effected during the pre-Bri tish, British and 

post-independence periods. 

The study on KsraIa includes a sub-section on the historicity of the local bodies in Kerala, 

decentralizatio~i of power at the Panchavat level in two phases, 1950-1 971, and 197 1 - 1 992. The study 

lhen narrows down to the Karumalloor Panchayat level (Ernakulam District). The last part of the study 

deals with a review of the Gatldhian vision of Gram S~varaj vis-a-vis the Kerala Pcmchavnts and 

the various Committees, Reports et c. 

1.3 1.0. Methodology and Style of Format 

'The study is largely historical. A case study is also employed to support the mair-i conclusion 

reaclied in the thesis. The style is mainly descriptive with occasional conlments where the ideas havc 

to be placed in  a theoretical perspective . I t  relies very much on primary data and wherever necessary, 

sccor~dary data has bccri used lo supplerncnt the former. Abundant primary sources are available o n  

Gandllian thought. l'hese iiiclude writings by Gar~dhi and writings or) Gandhi. l'hc Acts and 

proclamatiol~s issued by the Maharajas of l'rava~icore and Cocliin are available in the Kerala state 



dLhives, and the Regional Archives, Thiruvananthapuram and Cochin. Malabar became a d is  trici 
h 

directly uildcr the British in 1792. (treaty of Srirangapatanam with Tippu Sultan). Some of the acls 

enacted by the British Government are available in the Regional Arcl~ives, Kozllikkode. The reports 

of the various commissions, cornmittees and study teams co~~ducted by the U n i o ~ ~  and State 

Goverl-imcnts were of help in obtaining first hand information about the structural a t~d  functional aspects 

of the Panchaynt Institutions. The census data, and survey reports have been used to urlderstand the 

general characteristics of the Village Panchayafs, population, rural-urban ratio etc. 

A case study, which analyses the functioning of a Panchuyar is one of the most satisfactory 

~nethods of assessing the strengths and weaknesses of the Panchayat Institutions in  a state. Studies 

based on this method would provide an opportunity to a reseacher to understand an institution at closc 

quarters. and help the investigator togetan insight into theactual working ofthe systcnl. In  the present 

study the Case Study Method has been used in one Panchayat for an assessmer~t of democratic 

functioning at the micro level. This has helped to highlight the problems affecting the Panclzaynts, 

under the present   node of decentralized administration. The Karumalloor Panchayad in Ernakulam 

revenue district has been selected as the area for a case study because of the researcher's familiarity 

with the Panchayat and the district. 

l nterviews were co~lducted with the administrators, officials, non-officials, scholars, social 

scientists and Gandli ian activists. They were contacted several times to discuss the relevant problems. 
S 

Administrators include the M iniste~of Local Administration, Kerala and the West BengaI States, civil 
ti 

servants, both retired and in service. The Director of Panchayats, Kerala state was consulled to discuss 

certain probleins. Some renowned historians were interviewed to clarify some problems related to the 

h rstorjcity of village assemblies. Discussions with the specialists who had their rescarch studies on 

Punrhayat functioning it1 d iffererlt states, helped the researcher to obtain information on the structurat 

and functional aspects of the Pat1ch:hnynti Raj in the states like Maharashtra, Kar~iataka and Rajasthan. 

Discussions with tlic Gandliian activists helped the researcher to clarify some ideas. Newspaper reports 

and view-points expressed by different writers and political leaders ]lave been uscd in drawing 

suggestions and conclusiotls. 

The secondary data used for the present study have bee11 collected mainly from the libraries. 



I I ~ v y  I I I C I I M I C  t11c N;II io~ i :~ l  I I ISI  1111ic t 11' I < I I ~ ; I I  I ) C V C I O ~ ~ I ~ I C I I I  (N I ItlI) I , i l)r i~ry at 1 ly(Ic1~;111;1(l: 111c ( ' C I I ~ I  c 

Ibi- l)evelol)~l~e~~t Studies, the Kerala U t~ivcrsity Litlrary , t l ~ c  Kerala Legistalurc L i l~ rary  , lllc l'ubl IC 

I,it)r:~ry ;I( 'I'hit-uvauanIl~apuram; Malial~t~a Gaildl~i University Library a1 Kotlayatn; thc Kcrala H islory 

Assibcialioll I,il)~.at-y, lllc I'ublic 1,ibr;iry at Iir~lakulalu; tllc U I I ~ V I I  C:l~risli;ltl C:vllcgc I ,il)r-ary at Alwi~yc;  

I I I C  Kcr;lIa [ l~siil i l k  ol' 1~)c;il A ~ I I I  i~~is l ra~iu i~  Libra~dy (Kl L A )  ill '1'1-icI1ur; ~ I I C  l'uslilk lili:i~~~l:ir ( ( ~ ; I I I ~ I I I I  

Library) at Wardl~a, Nagpur. 

'I'llc (or111a1 ol' tile thesis is ~nainly based on the widely used 'MLA docu~ricr~tatio~~ style' and 

thc mechanics o f  writing recom~nended by the Modern Larlguage Association of America for Lhe 

wr i t i~~g  01' Iicsearcl~ Papers. I The cllapters are divided illto numbered sections arld sub-sccrions for 

easy readability. Foot notes are given un the relevant pages for ready refei-ence. 

'I'his study is focussed mainly oil the process of dece~ltralizatior~ of powcr i l l  thc shtc 01' Kcraja 

since its formation in 1956. However, a proper study or a~~alysis of the a d v a ~ l c e ~ ~ ~ e ~ ~ t  achievcd in  

decc~~tral i m i o n  and thc  I~esita~~cy i ti accelerating the process of de~nocratization of the rural local boclics 

cori~pcl ics prescrllat ion in the wider context of a national vision of administrative decentralizatio~~ . 'I'l-re 

1"-dercncc to treal local bodies as agents of a cenlralized adini~~istrative system, as opposed to the 

Galld 11 ia11 vision oC para1 lel layers of au tono~nous and self-reliant Village Pancha-yats, has bccn traccd 
C .  to its roots w it11 a view lo unt*old the col~fusioi~ alld contradiction which charater~ze the views of policy- 
h 

ulakcrs otl dccct~tralizatio~~. An area where a process of serious rethinking can be initiated is tllc stale 

of' Kerala whcr-c, despite apparent hesitation, a congenial situatiorl presents itself. 7'11is work represents 

;III  ilLLc~tljII to hri~lg tu Ibcus (lie issucs 01' co~lfI ict otl adtninistrativc dccc~~tral iwtioti and to prcsc111 ttlc 

s h l e  oi' Kcrala as a field for their possible resolution. 

I . Jr:st.i)ll ! ; i t ~ ; ~ l t l i  aiid Wiillcr S. Achtert,cd., MLA 1X;rndbook for Wrifcrs ol' Kese:it-cl~ l'apr~-s, I99 I I I ) I  .. 
NCLV ljcllii 199 I . 



CHAPTER 2 

DECENTRALIZATION, DEMOCRATIC 
DECENTRALIZATION AND THE ANCIENT INDIAN PANCHAYATS 

2.1.0. Jhtroduction to the Concept 

Decentralizationis a process whereby centralization is reversed so that power is shifted from 

central political and administrative bodies answerable to a single executive, to a multitude of quasi- 

autonomous bodies. ' The concept embraces a variety of meanings according to the context in which 

the term is used, depending on the person who uses it and the place where it is used. It has often been 

put forward as a remedy against the concentration of power and as a means of ensuring that the needs 

and expectations of the common citizen are respected. Decentralization also aims at removing 

congestion at the centre, thereby facilitating speedier decision-making and also more effective action 

with reference to urgent or peculiar local problems.2 The ultimate purpose of decentralization is 

maximization of human autonomy and creativity that ought to be achieved in the relation of each 

individual citizen to his community and of one particular community to the totality of communities. 

2.1.1. Power, its Location and S baring 

Generally stated, the concept of decentralization is related to the question of power, its Iocation 

and sharing. Political theory has always been concerned with the problem of power and its location. 

Wile  the Magna Cam of the 13th century did result in some curbs on the absolutist character of 

monarchy, it was the Iater contributions of political thinkers like John Locke and Jean Jacques Rousseau 

which provided the basis for the nascent idea of democracy and popular sovereignty. Montesquieu 

condemned the practice of concentrating legislative, executive and judicial powers in the hands of a 

single body or person lest it should lead to the infringement of the liberty of the citizens. The pioneers 

of the American Constitution also had to struggle with the issue of power and its location. They had 

1 .  Roger Scruton, A Dictionary of Political Thought, 1986 rpt., London, pp. 113-14. 
2. B.P.S. Bhadouria, ed., Decentralized PIanning for Deveiopment in India, New Delhi, 1988, p.5.  



T11e modern notion of federalism, anothcr form of decentralization is therefore, an essentially 

A ~ ~ ~ c r i c i ~ ~ l  co~l(rit)r~Iio~l, ;l slr;~fcgy ili~llctl ; ~ t  rc;il tlcvotulio~i of' powcr lo Ilic rcgio~l;~l govcrlilllcllis, ;I 

slratcgy which sccks to reco~~cile rcgional differences with national unity. A federation is a l'reccreation 

at' parts and thc condilio~~ 01' the parts is, therefore, self determined. 

A ~lalogousi y , the corlcept of deceu tral ization has emerged agai 11s t the tendency of central I y 

conlrolled powcr systclrls. 'The idea of rationality that dominated Western culture and social life since 

thc seventeenth century involved a belief in big, or, in other words, a highly centralized system. ' It 

has received illdirect supporl l'rvm its: ernanation, since the time of Descartes, Spinoza, Leibnitz and 

Newton, of scieilce and pl~ilosophy involving the systematizatio~~ of all knowledge and its exact 

clcrivalio~i I'rr~lil a 11u1ltbcr of ccr~lral pri~~ciples. 'I'he ideal ol' political o rga~~ i~a t io r~  cxc~~iplilicd ill 

absolute mollarch its, pl~ilosophicall y expressed in  Mobbes and Hegel, and revived i 11 new forms after 

dramatic twentieth century upheavals (the great depression in the West and incomplete social ist 

revolutions in the East), irnpl ied an excessively centralized state in the name of security reason, justice, 

ttlanagemc~~t, elc. I I hvoured a s lead y trend towards Inore cell tral izatio~i ill Wester11 countries. 

Against the tendency towards greater central ism marly thinkers, belorig i ng to the political 

(rad it  ion or anarch i s l - i ~ ,  and also some contemporary ecologists, advocated sornc sort of extreme 

decentral izalion assurn ing that a1 l big systems are intrinsically bad. Leo Tolstoy , an anarchist pol iiical 

philosopher (1828- 1910) condemned a highly centralized state, while Henry David Tl~areau (1  8 17- 

1862) another anarch is t, envisaged a government at the centre which governs the least. Will ialn 

Godwill (1756-1836) visualized a central government fully circumscribed as a safeguard against 

ty ran11 y . I'homas Hodskin (1 787- 1869) desired the absence of political authority , so that people call 

c ~ ~ j o y  heir 11alura1 r igli ts. l'ierre Joscpll I-'roudhon (1 809- 1865) upheld a~~arcllisln to ellsurc t ibcrty allcl 

freedom. To Josiah Warren (1799- 1874) the necessity for government arises only from evils in society. 

M3 khail Aleksandrovich Bakunin (1814- 1876) empilatically rejected all the institutions of political 

control. Also, Kropotkil~, Benjamin Tucker and others equated the betterment of the lot of the people 

I . Mibailo Markovic, 'Decentralization: A Prr -Condition for More Rational societies', in William Page,ed., 
'I'hc 17utur.c of i'olilics, I,ondon, 1983, p. t 12. 



with an extreme form of decentralization. 

Decentralization, whether in moderate or in its extreme form, has become one of the crucial 

issues in the Third World counbies in connection with political or economic restructuring of nations, 

although it is ofien used in the context of Public ~dministration' . The problems of providing public 

services and infra-structure in developing countries have brought increasing calls for decentralization 

and many governments are now decentralizing responsibilities at the lower levels. However, issues 

involving the desirable extent of decentralization of services and finances, the choice of the most 

feasible and effective organizational arrangements, the admissible measure of authority over the 

citizens etc., remain inconclusive and hotly debated.2 

2.1.2. Decentralization and Decision-Making 

In its general sense the term 'decentralization' also means vesting of the power of decision- 

making with the sub-centers. Decilsion-making is admittedly the essence of administration. Decisions 

are taken on administrative matters, policy issues, and also on the implementation of the decisions 

taken. The question is who is to make the decision and at what level? The right to decide can be vested 

with the bodies democratically elected or nominated or with a body of officials called civil servants, 

government staff or even non-officials. However, in recent years, in the Third World countries, the 

demand for some degree of participation of the people in decision-making has been widely recognized 

due to the emergence of concepts like welfare state, participatory democracy etc. 

An organization is said to be centralized in the extreme sense if the power of decision-making 

1. For the norms of Public Administration see, P.R. Krishna lyyer, Public Administration with Special 
Referene to India, New Delhi, 1988, pp.72-84. 
Various theories have been advaffd to explain the concept of Public Adminstration depending on i ts  
approach, i.e., whether ' Mechanistic or Humanistic. ' 'The Mechanistic Theory ' views Public Administration 
as a mechanism, or, formal sbvcture built up to a clear plan, or a systematic integration of interdependent 
parts to form a unified whole. The 'Humanistic Theory' (also known as Behavioural Theory) is related 
to human behaviour that influences the nature of administration. Henry Fayol, (1  841 - 1925) divides a11 
activities into various classes like 'Technical,' ' Commerical, ' ' ~inmcial: ~ccount in iand ' Administrative'. 
He also propounds the principles of organization like division of work, authority, discipline etc.. According 
to him, centralization /decentralization is one of the principles. Max Weber developed the ' Bureaucratic 
Theory' and hightlighted the bureaucracy as a means of realizing the goals of administration. 

2 Dennis A. Rondinelli, et i$. , ' Analy sing Decentralization Policies in Developing Countries: A Political 
- Economy Frame -work,',,Developrnent and Change, VoI .20, No. 1, Jan.  1989, Hague, f 989, pp .58-59. 



is vested with the authority at the top levels that the lower ones have to refer most of the problems to 

the head of the organization or his immediate subordinates for decision. A decentralized organization 

on the other hand is one in which the lower levels are allowed the discretion to decide most of the matters 

which come up, reserving comparatively a few bigger and more important problems only for higher 

echelons. The fewer the subordinate centers of decision -making an organization has, the more 

centralized it is, and larger the number of such centers, the more decentralization there would be1. 

Vesting of  much authority with the elective local bodies makes the administrative system more 

decentralized, while vesting much authority with the officials of the central government makes it 

centralized. Also one can say that transfer of authority from the lower level to the higher is 

centralization, while the reverse is decentralization. 

The approach of different categories of power groups to the question of sharing power varies. 

Bureaucratic approach more or less leans on the side of least possible delegation in the name of 

uniformity, standardization etc., while the non-bureaucratic approach argues for more decentralization 

and dispersal of authority for better efficiency, greater autonomy, area functioning and idealization of 

administrative systems.2 

2.1.3. Centralization vs . Decentralization 

'Centralization' and 'decentralization' pull in opposite directions. Centralization is the 

concentration of authority at or near the top, while decentralization is the dispersal of authority among 

a number of local units or persons, Centralization implies the transfer of authority from a lower to 

a higher level of government; the converse of this process is decentralization. Centralization means 

the pooling of decision-making at one point while decentralization means the dispersal of decision- 

making among numerous points. Decision-making in the former is mono-central and in the latter rnulti- 

central or decision-making in the former coheres in the centre or the head and in the latter, it is diffused 

over the periphery where decisions are processed in the field. Centralization caters to the national urge 

1. M .P. Sharma, Public Administration in Theory and Practice, Allahabad, 1965, p.  126. 
2.  Background Materials for the Discussion on the KeraIa Panchayati Raj Bill, Kerala Legislative 

Assembly, Trivandrum, 1969, p .  1. 



of the centre for complete control of the organization while decentralization is a concession to local 

sentiment. Decentraliztion i s  not merely the negation of centralization, but it is a positive process. l 

2.1.4. Forms of Decentralization 

'Centralization' and 'decentralization' are not universally valid principles, they have only a 

situational relevance. The decision in favour of one or the other depends on responsibility factor, the 

administrative factor, the functional factor, and the external factor. However, the general forms of 

decentralization are administrative, economic, political, geographical (territorial) and functional. 

These forms may also be called aspects of decentralization. 

a) Administrative 

As an administrative form, decentralization can be used for a wide range of purposes for good 

or evil which depends on the motives and intentions of the persons at the helm of affaiw2 

Adminis~ative aspect includes delegation of authority and transfer of power to individual units. The 

delegationof authority is held in such a way that large areas of discretions are entrusted with subordinate 

officers and comparatively few questions are referred to the chief at the apex. The other administrative 

aspect, called transfer of powers, is usually done by granting power to individual component parts of 

the organization retaining only certain essential powers of controI in the head office. Dennis Rondinelli 

et al.,  define decentralization from an administrative perspective, as the transfer of responsibility for 

planning, management and the raising and allocation of resources from the central government and its 

agencies to field units of government agencies, subordinate units or levels of goverment, semi - 

autonomous public authorities or corporation, area -wise regional or functional authorities or non- 

governmental private or voluntary organizations3. 

1. Ralph Borsodi, 'Centralization and Decentralization,' in Harijan ,Vol.XVLII, No. 13, Ahmedabad, May 
29, 1954, p.106. 

2. Dennis A. Rondinelli, 'Decentralization: Territorial Power and the State, A Critical Response,' in 
Development and Change, Vol.2 1, No. 3, Jul, 1990, Hague, p.493. 
For varied perceptions and meanings of the term 'decentralization,' 'delegation,' 'devolution' and 
'deconcentration, ' in terms of their ideological significances, variations etc., see, The Oxford English 
Dictionary, 2 Edn., VoI .IV, Oxford, 1989, p -41 1, p.327, p .345 & p ,577. 
Also see, Webster's Third New International Dictionary, Unabridged, Chicago, 1586, p ,584, p.620, 
p.587, and p.596. 

3. Dennis A. Rondinelli, et al., 'Analysing Decentralization Policies in Developing Countries: A Political- 
Economy Frame -Work, ' in Development and Change, Vo1.20, No. 1, Jan 1989, Hague.pp.72.73 a 



b) Economic 

From an economic point of view, decentralization can be called a process of restructuring the 

economy for a high rate of economic growth and better distribution. Economically, it articulates the 

rolling back of the economic functions of the central government on a liaison with the local community 

organization. Management in financial responsibility is at the core of economic decentralization. Two 

major approaches to economic decentralization policies in developing countries are neo-classical 

approach or economic theories of 'Public Choice' and the other, purely a 'Financial' approach. The 

former approach relies heavily on deductive hypothesis about the nature of goods and services, while 

the latter relies on empirical observations about the characteristics of organizational structure and 

fi nancid instruments. However, neither approach offers a comprehensive theoretical or methodological 

solution to determine how decentralization should be carried out, but both can contribute important 

concepts for designing and implementing policies. Decentralization also can be defined as a situation 

in which public goods and services are provided primarily through the revealed preferences of 

individuals by market mechanism .2 

c)  Political 

The political aspect of decentral ization means considerable popular participation in administration 

through the elected bodies at the state and at the sub-state level. This can be effected through the 

representation of people in the bodies at the lower levels. 

d) Geographical 

Geographically, decentralization is applied by conceding freedom to the field units of agencies 

which are away from head quarters. This is also known as territorial decentralization which arises, when 

the units at the sub-state level are allowed to decide most of the problems on the spot, enabling them 

to exercise large powers to cater to the needs of their population. 

e) Functional 

Functional decentralization means leaving power of decision - making in respect of technical 

1. Dennis A. Rondinelli, et al . , ' Analysing Decentralization policies inRvoloping Countries : A Political - 
Economy Framework, ' in Development and Change, Vo1.20, No. 1, Jan 1989, Hague, p.58.  

2 David Slater, '~eFitoria1 Power and the Peripheral State: The Issue of Decentralization, ' in Development 
and Change, voE20, No.3, lul. 1989, Hague, 1989, pp.501-524. 



or professiona1 matters largely to the appropriate units of administration. Functional decentralization 

is thus, an issue of the relationship between persons and the units as well. It gives functional autonomy 

in respect of several functions to units or departments. 

Thus, the word decentralization embraces a variety of aspects or forms and its feasibility must 

be carefully analysed in any particular country before pursuing decentral ization poIicies. Administrative, 

political, economic, geographical and functional approaches, too, vary in many countries. In recent 

times, as given above, there emerged 'theories' like 'Public Choice theory' 'Public Distribution' 

'Finance' etcl. In short, the concept is largely related to a comprehensive strategy of policy pursued 

by both developing and developed nations. The overall visions are participation of the people in 

administration and the dispersal of political and administrative authority. 

2.1.5. Objectives and Merits of Decentralization 

Decentralization policy has been followed by developed and developing nations on the ground 

of many objectives. Dennis Rondinelli,et a]., have recently undertaken eight studies relating to 

decentralization, each set in a different Asian country. They have found that there are different 

objectives behind the measures of decentralized policies pursued by these countries. To them, the 

objectives include, (a) greater participation of the people in the process of national development, (b) 

realization of genuine democracy by taking it nearer to the people, (c) to solve the problems caused 

by over-concentration of power, (d) better political and administrative 'penetration' of national 

government policies into areas remote from the national capital, (e) greater representation of various 

political, religious, ethnic and tribal groups in development and decision-making that could lead to 

greater equity in the allocation of government resources and investment, (0 greater administrative 

capability among local government and opportunity to develop their managerial and technical skills, 

(g) to provide a decentralized governmental structure needed to institutionalize participation of citizens 

1 For details of Public Choice Theorygee, Joel Samoff, 'The Politics of interventionim,' in Development 
and Change, Vo1.21, No.3, Jul, 1990, Hague, pp.526-27. 
This form of decentralization policy is used in analysing the benefits of decentralizing some public services 
and in evolving new strategies for economic development through a fair system of distribution. In the 
political-economy framework, this model of decentralization is meaningfully applied in some developing 
countries. This group of theorists general1 y prefer macro-economic issues based on 'equilibrium models.' 



in development, planning and management, (h) a more flexible innovative and creative administration- 

regional, provi~~cial or district administrative units which may have greater opportunities to test 

ir-lnovations and to experiment with new policies and programmes in selected areas without having to 

justify them for the whole country.' 

However, general objectives of decentralization include local autonomy, efficiency in 

administration, social and economic development, local level planning, freedom to 'field units' i .  e., 

units away from the centre, and democratic government at the local levels. The ove?all objective is 

participation of the people in administration through a process of dispersal of, political and 

administrative authority. 

(a) Freedom, Responsibility and Protection to Individuals 

Decentralization has been widely advocated in resistance to the ubiquitous pressures in favour 

of larger organization units. It can protect the individual against the threat from large, remote and 

impersonal bureaucracies as well as provide -. a foundation for healthy democratic society. It assures 

the greatest possible freedom to the individuals. It encourages independence and discourages both 

subordination and domination. Decentralization recognizes no right to the 'authoritarian method' 

except when no alternative method of dealing with a problem can be found.2 

(b) Assures Participation 

Much of the recent writings on decentralization reflect a ' liberal interventionist ' perspective. 

The orientation is liberal (progressive) in that , authors foresee not only improved government but 

a!so an improved standard of living for the populace at large. To many, decentralization promises 

increased citizen participation through the grass-root level bodies. In other words, decentralization 

institutionalizes participation of people in development planning,3 Decentralization is meaningful only 

1 . Cited in, Development Administration ;Decentralization and Responsiveness, comp. ,National Institute 
of Rural Development - Paper Series, u.d., Hyderabad. 
Also see, B.S .  Bhargava, Panchayati Raj System and Political Parties, New Delhi, 1979, p. 123. 

2. Ralph Borsodi, 'Centralization and Decentralization,' in hri jan,  VoI .XVIII-1954, No.3, May 29, 1954, 
Ahrnedabad,~. 106. The author says that if the basic methods (among which mankind chooses in dealing 

II 

with its operational problems) are arranged in the order in which they reflect decentralization, then , the 
' Education Method' which relies upon persuasion for its efficiency would rank first, ihd 'Fraternal 
Method,' which relies upon competition for its effxiency second, the 'Co-ordial Method ,'which relies upon 
federation third , and the 'Functional Method,' which relies upon co-operation then the fourth.. . . " 

3.  Rajni Kothari, Politics and the People: In Search of A Humane India, Vol. 1, New Delhi, p.2 103. 





cc~~lcrs ,  Ilursery scliools, I~calch cl i~~ics,  tlorlles for desti~ute ci~ildre~l, old agc 11omes a~ ld  provirlc 

voci~t ioilal Iriiir~ir~g, co~~duct 11o11-1brlnal cducatiori c ~ c .  'I'licy opcralc rural dcvcloptilc~~~ prt!jcccs arlrl 

colnmunity sct f help programmes. ' 

as 
Micro-level plar~tii tlg, arlotllcr rnerit of decentralization may be looked upor) a slralcgy f'or 

plailniug l'mrn 4 

,,+elow. Ii aims at total dcvclopmcnt of thc area or commu~~itics livii~g in a particular area. I j y  l-rl-ingilig 

planning to the grass-mot levels ttle inadequacies of 11ationa1 and regio~lal planning processes arc sougl~l 

lo bc b l u n ~ c d ,  i1' uot colnpletely removed. I t  is also acorrective strategy to remove distortious gcncratcd 

by 'tccl~nocratic' and 'bureaucratic' ce~ltral pla~lnii~g process at tlie national and regional ~ c v c l s . ~  'I'llis 

srraregy is also uscd to mobilize local resources, to ensure popular participation and to forge a slrotlg 

l i n k  bclwccr~ govc r~ l i~~e~~ la l  and 11ou-gnvcr~~mc~~tal organizalior~s engaged il l  dcvclopn~c~~l  ir~ilialivcs, 
(1 5 

])lanni~ig and ~i~a~iage~neil t  arid alsoha linkage of the local plan to both /lor izonlal and ver~iciil ancs ol' 

~l lc govcr~~~ne~lc;tl pol itico-ad~~lir~istrative hierarchy .3 

1) S~ilall Coin~~lui~ity and Human Wl~oleness 

Also,  here is a vital connection between institutiorlal srnall~~ess arrd human wt~ole~less. 

Ttiereforc, the hope of mankind lies ill the creative society of the small comtnunity formed by a process 

ofdecentrali~a(ionand not in the mechanislic society of tlie giant slate4. Modern Sociology also upliolds 

the priliciple that man is most happy when living in small comrnui~ities and it recornri~e~lds tile buildiltg 

up of small, balanced communities i11 the open country.5 When the individual feels involvc~ncnt in 

1 . Uennis A .lZo~idinelli, el al., ' Analysing Decentralization Policies in Developiug Cou~i~ties: A I'olilical- 
Eco~lorny Frame-Work,' in Development and Change, Vo1.20, No.  1, Jan. 1989, I t  ague, pp.72-73. 

2 .  R. 1'. M isra, 'Local Planning for Educational Development,' in Journal of Rural Devclop~nc~~t,  Vol. I O, 
N0 .5 ,  Hyderahad. 1991, p.544. 

3. Ibid.. ~ p . 5 4 3 - 4 4 .  
4 .  Will  ~.cd Wcllock, "l'lic Valucs of 111e Small Communily,' in I lr~t-ijan, V t d .  XVII. No. 17, All~ncclahacl, 105.X, 

PI>. 130- 3 1 . 
5. Citcd in ,  Kshitis Roy,ed., Gandhiji Memorial Peace, No.2, Oct. 1949, (Thc Visva Uharati Quarterly) 

Satltinikctau, pp. 179- 18 1 
'l'lle autl~or writes Ihat it would he ahsolulely wrong to think even for a tnoinent thaL C;andliiji':, idcirh on 
clccelllr.al ixatioi~ iir dc~nucracy are medieval and that Pn~~cllayats were the ~+elics of' Irihal isrt l .  'l'l-ie ancicnt 
lrldian ideal u l  Grama Sabhas IS in tulle with the latest modern politicaI thought in the Westcrrn 
countries.. .I[' dcmt~cracy is to survive, therefore, it must go the way of decentralization on  the  model ol 
al~cicllt rural republics ill I ~ ~ d i a .  ibid., pp. 178- 180 
Also see. Raj t i i  K{llhari, Politics and the People: In Scarcl~ of A Humane India,Vot . I ,  New Delhi, p.2 10 



small communities, he feels that his will matters in them. Therefore,the state must be cut up and its 

functions distributed. Scholars, advocates and activists of grass-root level social movements tend to 

support the idea of a decentraiized polity in which local initiative and freedom are ensured along with 

the community participation. History proves abundantly that it is  in small,largely. self-governing,agro- 

industrial communities that workmanship reaches its highest quality and citizenship, its peak of culture 

and grandeur. 

2.1.6. Criteria Used to Assess the Merits of Decentralization 

A variety of criteria can be used to assess the merits of decentralization in a country. They are 

related to the degree to which decentralization contributes to (a) achieving broad political objectives,@) 

increased administrative effectiveness, (c) economic and managerial efficiency, (d) increased 

government responsiveness to diverse needs and demands, (e) greater self-reliance among the local 

groups, (f) appropriate means of designing and implementing local development programmes and 

projects,' and (g) providing an opportunity to the poor and weaker sections in the society to direct 

expression through democratic bodies at the lower levels (in countries Iike India). 

Accordingly, the positive results of decentralization are the following: 

Firstly, access of people living in neglected rural regions and local communities to central 

resources and institutions will become feasible. Secondly, decentralization will increase the chances 

of increased participation of the peopie, provided the local bodies are not captured by local powerful 

groups, vested interest groups, etc. leading to greater oppression of the weaker sections. Thirdly, the 

administrative and technical capacity of regional and local organizations will become better. Fourthly, 

new organizations will be established at the regional and local levels to plan and manage development. 

The statement according to Dennis Rondinelli and John R Nrellis is rich in evocative detail : 

Decentralization could lead to the development of greater administrative 

capability among local governments and private institutions in the 

regions and provinces, thus expanding their capacities to take over 

functions that are not usually performed well by centraI ministers, such 

I .  Dennis A. Rondinelli and John R. Nellis, 'Assessing Decentralization Policies in Developing Countries: 
the Case for Cautious Optimism,' in Development and Change , Vo1.4, No. 1, 1986, Hague, pp. 3-2 1. 



as the maintenance of roads and infrastructure investments in areas 

remote from the national capital.. . . a, decentralized, governmental 

structure is needed to institutional ise participation of citizens in 

development planning and management.. . . decentralization can lead to 

more flexible innovative and creative administration. 

These objectives and results can be 'centralized' in a better way under the system of democratic 

decentralization,i.e., by a process of diverting powers to the units of local bodies run by the people 

themselves. (For details on democratic de~entralizati~n.~~~e~ubsequent pages) . Thus, democratic 

decentralization means, a principle -a principle of extension of people's right to manage their own 

affairs by themselves in a local area. 

The policy analysts in recent times focus on 'micro-analytical' issues and base their analysis 

in a broader context and take into effect political, behavioural , administrative and other factors that 

affect policy implementation. This is also applied in identifying the sources of local government 

revenues, examining the dependence of local governments on central government etc. 

2.1.7. Decentralization; Scheme of Distribution of Power 

The process of decentralization can be called in other words a scheme of distribution of power. 

This can be done in verticallhor izonbl lines, or territorial direction or functional manner. By whatever 

manner this may be done, as already referred to, decentralization means devolutionldistr ibution of 

power to decentralized and autonomous instit~tions.~ Some treat it as a technique for managing the 

assignment of authority. Generally viewed, decentralization is a set of formal rules for decision- 

I .  Cited in, Development AdministrationPecentralization and Responsiveness, comp., National Institute 
of Rural Development, Hyderabad, u .d . ,  pp. 14-15. 

2. J.D. Sethi, 'A  Problem d Power Imbalances,' in Man and Development, Vol.X, No.4, Dec. 1988, 
Chandigarh, 1988, p.82. 
Both vertically and horizontally power can be distributed, even though enough power remains with the 
central government. The concept of the welfare state, spread of education, the centralization of power of 
the functional groups etc., ail required some degree of continuous participation o f  the people in decision- 
making. The curious phenomena, according to him, is that soon after independence, India started the two 
phases together. On one hand, India got a strong bureaucratic Planning Commission ,while the other is 
the vast Voluntary Sector and Public Co-operatives. No one seems to have asked why the latter institutions 
were smothered first. A part of the crisis of Centre-State relations results from preventing these two 
processes to run parallel to each other, notwithstanding the constitutional constraints. 



making. It necessarily aims at empowering people to have a say in the decision-making. 

2-2.0. Decentralization, Delegation, Devolution and Deconcentration 

The term 'decentralization' i s  often substituted with terms like 'delegation' (assignment of 

specific decision-making authority) , devolution (transfer of responsibility for governing) and 

'deconcentration' (spatial relocation of decision-making) . They convey the same idea, although their 

literal meanings vary from one another. 

The word 'delegation', used for decentralization, is an act whereby, a political authority 

possessing certain powers turnsover the exercise of those powers full or in part,to another authority. 

In other words, it means transfer of authorized power to a subordinate person,or body which acts not 

merely as the channel for that power,but as its agent, making decisions in its name. Accordingly, the 

powers of the delegant are precisely chose that belong to the delegant and actions. performed in virtue 

of the delegation, have the same judicial nature as if they were performed by the delegant himself. I t  

does not mean mereiy permission or authorization. The delegant may hinge the transfer of his power 

with certain condition regarding the nature of the exercise of the delegated  power^.^ A delegate is 

authorized to act only in accordance with specific instructions or a specific ideology. Delegation, 

therefore, differs from representation in that the former confers power through the directions of an 

original ,whereas the latter confers power in addition to those conferred by the original, which belong 

to the institutional structure through which representation is effected. 

Delegation and decentralization also differ in meaning. Delegation does not divest the 

government of the ultimate responsibility for the actions of the authority to whom power is delegated. 

This authority is under the control of the government. On the other hand, decentralization is a process 

whereby the government divests itself completely of its certain duties and responsibilities and devolve 

them into some other authority.4 In delegation, authority remains strongly limited to those few matters 

i .  For all the meanings given in the square brackets, see, Joel SmofF,'Decentralizatio~: The Politics of 
Interventionism,' in Development and Change, Vo1.21, No.3, Ju1.1990, Hague, p.515. 

2. James W. Fester, 'Centralization and Decentralization,' in International Encyclopaedia of the Social 
Sciences, Vol.11, No. 12, 1989, p.372. 

3. Roger Scruton, A Dictionary of Political Thought, 1986 rpt., London, pp. 1 14- 15. 
4. Cited in, Virendrakumar, comp., Committees and Commissions in India (1947-73) in 1 1 vols., Vol .II, 

New Delhi, 1988, pp. 115-1 19. 



in regard to which the transfer has been specifically madeL. 

Delegation also can be defined as shifting responsibility for producing goods and supplying 

services that were previously offered by the central government to para-statal or pub1 ic corporation or 

to publicly regulated private enterprise and local government institutions. The organizations to which 

such functions or responsibilities are transferred or delegated have only 1 imited independent authority . 

The word 'devolution' means the dispersal of authority, a process wherein power i s  transferred 

from one organ of government to another by means of an act of legislation. Devolution of authority 

may be effected either constitutionally or statutorily; in the case of federation, the former course is  

adopted, while to all other forms, the latter method is used. Authority may be devolved by the centre 

to the subordinate units by means of parliamentary statutes. This, transfer of authority can be both 

territorial and functional in character. In the context of IocaI bodies, devolution requires that local 

governments be given autonamy and independence, and be clearly perceived of, as a separate level over 

which central authorities exercise little or no direct control. Devolution is an arrangement in which 

there are reciprocal, mutual1 y benefiting and co-ordinate relationships between central and local 

government i .e . ,  the local government has the ability to interact reciprocally with other units in the 

system of government of which, it is a part.2 

Devolution also means the transfer of legal and political powers to some subordinate institution, 

while retaining in theory complete political control over their exercise. The subordinate institution has 

a territorial significance, and is designed to correspond to an existing or emergent sense of social 

identity. It usually has both executive and legislative powers, and thus the result of devolution is to 
to 

create a subordinate political identity, usually in order to cater,the feeling of local allegiance which 

are too strong to suffer direct government and too feeble to express themselves in concerted irredentism. 

Therefore, the process of devolution is designed as a compromise. It may also sometimes present an 

impression of contradiction; the powers of subodinate assemblies, formed by mearis of a policy of 

devolution,' would be neither merely delegated, nor truly autonomous .3 

1 .  For details on delegation of authority see, S.K. Chatterjee, Public Administration: Administrative 
Theory, New Delhi, 1988, p.71. 

2. Cited in, Dennis A. Rondinelli,et a1 . , ' Analysing Decentralization Policies in Developing Countries: A 
Political-Economy Framework,' in Development and Change, VoI .20, No. 1, Jan. 1989, Hague, p.75. 

3. Roger Scruton, A Dictionary of Political Thought, 1986 rpt., London, p. 124. 
Also see, Geofftey Roberts and Alistair Edwards, A New Dictionary of Political Analysis, Great Eritain, 
1991,p.38. 



2.2.1 . Decentralization and Deconcentration 

The term 'decentralization' means away from the centre. It may be called ,as given above ,a 

method of operation in which the control is dispersed, and power diffused, and distributed multilaterally 

among people. This can be either administrative deconcentration or democratic decentralization. 

Administrative deconcentration is  one of the methods to create the local government. It is generally 

associated with administrative and executive functioning of government. Under this system of 

adrninist~ation~discretion as well as responsibility remains intact with the centre, whereas on1 y the 

authority of the administration of power is transferred. In the system of administrative deconcentration 

'field officials' enjoy a few Iimited and specially delegated powers and do not have any authority with 

them. The local bodies, so created, can modify their powers at their will, while they remain dependent 

upon the centre. They are creations of an administrative action and do not possess an independent en ti ty 

of their own.2 Democratic decentralization i s however a principle,a principle of extension of people's 
a 

right to manage their own affairs by themselves inAlocal area without any undue interference by the 

external authorities . In democratic decentralization both authority and autonomy are transferred to the 

people at the lower levels. 

In modern times most of the states adopt a system of deconcentrated policy, which is different 

from the meaning of the term, decentralization. It is the least extensive form of decentralization, but 

an important step usuaIly adopted in highly centralized countries. Also this is only a weak form of 

decentralization which merely involves the shifting of workload from central government rninistr y 

headquarters to staff, located in offices, outside the national capital. 
a 

Irkdeconcentrated system, administrative units are set up singly, or in a hierarchy. No major 

policy is decided locally. Local officials simply carr$?ut orders. It allows agencies to learn, eventual 1 ya 

to be more responsive and to be able to lead to greater decentralization. Anaiysing the system of 

decentralization in India, " The Report of the Indian Statutory Commission, 1930" says: 

Systems of local government fall into one ox other of two well defined 

types which we may call the British and the Continental. In the former, 

1. Encyclopaedia Britannica - Vol.XiV, p .261. 
2 .  S.Bhatnagar, Rural Local Government in India, New Delhi, 1978, p . 3 .  



govcrunlcni is dccc~~tralized; local govern~rlents wit11 wills ot' tllcir own 

exist. 'They initiate and plan their policies and carry out them subject to 

certain powers, direction, and controI by the Central Government. They 

appoint their own staff and raise in the main their own revenue. They 

art: not in the status of subordinate bodies but act as the very part of'ihe 

governmental machine. Under the Contineotal system . . . governmellt is 

deconcentraled. The principal local official is not the servant of the 

elected representative of the locality but is essential1 y an official of the 

Central Government sent down to a particular locality to carry out part 

of the work of the Central Government, We may or may not be assisted 

by an advisory Council to which a few powers have been conceded.. . . 
but the will that operates in the sphere of local administartion is that of 

the Central Govt., not that of the people of the locality. Prior to the 

reforms (of 1930),,local government in India, belonged essentially lo the 

second, a deconce~~trated type: it resembled the French rather than the 

British system. The District Officer in India, like the French Prefect of 

a Department, was an officer of the Central Government operating in a 

particular district.. . . He was just as much the eyes, ears and arms of the 

Provincial Government as when functioning as revenue officer or 

Ilistrict Magistrate. Local self government was just one of his many 

activities. He regarded his staff as available to assist him in all branches 

of his work. 

'rhe lerrn 'deconcentratinn' and 'delegation', however, mean, one and the same in some 

respects. This view has been ex1 ~ s e d  by Leonard D. White in these words: " it is a term generally 

u s d  to denote inore delegation to a subordinate officer of capacity, of acting in the name of the superior 

without a transfer of authority from him. "* 
?'llus, decentralization has been variously defined as devolution, delegation, deconcentratiot~ 

cic., cacll specification reflecting a sense of what is to be achieved, a vision of what is possible, and 

liuw llhc rulel-s aitd the ruled sllould be related. Hence, ll~e use of similar tcrnls for sharply different 

n~can ings has produced a distorted and discordant discourse xnd has rendered effective dialogue nw-1'-  

1 .  il:t?!~~+t uP Indian Stuiuiory Comnlission, Vo1.I , London, 1930, p.301. 
2 .  h o n a r t l  D. White, E~~cyclupaedia or Social Scicoce, VoI .V,  Yew Ynrk, 1954, p.43. 



impossible. 

A decentralized government structure is needed to institutionalize participation of citizens in 

the administration. It is only through participation that a more flexible, innovative and creative 

administration could be effected. This vision could be materialized in a better way under the system 

of democratic decentralization i .e., a process of divesting powers to the units of local bodies run by 

the people themselves. Thus, democratic decentralization means a principle - a principle of extension 

of people's right to manage their own affairs by themselves in a local area. 

2.3.0, Democratic Decentralization 

the with 
Infolitical sense, especially reference to the Indian government system at the sub-state level, 

the concept of decentralization is generally taken to mean ' democratic decentralization' . In countries 

like India, it implies creation of a third level of popular government at the local level. In other words, 

the concept is related to the creation of representative, subordinate agencies at the lower levels. 

The term 'democratic decentralization' means the transfer of the responsibilities of central 

government to subordinate agencies, elected by geographic or functional constituencies, and which 

acquire some of their powers not by delegation from higher administrative authority but by legislative 

and perhaps constitutional provisions. It imp1 ies people's right to initiate their own projects for local 

well-being and the power to execute and operate them in an autonomous manner which lays stress on 

people's participation. 

Decentralization signifies the quest for participative and community approach and the epithet 

'democratic' goes to reinforce what decentralization stands for. It determines the democratic values, 

purposes and approach. The term 'democracy' literally means the rule or power of the people; it is 

essentially a form of government based upon the fundamental assumption of equality of all individuals 

and of their right to lifeliberty and the pursuit of happiness.3 It is alsq a way of life which promotes 

1 . Joel Samoff, 'Decentralization: the Politics of Interventionism,' in Development and Change ,Val .2 1, 
No.3, Hague, Jul. 1990, p.5 15. 

2. Cited in, B.S. Bhargava, Panchayati Raj System and Political Parties, New Delhi, 1979, p.2. 
The author says that a semantic problem has been introduced by the widespread currency of the term 
'democratic decentralization' which in fact is often used with reference to programmes and tendencies which 
are neither democratic nor decentralized except in form. 

3. Encyclopaedia Britannica - Vol.VII, 1950, p.182. 



tolerance, freedom and discussion and which involves a large number of people in decision-making 

process. It bases political authority on the will of the individuals 

2.3.1. An  extension of the democratic principle 

Democratic decentralization i s  just an extension of the democratic principle, extension of 

people's right to manage their own affairs in the local area without any undue interference from regional 

or national authorities. To d istirlgu ish between democratic decentralization and delegation, the former 

embodies a right, while the latter is at best a concession. Democratic decentralization is a matter of 

principle and it stands for enjoyment of original power by the people, while administrative deiegation 

or decentralization is the outcome of administrative expediency and is  the exercise of derived power 

by a subordinate authority. ' 

2.3.2. Egalitarian Society 

Democratic decentralization is a means to an end and not an end in itself. It will ensure a greater 

equality -equality before law. The sovereignty of law implies a motion of equality before law and this 

is possible onty if there is certain equaiity,and the only way to an egalitarian society is democratic 

decentralization. Theoretically the people are sovereign and all governments have drawn their sanction 

from the electorate. However, the elitist leadership in some countries play- fast and loose with the 

people by cynically manipulating theconstitution toserve theelitist interesL2 Democratic decentralization 

is expected to serve as an antidote to such elitist manipulations. 

2.3.3. Widens the area of democracy 

Democratic decentralization is intended to be a people's programme, and the legislation must 

build an assurance that they will be masters of their own destiny. The legislation must assure the viIlage 

people of their right and duty to give leadership in the formulation of village, block and district 

programme and to come to the fore in suggesting the things which they themselves can do to solve their 

1. Iqhal Narain ,'Democratic Decentralization: the Idea, the Image and the Reality,' in T.N.Chaturvedi,ed., 
Panchayati Raj, New Delhj, 1981, p. 13. 

2 .  D.C . Verma, The Unfinished Revolution, New Delhi, 198 1 , p -203. 



own problems. In  this way the measure of democratic decentralization, will help to widen the area 

of democracy by granting (generally through the instrumentality of legislative measures) both authority 

and autonomy to the people at the grass-root levels, so to say, an attempt to create units of democracies 

witlGn democracy. ' I t  seeks to vest in the institution of local government more powers to act or serve 

as the tiny fountain heads of democracy. Grass root democracy stands for a political structure in which 

democracy is not merely confined to the national/regional but is extended to local levels in a real and 

large measure. 

The very emphasis on democratic decentralization indicates the need for further steps and new 

governmental structures to introduce greater popular participation in community development with the 

weaker sections. 

2.3.4. Participation in Development Programmes 

One argument in favour of democratic decentralization is that, at the local levels direct contact 

could be established by the ruled and the rulers. It would provide an opportunity for the poor for direct 

expression and would ins titutionalise participation in development and planning. Democratic 

decentralization is indispensable to ensure people's participation in development programmes. It is 

an essential means to generate in the people the feeling that they have a right for participation in the 
baen 

government.4 The barrier to direct expression by the weaker section !has always - i oppressive 

leadershiqand smaller the area, the closer the people come to the direct oppressor, thereby weakening 

the forces of oppression. Political analysts say that a certain diffusion of interest takes place in larger 

areas and here (smaller units) the oppressors are not always so united or determined. Laws in science 

say that, it is easier to split dusters of moiecules than a single molecule and easier to split a molecule 

than an atom. The Gram Swaraj as visualized by Gandhi is a real democratic political apparatus which 

1. M. L.S harma, Gandhi and Democratic Decentralization in India, Unpublished Ph.D diss . ,New 
Delhi, 1987, p. 1 1. 

2 .  The term 'grass-root' i s  used here to mean originating from, or carried on hy the common people. 
For further details of its meaning see, Webster's New Twentieth Century Dictionary of English 
Language, 1960 rpt.,p.795. 

3. B.P.S. Bhadouria, 'Decentralized Planning for Development in India: Issues and Implications,' in 
B. P. S . Bhadouria,ed., Decentralized Planning for Development in India, New Delhi, 1988, p .  88.  

4. C. Achutha Menon, 'Issues in Public Administration and Suggested Reforms in Kerala,' in Ms. Padma 
Ramachandran,ed., Issues in Public Administration: The Case of Kerala, New Delhi, 1988, p.6. 

5. Lalit Uniyal, 'A Critique of Democratic Decentraiization,' in Man and Development, Vnl-XI, No.2, June 
1989, Chandigarh, 1989, p.5. 



will bring the masses into active political participation and . 1 establish a genuine political control 

on any oppressive leadership. This is  what is meant by democratic decentralization in principle and 

it was an ideal in the Indian context. 

2.3.5. Democracy nearer to the people 

However, the main argument in favour of democratic decentralization i s  that it results in 
the and 

diffusion of any congestion of business at the higher levels of administrative ladder,svoids bottlenecks 
h 

and delays in the making of decisions and carrying them into effect. It enables the local authorities to 

be nearer to the people, to avail adequate knowledge of local conditions and problems which vary from 

place to place. Further, democratic decentralization increases the opportunities for the popular 

initiative and participation in the administration and thus tends to strengthen democracy. Finally, it 

is argued that democratic decentralization is necessary for economy and efficiency. 

Democratic decentralization would be materialised if there is proper demarcation between the 

centre and local bodies. It would be proper to demarcate initially the maximum functions which could 

be retained by the state for specific reasons,such as requirement of higher technical skill for effective 

discharge of certain basic responsibilities and need for co-ordinated long range or broad based planning 

and the other activities that have a direct bearing on the people. The entire field of such activities> 

including administrative and regulatory functions that can be well managed at the lower leveI5rnay be 

entrusted to the local bodies. The local bodies have to be invested with adequate authority to discharge 
and 

such extensive respon~ibilities~ddequate freedom to exercise initiative both in policy -making and its 
. h e r  

irnplernen tation. The people can evoke greater local initiat and participation and can mobilize local 
h 

resources to the maximum so as to undertake a balanced development programme throughout the area 

with particular emphasis on weaker sections of the community. 

2.3.6. Constitutional Responsibility 

Indeed, democratic decentralization does not mean mere1 y the division of the functions of state 

government and local bodies, each discharging its functions independently of the other. I t  means 

1. A.R. Desai, ed., Rural Sociology in India, Bombay, 1984, pp.533-'80. 



functioning of local bodies below the state level, discharging their functions and duties subject to the 

constitutional responsibility of the state, in respect of law and order and development. Of course, with 

respect to the functions devolved ta the local bodies, they would have full freedom to decide the various 

activities and the suitability of the areas in which they could be undertaken. The fundamental purpose 

of such decentralization would be to train the local leadership (with maximum flexibility], so as to meet 

their growing needs within the resources at their disposal giving priority wherever it is legitimately 

due. 

2.4.0. Democratic Decentralization in India - the Panchayats 

The indigenous term for the scheme of democratic decentralization in India i s  Panchayaii Ruj. 

The term means a process of governance, and it refers to a system from the Village Panchayat at the 

lower level to the District bodies at the upper level. This term has become popular in the post- 

independence period in connection with the scheme of Community Development Programme, launched 

with the First Five Year Plan. In this scheme, Panchuyat forms the lowest unit. Above the Panchuyat, 

there are bodies like Panchayat Sarnitis, Taluq Councils (Sarnitis) Mandal Panchayats, District 

CouncilslZilla Parishads etc., linked in a sort of grid. As the scheme is based on a tier system in a 

hierarchical manner with the Panchayat forming the base, many use the terms, mistaken1 y in connection 

with the P~nchayat administration at the Iower level. The term Panchayat means an administrative 

unit, Panchayat Raj means the Panchayat rule, i.e., rule of Panchayar bodies, while the term 

Panchayati Raj means a scheme of administration upto the district level in a hierarchical system with 

the Panchayats forming the base.? Village Panckayat was a small body of persons that constituted an 

administrative unit for each and every village. 

I .  Iltija H .  Khan, Government in Rural India, Bombay, 1969, p.24. 
2 .  The term Panchayati Raj coined by Jawaharlal Nehru, the late Prime Minister of India, is distinct from 

Panchayat Raj, which connotes government of a local body limited to a geographical area as well as the tier 
system of local bodies at the sub-state level. 
There are occasions when the term Panchayat Raj is used for the expression Panchayati Raj, and vice- 

, , - 
versa. Generally one comejacross - three terms - Panchayat, Panchayat Raj and Panchayati Raj in 
the context of rural local bodies, in ~ n d i a .  



P[ittchnyars have heen aluotlgsl kl~e oldest political institutio~~s of I ndia' . i r e  was , (11c 

village govcr ~ l i l i c ~ i l  i . c . .  g T i l S S  -roo1 ICVCI iiull~vrily, CVCII t)cli)rc I)COIIJC could visu:il i ~ , c  \lie 

cxis(cllcc o l ' ;~  rcr 11otc ;iutllorily I ikc slalc ur ccucral gove r~~ luc~~ l .  A t i  cxprcssio~~ r ~ t .  t lie prius-root lcvcl 

democracy in l ~ l d  ia has bee11 the ~ancha~ats .  Indigenous i11 nature as well as in its origin, they t~ad 

existed in India froin very early times. Historically speaking, they provided 'like the shell of a tortoise, 

a have11 of peace whel-c the rlaliorlal culture could draw in for i t s  own safety when political storms burst 

over the Irldia~~ l a ~ ~ d ' ~ .  

The term Panchayat meant, an assernbl y of five wise and respected elders d~osen and accepted 

by the vi I lage colnmunity . 'i'hey wcre considered the incarnation of God (Panch-paratneshwar) . TIIC 

word possibly indicates that, the number of those who originally constituted this 'cuuncil' was fivc, 

' I  'llc writes ui' Ihc ' I'u~!jab State Ccl~sus Report' points out tllal the r~unrbcr fivc uccur~l'rccluc~~lly i l l  I []dial1 

S sacred litera~ure.~ Hut  here are no Ilistorical evidence to. suggest that this i~u~nbcr  was adllcrcd lo will1 
n 

any regularity. The tcrm has almost completely lost its nun~erical conl~otatio~~ and means only at] 

association of people for doing administrative or judicial work. The Panchuyat was also sometiit~cs 

sceli as OIIC of the resultants of the creation oP joint - villages. A council of ihe heads of i~ouscs took 

ttlc place of a single hereditary head as the agency for rnanagirlg village affairs in sucll cases.5 

'l'hc Putlrllu,yats, inearlier times assembled asajury, and 'court of arbitrators' at the lower Icvcl 

to dccidc upon 1natlct-s affecting village communitics."l'l~c~ dcalt with both civil and crilninal suits 

atld reudcrcd to the people unatly services. Rev. Herman Cju~lder~ defined the Panchayats as courts 

oi' cllclulry lo selllc Lhe issucs by arbilration tllat existed i n  India from very early limes. . Tl~ough tllc 

{rial by Panchayat was in Inany respects like the trial by jury, the Panchayat was not exactly like die 

modern jury.  111 Panchayat, i t  was trial by peers who got some reward fro111 the parties if the case was 

1 . Aineshwar Avastlli & Srira~n Malieshwari, Public Administration, A@YCI> 984, pp. 166'73. 
2 .  Koshan Mascarc~~lias, 'Panchayat Kaj i n  India,' in The Economic Times, 2 Oct. 1982, p.5. 
3 .  K . G . K .  Namhiar, 'I'andlayali Raj in India,' in theThe Ecor~o~nicTimes, Oct. 2, 1982, pp. 5-7. 
4. 13.1 I I3arlcn-l'owell, 'I'tle 111dian Village Community, New Delhi, 1977, p .44  1 . 
5 .  t I ; l ~ i k ~ i s l i ~ l c r l K a u l , c d . ,  Pu~hjzlbCeosus. 1911. 
6 .  A.1 I .  James Murray, ed.,  A new English Dictionary on Historial Principles, Vol. Vl I .  Part 1, Unitcd 

I<r\gland, 1905, p.  415. 



a protracted one. An appeal against the decision of the Panchayat could be made on1 y on the plea of 

corruption, but if the appellant failed to substantiate his charge, he had to pay a fine1 (in some parts 

of India). There existed intimate connection between the village community and the king. In south 

India, the village headman himself was appointed by the King. It seems from the available records 

that the villages under the headman were full-fledged administrative units at the lower levels and had 

a wide spectrum of activities covering, executive, administrative, judicial and developmental affairs. 

The functions performed were many and thereby, a variety of terms have been used in relation to these 

institutions and the type of f~nc t ions .~  

2.4.2. Functions and Features of Panchayats in Ancient times 

Regarding their nature, some investigators are of the opinion that Panchayars were mainly 

councils of elders of different castes ,a .body of co-sharing proprietors which administered justice and 

punished offences against village customs and practi~es.~ However, the Panchayat in the past organized 

defence of villages, appointed watchman, elected or nominated a headman and provided public and 

social amenities. In short, they breathed life into the rural society. 

Conclusively it can be said that Panchayat was a nebulous thing which appeared in the minds 

of the villagers to drift between the idea of a meeting of the whole community and the idea of a more 

or less select council .4 

2.4.3. Each village, a self sufficient unit 

The village was the basic unit of communal living, often styled the brotherhood. The expression 

I .  'Surendranath Sen, Administrative Systems of the Marathas, Calcutta, 1923, p. 3 18. In Maratha villages 
a fine called 'Gunhagari' was imposed on those appellants who failed to submit evidence,to prove their 
ignorance. 

2. R.K. Mookerjee, Local Government in Ancient India, 1958 rpt., Delhi, p.3. Some of the terms used in 
the historical writings as well as the sanskrit literatures are Kuia, Gana, Jati, Puga, Vrate, Sreni, 
Sangha,Samudaya, Sarnuha,Sambhuja or Naigana, Carnuttana, Parisat, and Carana. 

3. B.S . Bhargava, Panchayati Raj System and Political Parties, New Delhi, 1979, p. 17. 
~red'zsk C.Bailey in his book, Trib5Cnge and Nation, proposes that Indian village was a community ruled 
by one dominant caste and that usualIy the leaders of the local dominant castes were elected to the 
Panchayats. 

4. John Mathai, Village Government in British India, London, 1915, p.21 



indicates that this body originally constituted an aggregate of individuals supposed to be related to each 

other by descent from a common ancestor (the village here refers to the area comprising the residential 

as well as the cultivated parts, the pasture and the waste lands). Each village was the basic unit of 

communal living and self-reliant and its members constituted a primary group. ' Each village was 

isof ated, often separated from neighboring hamlets by scrub, jungle, or wasteland. Village life was 

a little world of its own; village society made its own laws and its own decisions.? There were the 

occasional threats of the tyrannical land lords, robbers or even the invaders. Often these dangers served 

as a further stimulus to village organization and unity among themselves. 

The community was mostly agricultural. The members were ordinarily grouped into divisions 

and sub divisions, each in possession of separate shares of cultivated area. For its every day needs, 

it included a permanent hereditary staff of village artisans, such as blacksmith, carpenter, barber, 

shoemaker, potter and washerman, each of whom was paid annually an allowance in  grain share at the 

time of harvest, by each cu l t i~a to r .~  

2.4.4. General Functions 

Referring to the functions of these bodies, it seems that they exercised most of the functions 

on matters related to the life of villagers. These functions may be called executive and judicial 

(adjudication) functions which included public welfare, defence, watch and ward, agency functions 

for the government and the like. They dealt with the administrative matters, social and customary 

affairs, including civic, educational, industrial and commercial aspecl or religious matters. It is 

significant that village had its own court of Justice. It bore the name of Pradisthita according to 

1. V.B.Singh, The Economic History of India ( 1857-1956), Bombay, 1965, p.88 
Also see, A .  B .  Shash & C.R. Rao, ed., Tradition and Modernity in India, Bombay, 1965, pp.68-'69; 
B.H.  Baden-Powell, The Indian Village Community, Delhi, f 977 rpt., p.3 .  A primary group is the 
universal of all forms of associations in which a small number of persons meet face to face for 
companionship, mutual aid, the discussion of common questions and find out some common policy. It is 
the primary cell of the social structure, in othehuords, the underlying concept of Panrhayati Raj. Same 
writers have made use of such terms as'rural cbmmunes* or 'village corporations.' 

2 .  Hugh Tinker, The Foundations of Local Self Government in India, Pakistan and Burma, Bristol, 1954, 
p. 18. 

3 .  G.R.  Madan, India's Developing Villages, Lucknow, 1983, p.3  



Brihaspate, who indicates the vilIage autonomy in this matter. 

2.4.5. Sabha and Sarniti, as Democratic Bodies 

In  administrative affairs, the usual practice was that all the village matters were transacted 

through the Partchayaf. It was either a general meeting of the inhabitants or a select committee chosen 

from among them. It performed both executive and judicial functions. The village sabha, Sam& and 

the 'councils' under the captaincy of an elder; called Grarnani also performed administrative 

functions. I n  some cases the Sabba and Sarniti also acted as the judicial and executive bodies. Many 

believe that these were popular assemblies. There is also an opinion that the Sabha was a house of elders, 

while the Samiti was an assembly of the whole people of a vi~lage .~~ome scholars view that, general 

meetings of all the viIlagers were held in less developed communities, like those of the aboriginal tribes. 

~ n f i o w  ,in course of time the Sabha and Sarniti lost their influence and their place was taken by the 

bodies known as Puura and Janlzpada. The former was a body consisting of the representatives of urban 

areas while the latter consisted of the representatives of the rural 

2.4.6. Hereditary Functionaries and Commercial Combinations 

There were also some hereditary functionaries and commercial combinations in the community 

leading to the formation of specialized institutions like the Guilds. The local Panchayal, the hereditary 

functionaries, the Guilds, Gram Sabha ( vilIage council) and the like, Iooked after the affairs of 

the village communities. The Panehayat carried out public works, looked after the construction and 

repair of public buildings and wells, supervised tanks, education and sanitation. The hereditary 

functionaries, usually the elders known as village headman, performed some other important 

f~nc t i ons ,~  while the commercial combinations were entrusted with the economic life of the a p  with 

its many folded development. A11 those functionaries together gave to the village community a solid 

1. Ganesh Prasad Sinha, Post-Gupta Polity (AD 500 - 700), Ph.D. diss., Calcutta J972, p. 172, 
2 .  S .C. Ray Cha dhary, Social ,Cultural and Economic History of India, Delhi, 1978, pp. 144-148. Though 

the exact conntions 5 of these terms are still debated, it is admitted by most of the schoIars that they exercised 
a powerful check on tbe royal absolutism. 

3. [bid., p.144. 
4. R.K. Mookerjee, Local Government in Ancient India, Delhi, 1958 rpt., p.39. 
5.  Pyarelal, Mahatma Gandhi - The Last Phase, in 2 vols., Ahmedabad, 1958, Vo1. 11, pp.597-'98. 



t x ~ s i s  ol' cotilulou l ilk aricl purpusc. ' Evcry villagc was bourid to be hct.crogc~~cous c o ~ ~ ~ l ~ o s i t i o ~ i ,  bul 

govcrncd hy a I~o~nogc~icous body2. tlowcver, thc soul 01' this systeln was t l ~ c  villagc cou~~cil  callctl, 

the Pnticlzayat. Fro111 time i~nmemorial, Panchayats have enjoyed the confidence of the pcoplc. 'I'l~c 

sysrc111 survivcd i t~ppike of tur~lioils and cl~at~ges because the villagc folk were I'ull y co~~fidcnt ol' lllcir 

owtl capabilities of sound thinking and right approach to problems. 

'f'llerc was 110 v o t i ~ g  or majority rulc in village council called Panchayat. 'I'hc pcuple galhered 

together and talked and agreed as in a fain ily until a general opinion emerged. Justice was done speedily 

and efficiently. All disputes were settled out of court, by agreement among the parties themselves, 

which is the fou~~datioti and acid test ol' non-violent democracy. 1 t fostered the habit of' speaking the 

11-ulll ainollg lllc pcr)l)lc.3 13ut the tnusl sigt~il'icant I'actor about the ancient village syslc~n was Ihe spirit 

of self-government that gave vitality to the system. Historical evidences show that such self-governing 

and autono~nous i~~stituiio~ls had functioned bo t l~  in northern and southern parts o l  India. 

2.4 .8 .  Ecunomic Self-sufficieticy 

' Ihe village coinrnunity had developed its own system of production and (his points to thc 

dircctio~? of the level or self-sui‘t‘iciency. By analysing the nature of Indian village systerrl, Karl Marx 

I~as g i v c ~ ~  a picturcscluc clcscripl ion ol' thc proccss of simple reproductio~l that wcill on 111 l t lc I 1ltliil11 

village communi ty  .4 'The land was tilled in com~non and the produce divided among the nle~nbers 

depeildiilg on their need and requirement. All were engaged i11 some occupation or other. Thcre were 

1 . For detai is or the I'uiiutions rendered by village headman, see Vasant Desai, Panchayati Kaj - Power ta 
P tI~c People, Rotnhay, 1990, p.50-60. 

2. K.K. Mookurjcc, Op. cit., p?09. 
3. lior details see, Pyarelal., Mahatma - The Lasl Phase, in 2 vols., Ahmedahad,Vol. 11, 1958, pp. 588-'9 1. 

I'yatclal writes thus: Sit. Willi:ull Slccman thc 13ri~ish Rcsidcnl ;I( L u c k ~ ~ o w  pui on rccol.J his wili~css ( t l i i l ,  

wtlercas evidencc i l l  13ri~ish courts was I'antastically unreliable it  was easy to get at ihc truth in a I'aocbnyat . 
dJ 

'I'here are no people in the ivorld, he testitled, from whom it is more easy to get truth i n  their (in village 
com~nur~iiies, tharl f.ro11-1 olsewhcrc, wherc they state i t  herore their relalives. elders and neiehhou?s whose 
csiccrr~ is ncccssary I'ur their happiness and prosperity, whicll can be obtained only hy an adherence to  he 
1 l~lltll. 

4. Citcd in, V.U. Sitlgh, The Economic Ifistory of India (1857-1956), Bombay, 1981, p.90. 



'village officials' like judges to prosecute the criminals, and police to protect the villagers. There was 

the tax gatherer to collect the share of the government and the village, the book keeper in charge of 

the accounts and registers, the boundaryman who guarded the boundaries against the neighbouring 

communities, the waterman who distributed water from the common village tanks, the Brahmin who 

conducted the religious services, the school master who taught the children on sand, astrologer who 

predicted the lucky or unlucky days for seed time and harvest and for every other kind of agricultural 

work, a smith and a carpenter who made and repaired all the agricultural implements, the potter who 

made all the pottery of the village. The barber, the washerman and silve?smiths, all performed their 

respective duties. The whole system discloses a systematic division of labour, a self-reliant, self- 

sufficient autonomous level of Indian villages. The structure of the economic elements of society 

remains untouched by the storm clouds of the political sky. The villagers were indifferent to what power 
p ~ ~ v i q e d  

is transferred or t o  what sovereign devolved, ~ t s  ~nternai economy remained unchanged. Highlighting 
h 

this feature, Radhkumud Mookerjee says: 

The fact is that India presents the rare and remarkable phenomenon of 

the state and society, co-existing apart from and in some degree of 

independence of each other as distinct and separate units or entities as 

independent centers of national popular coIIective 1 ife and activity. Both 

of them were independent and a policy of non-interference was 

recognized as the ideal poiicy of the state, the functions of which were 

ordinarily restricted to the irreducible' minimum .2 

Thus, there was a definite delimitation of the respective boundaries of the political and social 

organization in the state, and the villages have been the axle of administration from ancient times. 

2.4.9. Corninunitarian Democracy 

The weight of literary and other accounts given by both Indian and foreign writers point 

to the direction that ancient India had one of the best systems of village government. What Karl Marx 

a11d Frtiebricl~ Engels I~ad described as the 'Asiatic mode of production' really referred to the relatively . 

1 . A .  R .  Shah & C. K. Rao, ' ~rad i t ion  and Modernity in lndial Proceedings of the Seminar, Bornhay, 1956, 
pp.8-9 

2. R.K.  Moukerjee, Local Government in Ancient India, 1958 rpt., Delhi, p . 3 .  



111dia11 sel f-governing villages, still retaining much of their tribal character with little division betwccn 

agriculture and manufacturing units, sincc the reinotcst times and developed "a social sysicln or 

particular feature-the so called village system which gave to each of these small unions their independent 

organization and distinct life". l Land was tilled in common and the produce divided among themselves. 

'I'he farnilies carried on subsidiary industries also, The state's duty consisted of defence, public works 

and irrigation, These features have similarities with the model envisaged by the ancient Greece, what 

i s  k r ~ o w ~ ~  as cornmunitariao 

The fundamental characteristic feature of the village of the past, as referred to above was its 

self sufficiency. All its economic needs were supplied by the efforts of its own cultivators and artisans. 

It was only for a few things that it depended on the outside world. The Panclaayat was the administrative 

counterpart of this self sufficiency. It owed all its power and influence not to any legislation enacted 

by government at the higher level but to custom and tradition which for ages have been the sanctiol~s 

behind the whole fabric of Indian society.3 

Village Panchayats also played a pivotal role in the defence and developnlent of villages in 

ancient 111dia. They enjoyed vast powers and made effective use of them, with ski1 l and innovations. 

'I'hey protected the people and exercised wide judicial  power^.^ In short, the Panchayafs in India have 
have 

well sustained the autollomy of villages or the villages parented the Panchayats. 
A 

Conclusion 

An analysis of the village functioning in India, in yester years shows that the idea of 

decentralization was evolved out of the socio-politic and geo-economic situations that prevailed in the 

rural segment of India, A study on decentralization at the rural local levels in lndia will be helpful to 

understand how deep-rooted was this concept in the body politic of India and how the system continued 

to exist under various regimes. 

* * *  

1. Cited in, E. K .  Santha, Local Self-Government in Malabar, Institute of Social Science- Occasional Paper 
Series, New Delhi, 1993, p.2. 
Marx also wrote that 'the Hindoo (he meant the people of Hindustan) on theone hand, leaving like all oriental 
peoples to the Central Government the case of the great public works, the prime condition of his agriculture 
and commerce. dispersed, un the otherhand, over the s u r f ~ s L j &  country, and agglomerated in small 
centres by the domestic union of agricultural and manufacturing, These two circumstances had brought 
about, since the remotest times a social systems of particular featur~%e so called village system. which 
gave to each of these small unions their independent organization and distinct life.' 

2. St~eokumar Lal, ed., Candlli and Village ,New Delhi, 198 1, p.49 .  
3. Verinder Grover ,ed., Political System in lndia- Vol.1, New Delhi, p.442. 
4. Vasant Desai, hnchayati Kaj-Power to the people, Bombay, 1990, p.58. 



CHAPTER 3 

DECENTRALIZATION IN INDIA : I-IISTOIUCAL 
FOUNDATIONS, CONTINUITY, CHANGE AND RECENT EFFORTS 

3.1.0. Village Autonomy 

lnd ian vif lages have been regarded as seats of local government since very early times. Each 

viIlage formed a separate unit in itself and each one was more or less autonomous, governed by a 

Panchayat. Thus, the concept of Panchayat has an ancient flavour and tradition. 

The emergence of village autonomy was due to many reasons. Firstly, the economic life was 

primarily built around land, the prin,+ipal means of subsistence. Since land was generally owned by 

the village community a communal spirit developed in all the economic activities. This, in tun)  

permeated other spheres of life as well. Such a communal social life provided an atmosphere 

congenial to their autonomous functioning. 

Secondly, physical remoteness imposed a check on the intrusion of the central authority in 

the life of the villages. The lack of transport and communication rendered it rather difficult for any 

authority to exercise that degree of control which made it impossible for the village to act as an 

independent unit. Thus, despite a central focus of power, authority in ancient India tended to be 

diffused and divided between different layers of the social frame-work. Under every regime, 

suzerain or feudal, the village remained the ultimate unit of society in India. 

There were many associations also in the villages - economic, social and religious - which 

urged a fair degree of autonomy and sovereignty. Among all such various units of power, however, 

villages were the axis round which other centres of power revolved. The 'Rig Veda' bears testimony 

to the role played by the Village Council in Ancient India thus: 

Assemble, speak together; let your minds be all of one accord: 

The place is common; common the assembly, common the mind so be 

- their thought united; 

1 . Nageshwar Prasad, 'Decentralization in Historical Perspective,' ts., Varanasi, 1984, p. 13. 



The one and the same be your resolve and be your minds of one accord, 

ll~lited by the thought of all that may happily agree.. . 1 

3.1.1. Antecedents of Panchayats 

A survey of the nature and scope of the activities of the Mauryan State (in ancient India) wifl 

show that it  was largely a welfare The Mauryas paid full  attention to all the matters liko 

public hygiene, measures against adulteration of food etc., through various committees at the village 

level. Hence, attempts were made under the Mauryan rule to revive and encourage the old village 

institutions in order to have better and uniform administration for the first time in [he history of' 

India. But, on account of the limited time, these village councils could not be revived to the extent 

desired. Nevertheless, they managed their various affairs through an elected council of vi~lagers.~ 

Under the Impcrial Guptas, the village administration was in the charge of a headman 

designated as a Grameyaka or Gramadhyaksha. The headman was assisted in his work by a non- 

official council. The members of this body were known as Mahattars under the Vakatakas and the 

Pallavas and probably had the same designation under the Guptas too. The village council as the 

lowest unit of ad~nii~istratior~ looked after the village defence, settlcd disputes and acted as a trus(cc 

lor minors and collected the government revenues and paid them into the central treasur~.~ The 

villagers were prosperous and well advanced in art, 1 iterature, folklore, and folk-cul ture. 

The Muslims and more particularly, the Mughals did not interfere much with the existing 

arrangements, although the system of administration which the Mughals developed was not enlirely 

indigenous in ~haracter.~ It  presented a blend of Indian and extra-Indian elements, or more correctly 

i t  was a 'Perso - Arabic' system in Indian sctting. But, despite its alien characteristics, [he changcs 

in the government were effected at the top levels only, a t  the bottom, the lowest unit, i.e., the 

village, autonomy continued. The Muslim rulers respected the then existing Indian practice and "the 

vast mass of Indian customary laws, so far as they did not run counter to the root principles of all 

I .  Cited in, V.  M. Apte, History and Culture of Indian People : the Vedic Age, Bombay, 1960, p.354. 
2. Vasxit Desai, Panchayati Raj - Power to the People, Bombay, 1990, p.55. 
3. A .S.  AItekar, A History of Village Conlmunities in Western India, Delhi, 1927, pp. 17- 18. 
4. R . C  Majumdar and A.S.Altekar, A New History of the Indian People, Delhi, Vol.VI,I957, p.288. 
5. Nageshwar Prasad, 'Decentralization in Historical Perspective,' ts., V :~nasi, 1984, p. 18. 



Islalnic g o v c r ~ l ~ ~ ~ c r ~ l s  ; I I I ~  'in all null-cssc~~lial matlcrs' lowcr rung of tllc ufPicial ladder, (Ilc It~dia~r 

was allowed to prevail. " I (emphasis added) 

?he Muslim rulers respected village autonomy and the village Panchayats continued to keep 

a vigilant eye on breaches of time-honoured custom, to secure order and mutual co-operation to 

sektle petty disputes.2 The village Panchayat was so much held in respect that an appeal preferred 

against its judgtnetit orily tcnded to confirm its judgment. In other words, i t  was the highest 

authority and the king respected the decision o f  the Panchayat. Together with the functions like 

settlement of disputes, which the village councils undertook for the welfare of the community it had 

also an elaborate system of Cuncti~naries.~ 

However, under the later Mughals , the structure and functioning af village communities 

showed unmistakable signs of decadence. The quest for large finances for the state and their 

feudalistic bend of mind forced the Mughal rulers to centralize the administrat i~n.~ They worked 

out a new land policy whereunder all the lands situated in the length and breadth of their domain, the 

provinces, districts and villages, were put under the charge of the centrally appointed Subedars 

Amualguzars, Mugaddams and Patwan'. 

Moreover, ill the villages which were completely under the Muslim suzerainty, due to the 

oppression of its officers and the greed for revenue, farmers and the other villagers practically lost 

their power and the village councils became an obsolete body hardly possessing any major influence* 

'I'he peasant population in the rural area fell a prey to the rapacity of the f agirdars who tried to extort 

from the peasant as much as they could. The Jagirdars are reported to have said thus: "Let us draw 

from the soil all the money we can, though the peasant should starve or abscond and we should leave 

it, when commanded to quit, a dreary wilderness." Exactions, beating and whipping of the 

peasantry fleeing the land, all became general features of the agrarian condition in India during this 

period. 

I . Jduna t l l  Sarkar, Mughal Admitlistration, Calcutta, 1924, p.6 .  
2. Beni Prasad, History of Jahangir, Allahabad, 1922, p.91. 
3. John Mathai, Village Government in British India, London, 191 5 ,  p. 15. 
4. S.  Bhatnagar, Rural -1 Government in India, New Delhi, 1978, p .2 1. 

Also see, H.D. Mallaviyya, Village Panchayats In India, New Delhi, 1956, p.44 ; Irfan Habib, The 
Agrarian System of Mughal India, Lucknow, 1%3, p.3 19. 



3.1.2. Decline under the British Rule 

The British policy towards the local bodies was linked with their overall strategy of political 

and economic centralization; This has been linked with the superior administration. It was necessary 

to make village officials the salaried servants of the state in order to realize the above objective of a 

highly centralized administration. And this was the policy of those who saw the advantage of a 

centralized uniform system and applied it without regard to its effect upon the indigenous social 

structure in the vast area. 

Also, an overall evaluation of local bodies under the British rule brings to light the fact that 

their administration with its Roman system of justice replacing the traditional powers of the 

Panchayat in the more serious judicial cases, its system of tax gathering and a centralized 

administration had made so violent an impact that the corporate life of the villages was weakened, 

and in most cases died. Under the new administrative arrangement, the village headman 

increasingly came to be identified as a representative of the government and the villages were not 

impressed by the popular character o f  the institution. A British historian commented thus: "The 

desired effect could not be brought down as the British hymn of praise to the traditional Panchayats 

turned out to be a funeral dirge. Efficiency triumphed at the expense of local autonomy and organic 

village life. "2 

On the eve of the British conquest, the Indian rural society was composed of a multitude of 

villages, and each village 1 ived almost an independent, atomistic, self sufficient social and economic 

e ~ i s t e n c e . ~  The hullwk cart and village huts seen in Bharhut sculptures of ahnut 150 R.C. or the 

plough and ploughman in Kushana reliefs of A.D. 200 would reveal that there were 

1. Sahadev B. Chaudhary, 'Reflections on Panchayati Raj,' in T. t. Sankar, ed., Journal of Rural 
Development, Vol.10, No.5, Sept. 1991, Hyderabad, p. 613. 

2 .  Percival Spear, The Oxford History of Modern India (1740-1975), 1984 rpt., Delhi, p. 191 
The author says that the net result was the gradual transfer of authority (within the village) from the 
village elders to the agents of government. The same process occurred in judicial and in other matters 
like setting-up of a new police force. As police forces were organized in the districts they took cognizance 
of cri~ncs which had f'ormerly hecn largely left to  tlie discretion of village councils .For tlctrlils scc, 
pp. 190-192. 

3. A.R.Desai, Rural Sociology in India, Bombay, 1984, pp.3-7. 



tremendous advances in the means of production1. I t  does remain true that the Indian village was 

nearly self contai~led. The village administration was carried on by the Village Panchayat, 

composed of eIected or customary representatives of various castes, generally elders of the castes or 

village headmen with the Panchayat as the consultative body. The Village Panchayat was the l ink 

between the village population and the higher authority. The Panchayat and the headman 

maintained peace in the village, settled disputes among the villages, looked after the sanitation and 

other matters of common concern of the village population. Thus, from the stand point of 

administration the village was autonomous, till the state's interference under the British rule. The 

autonomy of these villages disappeared largely due to the establishment of local, civil and criminal 

courts, revenue and pol ice organizations, increase in communications , growth of individualsim 

and the operation of the ryotwari system2. 

3.1 .3 .  Lord Mayo's Resolution 

Lord Mayo's Resolution had provided for a measure of decentralization from the centre to 

the provinces and emphasized the ideal of the increased association of Indians in the administration, 

but limited to municipal levels only. In rural areas, the village officials were made the salaried 

servants of the government. 

3.1.4. Liord Ripon's Resolution 

It was into this scene of a decaying traditional village system that Lord Ripon introduced his 

Resolution on Local Self Government in 1882. Lord Ripon, while advocating a wide extension of 

local self government, insisted also on minimum government interference, in inducng the people 

themselves to undertake the management of  their own affairs . Ripon's Resolution of 1882 is a 

document worth quoting: 

1. D.D.Kosarnbi, The Culture and Civilization of Ancient India in Historical Perspectives, New Delhi, 
1986, p.16. 

2 .  S.S. Meenakshi Sundaram, Panchayati Raj ::in India- the Strength and Weakness in the Changing 
Environment,' Paper presented at the National Seminar on Democratic Decentralization , Nov. 27-30, 
1991, Hyderabad, p.1 .  



In  advocating the extension of local self government and the adoption 

of this principle on the management of many branches of local affairs, 

the Governor General-in-Council does not suppose that the work will 

be in the first instance better done than if it remained in the sole hands 

of the Government District officers. It is not primarily with a view 

to inlprovement in administration that this measure is put forward and 

supported. I t  is chiefly desirable as an instrument of political and popular 

education.. . I 

3.1.5. 'Popular and Political Education' 

Thus, Ripon's Resolution on h c a l  Self Government was not merely a means of devolution 

of authority in administration ,or decentralization of financial resources only, but was a means of 
Panchuyuts 

popular and political education and under the successors -A were meant to be : . units of imperial 

administration at the Iower levels. It is to be noted that his scheme did not cover the grass-root level 

bodies buth llmited upto the Taluq level only. ~ n a o w  the noble intentions of the Viceroy were 

defeated by the officials themselves. In Central Provinces the principle of election was implemented 

to a great extent and the chairman of Local Boards became non-official. In other Provinces the old 

system continued which resulted in greater chaos. The government exercised strict control over the 

activities of urban and local bodies and imposed rigorous action at its discretion. 

However, the later Report submitted by the Statutory Commission pointed out that the 

intentions of h r d  Kipon could not be fulfilled due to many factors. They include customs of the 

country, force of habit, apathy and lack of desire to assume responsibilities among the elected 

members, reluctance of officials, all combined to prevent real and substantial progress being made in 

political and popular education in the art of self government. Therefore, no real attempt was made 

to inaugurate a separate system amenable to the will of the local inhabitants. Hugh Tinker comments 

thus: "Despite the clear directive given to official policy by Lord Ripon, and periodically re- 

affirmed thereafter, neither the central government nor its officers in the districts, gave a sustained 

impetus to the develop~nent of the ideal of local responsibility in the period ending with the first 

1. Cited in, Report of the Indian Statutory Cornmission,Vol.I, London, 1930, p.299. 
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World war."' 

3.1.6. British system Incorporated 

The most remarkable fact is that the Resolution of 1882 was the maiden attempt to introduce 

the British model of local government in India. it reported that there existed in India, nothing 

similar to the Local Self Government of the British type, before the era of ~ i p o d s   reform^.^ All the 

subsequent enactments under the colonial administration in one way or other followed the Ripon's 

pattern and this was subsequently incorporated into the Indian psyche. In 1896 and again in 1897, 

, the Government of India adopted resolutions on local government, but they were limited up to Taluq 

level only.  And also their content and spirit were more or less similar to the earlier resolution. 

3.1.7. Royal Commission on Decentralization, 1907 

All the enactments pertaining to urban and local bodies under Lord Curzon were directed to 

ir curtail ther\democratic nature, ' . - However, the 'Royal Commission on Decentralization', 

appointed by Edward VII in 1907, which consisted of five Englishmen and one indian, Rarnesh 

Chandra Dutt examined the whole question of local self government in India. The commission 

recommended the government to strengthen Village Panehayat system and recognized that 

throughout the greater part of India the village constituted the primary territorial unit of government 

organization and from the villages are built up larger administrative entities. 

3.1.8. Village as the Unit of Imperial Administration 

Therefore, the Decentralization Commission favoured the village as the first unit of 

administration, with all the functionaries like the headman, the accountant and the village watchman 

forming a viliage government. All of them became hereafter government servants. In effect the 

Panchayats with greater antiquity were replaced by administrative creations such as tahasils, and the 

1. Hugh Tinker, Foundations of Local seiCGovernment in India, Pakistan and Burma, 1967 rpt., 
Bombay, p .  335. 

2. For detai Is see, Indian Statutory Commission, Vol. I, London, 1930, pp.298-3 15. 
Also see, Rushbrook W illjams, ed., India in 1922-'23, Calcutta, 1923, pp.5645. 

3.  Report of the Royal Commission on Decentralization in India, Vol.1, London, 1909, p.236. 



local bodies were considered as the units of imperial administration. Matters !pertaining to 

revenue, agricultural loans, or the distribution of irrigation water, the Coinmission feltl 
the - should not always remain outside the scope of Panchayat's duties. In fact the resolutions 
r 

pointed to the direction of village as the starting point of public life. 

3.1.9. Pleas for Effective Decentralization 

ln'spite of all the efforts, functioning of Village Panchnyats was far from satisfactory. The 
I 

efforts at the government level towards dernocratising the local bodies did not produce any headway 

and therefore, the stalwarts of Indian freedom struggle, using the public forums, pleaded for genuine 
an 

decentralization and empowerment of rural local bodies. This issue became unvaried part of the 
A 

proceedings of Indian National Congress since its 24th session held at Lahore. The members hoped 

that the rural local bodies would be endowed with real power and alleged that the Imperial 

Government had more mind in the affairs of Municipal and District Boards than the Panchuyat 

system. At the Karachi session of Indian National Congress (1913) a resolution was adopted 

"urging to take early steps to increase the powers and resources of local bodies. "* 

3.1.10 Mrs. Annie Besant's Plea 

Mrs. Annie Besant, at the 32nd session of Indian National Congress held in Calcutta (1917) 

complained against the tyranny of petty officials, state's interference, and administrative 

d 
deterioration at the lower levels. The manner in which, the British attempto to organize Village 

4 

Panchayats (the village officials were made dependent upon the higher officials) was alleged by 

Mrs. Besant as the killing of the old village system. According to her the British officials became 

village tyrants and not the village servants. She also criticised the inefficient bureaucracy for its 

failure to do whatever little was suggested in 1907. She visualized that the village would become 

Y articulate through its Panchayat and be brought into touch with the lager life. Surendra Nath 
. A  

Banarjee, a prominent early nationalist in India, also demanded self government for Itidia at the 

Calcutta session of lndian National Congress (1 91 7). 

1.  See, H .D. Mallaviyya, Village Panchayats in India, New Delhi, 1956, pp .2 16-20. 
2.  M. Rama Chandra Rao, The Development of Indian Polity, New Delhi, 1978, p.296. 



3.1.1  1. Montague - Chelrns "3rd Reforms 

The British policy thereby, evoked violent protests in India. Therefore, the Montague- 

Chelmsford Reforms (1 9 18) suggested to the government that the radius of official control, (which 

was opposed by the early nationalists) should be strictly circumscribed. The Reforms Commission 

laid great stress on the advisability of fostering village government. I t  also laid fresh emphasis on 

the advisability of developing the corporate life of the village as a step in the growth of self 

governing institutions by taking advantage of the existing bonds of cornmoll civic interests and 

common traditions. 

3.1.12. Introduction of Rural Local Board 

The Montague-Chelrnsford Reforms did not recommend a complete scheme of local 

government with wide distribution of powers down to the lower levels. The reforms included those 

features of British system of Iocat government and also the native one. The British system was 

represented by the Rural Local Boards, while the native one was the Panchayat system. The 

Commission rightly observed that it is not possible to create a system in lndia entirely alien to the 

native one. The Reforms of 1918 commented: "It is impossible to ignore India's past, and at once 

to create a perfect system out of the present uneven materials (local government). "" 

3.1.13. The Government of India Act, 19 19 

'The Montague-Chelmsford Report' formed the basis of the Government of Tndia Act of 

1919, which contained several measures towards decentralized functions of local bodies. Under the 

'Dyarchical System' of administration, introduced in India, the Department of Local Self 

Government was transferred into the hands of an Indian minister and each Province was now 

allowed to develop local governments according to Provincial needs and requirements. I t  was but 

natural that the Indian minister should do all that he-, could, for the growth of local self 

government: however, he , was;. handicapped of shortage of funds. As the finance 

portfolio was under the charge of an executive councillor, who was unsympathetic to the local 

1 .  The Report of the Indian Statutory Commission, Vot. I,  London, 1930, pp.302-08 
2 .  The Report on Indian Constitutional Reforms (1918), Calcutta, 1928 rpt., p. 128. 



bodies, very litrle work could be done in the provinces as well as at the sub-province levels. 

3.2.0. Mahatma Gandhi's Plea for an Zndigenous System 

I t  was .. in . ,this background that Mahatma Gandhi projected villagism as a national goal, 

and presented a scheme of revival of traditional Village Panchayats as a means for securing 

democratic decentralization. Soon, Gandhi's idea of Village Panchayats evolved as a fighting slogan 

against the a1 ien regime. At the Calcutta Session of Indian National Congress ( 1  920) a resolution to 

the effect of gradual boycott of British courts and the establishment of private arbitration courts, 

was accepted. This, in effect was a call for the revival of Village Panchayat~ to settle village 

disputes and prevent wasteful litigation. Sri. Viraraghaviyyar, at the 35th session of Indian National 

Congress (1 920) high1 igh ted the supreme importance of  Village ~ a n c h a ~ u d ~ n  ancient times and their 

place as quasi-republics and self contained units, Thus ,the construction programme under the 

guidance of Indian National Congess Iaid down in 1922, provisions to revive the Village 

Panchuyars. However, Statutory bodies under the British rule were not a substitute for the old 
the 

Panchayat system. Therefore, strong demands came from the nationalists for strengthening, 

Ir~dian system. C. Rajagopalachari said that the leadership had been working too mucl~ at the top, 

they must go down to the base. Every village had its sabha, which was working for the welfare of 
a 

the masses. He said thus: '...No mass movement is possible unless we h a v e A & - - o r k  of such 

organizations which by their previous non-political functions have enlisted the co-operation of the 

majority of the inhabitants of every village. This is the real objective of the constructive 

programme. "2 

C. R.  Dass, another nationalist, advocated at the Gaya session of lndian National Congress 

(1922) a scheme of government in which the main emphasis was on powerful local centres. To him, 

autonomy of local bodies and the organization of village life were more important than either 

provincial autonomy or central responsibility. We also believed that real swaraj can be attained by 

I .  R.S. Stlarma, Aspects of Political Ideas and Institutions in Ancient India, 3 Edn., Delhi, 1991 pp. 105- 
17. 

2. Young Inrlia, 16 Nov. 1922; Also see, H.D,Mallaviyya, Village Panchayats in India, New Delhi, 
1956, p.230. 



vusli~\g Il~c I)r\wclL 01'  g o v c r - ~ ~ l ~ ~ c ~ ~ t  ill lllc local cclltrcs. 

However, t11e 'Report of the Illdial1 Statutury Commission, 1930, 'had given out  a graphic 

picture of the fu~~ctioning of local self government to appease the cry of Indians for indigenous 

itlstitutions. The fieport says that i l l  all Provinces, except Assarn, the most importa~~t ullit of self- 

govcr~~tneilt was the District Board, the jurisdiction of which is co-terminus with the district. It may 

Ijc compared i l l  compositio~i and powers with the English County Councils though the area and 

population for which i t  is responsible are, as a rule ,far larger tlian those of an English administrativc 

Cou~~ty .  'I'lle lnajorily OK the members were elected on a franchise, which, ,thougl~ greatly extended 

sincc the a d v e ~ ~ t  of the refbrtns, give the right to vote lo little more t11a11 3.2 per cent of the 

pupulatio~i. 'I'lie reporl also says that, inspitc of greal efforts on the par{ of the goverlinleut ro 

a .  
cslabl is11 village aull~ori i ics i l l  I'rovinces, it  I n s  not proved possible to progress rapidly 1houg11J ~ltle 

headway could bemade in the Provinces of Madras, United Provine, and Bengal . Outside these thrce 

Provinces, the movement was i n  its inSai~cy. 'Ihis also sllows that the new experiments lnadc by tllc 

I3ritisl1 C;ovcr~llnc~~~ did no t  crcate any impact on the India11 tnasscs for wl~orn all ~hese were part of 

colotlial policy of cc~~tra l  ized adlnii~istration and not genuine decentraliralion. 'I'llc statel~lcnl i'roin 

thc United Provinccs also revealed apathy of the villages to the British model of local governmc~~l. 

the 
3.3.1 . Lf'forts in  'Ihirties 

A 

The policy proposed by the Slatutory Commission in 1930 on the Panchayal system was i n  

Favour of developing it. But it viewed that the prospect oi~successfully developing f'anchayals musl 
1nust 

dcperid very largely on local condilions and that the functions and powers allotted lo tliem,vary 

accordi~~gly. But wl~crc  the system proves a success, it is cotltert~plated that they must be endowed 

w ill1 civil ; ~ n c l  criril i11a1 jurisd i c t io~~  i l l  petty cases. Tl~c Clom~nissiol~, ll~crel'orc, suggcstcd lhat 
shoulcl 

wlicrever possiblc aneffective beginning ,, be made. 

' 'l'llc Act 01' 1935' had endorsed the directives issued by the carlier Acis and 111e I l e p a r t ~ n e ~ ~ l  

-- - 

1 .  Report nl' the Indian Statutory Commission, Vul.1, London , 1930, pp.305-306. 



ol' Local Government came under the control of minister. 

Thc Draft Cons ti tution set up by the Constituent Assembly was released with no reference to 

Village Panchayats. There was many a criticism from different centres against the fact that no part 

of tllc Draft Constilulion had refcrrcd lo a~lcictlt Village Panchayals. Juslif'y ing the position of Draft 

Constitution makers, Ambedkar argued that Village Panchayats have not shaped the political destiny 

of India in the past. He said thus: "What is in a village, but a sink of localism and a den 01 

ignorance, narrow m indedness and communalism? " 

Ambedkar also pointed out that a passage by Charles Metcalfe describes the role of the 

villages as a passive one. H e  cited Metcalfe who said thus: 

Dynasty after dynasty tumbles down , revolution succeeds revolution, 

Hindu, Pathan, Moghal, Maratha, Sikh, English all are masters in turn, 

but the village communities remain the same. In times of trouble they 

arrn and fortify themselves. A hostile army passes through the country. 

The village communities collect their cattle within their walls and let the 

enemy pass unprovoked.2 

Ambedkar's reference to the village was very much regretted3 When the Constituent 

Assembly debated the Draft Constitution, many expressed disapproval of Ambedkar 's remarks and 

recalled that Mahatma Gandhi's dream of the future constitution of India was vcry broadbased. I& 

base was the villages of India. 

Arun Chandra from West Bengal criticised Ambedkar's remark and replied: 

I admit that we require a strong Centre but that does not mean that its 

limbs should be weak. If we can build the whole structure on the Village 

Panchayats, on the willing co-operation of the people, then, I feel the 

I . For Detai Is of  the provisions see, Government of India Act, 1935, Delhi. 1937. 
2. Cited in, H. D. Mallaviyya, Village Panchayats in India, New Delhi, 1956, pp .257-58. 
3. lbid., p.258. 



Cciltre would auto~natically become strong. The village should be the 

real basis of the machinery. 

3 -4.1. Reactioils to Ambedkar 's Observations 

Mal~avir l'h yagi I'rom Uthr Pradesh was very unhappy Illat Aln bedkar had referred to 111d iatl 

Village Panchayat as a den of communalism and a sink of localism. He added that it is these sinks 

of slavery that faced alf sorts of repression in the freedom struggle, 'the villagcrs being charred, 

burnt and tortured in chimoor'. He even challenged the claims of Greece as the earliest democratic 

state and said that democracy flourished in India much earlier than in Greece. It  existed in lndia 

cveli during the time of Buddha. He added that the historian of Alexander IIV praised very much the 

city states of Northern India which were governed on democratic lines as republics. They were 

arreslecl at tinles on account of i~~vasions from outside. Yet unc fiilds~hat the salnc dcmucracy 

continued 10 ('unction it) Indian villages under ~lle rlalile of village republics. 

T. Prakasam, K. Santhanam, Muniswamy Pillai, Ananthasayanam Ayyangar, N. G. Ranga 
the 

and some others fro15Madras Presidency strongly urged that the Constitution must bc so amended as 

to make it useful for the millions of villagers for whose sake freedom had been won. 'I'hey wanted 

sor~ic staiukory provisio~~ leading tdtl~e recognition of village Panchayats and reminded that, i~~spitc 
1 

of revof utions and changes, the villages have preserved the lndia~l 1 ife. Tliey cau tio~ied that too 

much of centralism would result in totalitarianism. Ranga asked thus: 

Ilu wc want centralization or dencentralization.. . .Indeed all the world 

is today, i tl favour of decen tral ization.. . . witliout the fout~datio~l stone ol' 

vi I lage Patzchayabs in the country how would it  be possible for our masses 

to play their rightful part in our democracy.. . . I submit that villagers 

should be given their due share in the governance of the country. If they 

are not given their due share, I submit that, they are bound to react to 

1. For details see,' Debates in the Constituent Assembly, Nov. 6-9, 1948: cited in, Anirban Kashyap, 
Panchayatl Kaj: Views of Founding Fathers and Recommendations of Different Committees, New 
Ilellli, 1989, p.33. 

2 .  lbid., pp.58-62. 



I t  seems that a sizable section of the members wanted to place greater emphasis on village 

institutions and the principles central to Indian practice,particularly those glorified by Gandhi's 

teachings. The majority of the amendments were directed towards the development of village life 

and economy and the Panchayat system of village organization. Therefore, some amendments were 

brought forward which had a direct bearing on Panchayat Raj. The amendment that stood in the 

name of K.T. Shah is as follows: 

. . ... the Union of India shall be organized on a uniform basis of groups 

of Village Panchayats co-operatively organized inter se and functioning 

as democratic units within the Union.. . . in the long run this Union must 

consist of locally autonomous units equal inter se which will be the 

strength as well as the salvation of this country.. .. I 

3.4.2. Directive Principles of State Policy & the Panchayats 

The Constituent Assembly did not approve of Ambedkar's summary dismissal of the village 

institutions in Indian history and polity and put forward strong1 y its opinion that Village Panchayats 

must find a place in the ~ o n s t i t u t i o n . ~  Public opinion in the country also expressed itself through a 

1. For details see, Anirban Kashyap, Panchayati Raj: Views of Founding Fathers and 
Recommendations of Different Committees, New Delhi, 1989, p .36. 
Mls. AIladi Krishna Swamy Ayyar and K.G.Krishna Swamy Bharati spoke in favour of giving 
constitutional status $0- the village republics. Shibban La1 Saxena said that the Village Panchayats 
would become the most potent forces for holding the country together if all the light and knowledge 
which the country and the world gathered were open to them. (Debate on 6- 1 1 - 1948). R.K. Sidhwa, 
Kishari Mohan Tripathi, H.V. Kamath and others, wanted to strengthen the old village and Urban Self 
Government with stability and order. Lokenath Mishra was disappointed to see that the new Constitution 
did not givB?tting to the villages, nothing to the Provinces and Arnbedkar has taken everything to the 
Centre. Man Mohan Das and Suresh Chandra Majumdar said that the Draft Constitution of India 
borrowed many things from the Constitutions of other countries of the world and has taken nothing from 
the indigerlous soil, from the Indian cultural heritage. 

2. For details on the structural foundations of Indian Constitution and debate over the fratne-work see, Dilip 
Kumar Chatterjee, Gandhi and Constitution Making in India, New Delhi, 1984, pp.69-85; 
S. N. Agarwal, 'Village Panchayats in the Indian Constitution,' in Modern Review, Vof .89, 195 1 ; 
Selected Works of Mahatma Gandhi, Vol .V,  Abmedabad, pp. 33 1 ; Constituent Assembly Debates, 
Vol.VII, 1966 rpt., New Delhi, p.39; B.R. Ambedkar, What Congress and Gandhi have done to the 
Untouchables, Bombay, 1945, p. 198. 



number of editorials and write-ups in leading dailies in support of Gram Swaraj. l The country-wide 

repercussions to Ambedkar's remarks on Indian viliage life and the Panchuyuts resulted in the 

inclusion of a new article in the Constitution of India, declaring that the State should organize 

Village Panchayats and endow d ~ e m  with such powers as might be rlecessary to enable them to 

function as units of self government. The incorporation of the pnltchayat idea in the Indian 

Constitution, however, was an event of profound but for the narrow scope of Article 

40 and the amplitue of Gandhian ideology regarding rural local self- government. " 
The Directive Principles on Panchayati Raj was welcomed by all who pleaded for inclusion 

of panchayats in the Constitution of India. The Gandhian activists shortiy suggested to thc 

government to appoint a commission to report on a systematic planning of Panclzayat organization 

throughout the country. The commission, according to them, should carefully study the working of 

Ullage Panchayabs as they existed then, in different parts of the country and reconlmendl a suitable 

scheme for adoption by the State Government- Their argument war based odpconviction that in 

1 Also see, Anirban Kashyap, Panchayati Raj ; Views of Founding Fathers and Recommendations of 
Different Committees, New Delhi , 1989, pp -34-36. 
National Herald, a Daily,emphatically wrote in its editorial of 6 Nov. 1948, that they disagree with 
Ambedkar on the inhibited view he has taken of ancient polity in the light of a quotation f?om Metcalfe. 
Arnrit Bazar,patrika on Nov. 10. 1948 quoted the late Sardar Patel from a speech given at Sevagram, 
where he said that real Jndia was in the villages.. .mores live in India and their interest must command our 
attention. If the village is, and is allowed to remain a sink of Iml ism and a den of ignorance, narrow 
mindedness and communalism, fi hat chance is there of India ever achieving greatness and prosperity'?' 
For without doubt, the real India lives in villages. Gandhi built his struggle on four walls; the four walls 
being untouchability, self sufficiency Hindu-Muslim unity and national education. All these walls were 
intended to rid the village communities of the chronic ills theywwere hdw to, to pour life and vigour into 
them and to save them from exploitation. The swaraj thathave won through Mahatma Gandhi's 
austerities will be worth little, if it Ieaves the villages where they are immersed in poverty ignorance and 

2 
indebtedness. And if, new constitution fails to bring the fruits of swaraj to the villages it will not be 
worth the paper written on. Indeed, congress men will judge the Constitution by its criterion. 

2. H .D .Mallaviyya, Village Panchayats in India, New Deihi, 1956, p .26. 
3 .  P.C. Mathur,' Local Self-Government in India: Ideological Nuances from Ripon to Jayaprakash 

Narayan, 1882-1964,' in T.L. Sankar,ed., Journal of Rural Development, Vol. IO,No.S, Sept. 1991, 
Hyderabad, p.483. 

4. For details of S .N .  Agganval's observations see, Harijan, Vol. XIV, No.42, 16 Dec. 2950, 
Ahmedabad, p .367. 
Why the Village Panchayats under the existing condition have not been able to achieve guod results? 
One of the reasons, according to Aggarwal is that the ancient Grama Panchayats were founded on the 
principle of composite democracy whereas, the modern parliamentary government i s  based on democracy 
along party lines.. .the majority of the Grama Panchayats in ancient India represented the elders of 
various castes. They were, thus, it1 the nature of coalition governments for thc village communities. In 
the absence of such composite village cabinets, it is impossible to expect the modern Panchayats to flulfif 
the important functior~s that they are supposed to perform. The organisation of political parties for the 
Union Parliament and the State Assemblies cuts at the very root of the Panchayat systerll and results in a 
host of undesirable consequences. 



a democratic setup, unless the pancbayati Raj 1nstituti.ons become widely accepted and understood, 

new social momentum, o!changes at  the grass root level, could hardly be brought about.' 1 

According to Nehru, "democracy is not merely the parliament at the top or on th tates, but it is + 
something that excites every person and something that trains everyone to take one's proper place. " 2  

3.4.3. Experiments with the Local Bodies in Independent India 

In  the wake of the constitutional mandate in favour of Village panchayats as units of setf- 

government, and followed by the suggestion to constitute a commission, the Government of India 

appointed 'The Local Finance Enquiry Committee' in 1949 (Wattal Committee) to study the focal 
would be f i n a n ~ e . ~  The Committee headed by Wattal recommended that in the new set-up local bodies 

used more and more as instruments of national policy and there must be a steady enlargement of 

their functions. It also recommended power of Panchayats over some items of revenue and 

suggested that locai bodies sho~mld have a free hand in determining the rates of taxes. The committee 

also suggested to every Panchayat to levy some taxes according to their needs and local conditions. 

3 -4.4. Twist Towards the Community Development Programme 

Many states have started through legislation to review the old concept of Grarna Panchayat 

and Gruma Sabha so that people's involvement in the affairs at the grass root level can be started. 

They visualize civic and economic activities for a village community as one of the functions of 

Panchqyats. This concept was added on by the Community Development Programme started in 

1952. Shortly, t h e  Project of National Extension Service followed the 'Community 

Development Programme 'as the vehicle through which the idea of community development will be 

worked. As the experience of this new approach grew, a feeling also developed that public 

involvement was not representative enough, and not very effective. 

1 . B.P.S. Bhadouria, ed., Decentralized Planning for Development in India, Issues & Implications, New 
Delhi, 1988, p.19. 

2. Ihid., p.19. 
3. Virendra kumar, comp., Committees and Commissions in India, Vol.1, New Delhi, 1938, p.5. 

the 'Che Committee consisted oi A following persons. P.K. WittaI (Chairman), Lathhu Raman Mehra 
(Secretary) replaced by D.P. Gupta, and later replaced by Dayaldas Sobhraj Panvani. 



3.4.5. Studies by the Congress Working Committee 

I t  was in , this background that the Congress Working Committee reviewed the working of 

Pnnchnynts and adopted a resolution in 1954, to the effect that the Panchayats should have both 

administrative atld judicial functions. I n  view of the importance of the subject, All India Congress 

Cor~~lnittee appointed a special team to study the working of the Panchnyats in various states. ' 
The Committee examined the problems of day to day functioning of Village Panchayats 

related to 4 administrative, judicial and economic functions , sources of revenue and training of 

woikersn2 The Report published on 19 July 1954, stimulated +hinking on the Panchayat all over 

India and influenced state legislations . Shortly, a conference of ministers was held at ~ i r n l a . ~  It 

made a powerful plea far decentralization of power at the local level. It also approved most of the 

recommendations of the 1955 Congress Committee. Apart from the functions earmarked, the 

Conference also favaured entrusting with the Panchayats other functions ,like management of waste 

lands, maintenance of village records etc. 

3.4.6. Twist Towards the Blocks 

Meanwhile, the Community Development Programme was started and the Block (a territorial 

area consisting of many viliages) came to be recognized as  a unit of development administration. i t  

was followed by the 'National Extension Service' to tackle the problem of growth and development 

at the local level and to build up an administrative system. The public participation at the block level 

was mainly through thd~o~ninated representatives. Tt was observed that the public involvement was 

not effective and the development of a democratic structure of administration from the district 

downwards was felt necessary for meaningful popular participation. 

1 . The Committee consisted of Kailasnath Katju, Jagjivan Ram, Gulzarilal Nanda, Giani Gurumukh Singh, 
Musafir, Keshava Deva MaIaviyya and Shriman Narayan. 

2 .  H .D .Mallaviyya, Village Panchayats in India, New Delhi, 1956, pp ,272-73. 
3, The first meeting of the local self-government ministers took place in 1948, to discuss ways of 

implementing Article 40 of the Indian Constitution . It did not meet again until 1954 when a i~nference 
of state ministers was held particularly to pool ideas and review the position in the country as a whole 
regarding the Village Panchayats. The Conference of 1954 was the second one which gave guidelines 
to consider and to recommend broad lines of policy't%egard to matters concerning local selfgovernmmt 
in all its aspects. 



3.5.0. Balvantray G. Mehta Study Team (1958) 

The twist and turn towards the Block first began with the introduction of Block level planning 

(1952) which was endorsed later by the 'Team for the Study of Community Project and National 

Extension Service, 1956." The team was appointed for the study of Community Projects and 

,National Extension Service, with a view to economy and efficiency and with specific reference to 

the extent to which the movement had succeeded in utilizing local initiatives arid in creating 

i~lstituiions to ensure continuity in the process of improving economic and social co~~ditions in rural 

areas. 

The Balvantray Mehta Team offered two broad directional thrusts;firstly, it argued that there 

should be administrative decentralization for the effective implementation of the development 

programme and secondly, the decentralized administrative system should be under the control of 

c tected bodies. The Report suggested that development cannot progress without responsihil i ty and 

power. 

3.5.1. Block as the Basic Unit of Democratic Decentralization 

With this objective ,the Study Team recommended the establishment of statutory (selective) 

local bodies and devolution to them of the necessary resources, i.e., power and authority. This was, 

according to the Report the meaning of the term ' democratic decentralization' in operational 

terms. The basic unit of democratic decentralization should be located at the 810ck level. A purely 

advisory roIe was envisaged for the district tier, where an elected self-governing institution should 

be set up with its jurisdiction co-extensive with a Developtnent Block. 

3.5.2. Inception of Multi-tier System 

The Panchayat: should act as an agent of state government in executing special schemes of 

I The Report of the Team for the Study of Community Projects and National Extension Service, 
1957,New Delhi, 1958. 
'The team consisted of Balvantray Mehta (Chairman), Shankar Dayal Sharma, B.C. Rao, Phool Singh 
and C;. Ramachandran(members) 
Also see, Documentation on Panchayati Raj: Summaries of Major Reports , PK POC.001, comp., 
Centre for Panchayati Raj, Hydcrabad, 1991, pp. 1-39. 



development entrusted to it. The sources of income of the Panchayat were defined, duties both 

obligatory and compulsory were specified and the powers of judicial Panchaynr were stated. Ail 

these recommendations were made in accordance with the main objective contained in the Report of 

the Srudy Team that: 

* The government should divest itself completely of certain duties and 

responsibilities and devolve them to a body which will have the entire 

charge of all development work within its jurisdiction reserving to itself 

only the filnctions of guidance, supervision and higher planning . 1 

The three tier system recommended by the Balwantray Mehta Team was adopted but the 

functions of Panchayats were recommended to be revised in the light of observations made by the 

Study Team constituted in the year I959 by the Ministry of Community Development and Co- 

operation, Government of 1ndia2. The team, which was instructed to study the sajient features of 

local government in Yugoslavia, recommended for India a pattern of various councils discharging 

executive-cum-administrative functions at the lower levels. 

3.5.3. Jayaprakash Narayan Committee 

Shortly, the Government of India appointed another 'Study Group on the Welfare of the 

Weaker Sections of the Village Community' in 1960 to go through the existing welfare schemes for 

the weaker sections and also the areas where they could be better represented.3 'The Committee 

suggested a major role to Panchayats in the implementation of welfare schemes for the weaker 

sections of the community. The Punchayats should provide the minimum essential social services 

needed by the village community. The organizational set up as visualized by the Committee was a 

vertical one, from the central government to the village. The main recommendation reads thus: 

"The existing organization at the Centre in the Ministry of Community Development and the 

I . Virendra Kumar, comp., Committees and Commissions in India, 1947-1973, Vol .I1 , New Delhi, 
1988, pp.115- 19. 

2 .  Ibidgp.263-64. 
3. Ibidgp.214-20. 

The committee consisted of the following persons; 
Jayaprakash Naray an, (Chairman) Ann Saheb Sahasrabodha, Ms. Sucheta Kripalmi, M . K. Krishnan, 
B . R .  Singh, 3. Sivaraman, L.M. ShrikantJR. Jagannathan. 



I)cvclupmcnt Cotnmissiot~crs s c ~  up in the States should bc responsible for promoting the welfare of 

the weaker sectio~~s of the village community."' 

3.5.4. Diwakar Committee & the Grama Sabha 

For the first time a study was made on the viability o f  Grama Sabha it1 Panchayat Ilaj 

movement of the coutl try .2 The coinmittee headed by R.  R.  Diwakar was instructed to examine the 

objectives of Panchayati Kaj as an effective body to establish a participative democracy so that at the 

village level the Grama Sabh~, consisting of all adult residents of the village, should not only 

deliberate but also participate with its executive, namely the varied programmes of G r a m  

Panchayat. The study team recommended that G r a m  Sabha should be a statutorily recognized body 

in each state and its meeting should be held more frequently. To the Grama Subha was assigned the 

following functions pertaining to a village. 

* Preparation of the Plan and Budget of the Panchayat. 

* Supervision of progress of the village production plan and its implementation. 

Thc Committee viewed that in order to strengthen the Grama Sabha it is necessary to 

strengthen the Panchayat itself lo enable the two to work out a proper relationship between them. 

3.5 - 5 .  K.Santhanam Committee 

(a) Finance 

The tempo of opinion in favour of Grama Sabha and Punchayat Kaj, created by the 

recornme~~dations of tlre R.K. Diwakar Committee, led to the appointment of a committee to study 

I .  Virerldra Kumar, cump., Committees and Commissions in India 1947-73, Vol. IV, New Delhi , 1988, 
p.220. 

2.  For dctails see, The Kepurt of the Study Team on the Position of Grama Sabha in Panchayati Raj 
Moverl~ent 1962, Government of India,t,New Delhi, 1 g G 2 , 
Also see, Op.cil. ,pp 47-52 . 
'I'lle Committee consisted of the following members; Chairman: R.R. Diwakar, R. K .  Patil, S.  N. 
Dwivt.dy, Stnt. Sarcjjir~i Mahishi, Raghubir Sahai, J .  N. Pahadia, S. M. Joshi, G.P .  Jain, R. S .  Mebta, G .  
Veukatachalapatlli, Dliagawant Singh, S.  D x  Gupta (members). 
'Thc lci~ns of reference also inclurled the extent to which tile Gramn Panchayct is inlluenced in its 

pillicies and dccisioils by the views and mandate of ' ' '>atma G a d h i .  



, --.Panchayat Raj Finances (1962). ' 
Ttle committee was constituted by the Governmerlt of India under K.Santhanam in the wake 

of growing financial dependence of local bodies on the state government.  It was felt that political 

independence, apart f rom economic freedom has no meaning. Hence specific recommendations 

were made on matters related to revenue sources of Panchayats. The Partchayats were authorized as 

per the recommendations to collect house tax, profession tax, vehicle tax etc. 

After Pa)zchayati Raj bodies have functioned for some years in accordance with the new 

economic measures, there should be enquiries at the state level on a uniform basis, by agreement 

among state governmen& to review their resources and finances. This should be followed by 

enquiry, for the whole country. 

(b) Panchayat Elections 

A committee was appointed by the Government of India in 1964, which studied 

the details related to elections to Panchayari Raj ~ o d i e s . ~  The important recommendations included 

the norms for grading the Viilage Panchayats, the structure of Panchayat Samiti, Zilla Pankhads, 

1. Report of the Study Team on Panchayati Raj Finances, 1962, New Delhi, pp.52-57; Cited in, 
Virendra K~rnar~comp. ,  Committees and Comissions in India, 1947-73 ,Vnl .V, NewDelhi, 1988, pp. 
52-57. 
The Team consisted of the following members. K. Santhanam, (chairman) Shree Narayan Dass, M.  Y.  
Ghorpade, M. V. Mathur, C. Narasimhan, and R. Saran {members) 
The Study Team was instructed to examine the resources and finances of Panchayat Raj Institutions in 
different states and to recommend with due regard to functions transferred, sources of revenue including 
land revenue which should be handed over in full or in part to Panchayati Raj Institutions,grants by state 
government, mutuaI financial relations between the Panchayati Raj Institutions, steps to develop the 
existing resources and to build up revenue yielding assets for Panchayati Raj Institutions and steps to 
attract gifts and donations and mobilize voluntary contributions by the people. 

2 .  Report of the Committee on the Methods of Election to Panchayati Raj Bodies (1964). The 
Committee consisted of the following members: K. Santhanam (Chairman), P.Govinda Menon, T.H. 
Sonavane, Rajishwar Patel, V.B.  Raju, Ms. Maya Banerjee, J .  N. Khosla, Shiromani Sharma (members). 
The Committee was asked tu go into the details of the following matters. (1) The method of election to 
the panchayati Raj bodies at the village, block and district levels s as to ensure the democratic and 
efficient functioning of these bodies. (2) The need for co-option, 4 he categories to which co-option 
should be applied, (3) The measures for ensuring adequate and effective representation to the weaker 
sections. (4) The nlethod uf election of office bearers. ( 5 )  The association of the members of parliament 
and statt: legislatures with the Ptqchayati Raj bodies. (6) The terms of membership and the periodicity 
of election. (7) The extent tg ikiitical parties should participate in Panchayati Raj elections . : , (8) 

h 
The measures required to ensure free and fair elections and (9) The desirability of setting up a state level 
co~nmissjon for the purpose. 



representation for special groups, conduct of elections to Panchayad Raj Instifutions, the role of 

political parties, and supervision and control of Panchayats. The committee was more eager to 

into 
convert Panchayafs ,, statutory bodies retaining the hold of government on them. Panchayati Hnj 

6 was under implementation at least in 10 states. I11 Bihar, Ma ya Pradesh and West Bengal necessary 

legislations have bee11 enacted for the establishment of the higher-tier institution. The Committee 
of 

was expected to suggest a uniform pattern of election to rural local bodies, and reservation of seats 
4 A 

for women, the scheduled casteand the schedule tribes. 
f i  

3.5.6. Ramanathan Committee 

the 
In 1967AGovernment of India appointed a Study Team to go into the details of involvement of 

Panchayats in the impleinentation of basic land reform measures. l The intention was to associate 

Punchayati Raj bodies with the implementation of various land reform measures. The Study Team 

observed that, Panchayats with their intimate contact with people can play a useful role. Between 
would 

government and the public, the role of Panchuyat as disseminator and procurer of information 

be of immense advantage and therefore, suggested an association of Panchayati Raj Institutions and 

Corn munity ~ e v e l o ~ m e n t . ~  

3.5.7. Asoka Mehta Committee, 1978 

The Government of India appointed a committee in 1978 under Asoka Mehta to enquire 

into the working of the Panchayati Raj Institutions in indi@d to suggest measures to strengthen 

them so as to enable a decentralized system of planning and development. The resoIu t ion as referred 

to above highlighted the objective thus: "The Government considers that the maximum degree of 

decentralization both in planning and implementation for rural development in an objective and 

1 .  The Report of the Study Team on lnvolvement of Community Development Agency and Panchayati 
Raj Institutions in the Implementation of Basic Land Reform Measures (1967), Government nf 
India, New Delhi, 1969. 
The Committee consisted of the following members: V .Ramanathan(Chairman), G .  V .K.  Rao, M. D. 
Rajpal, A.K. Dutt, V. Nataranjan G.Thirurna1, Saran Singh and N.A.  Agha (Secretary). 

2 .  Ihid., p.288. 



optimal manner is necessary for the athinrnent of rural development". 

Based on the suggestions of the earlier committees, many states have initiated steps to 

strengthen the Panchayati Raj Institutions in subsequent years. However, the initial enthusiasm 

soon died and in some states the momentum was struck by lethargy. Thus,  the Asoka Mehta 

Committee reported that the story of Panchayati Raj has been one of ups and downs. It seems to 

have passed through three stages - ascendancy (1959-64), stagnation (1965-69) and decline (1969- 

77). 

The will for strengthening the local bodies was weakened with the move of departmental 

programmes being kept out of its orbit. The structural inadequacy of Panchayati Raj Institution 

w asm pointed out (by the Commission) to be the reason behind such a move. The bureaucracy had 

also its own role in dissociating the local bodies from the development process. The lukewarm 
the 

attitude of the political elite at the higher levels towards~trengthening of the democratic hodies at the 

grass-roots level was generally the crux of the matter.3 Ultimately all this led to the weakening of 

political support to Panchayati Raj Institutions and of the administrative will to work through them. 

(a) Main Suggestions 

The Committee suggested that both from the political and socio-developmental angles, it is 

1. Report of the Committee on Panchayat Raj Znstitutians,l978, Government of India, New Delhi, 
August, 1978. The composition of the committee : Asok Mehta (Chairman), Members: Karpoori Takur, 
(Chief Minister of Bihar), Prakash Singh Badal, (Chief Minister of Punjab), M .G. Kamanchandran 
(Chief Minister of Taniil Nadu), B .Sivaraman, (Member, Planning Commission), Mangal Deo, Kunwar 
Mahcmood Alikhan, Annasahab Q. Shinde, E.M .S, Narnboodiripad (Chief Minister of KeraIa), S .K.Dey, 
(New Delhi), Shiddharaj Dhadda (laipur), Iqbal Narain, (Jaipur), Vallabhai Patel. (Rajkot),and S . K .  
Ram (secretary). 
The Committee referred to the following points interalia; 

(a)& existing situation regarding democratic decentralization in the States and the Union Territories and 
the working of the Panchayati Raj Institutions from the District to the village levels j 

(b) Mobilization of resources; 
( c  The methods of constituting the Panchayati Raj Institutions including the system of election and lo 

assess their effect on the performance of the Panchayati Raj system; 
(A) To suggest measures for repr anizing the Panchayati Raj system. and removing the shortcomings and 

defects wit), a view to enrblh rsc institutions Lo fulfil their future role etc. 
2 .  IblcJ., p - 4  

tk 
3.  Ihid., p .6 .  

For further reviews on the Report see, A.S. Narang, Indian Government and Politics, New Delhi, 199 1 
rpt., ~ ~ . 2 3 5 -  ;37; George Mathew ed., Panchayati Raj in Karnataka Today: Its Dimensions, New 
Delhi, 1986, pp.8-9; N.Subha Reddy, 'Panchayati Raj Institutions: Saga of Deceptive Slogans and 
Broken Promises ,' in Mainstream ,Vol.XXVIlI, No.26, April 21, 1990, pp.2 1-25. 



imperative to decentralize power, planrling process and dcvelopmental activities below the state 

down to the village level. Tl-le deri~ocratic process cannot just stop with the state Ievcl. I'he series of 

elections held for Par1 iament and State legislaturq,District Councils and the Panrhn,~at bodies havc 

attuned the people to the democratic political processes and made them conscious of their power and 

rights as political sovereigns in the country. The establishment and working of democratic bodies at 

the grass root levels, idspite of their limitations, have only deepened their consciousness. Such a 
1 

faith in democracy should naturally demand greater opportunities for direct involvement of thc 

people in the managenlent of local affairs. The urge for democratic control over administration at 
with 

the local level, particularly I regard to management of rural development, the committee viewed ,as 

an offshoot of the ongoing democratic process. If the edifice of democratic polity is to become 

secure in the country, the strengthening of democracy at the grass roots level is inevitable. 

'I'he committee felt that for effective functioning of the Panchayati Raj 1 nst i tutions a proper 

climate of genuine decentralization at all levels is necessary. Once a tendency for concentration of 

power is there, the entire rationale of Panchayati Raj as an imperative is lost. Unless there is a 

commitment to the process of decentralization at all levels, the Panchayari Raj Institutions will not 

be able to fulfil the expectations that the people have. 

( i )  Mandal Panchayats 

It was pointed out by the committee that the Panchuyat would not be able to function 

effectively due to the poor size of the resource base. It is therefore argued that the governmen1 

should transfer considerable resources to the Panchayats. It has also been brought out that the 

weakness of ineffective functioning is due to the small size of Panchayats. 'I'he smallness of the ' 

Panrhayat is a handicap to the introduction c;f tlew dynamics of develop men^ technology and the 

group action required for many projects. Besides, people would want higher form of services and 
and 

quality at lower levels. Health education, agriculture and allied sectors, extension uf agro-servicing 

units are examples for higher forms of services. In many states, therefore, thc trend is towards large 

size villages or a cluster oi'villages. According to the Committee next to the District, Mandal 

Pa~chayat will havc to be the hub of developmental activities. 

There was an argument that the long list of functions and responsibilities assigned to the 



Paachayats are beyond the capacity of villages or the cluster of villages. The Commission reported 

that many villages could effectively perform only a fraction of their statutorily dcfined 

responsibilities, hardly beyond the traditional, civic, and general administrative functions. 

Expecting them to do more , in effect ,has spread the limited resources too thin with the 

result that neither the developmental nor the civic function could be attended to satisfactorily.' 

(ii) Grama Sabha 

The Committee reported that the Grarna Sabha has not been functioning satisfactorily 

because of two reasons (1) lack of political interest and (2) administrative indifference. They 

deserve genuine encouragement. The Grarna Sabha has an important role i n  activating the 
4 

democratic process at the grass-root level, in inculcating community spirit, in increasing political 

awareness, in strengthening developmental orientation, in educating the rural people in 

administrative and political processes and in enabling the weaker sections to progressively assert 

their point of view. The Committee also suggested that the proposed village committee members 
I 

will meet the G r a m  Sabha ayeast twice to explain to them the work pertaining to the village and 
I 

also carry the feed back. Atleast two meetingshould be held by the village committee members. 
f C 

Xn short, the AsokMehta Committee in 1978 took a close look at the Panchayati Raj 
ing 

Institutions with a view to revrv them in accordance with the Gandhian vision of democratic 

by 9 
decentralization, i .e. ,Astrengthening or ocal bodies at the lower levels. The decentralization has to 

n 

begin with the major items, and gradually : cover all the developmental items. The co-operative 

structure, a self contained democratic organization, would give special attention to weaker sectioG. 

The Panchnyati Raj Institutions can limit themselves to motivating and organizing the co-operative 

movement at this stage. 

3.5.8. Dissenting Notes from E. M. Shankaran Namboodiripad and Sidharaja Dhadda 

The recornrne1-idations of the Asoka Mehta Committee according to E . M . S Namboodiripad , 

1. Report of the Committee. on Panchayati Raj Institutions, 1978, Government 01' India, New Delhi, 
1978, p.44. 

2. Ibid., p.59. 



(a member of the Asoka Mehta Committee) would go a long way to trar~sfortn democratic 

decentralization from a dream to a reality. However, the idea implied was that while there is 

max i m u ~ n  possible decentral ization of the developmental functiol~s of administration, the regulatory 

functions were not decentralized. Also the structural rationalization envisaged by the Committee 

resembled more a deconcer~trated model of local administration. Namboodir ipad was opposed to 

this approach which he expressed in a dissenting note: 

I ~-3 opposed to this whole approach.. . it was a centralized administratioil 

at i t s  core that the Pnnchayats were envisaged in the Constitution of India 

and Balvantray Mehta Report. It $herefore not surprising that neither 

the bureaucrat nor the politician at the state level is prepared to 

decentralize whatever power has been on the state under the Constitution. 

The point is to make a radical change in the very concept of democracy 

and adopt what is called 'four pillar democracy' Central, State, District 

and Panchay~t as the essential parts of an organic whole for the 

administration of the country.2 

The contents of the note3 submitted by E. M. S. Narn!- 2odiripad point to the direction that 

he is in favour of combining both developmental and regulatory functians together nd B 
wholeheartedly supported the elected bodies at all levels of Panchayati Raj. As for combining 

judicial functions, any proposal for bringing the judiciary closer to the people could be considered 

only as a matter of reforming the judicial system and not as a part of democratic decentralization of 

administration,i.e., not to treat as a method of strengthening Panchuyati Raj Institutions. 

Sri Siddharaj Dhadda, another member of the Committee, in his dissenting note reminded 

that panchayats are the only democratic institution where the common people can effectively 

1.  E.M. S. Namboodiripad, 'Note on the report of the Committee on Panchayati Raj Institution,' in Asaka 
Mehta Committee Report , 19742~. 156-170. E.M.S. Namhoudiripad was the former Chief Minister of 
Kerala and a member nf the AsokAMchta Committee. 
He noted his differences in the approach to the problem of decentralization particular1 y in the Chapters I ,  
I I, VI and VII, and.. said that the report has omitted the crucial factor-lack of political wil i on the part of 
thc former arid the present ruling parties at the Centre with regard to decentralization uf powers. 

2 .  Tbid.,p. 16. 
3. Ihid., pp. 156-170 



function, and tl~e rlcccntrnli. . c i ~ i l l ~ ~ r n l i ~  PTOCCSS Iias no nlcnniug whcn l l ~ c  oppor~~~rli iy is dc~zicrl 10 

Mahatma Gandhi's concept of society as an oceanic structure comprising 

of concentric circles of live and vibrant colnrnu~li~ies of which the 

village, or the primary face to face community was to be the hub ant1 the 

centre, is vital to democracy, I am strongly of the opinion that the v i l  !age 

must be the base and the Grama Sabha an integral part of Panchaynti R:?i. 

Without this base not only Panchayffti~uj or democratic decentral izat ion 

would have no meaning and democracy itself would remain fragile. 

3.5.9. G.V.K. Rao Committee, 1985 & Three -tier System 

The G.V.K. Rao Committee Report 1985 on 'Administrative Arrangements for Rllral 

Development and Poverty Alleviation Programme (CAARD 19851, ' also suggested that Panchuyat 

Raj Institutions have to be activated and given all the support needed so that they can become 

effective organizations for hand1 ing people's programmes. Elections to these bodies should be held 

regularly.' The Report is bound to become a major work of reference on the subject of 

administrative decentralization . The Committee very rightly makes suggestions on the activation 

of Panchayati Raj bodies. Panchayati Raj Institutions according to the Committee, have been 

allowed to languish without powers and resources, notwithstanding the lip service they have always 

received over the years2. The local bodies should be assigned an important role in respect of 

planning, implementation and monitoring of rural decentralized planning. 

3.5.10 L.M. Singhvi Committee 1986; Near to Gandhian Vision 
, 

The Committee under L.M. Singhvi, went deeper in studying the structure of Panchnynri Ra] 

Siddharaj Dhadda, 'Note on the Report of the Asaka Mehta Committee did. 17-8-78,' in Asoka Mcbta 
Committee Report ,1978,Guvernment of India, New Delhi, 1958, pp. 173-74. 
Report of the Committee an Administrative Arrangements for Rural Development and Poverty 
Alleviation Programmes, (CAARD, 1989, Government of India, New Delhi ,1985; Also see, 
Documentation on Panchayati Raj,S?pmmsries of Major Reports, PR DOC 001, comp.. Centre for 
Panchayati Raj, NIRD, Hyderabad, pp.75-79. 
Also scc, Vasi~nt Desai, Ponchaynti kn~:  Powcr to the pcoplc, Domh;ly, 1990, pp.455-69: G.R.S .  Rao,  
Dimensions of 'Democratic Decentralization: Emerging Context and Issues,' Key note paper presented 
;I( t l~e National Seminar on Dcrnocralic Decentralization, N o  V.27-30, 199 1 ,  Iiydur;~had, p.7. 



Institutions and believed that the inclusion of : Article 40 as a Directive Principle of State policy 

did accommodate a Gandhian conceptual view point.1 Article 40, does contain in it the seeds of a 

constjtutional mandate and unequivocally projects the concept of Village Panchayats as units of self 

government and requires that they be endowed with a11 the necessary powers and authority to 

enable them to function as units of self government. 

The Committee strongly demanded the reorganization of the villages in terms of its extent 

and area, in order to make them more viable village Panchayats, so that they should continue to be 

the primary and homogeneous units of self government with a measure of direct democracy. The 
P 

Committee also cautioned the concept of large federal mandal units 'with numerous hinter land 

villages' as basic units of self g~vernrnen t .~  

The Committee made an attempt to conceptualize the framework of Panchqati Raj 

Institutions by taking the inspiration from Mahatma Gandhi who breathed into these concepts an 

inexorable impetus. At the village level, Gandhi visualized that the Panchayat would provide an 

opportunity to the people to participate in decision-making. The Committee therefore, viewed 

that it had been a fundamental error to regard Panchuyati Raj Institutions primarily as convenient 

tools for administrative programme and development projects. This error had the effect in greater or 

lesser measures of devaluing and downgrading the role of Panchayat Institutions as units of 

government administration and relegating them to a secondary position, harming and hampering 

both democracy and development. 

The L.M. Singhvi Committee largely recommended the Gandhian vision of Grarna Sabhu 

and other local bodies. But more than this recommendation, it created an atmosphere of promoting 

decentralized democracies at the grass root level. These factors paved the way for the 'Sarkaria 

Commission ,1989' to recommend devolution of powers to urban and rural local bodies. 

3.5.11 The Sarkaria Commission, 1989 

'The Sarkaria Commission 1989' was mainly concerned with the Centre-State relations. 

1. Vasant., Desai, Panchayati Raj: Power to the people, Bombay, 1990, p.461 
2. Ibid., pp.464-65. 



They considered that in the political system, which is organically a whole, there are many peripheral 

matters which cast their shadow on Union-State relations. The Commission special1 y noted the 

importance of decentral ization of power in the present situation. It observed : 

The interests and aspirations of most people are concentrated in the 

localities in which they live and carry on their avocations of life. The 

objectives of decentralized planning cannot be achieved unless the 

Panchayati Raj and other local bodies are allowed full scope to play their 

role.. . . while there is considerable reluctance to decentralize powers to 

the districts, there has been even greater reluctance in most States to 

decentralize powers to the lower level like Municipalities, Panchayat 

Samities and Gram Panchayats inspite of explicit directive in Article 40 

of the Constitution. 

The committee therefore, reminded that the objectives of decentralized planning cannot be 

achieved unless the Palmchayati Raj and other local bodies are allowed full scope to play their role. 

3.5.12. The Mth Constitution Amendment 

In the light of the recommendations of the 'Sarkaria Commission 'a~td also the national 

scenario of Panchayati Raj Institutions in low profile, Rajiv Gandhi (the late Prime Minister of 

India) introduced in the Parliament the 64th Constitutional Amendment Bill on Panchayati Raj with 

a view to intraducing genuine decentralized democracy in the country.2 Its sudden materialization 

took everyone by surprise because the Government thought of it just on the eve of general elections. 

The Bill came forth with innumerable details which became very controversial as some provisions 

were alleged to encroach upon state autonomy. Therefore, the proposed Bill was summarily 

rejected by the upper house. The remaining part of the endeavours which are afloat, at the 

1. Cited in, Yojana, Nov. 1-15, 1989, New Delhi, pp.35-36. 
Also see, Vasant Desai, Panchayati Raj: Power to the People, Bombay. 1990, pp.470-'72. 

I 
Group Reports headed by K.N. Raj. et al, List of Committees and Working Groups on Panchayati 
Raj at the Central and State levels? Semfnar papcg . O ~ t - 2 ? 3 ,  j9.9g T~i \ )andrur ,  . 
Documentation on Psnehayati Raj: Summaries of Major Reports, comp., centre for Panehayntl RaJ, 
Ilyderabad, 1991, pp.80-1 I f .  

2. For details see, George Mathew, The Federal Issues, 1988-1 990: Epilogue, ts., pp.6-13. 



Central and State levels, are part of contemporary history. 

'The above details pertaining to local government introduced in post-1947 India, however, 

present a wide chasm between Gandhi's ideological commitments and the official policies embodied 

in the Constitutions of India, and later on elaborated by, and imple~ne~~ted by the government.1 

The bend towards the Community Development Programme as directed by the Planning 

Conltnission of India as also the Draft Scheme of theFirst Five Year Plan, caused a wide shift from 

the Panchayat-based prograrnrnes to the Block level planning and functions, under the newly 

launched Scheme ornational Extension Service (NES Blocks). I t  resulted in a wide shift from the 

model of development envisioned by Mahatma Gandhi as well. The outcome of the new 

arrangement was disappointing in the sense that, development schemes became government projects 

run by the bureaucracy. The twist from the Gandhian vision of Gram Swaruj as the instruments of a 

model of developme~lt, had the effect of devaluing the role of rural local bodies. It was also a twist 

from the recommendations of the All India Congress Committee in 1956 and Vinobe Bhave's ' Five 

Fold Programme for Panchayats. '' 

The Planning commission for the Second Five Year Plan stressed the need bEL creating the 
would 

district a well organized democratic structure of administration in which the Village Panchuyats 

be organically linked with popular orga~~ization at a higher level. The thrust of the second Plan, 

thereby was to establish statutory panchayats in all the villages though, more as a vehicle of National 

Extension and Community Development Projects than as the units of self g ~ v e r n r n e n t . ~  The 

Balvantray Mehta Study Team (1957) sought the fixing of development and planning at the Block 

level. It seems that the principal thrust of the Balvantray Metha Report was towards 

decentralization of democratic institutions in an effort to shift the decision-centres closer to the 

I . Vijay Ranjan Dutta ,'Decentralization and Political Development in India - A Gandhian perspective,' in 
S. L, .Verma,ed., Panchayat,i Raj, Gra Swaraj and Federal Polity, Jaipur, 1990, pp. 102- 123. 3 2. The five fold programme of Vinoba Tve included the principles that (a) every Panchayat shuuld 
organize a study circle which will acquaint the people of the village with new ideas and important 
developments (b) the Panchayats should undertake to hring about an increase in production as one of 
their responsibilities (c) the Panchayats should consider it their duty to see that no person within their 
area remains unemployed or goes hungry (d) the village land should be distributed to all (e) the real 
power of the Panchayats is the people's support. The Panchayats should therefore fi,llow their will. 
They should not care whether the Government recognised then1 or not. 

3. Cited in ,  Vasant Desai, Panchayat Raj : Power to the People, Bombay, 1990, p.459. 



people, to enable their participation and to put the bureaucracy under local control, thcreby partially 

fulfilling the Gandliian vi ion of Grut~t ~waraj .  l 111 thc absence of any stipulations on a uniform 

pattern of Pa~ldznynti Raj for the eritire country (that was also not favoured by the Ualvanray Mehta 

Committee,) various structural patterns of Panchaynti Raj evolved throughout Iildia, iri terms of 

organizational structures and frame-work. 

Evidently there werc five models during the period which followed the recommendations of 

Balwantray Mehta Study Team. They were the models okajasthan Andhra Pradesh, Tamil Nadu , 

Maharashtra and I Gujarat. Nof'withstanding. the recommendations o f  the Study Team that, 

public participation in community work should be organized through statutory representative bodies , 

gave a fillip to a feeling of democratic deecentralization nation-wide.3 Later the National 

Development Council affirmed the basic principles of democratic decentralization and left it to the 

States to work/out the structures; suitable to each state. 
the 

Meanwhile, the Government introduced some structural changes in the pattern ofA~inisky of 

Community Development which was replaced by a Rural Development Board. I t  marked the end of 

both the community and Panchayat as agents of change and d e v e ~ o ~ m e n t . ~  

Notwithstanding, Panchayati Raj Institutions had a quantum jump since 1958, However, 
have 

the institutions drawn a low profile since the mid sixties. 
h 

Between the two Mehta Committees and their recommendations lie two decades of the 

functioning of the village Institutions with special studies led by Jayaprakash Narayan ( 1  960), R.R.  

Diwakar (1 960), K. Santhanam (1962-1964), V. Ramanathan (1967) and T. Jain (1 967). Each 
the  

committee was instructed to study the functioning of,village Panchayat system. 

The Asoka Mehta Committee Report of 1978, also recommended various measures to 

strengthen the Panchayati Raj system. Between the Asoka Mehta Committee and the 

recommendat ions of the 'Sarkaria Commission '1 ie the decade of the functioning of the Panchayati 

Raj Institutions with special. studies led I by G.V.K. Rao and L. M. Sjnghvi. Of fhese , the second 

1. Anlreshwa* Avasthi and Shri Ram Maheswari, Public Administratiun, Agr;~, 1984, p. 166. 
2. R . S .  Bhargh !, Panchayat System, and PoliticaI Parties, New Delhi, 1979, p. 129. 
3 .  George Mathew, ed . , Panchayati RE; :;ad iiarnataka Today; Its Dimensions, New L)el hi, 1 986,p -5 .  
' .  L.C IL' t ,  et al., Gr,;s Without Roots. New Delhi, 19R5, p.40. 



one, CLL. ' ~ c p e r  in studying the structure of Panchayafi Raj Institutions of the Gandhian vision. 

3.6.0. Indian Constitution (73rd Amendment ) Act 

The Indian Constitution (Seventy Third) Amendment Act relating to Panchayati Rrij 

Instit,+;nns, has heralded 7 new era, in the history of Panchayat legislations in India. This 

Ar-uenc ,ent Act has, in es. .c, constitutionalized panchayats as a third stratum of government, at 

and below the district level. The anlended Consitituion requires the states to co~~stitute Panchayor.r 

as institutions of self-government not only for villages, but also at intermediate and district levels, 

the union, the state and the Panchayats . This enactment is certainly an attempt to revitalize 

Panchayat Raj Institutions for decentralization. In fact, it is the realization of the vision of Mahatma 

Gandhi to a great extent. 

Conclusion 

The roots of the Panchayat system in India lay deep in the Indian soil. I t  passed through 

many vicissitudes during the long span of time and showed alternate phases of change and 

continuity. Despite the changes at the seats of power, the Panchayars in India retained most of their 

independent character during the long periods of administration under the Mauryas, the Imperial 

Guptas and the Muslim rulers . It is no exaggeration to say that, in the welter of confusion and 

convulsion that overtook the country following the disintegration of the Mughal empire, +ht. qystem 

still retained its element- a fact which could not fail to impress the new rulers, the C. .,.- 11, who 

assumed the insignia of authority. The British administration introduced a different system 

replacing the traditional powers of the Panchuyats by their model of local administration, and the 

timeless base of Indian economic life, the village,received the mortal shock of its life. There have 

I For further details on the implications of the Indian Constitution (73rd Amendment) Act, see, Nirmal 
Mukarji, 'The Third Stratum,' in Economic and Political Weekly, Val-XXVII, No. 18, May 1993, 
Burnbay, pp.859-862 ; Hoshiar ~in~h,'~ecentralization Through Conqtitution (73rd Amendment ) ~ c j i n  
~ u r G h e t r a ,  ' 01. X11, No.8, May 1993, New Delhi, pp.22-25; George Mathew, 'Prom Legislature I i ,  

A Movemej~t,' '?id., pp .22-23;Palani thurai, 'Needing Social Action for effective functioning,' ihid., pp.  
24-27, Ramesh var Takur, 'Kajiv and Panchayati Raj,' ibid., p.9,Amitaya Mukberjee, ihid.,pp. 19-21, 
Also see, K .  D. Sangrad, 'Grass-roots Democracy and Develo~rncfit: A Study in Fatrci~aj-ati Raj ,' in 
Gandhi Marg, Vui. 11, No.3, Octo-Dec. 1989, New Delhi, 1989, p.264. 



been many attempts at changing them from the colonial model to indigenous after Indian 

independence. However, the functioning of Panchayai Raj Institutions resembles more a British 

rnodel of local administration than a pro-Gandhian concept of participatory bodies. As such, the 

village Panchaycrt Institutions contirlue their existence more or less under the same laws and 

conditions as were in pre-irtdependence days. In recent times, there are some distortions, 

acceptance and rejections of Gandhian ideas in respect of decentralization and Gram Swaraj. 

Therefore, an attempt is made in the following pages to analyse the features of theCandhian vision of 

decentralization, Gram Swaraj and the Panchayat system. 

I .  H.D. Mallaviyya, Village Yanchayat in India, New Delhi, 1956, p.114. 



GANDMIAN CONCEPT OF DECENTRALIZATION, 
VISION OF GRAM SWAKAJ AND THE PANCHAYAT SYS'I'ISM. 

'I'he scherne 01: decentralization with the focus an ancient rural bodies in India is deeply 

i~idebted to Mahatma Gandhi. A virulent critic of centralized power and a staunch advocate of 

decentralization, Ile forcefully projected an indigei~ous system that truly,  represenled his gerleral 

pl~ilosoplly or lik based on truth and non-violence and which ensured llle retnoval of all 

i t ~ ~ p c d i m e ~ ~ t s  to the Crcedoin of ttlc individual and his self-realizatioil. I-'anchayurs, chc inncrtnosl 

admil~istrativc mecl~anism which he envisioned for his scheme of v i l  tage republics represei-rted a 

bulwark against authoritarianism and exploitation and a guarantee for the promot ion of the freedom 

and progress o l  itldividual citizen. 

4.1 .I). Hurna~~  Autonomy and Small Communities 

The ultilnatc purposc of any form of decentralization is the maximization of hurnail 

au t o ~ ~ o ~ n y  and creativity, in terms of both individual citize~ls and groups. Since Jean Jacques 

Rousseau, all emancipatory tnovernents have been plagued by the confusion bet wee11 ' volonbe 

generate ' and 'volonie ditous ' (General Will and the Will of all individuals)'. The former does not 

irlvolve actual consent and participation of individuals; in contrast, the latter is co~~stitutcd oI' 

common aims in actual wills of individuals. 

Mallatma Galidhi too, shared most of the abovc mentioned concepts ol' Rousscau, 

particularly the idea of General Will, i .e.,  the Collective Will and the Individual Will. tie insistcd 

on protectir-ig ll~ern at all levels, but believed that these would be better protected in small 

co~n~llurlities, where, each human individual is able to participate in  political dccisio~v-making, at 

I .  Mihailo Markovic. 'Decentralizatic>n : A Pre-condition for More Rational Societies,' in Wil l ia~n Page. 
ed., The Future of Politics, London, 1982, p.  12 I .  



Icasl al lhc clc~nclltary lcvcls of  social orgatlizalior~. 'I't~crc i s  a vilal c o ~ ~ ~ l c c l i o u  bclwcc~~ i~~sliluliot~ir l 

slnall~~ess atld twinan wholeness. 1 1 1  the srnall social unit every n~ernber is able to grasp all its 

lutlctio~~s, to klww how cl~ey work aud wtio is responsible for tllern. 

It itiigl~i seeill tllat all aller~lative lo centralism is i~ldividualis~n, (nut the illd iv idual is111 upi~cld 

by  the Liberalists) based upon the fact that man is a unique being justified i n  pursui~~g his own 

privale and freely chosen aims and interests. This would be possible in higher degrees in small ulli ts 

of a self-govcrlling system. Therefore, Mahatma Gandhi slood for slnall units of the self-governing 

village system, as also a political aclivity of that kind which strct~gthcns the tradition of Irldi;lll 

culture. 

4.1 .1. Deulocracy fro111 Below 

Mahatma Cjandhi also developed a concept of delnocracy in relatioti tu his vision ol' 

dcccutralizatio~l at the smaller units'level. I-ie visualised a form of democracy as a nleans to protcct 

a i d  develop the weakest among the weaker sections. Garldhi wrote: 

i t  is ollly a government (I~at fully protects the weakest among its subjects 

;~nd safeguard all his rigl~ts, wllich ]nay hc dcscribcd as perfectly 

den~ocratic. Sucll a goverllment does not Incat1 the rule of tlie inajority 

but patriotism of the interests of even the smallest limb of the real n ~ . ~  

He argued that true detnocracy could {lot be worked by some men sitting at the ceutre ; it 11ad 

to he worked Krorn bclow by the people or every village. Gandhi believed that. power, to be 

cf'eclive and get~uine, from the standpoiril of the masses, must lie with the people, which could be 

~ ~ ) s s i b l c  i t ]  stnail coinlnu~lil ies of villages. In s~nal l  co~n~nu~~ i t i c s ,  the I c~~~p ta l i o~ l  to abusc powcr does 

1101 arise.3 

In a conversation with Louis Pisclier, the America11 journalist, Gandhi explained: "{he celurc 

of power now is in  Delhi, or in Calcutta, and Bombay in the big cities. I would have it distributed 

I . Wilf'red Wcllock, "!'he Value o f  Small Ct)rntnunily,' ill llarijan, Vol.XVI I, No.  17, A tuncdhad, 1953. 
p.  130. 

2. 'I'he Coll~ctcd Works of Mahatma Gandhi in 95 vols., VoI-XVIII, New Delhi, 1965, pp. 466-67. 
3. Krishna Ktipalani, Gandhi: A Life, New Dell~i, 1978, p .  125. 

Kripalani says, the larger the democracy grow, the less real hecrjme the rule of the people and smaller is 
the say of thc individuals and localised groups in deciding their destinies. 



;\lilr)ng tllc scvcn t~undrcrl l11ousa11d villages i l l  I tldia. " ' 
Gandhi revealcd his vision of clecell~ralization at the lower levels in ihc Surm of grass-roo1 

lcvel democracy or what sollle call a 'lllird al terrlaiive of parallcl politics o r  pat-at lcl polilics' i u  

which nu( only 111c cl~uices are widened, but more deinocratised and decen~ralized.~ Here, tl~c 

tnanagen~ent of public affairs doect~ot fu~lctio~l from the top but operales through a wide net work of  
A 

1)cople1s participaiir~g units in the local area. 

4.1 -2.  Colltrary to the West 

Thus, the Gandhian concept of decelltral ization is fundamental I y different from the Sri tis tl 

model of decentralization ilitroduced in India under their rule. It is also differel-rt i'rotn all Western 

concepts of devolvirlg authority from the centre to the subordinate units by means of parliamentary 

statute. Gandhi visualized the whole process in the reverse gear and wanted a systetn gcneratcd fro111 

below, where every itldividual's dignity is well protected. 111 the West the cor~cept was used as a 

process of administrative arrangement; Gandhi did not want to incorporate this model for India, I n  

1942, he told Louis Fischer "1 do not think that a free India will function like  he other courltries of 

the world. Wc have our own forms lo ~ontribute."~ l i e  stated that India could hc called an old 

would be an i~~sul t  to her tradition and culture. 

4.2.0. Histor'iograpliy of Gandliian Concepts 

Traditionally, India built-up smaller units of aulhority in villages* i.c., in village panchayuts 

where thc people were well versed with the self-govcr~ling institutions. Gandhi's concern for thc 

traditional village communities on which Indian democratic system in the past have bee11 built 

col~verted him to a volary of the Pnnchayat system. Gandhi unfolded his mind over self-governing 

~~~slilulions of India even during [he days of his agitation in South Africa. 

I . Cited in, D.G. Tendulkar-, Mahat~rla : The life of Mohandas Karamchand Gandhi in 8 vols., Vth. V1, 
1964 rpt., 19.54, p.96. 

2. J .  0. Sethi, 'Mahatma GanJhi on Decentralization, A mode1 of Parallet Politics,' t s . ,  1989, p.2. 
3. Louis I-'iscllcr, A Weck Will1 Car~dl~i , Londo~l, 1947, p .45. 



4.2. 1 . Ciil~~dlli's V icws or1 India's Scll-C;ovcr~li~lg Ii~stitutions i l l  Africa 

As early as 1894, Mallatma Gandl~i pleaded for the enl'ranchisenlenr oi' Indians in Soulh 

Africa, I l i s  plea was based on It~dia's tradition of the Village Pclnchayat system. 'I'l~rough a scrics ol' 

pctitio~ls addressed to the Natiala Legislative Council, Gandlii refuted the charges of the South 

Af'ricauGovernment that the Indians were unfamiliar with the democratic traditions and stated that 

l tldiarls were wet I-acquainted with the self-governing institutions iu the land they came from and that 

l l~ey were fit for them, because all the facts and history point the other way.' 

4.2.2. Kernarksol' Indologists 

Gandhi petitioned to the assembly that the Indian nation had the,rich experience of self- 

governing ir~stitutions fro111 very early times, even prior to the time when the Anglo-Saxon races first 

t~cca~nc acquait~ted with the principles of Defending his argument that Lndiii hacl 

1u11g iradiliuns uf village self-goverriing i~lstiturions, Gandhi drew the attention of Natal Assembly to 

ttie approbative comments of Henry Suln~ler ~ a i n e . ~  Surnner Maine, in his writings on Indian 

village com~nut~ities, had pointed out that Indian races had been fatniliar with representative 

institutio~~s almost from time immemorial. Maine also wrole that 'Teutonic Mark', an Anglo-Saxon 

local hudy, had hardly been so well organized or representative as an Indian village community, 

until the Anglo-Saxo~ls absorbed the Roman system. 

4'. 
G a ~ d h i  also quoted Mr. Chlsolus Ansley , who addressed East India Associatiorl in  Lolldull: 

A 

I,ocal sell*- governti-rc~il in lllc w idcst acccptalion oS l l~c  tcrtn i s  as olrl as 

thc East itself. N o  matter, what may be the religions of the people whn 

inllabit. what we call the East, there is not a portion on h e  country fro111 

East to West from North to Soulh, which is not swarming wit11 

mu~~icipalities, and not only so, but like to our municipalities of old, they 

arc all bound togetl~er as in a species of net work, so [hat you have ready- 

I . For details, See, 'I'tle Collected Works of Mahatma Ga~~dtl i  in 95 vols., Vo1.I ( 1884-89), 1969 rpt., 
New Delhi. pp. 128-132. 

2. Illid. ,pp.  128-'32. 
3.  lbid. ,  p.125. 

I Icnry Su11inc1- Maine ( 1  882-'88) was an e ~ n i n e ~ ~ t  jurist W~IOSL' w01.k~ i ~ ~ c l u d c  Atlcica~l I , ~ I w  ittld 1S:lt'ly 
IIistury of Illstit utiuns. He was a member of the Indian Council fl-om 186 1 -'69 and again in 187 1 .  



made to your band, the hamework of thegreat system ot'represcntalion. 

Gandhi re~ninded the Natal Legislative Assembly of India's rich heritage by citing the vcry 

I3ngl ishme11 who praised the Indian tradition of local government. He also said that every caste i u 

cvery village or town had ils own rules or regulations and elected or nominated representatives 

which  furnish^ the exact prototype of the 'Saxon Witans' from which have sprung the present 

English par1 iamentary traditions. The term 'Panchayat' was a household word throughout the 

length and breadth of India. Gandhi further explained to the assembly, that the Panchayat is a 

courlcil of five, elected by the people to manage and cotltrol all the affairs of a particular village. 

4.2.4. Example of Durham 

Gandhi further cited examples of people's representative institulio~ls in Durham, whicli was 

an Indian settle~neilt in South Africa. The indian trading community settled at Durham had their 

'Panchayat ' or a council, a~ld in matters of pressing importance their deliberations were controlled 

by the comrnu~iity at large, a visible example of direct democracy. Gandhi said that such 

11el iberations were a proof of India's capabilities as regards representative institutions. 

Gandhi argued that, further evidence of India's merit in the exercise of franchise and 

representation could be found in the passing of Indian Cou~~cils Act (1861) whereby a syslerrl of 

rcprcse~ltation had t lee~~ itltroduced even into the legislative councils of the various Presiclcncics of 

India. 'I'l~us, he emphatically clarified that the exercise of the franchise by the Indian subjects i n  S. 

Al'rica is 110 extension o l  a IICW privilege but the legitimate right of the India~ls, and au appositiou i o  

it would be an unjust restriction which under similar circumstances would never be put an diem i n  

the land of their birth. 

I .  C i t d  in, The Collected Works of Mahatma Gandhi in 95 vols., Vol.l ,  1969 rpt., New Delhi, 
PP. 129-30. 
Chrisolus Ansely ( I  8 16-1 873) was an eminent jurist and politician. He was also a tnemher t)f the British 
Parliament from 1847-57. 



4.2.5. Thomas Monro's Testimony 

Gandtii also cluoted from Sir 'I'homas Mnnro, one of the Ciuvcrnor:; (-11- Maclras, lo p1-ovc l l la \  

Iildians wcrc Sauliliar w it11 local goverr~itlg insti~utions. 

Mouro observed : 

I do l lol  know what i:; meant by civilizi~lg tlie people of India. 111 l l lc  

t l~eory and practice of good gaveri~mer~t they may be deficier lt, but i f  a 

good systern ofagricul lure, il'u~rivalled rnanuf-ac~ure.. . if  llle mkbl isllmeni 

of scl~ouls for reading and writing, if the general practice of kindness 

a~ld liospihlity . . . are amongst the points that denote a civil ized pcoplc, 

tI1t.11 they are not inferior in civilizatio~~ Lo he, pcoplc of Europe. ' 
llcpresentation in the truest sense of the term, the Indians have 

uilderstood frotll Ille earliest stages. The Panchayat, h e  lowest levei 

; ic l r~l i  tlislrativc uui l ,  guides all the actions of all I11dia1-1. I-le col~siders 

himself a ~neri~ber ol'the Pancheryat which really is ille wllole body civic 

to wl~icl l  he helo~~gs for the ti111e being. 'I'llat power to do so, and Illat 

power to ur~dersta~~d ~horoughly the principles of popular goverrullc~lt, 
r e  

has reuded I~iln the most l~armless and most docile marl on earth. A I I ~  
A 

eve11 w llerl nom i~lal l y there is a monarch ical gover 11 tnen t the P nnchayot 

is ille supreme body.2 

Thus, CiatldIl i portrayed the village detnocracies and the people's dernocralic ex perier~ces 

with self-governing i~~stitutions to the Natal Legislative Council, and stated that during all the ups 

ar~cl d o w ~ ~ s  01' 111dia11 t~islory, caused by the I~l~perial powcrs, and also various structural cl~;inges rllc 

~mtzchayul rernai~lecl the suprerrie body, having survived the onslaughts, political, ecollon~ic, 

cultural or religious. 

4.2.6. 'I'estirno~ly by others 

Mahatma Gandh i recollected the words expressed by some British Irie~ids aid other 

Ii~dolugists 111 11011our of thc local government system i n  ancient India. Retlry Maine, Elptlinstonc, 

I . (Iited in, 'l'lle Collected Works of Mnl~at~na Gandhl, i11 95 vuls, Val . l ,  1985 rpt . ,  New Dclhi, p. 120. 
2 .  Ibid., p. 132. 



C:l~;irles Metcalfi: nncl Max Mul ler  have left pen pictures or I t~dia's ;~ticicnl s y s l c ~ ~ ~ .  01' all, lllc 

picture give11 by Charles Melcalfe, the British Governor in India, is wort11 recoltccti~lg: 
( 1  

'I'l~c villagc cotnmu~tities are little republics, having nearly evcl y r llirlg ilwy will11 w ill~iil 

ll~et~iselves and almost indepc~~dent or foreign relations. 'I'hey seem lo lasl cvllere 110th ing ctse lash. 

Ilynasty after dyllasty tuillbles down; revoluliol~ succeeds revolution ... but t11c village cotllrrlu~~itics 

r c ~ l ~ a i l ~  tlie salne.. . . the u11ior1 of village c o ~ i ~ m u n i ~ i e s ,  cacll one Ibrtning a separrlic ti(llc slalc i t 1  

i~sclf.. . is i t )  lligl~ tlcgree, coriducive to their happiness, and the e ~ ~ j o y ~ n e ~ i t  of a great l~ortior~ of 

Ii eedo~n  a t ~ c l  i ndepc tidcr~ce:'~ 

I le~iry Su~llncr Maim,  observed that tlie Indian village community is at once at) orgat~izcd 

patriar-clial society and an assembly of co-proprietors. I-le c o n d e ~ n ~ l e d ' i h e  attcnlpt ut' E~lg l i s t~  

ruticiio~~aries as form idablc ~niscarriages of Anglo-Indian admjni~lrators.~ 

hl;111ii1111;1 ( ; i l l i d  11 i i ~ r g u ~ ~ l  f o r  ( tic I t~dia~ls i l l  Sout11 Al'rica, rccall i ~ ~ g  tllc ;~lq)rccial i o t ~  o f  ttlc 

Ii~aroi~cat~ authors. I Ie also pointed out that during the long struggle lor colouizatiot~, I. ud i;lu socicly 

rc~naincd invaci because of the rock-bottom provided by the village republics. I I I  fact, l tldiat~ pol iiy 

through the ages has accepted a coilcept of viilage autonomy and an Indian civilitatioil that has 
Q 

remair)? domi~laidty rural. Both in South Africa and in India, Candili excited llle inbereot values 01' 

the I~ldian village syslem, non-violence, irldividual freedom and equality which provide a sot id basis 

lo the Galld11ia11 coucepi of decentralization. 

4.2.7. Ga~ldhi's Sojourn i l l  India 

I t ]  India, Gandhi's firs1 trlission was to know more about the villages wllich werc 

itnpoverist~ed under the Uritisl~ rule. During his sojourn, Garidhi was struck by tlic pligllt of llic 

peasants. At Champaran, an Indian village in Bihar, he found the dire poverty of the pcasanls. 

Gal~dlii educaled them in the principles of Sathyagraha' against the land lords. I le explained lo 

I . Metcalt'e's Minutes r d '  7 Nov. 1830, cited in, Pyarelal, Mahatma Gandhi - the L a s l  IJhase in 2 vols., 
Vo1.2, Ahmedahatl, 1958, p.597. 

2. Henry Surnnet Maine, Ancient Law : Its Connection With the early History of Society and Jt,s 
Relation to Modcrn Ideas, London, 1920, p .272. 
Also see, -- . , Lectures on the Early History of Institutions, London, 19 14. 



I I I C I I I  that tllc plit~tli o11 wl~icll alo~le could I'reedom be raised was, freedom Prr>lii !car1. (;andhi 

organised volurlleers to instruc~ the ill iterate peasants in elementary l lygie~~e and to ru 11 scl~ools lor 

tllcir cliildrc~l. 'I'tlis was typical of the Cia~ldliiarl stralegy to maintain si~nulta~~eously two froti~s, a 

front agail~st injustice from without and a front against ignorance and helptessl~ess within,-a 

beginning of his village reconstruction programme. In a sense, Gand hian visio~l o l  ' Cram Swaruj' 

er~~a~lated from Gandlii's village reconstruction programme. Gandhi had a vision ot' society at the 

lnicro-level which would provide for the essential needs of the poorest of the poor. 

4.2.8. Decentralization, a National Issue during the Freedom Movemeni 

Shortly, under Gandhi, the issue of the Panchayat system became part of tile Indian freedom 

~novement. It was tiandhi, who projected villagism as a national goal . He presented a schctnc o l  

rcvivirig the traditional village Pnnchayczts as units of popular bodies, In 1916, at I3enares Hindu 

I l~~ivers i ty ,  Gandhi explained his visiotl of a Panchayat Kaj rule for independenl India. Ga~ldhi, also 

unfolded his ~tlind before the Missionary Conference, held at Madras (Feb 14, I 9 16) whctl h c  said : 

Followi~ig out the Swadeshi spirit I observe tl~c indigeuous institutions 

and tlic Villagc ~anrhnyuts Ilold me. India is ger~erally a rcpublical~ 

coutilry and i t  is because of this i t  has survived every shock Ilithcrto 

delivered by princes and potctltates, whether they were Indian- born or  

foreigners, have hardly touched the vast mass except for collecting 

revcnue. 'I'lle latter in their turn seem to have reudered Caesar what was 

Caesar's aud Ihe rcst have done much as they have liked.. . questio~l of 

village sa~~itation etc, would have been solved long ago. The Villagc 

I'~~~zcl~u,yat would be 11ow a living forcc in a special way and India would 

a1111ost be elljoying self-govcrnrnent, suited to il.; 1-c~uire1ne11 t ~ . ~  

Agai~l, ill 193 1 Chuldhi skctcllcd h i s  ideas with more clarity at tllc s c s s i o ~ ~  oi' liuurld 'I'ill~lc 

I . Krishna Kripalini, Gandhi : A Lire, New Delhi, 1978, p. 106. 
2 .  Village Reconstruction Programme : According to Gandhi, India's great curse was poverty and hunger. 

'I'o ct~mhai these cvils, Gaudhi evolved a programme by which the minilmum nertls wtluld he available to 

the people. x,: programme includes KIiudi and Village industries, hoycolt of l'crreign goods. crc. 
3. D.6. Tcilclulkar, Mallnt~na in 8 vuls. ,  Vol. I ,  Ahmedabad, 1954, pp.237-38. 



was just a means atld not an end in itself. I t  is a means to regulate national lil'c tlirr~ugh n a ~ i o ~ ~ a l  
& .  

reprcscnhtion. Gaudhi was clear about the goal i.e,, Swartjbascd 011 decentralizatiotl in the firs1 
A 

stage, and i n  the second shge, the evolution to Village Swarnj. 

4.2.9.  On tllc Indian Slate 

Gandhi strotlgly believed that if India is to attain true freedom sooner or later, people will 

have to live in villages and not in towns, in huts and not i1-I palaces. He repeatedly told that India 

must develop a systei~l according to her own genius and cultural tradition. t le  llad fail11 in Indian 

vi t lages as the embodiment of her glorious tradition. Gandhi wrote: 

I war11 to write marly things, but they tnust all be written oil the 111dia11 

sl;l(c. 1 d o  1101 w:u~t I I I ~  Ilousc t o  bc wallcd i l l  all sidcs aud ruy wir~clows 

to be sluffed. I want the cultures of all lands to be blown about my house 

as freely as possible. But 1 refuse to be blown off my feet, by any .2 

Gandhi wanted an incligenous systetn of planning and development, too; at the same tiine hc 

wanted to imbibe what other nations call give. The vasttless of our country, Ihe vastness of llic 

population and Il~e cli~nace of the country have destined lndia for a rural civilization. Therefore, 

Gatld hi, suggested the perpetuation of the rural civilizatio~~, indigenous in spirit arid c~~deavour to be 

rid of 'defects' i l l  I udiatl culture. 

lie said : 

The Western world has descended into such a rnoral, and spiritual abyss 

duc to the unbridled pursuit of materialism.. . .the Wcsl has bee11 

brutalized, inse~isitivized, thick skinned and de-huma~~ised 011 sucli a 

scale that corruption, illjustice, inequality, repression, coercion atict 

violence have become quite natural t l ~ i n ~ s . ~ .  

I. Round 'l'ahle Conl'crence: l'he Kound Table Conference (17 Nov.24-Dcc. 1032) ~nctlti~,t~ccl ahove, was 
IiclJ ill the wake 01 '  'l'ailure' of the Simon Co~nmission, 1928. Mahal~na Gandhi attended the con l rc~ luu  
as lhe sole delcgale 01' 111dia11 Natiorral Co~igrcss. 

2 .  Cited i l l ,  Slll'iman Nas;iya~~, Towards thc Galidhian Plad,New Dell~i,  1978, PI> 44- 100. 
3. Cited i l l ,  I , .M. Bl~ule,  ' I!r~clcrstanding Gandhi Through Romain Rolland's WI-itii:!:~,' in Ga~ldlli hlnrg, 

Jar1 -Mar. 1990, Vul.11, N0.4, p.408. 



would 
Mahatula Ga~i(ll~i visualized that tlic ncw lile in India A cut its ow11 clla~~ilcls vis-a-vis, t l~c 

prcsellt Lirnes. l3ui llle pcculiar gc~lius ol' the people lies in  the villages. Each villagc has its ow11 

ii~dividual devcloprr~er~t as a self- cotltaiiled unit and its own living bonds of cot~nection with i ls l l c x l  

door i~cigl~bours. 111 1928 C .  F. Ar~clrews wrote : 

'I'hc system sf village republics each with its own president arid 

Punchuyat carrying 011 i ts Swaruj is likely to be h e  national objective. 

Fro111 this fundamental village system, the new body politic of India, 

(when the British occupatiol~ is over) will come illto being. I t  will llave 

thecharacter ofa~lciei~t India, about it, and it will appeal to the peculiar 

i ~ ~ s t i ~ ~ c t  of those who have iol~abited the Indian peliinsula from time 

~~ninemorial. N o  dynasty or cnlpire either of  the Mughals or the Britist~ 

has bee11 able lo destroy it though each invader who has come as a 

l'orcigllcr l'roln outsirle has done son\etl~ing to shake i 1. I 

'I'lius, Gand t i  i's concepts were crys ta t l ized from the indigenous tnodels. It  is eviderll that 

( i i i~~dl~i  plcadcd !'or a I'u~ichuyal systcrn or' adrnit~islratio~t in India in consollarlcc will\ lhc Itlcli;r~l 

tradition of the village system, social heritage, and the rich experience of fainiliarity with self- 

g o v e r ~ ~ i ~ l g  inslitutio~~s. 11 is also becausc of his faith in individual freedom, non-violent, noli- 

cxploilative society illat Cjal~dl~i pleaded for a clecentralized uuit of administration l'rollt the bottot~~ to 

the b p  levels. 

4.3.0. Carldhian Vision of Decentralization 

As giver] abovc Mal>atiria Gandlli built up a concept of deceniraliza~ion in accordance with 

llle I~~diatl si tuatii)~~. I-Ie preserlted a new dylialnic revulutio~~ary and ratior~at ayproacli lo exisli~ig 

sncio-political and cconomic problems, which are deeply cor~liected with the 1 ndian tradition and 

culture, socio-pol i~ical lleritage and ccntcred rou~id the colicept of vil lag ism. I I is prescriptio~l of' 

villagislo was based on ltlc dyllalnics of the co111111on Inan. I t  is tl~c cluestiotl o f  power and how a~icl  

h y  wlloin i t  is exercised. The more centralized it becornes the more violated the individual fecls; the 

I. C.F. A I I ~ I X W S ,  ' I )~ )ve~ty  in  111dia11 Villages,' in S.R.  Bakslli, ed. ,  The CandI~inn 'I'huught, Social a ~ l d  
I't~litical Developmerlt, Vol. l l1,  New Delhi, 1990, pp.226-'27. For its origitlal presenlalion see, C.F. 
Andrews 'India and the Sitllon Co~nmision Report of 1930.' 



011 one occasiot~, G a d h i  said that real freedom would colue not by the acyuisiliot~ ol' 

aulhority by a Icw but  by the acquisitiou ol' [he capacity ol' all lo resist autl~orily wllc~l abused. 111 

other words, freedom is to be attaincd by educating the peoplc lo a sense or tllcir capacity LO rcgulatc 

and control autl~oriiy. Gandhi had the vision to pronounce that unless power reacllcd cvcry home, 

ullless everybody felt that he or she was co-responsible for the decisions made, socicty could nevcr 

live iu peace and prosperity. I n  fact, he shared the views of Leo Tolstoy and Kropotkit~ i r ~  

elnpl~asising tllc vicw that a national social order must be a life of genuine co~nmuni ty and likc t l l o ~ r ~  

Ile sougllt an alter~~ative paradigm in a dynamic re-interpretation of ancient communal traditiona2 

Moreover, Gandllia~l idmls on decen~ral ization are akin to the views exprissed by Aldous I l uxley, 

Sul-okiu ; l~ir l  A1- old J ' ~ ' o~ l l l ) c c .~  'I'hus, Cia~ldl~ia~l  prcscl-ipiioti 0 1 '  villagisil~ was I);lsc(l otl cllc 

ilyni~lnics of rlccci~tr;il i7,cd systcrn w it11 lhc village as thc viable uilil, cr~ti(ltlcivc to articr~latcrl, 

participatory alld sclf-governing citizens tl ip. 

4.3.1 . The Panorama of I-luman Proble~ns 

'I'lie G a ~ ~ d l ~ i a ~  co~lcept of dece~~traliz;ltiotl does not starld in isolalion, restricted to one area 

o~ily; il has overall littks with his crcatiorl of models. I t  is shaped by other coi~cepls and ideas tlxit 

would cllcolnpass a wtiote ratlge oC issues and problems ill Iiulnau affairs. I le preached I I ~ I I -  

violence, stressed the moral aspects of l ifc, fought tbr freedom, equality for the poor, opposed stale 

control over thc individual, plcadecl for Swnraj, explai~led the concept of trustees11 ip fbr the weli'arc 

or ;ill, opposcd big illdustries to savc cottage a11d village industries ar~d preached swcldeshi and klatdi .  

All  lhcse co~~ccpts clircclly o r  il~dircotly flow from the theme of decentral i z a t i o ~ i . ~  111 fact, Giirldhi's 

1 .  Yuung India, 29 Jaii.1925. 
2 .  1 I. M.'l'hoinpsou, "l'hc I lumaniz,ation 01' Cornmrrnity: A I4 isrorical Ferspectivc,' i l l  V .'I'. I'rzlil, ect., Ncw 

D i ~ a ~ c t ~ s i u ~ ~ s  and I'erspectives i n  Gar~dhis~n, N c . L v  Delhi, 1089, p.3 18. 
3 .  Cited in, S . C .  <;angal, Ga~~dl l ian Thought and 'l'edlniques in the hlloderrl World, New Uellli, 1988, 

pp. 123- '22. Accurdirlg lo Huxley, deinocratic pri~iciples cannot be !.ffeclivcly put into practice unless 
authority in a comtnunity has bee11 decentralized to the maximum extent possible. S o ~ + o k i ~ ~  desired a 
limitation aud decentralization of the power of kllc state. Arilold J .  Taynhee also viewed Illat ill 

production, a clcccnt~ ~lizccl viliage ccouuruy has far greater spontaneous recuperative power tllau a mor.r: 
compl ic;lterl oiie. 

4 .  V.T .  I'atil. ed., Slurllcs un Gaudhi, New Dellli, 1983, p. 108. 



C;andl~i wi  thoui linking i t  wi t t ~  his overall pol itico-economic, moral and spirilual morlclsl 

Gandhi preached non-violence as a means arid an end in  itself in his ideal ol' deccntral izatiot~. 

csscnce of violel1ce2. It becoines a reality when power i s  concci~trated in a single body like the 

Sia~e. Gandhi held the view that, the State represents an uudilutcd and orgarlizecl Ibrm or' violcncz. 

'1'0 eliinirlate violence conceiitration of power must be avoided through the proccss of 

dece~ltralization of power. 'Ihe tion-violent character of a society can orlly be guaranteed by 

decentralized institutions and not by the centralization of political power. According to Gandlli, 

ilecen t ralizcd illslii u tio~is becornc an end i n  themselves becausc [hey guarailice 1lo11-violc~lt 
ul 

participation for self i~nprovement. This is the basic principle of the non-violenl state. 

'I'lle central Gandhian paradig111 is that the greater the degree oC decentral ization, tl~c uwrc 

will hc the possibil iiics of establishing a lion-violent societyn. Gandhi bcl icved that tlic I~un~an ant1 

social ends tlial he llact set before tli~nself could be achieved in a  on-violent society i t i  wllicli there is 

a thorough decenlralization of power and of production and control of wealth, and wl~icll is 

co~npused of co~npal-atively small autononlous communities, willingly federated and co-operating 

together.4 According to Gandhi, loday-, Inan is cribbed and cabined by State and ~ociet~."e is 

put under oppressive forces of violence, since the cen~ralized state is it1 c s s c ~ ~ c c  violc~~ce i n  

co~~cel~trated and orgarlised form. I f  the State is rooted in violence, [hat would suppress the rnoral 

I .I. L>.Selhi, ' M a l ~ a t ~ n a  Catidlli OII Decentralization, A Model of parallel I'olitics,' IS., 1989, p.  107. 
2. Ganclhiat~ concepl 01 '  deccenlralization llad ail ussen tially spiritual dimens ion. Thc principle of advaita 

wlzicli upheld the Iltcsenct: of the Supretne Heiiig it1 cvery individual ran througl~ Catldlii's advocacy of 
tlie liberty and dignity oS the individual. I-Iis scheme of a socio-political system is  frec from indigt~itiex 
;uld hotldagcs. 

3 .  .I .U.Sethi, Op.cit., pp. 19-2O. 
4. Jayaptakash Nal-ayarl, 'Gandhi arrd Politics of Decentralization,' in Sibnarayan Ray, cd.. Gandhi, India 

and the World, Bombay, 1970, p.230. 
5. Bi111;in Bilial-i Majumdar, ed., Gandhian Concept of State, Calcutta, 1957, p.27 



'1'0 C;il~ldIli, ~)~)lilical powcr oi' the Skatc is not all cud ill ilscll'bul a llicalls lo c~l;il)lc lllc ~)ct)l)lc 

10 better their conditions in every department of life. His concept of power is horizontal in structure. 

Wllal cxisted in I1lc1 ia xcordi~lg to 111111 was a vertical decc~l~ralizatiot~ of powcr ant1 so long as ll~is is 

made the other way round, (lie objective will not be achieved. From [he lower level, Village 

Parlchayar represerlts the most important irlstitution of participatory democracy and he desired lo 

elltrust it with functions of very wide character covering all aspects of social, eco~iornic and political 

life.'  

4.3.4. The Protection of the Individual's Dignity, Freedom and Rights , 

'I'he collcept of the individual's dignity, freedom, and rights has very tnucl~ influenced the 

Galldtlian concept of decentralization. Each individual is important aud equally responsible I r  l t~c 

wclfare ol' socicly. I-lcnce, h e  individual has the right to s ta~~d by tiis or her co~lviction and 

propagate what is good and resist i~npositions against his or her inherent Srecdorll. Cia~ldhi (Ilougllt 

that, society is nothing but the su111 total of individuals wllose wills are sovereig~l and ultimately 

decisive. As suggested earlier, he subscribed lo the Rousseauan corlcepts ol'popular sovereignly and 

[he iilllerel~t rights of every individual. 

tIe wrote : 

We have loi~g beell accustomecl to think that power comes only through 

Icgislalivc asse~til)lics .I have regarded I l l i s  bclicf as a grave error llror~gtl t 

about by itlertia or hypnntism. A superficial study of British history has 

111ade us tllillk that all power percolates lo the statc Srotn par1 ia~nelll. 

The truth is that power resides in the people and it is enlisted for the tii~le 

being to those whom they may choose as tlleir representative.* 

'I'l~us, C;atldhi advocated decenlral izatio~l in order to procect every i ~ ~ d  ividual's right, 

hxdorn and dignity. Gandt~iat~ visio~l also prc-supposes ar~tl demands lhe creation 01' a just order in 

I .  S . K .  Uey, I':inchi~yati Rej: ASyl~thcsis, Bombay, 1061, p.50. 
2 .  Y O I I ~ I ~  I ~ l t l i i ~ ,  2G-3- 19.3 l . 



supl)o~-lcd, ll~cir i~cccss lo lrutti rccog~lixcd i i ~ d  lhcir persollill l ibcrty guaratllcecl, all ordcr ill wll ic l l  

lllilll a11d W C ) ~ I I ~ I I  iire trcatcd n o t  as ob,jects but rather as subjects of their ow11 deslilly, a systc~li i n  

wilicll uiljust iuet1u;llilies cannot exist a ~ n o ~ i g  people w tiere peace and t ra~~qui l l  i t  y exist. l l~dividuals 

need lo be protecled agai tlst any structure above them, the state or the adinir~istrators, or wllatevcr bc 

As such Mahatma tiandl1 i valued freedom much. He  shared with Inany Western thinkers the 

idea that the ii~dividual's freed0111 can only be protected i u  stnall, manageable, soutlcl, collercllt atld 

self-contained prilnary units . According to Gandhi, decentralization of power will cot~stitute a 

Ilcccssary basis for preservi~lg individual frcedoln. I t  is the self actual imlio~i of lllc iildividual 111;11 

should be the ul tilllate ob-jective OF the i ~ ~ s t i t u t i o ~ ~  of civil society and to that end both statc and civil 

iris~i~ulioi~s ]nust act . Cjandlii also hcld that, a democratic goverilme~il ruled by lllc rl~a,jorily parly 

would 11ot be sul'ficient to safeguard fully the freedom of the iudividual and the self actualization of 

personality. 'I'he srnall units of power like the Gram Swaruj would provide an opportunity for thc 

growth of the iud ividual, ~ I I  the I'inal an;ilysis ,they would function as an agent of sel t+ aclual izatinli of 

i~~clividuals, h a t  is the ultilnaie objective according to Gandhi, of any civil society and to that clld, 

I)ot11 tllc slate and civil i ~ ~ s t i t u t i o ~ ~ s  i~iusl a c ~ . ~  

Mallatilla C ;a~d l~ i ,  who looked upon any increase in  State's power with distt.usl and I'ear, was 

very caregoricat in his cstimate of tl-le re la l io~~s between the iudividual and the Stare. 1 I is co~~ccpt oi' 

tile ultirnale authority of the individual as sovereign, lighted the way for the elnanation of lllc tl~cory 

of [loll-violenl, t~on-co operatioil with the State and ihe exploitative system that stand in the way of 

1 Adolfo Perez Esquirell, 'Human Rights to  Justice and Peacc,' in Breakthrough, W inlerlSpring, 
1989, p.8. * .  

2 .  IYor detaiis see, Abraham Maslow's theory of self actualization. Self actualiatlon is considered to hc thc 
k 

highest need iu  the tlierarchy of rleeds and as such it is directed towards sea~.ching the ~neailing and 
~ ~ t ~ p r n e s  in lifc. 13vcn if all other needs are satisfiecl, a hurnan beirlg i'ecls rcstless ;und tries to achicve 
excellence ill lields dearer to hitn. 'The desire [or self-fulfilment, aclualization and living a meaning1 u l  
l i fe 1s re1 lcclcd 111 Illis ]wed. Self actualization is p~~esurnahly the highest desire ot' any i~ormal iildividu;~l. 
A xclf actualized person possesses an unusual ability to detect tlie spurious, the fakc. and thc disllr~~est iu  
lllc ~,cl.qr )n : l l i t  y :ltltl iu  gciic~.;~l lo judge pcoplc corrcc(ly :111tl cl'tlcicn~ ly  . I lc will  \lu p~-ol)ic~ii-cc~~~l I ctl 
1 at her tlli111 ego CCI I ( I .C I~ .  AS M;~sI{)w t'tllpll;isicd, IIC works, he I~.ies, atld he is arllhitious cvcnllh)ugl~ i t 1  ;un 
U I I U S U ; ~ ~  seusc. 



lhr ~ I I I  I I I ~ I I I ~ I  ~ I ~ : v ~ : I ~ ~ ~ ~ I I ~ c I ~ I  01' I I N  i~i(livi(l~~:d. ' '1'11~~s~ I11c c~~i j ) l~ ;~s i s  oti I I I C  I I I O I . ; ~ ~  ; l ~ ~ l t ~ o r i ~ y  0 1 '  i l ic 

ind IV iclual ovcr I I I C  Sla~c, is ;dsn i~nllorlaill i l l  C;;u\dllian philosophy. 

G a n d l ~  i also rcjected the tIobbesia11 tlotiot~ of the autonomous and isolated individual, 

politically tra~lslatc(i into l l~e rational and self-calculating individual voter. Gandhi inquires into a 

dill'crel~t tnodel of sovereign iudividuals forming themselves into a co~nmutlilaria~l dc~nocracy. 111 

l l~c Gandhian tnodel, society 111ust control politics and t~ol the other way rou~lrl. 't'tlis appruach 

i t i ~p l  ies ~ l ~ a t  pul ilical powcr must bc w illlit1 society and formal political structures sllou Id riot be 

l'uuctionat ly i~~dcpendeni of society.' I n  other words, in the last a~lalysis legitimate power is  

peop te's power aild social power3. 

4.3.5. Pat-! ic iparory Democracy 

The C;ar~dhian concept docs not favour democracy in terms of largeness. 'I'hc soill of 

cicmucracy is rlot rnerely the mechanical rule of a nun~erical and tcinporary majority. I t  is the 

mediurn for Irasmi(tir~g a sense of participation of individuals in the process ol' llle evolution of 

society. What is ~leeded is a system of open and participatory democracy through s~nal l republics so 

that the people call play an effective role in  the governance of the country .4 

4.3.6. 'Hie Westtni uster Model, A Ga~ldl~ia~i Critique 

Galldl1 i severely cri ticised the British par1 iarneniary practices and procedures hecausc to 11 i 111 

thcy did nok provide scope for participative dcmocracy. l l e  spoke with llle full  conv~ct io~~ that the 

British system would not be an ideal one for India. His conviction was well supported by llle 

ohservatiorl of G .  U. 1 I Cole w l ~ o  once asked whether (he common inan i l l  Engla~lcl was capablc of' 

riiaiutaiui~~g el'fcc(ivc dcinucracy ill ally u n i t  larger tllan a Par isl-I or an Urhan District Council. I-lc 

1 . V .'I'. Piltil, c d . ,  Studies on Gatldhi, New Delhi, 1983, p. 1 13. 
2. For details see, .l . S .  Malhur, ed., Non-violence and Social Changc. Al~~nedahad ,  1977. p.48. 
3 .  U~iasckhariah, 'KPforo~ of thc Indian I'oliticnl Systetn -The Gsndhian Allcrnafive, I>ha~.w;u.. 1077, 

p.4. 
4. Anil Agarwal and Sttrlita Narain, 'Power to the People: How and Ihr What?' Indian l<xprcss, Cochin, 5- 

2-'9 1 . 



coll~parcd il~e" Motllcr ol I'arliame~lt' to a sterile woman who could do oo gwd  dling." ' (;iltldl~i 

lllcrelbrc said " I f  li~dia copies England it is my firm conviciiun that she will he rui~led"~.  (ialldl~i 

also referred to tlic contempt in which men like Carlyle held parliarnellt whcn they called 

Wcstrninster. the 'talking shop' of the world. He was aware of the oppressio~~ that would come from 

ir ccl~lral izcd powcr siruciurc bascrl on llcavy induslrics, arnrariicnls ar~rl ;idva~~cctl Iccliiiolog y . 

M;~II;LI I I I ; ~  I ;~I~IcIII~'s l ' i i i l t~ ill II1c I I C C C I I I ~ ~ ~ I ~ X C I I  I)OWCT struc(i~rc IICVCIOI)C(I 0111 0 1 '  SLIC:!~ cotlvicf iolls. 

'Ttlercfore, Gandhi was not in favour of adopting the English pattern of parliamentary syste~n tor 

I tlrlia. tlc wrolc : 

It is very difficult to rid of our fondness for parliament.. .modern tyrantly 

is a trap of te~nptation and therefore does greater mischief.' One can 

witllstat~cl the atrocities colnlnitted by an iridividual as such, but i t  i s  

di fl'icult to cope with the tyrantly perpetrated upon a people ti1 the name 

ot tile pcuplc.. .'17hc colnlnorl Inan in  111d ia, at least be1 ieves hat  the 

parlia~net~l is a Not only English 111odel but the wllnlc Euro- 

Arncriua~~ dculocracics wcre criticiscd by Gandlii becausc here was 110 

participatory rlaturc i l l  the~n. 

'I'hc parlicipal iotl of the co~nmul~ity atld ttlc acliviralio~l of local govcrilincnl arc illc 

ilcccssary col~tli t i o ~ ~ s  both t'or a high raie of  cconomic growth and fair distribu~iuil syslcrn. So che 

ecot~olnic factors also deler tnine the quality of decerltralized system. 13ecc111ral izaliou and 

community participalio~~ arc essential for democralising, legitimizing, mobilizii~g and rakionalisi~~g 

ol' support ~ncchanisnis~. 

4.3.7. l'olitical at~cl I iuortou~ic Doccn~ralizatio~is Combined 

Mal~atrna Cjandhi, who had unique responses to prohiems, would go io the very roots, whilc 

1 .  M .K.Gandl~i ,  I i i ~ d  Swaraj or Itldiau Ilome Rule, Al~medabad, 1984 rpt., pp.3 1-34. 
In  'I lind Swaraj' Gandl~i challenged (Ilc very liwndation ol what he calletl the west err^ tnalerialisl nlodern 
civilization, chat.acterized by a total lack (II' religious values and etlliciil orientati(,t~s. 

2.  [bid., p .34 .  
3 .  'I'he Crrllcutcd Works of Mahatma Gal~dbi in 95 vols., Vol .X ,  197C1 I pi., New Uclhi, p.204. 
4. 1 .D. Sethi, 'Mahatma Gandhi on Decentralizatiou: A Model of Parallel Politics,' ts.. 1989, p.8. 



i~sscssit~g ~llcir- Iialurc a ~ l d  iluj~act. '1'0 Iiiril, political dcccritral i~.atiorl alorlc was ti01 su 1.1-~ciciii l'or 

acl~icving the goal of creating a Grc~ni Swarllj. On the other Ilarld , econoin ic clcccntl-a1 ization was 

ccluall y importa~lt i l l  ( ictcr~nini~~g thc quality of decentralized system. 

'I'llc col~ce~~iration of ecotlo~n ic power goes hand in hand with the co~icenlratiotl 01 '  pol ilical 

powel- leading lo the development of a dictatorial system. ' The concentration of wcal th  or ljctors ut 

production woulcl also causc the centralization of power in the hands of a n  oligarcl~y. Such 

couceiitratio~~, Ciatlcllli viewed, would provide a small coterie oC Inen at the top with a great clcal ot 

jlrivileges on t11e socio-pol itical and ecorlomic mi I ieu of tile country, and would have its owtl 

~~itralysiug cf  ‘eel on freedom and l ibcrty , the 'sitle qua tlon' of the devclop~~lc~lt 01' ~uan's  iilllerc~lt 

potentialities. I t  would destroy individuality which lies at the root of progress.2 

C;a~~dl~iari doctriues ol' cco~~c>tnic decel~tralization also aim at securing rna~ly other objectives 

a fair systcr~l ol' distribution, a deccntral ized productio~~ system, c ~ l v i r u ~ ~ n l c ~ ~ ~ a l  awarcncss, 

'd istrihutio~lai t)ala~lce,' .judicious use of scierlce and technology and above all, [he cstablisl~~nent of a 

11on-violcnt, 11ot1-exploitative state. 

C~andhi:ii~ economic doctri~ics, other than production and distributiot~ were airned at securltlg 

l l~c objcclivcs  kc a bala~lccd growill beiwcen cco~~ot i~ ic  dcvclopn~c~~i  a~rd lnoral prugrcss, slruclurill 

I~ala~lce, i.e., a l~alatlcc betweell the rural and urban sectors of the ecorlonly and a bala~lcc in llle 

rclal~orlsll ip bc tween nlan and 11 is environment. 

'l'tle enviru~~nlental crisis is 111e result of unrestrictcd, u~lcorltrol tcd use of naturc ( o r  thc sakc 

ol' CCVIIOIIIIC progress. In all his wri lings, Gandhi showed retl~arkablc enviroti~llc~~tal awareness, 1-1 is 

visio11 ut sell- coticaii~ed villagcs is anchored on the principles of a need-oriented drive and 

e~iviron~~~cuiillly sou~ld dcvelop~neui. I n  ll~is respect, Gatldti i is a iorerull~ler (11 il 11cw ~ l~co ry  ol 

cconornlc dcvelopi~~c~lt,  coinparat~lc to (11c ideas 01' C. 1;. Audrews, 11. f ;. ~ c h u ~ ~ l i ~ u l l c r  , 3  M;u) Isc 

I .  V.T.Paiil, ed.,  Studies on Gandhi,New Delhi, 1963, p.  1 14. 
2 .  N . K .130s~~kdlcctio~1 fron~ Gmdhi, Ahmrdiihad, 1948. p .42. 

n 
. E.F. Scliu~nacher, Small is Beautiful : A Study of Ew~~otnics  as if X'eople Mattered, 1983 r ' l ~ l . ,  

London, p. 123. 



Gandhi l~l~ildcd f o r  decclliraliration ia produclio~~ and distribution. -l ' l~e coilccptio~l ol' selil 

contipined villagc ulliis cllvisages both production and distribution, co~ltaincd w ill lit^ tllo unit  

tlor~nally and in case of surplus, extending to the neighbouing units. The co~lccpt ol' self-contai~~ed 

villagc economy is indicative of a people whose plliiosophy of life i s  silnplc living and lligl~ 

think it^^.^ 

4.3.8. Dcceutr+al ization of 'Tech tlology 

Gandhi fcli tl~al (Ilc e~lorrnous power of tecllnology would collvcrt the state lo a ' l ,eviat l~a~~' .  

SUCII a situatio~l would constitute a great threat to human liberty and i'rcedom. Thcrei'ore, Gaudhi 

drcadcd the incrc;uc ill  the power o f  the state in tccht~ology that would lead to itldiscri~ninalc 

~nultiplicatioil of' Ial-gc-scalc it~duxlries. 'I'hc end product of such a syslc1-11 i s  tl~c progressive 

~ I I ~ . I ; I ~ ~ ~ I I C ~ I I  ul l i l ~ c r ~ y  lo 1i1c ~)ct lp lc .  Altlous I lux lcy  c o ~ ~ l u ~ c r ~ ~ c d  : 

'I'hc cctltra! king o t' il~rlustrial capacity i u  big, mass producing Iictorics 

has resulted in the ccr~tralization of a large part of population in  citics and 

the reductio~~ of ever-increasing ilurnbers of irldividuals to co~nplete 

dcpe~ldence upoil a Sew private capitalists and their tnarlagers or upoti lllc 

I .  lgrlacy Sachas, 'Gandhi and Develop~nent - A European View,' in Ra~neshray Roy, ed.,  Contemporary 
Crisis and Gandhi, New Delhi, 1986, p.  197. 

2. Fur details see, Young India, 23 Mar. 192 1 .  
' G o  hack to your village or keep yourself to thc villag; is a great philosnphical cl.eed with wide 

i~nportance in the dumain ul' economy, as it  satislies all the ksts of ecuuomic rcconslrucliot~ as 
propounded hy Betrand Russel. I t  consists of the maximum production, justice i n  distribution, a tolerable 
existence ti)r producers and the greatest possible freedom and stimulus to vitality and progress. Gandhi 
said : 'What lndia needs i s  not cnt~centratiun c~f capital in few hands, hut its distrihution, s o  as lo be 
will~irl easy r-each ot'sctvc-n and a half laklt of' villages'. 

3 .  For details see, Nageshwar Prasad, 'Decentralization in Historical Perspective.' ts., Varanasi. 1984. 
p.62. 
Modern Icchnology I~as assumed (he shape of large scalc machinery with the rcsult that i ts  prtbduction 
rcquires large tinances. Naturally, those who call undertake 10 finance the production of such a large 
scale technology cuntrol i t .  If the financier happens to be an individual the power of control and 
managcnetll of' producti1)tl and distrihution tends tc~  he concentrated in thc bands ol' individual owners. 
Such co~~centration of economic power brings correspcmding centralizatiu~l 01' pc~litical power i n  a f'ew 
hands. 
See. Vijay R a ~ G a n  Dutla, 'Decentralization and Political Development in India - A Gandhian 
I'erspective,' in S .  L. Verma, ed., Panchayati Raj, Grarn Swaraj, and Federal Polity, Jaipur. 1990, 
1). 1 12. 1 



pul)l ic capilal isls, lllc s t a k  rcprcsentcd by polilicians and work irlg 

through civi t servants. I 

M I I I I ~ ~ I I I I ; ~  ( ; ;~ l ld l~i  was also collscinus of tl~ese t-rends in tnodcrn techuology a~icl ils iulpac~ or1  

l l~e pcoplc, i.c., cxploitaliuu ol* Lt~c ~najority by a t~li~~orily . rl'l~crcl~orc, ( ;~ INII I  I v i s ~ ~ a l  i s 4  ; I I I  

a1 ternative tecl~~~ological sce~~ario suited to the true developrnc~il 01' lndia.' 

4 .3 .9 .  Judicious Use of Scietlce and 'l'cch~~ology 

Gandhian visiorl was to make a judicious use of science and technology with a view lo 

, acl~ievinge~~ougl~productio~~tomeettl~e~~eedsofthevillager. Thetecl~nologyI~evisuali~edwasa 

dccenlralized one affordable to every village by virtue of the diffusion of econoinic power. I i i  

Gandhi's concept thc cmphasis is on small scalc technique of production, carriccl lo cvery home and 

l'a~nily it1 the villagc. A proper balance of agriculture and industry in the villagc will bring about a 

relatio~iship i t )  which the village will assume a great influence. He was conscious 01' the tact lllal thc 

city with its satanic mills was riding on the back of the villagers. 'fie villagers were crushed under 

their wcighl. Ciandhi had ou doubt that decentralization of tecl~nology arld judicious usc of' scicr~ce 

arc a par~acca lor sucll ills. 

4.3. 1 0. 'l'rustccshig system 

'I'he ideal 01' ~rusieeship, largcly based on dece~ltral izaliot~ also is anolller sig~lil'icatll Iciilurc 

of* the Gandh ian coilcep t .  Gandh i said that 'trusteeship' (a co-operative con1 b inatio~r of landholders, 

producers etc.) would prevent the concentration of economic power both in  the hands of the 

ir~(iividuals and the stale autl~ority . I le be1 icved that 'trusteeship' could br i~ lg  abuu t a nun-violc~lt 

stale and i f  the thcory is put into effect, it  could become a major instrument for deccntralizalion of 

~ ~ r l w c ~ '  ['or tllc grcalcr wclfare 01' the people in society. 

Without ally an~biguity Galidhi eilunciated that ownership of private properly was permilled 

I)y socicty to a limited extent fbr i ts own welfare. Undcr the Gandhiau economic order, the 

I .  Aldous I-luxley, Science, Libertyaad Peace, London, 1950, p . 1 4 &  p.210. 
2. P. I,. Dhar, '?'he Gandhian vision ul' Technology,' in Gandhi Marg, Vol.  1 18, Jan. 19X9, New Delhi, 

1989, p.649. 



cl\iil-;iclcr 0 1 -  ~) r t )duc~ iu11 would I)c dclcr~nillecl by social ~lcccssicy arld uot 1)y [)ersot~;ll wllirlls or 

grccd. I l provides a l~ccicr  typc ol' soci;ilisrn and avoitls cotisiclcrablc rccri~l~ili;itioi~ a1111 l ~ l o o ~ l ~ I ~ ~ ( ! .  

I t  i s  ;\ riatural corollary lo [loll-violence. 'I'o Gandhi, economic exploitation was the esse~lce ol' 

violr:nce i n  sociciy alirl i l l  fulurc this could he elir~linatcd nlily by Sollowii~p a bold policy ol' 

decei~lralizatiu~~. 

4.3.11. Hesuscitaliou ol' Village Co~n~nurlities as Frelude to Gr-arn Swurnj 

'1'0 Ciil~ldl~i, cities did no1 represent lndia and they wcre alicrl tu ludia. '1'0 I i i l n .  thc cilics 

we]-c the brokers and commission agents for the big houses of Europe, America and Japat~. 'i'he 

cities liar! Joinctl tl;lllds wit11 i11e alict~s it1 the 'bleeding' process illat had been goi~lg 011 for Inany 

years. I11 tlle lrldiail co~llexl there was a corlsidcrable diflercnce betwcen city l i l t  a11d village lilc 111 

ilia1 ~ h c  lallcr had no s;inituliuu, educaliot~ and medical tjcilikies. Gandtli carried 0 1 1  the tradilio~l ol 

early 19~11 cerltury India~l llli~ikil~g, wliicl~ began with Rajaram Mohan R O ~ , ~  thc l'alllcr ul' I~~dian 

ua~iu~~alisnl. I-lc alsc: incorporated the cclcbrated 'Drain Theory' 01' Dadabllai ~aort! j  i3 ; ~ I I L I  

Gopalakrishna ~ o k l ~ a l e ~ .  Still h e r ,  Jawaharlal Nel~ru, the f'irst priine millister of* illdependenl India 

wrore illat lhe sysicm o f  village self-government was the foundation of Aryan polity.5 I t  was this 

rratlilio~~ tl~at gavc to 111dia11 polity strength and vitali ty,  which ensured to everybody a I~u~ne ,  ail 

11o11cst O C C U [ I ~ ~ ~ I U I I  aucl trlca~ls of Ileal thy subs~stence. I tlspi te of its shortcomings and cldcls,  pcoplc 

wcre happy. 

I . Shriman Narayan, 'i'owards the Gandhian Plan, New Delhi, 1978, p .  100. 
2 12nj;l Ram M o h i ~ n  R o y  (1774-1 833). 

li:ij,r l iam Mrh1a11 Itrly, the l'oundcr oi' '15rah1r1i1 Salnrtj', was tlic pioneer OF Indian rcuaissancc. 

3. Daclabhai Naor4i)ji ( 1  825-1917). 
Iladahhai Naoroji, rcspeclfully renlernhcted as the 'Grand Old Man uC India,' was associated with thc 
I11Jiau Natior~al Congrcss right I'rom its inception. He expr~scd the exploiting udture of' h+itish rule in 
Illtlia. I-lc was tlu: tirst Indian to draw llle atleution of  the Indiatls as well as the British put-die r o  Il~c drain 
r l i '  wcaltll t ' t o ~ ~ ~  I t~di;l aud llic resulting poverty ot' the Indians. 

4. C;ol~ii!akrisl~rra (;okhi~lc ( 1  866- I9 15) 
A protsli~lt.nl 1c;lclct ol' t11c 111di;ul l'~.ccclo~i~ st] ugglu during thc i'irsl l>l~asc. I I c  W ; I ~  clcctctl 1 0  t l ic I l i l ~ l i t ~ ; ~ y  

I .egih\;~(ivc: ('ouucil and Ii~tcl. lo the: I~npetial Lcgisl;ilivc (:our~cil. 1 Ic alcackcd velic~~~c~il l y lllc s;~f( I;IK 
ancl the SI itis11 comlnercial p{,I~cics. 1Ie saw tile reaction;u-y tole i ~ t '  the Anglo-lndiatl hurcaucr~acy i n  
tlcli.;it ing the ohlect of  the Act oF 1892. Gandhi was inspilxd by Gokhale's liberal and ruodel-atc views. 
Also scc, 1I;ti-ijarl, 28-1- 1939, 4 26-7-1942. 

5 J;iw;il~arl;ll Nclil-u, C;linlpses of World I1istor.y. Uomhay, 1975, l~p.434-'42. 



11 was C;;ll1tllli1s i'irlil conviclion i l~al tllc scll--govcrrli~~g villagc corr1111u11i tics about w t ~  icl~ 

Mollro (111~ 131-ilisll ad~ui~~ is i ra lo r  i l l  I ~ d i a )  and ottlcrs wrote were ]lot defu~~ct .  'I'llcy wcrc capat~lc 01 

being resusciialed by re-creation of their self-governing powers and regional sell-su fi'icierlcy . 111  r i le 

o u i l  i 11c picil~r-c 0 1  (;r'rrttr Swfrrc~j a~icl (tic I'ocrnc*licryut rulc, C;a~ldhi, thus i tlcorl)or-;itccl tllc ictc;~s 0 1 '  scl l 

rulc a11d autot~ol~ly i n  tl~eir historical background. 

4.4.0. Grum Swuruj (Village Kcpr~blic) 

'I'tie Circrtn Slvaruj is the cerltral tllerne aild nucleus round which revolves 111e wllnle 

Gandtlian cotlccpl of decentralizatio~l. U d i k e  the Westert~ concept of local bodies, llle Ciandl~iall 

coi~cept of (;ram Swuraj i s  !lot merely the units of administration as an agency to exercise otil y thosc 

powers delegated to ttiel-n, but self-sufficietit and self-contained utiits, ruled by ihc people r)l' 

vi ll;~gc, Every vill:igc 111us1 bc aulolloinous, self- reliant ant1 sel S-contai~led i n  icscll. i l l  ;ill rcsllccts, 

t ~ i 1 1  d c p c ~ ~ d  un such other units for what i t  lacks. 

The idea 01' C;rcr/?l Swaraj arose from Gandhi's dearest thougllt chat the l~ldiil o f  his d~.ei l~il~ 

lay 1101 in towrls but iu her 700[)00 villages. Gandtli was so clear about the cruciitl irnporlar~cc 0 1 '  

vil1;igcs Il~al I I C  dcclar-cd " il llle villagcs peris11 India will perish too:" I l c  [ i l l  Ihal tlic I~ldiar~ 

vill;~gcs had bccl~ exllluitcd by Lhc cities. C;andlli wrotc that, the villagcs have dicd i n  thousa~ids so 

tliitr city dwcllcr-s ~u ig l~ t  livc. 'I'hc diffcrerlce would bc funda~~lental . 2  

'I'o Gand 11 i , Grnrtl Swnraj and ils governi tig system, -the Pondaayals arc the real tlcr~~ocralic, 

political apparatuses that call guarantee freeclom and equality oi'each and evcry inclivictual as \veil as 

proiuoic ccrkii t i  values a( ll~c lower levcls. As rcferrcd to abuvc, they will hecotnc auto~~otnous iinils 

; i r  tl~c ~~~~~~o levcls. 'I'o 111 111, villagt: ; l t l t ~ ~ ~ o ~ n y  il~~pliecl pol ilic;ll, (sclf-govcrninent) rcollon~ic (sclI'- 

sul'f~iciei~cy) it~oral (no~l-violei~t, IIOII-exploi tative force) and social (egal itaria11 socicly) as wcll as 

illiiuy o l l~er  Llulors. ( hncl h i gavc grcat i~npor ta~~ce lo i ts pol ilical cor~nolalio~~s. I le co~iccivcil 

village autimorlly, ;IS a two-I ier dc~i~ocracy, with dircct ?articipalioll at lllc village lcvel a ~ ~ d  

1 . I lar!jar~, 20 Aiig. 1936. 
2. 'I'hc Collected Works or M:ll~atzlr;t Ca:::l!ii i l l  05 vo l s . ,  Vb 1 .  XXIII, 1979 rpt., Ncw I )c l l l i ,  [,.4S(l 

Alsrl scc. Ilal-iji~n. 4-4- 1336. 



'I'hc word 'swcrrrq' is a vcdic term wllicll literally means selr rule and its origi tlal conuo~illion 

Ineaut autonomy of the inoral self, the strict exercise of moral control ovcr thc sct~scs a~ld scIf 

rcstrail~(. I L  was 1101 i't~cedolri i'l-0111 all rcs t ra i~~l  which independct~cc ol'lcll mcarls. ' Cia~idl~i ct~~p luycd 

the term 'Swaruj' in i i s  specific and generic senses. Wllile he organixed the Indian masses tbr 

Swuruj i t  was coliceived as a constitutional democratic political order. Ciandlli, a1 Lt~e samc ~imc 

s(rcssed ecooo~nic mass or organic cot~tent.~ By Swamj Gandhi meant the government by the 

consent ol* the Indian people as ascertained by the largest number of the adult populatior~ w l ~ o  have 

contributed by manual labour to the service of the state. In 'Hl'ad Swarnj ' Gandhi enumerated his 

ideal of Swaraj as Indian I lome Rule. According to him, 

" liciil Sw;lr;!j will conic tlot h y  Lhc ;~cquis i t~o~~  ol' aulllorily by  s I'cw t)ul t)y ~llc ;ictluisil i o n  oi 

lhc capacity by all who resist authority when it is abused. I n  other words, swaraj is to be obtained by 

cclucating the masses to a sensc of tlicir capacity to regulatc and control authority. "' 
Garldhi uses swaraj to mean 'positive freedom' i.e., participating in the process 01' politics i n  

evcry way possible, "rather than seeing the state as a negative institution res t r i c~ i~~g  its activities to 

(lie tni~limu~n.. . . in other words Swaraj implied participative democracy. " 

4.4.2.1-lolistic Vision 

Gandh i 's approach was a 'holistic' one. All aspects of developmen t-pol iiical , econo~nic, 

social, moral or spiritual-were equal, and werc given due place i l l  111s schemc of' Grcrtri Swcirj . 

'I'hus, [lie corlcepl is  a co~nprehensive one, corlsistirlg of all di~ncnsions of' developmcnl both i n  thc 

1 . Buddhadeva Hhattactlar~a - 'Galldl~i's Concept of Freedom, Peoples Swaraj ,' in  S .C .  Biswas, cd., 
Gaudl~i, Thec11.y and praclice :Social lrnpact and Contemporary Rclcvancc in 2 v o l h . ,  Vol.11, Si l l~ la .  

1969, pp.277-'78. 
2.  Ilbid., p.275. 
3. For details on the C O I I C ~ P ~  of swaraj see, M.K.  Gandhi, Hind Swaraj or 11ldiiln Ilonlu IZuIe, 

Al~tncdah;td, 1984, pp.28-30. 
4. Suhrata Mukllcyjee, Gandllian 'Thought. Flarxist Interpl-etatian, New Delhi, 1991. p.33. 



lii'c of individuals ;\nd socicty , rcslrictcd !u each and every village. I t  centcrccl rotlnd Garldlli's 

co~~i~ni t tner~l  lo llle up1 ift of all villagers. I t  i111pl ies not inerely cl~atige of tlie ex istiug pol iiical 

domination, but a rc-organization of the polity and the citize~ls 011 foundations where ci t i~ens 

col~sciousl y and vot urllarily participate and govern the political process fro111 below. Only a higlll y 

deccnlral ized polity could provide for such direct participatiorl for the citizens. 

'The Swuruj oi' Gandl~i's dream was abovc any racial or re1 igious distinction, Ilor was i t  to bc 

the rnoi~opoly of the educated persons and the rich. Swaraj has to be for all. Under Swuruj, based 

(MI 11011-violence uobody is anybody's enemy, everybody contributes his or her duc quola to the 

co~n t11011 goal, all can read and write and their knowledge keeps growing day to day. N o  one is a 

pauper and labour can always find employment. There is no place under such a government for 

garilbl ing, dritikirig ailcl iln~rlorality or lor class l ~ a t r e d . ~  

4.4.3. Swaraj at Natio11a1,State and lildividual levels 

Gadh i  also used tllc tern1 'Swaraj' with relerence to both Lhe i~ation and tllc irldivid~tal.~ At 

111e ~~ational level he Ineant a rcputllic i.e., rule by the people ~hemselves, a slate of complete 

~ndependence of alien control. By personal swaraj, he meant rule over oneself, after securing control 

ovcr lusl. Ma11 cannot rule over llilnself without cotlquering the lust wilhi~l  him. Rule over o~~eself  

iinplies d ~ a l  there should be minimum rule of the governrnent and society. I1 mealls that the 

irldividual will rule over himself in such a way that he will not come in the way of others. He sl~all 

develop his personality in sucll a way that his activities will not be a hindrance to others and on ttlc 

other hand he shall serve others to the best of his abilities. 11 is clear that Ga~~dlli desired an ideal 

shtc a1 the ~~a t io~ la l  level and an ideal u r ~ i l  of adininistration at the village level guaranteeing to all 

itldviduats the maxilnu~n degree of self rule and self restraint guided by certain ideals arid pritlciples. 

1. Sbeo Kumar Lal, ed., Candhiand Village, New Delhi, 1981, pp.2-4. 
Also see, Vijay Ra i~ j a~ l  Dutta, 'Decentralization and Political Development in India, A Gandhian 
Pcrspect ive,' in S . I .. Verma, ed.,  IDanchayati Raj, Gram Swaraj and Federal Polil y ,  Jaipur, 1990, 
p. 105; M . K .  Gai~dhi ,  Villagc Swaraj, co~np.,  [ I .  M . Vyas, Ahincdahad, 1963, 3-4. Gandhi 
saicl':$waraj protnoles individual autonomy For self realizatio~l and creativity. fIt:  also said: 'I'he Swalaj 
of my.. . . .(our) drzarn recognizes nn race 01. religious distinctions.. . Swaraj is to be for all, incllidi~ig ttic 
~llai~necl, tlie blind, the starving and the tuilirlg millions? 

2 .  Ilarijan, 18 Mar 1939. 
3 .  S.14. Patil, Galidhi irtld Swaraj, New nelhi, 1983, p.39.  



4.4.4. Aspects of Swarqj:I'olitical, Economic, Social and Moral 

C;a~ldlli was particular that the concept of 'Swnraj' should not be rniscoticcived as partial 

t'rocdom or ii~depe~~dence. At the national lcvcl it  is colnplele independence of' alietl (exterilal) 

collLrul alld colt~plcte ecotiolnic indepe~~dct~cc. At the Putzrh~~yut Icvcl, il is Lllc c scab l i s l~~~~c~~ l  ol 

village republics. Ga~ldhi e~iipllatically stressed four aspects of Swaraj - polilical, ecol-lomic, rnural 

arid tliat o f  d h a r i ~ i ~ .  'I'Iie last of  these, approaches religious di~nension. Gandhi wrtllc Illat : llle 

square of a swtlruj would be out 01. shape if ally of ils above at~glcs' was untrue. I 

1'01 ilically, i ~ a t i o ~ ~ a l  swuraj ~ncans that the pcople of tllc coulltry [nust be in  cu~nplelc co[~trol 

of'all the political institutioi~s. This condition can be realized only if the masses develop a capacity 

to resist autllorjty when ii is abused. U ~ ~ d e r  such swarnj in the state, the u l t i~~~a le  powcr would bc 

vcsted will1 lllc pcople. 'I'lle ~olitical powcr is decentralized in such a way that cvcn [he smallest 

111;111 K i l l 1  e~!joy l'rccdon~ w ~tlloul auy social, political or ecouomic disability, or do111 i~la~lon cither by 

it~dividuat or by a group. 'l'he sa111e were ihc cunditiolls for ~ w u r u j  at the village level. l 'he .r~~orclj 

at t t ~ c  villagc lcvel would be a tniniature of .swaruj at thc national level. Economically, Swnrc~j 

means easy availabilily of locally produced bod, clothi~~g and shelter lo all the pet~ple. I~~ca l i~a t i on  

or produclion sl~ould make every village self-sufficient in these basic ~~ecessi ties. Tlle villagcs 

sl~ould also prcserve cer ta i~~ basic ( I  udian) industries which are vilal to illcir ectlnomic existeilce. 

Mcu will1 capital or wealth will volutitarily share the fruits of their enterprise wit11 their co~n~~ior l  

workcrs under trusteeship system which ensures ecoi~o~nic equaliiy . Socially, swaraj ~rlearls removal 

ol' social suppressiu~l ol' onc cotnmunity by another or, domillation by one group over thc ott~cr. 

Social evils like untouchability will be cotnpletely abolished .* Morally, swaraj means a statc based 

oil non-violence. A State which is based on the pri~~ciple of violence car1 never achicve its full ~noral 

Gandhi firmly believed that under such nonlviolent state the weakest man can rise to his 

i'ull 111oral Iieigh~. 

'l'o Ciandlli, swar(u of a people means the sum total of the swaruj. i.e., sell' rule of 1l1e 

I .  tlarijar~, 2- 1 - 1937, p.374. 
2. S . H .  Patil, Gandhi and Swaraj, New Delhi, 1983, p.41. 
3. M .  K.Gaudhi on Non-violence in War and Peace, vol.11, curnp., ~'avajeevan Trust,AhmeJahad, 1949, 

11.88. 



individuals' formed at the national. provir~cial or local level. The state of swaraj can be eslablished 

th:ough two stagcs, destructive and constructive2- the former indicates disrnantl ing and the latter. 

creation. For dismantling the existing society the weapons (based on truth and nonviolence) are 

mtli;;agmha and non-cooperation. Constructive programmes Iike village industries. Khudi, giving 

u p  of unt:~ucliability, and maintenance of religious harmony, are to be taken up to build up the 

swaraj state. The features of the swaraj are new social order, new educational sysrei-n. new 

ecunotn ic order and  a decentraI ized political system. 

While explaining the constructive programme for creating swaraj rule. Gandhi wrote 

Parliaments have no power or even existence independently of the 

people. It has been my  effort for the last 2 1 years to convince the people 

of this simple truth. Civil Disobedience is the store house of power. 

Imagine a wliole people unwilling to conform to the laws of the 

legislature and prepared to suffer the consequences of non-compl iance. 

They will bring the whole legislative and executive machinery to a 

standstill. The policeand the military are of no use to coerce minorities 

(however powerful they may be). But no police or military coercior~ can 

bend the resolute will of a people who are out for suffering to the 

uttermost.3. 

111 Gandhi's scheme villages are the real repositories of power. The government at higher 

Ievels will not interfere in matters related to the village. The government of the village will be by all 

the adult villagers.4 As to the sphere of state activity, Gandhi believes that true self-government 

means a continuous effort to free the people of government contr01.~ 

A journalist once asked Gandhi to give an outline of a village swaraj. Gandhi's reply is rich 

in evocative detail: 

My idea of  Village Swaraj is that it is a complete republic indeper~der~t 

1 .  R . K .  Prahhu, comp., M.K. Gandhi : The Tndia of my Dreams, Bombay, 1947, p.20. 
2 .  S .H.  Patil. Gandhi and Swaraj. New Delhi, 1983, p.42 .  
3 .  M.K.Gandhi, Constructive Programme, comp., Navajiva~l Trust, Ahmedabad. 1945, p.8. 
4. S .C.  Gailgal. Gandhian Thought and Techniques in the Modern World, New Delhi. 1988. p .  128. 
5 .  lhid.,  p. 128. 



of its neighbours for its vital wants and yet interdepzrldent for many 

others in which de,pendence is a necessity. The village's first concern 

will be to grow its own food crops, and cotton for irs pro~vth.  I t  should 

have reserve tbr its cattle, recreation and playground for adults and 

children. Then if there is more '-.l:d available, it will grofs- useful nloncy 

crops excludiilg ganja, tobacco, opium, and the like. The village urnill 

maintain a village theatre, school and a public hall. It  will have its own 

waterworks, ensuring water supply. This can bedone through controlled 

wells and tanks. Education will be cornp~~lsory upto the final basic 

course. As far as possible every activity will be conduct~d  on a ca- 

operative basis. There will be no castes such as we have today, with their 

graded untouchability. Non-violence with its technique of Sathyagratln. 

and non-cooperation will be the sanction of the village community. 

There wili be a compulsory service of village guards. who will be 

selected by rotation from the register maintaine,d by the village.. . . 1 

The concept of Grarn: swaraj does not mean non-dependent village units.  This does not 

exclude dependence on and willing help from neighbours or from the other states. I t  will be free and 

highly cultured and at the same time dependent on voluntary play of rnurual force. Such a society is 

necessarily highly cultured in which every man and woman knows what he or qhc wants and what is 

more, knows that no one should want anything that others cannot have with equal labour.' 

4.4.5. 'Poor Man's swaraj' 

The swaruj, as visualized by Gandhi, is one in which the poorest shall feel that it is their 

country in whose making they have an effective voice. Therefore. Gandhi defined the Swnraj of his 

dreams as a poor man's S~varaj. He believed that whatever cannot be shared with the masses is 

taboo for him. The Gram Swaraj and the Panchayas system of administration would provide rhe 

poor man an opportunity to secure participation, power anG aurhority. The slvarnj Garidhi 

visualized was for ail incjuding "the maimed, the blind and the starving rnillior~s'? .'The necessities 

1 .  R.K.Prabhu. comp., Mahatma Gandhi on Pstnchayati Raj, 1989 r p ~ ,  Ahmedabad. p. 13. 
See alsn, Young Indin, 12 Jan.  1928. 

3 h i d . ,  P. 14. 

3. Young India, May 1930, p.  149. 



0 1 -  l i l i :  si~ould hc clljoycd by all i l l  ct>lnlnotl. To Gatldl~i, Gmrrla Swuruj is a fuililinent of o ~ ~ c ' s  

co~i~initmer~t to t11e coricepl oi' equal i ty  .2  He visualized an Itlcla in  wl~ich lhere sllall be 110 higll class 

ul- low class people, an 111dia in  wl~ic l~ all con~munities shall live in perfcct hamotlyh I l c  said thus " I 

Ilavc 110 doubt, tllc sl iglllesk doubt, that ~waraj  is tlot ' poorna swami' until  lllcsc arne~lities arc 

g~ara~~teed..  . "" 

4.4.6. Village Swarclj-a tnicro level Socialistic Pattern 

'I'hc qui t~tessence of  Gandhian socialisn~ is related to both political and economic 

decc~itralizatior~ at the village level.4   ere the plans of development are by and large framed and 

implemented at the village level for the people arid by the people.5 It is to the village that the Indians 

have lo turn to,if they have to be free from prejudices, superstitions, and narrow outlook. They can 

achieve this b y  s lay i~~g  al-l~ongst the villagers and sharing their joys and sorrows and spreadi~ig 

education and intelligent inforination among them. The villages have to be taught how to econumise 

lime, heal tll and Inolley. 

Gaudhi wrote thus: "l,iouel Curtis described our villages as durnp heaps. We have to turn 

il~etn illto model viliages. Our village-folk do not get fresh food, but they are surrounded by the 

trcst~cst food. I am talkirig like a il~issiorlary in  the matter of food because my  mission is to make 

villages a lllil~g of beautyvc'. 

4.4.7. Visioll of arl ldcal Village 

'I'hc villagc in Gandhi's dreatn is not a collec~ion of unsanitary, dwellings constructed 011 

I .  Young Il~diw, 26 Mar. 193 1 ,  pp.46-47. 
2. 'I'hc CoIlcclud Works of Mahatma Gandhf in 95 vols., Vol. XC (1947-481, 1'384 rpt., Ncw Uclhi, 

p.1 I 8  
3. Young Intlia, 15 Nov. 1028, p.381. 
4. P y m  al, M:~halma Gnndhi : The Last Phase, in 2 vols.,  Vol.11, Ahmedabad, 1958. p.59 1 . 

W l ~ i l  .cpIyislg 10 a clucst i o ~ i  ra isd  hy somc studctlts, Giindl~i said:( 1et.u~ study 'the I':;~stc~-l~ I~is t i lu l i r~~~s iri a 
a hpir~t r l f  scientific enquiry and if so we sball evolve a truer socialism and a truer ct~mmunism Illan i he 
world lids yct dreamt of. It is surcly wrong to presume that Western socialism or communisln is the last 
wc~rd 011 zhc question o f  mass poverty .J( 

5. Shrim;un Niirayan, l'owr~r-11s thc Gat~dll iar~ PIW, Ncw Uulhi, 1078, p.  19. 
0 .  l l i ~ ~ * i j i t i ~ ,  29 A L I ~ .  1936. 



u ~ l l ~ y g i c ~ ~ i u  surrt)u~~(li~\gs. I lc prcscriI~cs certain c o n d i t i o ~ ~ s  /'or an ideal villagc. ' C;iindi~i conceivccl 

of' au auiollumous a11d sell'- corltai~lcd villagc system, Lbrmiug a u n i t  oC socicty , every village would 

avoid tlic rislis ;~r-isi 11g (r~lrlcr ci t l ~ c r  iil~solufc tl ictatorsllip ol' lllc s~;llc or i11)sol ulc i t~~arcl~y of' 

statclcssness. I le also visualized a respo~lsible agrariarl population and the stable and level-hcaded 

pcopte of sr~lall agricultural market towr~s do~ninal ing the internal social, and polilical l i fe  ol' ~ h c  

conlmunity. This, of course was not a plea for primitivism. It was a plea for a way of life that is 

instinctive to India, a way that provides a purpose, a l i t11 and 

Sketch of an ideal village acording to Mahatma Gandhi : 

: Curnmunal unity 

: Rcrnoval of u~~touchability 

: Prohibition 

: Khadi 

I : ltevival of village industries 
11 
E : Village sanitation 

A : Basic educa~ion 
I, 
V : Adult education 
1 
I, : Equal Parlicipation Sor womcn 

I, : I-lealth 
A 
G \: Simplicity 
E 

: Econon-ric Equality 

: Ending Exploitation of peasants 

: Kcgulationg labour organisation 

: U p i i t ' ~  of Adivasis 

: Care of lcpers 

: Aclivc 1);" lici[);iLit II ol' sl uclc~~ls 

: Civil disokdiewe and \mprovement of cattle 

1 . Ilal-ija~l, 26 July 1042; Also see, R . K .  Prahllu, comp., Muhalma Candlli : The Iridia oT M y  Drcirn~s, 
Uoinhily, 1947, 13 .20~  D.G.  Tcr~clulkar, MaI~atma, Life of Mohandas Karamchand Gnndhi in  8 vols., 
Vol.  V1, Bumhay, 1952, p.7 1 ;V;~.ant Desai, P.nncl~agat Raj : Powrr to the People, Bombay, 1991. 
pp .G9-7 I . 

2 .  I3.K.Kcrur,'Social Dyilalnics ot' M, ;!nd Gancthi,'in Gnndhi K : q ,  h?:ir. 1988, Vol. VII, No. 108, 
New Delhi, 1088, p.746. 



Scl t' rcl ia~lcc, an abstract schel~le f'or small and indepc~~dc~~t  uni t ,  finds its f'ul lcsl appl icaliotl 

a l  t l ~ c  level o l G a i l d l l i a ~ ~  vision of Gruma Swaruj. All modern develop~ncnt theorics are a~ldlorcd oil 

thc goal ol' fullcsr I-caliz;-lliot~ of the hurna~l persona! ity I'or crcatiug a tlew social ordcr. ' 1 ' 1 1 ~  

ulli~natc object is &he i'ulles~ realizalio~~ of each and every Inan. Sell' r(~'ial~cc stark will1 lllc 

iudividual and finds its fullest application at the level of village swuruJ2 

4.4.8.'Gardclls of Eden' instead of ' ~ u ~ n ~ l z e a ~ s '  
r 

I t  i s  evident Lhat Gandl~ian vision of the village was not a static om. He believed that ulllell 

111dia11 villages are ful ly  developed, they will not be dump heaps but tiny 'gardens of Eden' where 

dwell intelligent tolk wllom 110 one can deceive or exploit. His vision of an ideal village through the 

',s\~~r~rclj' did liot prevent Gaudhi from working for immediate targets, i . e . ,  to promotc the dignity of 

labour, a direct cxteusio~~ of the concept of self-reliance, providing the i~ldividual an o p p ~ r t ~ ~ l i t y  LO 

earn a decent livelihood. The village is the Ibcus of the direct struggle against misery and h e  proper 

organizational lcvcl lbr direct dcmacracy. 'Tile prime rleccssity is see11 as cclualizi~lg the access to 

land, withour wllicll cqualily among the villagers cannot he rcalizcd. Cjandhi clearly a~lalysud tllc 

deplorable conditions of (he peasants and he mentions repeatedly that to speak of cquality arnong 

villagers without equal isiilg their access to land is meaningless. 'I'herefore, Gandhi wanted !and 

reforms Illrough a 11ot1-violent approach. Without these, villages may remain centres of orgai~ized 

violence. If India wants swaraj to be buill on non-violence, she will have to give the villages thcir 

proper place.3 In this respect Gandl~ian ideas are very close to the United Nations' concept of the 

lola1 ily of' colnrnunity l iv ingn4 Gandhi stro~~gly advocated ihat a nun-violent socicly cai~not bc h i l l  

on a factory civilization but it can be built on self-contained villages. Industrial societies have 

surt'crcd from iuhcrcnt co~~tradictions hecausc of cer~tralization, cxpioi talion and their class tlature. 

I .  lgnacy Sachs, 'Gandhi  and Development: A European view,' i u  Ramashray I i u y ,  cd. ,  
Contcmporal-yCrisis and Gandhi, Uelhi, 1986, p .  194. 

2 .  Ibid., p.1!14. 
3 tl i~rijun, 20-1-1040. 
4. V.T.Paii1, Proble~ns and Issues in Gandhism, New Delhi, 15""' p.302.  



I lellcc Ijarldil i advoca~cd dccc~~tral izalio~l, a rural e c o ~ ~ o ~ n y  free I'roln exploitatio~~. igi~or;l~lcc >111tl 

v iolc~~cc . ' 
The rural set up providing d ~ e  milieu for everyone to perform physical labour is a great social 

Icvcflcr. 'l'llc villagc lifc promotes tlic swndwhi spirit wl~icli restricts ollc lo ~ s c  i~ni~lcrl i i~~c 

surrou~idii~gs to the exclusion of the more remote, be it in religion, polity or econorny. It also tneans 

a slate of perfect re1 igious harmony among different religious groups. So the vision of Gandli i was 

l'reedom for all people and i t  is also in all senses a state of non-subjection to any force. 

Gatidhi said " I atn not freeing India merely from the English yoke. I am bent upon freeing 

India from any yoke whatsoever, 1 havc no desire to exchange ' King Log' for ' King Stork'. Hence, 

97 2 . for me the movement of sworaj is also a movement of self purification . 

Gandhi also diskinguished through a letter dated June 6, 1947,the concepts of self- 

govcri~lue~lk arid good govcrnmcnt and re t t~i~ldcd that far greater sacrifice would hc needed a h r  tilt 

attainment of self- government to establish good government3. The word self- govertlment also has 

(tie connotation 'independent government. Self- government means contii~uuus effort to be 

independent of government control whether it is foreign or national. Gandlli said " swaraj 

governrncnt will be a sorry alfair i F people look up to i t  for the regulation of every dctail of life" .4 

Garidhi's co~lceptiotl ot' self-government envisages a man governing his own being as the higllest 

lypc of rcfor~ner. 'I'his concept is thc basis of Gandhi's philosophy of economic, pol ik~cal, social arid 

religious reforms which are bul extensions of individual freedom. 

One may find a striking similarity between Gaudhi's concept of self- government and J.S. 

Mills' concepi ui' "liberty". The central idea of Mill's essay 'On liberty' encourages and protnotes 

a largc variety of types of characters and modes of thinkirlg in a significant way. Mill was in favour 

of permitting full freedoni to hutnan r~ature to expand arld improve in all kinds of directions."ill 

1 . I larijao, 29-6- 1935. 
2 .  The Collected Works of Mahatma Gandhi in 95 vols., VoI.XXlV, 1979 rpt., New Delhi, p.226. 

Also see, Young India, 12-6-1924. 
3. Cited in, Raghavan lyer, ed.. The Essential Writings of Mahatma Gandhi, Delhi, 199 I ,pp.360-61. 
4. Young india, 6 Aug. 1925, p.276. 
5 .  D.K.  Cliatterjee, Gandhi and Constitution Making in India, New Delhi, 1984, p.24. 



i ~ l s o  clcctarcd tl)ac lllc o111y [)art 01' tlic co~lduct of anyonc for which he is amen;~l,lc Lo socicty is t hiil 

which c o ~ ~ c e r ~ i s  okllel-s. In thc part wl~ic l~  merely concerns I~itnselC, his  indcpendeuce is ~~otcworltly . 

Over himself, over his ow11 body, and rnind the individual is sovereign. ' 

4.4.9. Participation for all 

It is the people's involvement in the day to day conduct of affairs that givcs llle strollg base 

(or the government to perform its activities effectively and successfully. It is rightly said by J.S. 

Mill that the o~ily goveri~ment which can fully satisfy all the exigencies of the social state is one in 

wl~icll all the people participate. It is observed that people participate in developinerl~ either h y  

~ak ing  advantage of the institutio~~al means that society makes available to them, or by forming 

groups to alter o r  create a new i~~sti tut io~~al order itsell.. . . tlie nature and exten1 ol- pcoplc's 

1~;lrt icipat ion i l l  development will be largely determined by the nature of the institutional structure, 

the prevail i~lg value systerlz and thc relationship between the elite group and the c i t~~eus l l i~ . '  

4.5.0. Vision of Punchuyat Raj 

'I'he political ingredient 01' Gandhi's visiori of' Gram Sabha at the lowest Icvcl i s  the 

Plrnchuyar or the govcrnment of the village that will function within the frame work of C;rum Swurtij. 

'I'llis I-larlchuyat, howcver, does not work in isolation but it is linked with the ~lational cc~~tra l  

legislature. 

'The rationale that Mahatma Gandhi put forward i n  l'avour of Village i3uttrlluyur irl a G r l ~ ~ n  

Subha has many dimensions. Needless to say that, i t  is all centred round his c o ~ n ~ n i t ~ n c t ~ t  to the 

uplift of all villagers. Gandhi visualiscd Panchayut Raj as a political structure, suitable to India11 

genius atld traditioti because in i t  the. I O I Y C S ~  and the weakest in  the society arc eclually treated as the 

11 igl~csl and stnmgcs( i 11 lllcir land. 'l'llc schemc has 111a1ly other rli I I I C I I S I ~ I I S  too, cvcn tllougl~ the 

dral't sc l~e~ne  skctcl~cd by Mahatma Gaudhi does not give a full picture. 111 (hct, Ga~ltll~i, IIcvcr 

I , D. K .  Cilattcl-jec, Gandhi and Constitution Making in India, New Dclhi. 1984, p.1X. 
2.  Cited in, N .  Sivatlna, Panchayati Raj: Reform and Rural I)cvclopmurii, Al lali;~l)atl, 1990, 

'I~ilroductio~l; 17.4. 



4.5.1 . Aillecetleuts: Mrs. Mayo's carping criticism 

M a l ~ a t i ~ ~ a  (;andhi opetled I~is ~nil ld to illustrate the scheme 01' Pa~ichuyut Kai i l l  1930's i u  t t ~c  

coi~lext of many allegations agaillst the revival of d ~ e  lrldia~l village system. 'I'hc lnaiil criiicis~n was 

weighed dow t~ against social evils 1 ike child marriage, caste, untouchability, ignorance, 

superstitions, and lack uf a sense of corporate cleanliness. Such allegations were repeated by both 

rl~c 111dian and E~iglish I-kieilds w11o became both the ad~nirers and critics of' Mahat~na Gatidhi. 'I'hc 

statcmcnt of Mrs. Mayo, is a case in point, to which C.F. Aridrews gave an apt reply. Mrs. Mayo 
was 

re~narked that India's villages lay scattered miles apart across the open .country that, each just a 
P 

liandl'ul of mud-walled huts cl~iseled beside the hole they took the mud from, now half f u l l  of 

sraglliilll wi~ler ,  i l l  wll icii thcy was11 and batlie and que~ ic l~  [heir thirst. C. I'. A ~ ~ d r c w s  rep1 ied that 

village I i fe i n  I tldia as a whole is a clean life and normally free from the gross forrns of violatiot~ of' 

moral life. If the village life is rotten, the11 I t~dia  must bc rotten. ' 
C.1;. Audrews thus commented that the village people have a regular culture of their owil, 

wllicl~ reacl~es mystical lleigllts ol'spiri~ual vision in the place where they settle. 'I't~e genius of I~~cl ia ,  

wtletl~er i u  art aild ~ ~ ~ u s i c ,  or architecture, has continually had i ts origin in  these villages. 'Ihe village 

community is like a large family. Bellirld all, there is a religious observance wtlicl~ has placed 

1 .  C.F.Ancll-ews. 'l'ovetty i n  Indian Villages Under British Kule, '  in S.R.Bakshi, ed , ?he G;~ndhian 
'I'tlougl~t :Social a ~ l d  Political I~evelopmet~t, Vol. 111, Delhi, 1990, pp, 12-1 -wm 
lle wrote :"Where tllere are in all more than seven hundred tl~ousa~~cl villages each with a cllaracler. of its 
own, only a iil'u long residence i n  India on the part of a foreigner can give him experience sufficient to say 
with conlidet~ce that thc mait1 facts are known to him at last, Indian life is so complex that most oF those 
who slay It~~igcst ill  t l ~ c  country grow less confident as time goes on, ahout the things l l iey believed to he 
true . . .  Ihc whole life is incredibly simpk. This is all very far removed from indulgence in vicious 
practice. 'The irldustl-y of these patent villagwis proverbial.. .. 'I'here is a phrase iu English literature 
which descrihcs a ~najoi- 1)al.t ol' this village life -~orcls%ol-th's "Plairl living and Iiigll tllinkiug". . . . i t  is 
~lccessai-y :~lways to tcmetnl~et' tllal there are inilliuus o l  v~llagers called [he depressed classcs 01. 

untouchables who live ou a lower scale of hard physical discomfi)rt.. . Inspite o f  pllysical dilliculties. on  
the mental aud spiritual side I have by no means  overdraw^^ the picture. Yet l'ac~s like this seelns to he 
convinci~~gly Lo prr rvc that  the sex theory of Illdial1 poverty is wrong. Also,C.F. Audrews quoled anotller 
rcport appeal-cd i i  Young lndia'dtd. 14 June, 1928 . which clearly portrayed the pen picture of an Indian 
village life. 'I'he towns arc a growth of modern times, artilicial and exotic. The villages Iiavc iiesllc arnid 
their tiers [or centuries. 
Also see, Young India, 7 June 1928. 



prcalcst cmp11asi.s 011 sclf c o ~ ~ l r o l .  In another letter C. I;. At~drews rcpl iecl ti, Mrs.  Mayo's  

li~rinulation of ii scx tllcory 0 1  111dian povcrty i n  villages. ' 
A~lswct-iug Miss Mayo's allegation that India was t radi t io~~al  ly backward, C:. 1;. Audrcws 

wrolc that sub-jectioil to foreign rule I~as badly crippled the manufacture of colton cloth and other 

~ n d  igeuous itidus~ries. Villagcs were secure and self- contained in carlicr years bccausc in the I I O L  

and dry season of the year they could en~ploy their time in cloth manufacture. Indeed they had 

becoule ~ ~ ~ a r v c l l o u s  experts . and l udiarl cotton cloth, l l a~ idsu~nc ,  atld I la~ ld wovcil was kilowtl all 

over the world. But the power of dictation having passed to Great Britain owitlg to conquesl, llle 

~ ~ r o c c s s  rapitil y set in, whereby the manufacturers of Lancashire supplanted the home rnadc 

~uatlut'xturcrs ol' India. And it has been done deliberately to cripple the l ndia~ i  villager .l. 

Wheil the British took over, they incorporated the Panchayar as a part of t l ~ c  Britisl~ system 

and put a cess on i c  and cor~verted them as revenue units. This was contrary to the spirit oP sell-- 

g o v c r ~ ~ i n c l ~ t .  It lost i t s  root wtlen it  derived its authority Prom thc Britistl laws itlstcad of the will of 

!Ilu village c o t ~ l  t ~ u u i t y .  'l'llc Ur i t  is11 coily ucsl had a colnmercial, rather t h a ~ ~  a rl~ililary conccrli. 

While in the new commercial centres, riches have accumulated, ill the villagcs there has beell 

c v e r g n ~ w i t ~ g  povcrly aver large arcas. The  actual pinch of poverty is now inore keenly felt.' 

I . I:. F. Andr-cws. 'Poverty in Indian Villages llnder Uritisll Rule,' i n  S. R .  Bakshi.cd.. ' Ihe  Candhian 
'I'houglil : Social n t ~ d  Political Ucvelopmenl, Vol.  Ill, Dcllli, 1990, pp. 123- 124 & 1111 13 1 - 133. Also 
scc, Y nung Iudi;~, 26 June 1928 8L Aug. 1928. 
Andi-ews statcd: "A strict ethical code o f  domestic relatio~~ship has beet1 workcd { I U I  iu  a rllariucr 
consr~nant wit11 (he village l i l i :  iiselK ... hehiud all, there is a religious observance which has placed the 
gi-ei~test cmpli;~sis on sell' corltrol. I-Iindu religious custom is a conservalivc li~rcc, oi' iml-t~enst. potclicy 
;ic(iug oil tlic i~~llet .  I iii: aud going hack to cout~tless centuries in its rrrigitl ;tud conception. It has hecotnc 
a part of  tllc wt~ole syslctn cxactirlg a restraint scrupulously ohsel*ved. Owing lo its inliihitiotis will1 
regiird lo eating, drinking and marriage relations the villagers are ordered and scx l i f i .  hiis beet1 
~liscil~liiie~l.. . , 1 liavc wa~ldered about al l  over India, vcty ol'ten entit.ely alone l'rc~m village to village, 
sliaring lllc lil'c ot'ttle ~)coplc as fkw Englishtncu have done, and welamed everywl-ler-e. I t  i s  true that 
Ilwrc was ;~u irgu 01' uarcss in llle past ccli~lciding with the massive temple huildiug.. . tlie ~~et idulu~u 01' 
humau 11;1tutc swings from 011e side always to the othcr.. . In India Ihc Duvadasis or ~c~l lp lc  pt.ostitulcs ;lrc 

a rcality ot'thal evil past" 
2 .  [bid., ]>I). 178-1 79 and ~7.183. Also see, Young India, 26 Junt: 1928 8 2 Aug. 1928. 

('. I ; .  Alltlt.cws w~,olc : C;;~licllli  is ~.iglli i n  tIlc maill ill his gl'asp of thc dii'ect pr;~clicill sitrralicl~l of' liidi;~'s 
IIUVCI-ty : ~tlc  Iollow i11g i~lc t l~~(cs(a l~lc  I'acls arc o n  h i s  sidc. (a) ' 1 ' 1 1 ~  I I I ~ I ; I I I  vill;igci~s 1'01. I I ~ C  I I IOSI  l ~ i r t  
cxccpt in ccrtaiu I'avourcd districth are always o n  thc very cilge of guiding poverty llccause they ;u+e 
1111cmployctl ~lcarly l i i~l t '  (hc ycal-. (h) The only employmer~t on a utlivcl-sal scale wlr ich would tcach 
down to l l ~ c  rc~rlolust villagc is t l ~ c  colloll iullustry. (c) I( is I~istoricatly irue lhai in lllc 11as( c o l l o ~ ~  a11cl 

iigricultul-t: went had it1 hand together in the village economy of India. (d) Tllc soil ilscll' is hect~init~g 
iu~l~ovc~.ihlled. I > C L ~ \ U S C  t l ~ c  villagc cultivators ;we niucll too poor. to put iwything h ~ c k  iulo i t .  (c) A cllief 
I-casou l'or tilcil' 1'11-csent povcrty is th;d (hey have to pay for thcit- cotton clolh i~ls~cad ol' milking il 
Ilicr~~aclves. 

3 .  I l ) id . ,pp .  173-74. 



4.3.2.  l3very Village, a Kepublic 

I t  was Illis situ;itiorl which cou~pelled Gancllli lo expou~~d ~ h c  v isio11 o i  a i - ' c r ~ ~ c * l r t ~ y c r t  li;li I rt1111 

h e  village lo ~l le  C:entre i l l  '0ceal1ic Circles. 'l'his concept is also very ~nuch  relaled tr, ~ w o  t'caturcs 

dcce~~li-alizatio~~ 01' powcr at l l~c  grass-roo1 level, and cmphasis on sovereignty o l  l~cople at all Icvcls. 

]lot 11 of lhese would pave the way l'or ttic exercise of freedom and e~!joylncllt of intlependeuce. I'o 

I;atidl~i, indcpc~~de[icc rilust begin at h e  bollorn. 'I't~us, cvcry vil lagc will I)c ii rcpubl lc will] a 

I'~ttrncll~~,yut syslcnl ot' administration. It follows, therefore that, every villagc has lo bc: sell' suslai~~ccl 

auld capable of Inanaging i ts affairs eve11 to the extent of defending itself agarnsi ally onslaughl I'rnl~l 

without. l ' l i ~ s ,  ~ILii~liltely, it is ~ I I C  i~~(iividuaI who is the u ~ l i t .  

t .  C;arldll~ did uu r t ~ ~ u k  of a pyramidal slructure of I nd~atl polity. I-Ie did not tt1111k 01 Iliglicr or 

lowcl- layel-s ol' puwcrs, crusl~irlg eacl~ olllcr, or (he villagc aulonou~y . 'I'tic auto~luirlous u~\its ol 

power ai di l'l'erct~l luvcls wllicll Ga11d11i calls 'Ocea~lic Circle 2 arc organically I illkcd toge(llcr:! 

'I'llcir lulportallt f'caturcs arc (a) aututiomy and self re1 iance at different levels, (I ) )  pcrl'ect c11t I ty  allrl 

ccp;ira(e ex istcllcc oK every vill;ige, (c) itldividual entities of rich and poor, ((1) greatcr degrec 0 1 '  

tlecei~(raliz;ll~c,u in wliicli oIle i s  ]lot tied up io the other for ils existetlce. 

It is I-eleva~il to cite Ciandhi's view of a selt- coutai~~ed village lo t)c creatcd b y  

deccrltral isatio11 aud tile position o l  Purlcrhayut Kaj in a village. 111 this descripliv~l loo, Ga~~dtli's 

~rcply is rich i t 1  evocallvc dclail. I lc said : 

111 Illis structure composed of innumerable villages, there will bc cvcr 

wicle~ii~~g, ncver ascellding circles. Life will ~ lo l  be a pyramid wit11 t11c 

apex sustai~~ed by the bouorn. But it will be an oceanic circle, whose 

cci~tt-e will be the individual, always rcady to perish for the village.. . ti1 l 

at last the whole beco~nes one life co~riposed of itldividuals Ilevel- 

aggressive in ll~eir arrogance but ever humble, sharing the majorily ol' 

tflc occa~~ic  circlc o f  whicti tlicy arc inlcgral units. 'I'tlcrcli)rc, Lllc outcr - 

I . The Collected Works of Mahatma Gatldhi in 95 vuls., Vol. LXXV, New Dclhi, 1979, p.32 & p. 147 
2 .  M .  K. Gandhi, Village Swaraj, Ahmcdahad, p.37. 



1110s( ~ I i ~ i i l r l l i l r e ~ ~ c e  will not wielcl powcr tocrusll the inr~cr circle but givc 

sl~.c~lgll~ to all wi(11i11, i111d rlcrivc ils owri strctigtli I'rolr~ Ihc cclilrc. I 

( ; ; ~ ~ l d l ~ i ' s  cc)~rc~-illulio~~ was: 10 ;~lLcr I ' u ~ ~ d a ~ ~ i c ~ ~ i a l j  y rhc basc, lllc struc~ut'c ; ~ ~ i t l  s l ~ ; ~ p c  01' Ll~c 

powcr pyraln id. 'I'his tlc advocated through the visiotl ol' 'Oceanic Circle' of' power structure ir l  ever 

widcning and ncver ascellding circlc. In ajinost every nation of the world, in lllc pyramid-structure 

L)I '  tllc ;id~nioislrativc system, all tllc power flows from the top to bottom rather Lbiln tllc otl~cr!~wa~ 

round. Contrary to such pattern G a ~ l d h i  envisaged the model of an ir~verted pyramid. 
t hc 

'I'llc tiar~tlhia~i sysicnl oi' Purir:huyat l i a j  will function successfully oil the basis ofnlnutual I~clp 

of dil'ferent circles uf villages leading lo thc central powcr structure. Gandhi declared  hat tllc 

outerrnost circurnfereuce will not yield power to crush the inner circle but will give strength lo all 

wichin and rlerivc irs own strength from it .  'T11ere will be dependence o n  orle a~loiher in those areas 

wllcre o11c villagc rcpuh!ic: is t l~rcate~~ed wit11 scarcity. Sociologically, i t  is at] ctlualixi~~g 

~necharlisrn. Gaudhi said: "I claim verity for tny picture in which the last i s  equal to the firs1 or i u  

olher words no one is to be rlle first aud IIOIIC the last. Ur~der this arrangcmeiit cvcry one knows 

what he or she wailts. 2 

I t  is lhe thrlct.iott uf thc f'anchci,yul to rcvivc honesty and i l~dus t ry  ro tcacli Lhc villagers 10 

avoid dispu~es. 'I'll is would ensure specdy justice without ally expenditure.  'I'hey would use tlcitller 

111e prllice nor the military. 7'hc11 the Panchuyaf sl~ould work for cattle improverl-rer~t. ' l ' l~e 

Pmlrhayat should also sec to an iucrease in the quantity of' the food stuff grvwtl iu the village. 'l'liis 

was to bc accomplislied hy properly tnalluring the soil, 'I'hcn they must see to the cleanliness of their 

village and its inhabitants. 'lhey tnust be clean and healthy io body and rni~~d."veryone will know 

1 .  K . K .  Prabhu, corlip., Mahattna Gandhi oa Yanchayat Raj, 1980 rpt., Ahmedabad. p.9.  
2. Hi~rijan. 28-7- 1946. 
3 .  I1.G. 'l'c~wlulkar. Mahatma, Life of Mohandas K a r a ~ ~ ~ c l ~ a n d  Gandhi it) 8 vols. .  Vol. VIII, Uoln1)ay. 

1054, 1113. 271-'72. '1.11~ author sayh i l lat a praycr tnectir~g was held at the Sa~)u l~ ;~ l k ;~  Vill;igc wllctc a 
I'a~~chayat Ghar had hec11 built. Gandhi congratulated Ihe villagers on having hui l t  ;1 I'anrllilyat 
I;har(l~t'ticc). Ire said that distitlguishcd travellers from the various parts of the ~vor ld  came to India in . . l l ~ e  days o t ' y c ~ u ,  Irom C'li111;l ;111d ijtJ1cr C I ) U I ~ I ~ ~ C S ,  I llcy i11I C ~ I I I I C  ill C)UCSL o I ' k ~ i ~ ~ w l c ( l g ~  ;111d IJICY 11111 ~ 1 1  

with great 11arclailil-r~ in travelling . . . . 11 was the funclion oi' thc I'atlctlayal to tcach ihc villagers LU avoid 
~lisputcs ic  lhcy Ilad tu settle thein. That would etlsure speedy justice without ally expenditure. 'I'hey 
would need neither the police nor the military ... I-It. hoped that they would also et.aclicatt: untouchability, 
it ' thctc was any trace of' it still lui i  in their village. The Hindus, the Muslims, tliu Sikhs, the Parsis, and 
lJ~e Cl~~~istians SIIOUIJ a11 live a:; hrt,the~+s and sisters. I f  thuy achieved all, he had rnent iolled. thcy would 
ctme 1,) scc I l~c i l .  nlodel village, and lakc iilspiraticru l?om it. 



I ~ o w  ro cal-11 21 Iivilig hy tllc swcac ol* o l lc 's  brow. Tllcrc will hc dignily ol' labour: 111c pcoplc will 

volunlarily turn tllcmsclvcs into "scavengcrs" or "capiralists" . Everybody will use counlry madc 

guodsor s\vudrsili atld Killally lllcy will be prepared to sacrifice their lifc for the village. 'I'hesc ar-c 

thc (;allrihian colitours of a 111odcl village administerecl by Pnnchaynt. 

Every religiuu will have all equal place in the village republic, alld Gal~dlli wallred to build 

u p  pcrt'cct I~armony among dii fcrcllt religious groups, as all pcople arc "lcavcs 01- a r~lajcsllc trcc 

wllose t runk  catitlot bc shakcn off its roots which are deep down in the bowels of tllc earth. '~'IIc 

~rlighliesl wind callnot ~nove it".  ' 

4.5.4. Scheme of 13utzchayut Ruj 

I n  193 l ,  wllite addressing the Round Table Conference i n  London, Gandhi gave his  schelne 

ol' 1mlitic;ll strllcturc which diflerc's sliglltly from the one which he had given car1 icr. 'I'he sclie~nc 

visualizes the t'ulurc structure oi' tilt pcll itical system bcgirir~i~~g with the village at tile base to cetltriil 

legislative body at the upper level. Gandhi also suggested Inany points about the working of  llic 

'> Panrhayats. - 
I lowever, thc draft scl-rctr-le sketched by Gandhi does not give a full picture. In fact 11c Ijcvcr 

ouliricd a co~npicte plan. The scheme remained in his mind. 

1 . C'ited in. S .  I I ,  Mil. Galidhi and Swarij, Ncw Delhi, 1983, p. 1 14. 
2 .  The Collected Wwks of Mahatma Gandhi in 95 vols., Val-XLVI, Ncw Dclhi, 1979,yp.239-240. 

N o  Panchayiit should bc set up without the written sanction of Provincial Congress Colnrniitcu. 
A Panchayal should in thc tirst instance, he elected by a public meeting called for the purpose hy heat ol' 
~ I r u m ;  It should he recommended by the Tehsil Comnlittee; 
Such Ip:~nch:kyilt should have nr, critni~lal jui*isdiclion; 
I t  tnay try civil suits i l '  Ilic parties refer tlleir disputes to the I'anchayat; 
No one should hc compelled to rckr any matter to the Panchayat; 
N o  t'anchayat xhould have any authr~rity to itnpusc fines, the only  sallction heliirld ils civil Jecl+ees heing 
its inoral authc~l-ity, strict impartiality and tlie willing ohedicnct. of the parties conccrucd; 

'I'here should he no social 01. other boycott for the time heing; 
Every Pa~~cl~ayat will he expected to attend to - a) Thc educaliun oi'boys and girls in its village, h) Its 
satlitation. c )  Its medical nccds, d) The upkeep and cleanliness of village wells or. potlds u) 'l'lie uplif 
i > l '  arid tllc daily walits of the s o  called unt(~uchables. 
A Pa~~chayat thal f;iils without just cause t o  altend t o  thc requiremellts within six ~nr~nltls of its clectiun or 
hiils olhcrwise to retain tlie goodwill of the villagers or stands scll' condetnt~ed f c ~  any other cause 
njlpua1 ing sufticient t o  llic provi~icial congl-css corntnitlcc. may be clis1~andt.d and at~oillcl- clcclctl in i t s  
11 I  KC. 

+-F&-U""'*--*i; 



'I'lic I 'ut i t . i~c~y~r~ ill C;aiidhian view does not work in isulaliotl hut i~ i s  linked will1 llle tiatior~al 

ccuLral Icgislalure. Gandl~i  explained ihal i tl the Panchayat Raj Scheme tllc villages would clcct 

tllcir own li111c comn~itlccs which il l  tur l l  would elect the Tduq comrnittces, (sub-distr~ct). Tllesc 

would agaln clcct the I>islr lc l  C:oul~cils wli ich wvuld coristitule lllc clcclural col lcgc lor I'roviuclal 

C'oullcils. 'I't~c I'rovillcial Cou~lcils would sc~ld heir me~nbers  lo  tlie Central Lcgisl~~turc. 

it) ~ l i c  C;:it~cll~int~ sctic~nc l l~e  people clcct directly only the Villagc l'utirllc~ylrt Govcrn~nctlt. 

'I'llc clccted iricir~l)crs or ille Villagc Pnnc./tnycrt, clect iud irectly the represet~tativcs ol [tic ]la( ioual 

systcm. In  this ]nodel one finds a decreasirlg sense of political legitimacy as one procccds fro111 llle 

villagc com~riutlit y .  1-1 is n~odcl  assigns the greakest political power to the vil tage conltnuuity atld lllc 

least to tile uatlorlal polilical struclure. Abuut the functiotls, local matters are assigi~ed to h e  local 

I)odics a i d  cclltral tilatters to the ceutriil I egislature. 

At thc sai-llc time the Pandtayati Kaj implies that i t  is not an isolated systelll at thc gl-ass-roo[ 

level bul par1 ol a w idcr natiotlal systetn. 'I'lle system was expcctcd to strengttiell clle tlational 

political systetn on the basis 01. genuine grass-root democracy. The /'(inr.huyul system o l  

il(l111 i ~ i ~ s ~ r i ~ t i o ~ l  U I I ~ I C I .  ( I I C  V ~ S ~ O I I  01 Gr(itt1 ,S'wuruj is 110t n111y a schcmc of' cl~oosi tig political 

reprcsc~~lalivcs, but arl acrallgemellt in which the entire community finds itsell- involved i ti the 

political, social and econornic affairs of the local community, the state and the nation, through its 

I inks with the natiollal government. It is based on the assump~ion that the establistilnent of a chain 01' 

llew democratic institutions at Ihe grass-root level would open to the rural areas Illatly   no re aveilucs 

for their participation in the political process of the country% In Panchayat l(aj, the people of f ndia 

govcrll ttle~rlsclvcs tllrough llleir represelltative institutio~is l'rom 111c Lok Sabha to G'rclttt Swur-(v. 111 

otl~r;,words, the h k  Sabha sllould bdthe cumulative rellectiol~ of Gram ~obha.2  Ilcrc, two aspects 
1 

would bc at a Iligller plane-respo~~sibility to the cornmu~lity at micro levcl, and conccrtl for the slalc 

a~ld the country at ttie Inxro level. I t  is clear that Gandhi looked upon h e  village as t ~ a s ~ c  u n i t ;  i t  IS 

of 
also postulaled as a l i ~ k  ill 111e strollg chain of the society. 'I'he unit socicly Illcalls a matlagcablc 

A 

1 . S .  K. I>ey. I ' ; ~ ~ ~ c l ~ i i y i ~ t  Kaj, U ~ ~ u h a y ,  196 1 ,  p.88 
2 .  S .  Bh;rtn;igar, Kur-ill 1,ocal C;ovc~.rl~l~col irl India, Ncw Dclhi. 1978, p.231 



stil;r l l j:roup 01' pcoplc wllo woulcl irlcat ly be self su('f'jcict~t ill 1t1c mntler of heir  v i l i~ l  rcrli~irc~rlcrl~s 

a ~ l d  bou~id togctllcr ill bo11d.s oi' mutual co-operation and indepet~dc~~ce. Mallal~ila Ga~~dlli 

establ islled tl is ~nicro level laboratory in  India at sevagratrl (Maharash tra) where he experi~ncntcd 

wiih the self sufficienl, parljcipative and co-operative village system.' 

A dynamic democracy , Gandlli believed, could grow only out of meaningful relationship 

a~id spontaneous orgat~ira~iu~~ that spring up alrloilg the people where they cotne togett~cr ar lllc local 

level to solve their basic problems among themselves. I n  such a community, achievement of sell' 

su l'ficiency ancl security by mutual co-operation engeuders a strong sense of local strength and 

sill idar i ty . 'I'his also forms thc lnessage of the Gandhia~l v i s i o ~  of Crutn Swuruj . 

I t  is ev ide~~ l  that Gandhi wanted the Panchayat to end exploitatior~ arlcl to carry out its 

l'ut~c~ions and rcspoi~sibilities with thc cu-operation of the villagers. Self re1 ia~lcc had become the 

hcys(ollc ol' \ ! ~ c  wllolc system. Its fu~~darncnlal rcqulrcti~cul is voluillary co-opcri i t io~l t)t 

parlicipatiorl of all the villagers. 'T'he relatioils of the village Panchuyat to higher uuits ol' 
ihc 

t)rgar,jxalio11 0 1  courllry sl~oulcl 11o1 bc based on any clc~uc~ll  ol' pcrtlrallcllt sul~ol-d inal io~i. '1'11 is 
h 

lbllows fi.0111 his cutlcepl of' oceailic circles as already referred to. In short, ['or Gandlli, every 

village i s  to he a republic having ful l  powers, self sustained, self reliai~t and sell- cnn t~n t cd .~  

4.5.6. Kelatio~~ 10 Modcr-11 Quality of Life 

I t  may sccm that Gandhi's concept is not anchored o n  tl~c modern,  urbau, ur industrial ~~ot iou 

ol clcvtlol)!i~~!~t o r  O I I  the 'j)ost-~~lodcrn' pcrspcclivc ul* thc yu;ility of lifc. C;;t!idht ccasclcssly 

~i~sisted on a pallertl of village lifc, wherein the quality was the crux, arid he argucd tbr viliagc 

dcvcloptncnt, by accclcratir~g all aspects of life in the village. India, to him, reprcscnts the rural as 

contrasled with the urban culture; the genius of the one differs from that of the other. Under these 

circuinsh~~ces the on1 y systenl suita\~lc to India is decet~tralized aulonomous bodies at (IIC lowcr 

Icvel. 

I .  S.K. Dcy, I'anchayat-i-Raj Uombay. 1961, p.63. 
2. For details sue, 'l'he Collected Wurks of Mahatma Gandhi in 95 vols., Vol.XlI, 1979 rpt., New Delhi, 

1979. 
Alst, scc, Ilarijan, 25-2-1948. 



C;; l i l l j J~i  a~lv~~catcd that 11' dcmocracy is lo survivc, i t  rtlust be bascd otl dcce~~l ra l  imlion aud o11 

tllc l~~odcls 01. ;~i~cicill 'rural rcpubl ics' i l l  India. 'l'llis does  lot incall ~llat the old I'crnc71icryul coulrl bc 

rcv~vcd exactly i n  h e  old tbrrn thal is ilcilher pussiblc nor desirable. Necessary diauges will havc lo 

be effected to suit ruoderu conditions. Ciandhi held d ~ e  view that an ideal constitu~ion, whether I ) r  

India or for otller coulllries, must be based 011 the organization of well-knit a ~ i d  co-ordi~~ated villagc 

co~nlnunities wit11 Iheir positive and direct democracy, IIOII-violent, cottage ecotlcjrny and hutnan 

contacls. I I  is absolutely wrong to 1hi11k that Gandhian ideas on decentralization uf democracy are 

l~ledieval and that Patzclzayat~ are relics of tribalism. ' 

4.5 -8. Legislative, l;xecutivc and judicial Colnbirlatior~ at the Microlevel 

T h u  villagc I'atzclzuyul would have legislative, judicial and executivc Cunctioi~s 111 the v~llage. 

'I'herel'orc, it would pass taws, settle the disputes and act as the executive uf rhe village goverJillleJl1. 

Obviously therefore, i t  would have a list of subjects on which i t could pass laws. Gandhi's statemerlt 

about thc exte~lt to wl~icll a Panehayat should hold powers is a clear testiil~oi>y of  its efficicr~cy and 

v:~luc, I t  1s also a llrool' of his fai tll in the rural local bodies. t le said that tllc grcater [lie powcr to (hc 

I ' c ~ r ~ l  J?(~?tlt, tile l~cllcr l'r)t' (Ilc pcuplc of India. Gal~dlli's c o n l l ~ ~ ~ l l n c ~ ~ t  lo tllc V il lagc I'utrrhuyc~t wiu 

so great that Ilc locjked up011 i t  as all extended family. 

Siucc Garldhi spoke a lot about villages and rural values it led Inany crii~cs to call Cia~~dtti a 

volnry oi' agrariati pri~liitivisln. 1:esIcr views that thc schelnc joins lllc list of doctrinal approact\, that 

falls into llle calegory of idcalism only. "It intends to turn ille clock back, aud w rcsiore traditional 

vi~lues.. . tcrriiy ing of ideological co~~ t l i c t s "~ .  But Gandhi never stood with the oldcr assumptions or 

stereotypes about Pmttrlzuyut Ruj. Gandhi made this point very clcar: 

1 .  Kishtis Roy, ed.. Gaudhi Merrlorial Peace Nurnber, The Viswa Bharathi Ouarterly, 2 Out. 1949, 
Sa~~t inuket~u i ,  1949, pp. f 79-80. 

2 Cited ill. M .I .. Stlarma, Gandhi and Democratic Decentralization in India, U~ipuhlished Ph.D. diss., 
New Uclhi. 1987, p.6h. 



! 11;ivc not picturcd a poverty-slrickcn India cu~~taining ignora~lt mill iolls. 

1 h;lvc ~ ~ i c t u r e d  to inysell'an Indiacontiuually prugressing alollg tllc 1111cs 

l~csl  suitcd to her geuius. 1 clo not picture i t  as a third class or cvcn a f'irsl 

class copy of' the dying civilizatiorl of the West. If my  dream is fulfilled 

and cvcryoilc of the scvcn lnklls of villages becornes a hcalthy r-cpul,lic, 

i l l  which Lhcrc arc no iilitcrates, i l l  wllicll no one i s  idlc for want ot' work, 

i n  which cvcryone has usually occupied dwellings and sufficient K h d i  

for covering Ihe body and in which all the villagers know and obscrve 

tllc laws of hygiene and sanitation, such a state must have varied and 

i~lcteiisirig ~iccds wllicl~ i t  musl  supply u~llcss it would stag~j;~ic. I 

The weral! process, according to Gandhi was intended to wean the village people from their 

I-clia\ice on (Ilc ~l-;rclitio~ls ot' ~ h c  past a11tl to crcatc i l l  them a l'ull acccplancc ot'scic~lce and tcchnalogy 

in both their ways of' living and of making a living.2 I t  is often forgottell t l ia~ Ciandhi was no1 

ullarnoured of the village as it exisls today, his image of the village was an et~tircly translbrmcd 

4.0.1 . Towards the Ilpli tlt of Villages 

Gandhi inade it clear that he  as not in favour of putting back the hand of the clock of 

I>iAogress. He wa~lted to replace thc mills by hand spinrlirlg and hand weaving as a duty  to prevent thc 

flow of* millions from India, sent out of India for the sake of mill processing.4 Gandhi was ol'te~~ 

criticized for his abhurrercc of machinery in the villages without a proper analysis of his thought. 

He wanted to diskribute the rnoiley saved through hand spi~~nir~g and hand weaving, instead of' 

j~roduclioll of yartl and clotli, in llle rniljs in the cottages. He ider~tified with lllc villagers and asked 

others to love them. Gandhi said that any lover of true de~nocracy and village life car1 take up a 

villagc, trcal il as his w<lrlcl and work, and get exccllcilt results. I-lc begins by being tllc villagc 

1 .  llarijan, 30-7-1938. 
Also see, The Collected Works of Mahatma Gandhi in 95 vols., Vol.LXVII, New Delhi, 1976, 
pp.210-212. 

2.  Douglas Esminger, 'Demucratic Decentralization: A New Administrative Challenge,' i n  T . N .  
Cliatu~~vedi, ed., Pai~chayal Raj, New Delhi, 1981, p.2. 

3. D.13. Mathur, Prefacing Gandhi, Jaipur, 1988, 'lntruduction', p . l X  
4. Cited in, Raghavan Iyer, ed., The Essential Writings of Mahatma Gandhi' , Dclhi, 199 1 ,  p.37 1 . 



4.6.2. 'l'he Vision OK a vast Gram .swaruj 

A [lother critic is^^^ is that Gandhi's local co~nrnu~~ities are federally united into a larger polity, 

a11d that their conscious~less docs ]lot rise above the local level. 'rhere is 110 area oi' l i I c  in whicl~ lllcy 

arc collectively engaged in the pursuit of a common enterprise. They debatc local and not nakional 

issues a~ltl do 11ol take part in the elections to the National Assembly. Therefore, not only does i l  

retilain deeply Sragme~lted and fragile, it is also difficult to see how its members car1 be tnorally 

cuilccrrled about ttieir fellow citize~ls elsewhere with whom their contacts arc mi~~imum. ' 
I t )  k t ,  Gaudhi never visualised a Gram Swaraj limited in scope., He had a vision of the 

'Oceanic Circle' 01' powcr structure right upto the national level or beyond that; Ciandl-ii, iu fact, 

presents tl~c I-righesc idcal of internationalism. He wrote that just as the cult of patriotism teaches us 

thal llle itldividual lias to die tor (Ile village, the village has to work for the district, the district !'or thc 

provitlcc alld ihc province for the country and if necessary for the benefit of the whole world.2 

C;ar:dhi ill his wrilings repeatedly said that Indiadoes not live in  towns but in villages. In a 

lclter to Mirabeti on 4 Feb. 1936, Gandhi wrote. "My heart is iu the villages. Ce~ltralization as a 

systciu is i~lco~~sistent with the non-violent structure of society. "3 Gandhi strongly advised the 

Po)lchl~ciynts 10  co~lli~lue their very useful work of giving people cheap, speedy and efficient justice. 

'I't~e key to s w u r j  is riot il l  h e  cities but in the villages atld so Gandl~i said "1  llavc sektlecl i l l  a 

village, a village whicll I did not go seeking, but which came to me. "4  

4 . .  3 .  I'ttclor~i ~ I I ~ ~ I I C C  ol' I'utjlic Olpi~~iol\ 

Mallat~na Gandhi strorigly believed that when Panchayat comes into existence, public 

opiuion will do what violctice can never do. The Panchayat as an institutioll for settling disputes, 

would be i l~c rcal rcprcse~~iativc body and [lie present power groups at the viltagc level would llold 

I . IJlli k l t u  P;irckli, Ge~ldlli's Political Philosuphy: A critiml Exatninaf ion, London, 1989, p.204. 
2. :' K ,  Ilo:,c, ctl., Sclcciions T I W I ~ I  Garldlli, Al~tnedabad, 1986 r.l>t., pp. 42-46. 
3 .  . Ilc Col!rc-tcd Wor!cs or Mahatma GanrlIli in  95 vnls., Vol. XIX, 1979 rpt . ,  New I3c l l1 i ,  11.432. 

I ~ Y < )  U 
4 .  C:itcd i i i .  hl .  id. Si ia~  ma, Coi:;llii and Driuocrntic Ucecoirnlizntion in 11:a:k:hcw ~ e i f  i, &&,' p.6{i. 
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away only as Long as LI IC  coinlllnn people did not realize their own strength.[ In a P a ~ c h n y r  Knj .  

O I I I Y  ~ I I C  t ' < ~ ~ l ( ~ l ~ r i j l ( t /  w i l  I 1 ) ~  O [ ) C Y C ~ I  :\1\t1 ii 1'(111(~11~iyt~t  U I I  work I>I\!Y \I\I t ~ ~ g l l  I I I C  I ~ I W  {)I' \IS tlii\li  i~bg. 

'I'llc maill ic;iturcs ol' illis systerrl are (a) popular sovercigllty hascd on i~~oral autl~ority is  vcstccl with 

111e people a~ld (b) pc)l i tical power is cotr~pletcl y decentralized. 

6.4.4. I'owcr Politics lowards Conskructive Work 

Ciandhi recognized the policy of freedom of thought which guides n~an's actions. In swaraj 

slatc, ruled by I'urzr/zayat system, man's rnirld will not be dominated by power politics. I t  works 

u ~ltlcr 11 igld y decc~~iral izcd cotld iliorls. '17hcrcl;ore power pol ilics is bou t~d to be d irecletl lor 

constructive work and public service. The rule of the elected representative irrstitutio~~s is to be 

gl-aduall y reclucccl. 'i'tlc inclividuals are lo train thctnselves for self rule. 'I'he conccpt is also I~ascd 

o11 llle pllilosophy of snrvudclya which seeks to protect the weakest seciio~~s ill tllc society. Utldcr 

such at1 admi tlistralive system the weakest has the same opportunity as the strongest. 2 

4.7.0 A Grcat India thl-ough the I-evival of  villages 

Ttic vil lagc inst iiutiolls I ikc Crnrtr Snl~hn and tlte Yunch~ryat wit11 their lo~lg imcl i t  iotl and sell- 

culltailled a u t u ~ ~ o ~ ~ ~ o u s  nature, provided Mahat~na Gandhi the necessary rcquisiies to base his vision 

o f  Gram Swaraj iu a free and independent India. To Gandhi, the independence of India was 

sy~~onyti~ous wilh 111c betlerment of tllc life of the Indian villagers. Lie never ceasecl to declare tllal 

the soul of India was in her villages and that only when villagers awakened to their f u l l  potentialities 
lhcy 

cnuI(l 1)c l ru ly  irldcpcticlet~~ a i d  11sIler in a new cra of social aud econotnic justice. Mallat~l~a 
A 

{;a~ldl-ii dcvclol)cd llic iclca ol' a f u l l  Clcdgcd systc~n of local bodies fro111 ltlc bollot~l t o  tllc lop will1 

tllc numerous villages forming the true basis of free India. His concept of swuruj was one 01' 

cxlrctllcly self-sucficient locnl units, un which the people had to build a strong 111dia.-' 

1 .  I;or det i~ i ls  sce, 'l'hc Collected Works of Mahatma Garldlli in 95 vols.. Vol.LXXXVI1I (88), New 
l ~ ~ l l ~ i ,  198.3. pp.1-3.  

L? S .  t l .  llatil, Gandlli i i~ ld  Swaraj, Ncw Delhi, 1983, p.  t 15. 
3 .  S . K .  Dey, I'anchayati Raj, Hombzy, 1961 ,pp. 6-10 

Mali;\l~n;l CLwrlIli used the term Kamrajya in the context of a system of rule wllere all the people will h t b  
h i l ~ ~ ) ~ .  'I'l~e record one gets Irom the epic Ramayana, tells about the rule of Sree Rama, the uxilcd sov 
\)I' ICirlg D;~sal-:il\la Later Rama was the i'ulcr-servrt~il of Ayodhya. During his rule, all men were happy. 

d t ? \ ~ l r : ~ ' ~ r ~ ,  b;id ple~bty to car, A no  ianrlt~~s or sllortages of food, As given earlier the trmm 'raj' means rule. 



1 i scc111s ili;lt ( ;;~~lcll~i's irlcal il~rlica~cs lllc d ircctio~i ralllcr tl~atl tllc cjcsli~~;i(ior~. C;;t~lrllli sccks 

lo huil0 up ;l dernocralic self-governing structure from below, by awakeuiug the 111asses illlo a scllsc 

ol' their power and diglily, a system of planning at the grass-root level itself. ' He re~niilds (lie 

people chat  hey co~~st i l l~ le  the real power of the nation; they are the real masters of [heir own affa i rs .  

C<andhi was fully cotiscious of llle fact that powcr corrupts and absolute power, cet~lralized al o11c 

point, corrupts absolutely. 'Tile o n l y  rcmcdy to ihis dichotomy, to I~im, is lhc dispersal ol' oowcr. 

'I'tle state in his view ]nust be democratic not only in forms but in practice too. If de~nocracy is to be 

a real one, it must provide adequate f o r u m  for the expression and synthesis of views and thoughts. 

Wl~en democracy provides the maximum opportunity to its citizens for their spiritual and mental 
and 

growilk the freedom lo develop their personality to the fullcst extent possible. t1le11 delnocracy i s  

said lo be a real one. 'I'he   no st essential criteria would be the ~naximu~n oppurturii ty tor tlie people 

io participale i t i  dccrs~o~l-nlakirlg and in the ilnplennet~kilion process. This is possiblc lhrough Ihc 

proccss ot' decc~ilralization because it would ensure the sub-division of cl~e country inlo a largc 

~iul~lber of ad~ni~~istralive uni ts  w i ~ h  the progressive devolution of aulllor ity f'rolrl onc level to 

atlotller, yet interlinked one with the other. 

4.8.0 1)cHuctit)tl from Garldhiarl visio~l 

I-Iowever, Gandhian visiorl of an inclependent India consisting of' innumerable units of Grclru 

S\vclt.cd at the lower levels which are l i ~ l k ~ r .  : jic tlational level by a wide network of Pundluyar 

cystcln was 11ut duly cot~lprcl~c~ided aftcr 1 947. Wllilc tllc lotal number ol' Purir.h{iycrls in tertils ol 

arilhmetical calculations showed an increasing trend, nothing like community-based self-sufficiency 

7 ur scl I -guvcr~~ tllcill has clcvclopccl.- I 11 sotnc siatcs, coln~ni tlccs wcrc scparalcl y collsi icutcd lo slutly 

the process or dcccnlralization at the local levels and to recolnrnend proposals incorporating so~nc of' 

of tll e 
t i le C;andhian ideas which were themselves notfia major significance within i'ra~ne-work of the 

A 

Wcstcrtl type ol' par l ia~nclltary govcrllrlle~~l. Ga~ldhian concepts of political scl r-government and 

dcn~ocralic deccn tral ization, were poles apart. 

1 . C .  K .  Ke~iukayya, 'Dccentral ized Planning in Gandhian Perspective,' i n  Ra~nya t l  Pras .;id, ed..  
l l c c s ~ t  I-alizcd I'lau~iit~g, Ncw Ilclhi, p.65. 

2. Rqjiv Uhawan, 'Implicatir~ns o f  Parlchayat Bill, 1989,' in Main stream, Vol.XXVl1, N0.44., July 29. 
New Dellii, IOXc), 11.9. 



W I l C  ~ U I S ~ I O J ~ U  

'I'lic cculs( ltrlc~it Assc~~\l>l y 111-t~ccctlccl to I'r;l~nc a co~ls t i l u l i o ~ i  l'or' 1 lid iit w l l i c l~  c~ill~otlictl ;\ 

I Juro-A ~ricrica~~ ly pe oI' C :otistirution or a Westminster modcl of par1 iamentary dc~i~ncracy at llle 

ceillrc, hypassil~g the Ciandhian Consti tutiotl aud his vision of Gratn Swuruj . 

't'lic colll'usiu11 ui' idcolugical varialio~~s still lie over tlie nature ul' villagc dcrnocracy ilscl l . 

As a result I'cit~c/zuyali Knj i~~slilutior~s I~avc comc tu bc associated will1 ll~rcc-l'old itllages - as 

iustt.u~ncuts for t11c real izaiion of C o m m u n ~ t y  Development, an organ of the StatelCentral 

C;uvcr~~r~lc~~t,  aucl 1'1 t~;illy all c x t c ~ ~ s i o ~ ~  and embodiment of delnocracy at the village Icvcl. 'l'lic I'irsl 

hurts L I ~ U I I  ~'rr,lclm~n/lhj :as ;I l ~ t r l y  ol. inslrulnc~ilal value, ilia secolld as all agent o l  llic gtrvcr~il~~e~lt 
1 

;111tl t lic t ti ~ r d  ;IS i t  Ilurscry l'or ~?o l  ilical cducaliull. 

As  stated earlier, there are some distortio~ls too, about Gaildhian vision. S iuce Gandhi spoke 

a lot abouk villagisln, some critics call Gandhi a votary of agrarian primitivism, primitive tribalism 

as well as localism. 111 Iict, Ciandhi Ilever visualised a Gram Swaruj, li~mited ill scope. 

' [ ' I~c 111 ~ i t i i ~ ~ l i ~ ~ l \ i h l  I'I-;IIIIC- work 01. l ' ~ ~ l [ . / l i / - y t t t ~  ~ 2 1 %  t ~ f ' L  wiLt1 t l l ~  S i i i l ~ ~  U I ~ C ~  I I I C  ~ > ~ O V ~ S I O I ~ S  0 1  

1l1e Ilirectivc l'rinciples of Statc Policy of l l~e  Indian Constitution. Accordingly, the directives (111 

I'a~ic.haynls had percolated down the state levels in their varied forms. The Statc of Kerala, also 

nlovcd i t ]  a li~ic will1 t t~c  olller Sutes in  the Indian Unior~. 

Kerala Stale also presenls tnore or less a patterti of the Western concept of local Governme~~t, 

wliicti ircals Punc.lzu.yars as the local units of administration. Tllough the Kerala patter11 of 

Prirrchnyat syslem l'unctions Illore or less on a nlodel of administration left by the i~nperial rule, 

ttlcrc are cor~siderablc differences from the ~~aticrnal pattern in structure and func~io~is. More khan 

tl~cse struclural and fuuc~ional variations in  the sys terns, Kerala State enjoys sorne other sal iei~ t 

l'caturcs, l ike a highe[- degree of' political cor~scious~less represei~ted by the needed polilical. social, 

arlcl communal har~nony in implementing the programme. Effective monitoring of' civic and 
d 

~noiiicipal l u  tlctiutis, political and fillancia1 decentralization ol' powers at the low lcvcl atlcast i l l  a 

l iicd way and better quality of life- all these cor-ltributed 10 a better scope fur i~nple~uerilitig 

illc Gatlclt~ia~~ rnodel of Gram St~bhu. 

i f  istorically Kcrala village sysicm was also different fro~n that wllictl was in olher parts 01'  

I lirl la. 'I'llc llext scct ion u~ider 4 cl~aptcrs, deals w it11 tlie above aspccts of' Kcrala Slate ;u wct l as ll~e 

pruccss of c l c c c ~ ~ ~ r a l i ~ a t i o ~ ~  effected in the State - 



CHAPTER 5 

LOCAL BODIES IN KERALA: HISTORICAL FOUNDATIONS 

5.1 -0. Geographical Setting 

The State of Kerala, situated in the southernmost part of the Indian peninsula, comprises the 

narrow coastal strip bounded on the east by the Western Ghats, and the Arabian Sca on the west. 

?he region has bcen, through the ages, an integral part of the sub-continent. Its history, part of the 

geticral hislory of I~ldian sub-conli~~ent, a11d its culture ibrms one of the major slrcatns illak l~avc 

enriched the composite culture of India. At the same time, Kerala has had the distinction of being an 

independent geographical and political entity from very early times, having extensive contacts with 

the cou~~tries a l  the outside world, which co~ltributed to its cultural distinctiveness. Rural settlement 

in Kerala were not villages as in most parts of India, but rather residential clusters focussed around 

large rice fields and Nair houses with their fortresses. Traditionally, there was no nucleated 

village as may be found in other parts of 1ndia.l 

5 .1 .1 .  Integration of three U~lits 

Kerala, prior to its formation into a single political unit in 1956, comprised of three distinct 

adlninisrrative u r i i ~  -'havancore, CocIlin and Malabar, the first two being native principalities, 

while the third a part of the Madras Presidency under the British India. The systems of government, 

w llich though not dissimilar in fundamentals, had nevertheless important differences with regard to 

details. The people of these three units were bound by a common language namely, Malayalam. I t  

is the re-organization of Indian states on linguistic basis during the post-independence period that 

1. Burton Stein, ed., Essays or] South itidia, N. Dclhi, 1976,p. 121 



I)rougl11 logcll~cr I l~r> iil)ovc t l~rcc utli ts it11o a si~iglc state. 'I'lle firs1 two u ~ i i  ts. '17r;lva~icorc ;11ld 

C'ochiu wcrc irilcgr;l~etl VII July 1 ,  1949, and the third u ~ l i t ,  Mala1);ir wil l ]  tl~c rcsl, on 

November I ,  1956. 

5.1.2. Local Uudies, Williat~~ Logan's View 

All the evidences , n~ainly Inscriptional, Epigrapkical and Literary (lilerary sources both 

ol'ficial and non-official) show that local bodies had, Functio~~ed in  all the territorial u ~ ~ i t s  even froin 

the earlier days, whe11 the whole region now known as Kerala formed part of t l ~ e  larger unit  

- 'lbmizhakam' (Tamil land) which lay beyond the Western Ghats. Although evidences point to the 

at1 tccede~~ts of local bodies i 11 the regions, references shall be made to certain discrepancies which 

crept into tlleir orgar~izatiorl and furlclioning in subsequerlt periods. The participalivc cllaracter of the 

Ivcal hod ics , gradually gave way to their do~ninatioi~ by certain casks followil~g the 

Arayanizatioil of south ~ n d i a . ~  Despite the dominance of caste and the i m p a c ~  of communal 

col\sidcratio~ls, the local bodies had rehir~ecl to a great extent their democratic aud I-cprcsel~rarmc 

character. It1 lact, British administrators have described these caste-dominated bodies like ll~e 

I .  I:oiA details scc, K.1'. P;~dnia~~ahha Menon, History of Kerala, in 4 vols., ed., ' f . K .  Krishna Menon, 
VoI .  3, 1984 tpt., Ncw Delhi, 'Foreword; p,XXXII. 
Also see, ~Zdoor K . K .  Ramachandran Nair, ed., Gazetteer of India-Kerala, in 3vols., Vo1. 1 I, 
'I'hiruvanaluhapuram. 1986, p. t 06. The editor says that an officer called 'Kizhavar' carried out tlic 
instructions of the king ~+egarding the governance of a local area. 
S .Krisna s,wami Aiy, angar, Evolution of Hindu Administrative Institutions in South India, Madl+as, 
I93 1 ,  pp. 190-'94. Thc author views that thcre was a practice known as 'Kudavolai' for selecting thc 
village cornn~itle~s cv II d val-iatns. 

" e h  
2 .  IIu~.iug tllc pcriod of 13t.amanical domination of Kerala the whole land was divided inlo 64 Brallrnitl 

viliagch,ol' wlrich 32 wcrc.?'17ulu villagcs and tl~c remaining 32 wcre Malayali Urahniin ~ i l l i ~ g ~ ~ .  1-ikc (lie 
131 ahniiu villages, every caste lvitl its assembly. For details see, 
Kcsavan Veluthat, The Brahman Settlements in Kerala : .; liistorical Studjes,Calicut, 1978,p.S 
S.Kamanat11.d A i  ycr, Progressive Travancore, Trivandrum, 1923, p.46. 
M .  H. Halakr-ishnan Warriqr, Yracheenakeralam, (Malayalam), Trivandrum, 1932, p. 106; Nohuru 
Karashima, South Indian History and Society, Studies from the Inscriptions: (850-1800), Delhi, 
1984, 'In~roductic)n( p .  XLX. 'I'he author states that the Brahmedeya villages played an important role in 
the ad~niriistt.;iiio~~ ot' the state and consequently functioned as an apparatus fur social ii~tegration. This 
view has hecn shared by scholars like Burton Stein who says that it integrated the socicty ritually; 1'. 
Shatlgoonny Menon, A History of Travancore From the E a r l i e i m e s ,  Madras, 1878, p.77; C. 
Mi t~akshi. Adrninistralion and Social Life under the PalIavas, Madras, 1938, pp. 12 1 - 1 36; R Gupalan 
& S .  Kristulas w;l~ny Aiy rangar, Hislory ui  Paltavas of Kanchi, Madras, 1928. pp. 148-'55 ; 

C O C  +q L K  At~antha krisboa ly or. The) rtbes and Castes ,Vol. II,Loi~don, 1912, p.276 & p.388. 
A 



fi'rtr,crtns ;IS villagc rcpubl ics o r  llle village par! iarnetlt. William I ,ugan's accoutll i s  worlh rccal l jug. 

'l'llc 111adot- cuuniry was a cougcrics of turtu. o r  vil lagc rcpubl ics i l ~ l ~ l  ~IIC 

K I A I I ~ ~ I I I  or assc~ribly of [he nud or country was represenbtivc body uf 

i~ul~lcllsc puwcr w l ~  icl~, wllet~ ~lccessari ly existed, set at naught tllc 

aulhority of the ruler and punished 111s ministers when hey djd 

uriwarrai~table acts. l'liese were the very words used by the I-lonourablc 

Colnpany's represcl~tative at Calicu~ when asked to explain the origin 

of  cerlain civil con~~cctions which had taken place there in 1746. 

L,ugau also added that in these popular bodies existed the "nucleus of' what might have beet) 

orgauiscd by judicious treatment into real local self-government and i t  was a great tnisfortune (hat 

'I'he paltern of local goverrlment which developed in  'Travancore, Cochin and Malabar was 

cl i fl'creut I'roln tilose ill othcr parts of India i l l  their co~~s t i  tution and Functioning. 'I'hcrc werc, no 

vi!lages i n  'lravar~core (all erstwhile territorial unit of Kerala) in the slrict serlse ol' the word as it 

~~lcarlt in otl~er parls ol' I tldia wl~ere tht: word connotes a cluster of houses, Iluddlcd together ill a 

sn~all area, posscssirlg a common wcll and a common tank with wide stretches of arable land aruu~ld 

Ihe~ri having no habi tat iu~l .~ 'I'he early British administrators also asserted repeatcdl y that Lhe Hindu 

village systetn did 11ot exist ill Malabar under the Madras ~ r e s i d e n c ~ . ~  In  Kerala the local bodies 

I . Williain Lugan, Maiabar Mar~ual i n  2 vols., 1981 rpt., Vol.1, 'I'rivandrum, p. 1 14- 15 - 
'l'hc villagc sal)llas appear as permatlenl and well constituted public bodies that acted as hut'fe~. force 
hetween (Ilc pcople and the gr~vertlinent. ?'he iildepelldet~t nature atid constitution of tht: sabhas appear lo 

have a reality in the later medieval times. For example, a pnlclamation issued by the sovereign in terms 
of resolution passed at the hi.ctot.ic rneeliilg uf the Kanthalur Assembly prohibits the farming uut of lands 
l o  the highest bidder h y  at1 ecclesiastical authority, who enjoyed the revenucs and elnpowcrs lhc mcmbcrs 
ot the sabha l o  illsl,cct tlie Iatids in seasuns o f  drought and the consequeut failure o f  crtqjs. 
Also s w ,  I~I;~nikulam Kulljatl Pillai, Studies in Kerala History, Kottayam, 1970, p ,  l t3 1 & pp. 269-88. 

2 .  Ihid., p. 1 15. 
3 .  Kao Saliil-r N .  Ku~ijan I'illai, (Ccl~sus Commissioner) cd., Census of Irldia, 193 1 ,  Vol. XXVII I, 

'I'r-avancose. I'at.1 I-Report, 1932, p.73; Also see, Burton Stein ,ed., Essays on South India, New Delhi, 
1076, 1) 121. 
C;col-ge Woodcock, Keral:r, A Portrait or Malabr Coast, London, 1967, p.844. 

4 .  Williatn I,og;in, Op. cit., p .  I 13 



wcrc i n  tllc f m u s  of' castc or trit~ai asserllhlics i n  ailcietl~ times, feudal olig;lrcl~~c bodics iind ttic 

Kul!u,rw i l l  tllc 111cclievai tilncs atld lllc villagc subhas' it1 lalcr ~r~cdieval linics. 

'l'l~e lucal ad~niuistration wllicll was centered round 1hc Kuctana at various Icvcls-- 'lartls', 

~ i o ( j l ~ . ~  ', '(/t>.\otli,s ' , go1 ~ t i ~ n u l u s  and i t~spiration from the rulers. It  sce~ncd t ha! thc tcrrn l-'urrc./~(~ytlt 

was 11ot very popular durirlg t h e  ancient or medieval periods. Village matters were looked after by 

ihc various councils. The nature of the various asset~lblies during the medieval titnes shows that 

they were only t~creditary caste councils as in early periods. They manif sl I lcredihry local 

cl~aracterislics of f e ~ d a l i s m . ~  'X'herelbre, they cannot be called representative i tlstirutiuns for 

expressing popular wishes. They were sectarian more especially in  a socio-religions set up, 

~at~ctimonious, and dominated by the Brahmins as well as by the Nairs with econornic powers shared 

by 111e1u logelllcr .3 Nevertheless, King's authority was limited by these counc~ls and Kutlunls. 

Ilcspite thcir c;lslc don11 t i a t i u ~ ~  and i'cudal-aristocratic links, the vil [age councils played prcdornii~a~it 

rolc at thc grass-root levelh4 The heads of the state could hardly function as arbitrary dcspots 

hccause olsuch special positions occupied by the local ~ u z l a r n . ~  With tile co~~solidatiotl of political 

powcr ur~der the monarcl~s, thc village courlcils mostly became part of thc centralizccl 

adminis tralio~~. 

5.1 -4.  Pal-nvut/tikar, Manduyuthumvatukkd and the Pafhivukunukku 

Under the enlightened progressive ad~nii~istration in Trava~lcore Srom the period of King 

1 . S .  Ramanatha Aiyer. Progressive 'rravancore, Trivandrum, 1923, pp 66- 100. 
2. Adoor K .  K .  Kamachandran Nair,ed., Gazetteer of India - Kerala State in 2 vols.. V o l .  11. Trivandruln, 

1986, 111). 197-203. The rekrence to the I3 rahlnin Cou~lcil called Nalu Tali in Kodungallur as 'Mclthali' 
'Kexbtali' 'Chitlgapurathu 'I'ali', and 'Arattali' amply illustrates that the 13 ,rahrnin oligarchy wieldcd 
very grcat i i~f lue~lcu  on (ht. king in governailce of the country. T h e  administrative machit~cry hore 
t c~nal-kahlc resen~hlaricc to the cl~aractc~*istics of feudal polity in EUI-upe. I tl e a ~ h  'nddu' ,  ruled by a 
H ; I ~ L I V ; ~ X ~ ~ ~ ,  there were represctl~aiivc asetnblies called the n;~ttukutl:rogal dominated l)y dornin;iul 
communilicslc~~tes. 

3. Ibid., p.203. 
4. A .  Srcedhara Menon, ed., Kerala Gazetteer - Kottayam District, Trivandrum, 1975, pp. 399-42 1 - 
5, - , ed . , Kerala C;azclteer - Alleppey District, I 975, Tr-ivandrutn, pp . 469-'87. 

Most of tht: wrilerx o n  ancient Kerala history view that the tara was the local unil or ' l l~c Nairs ot.ganised 
fur civil purposes. 'I'he accuuu(s cjE f'oreigners like, Durate Barhosa , Visschel- as wcll as indigenclus 
wtwkalikc the 'I'uhalal-ul-Mujahidin of Shaik Zainuddin, the great Arahic scholar in  tllc 16th century 2nd 

1 
lhe ~at lakan~attukal ' (~ort11ern Hallads) give us glimpses into the political institutiot~s and social custotr.is 

(11: agc 



Martllal~daviirt~~il ( 1728- 1758) clowu to Sri Mula~n Tirul~al ( 1  885- 1 924) thc local adlninistralivc 

systeni was rcorgatii~cd wilh the village as the lowest unit  of administration. 'I ' l~c 'Pomvuthikar' 

was the nlaI1 Lo attend all affairs al the village level. He was required to aitctld to thc irrigation 

works in his villagc, the rnainlenancc of channels and digging of tanks, the cor~vcrsiol~ of dry lands 

inlo wet latlds etc. A cIuster of villages ill otle region formed a ' M a n d n p a t / ~ ~ ~ t ~ v a ~ u k k u l '  under a 

Kuriyakar, (hc ~~rololype 01.   nod err^ 7aluq and Tahusifdf~r. An annual budget syslcm i .c. , f ix lily: 

al\uttnents for the various i terns of expenditure such as Uttupuras, palaccs, rcverluc and tnil ilary 

cslit hl i s l l r ~ ~ c ~ ~ i s  c tc. calletl Pnthivr~.kanakkla was an important inn ova tint^ 111lrod uccd I)y 

Marlhandavar~lla. ' He expressed great faith in the efficacy of rural administratioi~:. 

l ' l ~ e r ~  will be notl~ing in  h e  way of a rural reconstructiou rnovemellt 

tl~al will gcnerate thc inspiration, and enthusiasin will carry i t  to every 

village frot~l (he Cape Colnoril~ to the Khyber uiltil the village pcoplc 

ll~cri~setves becotnc the real leaders and e~~thusiasts of the movetnei~t. 

An altcmpl was made to identify the rural areas by conducting a thorough investigation ot' 

villages in 192 1 , by tile census upcralions. A residential village known ;is Karci or Mliri was takcn . 

as t l ~ c  unit 01' admi~~istration oli account of their compactness. A village in~ertnedialc bclwcen a 

K(~m and Pukuthi was also taken as another unit  of administration. All the divisions - Kura, Muri 

and Ihe Pakuthy, were mainly the sub-divisions of a rcvetlue area catled the y a k ~ t h i ' . ~  

5 .1  - 5  .The Travancore I'unchayat Act, l I00 ME (1925 A 1)) 

Perhaps tllc   no st sig~lif ica~~t of Sri Mulam Tirunal's (the Maharaja of Travancorc) relbcm 

was lhc t'orn~alioti of (he legislative cou tlci I (Sri Mulam 'Popular Assembly) cor~sisti tlg of rnernbers 

trom the 'I'aluq level onwards. His Highness wanted this as a forum b express the wishes of thc 

1 .  T.K. Velupillai, The 'I'ravancure State Marluat in 4 vols, Vol.11, Trivandrum, 1940. Also see, 
Traval~core Land Revenue Manual, Val.IV, u -d .  , pp. 99-100. 

2. l'ravantorc I n l b r r r ~ ~ ~ i o n ,  Vol. I, No.11, June 1941, p.50. 111 this Report Mr.  J . H .  Dutldcrdale dcscrihes 
Iiow the prohle~n o f  rural recot~st~-uction was tackled under Martliandavarma, t l ~ c  King ot 'I'ravancol-c. 

3 'Census or India 192 1, Vol. XXV, 'Travancore : Part-I, Report, Part-TI, Imperial Tables , 
C;c~vernine~~l 111' Trilvancore, 'I'rivandrum, 1922, pp. 18-24. 
Also see, A Naray ail 'Thampi pl., Census of 1941, Ml.XXV, Travancore Piirl-Il, 't'ables, (Crtisus 
Commisioncr), Government of Travancore, Trivandrum, 1942, p.  23. 



111~1-0ducctl ;111d w o m c ~ l  votcrs a l s ~  c~!joyctl the right to volc. 

'l'he mosl str ik ii~g adin iilistrative ref'or~n of Travancore look place under 111e rcgetlcy of' Setl~u 

Lakslllr~i Uai ( 1924-'3 1). U tlder the guidance of M. E. Watts, the tiovern~net~l of 'l'ravaucorc 

~llitiated a Vilirrge Putichayat Act on Jan 25, 1925 (1 l O U  ME) ' .  'Thc earlicsl legislation i l l  

'I'ravatlcore relating to local government was in AD 1894,( 1069 ME) when "Sow11 Improverne~~l 

Cominitlees' were set up i n  Trivandrum, Nagercoil, Quilon, Alleppey and ~ o t t a ~ a m . ~  'I'hc 

Coul~nitiee Ilad 11o power of taxatio~~. The number of members on these cnmmittecs varied from 

five to nine with a pcrmanent official majority. This Regulatio~l was supcrccded by the KeguIalio~~ 

Ill ot AD 1901 ( 1 ~ ~  ME) which for the first time authorized local taxation an~our~ts to local needs. 

'l'lle cxpcr ic~lce ga~r-red 111 the workitlg of this regulation, the dema~~ds from various cornmittecs for 

grcatcr powers' n ~ ~ d  t l~c  progrcss u l  local bodies elsewllere led to the er~actrnerll of  the afores;iid 

licgulatiun OII [he li~les of the latest law in force in British lndia at that titne."l~e object of this 

licgulatio~~ was to ii~itiatc the institutions of self-government from the very bottom. viz., from  lie 

village itself, i l l  other words tu make the village a vital part ill the system of g o v e r ~ ~ ~ n e ~ ~ t . 4 5  

(i) Powcrs of Panc/layats 

' I ' t~c cnaclmeut of 1925, provided thc setting up of self -government in rural areas based on 

I .  Village I'ilnchayill Kcgulatiorl VI1  o f M E  1100 (1925) 
2. Kegulatiorl I 1  of 1069 ME, passed on 13th Makaram 1069 ME (January 25, 1894), Judicial 

Department I7le N o .  1431 15, vul.11, English Records Oftice, Kerala Secretariate, Ttiva~idtuln. 
A I s o  see 7'. K. Velu Pillai, Thc Travancore Stale Manual in 4 vols., Vul. IV, Trivandrum, 1940, pp. 1 I .  

3 .  1,ncal Self Government Administration in Stat5 of India, Government of India, Ilelhi. 1956, p.94. 
'1-lie Commiltcespndcr this Kegul;~tian I~ad, liall{ 1 ~ e i r  rncrnhcrs clccted by% payers and t ht: olber hall'. 

A consisted 01' ofticiats appointed by the guverninent. 'The Presidents of the ct~mlnittecs were appointed by 
govurlimerlt 

4. 'I'.M. S;~Icliil. cd.. 'l'lle Madras Slatcs Directory, Cochin, 1935, p.43. 
Also see, 'Occasional Speeches delivered by Diwan Bahadur, M. Krishnan Nair, Uiwan of 
'I'ravancore, 19 16-20, l'rivandru~n, 1920, p. 63. 
'I'lic Iliwan, ;~i'tcl. 1i;ivirlg cited the Royal Commission on Decc~~tralizatii)t~, relnindcd that it  is cssel~tial t r ,  
s;uncliou all cxl);t~lditlg spl~et'e 0 1 '  local activities in 'l'ravaiict~rc. 

5. '11-avancorc Legislative Council Proceedings, Vol. lV, 'Travancore State, 'I'rivand rum. 19'25. p. 16. 
.l'llc Kegu laion wah l)assed w it11 grcat expectations. 'Ihe the11 additiot~al lwad oT Sirkar Vakil. 
(C;OVCI I I I I ~ C I I ~  I'Iu;IIIcI-) Sutlt);~ Aiyy ;~~  said, ''(Inc C X ~ C I ~ ~ I ~ ~ C I I ~  111-oj>oscd is ;I V C I . ~  ~ I - c : I ~  0111'. It will cc~.l;\i~lly 
~ni lku  ~ l ~ c  villagcl.~ scll,rclia~lt and iniluer~lial and imhut: with a lligh sense of' civic: r.csponsibility." 



;~c lu l l  sui'l'ragc Ihr each vi I lagc wit11 1101 less [ha11 five aiid not more tl~atl clcvc~i ~ H C ~ I I ~ I C ~ S .  'rtlc Act 

ci~~rustcd tl~esc t~od ies wit 11 obligatory I'urict ions sucll as construclior~ arid rcpa irs 01' cornmunicalio~~ 

lines, drains, wcll5, tanks, battling ghals, burial grounds, cleaning the slrects, cxcavat~on work a1 Ihc 

villagc IcvcI cic. 

'I'lle 'discrctio~~ary ' l'uuctious colrlprised prilnary education, street 1 igt~lii~g, planting oE 

averluc trees. ilnpruvement of agricullure and cattle as well as developtl-lent of coltage industries. 

'I'tle Pmzcha~ats functioned under [lie overall control of the 'Division Pcishkar', the counterpari or 

~llc prcsc~ll Ilislr~c( Collector. Ttle Act laid grealer emptiasis on the pri~~ciple of i~utu~~oi~ious  nature 

oT tile Village Pu~lchuya~s as all the grants given by government together with the cor~~ribution from 

the villagers wcrc tu bc spei~t  in Ihe village itself for the villagcrs and by the villiigers. I4owevcr, 

I~ardly hall' a doyell Pclnchayn~s came to be constituted in the course of' rnany years. In accordarlce 

w ti11 111c Kegulat ~ o t ~ s  o f  1 925, Pa~lrhcljats were c o ~ ~ s t i  tutcd at Bootllapandy and Ncclu[nangad ill Ille 

'I'rivandruul Divisiotl, Paravoor and Samburvadakara in the Quiton Division and Eitumannur and 

l~eru~nbavoor i l l  t hc Kollaya~~l ~ i v i s i o n . ~  

(i i) Iixpails ion of I-'ancha,yat system 

1 3 ~ 1 ,  lor the i t n p l c ~ ~ ~ e i ~ l a t i o ~ ~  of lllc provision 01' the above Act, the pcuplc hacl lo wai l  slill. I tl 

193 1 ,  a1 a conLerence, i t  was decided to i~iaugurate Village Panchayats systern." 

5.1.6. 'Travancore Village Union Act IX, 1937 

'I'tlc tlcxt i111porIa11t dcvelopme~~t of Panchnyat orgariizatiorl took place i t 1  1937 wl-rcn ll~c 

Travunco~e Village Unions Acr 1.Y was passed by which 39 Village Unions were co~~stituted . The 
th * 

&I 1101 otlly deal( with conslitutir~n of Village Ui-rions, their administrative functions and powers, but 

1 .  1 '1 -OCCP~~I I~S  OF 1l1e I ,  11 and I 1 1  Sessions of tllc Sri Mutitm Popular Asscmhly, 'l'rava~lcore, 
TI-ivandtum, 1925. P. Karnal~?'hampy,mernher o f  theTrivandrumTaluq Committce in I905 
~nacle a reque~t to the Government to foster and encourage the growth of an indigenous iustitution - lllc 

Karn 01-panization, The persistent demand of the people and the mernh4 ul. Town Improvements and 
CIIIISCI vancy Comtnitlue resulted in the introduction of fi-csh Icgislation i1-r Travancore. 

2. 'I'.K. Vclu PilI;li, The 'l'ravancorc State Manual in 4 vols., VoI.IV, Trivandrurn, 1940. p.244. 
3 .  I,ocal G o v e r n ~ ~ ~ e ~ l t  Act N o .  D.Dis.44 1136l dtd. 9.9.1936, English Records Office. Kerala Secretariat, 

Triva~~drunl. 
!3 

Also sce. Proceedin? of the 28th Session of Sri  Mulam Popular Assembly o f  Travarlcore, h 
'I'rivandrum, 1932, pp.  15-16. 
'fravancare Administration Report fur I t  10 ME, Trivandrum, 1936, p.232. 



; ~ l s o  i~icludcrl provisio~~s for a separale funcl ,  nppointme~~t of Kcgistl-ars of Villagc U i ~ i o ~ ~ s ,  

rlclcg;~tio~l ol' ~)owci-s t)y govcrlllllctlt, l iribil ily of 111c1nbcr-s lor loss, waslc arid 111isal)l)l icalio~l ol' 

property, illst itutiot~ of lcgal proceedings against ally Village U~liorl lnetnbers, or oll'iccr, and cllc 

like.' The Divisio~l Peishkars were the Registrars of the Village Paachayats and Ltie Villagc U~~ioris 

i n  their respeclive division. At the close of the ycar 1945 ( I 120 ME ) certain cl~ariges were tnadc 

i n  the control and constitution of these bodies in order to improve their working. I t  was felt that the 

Ilivisioil f1ei?;hkar.l- as well as ' l 'ul~t~sild~rs (who were the I'residenls of lllc Villagc U t ~ i o ~ ~ s )  had 

l-lutncrous oilier rcspo~~sibililies and could give hardly any a~tention lo the growtl~ of the villagc 

hod ies. 'file administration of these local bodies was, therefore, taken away frorn the revenue 

dcpartmen t , and etltrusted to ~ h c  IJubI ic tlealth ~ e ~ a r b n e n t .  

5.1.7. Pandluynls, atld the Village Unions 

In due course h e  government by a notification constituted 26 Village 1J11iolls in the State, 

each co~npris itlg a Pakufhy (I'ukuli) and the government nominated some members to these Unions. 

The r~u~nber of Unions also increased and expanded to rural parts in Travar~core~tate. 'The 

'Iullasildur,~ wcrc t10111i11alcd by tllc govc r~~~ner~ l  as Presidents of (he Village IJnior~s. Each IJnio~l 

cor~sisted of 1 1 nlenlbers ~lon~ir~ated for a period of three years. The members inct uded both the 

officials and the non-officials who were drawn from land revenue, medical, public health, public 

works, agricultural and co-operative departments. The powers and functions of [he Presidetrts and 

vice-Presidents were expanded, the former officials were ~nade competent to satlc t ion al l 

cx pendi ture uplcl Ks .25 1- . 'The Registrar could sai~ct ion up to Rs .loo/- and a1 1 expemes above 

Its. 1001- had co I)c s;lllctiollcd by thc govertl~ne~~t.4 tiowevcr, in tcrtns uS their C ~ I C I I L  or powcr, ~ h c  

1 . A.  I';~cltm;u~;~ t>ll;~ l yci- I Modct-r~ 'I'~:I varlmre:A 11;11ldhouk oi Inror~nat ion, Covcr-ntncrlt 01' 'l'ravancor-e, 

'I'~.iva~~druin. 194 1 , p.48. 
Y 2.  I-I.D. Mallil~iy2,~d., VillagePanchayatsin India, New Dclhi, 1956, pp.510-511. 

3.  Act IX or 1 1 15 (village Uniolls) : :; The Acts and Proclamations uf Travancorc, Vol. XLII, part 11 -- 
1 1  17-1 119, 'Ttivandruin, 1946. p. 1375. 
Also see. Illid., Sectioil. 11, dtd., 2 1. June 1940, I'rivandrum, 1946. 

4. Ibid..  p. 1375. 
Also scc, Scction IX [,I' I I IS, dld . .  2 1 J u ~ c  1940, R. Dis. No.5631421 L C; A.  



Village Unions were slightly less powerful than the Village Panchayats. 

At the commencement of the year, 1947 (1 123 ME) there were 17 Village Unions and 7 

Village Panchayats in the state, covering an area of 1605 square miles with a population of nearly 18 

lakhs. In the same year, sanction was accorded for constituting 74 more Village Unions covering an 

area of 2274 square miles with a population of nearly 26 1alchs.l Also, the Village Unions had non- 

official Presidents during the year. During the period under reference the total receipts and 

1. For details see, Village Unions Act: Act IX of 1115,dtd., 18 March 194 1, Government of Travancore, 
pp ,937-39. 
Village Unions and the Panchayats in Travancore-Cochin: For details see, The Statistics of Travancore 
- 1947-'48, Trivandrum, 1949, p.453. 
Village Unions: in Trivandrum Division 
1. Aramboly Z.Thazhakudy, 3. Suchindram. 
Village Unions and Panchayats in Travancore Cwhin: 
Li3tof Village Unions and Panchayats whichf were functioning in Trvancore in 1123 ME (1948 ) on the 
eve of intcgrat$ of Travancore- Cochin State. 
Source: The Staostics of Travancore, 11 12 ME11947-48, Trivandrum, 1949, p.453. 
A. Village Unions: Trivandrum Division 
1. Aramboly 2. Thazhakudy . 3. Suchindram, 4. yEraniel, 5. Kadiapattanam, 6. Thalakulam, 7 .  
Arudesom, 8. Arumana, 9. Kanjirakode, 10. Bal apuram, 11. Karakonam, 12. Pallichal, 13. 

2. Quilon Division: 
F Kazhakkottam, 14. Vamanapuram, 15. Kallara, 16. arkkala, 17. Kadakkavoor . 

18. Thrikkovilvattam, 19. M a y  mad, 20. Oachira, 2 1. Govindarnuttam, 22. Kanmagappally, 23. 
Cheppad, Valiakuzhy , 24. Keerikad -Kandalloor, 25. Earezha, 26. Kannamangalam, 27. Pandalam - 
Thekkekara, 28. PandaIam - Thonnalloor, 29. Nooranad, 30. Trippermthura, 31. Bharanikavu, 32. 
Chenagannoor, 33. Kaviy oor, 34. Mannar, 35. Keezhvaipore, 36. Aranmula, 37. Kavumbhagam, 38. 
Kuttoor, 39. Mezhuveli, 40. Venmoni, 41. Peringara, 42. Elamthoor, 43. Mylapra, 44. 
Kozhencherry, 45. Vadasserikara, 46. Omalloor, 47. Ranni-Pazhavangadi, 48. Ranni-Thottamon, 49. 
Vallicode, 50. Malayalapuzha, 5 1 . Ranni-Perumnad, 52. Chadayamangalam, 53. Oomannoor 
,(Omalloor) 54. Punaloor, 55. Thalavoor, 56. Vialakudy, 57. Achenputhoor, 58. Kozhimukku, 59. 
Pulincunnu, 60. Ambalapuzha, 61. Mannancherry , 62. Thalavady , 63. Takazhi, 64. Nedumudy,- 
Champahlam, 65. Kainakari, 66. Aroor, 67. Kuthiathode, 68. Adoor, 69. Kadampanad, 70. 
Kodumon, 7 I .  Eradimangalam. 
3. Kottayarn Division: 
72. Kanjirappally, 73. Madapally, 74. Kurichi, 75. Erumeli 76. Velianad, 77. Ponkunnam, 78. 
Thimvarppu, 79. Kumaragam, 80. Aymanam, 8 1. Neendoor, 82. Lakoms, (dissolved) 83. 
Veliannoor, 84. Thalayazham, 85. Moothedathukavu, 86. Vadyar, 87. Muvattupuzha, 88. Vechoor, 
89. Piravam, 90. Iramalloor, 91. Koothattukulam, 92. Kalady. 93. Puthencruz, 94. Vazhakulam, 95. 
Ray amangalam, 96. Cheranalloor, 97. Keezhmad, 98. KottuvallJy , 99. Edappally , 100. Parakkadaw , 
101. Varapuzha, 102. Kunnukara, 103. Puthenchira, 104. Puthenvelikkara, 105. Vadakkekara, 106. 
Nedumbassery, 107. Alengad, 108. Chengarnanad. 
VILLAGE PANCHAYATS: 
Trivandrum Division: Quilon Division: Kottayam Division: 
1 .Bhoothapandy , 3. Paravoor, 6. Ettumannur, 
2. Nedumangad , 4. Sambavarvvadaka, 7. Perumbavoor, (Arayankavu) 

5. Ayiroor 



expenditure of the Village Unions and Panchayats amounted to Rs. 7 1,356 and Rs. 1,22,535 

respectively. The total contribution made by the government towards these institutions amounted to 

Rs. 69,074l The figures cited above indicate that varied activities were undertaken by these 

institutions. 

5.1.8. Introduction of Adult Franchise 

Injpite of various structural and administrative innovations, in Village Unions and the 

Panchayat system, they did not apparently result in any success. The revenue officials were relieved 

of the duties and the same were entrusted to the officers of the Public Health Department. The 

Director of Public Health was appointed instead of the Division Peishkar, as the Registrar of 

Panrhayats and Village Unions. Early in 1945 the Village Union Act was a-hended. The 

amendment enabled the Presidents to be elected by the members themseIves. Provision was also 

made for 50% of the members of the Village Unions to be returned by e ~ c c t i o n . ~  Some time later a 

conference was convened by the government for the purpose of democratization and creation of self- 

suf 1: - ,- autonomous units .3 

5.1.9. Travancore-Cochin Punchuyat Act, 1950 

In 1946, a Village (up1ift)~dvisoryB:oard was inaugurated and under it, a number of village 

uplift centres were opened. After functioning for a couple of years it managed the Panchuyar 

Department and remained as such till the enactment of the Travancore - Cochin Pnnchayar Act of 

1950, i e . ,  after the integration of Travancore and Cwhin on 1 Nov. 1949 to form the Travancore - 

Cochin State. 

1. Report of Travancore Administration 1123 ME, (1947-48 ), Trivandrum, 1949, pp. 172-75. 
2. Travancore Information and ~ i & e r ,  No. I, Vol. VI, September 1945, Trivandrum, p .7. 

I\ 
3.  Ibid., p.7.  

In the Conference, the Dewan of Travancore, C.P. Rama Swamy Iyer observed: "The Unions should do 
everything needed for the daily life of the village - village communication, sanitation, water supply, 
irrigation, conservancy etc., and concentrate in what might be called rural needs such as maternity aid, 
digging of wells, improvement of village, communication, cleaning of silt from canals and , - A 

provision of stud bulls etc." 



5 -2 -0. Cochin 

In Cochin, although the history of the Etate and its ruling house can be traced back to 

medieval times, the foundations of modern administrative system were laid only during the period, 

1812-1818 when Col. Monro,,., a British civil servant was both its Diwan and Resident. Further 

reforms were introduced from time to time by later Diwans many of whom had first hand 

experience of the working of the Madras Presidency. Civic administration was first introduced in 

the form of Sanitary Boards about the year 1902. They were later reconstituted into Town Councils 

in 1907. Village Self-government was a familiar feature from early times in CochinState. Thestate 

came to occupy a unique position among the native states in India, by enacting a Panchayat Act as 

early as 1914. The Panchayats were, accordingly, vested with both administrative and judicial 

functions till 1943. This State also shared with Travancore the distinction of being on the forefront 

in the field of education and literacy. 

5 .2.1. Antecedents of Panchayats in Cochin 

In Cochin, traces of local assemblies go back to very early times. Traditional modes of local 

administration consisted of, as in Travancore the Kuttums and the taras. There are inscriptional 

references to prarnani, karanavars, rhandam and the like. The Chera rulers divided the kingdom 

into nadus, desoms and the Kuttams. The governors of nadus and desom carried on the 

administration in tune with the wishes of Kuttam. 

5.2.2. Caste Councils 

Different castes had their own councils. These Councils were known by different names as 

granaam under a Gramani of the Namboothiris, the taras of the Nairs, and the cheries of the lower 

castes .2 The so called popular assemblies - in Cochin were known by different terms as anjuttcavor 

(five hundred), arunnuttavar (six hundred) and the like. These local assemblies, despite their 

1. Sreedhara Menon, ed . , Kerala Gazetteers - Trichur District, Trivandrurn, 196 1, p.32. 
2.  L.K. Ananthakrishna Iyer, The Cochin Tribes and Castes, Vol.11, London, 1912. p.276 & p.238. 



communal nature, checked the despostism of the rulers and preserved the rights and privileges of the 

people at large. 

A caste council called Yogakkar functioned among the caste called Kumbrans. . The councils 

of the Nairs were of two kinds - one summoned by the king and the other usually assembled in case 

of any emergency when the Raja (king) was guilty of extreme tyranny and gross violation of 

customs, conventions, and laws. There is  dearth of historical evidences to prove whether there were 

two separate councils or not, however, the Nair tarakurtam acted both as caste council and popular 

assemblies. Like the Nair councils, other groups had also their  council^.^ 

In Cochin too, the term Panchayat was not used in early times with reference to local bodies. 

Probably the caste councils and Kuttam at the lower levels served the purpose of the Panchayat 

Institutions. Any how, these caste councils in some instances safeguarded the interests of the 

particular caste at the lower levels. They gave a healthy discipline to domestic life at a time when it 

was most needed. And the councils, though caste-ridden, served the needs of the community at a 

time when a common body was absent. If the moral virtues of a peaceful and temperate character 

have become embedded in the Hindu society, this was due to such, ancient organic structure within 

the social order of humanism called caste.3 The ur or village continued to be the unit of social life. 

Each caste had its council, as referred to above, according to the strength and wealth. People lived 

round a munrurn or shrine, and here the elders met to discuss and decide all matters of common 

concern pertaining to one community or different communities .4 

I. Lieutenants Ward and Conner, Geographical and Statistical Memoir of the Survey of the Travancore 
and Cochin State From July 181 0 to the end of the year 1821, Vol. JY, Selections from the Records of 
the Madras Government, 1822, pp ,6465. 

2 .  L.K. Ananthakrishna iyer, The Cochin Tribes and Castes, Vol.11, London, 1912, p.274, p .54, p.236 & 
p.276. 
About the relations of the rulers with the caste ~ouncils, A.K. Iy ar says that, there were occasions when 
the king issued Royal Proclamation calIed the %eltooram' or writs to the effect of approval of caste 
elders. 

3. S .R .  Bakshi,ed., 'The Gandhian Thought, Social and Political DeveIopment, New Delhi, 1990, 
p .  144. 

4. K.V. Krishna Iyyer, A History of Kerala, Palaghat, 1965, pp.352 - 354. 



5.2.3. l;orl~~aliu~i u t' Statutory I3odics 

ol- slatc adl~tiuislraliou i l l  Cocl~ i l l .  It1 1792, the C o c l ~ i ~ ~  S tatc was d i v  idccl inlo I0 1cl1uk.s ci~llcd 

Kovilakkuttut~ivulhukkal, each of wll icll was placed u rider a Knryakar. 'I'he 1 bluks were furillcr sp i l l  

1111 I 11 to about 30 yravartiais, and each yravarthy , became a unit of ad ministration. Each pravnrtlti 
C 

was u~ldcr a IJr~ivur!hikurrrn as ils head, and cach I-'ravarthi consisted o f  agairi n u ~ n b c r  ot' ( iesotr~~.  ' 
A 

'I'lle Pravarlhikaran (village ol'licer) was responsible for the collection o f  a1 l itc~ns 01' revc~~uc  
h h . w a r j $ i -  

duc to thc guvernment and also looked after the general weliare of the He was assisted by officials 
A 

like ' Menon' (accour~cant), chandrakarm (cash keeper or treasurer) and two or three rllasupadies 

@eons) as per the Proceedings of the Diwan of ~ o c h i n . ~  This arrangement co~ltinued till the 

rcfor~ns of Col. Morlro who brought about some changes by which the Pruvarthi officers were 

rclicvcd of works related tu police, customs and forest. 

Villages in Cochin were familiar with some forms of self-government in thc 19th C C I I ~ U F ~ .  

There were headmen of Pramanakkars who were selected by the government to associate with the 

work of llle village officials, called Pruvarthiurs and Menons. They looked after tlie welfare of the 

villagcl-s a ~ l d  lo ~llcin wcrc cutrusted {he dutics like maintenauce of roads, bridgcs, avcnue trecs anrl 

govcl-t111ie11 t porotrlpoke lands. 'I'hey wcre asked to scru ti nizc the solvency of par ties who happe~lcd 

1 . 17. Acl~uill;i Menuu, ?'lie Cocbirl Stale Manual, Eroakulam ,191 1 ,  p.320. 
In Ilic I00 1 Ce~isus, ;I Desoirl with an area i)1' 2.1 square t~li les was treated as a villagc. It1 19 1 1 . t11e 
uunlhcl- of l'ravar.ll~ics was 273. The average area ol' a Pakutlly was 5.4 square 111i I C S .  'l'tic avcragc arc;l 
01' Lhc Prauarthy as also of the Kara was calculated by dividing the rural area hy the corrcspondi~lg 
uurn~~el- of' I'~.;~vcr*tl~ics or Kal-as. 
Also scc, H. Sivnritmiitl Nair, ed., Census of India, 1951, Vol.XIII, I'ravancure - Corhir~ : I'art I-A 
Kcporl, New Delhi, 1953. 
Also -, (7cns~~s Iiaudl3ook, Kottayam, 1952, p.Xll .  
CI. Sivar.alnan Nair vicws that in Kochi it  wvuld have bcen more apprupriate I t)  consider Uesorrl as a 
villagcb, h u t  i i  coultl not ht: done on accouut of practice in t'orcc at pl-evious census. 

2. C'ilcJ in, A IJlue I5ook Colilainirlg Irnporliirlt papers relating to the Land Kevunue Settlerment of  the 
Coclriu Siiltc, 1078-ibb84 Mil: (1903-1909 ) Vol.lV, Parts, V and V1 (1903-1909), Clochin Covcr~~nicur 
l'!.cxs, l l1~11akuf ; i111 ,  1900, 11.1660. 
A icucr liom tile Diwan 10 Sarvadhikariakar dtd.  25 Jail 1908 reported that the lnrav+tlli s as unibol 
adcuinislratiou are very uilwieldy and so, an average area of 3 square iniles or 2000 acres has heen madc 
( SI r ~) r~~ l )osc i l  hy tile ce~lsusj  to form a more convenient u11iL of admi~listralion. 11 seems that, Lhc 1t1c11 
I3iiva11 M I  . R;ima Rao suh~riilrccl a drab proposal to the Madras Government fol. rlw ;~]~~tr 'ov; i l  411' Ihe 
hcl t lcmclll p1.r rclatnalicn~ 0 1 '  1904 1'01- tlivision oK I5 square r~i i lcs P~.avarthy  inti^ s~n:!llyr 1 1  r ~ g t  u ,  



1 0  s~a~i t l  surctics 111 1l1;tllcrs ovcr wllicl~ (Ilc stak I~ad a finarlciai i ~ ~ t c ~ - c s ~ .  ' l ' t ~cy  wcrc also cr~lruslcd 

with chc work ol' relievi~~g distress ill any forin i l l  the village. Mol~ey grants were made on their 

rcrluest wl~et~evcr necessary. I11 small disputes, they , actcd as the arbitrators. Tllere werc no 

rcsrriciiol~s as lo llle number of' Iieadmen. 'I'lle head met^ or Prutnanakkars i l l  vil  lagcs wcrc Ll~e 

As pcr ~ h c  Clc~lsus Report ol' 1891 the ~lutnber of inhabited villages were 659, but dclails 

abuuc the local bodies in settlerne~lt of issues at the lower level are not givc~i specil'ically. l'rubat~ly 

llie villagc (rcvellue division) might have been the uni t  of administration2 at the lower levels. 

5.2.4. The Village Pmichn-yut Act of A.D. 1914 (1089 ME) 

'l'lic I'irst piece OK Icgislatioi~ towards the forming 01' Patmcl~a~yats as unils 01-adn~inistration iu 

C:vctlin Statc was rl?e W a g e  Patzchayat Act of 1914 (1089 ME) enacted by Kamavarma, t l lc 

Maharaja 01' ~:ocl~io- ' .  'I'l~e preamble says Lllat: 

'I'he Villagc Punchayats were formed i l l  tile S rate with a view to rcrider 

tlie principal and Inore intellige~il subjects of ti. l I .  the Maharaja uscf'ul 

by employing them in administering justice arid to entrust thern cer ta i~ 

public duties such as the construction and repair and maintenance of 

villagc roads, tanks and wellq~ninor irrigatiot~ works and the distribution 

alld rcgulatiorl of water supply, the preservation of all Purarnboku palhs, 

la11c.s alld canals and v ilIage reserves in local arcas, tile ilnprove~t~cnl ol' 

sani taiions, prevention 01' epidernics and dcvelop~nc~lt uf agriculture, 

(~revc~ltiun of cattle ~nortalily and such other lnalicrs calculated to 

1 . Report of the Adminisirative Reforns Cointnittec, 1958, Govertunent of Kct.ala. Val-I, part-1, 
'l'rivandrun~, 1958, p.  1 I . 

2. C:.Achutlia Menon, Report on the Census of Cocl~in (A 1) 1891), part -I, 'l'he Review., Cwhin 1893, 
pp.37-40. 1 Y 

So~nepartsofC~r~cliinwerespiltupintoalargevillageswl~ileother arts. ~ ~ ~ a d c u ~ ) o f a s t n a l ~ ~ a t u ~ b e r  
of villages. l'llc majority 01. villages in t l ~  Trichur Taluq amtai$ess tha11 500 i ~ ~ l ~ a h i t a n t s  and in r l ~ e  
l'atr~cl of 'I'alappilli, Mukundapuram, and Kanayani~ur, it was less than 1000. ?'lie rnajority of viltages in 
Cllillul.. Kodungalloor alld Cocbin ajntaiif3nirre than 1000 inhahitants each. Tllattalniuigalai~l in Chiltur 
had the largest pr~pulatirm ,viz. 9336, w o e  Mamangalam in 'Trichur cotllained he slrlallest viz. 20, the 
iweragr populati(m of:illage was 1030 against 918 in 1881. 

3 .  Regulatior~ V of 1889 hlE (I 9 14) :The Cachin Village Panchayat Regulation, (lochin Slate. CIochin , 
19 14 (sec Appendix I )  



pn)u~oIc ttlc health, co~nrort and prosperity of '(lie inhabihnts 111 rural 

arcas. 1 

1 1 1  accor(la~-rce wit11 tlre provisiorls of the Act five I'unc~~uyafs werc establislled i l l  cacll ol- tllc 

I'ivc ciiluks I I I  tllc SI;~IC, which collsisling o f  f'ivc tllclnhcrs, IOur I IUII I  i ~ ~ a t c i l  l)y ~Jic 

government from the village gentry and the fifth, the village officer - 'pravarthikaran, ' all ex-ofi'icio 

u~cmbcr. Nolrli~~akio~ls wcre 111adc i l l  ~ h c  case of backward commul~itics. Furtlrcr, paytllcnr or all 

assessment of Ks.50/- was made the minimum property qualification for becorning a Panchayatdar. 

I lowever, the graduates of recognized universities and governlnet~t pensioners were also made 

eligible far mernbersl~ip. 'The Act was formed in such a way that the Diwarl had the right to add or 

reduce any part of the notification. 'I'he term of office was fixed as two years. The Presidenf was 

tlie colnpetenl autliority to appoint, dcgrade, suspend, dismiss or otherwise deal with any member OK 

the cs labl is l~~~~c~lt ,  sanctioned by the goverumen~ for that Parlchayat. 

(a) Functions Streamlined 

Thc duties and responsibilities entrusted to the Wl lage Panchayats were man yThes&~lcl uded 

ttie construction, repair and rl~aintenar~ce of minor irrigation works, denomi~~ated 'chirus ', 

'kapperx', 'dlals', '~lzodus', and the regulation and distributio~i of water supply to ihe lands 

corn~nc~lded hy such works, constructing and repairing tanks and wells and supplyi~~g water lor 

drinking anrl otlicr purposes, prcservatio~l of all 'Porantboku pattanz' lancs a t ~ d  ca~~a l s  usel'u l Ibr 

purposes of cornrnunication, cattle grazing-grounds, and village reserves, control over vacci rlatioil 

and rcgistraliu~l ol' vim1 stalisiics, couslruc~iuu and rcpair o( villagc roads a t ~ d  rna i~ i l c~~a~~cc :  of rod-  

sidc avctiucs, ,si~r.kcir 'waicr pandais', alteudiug to all ~t~attcrs relating to the i~nprovctnc~~t of' villagc 

saniiation such as prevention of epidemic diseases, cleaning of roads, drains etc. and such othcr 

things as inay be necessary for the preservation of health of the public, Lormatio~~ of co-operative 

socict ics, siipervisiot~ . of cletncntary education, itnprovemenl of agriculture and ;igricul tural calllc 
and 

;~nd prevention ol'caitlc mortality, maintenance, repair a~ld renewal: of survey arld bour~dary marks, 

3 .  Regulation v of 1089 ME (19 14) : me Coehifi Village Panchayat Regulation, Cochin State, Cochin , 
pp.. 1-13 & p.20 



of all these was the provision for sufficient funds to be coflected by these bodies. 

@) Provision for Village Punchaya Courts 

One significant feature of the Act of 1914, was the provision related to Village Panchayat 

Courts, for the purpose of exercising original civil jurisdiction. Either the village Panchayat itself 

might function as a court, or a separate Panchayat court was to be formed for a group of 

Panchayats by election by the members of the Panchayats concerned. The court consisted of five 

judges. One of them was styled the President. The suits in the court included claims for money due 

on contract, or for personal property, or for the value of such property when the debt or demand 

does not exceed in amount or value the sum of thirty rupees whether on balance of account or 

otherwise. Both the Village Panchayats and the Village Panehayad Courts established by a law 

promulgated by the Maharaja were under the Department of Rural Development which had an 

elected minister. Three years later, half a dozen Panchqats were invested with judicial powers and 

were authorized to form themselves into courrs, exercising civil jurisdiction in petty cases in the 

villages. 

One significant constituional step was Regulation XIII of I933 by which the Village 

Panchuyat Courts were established with the number of judges equal to the number of members in 

the Panchqat. One of the members was styled the eresident. Every suit instituted and every 
by 

proceeding before a court shall be disposed or a bench of at least three judges. The judges of the 
A 

group Panchayat were elected by the members of the Village Panchayats concerned. However, in 
Was 

many respects the government control over the Panchayats maintained because the provision of the 
A 

Regulation gave power to the Diwan to frame rules and he could regulate the number of the judges, 

the manner and conduct of election of the judges of the group Panchaya ~ o u r t s . ~  

1. Regufation V of 1089 ME (1914J; The Cochin Village Panchayat Regulation, Cmhin State, Cochin, 
1914, pp.6-13. 

2.  Local Government Administration in States of India, Government of India, New Delhi, 1956, pp.44- 
46. 

3. Regulatiion XITI of 1108 ME (1933) , Cochin state, Cochin.!?. 1 and $263-273. 



5.2.5 Expansion of Panchayats 

Since 19 16, there had been a rapid increase in the number of Panchayats w it11 the result that 

within the next bur years they had spread over almost the entire rural areas of the state. Several 

arneadmen ts were also introduced into the Act from time to time in order to facilitate its working and 

to incrcase its efficiency. Tile control was still vested with the Diwan Peishkar (Division Peishkur) 

who was to be assisted by Tahasifdars. A separate department was forced on 1921 and a new 

rcgulatioll was passed in the next year. It gave wide powers and many responsibilities to Panctzayats 

and made provision for the principle of electiorl to be adopted in their constitution to make them 

Inore democratic. 

Rcprcscntation of the Panchayats was made on commur~al basis. Eve11 wit11 such limitations, 
f l , 4  

the functioning of,Panchayaf Department owes a great deal to the rulers and Diwans who were very 

sy ~rlpattlelic to i t .  ' 
By Kegulalion I 01 20% M E  (1918) the Panchuyat Courls wcre put under a review. 

Accordingly, the norms pertaining to suits i .em, whether the party should appear in person or through 

his agent, or through a duly qualified vakil was formulatedm2 

The Census Kcport of Coch irl 192 1,  gives the details of the division of the State into tuluqs 

and 

5.2.6. Panchayats as Popular Bodies in Cochin 

'I'hc Cochi~l Shtc calnc lo l ~ a v e  its legislative council during the Diwanship of P.Narayana 

Mc~lot l  (1922-25). '[he Legislative Council had discussed on Inany occasior~s the relcvallce ol' 

Puncl~ayats as units of local administration. In 1929, M.I.Raman Menon, a member of the Council 

I .  A Srecdhara Menon, A Survey of Kerala Iilstory, 1970 rpt. Kottayam, pp.337 -346. 
Under col. Munro (18 12-18 18) a l'ravarti or village was chosen as unit of adnlioistration where he 
opened a verr~acular school. J .  W .Bhore, (1  9 14- 1919) who succeeded A .R.Bannerjee as Diwan, undcr 
the Maharaj Kamavarma started a number of co-operative units under each Panchayat. His successor T. 
Vijayaragha Rai as Diwan also took genuine interest in the functioning of local bodies. 

2. a) Regulation I of 1093,Panchayat Regulations V of 1089,Cochin State, Cochin, pp. 1-2. 
h) Hegulat.iotl XI of 13th day of Tularn 1093, ME (29 Oct, 1917 ) Cochin State, pp. 1-2 

3 .  For details see, P.Govinda Menon, cornp., Census of India 1921, Vol. XlV, Cuchin, Part -1 Report. 
Cochin State, Emakulam, 1922, p .14. 
It seerned thac the state was divided into six taluks and 273 villages for atlministrative purposes. 



~novcd a resol u t io11 for Us. 186664/- for Panchayats. Ini tiatil-ig his plea, for thc amou ni, Ranla11 

M C I I ~ I I  s trcsscti two I ) O ~ H ~ S  (11) scpariiti~~l of I ' C I I I C ~ I C I ~ I I ~ S  fro111 I I ~ c  Agriculture I ~ C I I ; \ T  t IIICIIL (I)) IJC~CCIS 

i 11 the working 01' the I'anchayat. I-lc rem il~dcd the members of the house that Parzcl~uyal ougllt to bc 

grouped as non-official bodics. lie also reminded that the efficiency of the working of the 

P'crr~huyat depends more upon the good sense and the sense of respo~~sibili~y of ihc mc~nbcrs 

constituting the Panchayats . His remarks certainly reflected their response to democratic 

proceedings and he wanted those local bodies nearer to the common man.' Menon also hailed the 

principle of election and nomination then introduced in the Panchayat establishments and also the 

effective workirlg of a vaidyasala run by a local body. The second motion in the house was led by 

K .  Mohammed Secthi, another member of the Council who brought to the notice ol' the Governnlcrlt 

the great hardship felt by the Village Panchayats on account of the delay in inspecting and measuring 

cornpletcd works. K.J.Antony, another member of the Cochin Legislative House complained that 

Paachayats were never given sufficient money to carry on the works entrusted lo themm2 By 

demanding a sum of Rs. 73,5001- for sanitary and conservancy works the chief medical officer 

highlighted the importance of the works to be done by a separate department. Some members 

suggcsled lo iransfcr the sanitary works and conservancy to Panchuyuls. The President of the 

Legislature, Kao Uahadur, T.S. Narayana~~ in a reply, expressed his hope that Panc/myats would 

provide an opportunity to associate more people with the government of the state.3 

Thus, the village Panchayats in Cochin certainly gave great priority to democratic principles; 

all questions that canlc before the Panuhayat was decided by majority opinion and the nomination of 

lncmbers by governtnerlt was ultimately replaced by election on the basis of adult suffrage. 

In Inany rcspccts, [he govcrn~ncnt control over the Panetlayat was rnaintairlcd bccausc tllc 

provisions of the Regulation gave power to the 13iwan4 to frame rules, and he would regulate the 
ukc . .  

number of judges, tlie manner and conduct of election of the judges of the group Panchayat Cour5 

1. The Cwhin Legislative Proceedings, VolJ - Official Keport, 2 July ----I0 August 1928, Cwhin Stale, 
Cwhin, p.810. 

2. Ibid., pp. 81 1-12 
3. Coclri~i Legislative Cou~lcil Proceedings, Vol,JI -- 8 April 1925, pp.7 12-14. 
1 .  Regulntiur~ XI11 uf 1 108 ME (A 1) 1933 ) Cochin State, Cocbin, pp.263-273. 



'I'liere werc 87 Panchayats in 1935 including the lwo in Cra~~ganorc (Kodu~lgall ur) scrv i11g 

267 villages in all. Of the 547 Panchayatdars (members of the Panchuyaf council) for all the 

institutions together, 5 10 were holding office at the end of the year. The panchayrrts undertook 

inajor and ininor irrigation works under the scheme of Panehayat Maintenance Works. Out of thcm, 

major irrigation works were transferred to thestate Public Works ~ e ~ a r t m e n t . '  

5.2.7. I~~truductioti of Adult Francl~isc 

The system of adult franchise was introduced in 1 110 ME (1935) after removing the earlier 

property qualifications. The Panchayats in Cochin were constituted in such a way that the terms of 

the different, members of the Panchayd expired on different dates. This caused delay and dead lock 

in carrying out the routine works of the punchayat in the interval between the previous and the new 

Panchayats. 'There was no provision for nomination of a ' pro-tern ' President. Under these 

circumstances, the government by a notification dtd. ,2 1 Mar. 1935 amended the rules. 

3.2.8. Powers of the Panchayat Prcsidenh 

Still government control became more visible in sub-section 19 of Regulation 11 I of 1 1 10 ME 

( 1935) because it retained the power to appoint a President who is supposed to hear cases pertaining 

to the people in the respective ~anchayats.~  

The term of office of the members in the Panchayat assembly was fixed by thc Regulation o l  

1 1 1 1 ME (1 936) and its formation was subjected to the regulation as enunciated by the government. 

Vacancies arising from the efflux of time in the office of an elected member of the Punchayar was 

filled at ordinary election by the Director of Public Health and ~anchayats.~ 

The offices like the President and Vice Presidents were given regularity by the Kegulatio~u oJ 

I . T.M. Salchit, cd., 'lbc Mndras Slntcs Uircclory, 1935, p.370. 
2 .  Govcrnmcnt Notilication did. -2 1 Mar. 1935, Govern~nenl of' Cwhin, Cochin, 1935. 
3. Regulatiotl I I I of 1 1 10 ME (1 935 ), The Cochin Village Panchayut (Amendment) Reguluf ior~ ,  C~~ciiiit  

Slate, Cochin, 1935. 
Also see, The Cochin Village Panchayat (Amendment) Regulation, Cochin State, Cochin, 1935. 

4. Kegulation XXXlII of 1 11 1 ME (1936 ), The Cochin Village Panchayat (Amendment) iI cv i r .  

Cochin State, Cochin, 1935. 



1 112 ME ( 1937). ' 'l'lle govcrnlnellt still retaillcd hold ovcr the Punchayat througk the clause relabed 

to the tenure of the Panchayaf. The Act of 1113, me Cuchin Village Panchayat Amlendmetif Acr) 

included a provisio~~, which said that Govert~rnent could extend a1 ally time by ~iolificatio~l i l l  the 

Cochin Govcrn~nenl Gazette the terms of the members of any VilIage ~anchayat.~ The members 

were paid salary at a rate of Ks.20 per monthm3 

The newly constituted Panchayats in Vadakkancherry and Kunnamkulam were conferred 

powers to nominate d ~ e  members and the Presidents by Royal proclamation in the year 1942. The 

King also prt~lai~nccl his  autllori ty lo appoi~ll a president and also judgcs of' lllc Nc~t~~rlara Villagc 

I'u~i(:hclyat Court,, till such time as government may deem fit to rescind Coclliri G o v e r ~ ~ l ~ l e ~ ~ t  

~ a z c t t e e . ~  

5.2.9. Hierarchical Nature of Officials 

Till now, the Panchayat Department was attached to Public Health Department. The two 

were separated by the Panchayat order dtd. 23 Nov. 1945. The Panchayat Department war 

bifurcated from the Public Health Department and was placed under a separate head of tllc 

Dcpartmcnl designated as the Director of Panchayats. The posts of Panchayut I  specto tors wcre 

revised and three Pancilayat Inspectors were appointed during the 2nd half of the year under report. 

I t  was reported that minor irrigation scheme taken up by the department proved to be very useful and 

it resulted in cultivaling the land that was originally left uncultivated. Thc rural libraries also 

continued to function under the Panchayat ~ e ~ a r t r n e n t ~ .  Other significant features of iht: 

I .  Regulation XLll l  of 1112 ME : The Cochin Village Panchayat (Amendment) Rcgr~lnl:~.?. I 

Cochin. p. 1-2. 
2. The Ccrchin VilIage l'anchayat (A~nelltlment) Act of 17th Mithunam 11 13 ME ( 1935), Cochin Slate, 

Cochin, 1938. 
3. Act of I l l 4  ME (1939 ) - The CochIn Village Panchayat (Amendment Act) of 26th day of Jan. 1030 

Cochin, 1939. 
4. Proclamation XXl of 1117 promulgated by His Highness Sree Kerala Varrna Maharaja of Cuchi~~ 

29th of Edvam, 1 117 ME (9 June 1942 ), Cmhin State, Cwhin, 1942. 
5 .  Administration Report of the Panchayat Department in the Cochin State for the year 1120-21 F T T  

Cochin, 1945. 



govcr'11111c111 or-del- wcrc, s111)ply oS llial-lurc ~Ilrough the depots opc~~cd  iri al l-tiosl alt arcas, 

I 

w o r k  I I i  01' Ia1111)s. irrigatio~~, special programme of ~ninor irrigation, impor lan t  ch i ra i  and 

o~ller irl-igalior~ wt)~-lis, co~~i~nunicatior~: , plarlrled programme of cotlstruclior~ works , i~r~portant roads 

and lana.  watcr supply, water'palidalk, temporary sheds, pay~nent of gralll lo libnil-ics, but11 ~llajvr 
! I u r  

and minor oiles, and opeiling ul' Inore ~tlajor ones. 
n 

Sil~iui ta~ iwus will, tlie civil fu~~ctiolls &onc u~lder thc Pancl~uyat Ucparunc119 judicial 

fullctions were also perfbrmcd ill the village courts which settled disputes arisiilg within [lle 

1-cspcc~ive I'c~tir.lluyc~r arcas. A Village Courl established under Act XI I of  I I 1 8 consisled 01' five 

,judges. Every suit  iilstituled in, and every proceeding before a village courl. would be disposed 01' 

I ly a be~~clt 01' Ll~rcc jutlges and i l l  cascs 01' dil'f'crcrices, rlle opirlior~ of thc rllajorily would prevail. ' 

'I'lle Act u l  1945 resulted i u  democratizing the Cochin Partchayat ad~ni~~istralioil with thc 

proper division of' wards in relation to populatiorl size i.e., Panchayats with a populatio~l ]lot 

cxucctling 10,000 ill thc Census of 1941, were ent i t led  to havc fivc ~nembcrs  to represent thc pcoplc 
a11(1 

clccicd OII rlle I~asis of universal adult suffrage, seven rne~nbers for a population belween 10.000 

20 ,OUO and ii i rlc ~ n e ~ n  bcrs for 111e V illage Purichayats having more than 20,000 2 .  'I'l~e pracl icc of' 

reservatioll 01- seats for particular com~nunities was introduced, and the principle ol' universal adult 

I-ranchise was i mple tnctltcd. The minimum age limit for the candidates to contcst the eleclion was 
it II and the 

fixed, 25. Also it chartled out the function of the President, vlce President, ~nc lud i~~g  their 

emcrgctlcy powcrs. I lowcvcr, thc provisior~s related to go\lernmcut corltro! like thc power t o  

dissolve or supercedc any decision certaitlly cast dark shades on Pnnctlaycrt functioning. 'The 

I .  Act X I  I of 1 1 I S  M E  (I943 ), The Cochin Village Courts Act, 1943, Cochin State, <'r~chi~i, pp. 1-32, 
'I'lle followiilg are the suits which shall be cognizable by the village courts namely, c1aill1.s l'or moncy due 
on coniracl or fbr personal pt.operty or for thc value of sucli property when Ihc clcht 01 rlematld does 11ot 

excccti iu amount or value the suin of i i f ty rupees. Whether on balance account or olherwise i t  provided 
Ihat I U I  act i c 1 1 1  sliilll he hroughl in ally such coul-t. 

I .  'I'he Act XX of 1 120 ME (1945): The Cochin Village Panchayat Act I 120 ( li145) p + h U  Cochin 
State. C:ochin, 1 9 4 5 , P P 4 4 - ~ 1 .  



I'rrt~c'l~rr)lcti :lcl~t~i~~islr-alion i u  C o c l ~ i ~ ~  Ilad some other Iiinitations; they Ilnd tlo I)OWCI- tn C O I I C C ~  taxes 

( 1 1 1  ~~rof~c l - ly  t)r ~)rol'cssioll, 1 i l l  195O. ; I I I ~  11c11cc lilted v;lr ious l'ill;l~lcial ( l i  I-I'iculc ius. 

In 1447-48 (hc toL.al tlu~nber ol' Panc/zuyats i l l  Cucli i~~ Stale uurnhercd 87 W I  tli a total or 559 

Pcmr.lrcrva/cIur,s, of  whutn 36h were elected and 193, notni~lated. During lllc period under refcrcncc 

~ h c  f ' ~ ~ n c ~ ~ u ~ a t s  n~aitltained 21 1 irrigation systems and opened about 40 ~niles of new roads. t'vcl-y 

I'ntrrlznynl ~llaiulai~~cd a tnallure depot. 'I'hey also maintained 85 surnrncr bunds i n  sarisfacto~-y 

co~ld itloll. 'I'lle total rcceipts atld expenditure of the Patrchayat Departmel-it arnou tlted to Ils.78321- 

a11d Rs .90006/-. ' 
A cij~~i~llittce ilppoi~ltctl by Lhc C;ovcrnlnent in 1944 t o  crlrluire illto tllc work i~ig ol' tlic 

I 'n~lrl~ciyr~l (:uurls rcporlcd ha t  i t ]  order to irnprove the existi rig I'atzrhaymts, tllerc sl~ould bc two 

\)od~es in each village arca, namely Panchnyats attending to local ad~ni~~istrat iv~l  and Village Courts 

;~ltel~ding to sulall cases of disputes amorlg villagers. A new law was passed by lllc lcgislaturc ol 

C:ocllitl to his  effcct in t 943, known as the Village Court Act. 

5 -2.  13. I1il'urc.ation oS Civil and Judicial Functions 'Thus a cornb~nal~o~l oi' both 

; I ~ I I I  ~~lisirativc aud judicial I ' U I I C ~ ~ C H I S  ill 111~: same body cotliinued till 1943, wlletl (Ile Vtllagc Couri 

Acl XI1 of' 1 1  18 M E  (1943) was passed atld the government bifurcaled the futlclions illto two 
t h  c5 e 

separaie bodies. I n  1946-47 there were 47 Village Courts andAhad under their jurisdiction all thc 

villagers in thc state and tl~cy had disposed oi' arour~d 29590 cases. 'I'he aggregate valuc of suils 111 

rlle Village (:ouris amounted  to Rs.62963 as against Ks.52938 in the  year 1945. I 

'I'he C'oclli~l Stalc was intcgrated with Travancore in 1949 lo for111 lllc sirlglc uni l  o f  

'I'ravancorc - Cuch in Slate, and thc Ilorrns of 1945 Acts were incorporated with thc subscqucnt acts 

;~rltl rcgulalio~~s. 

1 . Report on the Ad~~~inistratiol l  of Cochin for the year 1122 ME (1946-473, Ernakulam, t 948, p.55. 
2 .  I,ucal Self-Goverrlment Adn~inistration in States of India, Government of India, New Delhi, 1956, 

p.56. 



5.3.0. Malabar 

Malabal- ct~~utitutcd a collection of indcpcndent principalities co~lstantty ;it war with one 

another till the establishment of British supremacy following the treaty of Srirangapatanam in 1792. 

Subsequently, the region became part of the Madras Presidency . The rural local bodies which 

fu~~ckioned in Malabar were in accordance with the British innovations in local administration. I t  

Inay also be mentio~led that the progress of British Malabar was not s o  speclacular as that of 

Travancore and Cochin. 

5.3 .1 .  A~ltecedents of Local Bodies 

Before the establishment of the modern system of local governmevt in Mnlabar under the 

British rule, the unit of admitlistration was the village. The village society was divided into 

granlarrrs (inhabited by the Brahmins or the Namboodiris), tarm (where the Nair community lived), 

Karm (where the Ezllava community lived) and cheri and Muri (where the lower castes lived). Each 

gramant was furlher divided into kalakam. Members of the kalakam electcd at1 cxccutivc ol'l'iccr 

called the 'rakshapurushan (protector) who was aided by an avarodhe nampi. 'The two officials 

were designed to look after the village and run day to day matters of Kafizkam. ' 
In due course, the administrative set up of the nair community, tara came to predominate 

the village administration in ~ a l a b a r . ~  The very fact that nair militia, being the warlords and 

warriors, constituted the backbone of medieval power which was the reason for their dominance. 

Moreover, the ownership right of land also determined the domination of one caste over the other. 

As known, the nairs owned vast landed property. The ownership right over the land made them 

rich and wealthy. This also led to, the predominance of nair taras in village society. 

Besides, the assemblies like kuttarn at the levels of tara, nadu, and desom, had also 

1. 'I'.K. Krishna Menon, ed., K.Y.Padmanabha Menun, Hlslory of Kerala in 4 vols., New Uelhi, Vol . lV ,  
1984. p.374. 

2. Historical evidence point to the direction that the nairs were, until the British occupation of the ct~untry, 
the militia of the district of Malabar. Originally they seemed to have assigned the task of providing 
protection to the people in a nadu. The nadu was in turn to split up into tara. Some holds the view that 
the tara was the Nair territorial unit for civil purposes as in Travancore and Cochin and was governed by 
an elder called Karanavar 
For details see, K.P.Padmanabha Menon, Cochirqjyacharithram, (Malayalam), Kozhikde, 1989, 

pp.29-58. 



cxer-cisctl pol i t  ical ;illrl  ;1(11n 111 islrativc powers a1 tl~ougl~, opinions abuu~ thcir dclnocratic 11;iture siill 

octsisl. Sotne writcl-s llolrl the vicw tl~al, ll~cy werc caste cout~cils whilc ot11e1-s v~cw LhaL ~ l ~ c y  wcrc 

military divisioris, slill otl1e1-s hnld the view that Ihcse local asscmi>lies exercisecl I I I U C I I  pol ilicill ant1 

;~tlri~i~~islrative ]~owcr:, at tllc sul, stale Icvcl. Wllaicvcr Ilc tlieir i~;ltur.c. thc Nair ~ ~ i i l ~ ( i a  

cxcrciscd lually powers and played an important part i l l  thc political history ui' tlic country. '171~ey 

stood as t l~c  greal bulwark against the tyranny and opprcssioti ol' the ru  ters. Accordirig to East 111d1a 

C'o~npatiy's Iicporl (give11 by a Iil~guist at Calicut) "tl~ese Nayars, being Iieads ol' tllc Calicut pcople 

rcsci~~blc tlic parIiarnctil anrt do t~ot  obey the king's dictiitcs in all ttlings but cha\risc his rni~listcrs 

w l ~ e ~ l  they do unwarrantable acts." 

'['he par1 iamcnt referred to,nlust have been the K~dtI~trn of' Lhc rtudu. Howevcr thc statement is 

disputable, wit 11 what olller writers vicw about the Kuttarn,~ i l l  'l'ravancore aucl Cuull i~~.  

NcverLl~clcss, thc Kulrams cornrnatitled a Fairly tligh degree of authorily 111 which tllc Nair 

community gel~crally held l~igller positions. Apart fro111 ttlc supremacy of the Nairs, which by its 

vcry llat urc Ilad Ict'~ thc village pcoplc wi t l ~  110 power for thc~nselvcs, these hot1 ics wcrc rcstricled in 

llieir scope to tncre revellue collection and settling of disputes. 'She local adminis~rativc machinery 

was tloi otjliged lo carry 011 welfare activities. 

5.3.2. Local C;overl~menL i l l  Malabar under the Briiisl~ Kule 

111 moder~l times, the history of local self-gover~unent in Malabar area 1s essentially the 

llislory 01' local self-govern~nent lcgislatiol~s enacted i l l  Madras state. There hail bceu a siticcrc 

11alive attempt as well, betiind the series of legislations enacted by the British government towards 

tl~cir cl l'url t o  w 1dc11 tlic i'ou~ldatiol~s 01' local govcrlllncl>t i l l  Madras I'residc~icy . According to a 

' Mernorandum 011 the Progress of the Madras Presidencyl' cited by S. Srinivasa Raghavaiyengar 

('l'llc Secretary to Gover~~rnei~t, Revenue Departmcnl, Madras I'residency) 1 urthcr advance lo the 
I Tt 

directiotl of local self-government i u  Madras Presidency was to be looked for only entrusting to local 
4 

bodies rllore a ~ ~ d  ltlor-c of tl~c work oi' real administration. 'I ' l~r: Mc~norandu~l~ says : " A  lbrcig~i 



lugislal~rrc Ilas lo I I C  cxtrcincly caulious ill il~lerfering by Icgislalion with ~ 1 1 ~  cherisl~ctl il~stiti~tio~~s 

itl'f'ccting ~ h c  uvcryday do~nestic lilc of llic pcople. " I  

Under tile East 111dia Co~npa~~y's  Government, the village systern was rcurganizcrl hy 
lllc 
r*group~~ig ot' n 11 u~nhrr of Lleso~ns into Amonz i n  1 ~ 8 2 , ~  l'here were originiilly 2202 ti~sorl~s groi~pc(I 

into 429 Antsotrts each under a I lcad~na~~ who was named 'Adhikari. 'l'o assisl each Aci/rik(~ri a Mel~c~li 

(Accoutllant) and a small staff of h'olknruns (peons) were appoi~lted in each Annortl. 

5.3.3. Local I'ut~d Clircle Roards 

I1 was irl tbc direction of urban self-government tllal the legislativc rneasl~!-cs wcre cl'i'ected 

first, wl~ich, were later' extended to rtrral locat bodies. Foltowir~g Mayo's liesolutio~~ of 1870, t ~ o  

Acts were passcti known as the I ,ocal Funds Act of 187 1 and the Iown I mprove~~ient Act ol' I87 1 .  

'I'llc ail11 I ocal 1;unds Act was to raise I 'u~~ds for roads, cducaliu~~ ancl public cor~ver~ienccs fur 

thuse residing oulside thc ~nunicipality. The Act was tnearlt to give a bare r n i r ~ i r n u ~ l ~  01' orgatli;l.alior~ 

lo villagcs as a lilrm of partial self-governlnent i n  the rural areas (the Taw11 I~nprovcrnent Act was 

meant to rectify llle dcfects co~n~nitted in the previous Acl). 

The 1,ocal i 7 u ~ ~ d  Act authorized the Governor Gct~eral- in-C:ouncil to appoint a Locai 1:und 
~ J h o  tuGj't: 

Board co~~sisting of tllrcc more lnc~rlbers owners of land or resiclen ts o t' the circle. ' 'The I)islricl 
A 

C:ollector was thc ex-officio President and inenlbers were nominated by the government  will^ Iialf' 

nun-official mcn~bers. The Local Boards were given the rlutics I ike construction, repair and 

n~aintenance of' schuolseilher wllolly or by m c a ~ ~ s  of' grants-in-aid, inspection of  schools, ancl the 

lrainitlg ol Icaders, the conslructioll and repair of hospitals, cl~oultries arid ariy othcr work o l  public 

uti l i ly.  

I . Fur dctails o n  ~ h c  nalurc uf local administralion in Madras Presidency see, S . Sriniv;is K;~gIiav;~iya~~gar. 
Memal-a~ldom or] Ltlc Progress of the hladras Presidellcy During the Last Fat-ty Yciirs uf British 
Administration, Madras, 1983, p.326 & pp.3 19-33. 

2. Keporl oT the Administrative Reforms Committee -1958, Vol.1, part-I, 'I'rivatldru~n, 1958, 11.1.4. 
3 .  Cccil Morllt. I'utuarn Cross, 'l'be Development of Self-Government in Lndia 1858- I 9  14, New York, 

1965. p. 107. 



5.3.4. Madras Municipal Act, 1884 

'I'l~e Madras Municipal Act of- 1884 was the direct outcomc ol' Lord I<il)o~~'s Kcsolution ol' 

May 8, 1882. ' 1 ' 1 1 ~  Act o f  1884 was enacted to provide better ad~ni~~istralion of ciislrict n~ut~icipalilics 

i l l  (Iic prcsidc~lcy ol- I-ort S1.Gcorge. Certainly the Madras Mutiicipal Ac! oi' 1 884 was ]no]-c radical 

l l ~ a ~ i  ~ h c  prcvious acls on sel l-goveril~tlet~t which brought about many changes. I t  was a 

i:o~lll)~.cllc~~sivc ~-csolu~io~i i111tl tical( will) ;lcl~~~iilislrr~tivc i lrc;ls, local b o c l  ics. ( I~c i r -  I'u11c1 i r r l is .  I ' i~li~~~ucs 

and powers. ' 'i'hc Act was responsible lbr the creation of District Boards, 7bluq Boards. and lhe 

I l l~ i r ,~~  13o;irds, wliich was the firsi altclnpt in iritroducirlg a three-tier local ad~niuistration in  Malabar 

Rip011 who was well aware of the autl~oritariat~ attitudes of the govertlment liad Ielt i t  that i~ 

would be liupclcss to cxpect auy rcal developmenl otl self-governtne~~l, if tllc loc;il bodies were 

hu!!jcct lo cllcck ;iucl i t11cr Ikrcucc. 'I 'hcrel~re, his llesolulio~~ Ilad c~~visagcd a pyralr~icliil slruclul-c ol' 

local ad~ninistraliotl. 

'I'he refor~ris cnvisagcd by Lfircl Ripon and the provisious of Ihc Madras Muilicipal Acl, 1884 

were sigr~it'ica~~ll y whittled down by the Provit~cial Governlnents, wli icll eujoyecl thc frccdon~ to 

interpret the Kcsolution according to local conditions. 'l'he bureaucracy too was hoslill: and il 

succeeded in fruslraling Kipon's intentions. His successor also lacked the spirit of liberalism. 

'I'lle ad~ninistratiotl Local Boards were reviewed and evaluated i l l  1 896 and 1897 

respectivcly. 'I'he appraisal, any way, did not tielp the growth of local government i t )  Malabar. 'I'lie 
.ed 

l ioion Hoards, wllicll were found4for semi - urba11 areas, dealt with the needs uT villages - village 

roads, sanitation and The idea of moulding Village Panchuyut Ibr thc administration of  

ccrtain uulnber ui' villagcs was stressed by the Koyal Commission oti Deccntralizatiot~. I t  was otl the 

bas is of a resolution prepared in accordance with the Ilecentralization C:omrn iss ion that Provincial 

C;ovcrntnetits wcrc authorized to imple~ne~it the scl~eme of' rural areas, alll~ough, i t  was mcant ti) suil 
the 

the needs of,Britisb administration. Local bodies at the sub-district level begail to take grcaier 

1 . M . Venkatarangaiya and M. Pattabiratn, eds., Local Government in India: Seiec.1 Readings, 9th Edn., 
Calculla, 1967, p.  103. 

2. Report of the Administrative Keform Committee - 1958, Vol. I ,  part -1, 'Trivandr.u~n, 1958, pp. 15-1 6. 



ol.lclllcc1 ~cllcl l lcx. 

13y tlie Resolutioti of 19 15, Panchayuts were establislled in all revetlue villages. Agaitl, l11c 

C h ~ ' ~ ' r t l ~ u ~ t l t  r,S I/lllicr Rcrsolurion of 191 8 which Id to the Montague - Cheltt~sford KeJonju oJ' 191 9, 

c o ~ ~ h i r ~ e d  ttlc prirlciples for the revival of Pandtayats i n  villages and the i nlroduction ol' clcctive 

principles as wcll as a f'orniula tbr adull franchise.' 

5 .3 .5 .  'I'lle Madras Village Yanchayut Act, and the Local Boards Act of 1 920 

111 pursuance of the Government's efforts to increase the associatiorl ol Indians ill every 

braucll of a d ~ ~ ~ i ~ ~ i s t r a t i o n ,  the Provincial Governments also passed appropriate Acts. Accordillgl y ,  

'I'he Madras Village Panrhaynt Act of 1920 was passed. 'I'he Act made it  possible lor any villagc, 

lruwcvcr sulall i L  ll~igllt bc, to llavc its own Punrhuyut. 'I'he Act introduced lllc syslclll of adult 

suffrage by enfranchising al I men over 25 years of age, and provided for the election of all ~nembcrs 

of the Pnrtrhnynts. wllose strength varied from 7 to 15. Also, the Act referred to numerous f'unctions 

uuder scctio~~ 15 LO 2U. llowever 110 adequate provisior~ was made tu pruvlde l'u~lds for (iic 

~nnrhn~nl.r ."l~orl l~,  the Madras Village Punchayut Act was replaced by the Madras Local Boards 

Act 1920, by wllictl all ttlc earlier Panchayats were brought under the purview of the Act. '1'111s Act 

governed the constitution and working of the Village Union. 

5.3.6. Dual Clo~ltrol 

the 
'I'hc ncw Act coi~siderabl y altered earlier structure of Panchayats in Malabar area and 

A 

lau~lctlcd Llle wurki~~g oi' llle 'Village Unions'. Both, the Panchayats and the V illagc Uniot~s were 

recogt~ised as units of local self-government in the rural areas. The official control over ttlcir 

ad tni tlislratiot~ was so tilucl~ that, they became bureaucratic bodies. The I'anchuyu!s i n  Ihe 

1 . Srirarn Mallcswar.i, Local Gavel-n~nent i l l  India, New Delhi, 197 1, p. 16. 
The principlex i~~volvcd were 1 ) Panchayats should hc revived in the villages, 2 )  I ,ocal hodics sl~ould 
crrr~tain a largc acctivc n~ajurity, 3) Local government shoutd be more broad-based by exlending the 
Iranchise, and 4 j  'l'he president of the local body should be a member of the public and Ile should he 
elected rather than nomit~ated. 

2 .  For deiails otl Village Panchayats in Madras State see, H. D. Mallaviyya, Villagc Pa~lcllayals i l l  India, 
New Delhi, 10.56 pp.403-423. 



o f  M unicip;il C'ou~icils atid lllc l,ocal 13o;ircls on t l lc otller Ila~ld under a dual culltrol. 'I'l~c Ilkt riel 

Rnards wcrc the ulti~natc authority to plan the working patter11 of the Pandtnyats ii-rcludirlg budgets 

and the ratc 01- taxcs etc. I t  seems t l ~ a l  Panchayats were not thc self-governiilg u~i i ls  w11h 111e 

t'reedom to initiate any proposal over and above the decisions of the District Uoards. 'I'l~e dual 

coiltrol on 111e Prrttc.lztiyuts, however, ci id not produce the cles ired effects. 

Experie~lce of' the working of the 1,ocal Boards showed thal he duties and i ' u~~c t i o~~s  of thc 

I'clnchoynt,~, the Circle Hoards, thc Tcrluq and the District Boards were similar in nlany respccts and 

overlapping in certaitl cases. I t  was found that there were no services performed by a Y'aluq Board 

wtiich could not be taken over by either thc IJistrict Board or Patichayat Board. Shortly il fcl t that 

[he at~oii tiori of tllc 7iLuq Hoards would give an incentive to the development 01' Vi I lapc Par~d~uvuts 

('lirllq Boards wcrc abolisherl in 1 934). 

5.3.7. 'I'hc I'nrlchuyat Act of 1 948 

The dif'fcrcilce betweer1 'Village Punclzuyats' and 'Village Unions' col~tinucti t i l l  1 937 w l ~ e ~ l  

I'anc/lu,ymrs wcrc brought under a u t~ i l 'or~n system of admini~trat ion.~ By at1 a ~ n c ~ ~ d l ~ ~ e r ~ t  to 111e Act 

uf '  1943, an excculive officer was appointed for each Panrhayat and this was notificd by the 

governmenl. By thc Act of 1946, Village Punclzayats were brought under the charge of a Registrar 
=is 

Geueral of Pntlchayats and the District Collectors. The overall charge certainly vested w it11 the 
A 

Kcgislrar Gcneral of f'aric/auyats. 

I . 'l'hc Malahar I)istricl Hoard was responsible l'or levy and collection ol' prolission tax and license Kees, 

~ilaiiitenancc oL' all ro;~ds except the two main rr~ads, Kozhjkode - Vaylri-Gudalorc and thc 'l'ell~clicry- 
I'oorg ]+oacl, ~na~ulenatlcc o f  rcsl houses, travellers'hui~galows, choultries and walersheds. ~nat~agcinciit 01' 
I'cl-rics, supcl-vision o f  scco~~cl;u*y schools, hospitals, and dispcnsarics except in ilic Muuicipal ;ire;is, a~icl  
'l'aluy Headquarters. all matters related to Public Health and management of markets, cart-stands, and 

,rrrW V L ~  

slaughlcr hnoses. Tbcrc was a kcling that the imperial government used the District Board as sfor 
crushing the powers of thc Panchayats. Even the Silno11 Cummissiun, which was rejecccd by the Indian 
Natio~lalists. was critical o f  the  local self-governrncnt mechanis~xi ;IS pcrceivcd hy  the British 
administration in  India. 
For details see, E.K. Santlla, '1,ocal Self-Gnvernment i n  Malabar (1800- 1960)-' Institute of Social 
Science Occasional Papcr Series -12, Sernirlar Paper, presented on June  5 ,  1993 at tile Kerala Institute of 
Local Administratioo, Trict~u~-,  p.  2 .  

2. C.K.  Kareeln, cd. ,  Gazetteer of irldia - Kerala, Malapurarn District, Ernakulam. 1986, p.663. 



5.3.8. The :'kdras Panch(iyat Act, 1950 

Folio '11g i udcpcudc~~cc in 1947, a 11cw Act k1iow11 as thc Madras Villuge I'uncttuyui Acl, 

I950 came in[% existence which provided great powers to the local bodies and relieved them of the 

interkrence of the District Collector irl routir~c administrative ~natters~retaining emergency powers 

with him. Every village with a population of 500 and more was to have a Panchayat although for 

administrative reasons the unit of population had been taken as 1000. There were two categories of 

Panchayafs, calegory -1 were those having a population of not less than 5000,  and an estimated 

annual income of not  less than Rs. 1 0 0  and category-11 were all the other Panchayats. Election to 

the Panchayat wards was on the basis of adult franchise in Category -I ,  i.e., secret ballot and in 

category 11, by show of hands. Both the categories were invested with two types of functions - 

obligatory and discretionary. ' By the Act of 1950-5 1 the Panchayats also functioned as courts in 

petty civil cases. The Act of 1950 which came into force on April 1 ,  1951 governed the constitution, 

the structures and function of the Panchayds in the erstwhile Malabar area till the passing of the 

Kcrala Pa~tdmynf  Act, 1960. 

Corlclusion 

Kerala State has a long tradition of decentralization of the administrative bodies, allhough, 

democratic and representative character of these bodies in earlier times suffered from cer tail1 

deficiencies. When judged by modern standards, the local bodies were not popular in their 

constitution and functioning. The Kuttams were dominated by the Brahmins and the Nair gentry. 

The system of local administration during the later medieval times bore the characteristics of 

more a feudal society more than that of the popular village communities. As known, land had becn 

f o r  centuries the major source of wealth and therefore, the socio-political or economic structure oC 

the society was moulded accordingly. 

However, indigenous sources as well as European writers highlight the importance of 

villages as administrative ullits and their functio~~ing as little republics, where social reproductiorl 

1 . A-Sreedhara Menon, ed . , Gazetteer of India,-Kerala, Trivandrum District, Trivandrum, p.620. 
2. EI.M.Nayak and B.R. Gopal, eds., South Indian Studies, Mysore, 1990, pp. 12-1 3. 



was mai~lbiocd by t l ~ e  co~t~bii~aiio~~s 01' agriculture and rna~iufacture. The imperial adminisvaturs, 

l jkc 'Illomas Monro urgcd lo recogriizc the village i~~stitutio~~s while introducing adminislraiivc 

innovations. I-le desired sufficient restraints. Morlro says : 

Our great error in th is  country has been too much precipitation in 

attempting to better the conditions of the people, with hard! y any 

knowledge, of the means by which it was so to be accomplished. ... It is 

a darlgerous systenl of government in a country of which our knowledge 

is very imperfect, lo be constantly urged by the desire of setting 

everything permanently.. . .innovations have been so little guided by 

krlowledge of the people, that it must seem to them little better than 

caprice.. . Our anxiety to make everything as English as possible in a 

country, which resembles England in any thing.. . . 2 

Orie protninent feature or Kerala local bodies is the colonial trait which could be clearly seen 

in all the erstwhile units of Kerala State, in Travancore-Cochin through the advisers/ residents and in 

Malabar, it was introduced directly. The local institutions with such characteristic features, as in the 

state of Kerala, hardly prevailed in other parts of the country. The distinctive features in terms of 

their geographical setting and socio-political or cultural experiences, as well as the colonial trail, 

present a unique background. These exceptional traits of the local bodies in Kerala set a background 

for the introduction of new innovations in democratic decentralization by progressive governments 

in Kerala, since 1956 

1. Noburo Kacashima, South India11 history and Society: Studies from inscriptions, - 850 to 180U A.D. 
1984, p.53. 

2.  Cited in, Burton Stein, Thomas Monro - Biography: The Origins of the Colonial State and His Vision 
of Empire, New Delhi, 1989, p.292. 



CHAPTER 6 

DECENTRALIZATION IN KERALA, 1950 - 1970 

Indian Independence was a great stimulus to the concept of local self-government and its 

extension to remote areas. States under the Indian Union were saddled with the new responsibilities 

assigned to them by Directive Principles of State Policy. Article 40 of the lndian Constitution 

specifically directs all State Governments to take steps to organise Village Panchayaa and to endow 

them with such powers and authority as may be necessary to enable them to function as units of self- 

government. Following this, the First Five Year Plan enunciated the role of local bodies in 

development programmes and suggested that the general direction of policy should he to encourage 

and assist them in assuming responsibility for as large a portion of administrative and social services 

within their areas as possible. Consequently, State legislatures throughout India enacted a series of 

Panchayat laws in consonance with local conditions and the proliferation of Village Panchayat 

ensued swift1 y. 

6.1.0. Stimulus to the Concept of Local Bodiw in Kerala 

Jn Kerala too, local government in general and Panchayat in particular made rapid strides in 

their growth and progress. The integration of Kerala State into a single unit, the functioning of 

democratically elected government in the State, the heightened civic consciousness and demands for 

economic and socia1 transformation, the acceptance of the welfare concept, the adoption of a 

socialistic pattern of society and the impact of Gandhian concept in the conceptual plane, an earnest 

desire for local bodies - all these contributed to the great stimulus to the concept of Panchaynt. 



6.1.1. Mairi Features of this Phase 

The efforts at decentralization of the Panchaynt administrative system in Kerala, betweell 

1 950 and 1970 are specially marked by the appointment of three statutory cornmilleafor Ihe purpose 

- the Administrative Reforms Committee (1958). The Commission for Delimitatiot~ of Pnnrhaynr 

Areas (1 959), and the Administrative Re-organization and Economy Committee (1 965). The 

recommendations of the comrnittee~were accepted with some amendments made to the provisions, 

after marathon discussion: in Ihe State Legislative ~ s s e m b l ~ . '  The remarkable features of this 

period are: 

* E~~actrnent of the Pnnchayat Act of 1960 replacing all the earlier Pmchnyat Acts, 

Regulations and Proclamations that prevailed in Travancore, Cochin and Malabar; 

* Enthusiastic endeavours at the government level, cutting across party lines for a 

Gandhian model of Granz Swaraj in KetaIa villages; 

* Attempts at democratization of Panchqyat bodies in the state2; 

* Enactmenk of the Panchayat and Zilla Parishod Acts in 1964 and 1967; 

Y 'Tlie initiation of a Kerala District Administration Act (1072), 

Generally stated, the issue of  democratization of power at the Kerala I'anrhcgwt level was in 
(IIC 

high spirit, and the most distinguishing feature was a plea fodandhian vision of <;ram Swnmj in 

I . For details see, Proceedings of Kerala Stale Legislative Assembly, Second Session,30 June 1 960, 
Vol.lX, No.7, 1961, Trivandrum, pp.762-803. 
A [ s o  see, Background Materials of the Kerala District Administration Ril l ,  1971, Kerala Legislative 
Assembly, July 1978, Trivandrurn, p.58.  

2. The term 'democratization' iinplies a variety of meanings. It is a process of making any system 
democratic or popular. It means a governing system when referred to the form, ;I situation (I!' 

safeguarding freedom nf speech, opinion. religious rights and thz assertion of rule ot' I;iw whcn rekrred 
to thc ksturcs. W II~II r-cl'el-retl to the sty lc of functioning, i t  is known as participatory or rcprcscnl:rtivt., 
a Form of functioning indicating a situation in which all the adult members exercise their riglit to I-uIe. 
When rci'crred to the social aspects of democratizatian process, i t  means a system which assures equal 
treatmciit of ;ill, warr;mting rcspcct f(w the minorities ;is well as the wcaker sections. I)ornocriltiz;~tion i s  

indispensable to crcate a feejing of  involvement among the people. When relkrrecl to the I'enchi~yal 
system in Keiala, the term 'democratization' i s  used both in its generic and specific senses. I-lowever, for 
tlle s;tke of hricf prese~itatinn, (he krtn is more used i n  the specilic sense, i.e., to assess t l ~ c  cxlc~it 01' 
I':~ucllayats' ~xq-ml;~rity. 



pc'licy clircctivcs. ' 1 1 1  I'nci, Ihc fcrvour Ibr rcr~~odclli~~g thc Kcrala I'crn~:l~cryars i l l  consttr1;iuuo 

with the Gandliian vision was greater than the present day ardour in favour of Gandh ian concept in 

the re-organizttion of rural local bodies. 

However, during the period under reference, one can find a clear deviation in the approach 

ol' [he governmellt as well as political parties towards a structural hrmation nf the district 

administrative system and this swings in favour of institutionalization of the Panrhuynti Raj further 

ampljl'icd in 1980's. 

6.1.2. Background 

After the merger of Travancore with Cochin (1949) a Panchayat Act was enacted in 1950 
that 

because the Government took notice of the difference,then existed between the Travancore and 

Cochin systems. According to the provisions of the Act, the State was split illto 548 Pancha,yats, 

out of which 52 Panchayats belonged to the newly found Madras State. I n  Malabar area, alter the 

Madras Village Pnnrhavat Act of 1950, the District Boards were deprived of their control over the 
Ihe 

Pnnchaynts. A t  the time of,state's re-organization the number of Punchqvats that became 

operational stood at 893 .2 .  

6.1.3. Three Categories of Panchayats 

The structural pattern of the Panchaynts was laid down on the basis of their annual incomc. 

Pnnchayats with an annual income of Rs. 15,0001- and above were classified under Grade I ,  those 

having an annual income of less than Rs, 15,0001- and more than Rs. 5,0001- were listed in Grade 11, 

whilc Ille rcst were grouped under Grade 111. The number of me~nhcrs for each Pclnchaynr was 

determined by the governmei~t through an act on the basis of population, hut subject to a maximum 

of fifteef~ and a m i r ~ i ~ n u m  of seven. Provision for reservation of one seat in a Panrhayot for 

Scheduled Castes and Scheduled Tribes was provided, if their population was not less that1 5 % o f  the 

I . Proceedings of  Kerala State Legislative Assembly, Second Session,30 .lunc Ic>OO, Vol. lX , No. 7, 
1961, Trivandrum, pp.762-803. 

3. S.  P..l;bi~l ;~iid 13.ll.Mtltl1ayyiii, 'Vi1I;tgt' Pnnchnynts in Kerala,' in G.Rilm Rctltly. ctl., I'altcrns chf 
l ' ~ 1 1 1 ~ 1 1 i t ~ t i ~ i  K i t j  i l l  111tIii1, ( ' ~ I ! c I I ~ ~ ~ I ,  1077, pp, IS 1-51. 



total electorate in that area. 

The term of an elected member was Ibr a period of three years. The administration of the 

Panchnyat was vested with a committee comprising of the president, the vice-president and a!l the 

members of the Panchayat with the president as the chairman. 

6.1.4. Powers of Pnnchayar President and the Committee 

The president as the executive authority was vested with some emergency powers. Sucli 

actions taken by the president would have to be reported to the committee at its ncxt meeting to 

hc ratified by it. W i h i n  three days after each meeting of the Punchaynt, thc prcside~~t l~arl to make 

a report to the Director of Local Bodies about the proceedings of the meetings. The functions 

assigned to the Pnnchayat Co~tlmittee were of two classes, namely, obligatory and voluntary. 

Cnllection of taxes and fees and so on were Mandatory, while the rest or the functions were done on 

a voluntary bas is .  

The Pnnchnynts of the State exercised some judicial functions alsn. In 195I1, the 

Goverrlment eriacted an Act by which it was vested with the power to nornitiale For each village, a 

village court of five members. The Travancore-Cochin village courts have taken steps for quicker 

and cheaper justice and also succeedet-I in discouraging litigation. There was a separate Department 

of  Panchnyat under a Director who had state-wide jurisdiction. There were 4 Assiscant Directors of 

I'unchaynrs, one for each revenue district. The ultimate power vested with tlie gnvernmeut. 'I'lle 

government possessed power to supersede a Panchayat under certain conditions specified in section 

41 of the act, viz., if a Pnnchayat is not competent to perform or if it persistently makes default in 

performing the duties imposed by law or exceeds or abuses its powers. The supersession is for a 

period not exceeding 2 years. During the period of supersession, all or any of the duties and powers 

of the Prrnr/inynl and i t s  president may he exercised and discharged by the Director or other persons 

appointed by the government. 

The Pnnrhayats were allotted more functions to perform and the system of' adult francliise 

I .  I i .  D. Mallaviyya, Village Panchayats in India, New Delhi, 1956, pp.5 13-14. 
Also see, 'I'llc Kerala I'anrhayai M a l u ~ a l ,  Vol. I , comp.,  K . N .  Kesava Panikkar, '1'1-iv;indrum . 1980, 
pp.3-20. 



a 
was introducccl. 'I'l~erc wasnseparate executive officer for each Punchnynr. 'I'hcrc wiis steady 

increase in revenue. The average population of a Panchaycrt area ranged froin 10000 to 20000. 
L ) ~ , ~ A P  p r n  clple 

Pnnchaya&s we-re formed primarily on the bas~sihat rhere should be one Panchayar for every village. 

Villages in Kerala were administrative units rather than natural residential units as the people iived 

more or less i11 one continuous habitation in individual homesteads, scattered, instead of  "squalid 

settlements of North India which huddled along a single street or in a knot of houses."' 

6.1.5. Panrhnyat election, 2 953 

In June  1953, the Panchaynz general election was held in the 'Travancore-Cochin State l o  

elect members to the newly formed ~ u n c h a ~ a t s , ~  The newly elected Panchnyats began functioning 

from August 15, 1953. As the functioning of Panchayats was restrained due tn financial problems, 

the Minister for 1,ocal Government initiated a Bill ( 1  954) which contained provision$ for adequatc 

funds at !he disposal of Panrhayats to carryout statutory functions, particularly related to local 

development. On July 22, 1955 the Government passed an order to give more powers to the 

l'nnrhn~at. The Pnnchnynis were empowered to accord administrative sanction to works costi I I ~  

I<s.500/- and hclow. t;ach I'onrlrnynt was given a special gmut co bc util i7ed for puhl ic works i t 1  lltc 

Pancha-yat area. With a view to ensuring proper and effective supervision and toning up Panchnyut 

administration, ll~c government sanctioned the appointment of eight additional Inspectors to  the then 

existing strength of  18. 

In 1955, the government passed orders empowering the Panchnyats to sanction upto 

Rs.S,0001- for works. All these were meant to strengthen Panchuyut Institutions both irltheilc 

structural entity and financial autonomy. 

6.2.0. Administrative Reforms Committee, 1957 ( I Statrrtory Committee ) 

This was (hc hackgrou~d of decentralized functional iry of I3nnr:hnyats it) 1956, w l ~ c t ~  tl~e 

1 . George W ot>dcock, Kerala: A Portrait of the Malabar Coast, London, 1967,p. 44. 
2 .  Travancore - Cochin Administration Report, 1953-54, Govcrnmeut ni' 'I'ravancnte-Coct~in, 

Trivandrum. 1954, p.4. 



Kerala state was formed merging 'i'ravancore-Cochin State with Malabar. As stated earlier, there 

were two pieces of legislations on local government, the Travancore -Cochin I'nt~rhay~r~ Act 1 950, 

applicable to Travancore-Cochin area, and the Madras Village Panchayat Act  I 950, which was in 

force in Malabar area. In 1958 the Government of Kerala sought to consolidate all the acts, 

rt~lcs a ~ d  rcgulaiio~~s on the recom~nendations of the Administrative Reforms Comlnittce hc;ulctl by  

the then Chief Minister E.M. Shankaran Namboodiripad. 

6.2.1. Inspiring Factors 

Ihring the time, the 'Ralvantray Mehta Study Team' was at work at the all India level i n  

accordance with the new policy pattern of the Planning Commission of India. The Cornmission 

rcilcralccl t 11c wiclcl y t~cctl for crcating ;1 well orga~iir,cd dcmocrat ic slrucrr~rc 0 1 '  atlin i~lislrai ion 

witlii~~ cacll districl and arldcd, " iu this structurc,Village I'arzchnyat,~, will liavc to I)c org;l~~ically 

linked with popular organization at a higher level "*. The working of the dcvclop~nental sct~cmer 

entrusted wit11 the Panchayat could not yield the desired effect for lack of peoplcs' participation, and 

also due to absence of a proper structural linkage wit11 the upper tiers. 

Drawing inspiration from the Ralwantray Mehta Team Report, thc C'o~nmittee in 1057, 

wanted 10 rectify these defects in the functioning of local bodies. 

(i)  Enlargement of Rural Local Government 

The Governinent , wti ile c o n s t i t ~ ~ t i n g  tllc Cornmi ttcc,  wanted to cx tcnd Illc conccpt of  locsl 

government at the grass root level and extend it to more rural areas. It was felt that a well 

orgarlized and efficient administrative system is essential for the proper funclioning of any  

government. 

I .  Tllu Government of' Kerala ordered the constitution af a committee (Vide. Proceedings No.l'(s), 427 . I  I I I 
571PD did. 151811957) with t h e  following members, for examining the wr,r,k of administriitive 
inachiuery. ancl suggesting measures fr)r improving its efticiency. 
Members (1) E.M. Sankaran Namboodiripad (Chief Minister and chairman), (2 )  Joseph Mundassery 
(Minister for Educatiw), (3) N.E. S.  Raghavachari (Chief Secretary to Government), (4) V .K. N. Ment~n 
( New Dell-li), ( 5 )  14. D. Mallaviyya (NeoDelhi), (6) P.S.Nataraj Pillai (Trivantlrum) ilnd (7) (;. 
I'aramcswi~r:~ I'illiii (Trivandrum). 

2 .  C:itcrI i~l,Administraiive Re-organization and Economy Cornmiltee ,1965-67 (Vollodi  C'om~nitic), 
Government of Kerala, 'hivandrum, 1967, p. 8. 



The Arltninistrative IicKorms Corn~nittee approacherl their task with a vicw lo dcmocratizc 

the wllole ad~ni~~istralive system and machinery in  accordance with the new areas of* development. I t 

viewed hat as development progresses, administration steadily assuirles a broader conle~~l. I t  
the 

i~~cludcs w i l t ~ i n  its scope, running of ad~rlirlistra~ive ~nachinery , seeking co-opcrat iou a ~ ~ d  

participation OF people, informing alld educating the public and finally organizing a sound system of 

planning based as much on the participatiorl of people at each level as on the best techtlical, 

ccorlotn ic and statistical i~~for~nat ioi~ available. Therefore, the patter11 of plar~~li~ig I-las lo be allercd 

right from the top LO bottom and vice-versa. The rural local bodies have also to be altered 

accordingly. In a ~~ulshell the objectives of local bodies are not merely' to collect revenues and 

trlairltain peace but to promote the welfare of all classes of people particularly the poorer sections. 
had to be 

I :r)r 111 is, llic 111c~l1ocl was Ir) Oc dc~rlocratic ii11~1 l l ic ~llacli illcryh rcsput~sit~lc to LIIC I)C~JIIC'S 

representative. 

( i i i )  Decentralized administration 

'I'he systeln that prevaiied in Kerala was so centralized that, it caused the decline ot' initialivc 

on the part of the people. The laws a ~ ~ d  regulations, though amended, were still rigid, restrictive, 

i1nd utlsuiled w the rapidly expanding fu~lctions of the executive. The Cum~nitlcc, thererore, 

observed that tllc ol'l'icials i l l  the financial as well as at the dislricl and lowcr lcvcls Iiad : to bc 

equipped with adequate powers to avoid inordinate delay it1 discharging their dutics. Widcr 

participation, efficient adtninisiration, and wide delegation of powers wcrc also desirable. 

(iv) Check on the Executive 

corollary to decentrai ization, because it constituted an effective check on the proper exercise or 

dclcgated aulllorily tly the execulive. I'uriclzayni administration, whet) dernocratizccl (i.e. ~nanagcd 
waul4  

I)y t l~c  ~~cup lc 's  rcl)rcswtt"ivcs), il co~lsl i l r~tc au cfl'cctivc atld ~ u c a ~ ~ i ~ l g l ' ~ ~ l  cllcck 011 Illc cxt:csv. A 
OW\  A 

i l '  any,  1)y Lllc execulive. A body of tlie peoplc's rcprcsc~ltalivcs ,, also scrvc ;is a tl agency I'or ( I IV  

illdepender~t evaluatiu~l of work done by the permaneilt officials. The guidinl: prinuiplcs nf gnxr  

ad~uitlistralive reform shoulrl he to delegate greater aild greater a! I I  ti(>rit\~ fn I t ~ r \  I r ~ ~ ~ ~ r . 1  

' 



a d ~ n i ~ ~ i s t r a t i o ~ ~  l ike the Panchayals. 

I l c ~ ~ c o  1 hc C:orl~mjttcc ( IY58) was expected to revicw the workiilg oi- tllc adminislracivc 
and the 

~nachjnery in thc statc systems, procedures, and precedence under which it functions with a view lo 

assessit~g heir adcquacy for a deinocratic govermnent in a welfare state. 

(v) Efficiency of Administration 

The pucposc of the government was to improve the efficiency of the administrative 

tnact~inery in coping with develop~nental activities. Another purpose of the C o m ~ n  ittee was to 

suggest measures for the co-ordination of the activities of the different government departmerlts arid 

for the avoidance of overlapping in such activities. 'To be brief, the important aspects on which the 

Committee was expected to suggest proposals that would have direct bearing on the rural local 

bodies in  Kerala were : 

* MC~SUTCS !'Or decentralization of powcr at variuus Icvelr; with il vicw to 

expcdi tious dispatch of gover~lrnel~t business, 

* Methods by which democratization of the organs of government at various levels - 

structural and furlctio~lal formations, suitable to serve the purpose of the local bodies, 

or autorlomous and independent functioning, 

* Effective participatio~~ of local self governing i~lstitutions or represe~~tative bodies in 

the administration, 

* Tu review the then existing system of the state, wit11 a view to assessirlg their 

adequacy for a dci~locratic govern~ne~~t  in the welfare state. 'l'hus, the colnrn i ttee was 

expected to suggest recommendations arising out of the abovc matters or related 

aj-lairs. I 

111 [he matter of decentralization of power at the Panehayat level in Kerala, the terms 

rclerrcd LO by tllc committee had special significance because it was the first committee i t i  the post 

- i~ldependellce period set up by the democraticalty elected government in the state. I t  specified (he 

functions to be perlvrmed, structure, pattern, norms of representation o l  the people, llleir 

1 .  For details see, Report uf the Administrative Reforms Committee, 1958, Vol.  I ,  Part- I, Government 
of Kerala, ?'~.ivandrum, 1958, 'Intn~duction,' pp.2-4. 



i ~ ~ v o l v c ~ ~ ~ c ~ ~ l  111rougt1 a rlctwork of cornrl~iltees that will look up011 civic, developrnc~~~al, regulatory 
ills0 

il~ltl social progralnlllcs, I~callh alld similar agcllcy I'uuction Ibr the governmcllt a ~ l u  spcci l'icd ~ I l c  
A 

revenue share. I t  recon~rnended to revive the powers of Panchayats in judicial matters too, to be 

exercised through the Village Courts. 
n 

(vi) Overllaul~g the w l ~ o l e  administrative system 
A 

'rllc w , u ~ ~ ~ ~ i ( t c c  vicwctl chat ( I I C  Panrh(lynt,~ Ilad bccr~ Cu~lctinni~ig as 111ct-c "loc;~l boclics" 

clur i~~g the last few years although they had been asked to participate in  the working of the Natiot~al 

lixtcr~sion Service Programme or other local development schemes. For almost all activities of 

governmerlt, there arc departmental agencies down to the village level. 'Thus, llle Panuhuyat is 

looked up011 as olle of the ru tlctio~iaries like the Department of Education or Pub1 ic Works. 13ut thc 

rteveloprnel~t of Village Panchayats on the right lines has more significance, because they ca11 play a 

considerable part in bringing about a Inore just and integrated social struciurc in rural areas. 

'I'l~erefore, the attempt of 1958 Committee was an overhauling of the whole Pu~zc-huyat systcm i l l  

Kerala in accordance with the new vision of local bodies in the post-independence period. 

111 this way, the first statutory committee I attempted to democratize the rural local bodies 

thruugh functional and structural decentralization. The whole process was grouped under the 

tnl low ir~g Ileadl ines. (a) Specification of jurisdiction and constitution of Panchayats, (b) Functions 

and Powers of Panchayats , (c) Parichayat and revenue administration, (d) Panchayats and 

Gruttuevaks, (e) Kesources of Panchayats, (f) Panchayat Staff, (g) 'The role of village Courts and 

(h)l ~~stilutiol~al structure. 

h.2.2. Maill Suggestions 

The main suggestior~ of the Committee, was that : "at the village level, the Pa~zchuyat shnulrl 

l'u~~ction as tile only orga~lizalior~ between llle people and the government. Pcanchaj~nt should be the 

tnedia through which the villagers would come into contact with governmenl; Panchayats st~ould be 

LIE units of adn~itlistration , and nothing that takes place within their area should be dorie without thc 

I'anrhavuts being associated. They should be the executive links between the governme~~t and thc 



I 1 5  Kerala Stale had ~ o t  followed a u~iiforrn pallern of local bodics as regards the 

lurisdiction, structure and constitution of Panchayats. In  Malabar, one of the erstwtlile units, the 

size of' a Panchuvut in terms of' population was 500. While in  'rravancore-Cocllin, the othcr 

erstwhile unit ,  i t  varied from about 10,000 to 30,000. I n  the former region, Punchuyuts, were 

classified into Grade i & II while it was different in the latter unit. The territorial area of h e  

I'anchayat ill so~ne cases cut across h e  boundaries of revenue villages. The Comm I ttee therefore 

suggested that delimitation of areas is to be done in such a way that a Panchayut will have a 

population olh not less than 10,000 and as far as possiblt?:60nsist of either dne village or a number uf 

villages. I11 other words, the suggestion was that there should be one Panchayat fur each revenue 

village. 

Electio~l on the basis of adult franchise, secret ballot and majority rule are the very vital 

points of democracy. Democratization of the system means incorporati~lg lhese features. 

'I'herefbre, the committee made their opinio~l that Panchuyuts should be co~lstituted on Il~e basis ol- 

direct election by adult franchise. One member might represent approximately every thousand 

voters and there should be a provision for co-option of one woman member, if no lady member is 

elected, and also there should b&eservalion for Scheduled Castes and Tribes. 
I 

to be 
'L'o ensure Punchayat administrationfi sufficie~itly broad based, and for the maxitnum 

utilization of all available talents in the locality, Panchayats should have functional committees for 

different subjects like sanitation, communications, public health, education etc. ,consisting both of 

Panchayat inembers and others who are interested in public welfare. Another forum suggested to 

ensure broad based administrative system was that,a committee should be formed f'or each ward,,i .e. 

ward commitlee in the Pclnchayat and thus, the involvenlet~t of people at the grass root level could be 

made possible. 

Ihe comnlittee also endorsed the existirlg practice of party-based electiorl to f-'anc/ruyu! 

1 . Report uf the Adminisl.rative Reforms Committee, 1958, Vo1. 1, Part -I,  Governlnc~it 01' Ket-;~l;~, 
'frivandrum, 1958, p.28. 



coutlcils. It1 a staic like Kcrala, where people are generally literaie and have developed a high 

dcgl-cc ol' political cu~~sciousi~ess, i t  is ~latural to expect Ihat tlic party ideals wil l  influctlcc ihe 

clcctorate. Tllerefore the Committee suggested that this would assurk de~nocracy at the lower 

( i i )  Futlctions and Powers 

'i'llc f.ur-lctions of the KcraIa I'urzchayut are classi f'icd inlo (]wee calcgories ~ l a t ~ ~ c l  y , 

* 'I'l~ose ill respect of  wllidl the f'urichayats have f.ull devolutiot~ ol' powcrs as local scl f 

goverilinent units, raising their own taxes, deciding policies and irnpleme~iti~~g them; 

* Ttlose Ibr which the Prrnchayats would funclion as agents of a govcr~lment with 

executive delegation of powers; and 

* 'I'l~ose involving a necessarily higher optimum level of policy making and 

orgal~ixatio~~ in rcspecl of which the Yancflayals' role would bc ~noslly advisory. ' 
In other words, the first category makes the Panchayatsas units with full  devnlutiorl of 

powers, the sccol~d converts Punchaynts as agen~of  the government or government depariments 

in to 
and the third converts them ,, advisory bodies. 

'I'lie l~uncliot~s proposed above are broadly divided into three categorics t~atrleIy - (i) 

Ma~~datory Fui~ctio~ls ( i i )  Discretionary Powers and (iii) Compulsory ~ u t i e s . ~  

(a) Mandatory Functions 

The Ma~~datory Functions include the construction, repair and maintenance of all public 

roads in the f>anchuyat area and of all bridges, culvert roads, dams and causeways and the I igl~ti~ig 

of  pub1 ic roads and public places, the construction of drains and the disposal ol' drainage watcr and 

sewage; the clca~~illg of streets and public places, providing public latrines a~ld urinals, opening and 

1 . Report of the Ad~ninistrative Reforms Curnmiltee, 1958, Vol.  1, Part - I ,  Government of Kerala, 
'I'rivandrum. 1958, p.27. 

2 .  Ibid,, pp. 30-33. 
'I'he Santhanarn Commitlee appointed by the Ministry of C.ommunity Development md Co-operalion, 
Government of India ,in 1962, classified the functions of Panchayats i11Co three categories viz., civic 
amenities, social welfare activities and development work. Of these, the first catcgory of activities was 
intended to hc obligatory. while the other two could be optional. 
]:or details see, Report of  ihe Committee on Panchayat Kzlj Finance1 962, Governme111 01' India, 
Ncw Delhi, 1963, p . 8 .  



~i l ; i i~ l t c~~a~~cc  ol' I~urial and crelnaliot~ grounds, providing drillki~~g water to llle villagers, y rcve~ltivc 

a ~ i d  rcti~edial mcasurcs c o ~ ~ ~ ~ e c t e d  with any epidemic or with malaria, co~ltroi ol- offel~sivc and 

da~~gcrous iradcs. construction and lnaintenance of petty irrigation works, control of cattle ponds, 

registrat iotl of birllls and deaths at~d  e~lcouragelnent to increase food production etc. 

The Mandatory Functions OF the Panchuyats should be those which call be performed by 

lllcill out of their own resource, will1 their own staff and Punchayrcks would be rcspo~~sible fully holll 

lor thcir formulation and execution. As referred to, they would be the functions in  respect of which 

tlle Pancfluyats would have full delegation of powers. 

(b) Discretionary Powers 

Thc Discrekionary Powers included planting and preservation of trees, (forestry scherne) the 

npening and ~nail~tellallce of public markets, the corltrol of fairs and festivals other than those 

classif.icd as diskric~ fairs and l'cstivals, tile opening and maintenance of public landii~g ptaccs, I~alli~ig 

places and cart-stands, public slaughter houses, choultries other than those classified as district 

choultries, the exterlsiotl of village sites and the regulation of building, the registration of births and 

deaths, the improvemetit of agriculture and agricultural stock and the holding of agricultural fairs, 

the promoliur~ aid cllcouragelnen( of cottage industries, primary educalior~, thc opening arid 

1nai11 tcnance of reading rooms and of  libraries, wireless receiving sets, play grounds, spurts dubs, 

at~d  centres of physical culture, dispellsaries and payment uf subsidies to rural medical practitioners, 
and 

inalernity and child welfare ceulres, veterinary relie[. other measures of public utilily catculated to 
to 

pronwlc lllc sal'ely, hcalill at~d co~nvurt or convenience ol' the inl~abitants of the villagc and jlicrcasc. 

food produciion. 

111 discharging the functions rilentioned above, the Parzchayat is endowed w it11 optiolls eilher 

to hke up or ]lot, one particular function. I11 fields like 'social servicc prugrarnmes' and 

'dcvelop~~lci~i work' i'utzc/zayats should func~ion with exccu tive respo tlsihi l i  ty as agctils ol- 

govcrulne~lt. w it11 rcgarcl to educatio~~, the Patzchayais may be made more rcsponsiblc Tor t l~e  

adlninisiratiuil ol- pri ti-lary scllools 011 bellalf or' the government. In the field O K  Ileal ill, they sl~uuld 

have t l ~ e  rcspo~~sibil ity to maintain and rut1 rural dispensaries, prirnary health ceotres, child welfare 
w r ~ . ;  r , r v r  :,dA:j*(-.) 

A.  greater and increasing rolc lor the Punchayals as they gain 
n 



experience, strength and vihl i ty in attending to development works like agricultural production, 

allitrlal husbandry, co-operalive organizations, village industries erc. 

Regarding the functiot~s specified above, under the broad divisions, it is to he noted in this 

context that some more changes have been made subsequently which empower the government to 

declare by notification any of the discretionary duties or functions as obligatory for Patlclrayat areas. 
the Director of Parlchaynfs may h n s f e y  d 

It has been stipulated further that the Panchayat, subject to such rules as may be prescribed the 
A 

management and maintenance of any institution or the execution or maintenance of any work or the 

exercise of any power or the discharge of any duty within the Panchayat area whether provided for 

in the Act or not. The above authorities may also authorize by general or special order a Panchayat 

to exercise any power or discharge any function such as collection of land revenue, maintenance of 

survey and village records, collection of village statistics, supervision and control over government 

primary schools, public health, child welfare, maternity ins~itutio~~s and the execution of community 

develop~nent work as may be specified by the Government from time to time. 

It has also been laid down that two or more Panchayats together may establish and maintain 

conlnlon dispensaries, child welfare centres and institutions of such other kinds as may be prescribed 

by the g~vernrnent.~ Besides, the government may also, by notification in the Gazette, make over to 

a Pandiayat with its consent the rimnagenlent and superintendence of any charitable endowment in 

respect of which powers and duties attached to the Board of revenue, shall be transferred to the 

I'anchayat also; such powers may be withdrawn from the Panchayat subsequently by the 

Govcrrlnlent at its discretion. Again, the government may assign to a Pnnchayaf with its consent, a 

charitable inam, a service inam, or a conditional personal inam resumed by the Government or any 

other authority yrovidcd that, the net income from such inams can be applied exclusively to any 

purpose to which the funds of the Panchayat may be applied and may revoke any assignment so 

made. Over and above the aforementioned duties aild functions, regulatory fur~ctions pertaining to 

public safety, convenience and health, may also be entrusted to Panchayats according to chapter v of 

1. The Kerala Panchayat Act 1960, Section 58, Government of Kerala, Trivandrum, 1960. 
2 .  [bid., Section 59. 
2 .  Ibid., Sections 59, and 60, sub section ( I )  and (2). 



'i'llc Slatutory Clo~n~~littee, 1958, on plan projects set up by the legislative assc~nt)ly suggcsled 

cllc I'ol lowing 'cor~~y~ulsory du tics' also for the Village ~ a t u * h r ~ ~ a / s : ~  (a) provisio~~ 01' w;llor r;uppl y lor 

~lotnestic usc, (hj sani talion (c) maintena~~ce of pub1 ic strccts, drains arid tanks. ( ( I )  l ighting ol' 

villagc streels (e) [ n a i ~ ~ t c ~ l a l ~ c e  uf Purzclzuyat roads, culverts, roads, and bridges; (1) supcrvisior~ ol' 

primary schools (g) welfare of backward classes; and (11) collection and ~naintenancc of statistics. 

While entrusting the Panchaycst bodies with the responsibilities of local administration, they 

Ilave bee11 assigned duties to execute the different progralnmes in their respective areas. The s tatc 

governmerlt can trarlsfer any function to the I'anchayacs. 'The presidenl of the Punr-lzayat has been 

vested wit11 cmergellcy powers to decide and execute the works  undertaker^ by the Panchuynt aid 

also lo sanction tlloilcy l'or- tl~is purpose from the Panchayat funds. He is also cxpccted lo advisc, 

guidc and control the Panrhnyat staKf. Out of the thrce broad divisions of powers, t l ~ c  statutory 

com~n i ttee suggested the government to accept the provisio~ls regard irlg the Mandatory functions 

given ill the Draft Kerala Panchayat Bill 1 9 5 8 . ~  

By propus i 11g lllc bulk o l  the new functions to be assigned lor Llle I~uncltuyuts, llle coln~ll I llcc 

slrcsscil tl~c poi111 111aL dclnocratic cllaractc~. sl~ould be maintai~led and at ttic sarnc ti~nc illc 

Punchujals can effcclivel y attcnd to the functiot~s as agents of government. It tnealls illat tl~ese are 

some of the l'unctians ill which executive responsibility may be delegated to the t'uridgyu/s and as 

and wlicn 11cw inslitutioi-ts are opened, the possibility of making the Panchuya~s rcspulisible I'or their 

itiaiutetlancc sl~ould be elltrusted to the Patzchayals consistent with the demands of' the 

ad~ninistratiol~. 

In the exercise nf these functions, the Panchayats were looked up011 as i~~depet~dent  units in 

two ways as f a r  as the cxcrcise of administrative powers are cu~~ceraed. Firstly, the Ma~idatory 

Funct~ons are those i l l  which the I'anchayais would have full delegation of powers. Sccondly tt~e 

I. Keport or the Administrative Reforms Committee, 1958, Vol . I ,  Part-I, Govcrnn~ent  of Kerala, 
*1'1-ivandi-um, 1958, p.33. 

2. Ibid., 1711.30-3 1. 



I'anrhnynts need not send proposals on certain matters to higher authorities for approval. This 

tl\ciltis tllal 1'trnrhnyml.s arc givct~ full cxccutivc resporlsibilily in pcrfurming civic arnc~~i  tics a~ld 

social welfare activities . On the wl~ole the attempt was in favour of a continuous search to effect 

greater and greater deIegation. 

(i i i)  Panchaynfs as U nits of Revenue Administration 

One of the suggestions made by the Administrative Reforms Committee, 1958, was tclatcd 

to revenue establishments and the Panchuyat. The Panchqad was empowered to collect land 

revenue under the jurisdiction of that particular Panchayat. This has to be made not only to 

augment the resources of the Panchayat but far co-ordinating the activities of the government 

runctionaries. ?'he committee also desired to bring them under the control of an elected body like 

~ h c  Pandzayar. The committee was also in favour of allotting 50 percent of the basic tax collected to 

the Panchayat and the remaining 50 percent of the total for the state also to be distributed to the 

I'anchayats on the basis of needs. 

More emphasis was laid on the Panchayat's power to collect the revenue with sufficient 

powers vested with them to enforce payment and for this purpose the same revenue smff who were 

atle~ldirlg to collection of land revenue in the village offices were to be transferred to Llle 

Panchnynls, This was suggested with a view to have more co-ordination between the revenue 

collection and development schernes.l 

To ensure adequacy of resources for implementing the functions for which the 

YuncJzayn~s will be give11 executive responsibility the committee recommended the system of 

special and specific grants with the provision of matching funds through the mobilization of 

local rcsourccs. 'Tl~c sourccs of Panchayat revenue listed were, Ilouse tax, profession tax 

;uld vehicle h x ,  \)asic lax,  cess on land and petty irigaltion works, ccss on any licerisc 

rces whicli tlic Panchuyuls lnay levy agairls t discllargc of their Manda~or y 

1. There was disag~.ecment over the transfer of revenue functions from the Village Officer and Tahsildar lo 
Pand~ayals and this view has bcen expressed by two members. For details see, 'Note' by G. 
1';rralncswaran I'illal and V.K.N. Menun, in Report of the Administrative Reforms Camrnlltce, 1958, 
V ol . I ,  Part-I , Gavel-nment of Kerala, Trivandrum, p .158. 



II llcliolls, vo1u11tat-y corltr ibut ions, surcharge levied un trailsl'er ol' property , rcvclluc I ' t+o l~~ 

rernul~erative e~~terpriscs, receipts from pilgrim tax, cattle pounds, occupatiol~ of yorutriboke la~ids, 

fisheries and such orhcr items as may be specified fro111 time to tirne by the government. 

A u t u ~ ~ o ~ ~ ~ u u s  l u  tlcliotlir~g of V illagc i'ut~c~l~uyufs in ~nallct-s of  budgcl i'ill;il iz;~iioti was also see 
#as 

fort11 by stating that the Panchayor budgetko be sent to jlhhsildar for purview and scrutiny. "'rl~e 

purpose of this scrutiny is only 10 ensure that provision has beet] made for lllc I'ul f'i1111erit of stalulory 

ful~ctions. " I 

'1'0 co-ordinate the works of Panchayats and the blocks, i.e., to link the Puncluzyal 

orgat1 ica I 1 y wit11 the ex tension and development work the committee suggested that the Grai?~ Scvaks 
hould 

should be attached to the IJarlchayat who functiun as its extension alld clcveloprlle~lt assisratlt; - 1 1 1  

1a1-get- PancI~uyats, it might be necessary to have a Panchayat Executive Officer arid a Gmnuevuk. 

( iv) Pancl~nyat and Judicial I'unctions 

1 1 1  Kerala, Pnnchayals had also exercised judicial powers, and historical accourlls clcarly 

s l~ow that, as in other states in the Indian Union, justice was administered expeditious1 y ,  cffectivcl y 

and eri'icier~lly by many Panchayats, before the enactment of the Act of 1960. In tllc Matitbar 

region, I'unulzuyat Courts were formed on the basis of the Madras Village Courts o f  1888 atld 

r111lct ioned in  all villages having ~ a r i ~ h a y a t s . ~  I n  a11 villages where there were Panc/inynls, khc 

er~lire Pa/lclzuyat sat as a court (or settling minor disputes and trying petty cri~rlilial or'fcnses. 111 

villages willlou~ Panchnyats, the village headman functioned as village ttlunsifl. rI'lie V i l  Iagc C o u ~  ts 

in il~e 'l'ravancore area came into being ur~der the 'Travancore Village Court ALI, I 'rile 

~ ~ l u r ~ ~ b c r s  were n ) ~ n i l ~ a i c d  by the governme~lt and not elecicd as was thecasc in MaIab;lr. A~lcl i i ~  i l lc  

inrtl~cr Cucl~ ill Siate, a scparale departtl~ent oC Village Courts was crealed and the Purrdluyr~l Caul-rs 

wcrc renl-ganizcd by all Act of t 943 .4 'Tl~e Panchnyal Courts, already iurlctionitig ill ilic siatc WCI .c: 

rc~lalt lcd as Village Courts and ttlc members of each court (tolal live m c ~ ~ ~ b c r u  i~lcludii~g Ilic 



1)rcsident) wcrc aypoin~cd hy ~tlc govertllrcllt. 'I'l~ey wcrc c ~ ~ ~ p o w e r e d  lo iry suils u p l o  the villuc 01- 

llle I ts .  L OOI-. 'I'llc Cocl~i~l Villagc Courts llatl thc powcr LO exccu tc their dccrccs by arrest ol' thc dchlor 
A 

ur by the conllscalion and sale of movable property belonging to him. Altl~ougl~ there was no 

provisio~l for appcal against judg~rlents of the Village Courts, the Rcgistmr of' Vil lagc Courts, who 

liad adlnirlistrative co~~t ro l  of the courts, could set aside a decree or order of a Village Court 0 1 1  ihc 

gl-ou~~d of corruption, gross partiality or misconduct of any of the judges or where the court acred 

w iihoul jurisdictiou. 

Willl ( I I C  merger of Coch i l l  wi t t ~  l'ravancore, a rlcw law unifying lllc two cx isting laws, was 

euacted ill 15154. Soor1 i t  was found inadequate to cover the whole of Kerala, whicl~ was fortned in 

1956. Therefore a Ri l l  was drafted, i.e., the Draft Kerala Panchayat Acl 1958, soon after the re- 

organi7ation ol' tlic state. 'rllere have been arguments adduced from time to time by those who I-tave 

!misgivings about ltle credibility of cases settled by the village bodies, either by Panchuycr.t.~ as Courl 

(or settling civil disputes or the Village Courts functioning as judicial body. 

'I'he Adlnil~istrative Reforms Corn  nitt tee 1958 observed: 

"Thc one factor tl~al tias to be borne in mind whilc co~lsidering the 

qucstion of Village Courts, is that the settlernei~t of minor disputes 

between the villagers, tllose amongst then] who have their confidellce a11d 

who arc l'ull y conversant with the facts of thc locality should be atdc to 

d ispe~~se  justice with speedily, without having to take recourse t o  the 

lengthy process of the ordinary Civil and Criminal Courts."' 

However, the Committee also observed that wilh regard to the mode of constitution of the 

Villagc Courts opi~iion in 'I'rava~~core-Cochin area had been uniformly against ei~trusting judicial 

powers with the elected persons. In  Malabar area, however experience of Panchayar Courts has 

slww 11  tia at such l'~i\rs ;lrc cxaggeratcd. Thcrcforc, the Colnlni ttec suggcstecl Ih;-lr 111c torn-rat ion 0 1 '  ;I 

Village Court, by nomiuatiun of all the members and the chairman from out of a panel uf names, 

suggested by thc f'nncttnyats, would meet the require~ne~lts. Each Patzchuycit may send a panel of 

1 .  'I'tle Report of the Administrative Reforms Co~nmittee, 1958, Gnvernment ol' Kerala, Trivandrurn, 
1958, pr.41. 



lcr~ rlallies, exclt~ding l l~c Ilalnes of I'utzc/~r~.yaf members from wl~ich, t'ivc may he non~inalcd lo 

conslituic the Village Court. Since llle questiol~s illat would arise Ibr decisiotl woulti clcpend largcly 

011 facts and [lot on poitlh of law, the committee felt that, i t  is unnecessary to appoint a legal menlbcr 

to ibis Court. ' 
(V) Structural l iat ionalizalio~~ : (a)The Panchayati Kaj 

'I'l~c I'crr~rlr(i~yo/i h'(u2 systcln ol' arlnli nislration Incans a paucrn of ad tn i ~ l ~ s t r a t i o ~ ~  Sroru Lllc 

I'crt~r.llcr,yut lo sull-slalc levcl in wllicl~ all the bodies arc o r g a ~ ~ i c a t l y  l inkc~l .  '[ 'his has [lot t1cc11 

iinplemented in Keraia, though it was begun in many states i n  India. Though the system was ]lot 

;dopeed as s u c h ,  Iluwever, tlie statutory coin~nittee proposed two schemes i ti their suggcstio~?~ 011 

sub-district level  administrative system. (1) As stated earlier, the basic unit of all departments 

should, as l*ar as possible be a I'nnchuyat or a whole ~lulrlber of' Patlchayats. This arose fro111 llic 

recom~nendatio~l 10 build up an admi~~istrative structure in the state with the Ynnr~tnyut as the t~ase. 

'f'l~e task was to co-ord itlate revenue ad~ninistration with devcloplucnt and civic 

ad~ni~~istratio~~.  Above tlle village the Taluq is proposed as the unit for purposc of revcnue and 

gerleral a d ~ n i ~ ~ i s t r a t i o r ~  while the Natioi~al Extensio~l Service Blocks (N E S Blocks) were proposed as 

the unit or developu~cnt and extensio~n.~ 

1 . 'The Reporl of the Ad~nir~istrative Reforms Committee, 1958, Vol.  I ,  Part-I, Govert~merll of Kcr ala, 
'I'rivandrum, 1958, p.42. 

2. 'I'he tern] 'Panchayali Kaj' tneans a statutory multi-tier institutional structure at the sub-state lcvel 
endtmed will] 21 corporate status by a compeletlt (state) legislature. performing functions pertaining to 

local government as determined from time to time, by the legislature and the executive at tlie State or the 
i lnivn levels. 'I'he term applied in the context of local government administraliot~ in India in the posl- 
i ~idcpcudencc pcr-iod, contains the concepts like democracy, development and rlecentraliziition cmhodicd 
ill a paradig nutic sense. It stands Tol. a decentralized functionality of local gover~~rncnt by multi-~icr 

w 
syslcin ;d the sub-state level which originated from the proposals of Bal ,antray Mehta Study 'I'eam on 
democratic decentralization. Pancl~ayatl Raj in India did not record a sustained success. I t  has been said 
1 1 1 ; 1 (  13:dv;uit riiy M c h t ; ~  i~lsr) viewcd llic pt~nchayals iIS units o l  cen(~+ali~,ctl pl;i~~nirlg systcln . I;or dci;~ils of'  

tllu syslerll : I I I ~  ;I ctilical vicw, see. P.<:.Malhur, 'Ke~noclcllitlg 1'rrrlch:lyai K;ij I ~ ~ s t i l i ~ i i ~ ~ t ~ s  in  Il~clia.' i ~ r  
' I ' .N. Chaturvedi,  ed., Pancl~ayati Haj, New Delhi, 1981, p. 170 . 
I?. M .S .  Narnhoodiripad, 'Jatladipathya Vikenclrikaranam,' in Banchayali Raj: I'rayogavunl 
Siddlukt~(havulr~, (Malay alarn), I'richur, Kerala, 1989, p.23. 

3 .  National Extzrlsiciu Scrvice ( N  13 S) was launched by the Government of India under llle Clotlln~u~liry 
T>evclop~ncnt X'rngramme. The scheme was based on the 'Block' having an aver-age population of  1 I ; ~ k h  
as the base l i lr pIanning purposes. Accordingly. the State was divided into 143 National Exlension 
Service Rlocks. 'I'here were 55 'Taluks in the state with an average area of 270 srl. metres and ~ J I  iiverage 
pt>pul;ltirjn ot' 2 .  /2  I; lki~s .  Each 7';1111q consistetl of two to four N.E.S .  B t c ~ k s .  



Thus, the Committee recommended that the basic unit of all departments should as  far as 

possible be a Panchayat. Above the Punchayat, for co-ordinating the work of several departments 

at the Taluq level i t  was proposed to reconstitute the '~a lud  Council , and it was to be an advisory 

body i 11s tead of being one l i av i~~g  devolved powers and delegated Cunctions. 'I'llc reorganid Block 

Advisory Committee, to be redesignated as the Tafuq Council, should be an indirectly elected body 

comprising the representatives of the concerned Panchayats. ~ h d  ~a luq '  Council would be the only 
I I 

one at the Taluq level, replacing all other ad hoc advisory committees. The main function of the 

Committee was envisaged to be that of an advisory role at the sub- district level. 

Above the'~a1uq'~ouncil in order to ensure representation of people, it was recommended to 
r I 

form a District CounciI. On the role of such a Council vis-a-vis the Panchayrat Samitis, the 

Committee favoured a restricted task only to the District Council, lest it should curtail the powers of 

clccted bodies at the lower level. It favoured a I imited role because Village Pawhuyals in KeraIa, as 

envisaged in the report are fairly large units and they exercise con~parativel y many powers. 

Moreover, the rural local bodies in the state are self- governing bodies to an extent, with specific 

fields of work and powers of taxation. 
be 

However, in view of the fact that the proposed District Council would organizations with the 
n 

power to take decision, they may be assigned some tasks like scrutiny of Panchayat plans, 

apportionment among the Panchayafs of the basic tax equalization fund, distribution of grant to the 

Panchayats chanrleled through local development allotments, arranging for execution of any work in 

a Panchayaz which is either inefficient or has ceased to function1. 

6.3.0 Comnission for Delimitation of Parrchayat Areas: Chandu Menon Report 1958 (I1 
Statutory Commission) 

A Committee was constituted under 0. Chandu Menon. in 1958 to examine the question of 

del iil~itatiorl of  Panchayat areas. The commission also upheld that the paramount cons ideration i 11 

the delimitation of Panchayat areas should be the creation of convenient and compact administrz!ivc: 

units in sudl a manner as to enthuse the people and secure their co-operative efforts i f :  the 

1 .  1Iej)ort of tile Admiuistrative Reforms Committee, 1958, Vol.1, Part-I, C;overnment of Keralic, 
Tl,ivantlrnm, 1958, p.69.  



;~~ncl iorat ivc or clcvclopn~cnlal aclivitics of thc 17anclrnyals1. 'I'he C:r)~nmtssioil strongly 

rcco~ntncnded tbr an ecoilo~il ical l y viable Punchayal area lo the ex tell t possi blc, so  Lliat 111c 

ad~nit-listration could be carried on without waiting for the allotment of funds by the superior 

Each district has about 100-200 Pandzayats under its jurisdiction whereas under each 1.3lock 

tile 11u111bcr is b c t w c c ~ ~  10- 15. 'I'l~erefore. the district was ofrcrcd a cot~vct~ic~\l lcvcl (or tllc 

Briefly stated, the committee suggested Panchayati Raj system of administration in Kerala i l l  

~ ) e u l d  I Y ~  
which Patzdlaynd , 'l'aluq Council, Block and District Cour~cil - all organically linked ar~d the 

n 

pri ~lciples of democratization and decentralization extended upto sub-state level. In other 

words, the principle of administrative decentralization has to be extended to the district levels,and 
7ur<ll 

I ronl ille d islr icl levcl to thehareas, lhc Paiichnyals. 

Following llle recornmei~dations of the A d ~ ~ ~ i ~ l i s t r a t i v e  Kelbrrns Cotn~niltee, and l l lc  

Deli~nitalions Commission, a Kerala Pandlayut Bill was introduced in Dec. 1958. Al'icr otle ycilr Llle 

Kerala Districl ~ounciipill was also introduced in April 1959. Neither could, l~owevcr, be enacted 

lure law tllcu, as 111c 1,cgislalive Asscmbly of Kerala was dissolved on 3 1 July 1959, by Ihc I'rcsidenl 

of I l-ldia. 

6.4.0. The ICcrala Panchuyat Act, 1960 

'She Government of Kerala enacted in the year 1960, a Kerala Panchaynt Act unifying tile 

existing laws in the Malabar and Travancore-Cochin regions of the state a i~d  enlarged the iul-tctions 

alld l ' i ~ ~ a ~ ~ c i a l  resources ol' Ltlc local bodics. 'I'tle Acl is the c l i ~ ~ i a x  01' a scries ol' legislative sessior~s 

held in the year 2960. 'I'he debates and discussions prior to the passing of the Act show that the 

u ~ c t ~ ~ b e r s  in the I~gislal ivc Assembty were in high spirit for a Village Swaruj in consonance wilh (Ile 

Gandhian v i s i o ~ l . ~  

I. Keport uf the Com~nission for Delimitation of Palichayat Areas, 1958, in 2 Parts, Parl-1,C;overnment 
of Kerala, Tt.ivandru~n, 1960. p.6 .  

2. FOI- details see, The Proceedings of the Kerala Legislative Assembly,Second Session. 30 June 1960. 
Offjcial Kcport, Vol . lX ,  No.7, 1961 Vol.IX No. 14. Sep. 1960;:' , : Third Session, Vol.X, Nos. 1-5. 7- 
10, & Fourth Session, Sep. 1962, Vol. 10, Nus. 11-20, Nos. 21-30,1962, Governtnent of Kel-ala , 
Trivandrun-1, pp.762-803, p.  1488, & pp.8 19-20. 



As rcgards ( I I C  Kerala Purzc/laynt Act 1960, the state~~~crl t  of objectives ol' tile Acl  wcre as 

ICd lows:- 

'I'hc proposal is that tl-ie Panchayat should be the only organizatio~\ at 

the village Icvel between gavcri~r~~ent and the people, and that thcy 

sl~ould be the media through whicll the villagers can come into contact 

with the government. In other words nothing that takes place within the 

Patlchaya~ area should be done without the Panchayak being associaled 

with it, in one of the three ways - executive functions with full 

devol ut 1011 of powers, agency functions and advisory functions. Provision 

has been rnadc for elltrusting to the Panchayat the lunctions then attcnded 

to by the vi t lage officers excepti~~g the judicial functiolls exercised 

I'orlnerly by ttlc village l~cad~nan in tlle Malabar arca.. .. I t  is alsu 

proposed that Yunchayats should be entrusted with the rcspor~sibility of 

cotlcrol and supervision of elementary schools and of medical, public: 

Ilealth work, and for the developrner~t of agriculture, a~li~nal husbaridry 

and cottage ii~dustries.. . . I 

6.4. 1. Fu~lctio~~s Strea~mf ined 

The Act of 1960 contained an impressive 1 is t of duties and functions of Patzchaynts ( seckio~~ 

57) in Kerala. 'I'he Act provides that government could authorise the Panchayats to exercise 

functions such as colleccioi~ of land revenue, maintenance of survey, and village records collection 

o l  village slatistics, supervision ancl coi~trol over primary schools, medical, pub1 ic health, child 

welfare, maternity institutions and executioil of co~nnlunity development work including 

i~nprovernent of agriculture, animal husbandry, communication and village industries. 

In accordance wit11 the provisions of the Act, the government introduced Panchayati Kuj 

system of' Uunctiot~itlg in certain select areas. Two blocks in each disirici werc sclecled lbr the 

1 . Cited in, Report on the Measures to be Taken for Democratic Decentralization at the District and 
- Lower Levels in 2 vols., Vol . I ,  July 1988, Government of' Kerala, Trivandrurn, 1988, pp. 1 1 - 12. 



S 

scl~c~tic. ' Accor(li tlg to tl~c scllcu~c, cvcry work ol' (he dil'Kcrcul dcparlrnc~ll at t11c v illagc lcvcl Ilas (o  
A 

be cxecuted tlirougl~ thc agc~lcy o l  tllc I'anclzayats. Tlic budgct of cvcry dcpar~lncnt will therclbrc 

collsist o l  two portions, one for works to be executed directly by the department and the other to be 

trii~is fcrred to I'r~nchuyar.~. I ;ur I l ~ c i r  cxeculio~l, the Ulock I)evclopmc~~t Off iccr , licvcuuc D ivisioual 

Off-icer and the District Collector were given powers to inspect the Panchayals and issue i~lslructions 

so Illat, llre works ut~dcrtake~l by the Panchayuls are adminislered el'l'icie~ltl~." 

6.5.0 "Ihe Kerala PanchayalUnio~l Councils and Zilla Parishad Bill 1964 

'I'tle Kcl-ala I'ancllayat U I I ~ O I I  Councils and Zilla Perishad Bill 1964, was iutroduced in the 

1,egislative Assembly on the lines of the recommendations of the" Balvantry Mehta Study Team" 

aud the Pnnchc~yclti Itaj set up ill state like Tatnil Nadu and Rajasthan. It e~~visagcd a scl~c~r~c ut~dcr 

which Ihe Illlock was to be the basic unit  of' planning and developmenl ill h e  stiitc w i t l l  an clcclcd 

P(inchayuf U n i o ~ ~  Council with suKficient authority. Above Lhe Block, an advisory dills I'urishnd 

was propuscd at the district ~ c v c l . ~  'Tl~e Cl~airmen of the Panehayat Utliou Couticils werc to bc 

members of the Zilla Parishad. However, this bill could not be proceeded with, as the ministry Sell 

in Scpt. 1964. 

2.  'l'lle scheme ul' l'anchayati Raj as a cluster of inter-meshing institutions is  a post- 1950 conceptual 
developtnent 2nd Article 40 of the Constitution of Illdia does not use any phrasc uthcr than villagc 
Paachayats. The conceptual anomaly of treating Panchayat:'and Samitis, Blocks and the District 
Coullci Is iiS variants of Village ~ancha~al',$~coine all the more pmnounced rccentl y . In this amlcnt. 
one has to rememhcr that this anomaly is a post-Balvan~ray Mehta Keport phenomenon. As a result 
ucithcr (he v ; ~ ~ * i o u s  commissions, conimittecs and study tealns appoit~led hy thc Cerltri~l Governtuctlt nol- 
Ilic two dozen and odd study tcarns appointed by thc various state govcrumeuls i~~clurling tlie 
C;uvc~.nnicnl o l  ~crai;b~avc undcrtakcn a cumprclwtlsivr schrinc fur the re-orga~iizatio~~ 0 1  Village 
P;lnchay;iis. 11 is i11 this backgrou~ld that the Government of Kerala visualized a scheme of 
deccntraliraliot~ of Ilower at the District and lower levels . 
I:or clcliiils scc, 1j.C. Malhur-, 'licr~~odclling I'ancliayali Kaj Inslilutious i l l  Illclia,' i l l  '1'. N .  C:l\i\l~~-vcdi, 
ed., I'anchayali Raj, New Dellii, I98 1 ,  p. 171. 

2. A .  Sreedhara Menotl, ed., Gazetteer of India-Kerala, Government of Kerala, 'rrivandrum, 1962. 
PP ,645'46. 
.l'he areas selected for intruduction of Panchayati Rzlj in the Trivandrum district were, Varkala I3lock. 
wirh Chctunniyur, Ilakkainon, Manambur, Chcmmaruthy, Edava, Varkala and Vettrwr Pnrrcfluyuts 
cc ) ~ n i ~ ~ g  uudel- i 1 and Nedutnangad, Aruvikara, Vernbayam, and Karakulan1 Pnnchaynts. 

3 .  For details see, Kerala Pa~lchayat Uuion Councils and Zilla Parishad I l i H  1964, Guvernnient 01- 
Keralx, l'riv;~ndrum, 1964, p.209. 



6.6.0. Vullodi Co~nmittec, 1965 (I1  I Statutory Commission) 

'I'hc polilical illstability ill Lhe state again led to what Inay be caltcd ups a11d downs i t )  ttlc 

approach and atternpis at the dece~ltralizir~g process of Parlchayat administration. 'I'he state came 

1111dcr I'residcut 's rulc 111 1 965. Sllortl y at1 Adlni~~istrativc Iic-organizatio~l alld tllc Ilcol~otny 

<'om~nittee headed by M.K.  Vellodi was appointed.' 'rl~e co~~~tnisiorl was cor~stituted ill Oclober 

1965 LO study tllc y uestio~~ ol' reductiorl ill administraiive expc~~diture and lo l'ormulaie steps 

uecessary for achieving maximum economy coinpat ible with security, efficiency aild the perlnalietl t 

lleeds of the planned developmet~t of the state. 

6.6.1. Objectives of the Veliodi Committee: Welfare Slate 

The co~nmittee was expecked to suggest Incasures towards administrativc delegation and 

O F  .. 
shari~lg l~~la~lcial powers among h e  officers of the govcrtlmeut at different levels. Anotl~cr point 

A 

rcl'crrcd to by [tie com~nittee was tlic organization of departments at all Icvels, slate, region, district 

aud below. 

Tile ot~jccts of the Committee say: 

As t i  tnc passcd, govcr~l~nc~lt hot11 at the centre and in (IIC statcs b c g ; ~ ~ ~  

to l'ccl tl~;u tl~osc t-cl'or~ns had I I O ~  tllc dcsircrl iuq~act oil l l ~ c  pcoplc il11t1 

that the people by atid large did not seem to feel that [hey had an ackivc 

sharc in the formulation or the irnple~ne~~tatio~~ of these powers. I t  was 

felt chat sor~~cll~ i 11g more had to be done to make the people feel hat ,  they 

were involved in thc work of establishi~ig a welfare statc. 2 

'I'llc Vcllodi corntnitlcc's approacll was Inore or less on a similar paltcrn takcn hy 

the Dalvanlray Mellta Coin mittee, 195 8 at the national level, which recommended a Pa/zchayati 

I .  'l'he committee consisted the following mcmhers, M.K.  Vellodi (Chairman) K .  R . K .  Menvn and 1 ' 3 .  
Padmanah han. (rue mhcrs). 
The terms t'cl'erred tu the ct~minittee included the distribution of functions between the stale government 
ar~d the local authurities, allocalion of' work amoug the differen1 depart~r~ents clF the govertlment. the 
organization of  departments at all levels, state, region, district and below, the cunstitution and llle 
structure of the state and the subordinate services, the delegation of administrative arid tinancia1 powers 
;ilno~ig ~ I I C  o t'l'i~c1-s of the g o v e r ~ i ~ ~ ~ e ~ i t  at d i l t r e n t  levcls. eic. 

2 .  Keport uC tht? Administrative Heforms and Economy Committee, 1965-67, Governmen1 of Kerala, 
I'rivaudrum. 1967. p .2. 



Raj system of administration. However, instead of Panchaynr, the Block was suggested to l ~ e  the 

un i t  of admillistration. 

nesiclcs, tllc cornmittce observed that thc reason like lack of enthusiasm on tllc part of tl~c 

people, and the local authorities, indifference of the government towards delegation oP authority and 

dccentralizalion of power, and the like, caused the dismal failure of  local administration in [lie state*' 

Therefore, the committee reviewed the need for decentralization of responsibility and power 

to levels below the state, and thereby included many suggestions related to Panrhnyut 

administrat ion, its powers and functions, resources, sources of revenue, i ts links with upper level 

bodies like 7uluq Somilis, Zilla Parishads etc. The committee, after referring to llle proposals 

submitted by the Balvantray Mehta Committee2 to the Government of India, suggested a pattern of 

Pundlnyati Raj system more or less similar, to that in Kerala. Therefore i t  suggested to reorganize 

clistrict administration in Kerala so as to l ink them wit11 the village Pnnrhnynrs i n  a lier systc~n. 

6.6.2 ~anchavn[as  units of adrninistratioll 

About the rural local bodies, the main objective was inte~lded to strengthen the Panchayat 

bodies. 1t included the need for creating Panchayats as units of administration, hoth administrative 

arld territorial. 'I'he suggestions of the committee was mainly in consonarlce wi t t ~  llle Gover~~ment oT 

111dia Resolution of 18 May, 191 8 which reads as follows: 

'I'l~c object or local self government is lo train the people 111 tllc 

rnariage~nent of their own local affairs, and the political cdl~cation of ' th i~  

sort Inust, irl !lie lnain cake precedence o f  considerations of tlcpnrlmcutal 

efficiency. I t  follows from this that local bodies should be as represc~~tative 

as possible of the people, whose affairs they are called upon to 

administer, that their authority in the matter entrusted should be real ancl 

1. Iicport of the Administrative Re-organization and Economy Committee, 1965-67, Government of 
Kcrala. l'rivanclrum, 1967, p.3.  

2 .  'rlre R a l v a ~ ~ i r a y  Mchta Committee appointed by the Government oi' Itldia in 1956 recommentled a ~llrcc- 
tier system of decentralization, the Village Panchayat at the lowest level, the Panchnyat Sslrnitis at thc 
I3lock level, and the ZiIla Parisl~ad at the district level. Most r~f the statcs in 1ndi;l have ir~~plenientcd the 
Mehta Comrnitlee ~+eco~nrncndatir~ns in tl~e scheme of' Panchsyati Rnj. 



not nominal and that they should not be subjected to unnecessary control. 

should  lea^-11 by i\i;,l;ing mistakes and profiting by them. '  

6.6.3. Main recommendations 

TI1 u s ,  tl ie following considerations, the committee recommended, should weigh with 

government in the context of Pancha~at Ruj system.2 

a) The lowest unit of administration should he the Panchayat, identical with a revenue 

village, 

13) Thc Pnnrhayats should have well-defined functions ancl adequate resources to 

discharge them, 

c) The Pnnrhaynts should link up with the sub-district level bodies, 

d) The democratic body at the sub-district level should have real powers. 

e) The nature of the democratic body at the district level should be decided on pragmatic 

rather than on theoretical grounds. 

The Committee viewed that the Ponchuyats should be accepted as units of re-survey so that 

they woulcl become revenue villages as well. In other words Panchnyuts and revenue villages would 

hi~vc to bc co-nrclinatctl. Thc  suggestion was that all existing PnncItnyclts as also the Municipal anct 

Corporation areas should be notified as revenue villages. This would result, according to the 

co~nmi  ttcc, in lllc constitution of  95 I Pnnrhnyr~ts in the revenue villages. The lantl rccnrds could he 

made available to the proposed lowest administrative units - the Panchayats. I f '  on a future day the 

size of a Panchayat has to be altered, it should be laid down that the portion added or taken away is 

a whole number of 1000 hectare Blocks. , 

To provicie still higher stimulus to grass root level bodies in Kerala, through a process of  co- 

ordinated services from all tlie departments, the committee suggested chat Pnnri~~,ynt,s should 

hecome part o f  general administratiotl. To make Panchayars effective ds~nocratic bodies, it is  

1 . Cited in, Repart af the Administrative Re-organization and Ecot~orny Curnmiltcu, 1965-67, 
Government of Kerala, Trivandrum, 1967, p. 12. 

2. ILbirl., 'Summi~ry of liecornmcncl:itio~~s', p.  120. 



essc~itia! that they rcceive corlslanl guidance ant1 attcn6 ' i o l - t  frotn all dcpar t~ne l~ ts .  ' 
'I'lic Vcllnd i Commi(tec also cndorscd the categd .,,I, c , , . ~  of I'ltnclio~ls as l istcd i l l  rllc 

, . i r  l ~ y n t  Act of 1960. I lowcvcr, 'the Draft Panchayut Dill (1 964)' and tlie 'Kerala Por~r-h(ryw 

I1 uion Councils Act  (1 964)' proposed to delete functions like maintenarlce of village roads and 

prever~t ive measures in the context of epidemics from the list of Mandatory functions. The Vellodi 

Committee, ol~jected to this on the ground that village roads would receive better attention at the 

Pourhayat level, and Panrhayats are  best fitted to ensure maximum coverage in the context of 

preventive and remedial measures connected with epidemics. 

Similarly, the committee wanted to specify with more clarity a number of tliscrelior~ary 

functions like improvernent of agriculture and establishment of model farms, iinproven~erit of cattlc 

and cattle breeding ancl ge~reral carc o f  livestocks, the spread, supcrvisioil ancl i~nprovemcilt ol' 

education . It was stipulated that the funds in respect of discharging these functions he handed over 

to the Pnnchnyat bodies, instead of being used by other departmental agencies. 

The committee also, recommended in favour of granting sufficient resources with which 

Panchayats can give good account of themselves1. But the committee did not agree with the 

recommel~dations of the previous Reform Committee of 1958 about the control and supervision of 

priniary education hy the Pnnrhnynls. Under the circumstances then existed, the Cornmiltee 

vicwed that it would not he wise to entrust primary education to the Pnnrhaynts. 

1. The Panchayat Act of 1960, Government c ~ f  Kerala, Trivandrum, 1960. 
For details see, xections 57 ( I ) ,  57 (2),  58,  59, 60 and Ch.V and Annexure V of the Act. 
The recon~mendations of the Reforms Committee, 1958, that the Panchayat should undertake oh1 igatory , 
agency, and aclvisory functions have heen accepted in part, in t he  scl~emc of the Kerala Panchayat Act ot' . 
1960. The Acl of 1960 has further classified the functions. They are: a) Mandatory ,(h) Discretionary, 
(c) Agency and (d) Regulatory functions. 

2. Section 67 of Kerala Panchayat Act (1960) entitles the Panchayat to get a grant which shall he equal to 
three-fourth of tlie amount of basic tax collected by the government in the last preceeding year from the 
Panchayat area. 
The committcc suggested to the government to pay to the Panchayai in the state a grant, tlie aggrcgatc i l l '  

which shall he as near as may he, equal to the balance of the basic tax collected by the government i n  the 
prccuedi~lg year t'roin all t;ulcls in thc state in such propor+tion as tnay he lixcd hy tlw governmulll. 
Chiiptcr IV of ~ h c  Pnnc11:lynt Act 1960, enumerates the snurccs of Panch;iy;i t's rcvcntlus v i~ . ,  hi1 i l r l  ing 
lax,  prol'ession (ax vehicle tax, service tax, show tax and certain surcharge oil stamp ciuly orr cc~~la i~ i  
instruments covered by section 71 of the Act. Surcharge on stamp duty was a major source of income. 
'I'licruli~i-c,the committcc vicwed t h ; ~ t  the Panchaynts sliould retain the right to ct~l lcct  stilmp ilt~ty. 



'Ilie fillallcial position of Punchayats was a serious concern ol' the cornulittec and it suggcstcd 

to ~ I I C  ~ O V C I - I I I I I C I I ~  to PilY II) (hc I'ntlcl~ayu~ i l l  t l ~ e  stale, a gratll, thc aggrcgiilc 01- wl~ ic l l  sl~;kl l !)c as 

ileal. as irlay be cyual lo h e  b a l a ~ ~ c e  or the basic tax collecled by h e  govcrllmcut ill the precedirlg 

year I'ro~n a11 la~~rls i l l  tlie state in such prnportiorl a s  may bc fixcrl hy the goverllnlclll. Also, Ihc 

committee observed thus, 

I t  has bee11 agreed on all hands that the main proble~n of 1"anchu~ut.~ i tl 

Kerala is paucity of funds and that the solution lies in building up their 

rcsources, I~ence, i t  will be inadvisable to take away all existing a~ld 

il~~l,or~ilri! scrvicc or rcvclluc l+ro~l~ (Ilc I'cl t~rl~cryc~ts.  'l'l~c cull1 ti~ilrcc 

strutlgly urgcd t l~a l  surcl~arge otl stamp duty sllould coi~ti~iuc lo bc a 

source uC revcnue fbr Panchayats; any lnove to the contrary call orlly 

cripple thcm and in the process shake the very foundations of tl-re s c t ~ e i ~ ~ e  

of I~oncltuyaii Rrd . I 

'['he Corn~nittee suggested that for a strong Panchayat system of administration to prove i ts.  

effectiveness and useful~less as democratic bodies at the lower levels, the Panr:hayat should be 

strengthc~~cd. 

'The Vellodi Committee also visualized a Pandauynti Raj syslem of local administration for 

Kerala. In this sense, the committee more or less endorsed the provisions of the' Kerala Panchayar 

Bill 1960,' which says that there should be a common unit for general ad~nii~istrative and local self 

government functions at the lowesl level, i.e. ,the Panchayat. 'To fulfil this, the Pondlayat should 

link up with the sub-dislrict unit wl~ich sl~ould take ill a wt~ole number of F'crttchuyats. Also, tllc 

detnocratic body at the sub district level should have real powers. 

'I'llc cotilu~itlcc rccon~ineuded that there shoultl bc a ' 7u1uq Samifi i' abovc tile I'u~~c.liuyrrl 
a 

not asan advisory body as suggesled by the first statutorycommittee, butas$en~ocratic body wilh 

~-c;ll powcrs. 'I'hcy sllould prcparr: and saticlion ihcir own budgct and bc ablc tu li)rinulalc schc~ncs 

ai~cl dclcr~r~ine priorities for the ir~~plernei~tatior~ of the schel-r~es. 'Ihc Sainitl~i st~ould tlavc ~ h c  

lieedom to formulak and implenlent local sector programmes according to local requirements. 

I .  Keport of tlre Administrative Re-orgaaixation and Economy Committee 1965-67, Governmeti( oI' 
Kt.]-ala, -l'l-ivai~drum, 1967, pp .2 1 -22. 



'I'tlus, h e  Co~n~niltcc ol' 1965 observed that "unless these provisions are includcd ill the tegislatior~ 

011 t'ci~zrlrl~~ynti I h j ,  rcal powcrs c a ~ l i ~ v t  be transferred to tlicsc de~nocratic boclics". ' 'rllc District 

C:ollector, who is i t ]  charge of general administratio11 of a revetwe district, car) "cancel the 

resolution passed by the Samithi which canrlot conform to a law or which is i tl cxcess of' the powcrs 

conferred or wl~ose exccutioil will endanger human life, public health, public safety..."' 

?'he f u ~ l d s  available to llle 'Ialuy Samithi would be as follows: 

( I )  liesources raised by the Samitbi (2) Community Development Funds, atid (3) Plat] alld 

NOH-plat) i'u~lds lbr [he local scctor in the state pla~l ,  Out of' the Ihrcc items, Ihe latlcr Iwo sourccs ;u-e 

lo bc I'rorn the slate budget. 

I11 short, Blocks and l'aluks should be integrated. But care must be taken to ensure that [he 

agcllcy for developmei~t is retained and the size of the unit  is mat~ageable. Whilc ell-Lcting the 

i111cgralio11 01' I3locks and 'I'aiuks, thc pri~lciplcs to bc kcpt ill vicw arc (a) A u t ~ i l  sl~outd take ~ I I  ;I 

whole number of Panchayats (b) A unit should comprise 10 to I 5  Panchayats (c) The populatio~~ in 

a u n i t  sllould generally r a ~ ~ g e  from 1 112 to 2 ' i 2  lakhs, though, rigid adhercncc to this s i x  would o u ~  

bc prackicable. 'I'hc integrated Taluq will be named after tile same term, because this tern1 is better 

~rnderstood than Block. T h c  officer-in-charge of the unit should be called Tahsildar. 

'I'he Vellodi Com~tlittee (1967) envisaged a District Council called Zillu Parishad above ihu  

Tuluq Samithi. I I  should be a nominated body with functions of an advisory characier, as 

col~te~nplated i n  the 'Kerala Panehayat Union Councils and Zilla Par6shad Bill, ( L 964) ' and that will 

cllsure ~ n a x i ~ n u m  co-operation of people in the inlpleme~~tation of 1he District Plan. 'She District 

Collector, being the co-ordinator of all developmental activities in the district, has a pivotal role tu 

play undcr IJutlr:lrt~yali Rrrj. 

I .  'Kcport of the Adr~linistrative Reforms and konorny Committee, 1965-67' (Vellodi Commitlcc) 
Government of' Kerala , Trivandrum, 1967, p.29. 

2. Ibid.,p.29. 
General admil-listrative (revenue) functions and development functions were i~ltegrated at the District 
level. At the sub-divisional level the Revenue Divisional Officer was in charge of  the general 
administrative (revenue) and developmer~t functions. At the sub-district level, however, there were two 
units the Taluq and [he Block headed hy two sets of officers, the Tahsildar and the Block I)evelopment 
Of'ficer. 



h .  h . 4 .  Emphasis on decision-making ar the lower level 

'fhe Vellodi Committee submitted its recomrnei~dations with a view to strenglher~ the rural 

local bodics in kcrala. It suggested various measures to democratize the Kerala I'arrctiayut 

adri~il~islra(io~i 1111-ougll I'ur~cl io11aJ ;md slruciural decct~tral izai ion. 'I'hc c o ~ ~ ~ n ~ i l t c c  elso suggcslccl 111;11 

autt~ority should be delegated to subordinate levels, commensurate with their responsibility, so that 

they call make decisions without constant reference to the superior autl~orities. Altt~ough, the 

gover t~mei~t have been expanding the area of delegated authority, froill time to time, therc is further 

scope and need as well, for delegation, which will ensure greater decentralization and facilitate 

decision-making at lower levels. Very often pressures arise at higher levels eve11 i n  matters which 

sllould end at subordi [late levels. This feature conditions the conduct of lower level officers who, 

without exercisirlg the powers delegated to them, refer matters to higher authorities because  hey are 

Il;~u~~tccj by ~llc Scar tllat tlicir superiors ~nighl question t t ~ c  nlanncr in which, t t~ey cxcrcisc powcrs. 

'I'l~e co~n ti~issio~l had w i tll them inally instances of the government ignoring klle rig11 ts ot* the 

Pa~lc/~uyats and takiug on ~hernselves the responsibility of disposi~~g of ~tlattcrs. '1'0 avoid suc11 

situatio~ls, {he comu~issio~~ suggested that once powers are delegated, gover~uncnt inust trust the 

of'icers lo wllol~l delegatiorl has been made.' Thus, the cornrnittee of 1967 observed: "the basic 

assuluptiotl bet~illd delegatior~ i s   hat the person who delegates the power has full collfide~lce i l l  the 

judginc~lt and bunifides of the persons to whom the power is given ." 

I (  seelns that both the committees have many similarities i l l  their approacll, 

rccum~ue~~clatiu~is and the vision of' a decentralized Punchayali Raj s ystern in Kerala, and also I11e 

suggestions on structural pattern, i.e., Punchayati Raj administration. Both recornmended that 

I'nnrl~rrynr sllould bc tile lowest utlit of administration with all integrated systc~n o f  rcvcnuc villagcs 

a11d Parlclaayats at Lhe lowest level. The co~~lmittee suggested we1 l marked resources and revenue 

syste~r~ su that they tnay be able to act as more or less aulonomous bodies in both adrnir~istrative 

and dcveloplnent functions. The functions were classified as Mandatory. discrimi~~atory alld 

cou~pulsory under the Kelor ins Coln111 ittees of 195 8 and 1967. To ensure eft ec tive d ~scharge of' 

1 .  Report, of the Administrative Rerorms and Economy Committee, 1965-67, Governmelit of Kcrala, 
'I'rivauclruru, lOf i7 ,  p .82 .  

2 .  Ibid.. p.82. 



f'u~lclio~~s, botli r c c o ~ n ~ n c ~ l d c r l  ward cornl~~itlccs consistirlg O F  holh i l~c ward t11c111t)crs a11d ~ h c  pull1 ic. 

I lowcvcr, ll~c rcco~~~rl icn( l ;~l  inns of lhc Co~nl-l~ittcc, especially Iliose rclalcd lo P ~ i t ~ r . l ~ c ~ - y r r l i  R(!j, scl up 

- Taluq Samitis, aild Zilla Parishads elicited much heated discussion and criticism. I 

6.7.0. The Kerala l'sochayati Kaj Bill, 1967 

"l'he Kerala Punchayati Raj Bill 1967,' can be called in one sense an outcoine of [he 

recommendation of the Vellodi Cornmiltee of 1965. The bill contenlplated esse~~tial ly a two tier 

system. Panchaynts at the basic level and the Zilla Parishad at the District level with executive 

lutictions. The bill also envisaged earmarking some specific sources of revenue lo Pnnchuyats and 

taking away tiom the Panchuyais some others. The bill was studied by a select comrrlittee uf h e  

Asseti~bly which took evidences in a number of places within the state and outside, mainly the slates 

of Maharasli tra, Iiajastliarl and Andhra Pradesl~. The select comrnittcc's report was preser~ted to t11c 

Ixgislative assembly on 26 Mar. 1969, under the title 'Kerala h c a l  Government Act, 1969.' ?'he 

Bill, however, could not become law and it lapsed when the assernbly was dissolved and Cresll 

elections were called in Aug .1970. 

6.8.0. Kerala District Administration Bill 1971 

A new Act was introduced in the Assembly under the title 'The Kerala District 

Ad~ni~listratior~ Bill, 197 1.  ' Subject to provision of this Act, and to such co~lditior~s a11d restrictior~s 

as may be prescribed, the administration of a district in respect of the matters enu~nerated i n  the First 

Schedule has been vested with the District Council, which included the provision of supervisiorl of 

local governments, "or the execution by them of programmes, schemes, works and I'uuctions 

relating to subjech coming within the purview of district councils under this act or any other law ." ' 

'The conccpt of decentralization that has evolved in Kerala since Lhe Ad tni~lislralivc Kclorlus 

I. For clctails sce, Proceedings of tlic Keraln Legislative Assembly, Secot~d Scssio11,JO June 1960, 
pp. 762-800 

2 .  I h e  Kcrala District Ad~nioistratiol-i Bill 1971, Government oCKerala,'rrivancll-urn, 1971. 



( ' ~ I I I I H  ittec, 1957 auti the Kerala Ilistxict Admi tlistralio~l Bill, I97 1 bcars tlic I'eaiurcs ol' hotli 111c 

local adt~~ir~istratio~~ and llie local self - goverlllncilt . 2  Al011g w ilh the processcs ul' dccc~ltral i ~ a l i r , ~ ~ ,  

tllcrc was all attempt a1 st ruciural iXirlg the administrat ivc sysletn. 

'I'llc Gandtiiatl concept of Gram Swnraj remained as a goal to be achieved,  hat influer~ced thc 

n~embers of different commissions, conlmittees and study groups as well as the inctnbers of rhe 

legislalive asscmbly . tiowever, due to incessant political instability and lack of ideological clar-ily , 

the Gai~dliian vision failed to gain wider currency and acceptability during the pcriod under 

rcferelzce, although the Gandhian vision of Gram Swaruj generated pervasive ini'luencc on tllem 

The consequent changes effected under the various governmnts from 197 1 to 1992 marks a new 

phase in the process of decentralizatio~~ of power at the lower levels in Kerala. 

1 .  E.K. Nayanar, Background Paper 19, 'Towards Panchayat Raj Legislation in Kerala: 
A Note', Seminar on Panchayati Raj and Nagarapalika Bill and its Implications for Local Self- 
Cnver~lme~~t  and Decentralized DeveIopment in Kerala, 2 & 3 Oct . 1993, Centre for Developmet~t 
Studies, 'Trivandrurn , p. 1 . 



CHAPTER - 7 

DECENTRAL~ZATION IN KERALA, 1970 - 1992 

Generally stated, the phase 1970- 1992 is marked with great emphasis on administrative 

decentralization of the Panchayat system in Kerala, which in turn, led to a process of 

institutionalization. During this phase, stress was not only on the vertical decentralization, but 
the 

also the foci were on a pattern of deconcentrated system, still lingering onnWestern model of local 

government. In Indian states an unfortunate choice of the colonial model can be traced to the 

compulsive preference of the founding fathers for Western concepts and also to their inability to 

choose from two theories of the state in particular ,*One was that which projected the state as the 

instrument of free, rational, self contained ,fully equipped and zutonomous individuals. The other 

theory saw the individuals as the products of a totality called society. However, the unfortunate 

development in between the two theories is that, Gandhi is ignored. l The Kerala State scenario is 

not different from th is  unfortunate development, although the Gandhian model of Village Swaraj 

was swaying in the (political) circles,cutting across a11 differences. 

The image of Panchayati Raj Institutions had varied from state to state in India during the 

period under reference. However, the Panchayati Raj Institutions, developed in four states in ,ildia 

since 1958 are often cited as models of rural local self-government. Therefore, the following pages 

also offer a cornpanrive study of the four models vis-a-vis the Kerala Panchayuti Raj system. 

Following an interstate and intra-state cornpa~ative study,the findings of a case study taken up at the 

micro level, on the functioning of a Panchayat in Kerala State3 .is ,also included' in this chapter. 

1. T.C.A.Ramanujachari, 'Indian Polity: A Search for a New Order, :n Indian Express, 27 Mar. 1991, 
Cochin. 



7.1.0. Distinguishing Features 

There are three important features that distinguish this phase from the previous one. They 

are: 

(i). A phase of decf ine of Village Panchqats due to the political instability of the state 

which was coupled with the shift in favour of District (Zilla Parishad) and 

bur'eaucracy at the national level. The Asoka Mehta Committee of 1978 took a 

positive orientation to creating Iarge areas like the Mandal Panchayats and Zilla 

Paris hads . 

(ii). A process of administrative institutionalization was favoured which meant 

involvement of a far more complex power - equation in the context of District 

Administration. 

(iii). A phase which introduced measures to revitalise both the Panchuyats and the District 

Councils in 198ds- so as to offer democratic decentralization of power at the district 

and lower levels. 

The important developments that took place in Kerala during this period are: 

* Enactment of the Kerala District Administration Act, 1979; 

* Introduction of Panchuyati Raj system in Kerala; 

* Appointment of a Statutory Commission under V. Ramachandran to suggest various 

measures to be taken for democratic decentralization at the district and lower levels 

(1988) ; 

* Election to the District councils and the commencement of the functioning of 

Councils in all the Districts in the State. 

7.1.1. District Administration Bill, 1971 

The beginning of a new phase in the functioning of local government can be seen in 1971 

when the Government of Kerala introduced in the State Assembly "The Kerala District 

Administration Bill, 1971". The structure and frame -work of this Bill was the same as that of the 

one proposed in the year 1969. The Bill contained clauses related to 24 items to be transferred to the 



District Councils in due course. Though, there were no, 1 specific provisio~on the Panchayats, 

--, the Bill wouid have created new situations in the power - equation between the District 

bodies and the Ponchoynts. The Draft Bill could not become law as it lapsed before its enactment. 

7.1.2. District Administration Act, 1979 

The District Administration Bill was again introduced in the Legislative Assembly in 1978. 

The Bill got through the Kerala Assembly, and received the assent of the President of India, by 
hGd 

which time a new government mme to power. Except the act of issuing some rules and notifications 
A 

related to boundaries and jurisdiction of each division, the said Bill could not move further due to 

political instability in the state. The functions envisaged under the District Council included- (a) 

administration of land revenue, (b) irrigation, (c)soil cot~servation, (d) agriculture, (e) co-operation 

and credit, (fj marketing, (g) social forestry, (h) animal husbandry and dairy, (i) fisheries, (j) 

household and small scale industries, (k) rural roads and inland waterways, (I) minimum needs 

programme, (m) health and hygiene (n) housing, (0) Harijan welfare, @) social reform activities and 

(q) local revenue mobilization. 

In  May 1982, the next government adopted measures which led to some amendments to the 

Bill. The government also decided to transfer to the districts, schemes and works with emphasis on 

location specific and area specific development so that it would be easier for the District Councils to 

take-up such items of work. The act did not, however, make any headway. 

7.1.3. V . Rarnachandran Committee on Decentralization (IV Statutory Commission) 

In March 1987, the government appointed a one man commission to advise on the measures 
04 

to be taken for decentralization pti+, dr at the district and lower levels, The report and the consequent 
A 

changes envisaged clearly mark a new phase in the process of democratic decentralization or the 

Panchayati Raj system in the State of Kerala. 

The report contains the following recommendations: 

a) Amendments to the Kerala District Administration Act, 1979 b) Amendments to 

schedules dealing with powers and functions of District Councils, c)  Amendments to schedules 



dealing with Panchayat, Municipal and Municipal Corporation Acts and d) Summary of 

Recommendations. As this study is reslicted to the rural local bodies and the process of 
U 

decentralization of power, stress is being given to the 'Smmary of Recommendations,' although, 
h 

the foregoing description needs reference to other recon~mendations as well. It is because of the fact 

that, whether rural or urban local bodies, the system has become recently enmeshed with the 

Panchayati Raj system. 

7.1.4. Features 

(i). Three-tier System 

The Ramachandran Commission was in search of a Panchayati Raj system, i.e., an 

integrated structure of local government, with an elected council at the District level, a nominated 

Samitj at the Taluq level between the District and the Panchayat, and a Village Panchayat at the 

lowest level. In other words, the structure of local government suggested by the statutory 

commission was a three-tier pyramid with District Council, Taluq Samiti, and a Panehayat, which 

would function in a chain scheme, known otherwise, as a Panchayati Raj System. 

(ii) . Pyramidal structure 

The local government structure. proposed in the Kerala State by the Commission of 1988, 

consists of District Councils, Urban bcal  Bodies (Municipal Corporations1 Municipal Councils/ 

Township Committees), Taluq Samitis, and the Panchayats. Of these, the District Councils, Taluq 

Samilis and the Panchayats are to form a sort of chain or an integrated structure in a multi-tier 

Panchayati Raj system. Their powers and functions may be said to fall under three categories. They 

are: 

(a) Powers and functions entrusted in the statute creating the local government 

institutions and its subordinate legislation, 

(b) Powers and functions assigned and delegated to local government institutions in the 

subject - hatter enactments and their subordinate legislations ,2 

1.  Report on the Measures to be taken for Democratic Decentralization at the District and Lower 
Levels in 2 vols., Vol.1, Trivandrum, 1988, p.23 & p.297 



(c) Powers devolved to carry out functions, arising out of executive orders of 

government. 

As the local bodies, both rural and urban, function and exercise powers devolved from the 

state government, thestatutory eommission, (1988) suggested to strerlgthen each one of them by a 

serics of amendments to the existing acts, rules and regulations. 

7.1.5. Core of the suggestions 

* The Panchayat President will be the executive authority of the Panchayat and the 

Executive Officer who is at present the executive authority, will be re-designated as 

secretary; 

* There will be no offices of Director, Deputy Director, Inspector of Panchayats and 

the various powers, entrusted to them under the Kerala Panchayat Act 1960 are to be 

transferred to the Government/Cornmissioner for Local Government / District 

Councils; 

* The Panchayat will come under the control and supervision of District Councils in a 

number of matters; 

* The references to Collector, Tahasildar, Block Development Officer in the Act of 

1979, will be omitted and the powers envisaged to them are to be given to such 

authority or officers as may be appointed by the government, 

* Provisions for ex-officio membership assigned to District Council members in the 

Panchayat ; 

* Age limit for eligibility to be elected as Panehayad member to be reduced from 25 to 

21, and 

* There shall be a Taluq Samiti in each Taiuq with all the Presidents of the 

Panchayats under the jurisdiction of a Taluq becoming its members. 

In view of the formation of District Councils many suggestions were made on the aforesaid 

aspects of the powers and position of Panchayat President, Panchayat Council, Taluq Surniti (above 

the Panchayat), ex-officio membership of District Council members in the Panchayat, age Iimit for 



eligibility to be elected as Parrchaya member, powers of the Panchayat vis-a-vis District Councils, 

powers of supervision exercised by the District Collector, the Tahasildar, the Block Development 

Officer, and the hierarchical set up at the higher levels. 

(i) Punchayat President as the Executive Authority 

As regards the powers and functions of the Panchayat President, the change visualized was 
would 

very significant. The Panchayat President A be the executive authority in a Panchayat. To a 

great extent, this change would result in giving a better status to the democratically elected member 

of a Panchayat, by empowering his authority above the secretary (an official appointed by the 

government). The new role assigned to the Panchayat President is in accordance with the general 

principle of democratic functioning followed in the country that, the elected representatives shall be 

responsible for taking the decisions and that the execution of decisions will be done by the permanent 

officials. 

The position, proposed to be reversed with the enactment of new amendments to the 

provisions under the Kerala Panchayat Act 1960, was "a total reversal - a 180° change from the 

present position-" And this change was effected as per the amendments to the Kerala Panchuyat Act 

1960, (Section 32 of 1 960) accepted recently. The amendment needs that , the word ' president', 

occurring in the Kerala Panchayat Act, shall be replaced by the words ' executive authority' and for 

the words executive authority, the word ' secretary' shall be used.2 

The powers and functions that can be exercised by the President have been considerably 

enlarged by adding new provisions in the year 1991. The President was a chief executive according 

to earlier norms and provisions, but "he was not really the same as a chief executive. n3 Therefore, 

to borrow the observations made by the Western thinkers like Samuel Humes, Eileene M. Martin 

and others, such president may be called "a quasi--chief executive, and the most well known 

example of a quasi chief executive is the English model, Council Chairman."4 This position is 

1. Report on the Measures to be taken for Democratic Decentralization at the District and Lower 
Levels, 2 vols., Vol. I ,  Trivandrum, 1988, p.244. 

2 .  For details see, Nintth Kerala Legislative Assembly Bulletin, - Part II,24 Sept. 199 1, No.65, 
Trivandrurn, 1991, pp: 8-9,' 

3. K. Sukumaran Nair, Rural Politics and Government in Kerala, Trivandrum, 1976, p.203. 
4. Ibid., pp.203-204. 



better expressed by Wiliiam Robinson, who says that the President presides over the council and 

occupies a position of great dignity and civic prestige but he possesses no executive authority and 

does not control the administration. 

(ii) Powers of the President 

The latest position in respect of exercise of powers by the president is that all official 

correspondence by, or addressed to the Panchayat, shall be in the name of the secretary. The 

president, as the executive authority, shall have full access to all records of the Panchayat 

correspondence between the Panchayat and District Council or between the Panchayat and the 

District Palzchayat Officer or authorities above the District Punchayat Officer, and he shall wield 

the executive authority to the extent permitted by the rules made by the government in this regard.2 

This provision, added recently, actually empoweps ! the President to act as the chief executive of a 

Panchayat. He shall convene the meetings of the Panchuyats, forward half yearly reports to the 

Deputy Director, and discharge all the duties and exercise all the powers conferred on him by the 

Act. He cannot be interpellated by other members on the various actions done. 

(iii) Changes in the Administrative Hierarchy 

Drastic as well as major changes have been visualized through a series of amendments so 
and 

much so that powers at present exercised by the officers like Director, Deputy Director* Inspector 

will have to be brought under the Commissioner of Local ~overnrnent .~ For this purpose, a "Kerala 
be ed 

Local Government (structure and general provisions) Act" has been suggested to enact, laying down 
A 

the structure of local government in the State and comprising general provisions regarding a 

common election body, electoral system, appointment of Finance Commission, powers of the 

Commissioner for Local Government Services and the other related matters. The government's 

rights for supervision, inspection, holding of enquiries etc. have to be exercised through the 

€bmrnissioners. 

I .  K.  Sukumaran Nair, Rural Politics and Government in Kerala, Trivandrum, 1976, p.203. 
2. Nintth Kerala Legislative Assembly, Bulletin, - Part 11, 24 Sept. 1991, No.65, Trivandrum, 1991, 

p. lo. 
3. Report on the Measures to be taken for Democratic Decentralization at the District and h w e r  

Levels in 2 vols., Vol.1, p.243, and Vol.11, pp. 1-2. 



( i v )  I'owcrs and f.'u~~ctions of Village Panchclyals vis-a-vis the. District Cou t~cil 

As regards t l ~ c  various powers of supervision, over the worki~~g of tl~c Putzc :~~uyar . s ,pro~~~~s~:d  

to be given to ihe District Courlcils, sectiorl 45 of "The Distric~ Administration Act 1979" clearly 

etnpowcrs the Ilistrict Coui~cil to exercise adrn inistrative power over the Patzchayals. 'I'he provision 

says that any action taken by a Panehayat sllall be subject to the control and supcrvisio~l of the 

District Council. Also, by the sub section No.3 of the District Administration Act, the District 

Council can establish hold and control over the functioning of local bodies under its jurisdiction. 

I lowcver, sut~.jccl ~u t l ~ c  provision of tht: Act of 1979 and " The Kerala Purichaynt ACC, 1960" 

(sub section 32), the Pancltayats shall have exclusive power to administer many subjecLs and the 

District Council shall not have power to question any decision legally taken by the Panchuyats. Nu1 

o~lly that the llistrict C:ouncils sllall, subject lo rules as may be made by the goverr~~netlt, providc 

necessary admillislralivc, . 

-financial and technical assistance to the local government, within its jurisdiction, but also 

cxpcditc tllc due pcrt'orrnancc by (tic local goverl~lncnts o f  all Punctions vostcd it1 tllc~n u ~ ~ d c r  ally 

law. 

A l t l~ougl~ the above clauses assure independent fu~lctioning of the Panchayats, i 11 certain 

areas thc general feel ing was that, Panchayats have to function under the administrative and 

supervisory regulations oC District Councils . Section 45 of the District Council Act also empowers 

the District Councils to exercise administrative control over the Panchayats which gave rise to 

collsidcrablc apprehension arnong the existing local goverrlment instituliorls. it has beer] pointed out 

that, since the need to estat>lish Panchayats as units of local government has beet1 included in the 

1)irective I'ri~~ciples of the Constitution of India, the existing powers of Panchuyats sllould not be 

reduced in ally way. Therefore, theStatutory ammiss ion ,  1988 clearly pointed out that it  is not 

tlcccssary to britlg tlie actions of the Panchayua, subject to the control and supcrvisiot~ of t t ~ c  

District Councils, and thereby, reduce the status of the Panchayats. Panchayats, with their demand, 

resources and technical manpower, can at best undertake only small schemes on their own. Hence 

1 . 'I'be Acts and Orditlances o i  Kerala 1980, Trivandrum, 1983, p .60. 



the opinion was that, "this limited scope for local initiative and innovation may not be obliterated. " 1 

(v) Control by the Government 

It seems that the general viewpoint was to leave the Panchayats free and independent, to 

perform functions unobstructed by the interference of District Councils. On the othe(,hand, if the 

District Councils are entrusted with the administrative and supervisory control over the Panchayats, 

that rnay provide for some element of centralization in the District Council. Powers of supervision 

over local government institutions as a whole may be retained by the government instead of District 

Councils. Therefore, instead of exercising control over lower level bodies, the &mmission viewed 

that it is desirable that different local government institutions function in a 'complementary way 

instead of there being a pecking order among them. ' 

This directive issued by the Report of 1988 has not influenced the decision- making 

immediately. The new Ministry of Kerala, which came to power in June 1991 (the Nir12th Kerala 

Legislative Assembly) has brought about an amendment to the District Council Act, 1979, by 

which, section 45 of the said Act was "omitted. n2 Accordingly, the District Council shall not have 

any power to question any decision legally taken by the Punchayats in respect of the subjects 

mentioned in the said schedule. 

(vi) Role of Bureaucracy 

The reference in the Panchayat Act to the Collector, '~ahasilda; and Block Development 

Officer, has been sought to be given up with the intention of assigning powers to a commission 

regarding the Panehayat election. It has been suggested to create an 'Election Commission' for all 

the local government institutions. No change was visualized for the Panchayat Institution alone. 

Various authorities responsible for different functions connected with the elections to local 

government will have to be defined by the government. 

(vii) Ex-officio Members 

As regards the ex-officio membership in the Panchuyats, it was suggested that members 

1. Report on the Measures to be taken for Democratic DecentraIizaticn at the District and Lower 
Levels in 2 vols., Vol.1, 1988, p.8 1 .  

2 .  The Kerala District Administration (Second Amendment) Bill 1991, Trivandrum, 199 1 . 



bclul~gitlg to a higher lcvcl democratic body may not be made ex-dficio l ~ ~ c l ~ ~ b e r s  of  a lclwcr lcvcl 

de~nocratic body like tl~e Panchayats. Therefore, it was feared that provisiol~ for ex-ofCicio 

~l~erl~berst~ip may Inar the democratic basis of llle I-'anchayat bodies. 

Kcgarding thc rcductiull in age Cor elecliotl as a Punchuyuf nie~nbcr from 25 to 2 1 , il has bccll 

suggested that the age of 25 should be retained. However, any reduction i l l  the age l i ~ i l i t  nlay bc 

considered as par1 of the general provisio~ls to be i~lclurlcd i11 tfie proposed Kerala Local Ciovcr~~r I I C I I ~  

(Slructure and General Provisions) Act. 

(v i i i) Taluq Samiti 

'The question of forming a Taluq Samiti in between the District and the Panchaynt has been 

long shnding. The Commission of 1988, also, like its counterparts in the' earlier period, reiterated 

the necessity of one more tier in between the District and Panchayat, i.e., at the 7bluq Icvel , called 

the lilluq Sunri~is. 'I'hc proposed fi iuq Samiti will have to cor~sist all lllc prcsidcllts ui' l l le 

Putzchuyats under a Taluq. It has been suggested that eventhough Tolrsq Samifi will be a ~lorni~~al 

body as proposed, it may be retained as part of the local government 1 1  ucture for the State and in 

due course of time Inore and more powers could be entrusted to them. 

I t  was suggested that a small committee consisting of a non-official wid1 long experier~ce of 

Putzdiayat ad IH i~~istration as chairman and two officers we1 l versed with lwal ad111 i nis traiiotl and 

local finance may be asked to look into h e  various rules issucd under the Punchayar Act and to 

suggest cha~lges in such a manner as to increase the power of the Panchayals. The District Councils 

can also entrust some fulictions to Panchayats. 

The empowerment of ~anchrqyd through a meaningful deceiltralization was also visualiz,ed 

1. The word 'empnwerment' is a fashiooable term that tias gained currency over recerlt years. Its defiriirig 
Seaturc is a prticipatory approach. According to another account empowerrnc~lt i s  takcrl to mcan a 
IWLKCSS I ~ S  strctlg(I1~11i11g 01- c o ~ ~ s ~ ~ l i d a t i ~ ~ g .  
Jan Ncder Vce11 Pietcrse 'Theories of Development and Politics of Post-Model-11: Explorittg a Uordcr 
Zonesirl Development aod Cllnr~ge, Vo1.23, No.3, July 1992, The Haguc, Fnreworrl., pp. 10-1 1. 
A Is(> sve, David S l;dr:r, 'Theories of Development ~ n d  Politics o f  the P<mt-Mollern: Explori~lg a 
Bordcr Zonc' in IEc\ >':tplnr.nl. rmd Change, Vo1.23, Nu.3,  July 1392. SAGE I'uhlic-aticals, Tlru 
I ~11.283 - 3 l q .  



in the Report of 1988. The most significant changes sought to be made, in relation to the Panchayar 

bodies, are - declaring Panehayat President as the executive authority of the Panchayat in 

accordance with the general principles of democratic functioning followed in the country,(that the 

elected representatives shall be responsible for taking the decisions) and also in harmony with such 

provisions that exist in the f tates like West Bengal, Kxnataka and Andhra Pradesh to reduce the 

proposed administrative and supervisory control of District Councils over the Panchayats so as to 

function the latter with their powers directly derived from the state government, proposal to 

circumscribe the powers exercised by the higher officials so that they may be exercised by a single 

one, i .e.,  the government/commissioner for local government. Similarly , the reference in the 

Panchayat Act to the officials has been sought to be removed with the intention of giving powers to 

authorities to be specified by the government. Suggestions have been made for the formation of 

Taluq Sumitis, which may be helpful as part of the local government structure for the State, 

prohibiting simultaneous membership in District Councils and Panckayat bodies. There was also a 

proposal for a Kerala Local Government (Structure and General provisions) Act, that has to be 

enacted at the earliest. 

However, the powers proposed to be conferred on Taluq Samitis, District Councils and the 

government give an impression that Panchqats cannot do anything in relation to any matter. In a11 

countries, government exercises its control over local bodies. But the nature of controt varies. 

According to J.H.Warren,in England legislative control always rested with the King. However, in 

practice the local bodies enjoy a large measure of freedom from legislative interference. 

7.1 -7. Decline of the District Council Experiment 
- ,  

There must be consistency and commitment in the policy of the government forthe whole 
to 

process of decentralization be meaningful. The process of decentralization also should not fail due 
h 

to lack of needed policy directives. Lack of political wiIl and political stability would lead to dismal 

failure of the systern. It would not be out of place to state here the fate of Kerala District Councils, 

1. Cited in, A. Radha, Local Government in Travancore -2894 to 1947, Ph. D diss., Trivandrum, 1987, 
p.352. 



111c upper tier i l l  llle I'ancliqyati I(uj System, of administrzdion. 

'1'11~' I)isll.ict CC)UIIC~!S catlic to powcr after the clcct irms hcl1.l i l l  Fcb. 199 1 . It was (Ilc 

cul~~\ i~lai icl tr  o[' ;111 cxcrc~se launclled by thc Governmertt as early in 1958. 'There was great public 

enthusiasm over the proposed decentral izcd planning ant1 the Panchayat sy skin . I Uut  bc forc tllc 

councils could overcorlle their teething troubles and find their feel they found themselves under tl~c 

sul>ervisio~b of a new governmcnt, As ihe two coalition Fronts were in all respects on lotally 

clillcrc~lh wavclc~~gtl~s,  i t  was a politically predictable operat.io~~ that thc new government would 1101 

conccde to the Cunctioning of District Cou~lcils unobstructed. The Kerala District Administralion 
becg 

Act was amended drastically, "to clip the council's wingsn .2 As many as 146 subjects ha$ 

crlrrustcd to tllc councils, all relating to develop~ne~~tal activities, ul~der 19 heads. Most ol lllc 

Ijnwers crltrustcd tu tllc District Councils were taken away now; the District Colleciors were freed 

1'1-OIII 111cir rolc: ill I tic I~OIIIICLIS, tl~r! I I I - O V ~ S ~ O I I S  to set up Tuluq Sotnitis were droppwl. 0 1 1  t lic otlicr 

llalld tllc council's right lo cr li'er ex-officio membership on the inemhers of the legislative a s se~~~b ly  

2nd lrlcmbers of Parliament has bcen included. Also, the clause empowering the minister, h e  

Spcakcr and thc leader of the opposition to nominate heir representatives has also bcen embodied. 
Ilavc 

'l'lle cuutlcils, thus, al nrosl bcca~ne defunct, The weakening of District Courlcils recer~rly has 

produced a lo( ol' dcbales a11d disc~ssior~s.~ 

1 . I7or clclails scc, K .  I). Nail-, 'Ilcoiocratic Llc?ccnlcalizativn', in 'I'll~ I lirldu, 17 Aug. 19X'). Fvl;id ~-;IS. 

Also sec, 1i .V.  Niiull,i;u., ' I~cccnt~'aIizcd I'latluir~g itntl I ' ; ~ n c t ~ ~ ~ i l l ~ ' ,  in lrhdiatl iSxprcss, 12 Jul I:':;;', 
Ct,ctliu. 
I'.IC. C;crpa!akl-ishnan, 'Vikcad~*ikrithas~~tra~~:~thi~~Lcyyum Nadntl~ippentcurt~ Cl~ila P:~risann:illg:il' . 
( M  ;hlayal ail]) i l l  Mallu.ul~bunli, 2 1 June 1989, Cochin. 
V i k c l ~ d ~ ~ i l c a l - a n ; l l ~ i ~ ~ l ~ ?  Pacliaall~aliunurlrPu; Pakshe, (Malayalam) in Mall~rubl~un~i  Cochin, 22 Jutlc 
f V83. 

2. K.1'. N:iir, 'A I l l t ~w  lo Decentralizatiun,' in Thc l l indu,  t 3 Nuv. 1991. 
3. 1;ol. de(;lils see, 'Disirict Councils Lose Allother Portfoliv' i11 Iudiail Nxpress, 29 Oct. 1932, Cocl kin. 

Also scc, 'ZilIa Council: Verunl Ellinkude,' (Malayalan~), Malayal~ M~liurarna, 2 Ijeh. 1992, Cocl~ir~. 
IZlst) scc, 1.S. Gul;lli, 'Ddjasc~nenl or District Councils in Kerala,' it1 the Econoulic w ~ d  Poliiic::il 
lYcr!cly, VoI. XXVI ,  No.49. 7 Dcc. 1991. 
'1-II!: ;~riI!~o!, says t l lat  sliclri of' allr!fishi~~g thc dislrict couucils al(ogcll~er, the vi~rious ar~~cl~dl~lc~~ls ttr;~Jc: 1 1 ~  

ill(& I)is!r.ir:! Arlri~it~isir:~tion Act ( i f  Ke~,ala h y  the present gnverlrlent d o  cveryll~irhg to neyalr- tl~ci~r, 1 0  

I I I L ~ '  c I l ? ~ ~ r l  I'li ticlir ~tlc:;s, p : w , ~ ~  1~:;s : i r d  con~j~lcLt:ly rIcpt.nricilt on Il~c sl:ttc firwe1 r n c ~ ~ l  fcrr l i ~ ~ ; ~ ~ l c c .  



7.2.0. KcmIu Panchayat vis-u-vis Otl~cr States 

'I'he following study on I'anchayati Kaj in 4 Indian States would give a glarlce into how the 

syslcm functions i ri other States, or functioned, despite changes in the political arcna. Barring the 

State of West Bellgal, all other states have been ruled by different governments. At the outset it is to 

be noted that the system of Panchayat Administration in Kerala bears little resemblance to that in 

other states. The very term 'village' which means a cluster of houses and a natural unit of residential 

area in other parts of India is different from the Kerala pattern. Nowhere in India can one find such 

residential areas with such a large cluster of houses. The State of Kerala presents a picture of a rural 

- urban continuum. In Kerala the villages are administrative units, bigger in size both in area and 

population and from the days of the British rule treated as units of administration for revenue 

purposes. 'I'he average population per Village Panchayat is 2 1,304 and thereby, Kerala stands as 

one among thc states having higher population at the Gram Panchayut level, while in other states 

1 ike Maharashtra, it is 1 105, in Punjab it is 1 108. 'The average number of villages in a Kerala 

Panchayat is 1.3, whereas, it is 29.1 in Assam, and 11.8 in 0rissa.l 

In their structural and operational aspects, nature, extent, content, character, scope and 

covcrage of the institution and even in the attitude of the government, the Kerala Panchayat difTers 

from the other states. A study on the four pioneer States -- Gujarat, West Bengal, Karnataka and 

Andhra Pradesh -- that have successfully made experinlents in democratic decentralization would be 

helpful to get a co~nparalive analysis of the functioning of local bodies, vis - a - vis Kerala State. 

'The states like Gujarat and Maharashtra have not on1 y accepted the idea of Panchayati Kaj, but a!so 

irltroduced a strong upper tier (at the district level). The eighties saw the resurgence of the 

fJanchayati Haj I ilslitution in India particular1 y in West Bengal, Karnataka and Arldhra Pradesh. 

(i). Gujara~ 

Gujarat as a pioneer state remains the best example of Panchayat Raj Institution in the 

I .  Cited in, M .  Shiviah. Panchayati Raj: A Policy Perspctive, Hydcrhad,  1986, p.50. 
Also see, Panchayati Raj at a Glance, 1982-83, New Delhi, 1983. 
The size of the population per Gram Panchayat cited above is in accordance with the 1981 Cesus. 



country. A three-tier structure of Panchayaa' Raj with District Panchayat at the top, the Gram 

Panchayat at the bottom and the Taluq Pa~rchayat at the middle level was introduced in 1963. The 
the 

system functioned well. This is evident  from continuous feedback of demand for more powers. The 
A 

fact that the high level 'Rikhadas Committee (1977-78)' received few suggestions for improving the 

District Panchayats is an indication of their legitimacy on the widest possible lines in the state of 

~ u j a r a t . ~  Average number of villages per Gram Panchayat is 1.4. There are, on an average 72.8 

villages per Taluq Panchayat and 9.6 Taluq Panchayats per District Panehayat. A Gram 

Panehayat is established for a local area having a population of 500 .-. and . 10,00 and it is directly 

elected . Gram Panchayats are entrusted with collection of land revenue taquavi dues, irrigation 
the 

dues, education cess, and other  dues for which District Collector  issues certificates. Recovery is 
A 

done by Gram Panchayats above and over their functions. The Taluq Panchayat is given a 

supervisory and linking function as the middle tier. The District Panchayat is the most powerful 

body to carry out development functions and is also the moving spirit behind the high level 

performance of the Panchayat Raj. I t  has both supervisory and executive powers. 

(ii) West Bengal 
in 

The Panchayat Raj system in West Bengal is unique,that it has a three-tier pattern put into 

operation with the election held during 1973 with a Zilla Parishad at the district level and a 

Panchuyat Samiti at the block level. The three tier structure has been functioning for over 12 years. 

The average population per Gram Panchayat is 11945. The average number of villages per Gram 

4. 
1.  Cited in>A.C. Jene, 'Panchayati Raj and Development Administration- A Compar.d.~ve Analysis of 

Structural Features of Different Models, Gujarat, West Bengal, Karnataka and ~ n & a  Pradesh; in 
T. L. Shankar, ed., Journal of Rural Development, Vol. 10, No.5, Sept. 1991, ~ ~ a e r a h a d ,  1991, 
pp.647663. 

2 .  Ibid., ;;p.649. 
3. For details of Panchayat system in its historical perspectives in West Bengal see, H.D.  Mallaviyya, ed., 

Village Panchayats in India, New DelhiJ956, pp.330-343. 
Also see, Nirrnal Mukarji and D. Bandyopathyah,Background Paper I1 'New Horizons for West Bengal's 
Panchayats: A Report for the Government of Bengal,' presented at the Seminar on Panchayat RajlNagar 
PaIi ka Bill and its Implications for Local Self-Government and Decentralized Development in Kerala, 2 
& 3 Oct. 1993, held at the Centre for Development Studies, Thiruvananthapuram. 



Panchayat is 1 1.5. All the bodies are managed by elected c ~ u n c i l s . ~  

(i i i) Kar nataka 

The Karnataka model of democratic decentralization seeks to map out a new path to rural, 

d e v e l ~ ~ m e n t . ~  The pattern can be caIled the true 'offspring' of  the Asoka Mehta 

Committee, 1978 . The Janatha Government which came to power in 1 983 enacted a new legislation 

'the Karnataka Zilla Parishads, Taluq Panchayut Sarnitis, Mandal Panchuyats and Nyaya 

Panchayats Act of 1983"based on the recommendations of the Asoka Mehta Committee. 11 

established a new four-tier structure of rural local bodies. Under the new set up the Zilla Parishad 

and the Mandal Panchayaf are direct1 y elected bodies. The Taluq Panchuyar Samiti, is an advisory 

body having only reviewing power. The Gram Sabha comprises all persons who are on the Zilla 

Parishad rolls pertaining to the revenue villages. It's main task is to discuss and consider the 

execution of development programmes falling within the jurisdiction at its meeting twice a year. In  

Karnataka there are 2536 Mandal Panchayats and 172 Taluq Panchayats. The average number of 

villageper Mandal Panchayad is 10.7. The Mundal Panehayat covering a group of villages is the 

first elected tier of the system, the Zillu Pariskad is the second directly elected tier of the Panchayur 

Raj system. The Taluq Panchayat Sumitis is only an advisory body and functions in between Zilla 

Parishad and Mandal Panchayat. The Parishad has extensive planning, adrn inistering and 

monitoring power in rural deveIopment. The glaring feature of the Act of 1985 is its provision for 

a planning authority which distinguishes it from its counterparts in other state.4 

I .  A.C. Jena, 'Panchayati Raj and Development Administration, A Comparative analysis ofStructura1 
Features of different models: Gujarat, West Bengal, Karnataka and Andhra Pcadesh in T.L. Sbankar, ed . , 
Journal of Rural Development, Vol. 10, No. 5, Sept. 199 1,  p.653. 

2 See, Nirmal Kumar Mukarji and D, Bandyopadhyah, 'New Horizons for West Bengal's Panchayats: A 
Report for the Government of Bengal,' Background Paper 11, Seminar on Panchayati Rajl Nagarpalika 
Bill and Its Implications For Local Self Government and Decentraked DeveIopment in Kerala, 2 & 3 
Oct. 1993, held at the Centre for Development Studies, Trivandrum. 

3. For details see, George Mathew,ed., Panchayati Raj in Karnataka Today: Its Dimensions, New 
Delhi, 1986. 
Also see, Nirmal Mukarji, Back gkound Paper-2, 'New Horizons for West Bengal's Panchayats: A 
Report for the Government of-Bengal,' Seminar on Panchayati RajlNagara Palika Bill and its 
Implication for Local Self Government and Decentralized Development in Kerala, Oct.2 & 3, 1993 
held at Centre for Development Studeis, Thiruvananthapuram, p. 1-7. u 

4. Cited in, A.C. Jena, 'Panchayati Raj and Development Administration, A CornpaQtive Analysis of 
Structural Features of Different Models - Gujarat, West Bengal, Karnataka and Andhra Pradesh,' in T. I,. 
Sharlkar ed., Journal of Rural Development Vol 10, No.5, Sept. 1991, p.657. 



The Karnataka experiment remains perhaps the rnost sophisticated effort made by any state 

so far, unfortunately terminated abruptly by the successor governments. An admirable study of the 

Karnataka experiment on decentralized planning under the Janatha Government's rule was made by 

Abdul Azis. The study concludes that "the system of earmarking of resources adopted by the 

planning commission severely restricts the room available for Iocal initiatives:' 

(iv) Andhra ~iadesh  

The Andhra Pradesh Panchayati Raj system is also made on the model of Asoka Mehta 

Committee report, which consists of a three-tier system with G r ~ m  Panchayat, Mandal Panchayat 

and Zilla Praja Parishad. The Gram Panchayat comprisa5-19 elected members. On an average 

there are 2108 persons per Gram Panchayat. Every Gram Panchayat has 1.5 village. There are 

17.9 ~ r a r n  Panchayats per Mandal Panchuyar and in each district on an average there are 49.6 

Mandal Panchayats . ' 
Gujarat, West Bengal, Karnataka and Andhra Pradesh are the four states in the forefront in 

enacting legislation for greater devolution of powers, functions and resources to local bodies. All of 

them demonstrated their commitment by holding election to the Panchayat Raj Institutions. Gujarat 
the having 

is the only state to , be - credited with nholding of elections regularly and,brooght stability to 

Panchuyati Raj Institution for nearly 30 years. The Government of West Bengal, under the Left 

Front also presents a phase of stability. The planning for every village is  being introduced 

experimentally at the village level where the villagers themselves ~ o u l d  formulate, implement and 

monitor their own village plan with the voluntary help of planning cadres specially trained for that 

purpose.3 I t  is due to a long period of rule by the same coalition that such reforms could be made. 

1. Also see, . ' ,  Bandyopadhya, et. al., 'Suggested Amendements to the Karnataka Panchayati Raj Act 
1993: A Memorandum Submitted to the Chief Minister of Karnataka by the Task force om 
Panchayati Ra;'. , ~ a j i v  Gandhi Foundation, New Dew, Sept. 1993. 
P.Appu, 'Panchayati Raj in Peril,' Background Paper No.24, at the Seminar on Panchayati Raj /Nagat- 
Palika Bill and its Implication for Local Self-Government in Decentralized development in Kerala, 2 & 3 
Oct. 1993, Centre for Development Studies, Trivandrum. 

4 
2. Cited in, A .C. Jena, 'Panchayati Raj and Development Administration, A Compa~tive Analysis of 

Structural Features of Different Models - Gujarat, West Bengal, Karnataka and Andhra Pradesh,' in T. L.. 
Shankar,ed., Journal of Rural Development Vol 10, No.5, Sept. 1991, p.658. 

3. Suryankanta Mishra, ' An Alternative Approach to Development, Land Reforms and Panchayats', h., 
Government of West Bengal, 199 1, p.27. 



The Karnataka experiment has been widely hailed for the substantive devolution of authority from 

the state level to the local bodies, in terms of both executive powers and financial resources. Andhra 

Pradesh model is also hailed for its efficiency. Though structural variations exist anlong the states, 

the different experiments have proved successful in bringing the administration nearer to the people. 

I n  Gujarat, all district level sectoral developme~lt schemes and their imple~nentation were 

transferred to District Panchayats along with their functions and functionaries. Karnataka has gone 

a step ahead by transferring all governmental registered societies or corporations dealing with the 

implementation of specific centrally sponsored schemes under anti-poverty programme to the 

Panchayats. The success of the decentralization experiment in West Bengal , especially the 

introduction of the scheme, i. e., formulation of village plans prepared by villagers themselves and 

the village based district planning process, is attributed to the commitment of the State Government 

towards decentralization. ' 
The foregoing is an account and analysis of broad structural features in four different states 

the 
which are in,forefront in taking initiative in the process of decentralization of power at the local 

leveis. The important issues involved are: (1) clarity about the objectives and clear demarcation of 

functions, (2) transfer of adequate resources too, though everywhere it is an unresolved issue, (3) the 

prominence of Panchayat at the grass root level, despite multiplicity of agencies dealing with rural 

development schemes. 

Compared to the states mentioned above, the Pnnchuyat Raj bodies in Kerala are far behind 

in this regard. The powers given to them are not adequate and the processes of decentralization of 

powerhavhot ? .  been genuinely implemented. In Kerala, an attempt was made to imbibe the ideas 

released by the Balvantray Mehta Team in the sixties. Accordingly, Community Development Block 

was adopted as the unit of decentralization. This step was taken because at the national level two 

models have been tried - Rajasthan model and the Maharashtra model. The former treats the Block 

as the unit of decentralization and the latter adopts the District. The former appears more conducive 

1. Suryankanta Mishra, ' An Alternative Approach to Development, Land Reforms and Panchayats', ts., 
Government of West Bengal, 1991,, p.27. 
Also see, Binoy Krishna Chaudhari,'Panchayat Rajum Janapankalithavum,' (Malayalam) trans., in 
Panchayath Raj: Prayogavum, Sidhanthavurn, Trichur , 1989, pp.6246. 



to the cause of democracy than to development in its economic service.I The Block as a unit is 

accepted for planning and development. 

7.3.0. Main activities of Kerala Panchayats 

Though the Kerala Panchayat Institutions function under a different socio-economic and 

political situation peculiar to the State of Kerala and also under many limitations, it is worth 

mentioning that their performance in the yest& years is marked by a steady progress. The functions 

assigned to them in accordance with the statutory provisions, consist of two categories - namely 

~nandatory and discretionary. I t  consists of functions related to the civic amenities and other 

functions carried out by Panchaynts singly or by groups. The duties and functions are originally 

listed in the 'Kerala Panchayat Act 1960" , to which are added the recommendations made by the 

Study Team of the Legislative Assembly in subsequent years.2 

A study of the working of the Village Panchayats in the State also reveals that the main 

activities undertaken by the Panchayat Institutions since the coming into operation of the Kerala 

Panchayat Act 1960,come under those listed as mandatory functions. 

Most of these functions pertain to what may be called -civic amenities . Besides, a few 

agency functions have also been taken up by the Panchayats. However, no serious thought has been 

given by the Panchayats to the performance of discretionary functions as stipulated in the Act. 

The above categories of functions and powers give the impression of a lengthy charter of 

obligations which every Panchayat should have to perform. However, among the various activities 

and services in which practically all Panchayats throughout the state have been engaging themseIves 

are construction and maintenance of (their own) office buildings, small bridges, roads, foot paths, 
I 

culverts, bunds, sluices, bathing ghats, urinals, latrines, wells, irrigation channels, buqtands, cart 

stands, cattle pounds, opening of maternity and child welfare centres, midwifery centres, provision 

of drinking water supply through pipe lines, scavenging and street sweeping, removal of rubbish 

1. M .V. Mathur and Iqbal Narain , ed., Panchayati Raj, Planning and Democracy, Bombay 1969, 
'Introduction' p.X I. 

2 .  For details see, The Kerala Panchayat Manual in 2 vols, Government of Kerala, Trivandrum, 1960. 
Also see, Ms. N.R. Visalakshy , Administration of Village Panchayats in Kerala, Trivandrurn, 1967, 
Appendix 11-A, 11-0 and 11-C, pp. XI-XVIII. 



heaps, cleansing of drains , provision of sanitary arrangements in public places where fairs and 

festivals are conducted, lighting of public roads and public places,opening of markets and slaughter 

houses, maintenance of cattle pounds etc. 

I n  addition to the above activities, the Panchayats have also taken up projects (some projects 

in coliaboration with NES Blocks) like, ied ~ u t r i  tiod , . 'Ela-development Programme ', 
Family planning campaigns, prevention of food adulteration programmes, payment of grants- in- aid 

to clinics, sanitary arrangements, ferry service, running rural libraries and reading rooms, sports 

clubs, arts clubs, athletic clubs, noon feeding programmes, community listening centres, rural 

dispensaries, special employment schemes and b n e  lakh' housing scheme. 

7.4.0. Special Schemes 

(i). Seven Point Programme 

During the period 1980-8 1, the Government of Kerala, also ordered to implement a 'Seven 

Point Programme' as stated below in Panchayats with a view to take up the same in a phased 

programme for five years from 1980-8 1, and the schemes as such are continued in the Panchuyats. 

The programme includes : 

* Rural Communication; 

* Minor Trrigation; 

* Construction of Community HalllKalyana Mandapam; 

* BuriallBurning Grounds; 

* Environmental Amenities Programme for weaker sections of the society including 

provision for E.S.P. type latrine, Electricity, and Water Supply; 

* Opening of mini stadium; 

* Providing Balawadies and Nursery Schools for Pre-Primary education? 

1 .  For details see, Ms. N .  R .  Visalakshy, Administration of Village Panchayats in Kerala, Trivandrum, 
1967, pp.123-124. 

2. Administration Report of the Panchayat Department For the Years, 1973-74, 1974-75, 1975-76, 
1982-83, 1984-85, 1985-86, 1986-87, 1987-88, 1988-89, Government of Kerala, Trivandrum. 

3 .  Administration Report of the Panchayat Department For the Year 1982-83 Goverriment of ICe:alz;., 
Trivandrum, 1987, p.  14. 



(ii) Eleven Point Programme. 

In 1988, the Panchayat Department, in collaboration with various government departments 

and other agencies, launched another scheme which has been called the 'Eleven Point Programmd 

The Programme aims at an integrated development of rural people, their social, cultural and 

economic uplift. It consisted of: 

* Water Supply Scheme; 

* Electrification and Lighting; 

* Construction and Maintenance of village roads, link roads, foot bridges etc. ; 

* Rural Housing Scheme; 

* Agriculture, Irrigation and Animal husbandry; 

* Rural Industrial Development and Work Experience Programme; 

* Village Education and Cultural Development; 

* Social Welfare, Women and Child Care; 

* Health Programme; 

* Marketing facilities; 

* Environment and other Allied Matters. 

In  the exercise of these functions the Panchayats should have sufficient administrative 

powers, for which the proposals of Administrative Reforms Committee' (1 958) were treated as the 

guidelines. It had already made it clear that the lower units did not have to send proposals on minor 

matters to higher authorities for approval, The committee proposed that the aim of any higher 

control should be only to ensure proper and effective utilization of the funds and the authority should 

not, consciously or otherwise, take up the role of the custodian of money for each and every 

The Panchayats in Kerala State are vested with innumerable duties and responsibilities. 

Although there is provision for a three-tier system with the enactment of the District Adrninistrati!on, 

1. For details see, T.P. Kunjikannm ,'Adhikararn Janagalkku,' Pachayathukalum Vikendreekaranavum 
(Malayalam), 1989 rpt., Trichur, pp. 67-72. 

2.  Report of the Kerala Administrative Reforms Committee- 1958, b 1 . 1 ,  Part I, Government of Kerala, 
Trivandrum, 1958,p.33. 



Act, 1979, the suggestions have not been implemented to date. 

7.5.0. Structural Imbalances 

In order to discharge their functions Panchayuts require wide powers, both administrative 

and financial.' However, the powers vested with them are not commensurate with the duties and 

responsibilities assigned to them, and as a result of this, there is structural imbalance: in the 

functioning of Panchayats . Many of the proposals even on trivial matters have to be sent to higher 

authorities for their approva1. 

The various acts of Panehayat have resulted in the acquirement of power by the Panchayats 

considerably . But the state government has for some reason or other been very slow and cautious. 

So far in framing necessary rules for enforcing the various provisions in the Act, there have been 

many impediments, much to the anxiety and annoyance of the Panchayats. The reason that seems to 

have restrained the government from expediting the process of delegation or decentralization of 

power is an apparent apprehension that Panchayats may find it difficult to resist the temptation of 

demanding more and more powers. Also there was the fear that Pancttayats might meddle with 

everything that they might lay hands upon2 

7.5.1. Less Power and moreDuties 

Some view that the conditions which contributed to the success of Village Panchayats in 

ancient times no Ionger exist in the villages of the present day and they justify the limitation of 

autonomy in the case of the present day Panchayats on that ground. It is a fact that Panchqats of 

bygone days enjoyed vast powers and privileges, for they dealt with the villagers directly, settled 

I .  For details on financial problems of lower level bodies in Kerala see, 1.3 .Gulat$ f'Vikendrikaranavum 
Dhanakarya ~rasnnf~alum,'  (Malay alarn) in Panchayati Raj Prayogavum Siddhanthavum, Trichur , 

& 

1989,pp.33-38. 
2. Cited in, Ms. N .  R. Visalakshy, Administration of Village Panchayats in Kerala, Trivandrum, 1967, 

p.126. 
When the Kerala I anchayai Act (1960) was enacted by the State Assembly, the then Chief Minister of 

t5  Keralahreported to have expressed his misgivings about passing more powers into the hands of in- 
experienced elected local bodies which he thought would never be satisfied with any reasonable amount 
of powere%n$yould be tempted to demand much more still, while at the same time trying to put j a , 

finger into ' . affair; of  governmental administration. 



private disputes (besides attending to civic functions) and their decisions were universally binding. 

When compared to them, their modern counterparts, which function under changed conditions, are 

allowed to enjoy much less power and autonomy. Therefore, it is worth studying the functions of a 

Panchayat at the grass -root level to understand this di,. chotomy. 

7.6.0. Case study in Karumallur Pcanchayat 

A review of achievements of a Panchuyat, at the micro level was taken up so as to learn the 

actual functioning and problerifhof the grass-rwt level bodies in the state.; The study was taken up 

with the following objectives: 

* To assess the extent to which the process of decentralization has percolated down to a 

Panchqat level; 

* To assess the extent to which the concept of democratization of rural local bodies has 

been introduced at the micro level; 

* To know the extent to which * the concept of autonomous functioning of 

Village Panchayat as self- contained and self- sufficient unit' has influenced (or not), 

the actual functioning of rural local bodies; 

* How far the Village Panchayat functions as viable economic un i5  
* The extent to which Panchayats function as a unit of democracy, development 

1. The case study was conducted in Karumalloor panchayat in ErnakuIam District (revenue division). This 
panchayat is situated in the North- Western part of Ernakutam District. It has an area of eight square 
miles and consists of villages- Karumalloor and some portions of Alwaye. The Panchayat was 
constituted in accordance with the notification of the Travancore-Cochin Government vide No.LF.97551 
80 EH .Lst Dt. 1 1. .6 . .  195 1 . It is bounded on the east by the territoria1 areas of Radungalloor Panchayat 
Alwaye Municipality and Chengamanadu Panchayat, on the south by the Alengad Panchayat, on the 
west by the Panchayats of Kottuvally and Chittattukara and in the north by the two Panchayats, 
Chendamangalam and Kunnukara. The Panchayat has a population of 26091 (according to 198 1 census) 

. %is I .  is expected to reach : 36200 afroxirnately at present. A major part of the Panchayat area is wet 
land being used for cultivation of p d & .  All the eleven Panchayat wards are interconnected by a good 
system of roads and water ca mats. In fact good roads are the nerves and muscles through which the 
development flows. 
The present panchayat council, consisting of 13 elected members including two women members was 
constituted in the year 1988. The Panchayat council is headed by a President (eIected member) and a 

o vice president to assist the'former. The adrninistrtive body consists of an Executive officer , (spe kial 
. Grade) I Head Cler ,k, 2 Upper Division Clerks, 3 Lower Division Clerks, 2 last grade staff and 1 

Ferry man. 



administration and as an agency of the government at the lower levels, and 

* To assess the achievements of a Panchuyut unit vis-a-vis the state scenario. 

7.6.1. Impact of Reforms at the Micro Level 

The recommendations made by the Statutory Committee (1 988) on decentralization and 

empowerment of Panchayat Institutions led to the new role of the Panchayat President at the grass - 
root level. The Panchayat President is the executive authority and the executive officer appointed 

by the government becomes the Panchuyat Secretary, In the Panchayat where the case study was 

conducted this new development is sufficiently felt. Also the study reveals the fact that the impact of 

democratization has also , 
to 

percolated down,, the Panchuyat level. The Panchayar council 

constituted after the election has the power to discuss all matters related to development functions or 

other fu~~ctions listed under 'mandatory' or 'discretionary' powers, The Panchayat council o f  

Karumallor unit met 16 times during the period 1990-91 in accordance with the general principle of 

democratic functioning of elected bodies. There is no ward committee functioning below the 

Punchuya~ council though the scheme was mooted in the Administrative Reforms Committee 
4' oes 

(1 95 8). In no Panchayat~uch a body exist now. in some states, the equivalent of ward committee 
the 

is Gramabha, but inAKerala context, there is no provision for GraamdSabha below the Village 

Panchayatjn the 'Panchayat Act of 1960.' 

7.6.2. Semi- autonomous Position 

GeneraiIy stated, a Panchayat functions more or less as an independent body at the lowest 

level, subject to sub section 32, o f  KeraIa Panchayat Act 1960, which stipulates that the Panchayats 

shall have exclusive power to administer many subjects. However, The District Administration 

Act, 1979 (Section 45) envisaged an  administrative as well as supervisory role of District Council 

over the Panchayats. This provision was amended by the Ninih Kerala Legislative Assembly (1 991) 

and the present position is that Panchayat at the lowest level can function as independent unit 

subject to supervisory control by the Taluq, District Panchayats, Directorate of Panchayats and the 

Government. 



A review of h e  Administrative Report 1989-90, 1990-91 and 1991-92 of Karumalloor 

Pu~icllayai givcs (IIC view that i t  attends to most of thc Sunctions listed in the 'proforma', like 

maintaining a Pubjic Library at Veliyathunadu, community receiving sets, slrect taps, attending 

medical relief etc. However, in many other items listed, it draws blank. Most of the works is being 

done according to a set frame work. Some are done independently, others in accordance with the 

specific instruction lkom the government and still others under the joint co-operation of Panchayats 

and NES Blocks. In this respect the Panchayat's functions can be called a partnership system. ' The 

absence of popular enthusiasm or initiatives is also noted in the execution of work. 

'['he vision of a Panchayat is that it has to function not only an administrative unit but also a 

viable economic unit* The income-expenditure statement shows that its sources of revenue consist 

of building tax, service (ax, profession tax, vehicle tax, entertainment tax, show tax etc., while 

ilct~is of exper~diture include cstablishment charges, public works, educaiio~i, water supply, 

drainage, public health etc. I t  can receive grants from the government for constructi~~g its own 

building- Panchayats are eligible for block grants, initial grants, special grants and the like. In the 

fi~~ancial year, 1991-92 this Pandiayat had a total income of 414288-95, while ib expenditure was 

Ks.436093-95. I t  received an amount of Rs.3,10,6001,- as grants from the 

Under tlic Jawahar Rozgar Yojana the Parrchuyat rcceivcd Ks.6,65,2001- for tile period 

1990-92 and spent Rs.66,2992/- on projects which are carried out under the joint venture of Blocks 

and the Panchayats. The amount received (from the Government of India) was spent for 

constructio~~ of houses, roads, culverts, drainage and maintenance works. Punchuyais are also the 

agencies of the government in implementing programmes like Integrated Rural Development 

l'rojcc1. 

On an analysis of the futlctioning of Karumalloor Panchayat, it seems that, Panchayats are 

created and mailltailled as unit of develop~ne~lt administration and agents of the government at the 

lower levels, When further analysed, it seems that the local bodies are treated as administrative 

1. V.Ramachandran, 'The Development Administration; The Kerala Experience' in M s .  Padma 
Ramachandran and M .A. Oomen ed., Some Issues in Development Administration, New Delhi, 1987, 
p.67 

2 .  For detai Is see, Administration Heport of Karumalloor Panchayat for the year, 1991-92, p .  18. 



units where the concept of decentralization is applied as an administrative arrangement as in the 

colonial period. by which local bodies are created by the centre to discharge the functions. 
./ 

7.6.3. Performance at the micro level 

As a unit of development administration, the Karumal loor Panchuyat has attended pub1 ic 

works related to roads and communication system. It has maintained village roads, two ferries, dug 

three welIs, installed 28 water taps for the supply of protected water and maintains one library and 

public reading room at Vel iyathunadu. Under the medical relief, the Panchayat maintained one 

Pub1 ic Health Centre, one Clinic, one Government Homeopathic Dispensary and one Midwifery 

Centre. Under social welfare scheme. It  attendsto feeding centres, family planning programmes, 

construction of houses under the one lakh housing scheme etc. A Yuvajenarnela (festiva1 of young 

people) conducted during the period under reference needs special mention. The Panchuyat acts as 

an agent of the government in implementing projects under Integrated Rural Development 

Programme (IRDP) and Jawahar Rozgar Yojana (JKY). Besides, the state government too 

implements certain programmes through the Panchuyat~.. As a unit of democracy, at Iower levels, 

the Panchayar is ruled by an elected council, presided over by the President. Normally, the council 

will be in power for a period of 5 years. The present Patzchayat Council of Karumalloor consists 13 

elected members (including two women) who took office in the year 1988. 

7.6.4. Eclipse of the Concept of Self Government 

As stated, the study shows that the Panchayat, at the lower IeveIs, functions mainly in three 

ways - a unit of development administration, an agent of institutional democracy and an institution 

of IocaI self-government. But the image of Panehayat as a unit of development administration 

emerges ahead of the other two because the government looks upon it as an extension wing of 

administration. The efforts taken towards decentralization of power have resulted in the 

institutionalization of Panchayats, i.e., a sort of hierarchica1 set up. As a result, one has to doubt 

whether the main image of Panchayat as unit of self government has been merely ignored and 

caused 'toeclipse. One remarkable feature is the absence of any political strife at the Panchqyat level 



in Kerala. 

7.6.5. Macro-level picture 

A general review of the efforts at decentralized lunctionality of the Panchayati Raj system in 

Kerala from the days of Administrative Reforms Committee, 1958, under E.M.S. Namboodiripad, 

down to the Report of 1988 initiated under E.K.Nayanar, brings to light that it has passed through 

many ups and downs. The story of the scheme is one of uncertain directions and of brave 

proposals. I 'Ibc process of decentralization was effected in a phased manner; in the firs 1 phasc oS 

decentralization, the formulation and implementation of programmes did not receive sufficient 

attention. The emphasis was on its vertically formed structure. The second statutory committee 

(1965) suggested the need for creating the Panchayds as units of administration and wanted to link 

them with Taluq Sumitis and District Councils. The third committee, ( 1  988) suggested various 

measures so as to materialize the visions of the first and second committees. The third statutory 

committee also seems to have resorted to a balanced approach, although its main task was to suggest 

various measures at decentralization of power at the district level. I t  also favoured the s trcngtliirlg of 

the Panchayati Raj system. Its recommendations were intended to strengthen the Panchayats as 

i~~dependen~ units. 

However, i t  is also to be noted that, the local bodies are created and they exercise only thosc 

yowcrs and functions which are specifically assigncd or crcated or delegated to Ihcm. ' ~ I I I S  is 

basically a Wester 11 collcep t of local government, the same concept, envisaged and executed urider 

the British rule in India. In fact, the Statutory Report of 1988, in its approach to entrustment of 

powers and functio~~s to local government admitted that this concept of local government seems to 

have influenced the decision-making in granting more autonomy to local government by the state 

l ~ ~ i s l a t u r e . ~  

1. P. D. Kuruvilla, 'Panchayat Raj-The Kerala Scenario,' in Indian Express, 2 June 1989, Cochin. 
2 .  For details see, Report on the Measures to be Taken for Democratic Decentralization at the District 

and Lower Levels, in 2 vols., Trivandrum, 1988, p.28. 



Conclusion 

The fact is that the Village ~onchn~acof Kerala, as in other states under the Indian Union 

are in  no sense absolutely independent self governing institutions. They have no legislative power of 

any kind except that of making routine bye-laws within the ambit of the law under which they 

function. Section 13 1 11 of the Kerala Panchqar Act, however, authorizes the Panchayat:, to make 

bye-laws or norms necessary for carrying out any of the purposes for which it  is constituted, but no 

bye-law or cancellation of a bye-law shall have effect until it shall be approved or confirmed by the 

Director. c or aver the state has power to revise or veto the deliberations of the Panchayagand all 
their 

A 
financial actions: In ' this situation, Panchayats cannot act independentlptheyexercise 

those powers granted piecemeal. Though the Kerala Punchayats in totality as well as micro levels 

function i n  a better environment than their counterparts in other states, the question of granting 

status of self sufficiency to Village Panchayats depends on the policy of government. Here lies the 

wide ideological chasm between Gandhiji 's ideological commitments to village self-government 

and the official policies of the government, the political activists and civil servants. 

Though there itwide chasm between Gandhian ideas and the Kerala Panchayat Raj system it 

does not mean that Gandhian ideas of Gram Swaraj were not an active force in Kerala. I n  fact, the 

State of Kerala, did sustain the ideological shoots of Gandhism as mentioned earlier. (The State has 

been nearer to Gandhism in 1957,14958, 1965, and 1988). An analysis of the functioning of Kerala 

Panchayat bodies vis-a-vis Gandhian concept of Gram Swaraj, attempted in the next section would 

-. be helpful to understand the sustenance of Gandhian ideological shoots in the State from 1957 

(Administrative Reforms Committee), to 1988 (V. Ramachandran Commission). The Gandhian 

concept did foster the Panchayati Raj and the vision remained at the conceptual level at every stage 

of evolution in Kerala since 1956. 

1. Fnr details see, E.M .S. Namboodiripad, Vikasanathinte Rashtriyam-' (Malayalam) ,Trivandrum, 
1991. 
Also see, T.M. Thomas Isacc & S .Mohana Kumar, 'Kerala Elections 199 1, Lessons and  on-~essons,' in 
Economic and political Weekly, Vol.XXV1, No.47, Nov.23, 1991, p.2669. 



I~XCENTR: EATTON IN FLERALA vas- A-vrs 
TI-IE GAT4 Dl t I AN CG1.4 CErT OF GRAM S; JAR AJ (1 956- 1 :* , 2 )  

8 0 .  Ca-cxistcnm of ColaninI Model and the Gandhicn Vision 

Decentrali~ation efforts at the I'clnchaynt level in Kerala during the period I 950- 1 ;itj:.? ? ; l ~ , v ~  7 

zig-zirg course or ~)liases of ups and downs. Besides, in the context of Kerala, as clsctvl~cr-e, on,: 

finds the co-exisler~ce of botll the centralizing and decentralizing activit ics in [he sarnc pr,lil y, wlr i ~ 1 1  

i s  said to be one of the general cl~aracteristics of any modern state.' Furthermore, one 1?11iIs in tl:e 

Kerala Sbte  the co-existence of both the Gandhian vision of Gram Swaraj as an ideological shunt 

bcllind every effort at decentralization at the lower levels in modern times and also the fcair~res oC rlje 

coloniiil model of local government left by the British rule in India, which looks upon lhz 

Ponc!layats as mere units of administration. At times efforts at decentralization in Kcrala point to a 

near-Gandhian model while at the other times they stand at a different wavelength. 

Apparently, one finds a glaring contrast between the concept of decentralization applied in 

administrative purpose for creating Iocal government bodies (for example in Rritain and other 

Western countries) and the concept of decentralization applied in creating local self-government 

trodies with a view to strengthening the democratic foundations of the government at the centre and 

at the lower levels, (and also aimed at empowering the ordinary citizens at the grass-root level as 

visualized by Mahatma Gandhi). Hence, the following pages form an analysis of the process of 

1 .  Ilavitf Slater, "llcrritori;ll Pr~wer and the Peripheral State: The Issue ol! Il~.ccntratizatio~~,' in 
I)cvelopment and Change, Vo1.20, No.3, July 1989, The SAGE Publications, 'I'he IIague,pp.SlO-11. 
The author of the article who is also a political analyst says that the policy of decentralization snmetirnes 
appcars "a mirage, myth and m;tskn in llrc management ol' tllc si;itc. 



decentraliza~io~~ el'forls at the Pat~chayal level in Kerala, vis-a-vis the Gandhian vision of Gram 

SwuraJ', presupposing the fact that there exists such phases of ups and downs in other states too in 

the functioning of local bodies and also the reflection of the colonial trait. 

8.1. I , I'articipatory Concept i11 Gandhian Vision 

Ib most ol' the political thinkers, the concept of decentralizaliori is an ad~ni~~ i s l ra t ivc  measure 

which means political or economic devolution of power. But to Mahatma Gandhi, it meant more 

than that whether it is applied at the central or state level or at the sub-state level. The attributes of 

Gandhian vision of decentralization have already been referred to in chapter 4. Therefore, the details 

on the Gandhian vision will be a digression. Suffice to mention in this context that, to Gandhi, 

Gram Swaraj formed by the process of decentralization of power at the lower level is a responsible, 

rcprcscnhlive and participatory unit, conducive to the growth of self-governing citizenship and sclf- 

governing villages. l To Gandhi, the participatory nature of Gram Swaraj is more important than 

any thing elsc. The local government created by the government is bound to fail in arousing 

cotnmon 1na11's interest because it is the least participatory in its functioning. 

8.1.2. 'The Colonial Model 

Analogously, the local government institutio~~s in India, Iike their British counterparts are 

creatures of statutes, ordinances and regulations. The mode1 of local government created in India 

under the British rule was incorporated into the Constitution of India at the time of its framing. 

From the national level most of the states under the Indian Union also incorporated many of the 

characteristics of the British mode1 during their rule and also after independence. Surprising1 y , in 

Kerala State even the Shtutory Commission of 1988 endorses the relevance of the British model and 

thereby, presents an inclination towards the Western concept of decentralization. 

1. S.H.  Patil, Gandhi and Swaraj, New Delhi, 1983, p. l 1O. 
2. G.D.H. Cole, Local and Regional Government, London, 1947, p.41. 

Local governments in Britian are creatures of Statutes, Ordinances and Regulations. It is pyramidal in 
structure. The author views that the English local government failed to evoke any interest as far as the 
common man is concerned. 

3. Report on the Measures to be Taken for Democratic Decentralization at the District and Lower 
Levels in 2 vols.,Part -I, 1988, Trivandrurn, pp. 28-29. 



8.1.3. Shoots ol' Gandllian Vision in Kerala 

Altl~uugll illc Kcrala Stale is still under the harlgover of a long pcriod of co lo~~ ia l  

administration, it does not mean that the rural goverx~ment in thestate had never been inclined to a 

Gandhian vision of Gram Swaraj. Ln fact, there were occasions of breakthrough of the Gandhian 

vision in the context of rural local administration in Kerala. i n  the fifties and sixties, the state 

government had adopted an approach in favour o f  the Gandhian vision, however, this enthusiasm 

did not persist. In due course, the enthusiasm cooled off because o f  many reasons, of which the 

main one is incessant political instability . 

An analysis o f  the process of decentralization in Kerala and an understanding of its deviations 

from the Gandhian concept will be worth-analysing , under the above mentioned characteristics of 

Kerala State. 

8.2.0. Towards a Near Gandhian Model, 1958 

It seems that the first Reforms Commission, 1957-58, had adopted a pro-Gandhian outlook 

in the context of administrative reforms at the Panchayat level. 

After the integration of the erstwhile princely segments of territories into a new state, all the 

then existing Panchayats were reconstituted by the government. Shortly, the Government of Kerala 

appointed a Comrnitke under, E.M.S. Namboodiripad in order to study and make recommendations 

to tone up the administrative machinery in accordance with the new areas of development and the 

influx of Gandhian ideas. Both, the approach and the system visualized by the committee deserve 

one's special attention. The vision is near-Gandhian model of self-sufficient administrative units, 

i.e., Swaraj, though the terms as such were not incorporated in it for the reason that the Communist 

party had a different o~t look .~  However, the committee was well guided by the intention of creating 

self-sufficient administrative units at the local level and a decentralized planning system to ensure 

people's participation at all levels for educating as well as imparting training for new ventures, 

1 .  Report of the Administrative Reforms Committee ,1958 in 2 vols.,Vol.l, Part-1, 'Trivandrum, 
1958, p.22. 

2.  E.M.S. Namboodiripad, The Mahatma and the Ism, New Delhi, 1958, p.52. 



8.2.1. Emphasis on Participation 

The committee thus, noted the importance of people's participation in administration even at 

the lowest level, which was well emphasised by Mahatma Gandhi. Gandhi desired to distribute 

power among the villages of India instead of concentrating at the national capital or the state capital. 

He was never tired of saying that the greater the power of the village Panchnyats of India, the better 

for the people. To Gandhi, the real task before the government is to create a spirit of self- 

government and to train people to play their part i n  all walks of life as citizcrls of effective 

democracy. The fundamental approach to self-government should be that every person who is a 

subject of that government must be able to feel, every moment of his life, that the govern~nent is his, 

in the sense that he has contributed something to its building-up as a partner. ' 
The committee observed that any proposal for reform should be formulated in such a way as 

the 
to achieve people's participation. It was, in a way ,to rectify the major defect oicentralized system of 

government and the scanty developmental schemes that existed in Kerala. I t  was, in  another way, to 

assure the effective participation of the people in general administration at the central, state and the 

grass-root leveis, where alone it is real. Obviously it has aimed at empowering ' the Village 

Panchayats, The committee also observed that, the Panchayats have only restricted powers and 

limited responsibility so that developmental schemes sponsored by the government did not yield the 

desired results for want of people's participation. In  the context of rural development, the word 

participation has a specific meaning. Participation is the introductio~l of a new set of people into the 

decision-making process with regard to resource distribution. 

The Administrative Reforms Committee 1958, pointed out the need for strengthening the 

Panchayat system in the State in consonance with the Gandhian vision of decentralization of power. 

The Reforms Committee stated that, true democracy has to be worked from below by the people of 

every village in Kerala. It observed that a Panchaycat with real responsibility and power will enable 

the villagers to m a k ~  their desires known and get quick results and, thus to see democracy in action 

1 . A.K. Raj Kutnari, 'Local Self-Government and Democracy,' in Harijan, Voi. XVIII, No.20,17 jufy 
1954, Ahmedabad, p.159. 

2. Chopra Kanchan, et al., 'People's Participation and Common Property Resources,' in Economic and 
Political Weekly, Vol. XXIV, Nos.5 1 and 52, 23-30 Dec. 1989, Bombay, p.  189. 



in the village itse1f.l It  will effectively ensure the participation of the village community. 

8.2.2 Ward Committees Proposed gs Gmmu Sabha 

Conclusively, this approach of the Administrative Reforms Committee 1958can be said to 

have resulted in emphasising that democratic bodies (Grama Sabha) with substantial power at the 

lowest level be made at the earliest, with wide participation of people in the developmental schemes, 
the . . 

a wide delegation of powers and association of people's representatives with adrnrn~stration in a 

positive manner, according to the importance of the level and the nature of the subject. Jn matters of 

development, the people should have definite and responsible role both in planning and execution. 

This suggestion was made by the Reforms Committee with shew to providing a large section of the 

village community an opportunity to associate with the Panchayat activities. As there was no 

reference to any type of G r a m  Sabha in Kerala, it seems that Panehayat Ward Committee is the 

nearest point where Gandhian vision of Grama Swaraj could be met. 

8.2.3. Plea for Autonomy 

The Reforms Committee desired to maintain the sktus of Panchayat above the level oi a 

mere statutory body. In other words, it wanted to distinguish between the democratic body and a 

statutory body. For example, in matters like finalization of Panchayat budget, the Committee did 

not want the same to be approved by a higher body like the Panchayat samiti (or Block or any 

Board). In order to ensure that the Panchayat budget fulfils the statutory needs as well as the needs 

of those functions proposed to be delegated to them, the budget should be sent to the TdiasiMur for 

preview and scrutiny before it is approved by the Panchayat. Its aim was to avoid unnecessary 

interference with the discretion of the Panchayat. Stated in general terms, the committee wanted the 

Panchayats to be invested with substantial responsibility and power and to link them up closely with 

general administration .2 

1. Report of the Administrative Reforms Committee, 1958 in 2 vols. ,Vol. I, Part-I, Trivandrum, 1958, 
p.23. 

2. Report on the Measures to be Taken for Democratic Decentralization at the District and Lov,ver 
~ievels  in 2 vols., Vol. I, Trivandrum, 1988, p.23. 



The committee pointed out that the Village Panchayats, are subject to control by the agencies 

like the Legislature, Executive and the Judiciary. Of all the forms of control, however, that which is 

exercised by the Legislature is the most fundamental. The Panchayats are brought into being on the 

basis of special legislative enactments. Whatever powers they have, are derived from the concerned 

Acts of the State Legislature and the rules and regulations made under such Acts-all leading to at] 

effective control over the lower level bodies. 

At the lower levels, the District Collector also exercises control over the Parrchayal bodies. 

The clause pertaining to supervisory role vested with the District Collector, however, left the 

existence of democratic bodies (grass-root level) at the mercy of the bureaucracy. One of the 

clauses says that, if a Panchayat defaults in its functions and is not responsive to instructions of 

correction, the Collector who is responsible for the revenue and general administration, should 

have the power to supersede it, or to withdraw from it such of the functions as in respect of which 

default had occurred. He should also have the power to make or add interim arrangements for the 

discharge of all or any of the functions of the Panchayat so that village administration continues 

without interruption. 
the 

The control and supervision of Panchayats vested with the CoIIector will convert Panchayat 
into A 

more an agency of the State Government than a self-government unit.2 If the superior is not happy 

with the lower ones, he may turn to be a denunciator !3 

8.2.4. Adult Franchise 

However, the committee wanted to explore the areas where greater delegation of 

responsibility to the Panchayat could be made. It suggested a ' continuous search to effect greater 

and greater delegation of executive responsibility to the Panchayat . ' The committee, therefore, 

recommended that Panchayats directly elected on the basis of adult franchise should be made the 

1. Report on the Measures to be Taken for Democratic Decentralization at the District and Lower 
levels, in 2 vols., Vo1.1, Trivandrum, 1988, pp.39-40. 

2 .  K.  Sukumaran Nair, Rural Politics and Governrnellt in Kerala ,Trivandrum, 1976, p. 13 
3 .  For further details on tlie nature of control usually exercisd by the government on Panchayats, set., 

N.R. Visalakshy, Administration of Village Panchayats in Kerala, Post-doctoral diss., Trivandrunl,, 
1967, pp. 152-65- 



basic u 11it.s or ad~ni~~istratiot~ at h e  village level and they should bc erllrusted wit11 l l~c rcs[)unsibili ty 

of formulating and i~nplementing developmental work and social service programmes 1 y ing within 

their sphere. Most of the recommendations have become part of the Panchayat Act of 1960. 

8.2.5. Pauchayat as Basic Unit of Administration 

'The com~niitee in its survey indicated that low profile of Panchayaf bodies in the state is due 

to many factors. They include indifference in the matter of implementation, lack of vigour at top 

IeveIs in regard to enforcement, complacency among the officers and staff below in carrying out 

il~structions etc. T o  overcoine the defects, the Administrative Reforms Committee 1958, 

emphasised the need for strengthening Panchayats and suggested a thorough re-or ientation of the 

powers. The overall aim of the government was to strengthen Panchayats in the State as viable and 

basic units of administration and developmenl at the village level. It stipulated the collection of land 

revenue by Panchayats as agents of the government. 

8.3.0. Towards a Near Gandhian Model, 1959 

The Cotnm ission for Delimitation of Panchayat Areas, 1959, recommended that the 

Panchayat area and the revenue village should be cotern~inous. The commission aimed at economic 

viability and territorial entity. ' Thus, the Delimitation Commission aimed at two objectives - one, 

an integrated body of Panchayat unit, two, settlement of local finance. To achieve these objectives 

Panchayat area and revenue village should be coterminous, which will form the unit of 

adrn inistration at the lower level and effect the conversion of Panchayats in90 viable economic 

units. 

8.3.1.  Autonomy and Autarchy 

The self sufficiency of villages means autonomy in all respects-political and economic. The 

I .  Report of the Commission for Delimitation of Panchayat Areas, 1959in 2 Parts, Part-I, Trivandrurn, 
1960, pp. 1 4 .  

9 0. Chandu Menon was appointed in 1959, to make suggestion on the delimitation of the Pancllayat areas 
and to examine the re-organization of pandayat; territorial firnit. His recommendations were aimed at 
strengthening the concept of a Crama Swaraj in compact territorial size at the Panchayat lcvel in 
Kerala. 



political autonorny must be corroborat-ed with economic stability too. I t  is well worth quoting a 

statement by Sardar Patel(the late Home Minister of India): 

It is being said that the franchise of the electorate has been enlarged and 

the local bodies have been given very wide powers, true, I accept it. Bur 

what good would come out of it, unless and until the question of local 

finance is settled first. The extension of franch ise and widening the scope 

of duties would be like dressing a dead w0rnan.l 

ling 
'The Chandu Menon Commission' approached the task with a view to re-structure Kerala n 

Panchayal, more or less in consonanc,e with the Gandhian vision. The report, pointed out the then 

existing colonial 'hangover' in the post-independence period . It said that the type of local 

adniinistration contemplated or irltroduced during the pre-independence days was different from the 

Gram Swaraj administrated by the Indian national leaders in those days. The progressive evolution 

and establishment of decentralized local administration which is quite in keeping with the nationa! 

genius of the country was undoubtedly in the minds of those who were engaged in shaping the future 

set-up after the'attainment of independence and it is seen that the said concept or principle is 

enshrined in the Constitution of India. 

8.3.2. Creation of Convenient and Compact Unit 

The commission cited the circumstances referred to above, for the sole purpose of showing 

that the paramount consideration in the delimitation of Panchayat areas was the creation of 

convenient and compact administrative units in such a manner as to enthuse the people. This 

principle was kept in view wherever the question of the alteration of the boundaries of revenue 

villages or Taluqs or even distr ic~arose, for consideration. 

8.4.0. Towards a Near Gandhian Model, 1960 

'The Panchayat Bill 1960,' enacted during the second session of the Kerala Legislative 

1 Cited in, Report of the Commission for Delimitation of Panchayat Areas ,1959 in 2 Parts, Part-], 
'I'rivandrurn, 1960, p.6 .  

2 .  Ibid., pp.6-10. 



Asscinbly, actually fcw~ns h e  real base of the powers and functions, structure atld li-amcwork ol' 

Kcrala 1'~r~uJtnyut. 'l'he Bill tlot 

also h e  size of each I'anchayat 

o~lly conkined Llle f'ramcwork or slructurc of (Ilc Pat~dzuyul, I>uc 

a ~ g p u  tatiotl d,nd 
in terms of territory nd reservat~on of women and weaker 

A 

One may find the vision of 'Gram Swaruj' as the overall goal of' l'he Panchayat Bill, 

1960. 'I'llc subsccluc~~l discussiot-ls, held in the Lcgislativc Assembly whcn the Bill was inlroduccd, 

ref'lcct very well the goal to be achieved. More and more r~~elnbcrs of the Kerala Lcgisla~ivc 

Assembly, expressed their ideological commitments to Gandhian vision and argued for a meaningful 

dc~nocratic decentral izatior~ at bhe Panchayat level .2 Replying to the debates on the Panctiuyut I3 i l  I 

1960, the Minister lor  1,ocal Government , P. P. Uinmer Koya said: 

The Panchayat and Gram Swaraj envisaged ill  this Bill is the recognitior~ 

of the right of the people to govern themselves and it is going tn tnake 

very great changes in the political 1 ife of the State of Kerala 

because the Panchayats arc ulli~nately going to decide how a cilizeti 

I . Iior detai Is see, 'HIC Mailurhl of Kerala Pancllayal Adn~inislratioil in 2 vols., Vol. I ,  Govcrnmenl or 
Kerala, Trivandrum, p.G. 

2. Proceedings of the Kerala Legislative Assembly Second Session-1960, 30 June 1 960, Ofticial Report, 
Vol. IX, No.7, Trivandrum, 1961, pp. 762-803. 
'The Kerala Panchayat Bill ,1960' was introduced in the Kerala Assembly by Pattom A. Thanu Pillai, 
(the Chief Minister of Kerala), who said that Panchayats should really form the hasis of decer~tralized 
popular govo~+ninent of the state and due imporlance should he given t(\[hr: composition of Pa~lchayats, 
their functions and resources. 
George Joseph I'odippara, a member of  the Legislative Assembly emphasised the goal of the Bill as 

0 
creation o f  (making ) self sufticient, self-contained Kerala villages, in cunspance with Galidhian vision of 
Gram Swaraj . Joseph Chazhikkadan another member pleaded for an absolute village autonomy, self- 
sufficient atid self-contained status. For details see, ibid., p. 766. 
C .  Achutha Menon, (another member of the Legislative Assembly who became the Chief Minister of 
Kerala latcr) pointed o u t  that Government of lndia ailed to realize the importance ut* autonoinous village f l.0 functimi~lg. which wasrglorious heritage uf India i i  gEster years. I-le said that the Panchayat bill of 
1960, introduced in the Assembly would fulfil a glorious tradition of the Kerala village. Then he wal-ned:o. 
A an industrial culture, destroying the autonomous functioning of Kerala  village^.^ Details seqibid., 

f 
p -77 I .  Interpreting the Article 40 of the Indian Constitution, C. Achutha Menon said that it is incomplete 
in relation to power and authority of States to enact a broad outline of Panchayat system. Others who 
spoke in favour of Gram:). Swaraj included, T. A.  Thomas, K.  K .  Viswanathan, J-lammid Ali Shainnad. 
Ms.  Leela Damndara Menon, T.C. Narayanan Namhiar, K .  Hassan Ghani, T . K .  Ra~nakrishnan, 1I.P. 
Gopalan and C. C. lanard hanan. 



stlould live and Ilc sl~ould cake carc ol' Ilinlsclf I'rui~l Lhc cradle lo l l~c 

gravc. I 

The women members in the Legislative Assembly demanded provisions to protect the 

women's rights and even urged for reservation of seats for women.2 

Concluding the long discussion on the power, functions and duties, structure and goal of the 

Panchayat Act, Pattom A .Thaw Pillai, the then Chief Minister of Kerala said : "it is only by 

imposing trust in the Panchayais by giving wide powers and opportunities to them to exercise those 

powers, it is only that way, that we can entirely take us to our goal of full, self-sufficient, self- 

government. "3 

With the enactment of the Kerala Panchayats Act, 1960, the State of Kerala had accepted a 

uniform law for the administration at' Panchayats. 

8.4.2. Bureaucracy and the Gandhian Concept 

However, it seems that bureaucratic control over the Panchuyat institutions was made part of 

the Act of 1960, and only very few developmental functions were given to Panchayals while they 

were bound to perform most of the compulsory duties. The responsibilities contemplated in section 

58 of the Act were not entrusted to them by any government which came to power after the 

enactment. The Kerala District Administration Act 1979, envisaged ti'& Panchayafs to be under 

the supervisory cotltrol of the District Collector firstly and after the formation of District Council, 

they had to be brought under the supervision and control of the District Council. The amendmenrs 

made in the Kerala Panchayat Act 1979, and the specific mention of the revenue functions and 

powers of the District Councils in the Fourth Schedule of the KeraIa District Administration Act, 

1. Proceedings of the Kerala Legislative Assembly, 5 Nov. 1960, Vol. X, No. 36, Trivandrum, 1963, 
p.3758. 

2. Ibid., pp. 784-788. 
The women members included, Leela Damodara Menon and K.R. Gouri. k l a  Damodara Menon said: 
"We would make the best effort to see that women are returned in sufficient numbers. We must 
remember that we will be losing the co-operation of 50 percent of the population in the Panchayats, if we 
did not have any women in the panchayat*. Then she said that she would like women to have an equal 
right with men in the political as well as in rile social field. 
For details see, Ibid.. p.1488. 

3. Proceedings of the Kerala Legislative Assembly, Second session, 12 July 1960, Official Keport, 
Vol.  IX, No. 7 ,  Trivandrum, 1961, p. 1504. 



1979, causcd the dismal failure of local administration during the years following 1960. However, 

the initial enthusiasm for identifying the Kerala Panchltyats in accordance with the Gand hian vision 

turned out to be bleak. In due course, the Panchayats were looked upon as units of administration, 

like any other government department. 

8.5 .Om The Vellodi Committee, 1965: Domination of Bureaucracy 

The Vellodi Committee (1965-67), also endorsed the approaches of the previous 

gover~lments in matters of democratic decentralization at the lower levels. According to the 

committee, no government that fails to keep the objectives - order, efficiency, and justice - can 

succeed in satisfying the people of the state or the country concerned. The civil service is the only 

machinery employed by a government to achieve these objects. Pointing out the failure of h e  

objectives of the First Five Year Plan, the committee felt that something more had to be done to 

make the people feel that they were involved in the work of establishing a welfare state. The idea of 

development of rural life and economy through the Blocks, as envisaged by the Balvantray Mehta 

Committee (1958) was organized to bring the government nearer to the people, the only way in 

which the people could be made to feel that they were part of the government. Therefore, attempts 

were made to revive the Panchayati Raj system, i.e., a three-tier system in the country. In the 

opinion of the committee this system has not been tried in Kerala State due to absence of a popular 

Government in the State during the last few years. 

In view of the situations that had prevailed, both at the national and state levels the committee 

submitted a series of proposals with a view to strengthening the Panchayat system. The committee 

viewed that the local bodies should be representative as far as possible of the people 'whose affairs 

they are called upon to administer and their authority in the matter entrusted should be real and not 

nominal and that they should riot be subjected to unnecessary control.' 

Although, the committee recommended many measures to strengthen the Panchayari RaJ 

1 . Report of the Administrative Re-organization and Economy Committee 1965-67, Trivandrum, 1967, 
p.2. 



system1 their recommendations were in favour of the, District Collectors to acting the Directors of 

Panchayats in their respective districts. These recommendations certain1 y empowered the civil 

servants to override the decisiol~s of democratic bodies, and thereby, were non-Gand hian in 
ah 

principle: As is known, Gandhiar~ vision never empowers the civil servants to act as h ~ e r  
A 

authorities. On the other hand, it envisages Panchayat system as a little world of its own, So, what 

the committee suggested ,.was large1 y reflective of a 'civil servant's vision of decentralization which 
'& 

is also different from the Directive Principles of State In short, the committee endorsed 

the concept of what may be called bureaucratization of lower level administration. Instead of 

bringing the elected body as supreme,the recommei~dation envisaged a rule by civil servants at 
the 

various levels of Panchayafi Raj system. Thus, it only served to lengthen the chain, already too long, 
A 

of officials. Vellodi Committee, thus, assigned a greater role to District Collectors by stating that 

the success of Panchayati Raj largely depends on the leadership and co-operation extended to the 

democratic bodies at all levels by the District Collector, and other development officers. Tlle 

committee viewed that the District Collector, being the co-ordinator of all development activities in 

the district has a vital role to play under the Panchati Raj system of admini~trat ion.~ 

8.5.1 . Plea for Popular Bodies 

Members of the Legislative Assembly like Chandrasekhara Pillai warned against the 

tendency of centralization around the District Collector. He said that the Panchayat Bill enacted in 
the 

the year 1960 was a great step, in fact a welcome step towards the vision ofAGandhian concept of 

Gram Swaruj. About the supervisory role of the civil servants over the Panchuyats he remarked that 

1 .  The following considerations shuuld weigh with government in the context of introduction of Panchayati 
Raj (a) The lowest unit of administration should he Panchayat, identical with a revenue village (b) A 
Panchayat should have well defined hnctions and adequate resources to discharge then1 (c) Panchayats 
should link up with the sub district unit, which should take in a whole number of Panchayats (d) The 
democratic body at the subdistrict level should have real powers and (e) The nature of the democratic 
body at the district level should be decided on pragmatic rather than on theoretical grounds. For details 
see, Vellodi Committee, 1965-67. 

1 .  See debates in the Kerala Assembly over the 'Recommendations of VelIodi Committee'. 
For details see, Proceedings of the Kerala Legislative Assembly, Second Session, Vol.XX1, Nus.29- 
33, 3 1 July - 4 Aug. 1967, Trivandrum, 1969, pp. 1396. 

3.  Report of the Administrative Re-organization, and Economy Committee, 1965-67, Trivandrrrm, 
1967, p.33.  



it is undemocratic practice in a democratic country, to invest the District Collector with so much 

powers making him a dictator. ' 
This view-point was so strong in 1967 that when the dcbate on the Report of the 

Administrative Re-organization and Eco~lomy Cornrnittee,l965, was held in [Ile Legislative 

Assembly, many members expressed their anguish over the approach and recornr~~c~ldations of the 

committee. Kumara Pil lai, another member of the Legislative Assembly commented on the Vellodj 

Committee Keport as an 'articulated mumbling of a bureaucratic mind. ' Citing Arther J. N a ~ t h a l i e r ~  

he viewed : 

"Administration is basically nothing more or less than conllnon sense and common sense 

begins with simplicity and clarity. These must be the cornerstone of any effective procedural 

system.""he observation made by E. Ahmed, (Member of the Legislative Assembly) is worth 

mentioning. He observed that the Government is moving like a steam roller, causing much noise, 
ing 

and move, at snaifs pace. 
A 

8.6.0, Administrative Institutionalization, 1967, 1971, 1979 

I 
After an active discussion in favour of a Gandhian modellthat cut across the partylines, the 

Kerala Legislative Assembly initiated a Bill- 'The Kerala Panchayati Raj and the Zilla Parishad 

Bill, 1967 which aimed at setting up one more tier at the district level in the Panchayati Raj system, 

i-e. ,  a scheme of two-tier system. The Bill couId not be enacted (into a law) due to the change of 

government. 

For the next few years, the question of decentralization at the Panchayat level was not a live 

issue and the process of attention was shifted to Panchayati Raj system. The attempt was, towards 

1. Proceedings of Kerala Legislative Assembly, Second Session, 12 July 1960, OfPicial Report, Vol.IX, 
No. 14, 'Trivandrum, 1961, p.1496. 

2 .  Cited in, Proceedings of Kerala Legislative Assembly, Second Session, 3 Aug. 1967, Ofticial Report, 
Vol-XXI, No.32, Trivandrum, 1968, p.3757. 
For details see, Ibid., pp .3757-3804. 
Also see, Proceedings of Kerala liegisiative Assembly, Second Session, 27July 1967, Official Report, 
Vol. XXl,  No.27, Trivandrum, 1968,p.543. Members include, K.R.  Raghava Poduval, P. N .  
Chandrasenan, A.V. Kunjamhhu, T.M. Meethayian, P.P. Krishnan, K, Karunakaran, E.M.S. 
Namboodiripad, M .P.M. Ahammed Kureekal, P.S. Sree~~ivasan,  Alexander Parampithara, V. 
Unnikrishna Piliai, K. Koran and PaIotil Muhammed Kutty. 



.the 
an adrl~ir~istrative institutionalization of Panchayat system. The District Administration Acts (1 971 

A 

and 1979), can be called as tlie beginning of this phase and the government attempted to enact some 
the * 

norms and regulations onffistrict Councils. It was under these circumstances that the Government 

of Kerala appoil~ted V. Ranlachandran to suggest measures for the democratic decentralization at the 

district and lower levels. 

8.7.0. Deflection 

In  1988, while describing a local government structure for the state in the context of 

democratic decentralization, V-Ramachandran suggested that it is through the establishment of a 

composite local government structure that democratic decentralization from the state to the district 

and lower levels can be brought about.' The establishment of a council at the district level and a 

Taluq Samizi berween the Panchayat and the District levels have been under consideration. The 

structure of government for the state as visualized by the commission would be on the following 

pattern. 

a) District Councils. c)  Taluq Sarnitis & 

b) Urban Local Bodies d) The Panchayuts. 

Each unit has to receive its share of powers through the Bills promoted in the State 

ctssembly , ~ c t s  or .enacir:.~nts and delegation. 

Surprisingly, the committee did not deliberate any thing specifically about the Gandhian 

concept of Gram Swaraj, although it desired the empowerment of the Panchayat to a considerable 

extent. At the same time the Report highlighted the leatures of the British system and wanted "to 

learn useful lessons from the British experience. n2 Evidently such ' wishes and desires' seem to be 

Inore inclined to an administrative aspect of decentralization, which is contrary to the Gandhia~l 

vision of creating the upper tiers of the local bodies in 'ever widening and never ascending circles'. 

1. Report on the Measures to be Taken for Democratic Decentralization of Power at the District and 
Lower levels in 2 vols., Vol.1, Trivandrum, 1988, p.26. 

2 .  Ibid., p.26 



8.7.1. Pyramidal Form 

The Committee thus, envisaged a pyramidal structure of Panchayati Raj system for the state 

with the Panchayats at the bottom and the District CounciIs at the apex, i.e., at the sub-state level. 

As stated above, the proposed model is a clear deviation from the Gandhian concept of 'oceanic 

circle' in which the upper layers will not crush the lower tiers. In fact, Mahatma Gandhi was 

unhappy with the image of the pyramid which in his view underlay much of modern thought and 

practice and replaced it with that of concentric circles. l The individual is not an abstract atom but a 

member of a specific community which profoundly moulds his deepest instincts, aspirations, 

unconscious memories, habits and ways of life and thought. The individual is not smothered by the 

community and the two are not crushed under the weight of the state.2 In the system visualized for 

the state, Panchayat is considered as a unit of the administration, and is controlled and supervised by 

the upper units of the administration. It is a three-tier system of administrative structure - 

Panchayats, Taluq Samitis and District Councils organically linked together. 

8.7.2. Statutory Structure 

The concept visualized for the state is a statutory structure, in which power is decentralized 

as per the laws of the government. The concept is closely related to the Western models of 

decentralization. The 1 ocal .government in England is legal, and not prerogative. The Kerala 

pattern also seems to be more or less the same. N o  Panchayat can exercise any power unless 

sanctioned by the state. 

8.7.3. Creation by the Government 

Kerala Panchayat, in terms of their powers,shows the features of all the three categories- (a) 

Function that arisesout of executive orders of government (b) Function entrusted in the statute 

creating the local government institution and (c) Functions assigned and delegated to them. Local 

bodies in Kerala exercise both executive and representative functions, but the powers enjoyed by 

1. Bhikhu Parekh, Gandhi's Political Phi1osophy:A Critical Examination, London, 1989, p.8.  
2. Acharya Ramamurthy, 'Gandhian Perspectives on the Reconstruction of Indian Polity, ' in Ramashray 

Roy, ed., Gandhi and Contemporary Crisis, 1986, Ilelhi, p.50. 



them. are devolved to them from the higher levels. T h e  Panchayats are created by the government 

through the Statutes and yegulations. Thus, one finds that, different statutes under thc 

government cmtain various functions assigned to different authorities. The fur~ctions of local 

government ir~stitutions also depend upon the statutes and yegutations or the Bills enacted. I-lence 

every time, the delegation of power is related to the statutes issued by the state government. I t  is 

,. . l  y through a series of statutes and regulations that the Panchayat enjoys the present functions, the 

and functions to local bodies evolving out of a long period of evolution. Jn other words, 

!c,islation to entrust powers and functions to local government institutions was not a one time 

: rocess . 

8.7.3. Role of Political Parties 

A glaring deviation from the Gandhian vision is related to the role of political parties in the 

Panchnyat elections. Mahatma Gandhi and later on sarvodaya activists desired a partyless 

Panthayat election. In a state like Kerala, where there is a higher degree of political consciousness, 

external manifestation of it is only to be expected in the administration of local bodies. The earlier 

committee hoped that in due course pol jtical parties would either keep away or keep a distance from 

the elections. But this has never been materialized . In fact, the political parties try to convert the 

Panchayats as their strong holds and view the Panchayats as a jumping ground to power centers. 

They also look upon the Panchayats as entry points. 

Gandhi visualized non-political functionaries at the helm of affairs at the Panchayat level. It 

is high1 y doubtful whether such functionaries can be visualized in the changed political climate at the 

national level or at the state level. It is impossible to ward off politics altogether in a democracy; the 

fact is that political parties are to function healthily in a proper democracy. The political battle 

in the upper levels of, national, state, and district level filters down 'to the lowest tier. 

The same electorate that is politically organized for election to national and state level bodies 

I .  Henry Maddick, Panchayati Raj: A Study of Rural Local Government in India, London, 1970, 
pp.207-10. 
For various opinions on the roll: of political parties in Panchayati Raj functioning see, Harish Chandra 
Marhur and E.M.S. Narnboodiripad. 'Political parties and Panchayati Raj,' in The Indian Journal of 
Public Administration, Vol.VII1, No.4, Octo - Dec. 1962, pp.612-613 and pp.620-621. 



can hardly be expected to shed politics altogether at the Panchayat level. 

As far as Kerala is concerned, the problem of party politics and party-based elections in 

Panchayat assumes great importance. Political parties perform very useful functions like 

undertaking leadership, socialization etc. As in Assembly and Par1 iament elect ions, Panchayat 

elections also witness cunhroat political battle. The Panchayat Councils are elected direct1 y by the 

people on the basis of adult suffrage and the number of members to be elected varies from seven to 

fifteen. The qualifications and disqualifications of the candidates who wish to stand for election 

have been enumerated in the 'Kerala Panchayat Act, 1.960'. For purpose of election each Panchavat 
the 

area is divided into wards on thc basis of,total population of Panchayat. The members elected 

mostly on party basis hold office normally for a period of five years. But the government may by 

notification in the Gazette extend or reduce the said term by such period as may be specified in the 

notification. After the elections are over, a meeting of the elected members of each Panchayat will 

be held to elect a president from among the elected members. The president after his election to that 

office convenes a meeting at which the members of the Panchayat elect the vice-president. The 

president, vice-president and members together constitute the Panchayat Council, The president as 

a 'quasi federal executive'of the Panchayat Council, the opposition members in the Council, the 

government official as its executive (at present renamed the secretary) and the government staff, all 

these resemble a miniature of the state legislature at the lower level. The whole system resembles a 

system of local administration than a process of self governing system otherwise known as 
I 

democratic decentralization. The structure in this respect resembles English models of ~ o r o u ~ h s '  

an i~oun t i ed  and its functioning resembles ~ r e n c h  bornmuneb. The Panchayats, repeatedly named 

village republics, are not really sovereign self governing institutions; they are 'infra-sovereign 

representative organs' functioning at the village level which insist more on their representative 

character than participatory. 

8 -7.4. Dominant role of Departmental Bureaucracy 

The concept of politics and democracy is still Western-oriented. Predo~ninantly elitist, the 

dcmocracy at the Panchayat level is controlled by the departmental bureaucracy. I t  is more an 



agency of the state government than a self governing unit. The local bodies are also very much 

bureaucratized. Pol ilical par tics also enjoy a domillant rolc. '1'0 cou ntcr thc cxccss don1 i~lation of 

those forces, il is suggested to reduce the extent and area of Panchayats. The smaller the unit of 

adlninistratisn dle lesser would be the part played by political parties. The relevance of Gram Sabha 

comes more and more under such a situation. 

8.7.5 Non-functionii~g of the Gram Sabha in Kerala 

'I'hc Crumu Sabha has an important role in activating the democratic process a1 l l lc grass rool 

level. The Gram Sabha, in a sense ante-dates the introduction of Panchayati Kaj and is generally 

speaking regarded as an instrument of direct democracy rather than the representative democracy, 

In some states (like Rajathan) the role and status of the Grama Sabha which meet at least twice a 

year, have been formalized and i~lcorporated in the statute. There is no provision, neither statutory 

nor legislative for a G r a m  Sabha in thestate of Kerala. 'She Iarge area and huge population make 

it impossible for several thousands of people to assemble together in a cornmoll place. 'The G r a m  

Sabha assures participation of common mar.. Popular participation has bee11 considered an 

instrument of institutional democracy.l Gandhian vision of Grama Sabha at the lowest level is more 

than mere representation or nominal participation. On the other hand it is to act as the link in which 

all the people in a particular geographical area are directly itlvolved in planning, implementation, 

monitoring and evaluation. 

8,7.6. Gratrla Sabha in Kerala 

Kecently the Shte Government launched a programme of holding Grarna Sabha at the village 

level (revenue unit), which is meant to redress grievances of the people at the lower level. It seems 

that the prime objective of the Gram Sabha in the State (which has yet to become popular) is to 

serve as complaint cell, (a wrong conjecture of Gandhian concept of Gram Swaraj), under what is 

known as 'the speed programme' of the Gover~lment of Kerala. The Gram Subha according to 

Mahatma Gandhi also represents the meeting point of direct government, i.e., direct democracy. 

1 .  Henry Maddick, Panchayati Raj: A Study of Rural Local Government in India, London, 1970, p -73. 
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Many Gandhian achiv isis includi tlg Jayaprilkasl~ Naray an and It. R. D iwakar also pleaded lor ihc 

setting up of Grama Sabha with sufficient statutory backing. They all wished the relationsl~ip 

between the Panchayat and Gram Sabha to be that of the Cabinet and the Assembly. The ul ~imate 

objcc~ivc is tu assurc pcople's involvcmcot in thc matters related to (hem. It is only by getting tile 

people involved in the process of improving themselves through their own efforts that it will be 

possible to develop their capacity and self-reliance to provide a co-operative way of life and to bring 

about social and communal solidarity. 

'The Panchayati Raj Institutions today face threats from different groups like politicians, who 

are reluctant to give up power, the State Secretariat and Heads of Department, organized Trade 

Unions and local level leaders in addition to paucity of resources1 

8.7.7. The failure of the Panchayats to evoke interest 

It is doubtful whether Panchayt Raj has succeeded in making an average citizen in a Kerala 

village, more conscious of his rights. To the common villager it does not represent a preoccupying 

part of his daily life. He cannot relate to it in terms of his daily need and every day concerns. 

Panchayat means to him only the spectacular occasion when he exercises franchise oncce in five 

years or more than that, and a few civic functions, or venue of festivals sponsored by the state 

government. The Panchayats have failed to provide him a sense of full and meaningful 

participation. Decentralization and democratization are compulsions of rural development. There is 

no other alternative to raising the awareness of the rural poor from below. 

8.7.8. A Phase of Officialdom 

Decentralization without democratization will result in the growth of officialdom. Therefore 

one has to change the villages not only in their institutional structure but also in their economic, 

ad~n inistrat ive and social structure. Democratization means not only the election process but also a 

willingness to be heard. It was not just enough to create institutions, it was also essential that enough 

1. V. Ramachandran, 'Threats to Panchayati Raj,' Background Paper -23, Seminar on Panchayati Rajl 
Nagara Palika Bill and Its Implications for Local Self Government and Decentralized Development in 
Kerala, 2 & 3 Oct. 1993, Centre for Development Studies, Thiruvmanthapuram, pp. 1-4. 



powcrs sllould bc give11 lo tlle~rl to ~nai tltaill dcvelopmct~t aclivi ties. ' 
Froln llie foregoing accaulit i t  seems that the Panchayati Ruj as a systeln of rural 

adrtlitlistratioh needs tnore attet~tivn in llle context of Kerala's peculiar socio-political situation. The 

ilnportar~ce of the Panchayat system is its democratic character. However, its irnage as an agency ol' 

revenue collection for the government chartered during the colonial period or as a unit of  

developlner~t adm in istratiorl in the post-colonial period has become the measuring yard of the 

functioning of Panchayut system. A new approach known as Panchayati Raj, a rnodel of an 

i tl tegrated structure of local administrat ion, has also beame popular. The Panchuyati Haj systeltl 

.rear4 on such a foundation would 11ot be a substitute for a unit of participatory democracy. 111 the 

context of Kerala all the above images exist side by side along with the ideological shoots of 

Ciandhism. The collcept has deeply influenced the rnenlbers of [he statulory co~n~nissio~ls and the 

$late I.~isIature. 

8.8.0. Factors favourable 

(7 
The main argulne~lt against incorporating the Gandhian model of Granl Swaraj in to the 

system of local goverilment was the dismal poverty and ignorance as well as the conservative nature 

ol' ltle village pcople. 111 fact, in the context of Kerala, the above factors have ]lo standing. I n  

political, economic and social aspects, the Kerala situation is unique. The progressive nalure of 

Ihe state ilselr is the favourable situation for experimenting the models of self-reliank and self- 

sufficicr~l rural local bodies. Again, as a result of many socio-political and economic changes that 

took place in ttlc swe, boll) in urban and rural areas in recent times, one mighlc say that the social 

consumptio~~ of peoplc of all levels of income is high? 

I . N .Sivanna, I'i~nchayati Kaj Reforms arid Rural Development, Al lahabad, 1990, p .48. 
2. V.Ran~achandcan, "l'hc Oevelup~neilt Administration: The Kerala Experience,' i n  Ms. Padma 

Iiamachandrar~ and M. A .  Oommen, ed., Some lssue in Development Adminisiration, New Uelhi, 
1987, pp.57. 



I'IIYSICAL QUALI'I'Y Or' LlfZ INDICATORS OF KERAI,A - A COMPARISON ( 1986). 

All importan1 ~ s p c c ~  01' Ihc Kerala Sutc, is Ihc rclrthve abscncc oC any widc gcndcl*, rcgio~lal 

and cask dillerences. The keylink in the above phenomenon is held to be Lhe formulalion and 

efkclive in~plementation of a set of redistributive development policies. 

Indicator 

1 

Per capita GNP 

Adult literacy rate 

Lire expectancy 

InCml ~norlsclity ralc 

Total fertility rdk 

8.8.1. Political Awareness, Social Factors etc. 

Thc awareness of the people along with olher factors is the main reason for Kerala's 

dcvclopmcnt according to a sludy on agricultural labourcrs and povcrty.2 In Kcrala, thcrc was an act ivc 

demand from the people for various basic services. A sense of one's right on the part of the people 

gcncratcd prcssurc I'or thcir cflcctivc functioning. Thus, the socio-political factors have rcccivcd grcal 

attention in the making of the Kerala model. These factors point to the direction towards a 

successl'ul functioning of local bodies at the grass-root level because the empowerment ol' thc 

Kerala 

2 

247 

91 

70 

27 

2.3 

1 .  Cited in, T.M .Thomas Isaac and S. Mohankumar, 'Kerala Elections- 1991 : Lessons and Non-Lessons,' in 
Economic and Political Weekly, Vol. XXVl, No.47, 23 Nov. 1991, p.2693. 

2.  Joan . M. Mencher, 'The Lessons and Non-Lessons of Kerala : Agricultural Labourer's and Poverty,' in 
Economic and Political Weekly, Special Number, Vol. XIV, Nos. 41 -43, 1990, p .263. 
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elected body should assure effective functioning as well. 

8.8.2. Recent Trends 

The post - 1987 period is remarkable for a discernible re-orientation of mass movements to 

developmental activiries.' There is an over"all thrust towards a new development perspective, 

creation of labour enthusiasm, mass voluntary labour for the creation of community physical assets 

and infrastructure for agricultural development and ecologicaI regenerations2 The state enjoys many 

advantages which few others do in India. The working people in the state have acquired over the 

years the valuable experience of co-operative functioning at all leveIs. The perspective of the 

Eighth Plan is to make use of people's orgat~izations which already exist, to rely on elected popular 

bodies such as the Panchayars and District Councils and to develop new Co-operative Institutions of 

the people to achieve a breakthrough towards higher growth.3 An 'Approach Plan' of Kerala's 

Eighth Five Year Plan gives an outline ot the proposed local level planning. It speaks out that top 

priority is being given to the task of identifying development activities amenable to the local bodies 

together with sufficient funds and administrative authority.4 

From the preceding accounts, it seems that a necessary socio-poIi tical environrnen t exists in  

the context of Kerala which can necessarily be used as an outeipfrarne for the effective 

implementation of the concept of self-reliant, self-sufficient, self-governing rural local bodies in 

Kerala. As stated earlier, the Gandhian approach is not for taking the villages to the bullock-cart 
Ian 

age, but a (modern) concept of ~ntegrated system of over-all development of individuals and the 
r\ 

community. Also, as referred to earlier, Gandhian vision of the village was an entirely transformed 

identify, self-sufficient and self-reliant. His was a purposive self-reliant matrix of' autonomy above 

ambivalence of' alien structure and process.& 

I .  For further details see, E.K. Nayanar, 'Panchayat Bill - Wresting of State's Powers,'in Keraia Calling, 
Vo1.7, No.7, July 1989, Dept. of Public Relations, G(~vernrnenl of Kerala, p . 3 .  

2. E.M . S .  Namboodiripad, 'Panchayat Raj Bill: A Measure of Further Centralization,' in Kerala Calling, 
Vo! .9, No. 1 1 , Sept. 1989, Department of Public Relations, Government of Kerala, p.2 1. 
Also see, M. A .  Oornmen , 'Panehayati Raj Keralathil: ~ r ~ & ~ a m ~ ~ ~ r n  Sadhyrthakalurn.' in 
Panchayath Raj: Prayogavum Sidhanthavurn,(Malayalam), Trichr, 1989, pp.55-6i. 

3. Towards an Approach to Kerala's Eighth Five Year Plan, State Planning Board, 'I'rivandrurn, 1989, 
p.5. 

4. Ibid., p.17. 
5. D.B.Mathur, Prefacing Gandhi, Jaipur, 1988, 'Introduction,' p.JX. 



Conclusion 

Ker 

Panchayaf Raj as a system of rural administration needs more attention in the context of 
the 

' s  peculiar socio-political situatio?d. The most glaring defect of A Kerala system is that along 

with the efforts at decentralizatioi~ of power (in consonancce with the Gandhian vision or not) at the 

lower levels, there are parallel trends of more and more centralization, and bureaucratization. The 

pendulum has,thus swung often from the Gandhian concepts to the long chain of hierarchical civil 

re servants/bureaucracy. The experience o state that attempted to introduce dcmocrat ic 

decentralization in the sixties and seventies clearly shows that all the power groups - the ministers of 

the state government, members of the state legislature and the bureaucracy were responsible for the 

low profile of Panchayati Raj in Kerala. Some element of centralization is inherent in a system of' 

planning and development. But the degree of centralization would become greater ul~less conscious 

steps are taken. Likewise, the high fervour shown in favour of the Gandhian vision of Gram Swaraj 

gradually paved the way for the institutionalization of local bodies. Besides, more and more Boards 

and Corporations or Authorities, have been formed with their vertical organizations and thereby, the 

role of local bodies has been shunned continuously. "The decision - makers and those in charge of 

the administration and the management of these organizations find it convenient to yield to this 

process since their powers also grow instead of being shared with  other^."^ Under such a situation, 

solution can be like this.those things which could be done at the local level may be entrusted with the 

rural local bodies. 

A study of the process of decentralization in Kerala Panchayat, vis-a-vis the Gandhian 

concept of Gram Swaraj would be helpfuI to understand the phases of nearness to Gandhian vision, 

as well as the magnitude of the ideological chasms between the concept of Gram Swaraj, and the 

present Panchayat system of the Kerala state and how the new situations referred to above in the 
of 

state, can be made use towards a trial of implementing the Gandhian model of Gram Swaraj. 
A 

1 . For more details on general trend at the national level see, S .  V .  S .  Juneja, 'Panchayati Raj - A Survey, ' 
in Indian Journal of Public Administration,Vol.XIX, 1973, pp.54-81. 
Also see, P.S. Appu, 'Introducing Structural Changes,' in ~ur$t$ra, Vol.XI., No. I ,  Oct. 1991, New 
Uelhi, p.3 1 .  

2 .  Report on the Measures to be Taken for Democratic DecentraIisation of Power at the District and 
Lower Levels in 2 vols. ,Vol.I, Trivandrum, 1988, p.  17. 



CHAPTER 9 

CONCLUSION 

There i s  unanimity of opinion among political thinkers about the positive 

contribution of local self-governing institutions to the strength of a free nation. 

They are seen as necessary prerequisites for the sustenance of the spirit of liberty 

and popular democracy. Decentralization, as ct~visioned above, implies the spirit 

of autonomy in decision-making within at least a limited sphere. Howcver, in 

the West, the concept of decentralization signifies administrative convenience and, 

as a result, the local bodies function as 'limbs and hands of the central 

government.' In India, the rural local bodies known as the Panchayats embody 

the traditions of autonomy and of grass-root level democracy. 

The autonomous features of the local self-governing bodies (rural local 

bodies) in lnd ia have evolved from the pecuI iar geo-physical and socio-pol itical 

nature of the country as well as out of India's l~istorical processes. I-lencc, eactt 

village developed into an autonomous unit, a little world of its own, which 

survived all political convulsions and invasions, and retained its continuity. Under 

the British rule in India, a different model of local administration evolved, which 

replaced the traditional pattern o f  the '~ancha~ats: As a result, the self-sufficient 

natural economy of the Indian villages was broken up. Lard Ripon's Iiesolution 

of 1882 did result in the routinization of a structural innovation and the 

introduction of n model of administrative decentralization paving the way for t l ~ c  

establishment of a three-tier structure of local bodies. However, the vision of 

local bodies as agents of the central government, which characterised the 



subsequent measures under the R: . , i ~  administration, did not augur well for their 

growth and au tonomous functioning. 

I t  was in this background that Mahatma Gandhi's idea of Village Swnrqj 

emerged as a fighting slogan against the Imperial Government. The rural local 

bodies in India known as the Panchayrzrs, which guided the destinies of 

autonomous village communities in ancient times, provided Gand h i with a model 

of democratic decentralization, the spirit of which can be recaptured and modified 

to suit the requirements of modern times. In the revival of the autonomy of the 

Village Panchayats, Gandhis ' concept of democratic decentralization was a 

bulwark against authoritarian rule and exploitation and a guarantee of individual 

freedom and progress of individual citizen. Villages were envisioned by Gandhi 

as republics, self-sufficient and self-reliant units of perfect and real democracy. 

Gandhi's concept of Gram Swaraj visualised a non-violent, non-exploitative and 

equalitarian order (an equal ising mechanism) and a mode! of development which 

was not confined to material progress alone. Instead, it was an integrated and 

holistic vision of progress. The entire structure was not to be a power-pyramid 

with the apex sustained by the bottom (top - down development model) but vice 

versa, i.e., the model of an inverted pyramid. The autonomous units of power 

at different levels would be organically linked together in an 'Oceanic Circlc.' 

Thus, Gram Swaraj is a concept of village-self- rule in which the Icgislative, 

judicial and executive powers are combined into one, to function as units of 

democracy based on individual freedom. Gandhi did not mean that the ancient 

Village Panchayats should be revived exactly in the old form. That was neither 

possible nor desirable. 

Gandhi's insistence on decentralization at the village level had little effect 

on the decision-makers of independent India. The m d e  of development 

envisioned for independent India, involving large-scale industrialization and 



crnploymer~t of modern technology, favoured monolithic bureaucratic structure and 

ccrllralised administration. tiandtli's advocacy of the empowerment of rural local 

bodies or Panchayats was, however, countered by projectirlg villages as 'sinks of 

localism, clctls of ignoratlce a l ~ d  narrow - mindedness and the cause of ruination 

of India' arld as bases least suited to begin the process of developmenl. 

Reservations about the grant of autonomy at the grass-root lcvcls stand 

justified in situations where widespread illiteracy and poverty prevail. But even 

in regions in the country with total literacy, high level of political consciousness, 

and relatively high standard of life, efforts have yet to be made for the 

devolutiotl oC power into the ranks of the lower administrative unih. It  is in Illis 

c o ~ ~ t e x t  (11al a study on h e  decentralizatior~ of power a1 llle Panchayat level in 

Kerala assumes imporlance. 

Unique socio - political, geo - physical and economic factors have placed 

Kerala i n  a pre-eminent position among the states in India. 'The progress aild 

development achieved by Kerala in Inany sectors have been lauded by different 

study groups time and again. The state has taken great strides in the spheres of 

education, particularly at the primary and secondary levels. The 1 iteracy rate in 

the state has touched cent percent in many parts. In the adoption of social 

welfare measures, it has set an example to the other states in the country. 'I'he 

impact of these welfare schemes is clearly visible in the rural areas. The 

availability oC basic services such as schools, primary health ce~~tres and hospitals, 

post-offices, transport and communication facilities is near universal. Special 

mention should be made of the establishment and effective functioning of rural 

credit socictics in the co-operative sector within easy reach of the rural 

population. 

Tl~e social scenario of Kerala comprehends certain unique fcatures. 



Earnestly irnple~nented land reforms have made the tenants in thc state t l ~ c  owtlcrs 

of the land on which tiley live. This has removed the landlord - tenant rirt 

which could impede the smooth functioning of rural local bodies. The absence 

of bonded labour, harassment of lower classes and caste and communal 

clorninations are other significant features. 

At the popular level the State of Kerala displays a high degree of political 

consciousness. The people perform their electoral duties active1 y and with a 

sense of responsibility. Elections, whether to the Central Legislature, the State 

Legislative Assembly or the Rural h a 1  Bodies, all generate wide enthusiasm and 

are characterised by the ac~ive participation of cvcry section of society. Elections 

arc gc~~crally free horn violence and do not leave behind trails oC halred and 

hostility . This may be attributed to superior civic sense, social consciousness, 

cultural trails and the spirit of communal harmony which characterise social life 

in Kerala. 

'I'he Panchayats in Kerala have been associated with developmental 

activities for a reasonably long time, and more actively aftcr the passi~lg of tile 

Kerala I-'anchayat Act o f  1960. The local bodies have taken initiatives in 

implementing various schemes formulated by the State Government and thereby 

helped developmental activiiies relating to agriculture, public works, public health, 

minor irrigation, sanitation, educatio~~, rural electrification and housing. 

Panchayals have bee11 irivolved in 'Applied Nutrition Programme, ' 'ELu 

Development Programme,' ' Family Planning, ' ' Vanamahotsva,' sanitary works and 

similar activities. There has been active participation in schemes like the 'Seven 

Point Programme' and the 'Eleven Point Programme'. 

Reference may be made in this context to the relatively lorlg traditions of 

rural local bodies in Kerala. Cochin, an erstwhile territorial segment of the 



KcraIa Slalc and I'ri~lccty Shtc under the Dritish rulc was t l ~c  c;lrlicst to ct~;cl 

a PancilayatAcl in 1914. Travancore, another erstwhile unit also followed suit 

in 1925. In Malabar, innovations in rural local administratio11 go back lo 1884. 

Kerala, thus, presents a potential area of experimenting with democratic 

decentralization in the true sense o f  the term as envisaged by Mahatma Gandhi. 

As already stated, the Gandhian vision of Gram Swaraj has bwn an ideological 

shoot behind every effort leading to the acceptance of Gram Swaraj in the State 

of Kerala. 

With the congenial envirorlment already existing in the State, steps for the 

gram of greater authority and autonomy 10 the Panchayats should have been 

initialed long ago and pursued earnestly. But in reality the very conccpt of 

strengthening the Panclmayats with a view to ensuring direct popular participation 

in the process of development and administration, and of tra~~sformir~g the 

Panchayats into nurseries of democracy and centres of liberty, is yet lo emerge 

as a desirable goal in academic as well as political circles. 

Reasons for the slow pace in the devolution of power in Kerala State are 

not difficult to identify. The absence of clarity regarding the role of Panchayats 

in independe~~t India, which has retarded the progress o f  local self - government 

at the national level, is shared by the leaders in Kerala as well. The colonial 

perceptio~i of the Panchayats as agents of the government continues to blur the 

vision of local bodies as centres of popular democracy. The confusio~l which 

prevailed in political circles in Kerala found echoes in the deliberations on 

decentralization in the 1950's and 1960's. 

Discussio~~s relating to the Panchayaf Act of 1960 were conspicuous by 

the unanimity of views supporting the implementation of the Ga~ldhian vision of 

Gram Swaraj and the strong advocacy of the transfer of authority and popular 



participation in administration. Replying to the deliberations on Pnnchnynls, the 

then Minister for Local Government said that the Panchayat and Gram Swaraj 

envisaged in the Iegislation affirmed the right of the people to govern themselves 

and heralded great changes in the political life of the State, because the 

'Panchayats will ultimately decide how a citizen should live and take care of 

himself from the cradle to the grave.' Concluding the long discussions, the then 

Chief Minister of Kerala reiterated that it was only by reposing trust in the 

Panchaynts and by giving wide powers and opportunities to them that the goal of 

self-sufficient , self - government could be achieved. Expectations of the better 

functioning of local bodies including the Panchayats raised by the initial 

enthusiasm gradually faded, with the result that the account of decentralization 

efforts at the lower levels between 1958 and 1988 remains one of ups and 

downs, of fluctuation dictated by political changes. 

The main impediment to the progress of decentralization is the lack of 

commitment on the part of any political party to the ideal. Successive 

governments being formed by coalitions of political parties, apprehensions 

regarding the loss of power appear to have weaned away political leaders from 

efforts at decentralization. On the other hand, the creation of numerous Boards 

and Corporations in the Public Sector has been found to offer opportunities fbr 

the sharing o f m  patronages. The absence of single party rule, submission to 

pressures of the constituent political parties in the government, the prospect of 

the division of spoils and the lack of political will have all combined to retard 

progress towards a greater decentralization of power in Kerala. 

Of greater relevance is the absence of organised public opinion in favour 

of meaningful decentralization. Academic studies and discussions on the subject 

remain a necessary requisite to bring about the required attitudinal change and to 

build l l ~ e  force ol' opinio~l that can accelera(e cllarlgcs tow;~rds dcvolr~t ion o f  



authority and power. Wit11 a11 environment congenial lo the realimtio~~ of lllc 

ideal tleld aloft by the Father of the Nation, the role of providing leadership f i l l s  

on the academic community in Kerala. A sense of urgency in this direction is 

added by the 73rd Constitutional Amendment initiated by the central government 

which envisions a third layer of government below the central and state levels. 



APPENDICES 

APPENDM - I 

*REGULATION V OF 1089 ME (AD 1914) - THE COCHW VlLLAGE PANCIiAYAT 
REGULATION, COCHIN STATE, COCHIN. (Passed by His Highness the Raja of Cochim on the 
16th day of Kumbhom 1089 mrrespondlng with the 27th day of Feb 1914). 

Preamble. 'Where as it is expedient to provide for the organization of Village Panchayais in the 
Cochin State, with a view to render the principal and more intelligent subject of His Highness, the Raja 
usefully employing them in administering justice to their neighbours and also by entrusting to them 
certain public duties such as the construction and repair and maintenance of village roads, tanks and 
wells, the execution of repairs to and minor irrigation works and the distribution and regulation of 
water supply, improvement of sanitation, prevention of epidemics, the maintenance of water pandais 
the preservation in tact of all PoranebdQl paths, lanes and canals, the village reserves in local areas not 
included within the limits of any town constituted under Regulation I of 1085, the improvement and 
development of agriculture, prevention of cattle mortality and such other matters calculated to promate 
the health,comfort and prosperity of the inhabitants of such focal areas." it is hereby enacted as 
follows:- 

Chapter - I Prelhbaq 

Short title and Commencement. [ I ]  The Regulation may be called "The Cochin Village Panchayat 
Regulation and it shall come into force on the first day of Meenam 1089 ME. 

[23 Interpretation: In this Regulation, unless there be something repugnant in the subject or context: 

(i) 'Village' means a local area recognized in the recent revenue survey and settlement for purposes of 
Land Revenue Administration, as a village or group of such villages or a local area for which a Village 
Panchayaf has been established under this Regulation. 

131 "Village Panchayat Court" means a civil court of original jurisdiction established under this Regulation 
for a village. 

[4] "District Munisiff or "District Judge" means the District Munisiff or District Judge within h e  local 
limits of whose jurisdiction the Village Panchayat Court is situated. 

Chapter 11. Establishment and Constitution of Village PmcIrayu& 

[5] The Diwan may from time to time by notification in the Government Gazette establish a Village 
Panchayar for one village or part of a village or group of villages and may' at any time, in like manner, 
modify or cancel such notification. 

[6] (i> A Village Pmchayat established under this regulation shall consist of five members, one of whom 
shall be styled the President. The Prawvrhikarm or Chief Village Oficer of a revenue village 

* The first Panchayaf Act enacted by a Native State . 



comprised in the jurisdiction of a Panchqat esmbiished under this re~ l z t i on ,  shall be ex-officio 
member of the Panchayckt. 

(ii) If any doubt shalI arise as to who is the Pravarthikfzrm of a revenue village, comprisd in the 
jurisdiction of a Panchayat, established under this Regulation, it shall be competent to the Diwan 
Peishkar to declare by an order in writing who is such Prawartkikaron for the purposes of this 
Regulation. 

71 The President and the other members of the Village Pmhuyat shall be appointed by the Diwan 
according to such mles as the Diwan may, from time to time pracribe with the sanction of His 
Highness, the Raja in that behalf md they shall hold office for a period of two years provided that the 
Diwan may, by notification in the Gazette provide for all or any of the members other than the ex- 
off~ciq members being elected, subject to such rules and conditions as may from time to time be 
prescribed by the Diwan with the sanction of His Highness, the Raja. 

[8] The Diwan may suspend or remove the president or any member of a Village Panchayat for incapacity, 
neglect of duty, misconduct or other just and sufficient causes and shall do so on a requisition made by 
the chief court for like cause appearing in the judicial proceedings of such president or member. 

[9] A n y  person appointed to be president or member of a Panchayat may tender his resignation to the 
Diwan and on such resignation being accepted, shall be deemed to have vacated his office. 

1101 Powers and Duties of a President: 

Subject to such rules as may be framed by the Diwan in this behalf, it shall be competent to the 
president of a Village Punchy& to appoint, degrade, suspend dismiss or othewise deal with any 
member of the establishment sanctioned by the Government for that Panchayat . It shall be the duty of 
the president and in his absence of the senior member to control and supervise the work of the 
Panchuya and to carry on all correspondence connected there with. 

[ l  l j  Duties and Responsibilities of Village PancIuIyat 

A Village Panchayat shall, in the village or villages under its authority, subject to such rula as may 
from time to time be prescribed by the Diwan, with the sanction of His Highness the Raja, and under 
a notification published to that effect in the Gazette so far as the funds placed at its disposal will permit, 
have the control and administration of, and provide for one or more of all of the following matters as 
the Diwan may deem fit to fix with due regard to local conditions and circumstances. 

(a) The construction, repair, and maintenance of irrigation works, denominated 'Chiras" " Kappus" 
'Chals" "Thodus" etc., and the regulation and distribution of water supply to the lands commanded by 
such works. 

(b) Constructing and repairing tanks and wells and such other works as will supply the inhabitants of the 
area over which the Panchaya has jurisdiction with a wholesome supply of water for drinking and 
other purposes. 

(c) Preservation in tact of all porambokrr paths, lanes and canals useful for purposes of communication, 
cattle - grazing grounds and village reserves. 

(d) Control over vaccination and registration of vital statistics 



(e) Construction and repair of village roads and maintenance of road side avenues. 

(f) Maintenance of sarkar water pandrrls. 

(g) Attending to all matters relating to the improvement of village sanitation such as prevention of 
epidemic diseases, cleaning of roads, drains etc., and generally doing such things as may be necessary 
for the preservation of the health of the public. 

( Formation of co-operative societies under Regulation IV of 1088. 

(i) Supervision over elementary education. 

Cj) lmprovement of agriculture, and agricultural cattle and prevention of cattle mortality. 

(k) Maintenance intact and repair and renewals of survey and boundary marks. 

1121 Provision of Funds required by a Village Panehayat. 

The funds required by the Panchaya to carry out the purposes of this Regulation, shall be placed at its 
disposal by the Diwan in accordance with the rules that may be prescribed by the Diwan in this behalf 
from time to time. 

1131 The Village Panchaya shall provide an office and shall meet for the transactions of business with 
reference to matters enumerated in section 1 1 at least once in a month. 

[14] The president shall preside over each meeting and in his absence the members of the Pmchayat shall 
elect one of their members present at the meeting to preside there at; 

2. A11 questions coming before a meeting shall be decided by a majority and, in the case of equality of 
votes, the president or presiding member of the Panchayat shall have a second or casting vote. 

3.. No business shall be transacted at a meeting unless three of the Fanchayat dars, then on the Panchapf 
be present. 

[IS] (1) Minutes of the resolution passed at each meeting shall be recorded in a book kept for the purpose 
and shall be signed by the president or the member of the Panchayaf who presided at the meeting. 

(2) Copies of the resolutions of the Punchayat shall be prepared and sent by the President within three days 
after the passing there of to Tahasildar of the T a b .  

(3) The resolution of the Panchayat shall be carried out by the president in whom the entire executive 
power of the Pmchayai shall be vested and who shall be directly responsible for the due fulfilment of 
the purposes of the Regulation. 

[16] The Diwan may from time to time with the sanction of His Highness the Raja, frame rules to regulate: 

a) The administrative powers of the president and other member of a Village Panchayat. 

b) Generally, all matters connected with the carrying out of the provision of this Regulation. 



Chapter I11 Establishment and Constitution of Village Panchayat Courts 

I171 The Diwan may from time to time by notification in the Cochin Government Gazette, authorize the 
members of any Village Panchuyac to form themselves into a Village Panchayat Court and to be judges 
of that Court for the purpose of exercising original civil jurisdiction under this regulation, with in the 
local units of the village of which they form the Panchqat. " 

(1 8) Constitution of Village Punchgat Courts 

'A Village Partchayat Court established under this Regulation shall consist of five judges one of whom 
shall be styled the president. Every suit instituted and every proceeding before a Village Pculchayat 
Court shall be disposed of by a bench of at least three judges, h case of difference, the opinion of the 
majority shall prevail. When the judges are equally divided the opinion of the p .resident, or in his 
absence the senior judge shall prevail. 

For the purpose of this Regulation, the Diwan may nominate one of the judges other than the President 
as the Senior judge. 

1191 A. Jurisdiction, Res judicate - and Limitations 

The following are the suits which shall be cognizable by village Panchayat Courts, namely - claims for 
money due on contract, or for personal property or for the value of such property, "When the debt or 
demand does not exceed in amount or value the sum of thirty rupees whether on balance of account or 
otherwise.. . . " 



APPENDIX. 2 

STATUTORY COMMISSION 1 

REPORT OF THE ADMINISTRATIVE REFORMS COMMITTEE, 1958 UNDER E.M,S. 
NAMBOODlIUPAD in 2 vols., Vol.1, GOVEIUYMENT OF KERALA, THlRWANANTHAPURAM, 1958. 

CHAPTER -XIV; SUMMARY OF RECOMMENDATIONS :TJXE PANCHAY ATS 
(Abstract) 

Panchayars should be made the basic units of administration at the village level. 

The functions of Panchayars may be divided into three categories:- 

those in respect of which they would have full devolution of powers; (ii) those for which the 
Panchayms will function with executive delegation of powers as agents of government; and (iii) those 
in respect of which the role of Punchyats will be mostly advisory. 

There should be one Panchayat for each revenue village but where the population is less than five 
thousand, two or more villages may be conveniently combined. 

Where the population is above 25 thousand the question of converting the unit into a Municipality may 
be considered, provided the area is small, compact and has distinct urban characteristics. 'Townships' 
may be formed in places which are distinctly urban, but have small population and area. 

Panchayars should be constituted on the basis of direct election by adult franchise of one member for 
approximately one thousand voters. One woman member may be co-opted by the Panchayat if no 
woman is elected. But there is no need for co-option for any special groups or organizations. 

Panchayacs should have functional committees for different subjects consisting both of Panchaym 
members and others who are interested in public welfare. There could also be ward committees for 
each ward in the Panchayar. 

The provisions regarding mandatory functions in the Kerala Panchaya Bill may be accepted. 
Registration of births and deaths may also be included among the mandatory functions. 

In the exercise of these functions the Panchayuts should have sufficient administrative powers to accord 
sanctions etc. 

In the field of 'social services programmes' and 'development work' the Panchayars should function 
with executive responsibility as agents of Government. 

In the field of education Government-owned primary schools should be maintained and run hy h e  
Panchay as. 

In the field of health the Panchayats should have the responsibility to maintain and run the rural 



dispensaries, primary health centres, child welfare centers and the maternity homes. 

When new institutions are opened in the village as many of them as possible should be entrusted to the 
Pmchayats. 

It will be the responsibiIity of the Parrchayats to formulate the programme of development work and to 
implement as many of them as would lie within their sphere. 

There should be a continuous search to effect greater and greater delegation of executive responsibility 
to the Punchuyats. 

The Village revenue establishment may form part of the PanchQyats and the Panchayats may be made 
the agents for the collection of land revenue. 

50% of the basic tax collected by the Panchayats may be allotted to them and the remaining 50 % of the 
total for the State may be distributed to the Panchayats on the basis of needs. 

The same revenue staff now attending to the col1ection of revenues should continue to do so in the new 
set up also. The present Village Officer may function as the Revenue Officer of the Panehayat and the 
Village Assistant or the 'Menon' as the Revenue Assistant. 

The work of the revenue staff will as now be inspected, supervised and reviewed by the Tahsildars and 
the higher officers. 

There is no need for continuing the conventional hereditary system of village officers now ~revalent' in 
the Malabar area. 

In order to link the Panchayats organically with extension and development work, each Punchuyat may 
be given service of a Gram smd who will function as its extension and development assistant. 

For the proper exercise of their mandatory functions the Panchayats may be assigned the sources of 
revenue listed in the draft KeraIa PancIzqvat Bill. 

For implementing the functions in respect of which the Panchayats will be given executive 
responsibility specific grants for each subject should be made which will be equivalent approximately 
to the amount of expenditure that would have been incurred by Government. 

The Panchayat budget should be scrutinized by the Tahusildar before it is approved by the Panchayat. 
Once the Panchayat has accorded sanction to the budget, it should not be required to send it to a higher 
authority for approval. 

If the Panchayar persistently defaults in its functions, the Collector should have the power to supersede 
it or to withdraw from it such of the functions as in respect of which the default has cwurred. 

The Panchuyats will have to employ their own staff for performing their mandatory functions. 

The Panchayar Executive Oficer, Revenue Oficer, Revenue Assistant. the Gram Sewak, the Health 
Assistant, and the staff of the institutions which will be transferred to the maintenance of the 
Panchqats may be recruited on the basis of a district cadre and their pay and allowances may be borne 
by the State. 



27. A certain amount of administrative control over the staff should be vested with the Panchuyats. 

The powers of the Panchayuts and the departmental officers over the staff should be clearly defined and 
there should be no room for conflict between the bvo. 

There will be a complete re-shaping of the pattern and mobility of staff in the Panchayats and in the 
Revenue and the Local Bodies departments. 

Village Courts should be formed by nomination from a panel of names suggested by the Panchyats. 

There is no need to appoint a legal member to these courts. 

The powers proposed to be vested in the Village Courts under the Kerala Village Courts Bill are 
adequate and may be accepted. 

Sub District Level 

The basic unit of all departments should as far as possible be a Panckayat or a whole number of 
Panchayats. 

There should be some arrangement for co-ordinating the work of the several departments to ensure 
integrated development and avoid duplication and delay. 

The revenue and development functions may be combined at the level of the Taluq in one officer. 

An area consisting of about a lakh to a lakh arid a half of population would be the optimum area as the 
charge of a Tnhasildar-cum-Development Officer. 

The integrated unit may be called a T a 4  and its Chief Administrative Officer, the Tahasildar, 

During the stage of intensive development, the Tahasildar should be given the assistance of an 
Additional Tahasildar to help him in his work reiating to revenue and general administration. 

The existing Tahsildars should be given an intensive course of training in National Extension Service 
Programmes and similarly the Block Development Off~icers who have been recruited from departments 
other than Revenue should be given suitable training in revenue work, 

Future recruitment to the cadre of Tahsildars shouid be- 

by promotion from staff employed for general administration; (ii) by promotion of the Extension staff 
in Agriculture and Co-operation; and (i i i )  by direct recruitment from the open market. 

The Block Advisory Committee may be reconstituted and called the 'Taluq Council'. It may be formed 
by indirect election of one member from each constituent Panchayar. 

The representatives of Panchayacs need not necessarily be the members of the Panchuyats. 

A woman member may be co-opted to the Council if no woman is returned by election. 

The Chairman of the Council should be a non-official elected by the members of the Council. 



The functio 1s of the Council will be advisory. 

The Tahq Council will be the only council at the T a l q  level replacing all other ad hoc committees. 

The Municipalities shourd also be given representation in Tahq Councils. 

The Revenue Firka system which now exists in the Maiabar and Cochin areas of the State may be 
abolished. 

The revenue divisions and the Revenue Divisional officers should be retained. 

In view of the small size of the districts in the State, the system of attaching Revenue Divisional 
Officers to Collectorates instead of having separate Headquarters and offices for them may be tried. 

There is need for an examination of the achievements of the Community Development Programmes in 
relation to the prescribed targets and objectives. 

Officers of the General Administration and of the technical departments should work with mutual 
regard and understanding in the implementation of the Plan and Community Development 
Programmes. 

THE DISTRICT 

Two sets of recommendations have been made based on two different views. They are given separately 
in sections I g ~ d  I1 below:- 

Section I 

it is necessary to have a non-official body at the district level. 

All M .L. As. may be members of it, ex officio. It may also include representatives of Panchuyufs and 
Municipalities, to be returned by indirect election. 

The Collector should be the Chairman of the Council. 

The Council will function as an advisory bcd~ and as a co-ordinating agency in matters of 
development, and for the duration of the Plan period. 

Section I1 

There should be a Council at the district level with a non-official President and a non-oficial Vice- 
President elected by its nun-official members. 

It may be constituted by direct election to be held simultaneously with the elections for Panchuyats. 

The Secretary to the Council should be an official. 

All the District Officers of the Development Departments will be members of this Council without the 
power to vote. 
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':;he Council should not be merely an advisory body as at present, hut should have power to take 
decisions and implement them so far as development work is concerned. 

It should be given in the requisite finances and control over staff to fulfil this responsibility. 

It should also have the necessary administrative and financial powers. 

It will direct, co-ordinate and supervise the work of the Blocks and the Panchayats in regard to 
development. 

The Collector will not be a member of the Council, but will be kept informed of the progress of its 
work from time to time so that he may take steps to improve it when necessary. 

The Development Section of the Collectorate may form the nucleus of the Cauncil's office. A separatc 
office and the requisite staff will have to be provided later. 

The implementation of this reform should be phased in three stages. 

REGIONAL OFFICES 

Regional officers should be assigned specific powers and responsibilities in matters of financial and 
administrative control. 

TEE DEPARTMENTS 

There should be wider delegation of powers to Heads of Departments and their subordinate oficecs. 

The officers should be allowed to exercise the powers delegated to them. 

Higher officers of Government and the Ministers should develop a proper attitude towards d-iegation 
of powers. 

An Organization and Methods Unit should be set up in the offices of each major Head of the 
Department and of the Collectors. 

The laws and rules enforced in the different parts of the state should be unified as early as possible. 

Parity of procedure at least should be enforced immediately. 

Same agency under the Chief Secretary should keep a watch on the progress achieved in this respecr 
from time to time. 

Heads of Departments should send periodical reports to Government showing particulars of the 
exercise uf the delegated authority beyond a cenain level. 

The 0 & M Division in the Secretariat also should verify whether important orders issued h ~ ,  
Government are promptly. 



STA TUTORY COMMISSION 11 (0 . CHANDU MENON COMMISSION) 

REPORT .3F THE COMMISSION FOR DELIMITATION OF PANCHAYAT AREAS, 
GOVERWMENT OF KERALA, TRIVANDRUM, 1960. 

RECOMMENDATIONS 

(Abstract) 

In the G.P. No. LA. 8-2 9391571L & LAD dtd. 23.9.1957, 30-10-1957, 1 1.1 1.1957 and 18.1 1.1957,. 
the Government of Kerala ordered that Committees would be constituted at Tahq level and District 
level to examine the question of delimitation of Partchayat areas. The recommendations of the 
committee were considered by the Director of Local Bodies in May 1958. In the meanwhile the matter 
was considered by the Administrative Reforms Committee and their recommendations are contained in 
Chapter IV of their report on the basis of the following principle: 

i) The Panchaym area and the revenue village should be co-terminous as this will form the future unit of 
administration. 

ii) In rare cases, where having regard to the existing local conditions, the jurisdiction of a Punchaya has 
to include part of a revenue village, the boundaries of the latter should be altered suitably; 

iii) The boundaries of Panchayats should not cut across ,revenue! taluq and revenue districts, if in any case, 
such overlapping is unavoidable the boundaries of the Taluq or the district should he altered suitably; 

iv) A Community Development Blcck should comprise a number of whole Panchuyats. In no case, should 
one Panchqar fall within two blocks. If having regard to local conditions, a Panchayar will fall within 
two blocks. If, having regard to local conditions a Panchayat will fall within two blocks, the block 
boundaries will he altered suitably. 

v) The Population of a Panchayat area may be generally between 10,000 and 25,000 + 

In para (1) clause (2) of the terms of reference, it is stated that in rare cases, having regard to the 
existing local conditions - a Panchuyaf area has to include part of a revenue village, the village 
boundaries should he altered suitably. The Panchayats and villages should be co-terminous. 

It is necessary to explain the exact approach made by the Commission to the question of delimitation of 
Punch-hayur areas and extension of municipal limits. Inaugurating the Conference of Provincial Local 
self Government Ministers, which was held at New Delhi in August 1948, the Prime Minister of India 
stated in the course of his address, that Local Self Government is and must be, the basis of any true 
system of democracy. We have got rather into the habit of thinking of democracy at the top and not so 
much below. Democracy at the top will not be a success unless it is buiIt on this foundation from 
below. In his presidential address to the Provincial Local Bodies held in 1933, the then chairman of 

II 

the Ahmedabad Municipality (the late Sardar Valabhai Patel) said as fuliows. It is being said that the 
franchise of the electorate has been enlarged and the local bodies have been given very wide powers. 
True I accept it. But what good would come out of it unless and until the questiun uf local finance is 
settled first. The extension of franchise and widening the scope of duties would be like dressing a dead 
woman!' The type of local administration contemplated or introduced during the pre-independence 
days was different from the Gram h r a j  administrated by the Indian National leaders in those days. 
The progressive evolution and establishment of decentralized bodies as efficient local adminisvation 



which is quite in keeping with the national genius of the country, was undoubtedly in the minds of 
those who were engaged in shaping the future set up, after the attainment of independence, and it is 
seen that the said concept or principle is enshrined in ArticIe 40 of the Constitution under the heading 
Directive Principles of State Policy. In implementing the said policy Panchayati Raj has been 
inavqurated in some states, including the Kerala state. These circumstances have been referred to for 
the or purpose of showing that the paramount consideration in the delimitation of Panchqat areas 
sho:.!d ,je the creation of convenient and compact administrative units in such a manner as to enthuse 
the people and secure their co-operative efforts in the ameliorative or developmental activities of the 
Panchayats and this principle has to be kept in view wherever the question of the alteration of the 
boundaries of revenue villages or T a l q  or even districts arises for consideration. At the same time, 
unnecessary difficulties in the reconstitution of villages or the realignment of boundaries have to be 
avoided. 

There is no reference to economic viability of Panchayars in the terms of reference to the commission, 
Possibly because, the idea was to advance the necessary funds to the deficit Panchayats from the 
district pool, vide section 69 of the Kerala Panchayaf Bill 1958. At the same, an attempt has been 
made to extent possible, to suggest econornicaIly viable Pmchayai areas so that the administration 
could be carried on without waiting for the allotment of funds by the prescribed authority envisaged in 
the said section 69. 

It would appear that the working of the National Extension Service Programme and other 
developmental activities will be entrusted to the Panchayats or at least the Panchayats would be 
playing a prominent role in such matters vide G.O. (MS) No. 2160 dtd. 1.1.19Hl. In these 
circumstances, it must be reasonably taken that the guiding principle in the delimitation of Panchayat 
areas is the formation of compact and convenient units in such a form as to infuse enthusiasm in the 
people comprised in the Panchqaf areas to undertake effectively the developmental activities which 
would lead in establishment not in the distinct future of contended imd prosperous viIlages or 
Pnnchayars. This has been well k ~ h n  view in recommending the delimitation of P a n c h a p  areas 
and in suggesting the readjustment or realignment of village boundaries. 



APPENDIX 4 

STATUTORY COMMISSION III - (VELLODI COMMITTEE) 

REPORT OF THE ADMINISTRATIVE REORGANIZATION AND ECONOMY COMMITTEE, 
1965 - 67 IN 2 PARTS, GOVERNMENT OF KERALA, TRIVANDRUM, 1968, pp 119-27 

SUMMARY AND RECOMMENDATIONS : PANCHAYATS 

(Abstract) 

The following considerations should weigh with Government in the context of introduction of 
Panchayati Raj: 

The lowest unit of administration should be the Panchayuf, identical with a Revenue Village 

The Panchayaf should have welldefined functions and adequate resources to discharge them. 

Panchayafs should link up with the subdistrict unit, which should take in a whole number of 
Panchayars . 

The democratic body at the subdistrict level should have real powers. 

The nature of the democratic body at the district level should be decided on pragmatic rather than on 
theoretical grounds . 

A fresh delimitation of Panchayats to make them co-terminous with existing revenue villages is not 
desirable, since delimitation of Panchqvats has been completed only recently. 

There is no need to accept the existing Panchayats as units of resurvey; the unit should be one, that is 
most convenient from the technical angle; if the size of a Panchayat has to be altered in future, the 
portion added on or taken away should be a whole number of the unit of re-survey. 

A11 existing Panchayars as also the Municipal and Corporation areas should be notified as Revenue 
Villages. 

The Guruvayoor Township should be deemed as part of the nearest village for general administrative 
and revenue purposes; for functions of local self-government it should retain its status as a Township. 

There is no need to integrate the village staff and the Panchayat staff in the proposed set-up 

The village and Panchayat Offices in the new unit should be housed in the same building. 

The revenues of the Panchayar should be collected by the Panchayar's collection staff; the Village 
Officer should collect land revenue and other dues to Government as at present 



9. Punchayats r aj, u*-' ize the services of Village Officers for the collection of their own rcvccues under 
Section 75 c the herala Panchayats Act, f 960. 

Collectors have t.1 be brought squarely into the picture of Panchay~~t administiation. 

All District Cc le-tors should be notified as Directors of Panchayats in their respective Districts. 

All Revenue Dyvisional Officers should be notified as Deputy Directors of Panchayats in their 
respective Divi:>ions. 

The Directorate of Panchayats and its regional offices should be aboIished. 

The District Panchayat Oficers and subordinate stai should continue in their present form. 

District Panchqat Officers should function as Pers la1 Assistants to the CoIlectors in the Panchqati 
Raj wing which should be organized in all Collectorates. 

The Directorate of Municipalities should be abolished and District Collectors should he notified as 
Directors of Municipalities in their respective Districts. 

The staff of the Directorate and the regional offices of the Department of Panchayars and the staff of 
the Directorate d Municipalities should be distributed among the Collectorates. 

Panchayats and Municipalities should be administered by the Agriculture and Rural Development 
Department at the Government level 

All mandatory functions under Section 57(1) of the Act should be undertaken by the Panchayars; the 
mandatory functions under Section 57(1) should not be abridged. 

The list of discretionary functions in Appendix 111 should be notified immediately as mandatory. 

Wherever such discretionary functions are now being discharged by departmental agencies, the 
necessary departmental funds should be made over to Panchayats and the concerned departmental 
officers made functionally responsible to the Panchayars. 

In the circumstances that exist in the State at present, it would not he wise to entrust primary education 
to the Punchayats 

Government should go slow in the matter of entrustment of agency functions to the Panchayats 

Effective functional committees should be constituted in the Panchayats and the services of retired 
c~fticials, technical men etc., should be utilized for the purpose. 

If Panchayats should become effective units of local self-government their resnurces should be 
adequately built up. 

Basic tax collected from all Panchqat areas should he treated as a common pool and distributed among 
Panchayuis as follows: 

Grant towards meeting a part of the establishment charges should be given to all Third Grade 
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Panchayats subject ta the following:- 

The staff engaged should conform to the pattern approved by Government. 

The payment should he limited to the amount by which actual expenditure on establishment charges 
exceeds 25 per cent of the annual income of the Panchllyat (excluding grants, loans and contributions) 

Grants should be given to Panchuyats whose total annual income (including the establishment grant) is 
below Rs. 20,000, the quantum of grant being the difference between the total annual incume and Rs. 
20,000 

The remainder of the basic tax should be distributed to all Panchqats on the basis of population, a 
suitable per capita rate being determined for this purpose. 

Section 67 of the Panchayats Act, 1960 should be suitably amended for the disbursement of grants to 
Panchuyats on the above basis. When basic tax is made over to Panchayats, the payment of grants, ad 
hoc, should cease 

Transfer of departmental funds to Panchqaa for the performance of departmental functions should be 
outside the basic tax grants. 

Surcharge on stamp duty should continue to be a source of revenue for Punshqats. 

The collection of their own revenues by Panchqats is not quite satisfactory; as a mechanism to 
improve the collection of Panchayat revenues, Government may prescribe suitable provisions to with- 
hold part of the admissible basic tax grant, if the Panchayafs coIlection of its own revenues falls below 
75% of the demand 

The collection of Panchayd revenues should be constantly watched and systematically reviewed by the 
Revenue Divisional Officers and the District Collectors. 

TMUQ SAMITIS & Z I L U  PARISHADS 

For the successful introduction of Pancl~ayati Raj, the unit of general adrninistratiun and developr. ~t 
at the intermediate level should be one and the same 

Blocks and Taiuqs should be integrated, care being taken to ensure that the agency for development is 
retained and the size of the unit is manageable 

The following principles should he kept in view while effecting the integration of Blocks and Tuluq~: 

A unit should take in a whole number of P~n~h'hayars; 

A unit should comprise 10 to 15 Panchqats; 

The population in a unit should generally range from lit, to 2'1, lakhs, save in exceptions ';es where 
rigid adherence to this size would not be practicable. 

It should he possible to peg the number of integrated units at 70 to 80 as suggested in Ap, llix 1V 
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35. The integrated unit should he called a "Taluq" and the officer in charge of the unit should be called a 
" Tuhusildur" . 

Eventhough the same officer will be responsible for general administration and development in the new 
unit, the existing machinery for the discharge of these functions should be kept largely intact 

The offrce of the new unit should have hvo wings- a general wing and a development wing. 

In the general wing, the Tahasildar should be assisted by the Deputy Tdasildar and in the 
development wing by the Panchaycat Extension Officer 

In the new unit, there is need only for one Extension Officer for subjects other than agriculture and co- 
operation. 

Depending on the area under cultivation a new unit may require more than one Extension Officer for 
agriculture; in the same way, depending on the number of Co-operative Societies and the volume of 
statutory work a new unit may require more than one Extension Officer for Co-operation. 

The full strength of Gram fevaks and other field staff now in position in all the Blocks should be 
retained and suitably deployed in the new units. 

All Block Development Officers who have been confirmed should be integrated with the category of 
Tahsildars; others should revert to their parent departments. 

Block Development Officers should be given intensive training in revenue work for six months and 
similarly, Tahsildars who have not worked as Block Development OfFicers should be given training in 
Community Development and Extension. 

The stage has been reached when development work in the Blocks should be transferred to a democratic 
body with the power to plan and to implement projects of local development at the subdistrict level; 
this body should be called a Taluq Sarniti. 

The Taluq Samitis should prepare and sanction their own budget and should be able to formulate 
schemes and determine priorities for the implementation of the schemes. 

Community Development Funds and Plan & Non-plan funds for the IocaI sector nf the State Plan, 
available for the Taluq Samitis should he indicated in the State Budget, Taluq-wise and communicated 
to the Taluq Samitis as soon as the State Budget is finalized. 

The Collector should be empowered to cancel resolutions passed by Taluq Sumitis which do not 
conform to law or are in excess of the powers conferred or whose execution will endanger human life, 
puhlic health, puhlic safety etc. 

Talrrq Samiris should be constituted in the manner laid down in clause 5 of the draft Panchuyat Union 
Councils and Zilla Parishads Bill, 1964. 

Associate membership in the Taluq Samitis for the Members of the Legislative Assemhly is 
undesirable, since it is likely to inhibit the growth of local leadership. 

The Chief Executive Oficer of the Sarniti should be the Tahasildar and his functions should be as 
prescribed in Clause 23 of the Panchayat Union Councils and Zilla Parishads Bill, 1964. 



District Ievel bodies called Zilla Parishads, which are advisory in character, should he constituted on 
the iines indicated in the Kerala Panchuyat Union Councils and Zillu Parishads Bill. 

DISTRICT ADMINISTRATION-THE COLLECTOR 

For efficient plan implementation, it is necessary to clothe the Collector with sufficient authority. 

In all areas of development covered by the District Plan, the Collector should have full responsibility 
for implementation. 

The relationship between the Collector as the Chief Development Officer and Ca-ordinator in the 
District and the other District Officers concerned with the implementation of the District Plan should 
be detined. 

The Collector should have a special responsibility in regard to agricultural production. 

The Deputy Director, Agriculture should become an integral part of the Collector's organization. 

The Collector should have control over minor Irrigation and Co-operation 

The Collector should not normally have additional Personal Assistants. 

The appointment of Deputy Collectors to clear revenue arrears is unnecessary; where special staff is 
called for, special Deputy Tahsildars may be appointed. 

It should generally be possible to handle additional land acquisition work by the appointment of Special 
Tahsildars with the necessary field staff. 

Land acquisition work should be done with greater expedition; the appointment of field staff including 
survey staff and a more liberal application of the urgency provisions of the Act should help; Collectors 
should consider, land acquisition as an important item of work for which they ar responsible. 

The concept that the Collector is the Head of the District Police and is responsible for the maintenance 
of law and order should be respected and nothing should be done to curtail the Collector's authority or 
to weaken his control. 
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APPENDIX - 5 

STATUTORY COMMISSION IV - (V. RAMACHANDRAN COMMISSION 1988) 

REPORT ON THE MEASURES TO BE TAKEN FOR DEMOCRATIC DECENTRALIZATlON AT 
THE DISTRICT AND LOWER LEVELS. GOVERNMENT OF KERALA, 

THIR WANANTHAPURAM, 

(Extract) 

SALIENT FEATURES OF RECOMMENDATIONS 

1. It i s  necessary to decide upon and establish a composite local government structure in the State in order 
to decentralize powers to the district and lower levels. 

2. The local government structure in the State may consist of: 

-District Councils: 

-Urban Local Bodies (municipal corporationlmunicipal councils1 township committees) 

-Taluq Samitis 

3. For the present, the Tahq Samitis may have only limited powers but as development progresses, it will 
become necessary to delegate executive powers to them also. 

4. A Kerala h a 1  Government (Structure and General Provisions) Act may he enacted laying down the 
structure of local government in the State and consisting of general provisions regarding a common 
election body, electoral system, appointment of Finance Commission, powers of the Commissioner of 
h c a l  Government and the like. 

5 .  There is need for degree of order and stability over a period of time in the jurisdiction of villages, 
Panchayats, Blocks, Taluqs and districts. As recommended by the Administrative Reforms 
Committee, as early as in 1958, a single or a whole numher of villages may form a Panchayat and a 
whole number of Panchayats, a block. A single or a whole number of blocks may constitute a Taluq 
and a whole number of Taluqs, a district. As the formation of Taluq Samitis will depend on this 
reorganization, early steps may be taken for the same. 

6. The powers and functions of local government institutions may be said to fall under three categories:- 

(i) Governmental and departmental functions which arise out of executive orders of Government and are 
not covered by statutes-a good part of plan schemes and welfare pensions, scholarships and allowances 
will come under this category; 

( i i )  Powers and functions entrusted in the statute creating the LGI LLocal Government Institutions) and its 
subordinate legislation; and 
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(iii) Powers and functions assigned and delegated to LGIs (different powers 'ub:i.; delegated tu different 
LGIs) in the subject-matter enactments and their subordinate legislation. 

A study of Panchqati Raj legislation in other States as well as of the efforts made in Kerala to frame a 
law on district councils shows that the effort has been to list all the powers and functions of the local 
government body in the law creating that body. The Kerala District Administration Act, 1979 sought 
to improve upon this by making provisions enabling the delegation of Government's powers, except 
the rule-making powers in a number of enactments. However, such omnibus provisions do not help in 
specifying the functions and give excessive discretion to government-to do nothing or everything. 

The functions of local government institutions, including district councils, can be defined clearly in 
statutory matters, only by making detailed provisions in the concerned enactments and their 
subordinate legislation. 

Legislation to entrust powers and functions to local government institutions, like the district councils, 
cannot be a one-time exercise as has been attempted so far. It should be a continuous, evolutionary 
process in which powers and functions are assigned as and when new enactments are brought about. 

In Part TI of the report, amendments to the Kerala District Administration Act and its schc. :> are 
suggested. The revised schedules constitute the first set of powers and functions to he assigned to 
District Cwncils. The existing laws, not covered by the schedules (as amended) may he scrutinized 
during the next two to three yars, for possible assignment of further functions to local government 
institutions. 

It may be submitted to the Rules Committee of the Legislature that a specific requirement may be laid 
down that hills involving entrustment of functions to Government agencies or to newly created 
authorities or hoards should be accompanied by a memorandum on decentralization, in addition to the 
memoranda on finance and subordinate legislation. This will ensure that consistent attention is given 
to the question of decentralization every time a law is enacted and will also avoid contradictions in 
legislative policy. 

PART II 

The Preamble to the Kerala District Administration Act may be expanded to make clear the intention, 
of bringing about people's participation in planning and deveIopment activities in the district and not 
merely in 'administration.' A more appropriate title to the Act may be 'Kerala Decentralization Act." 

As it is already over eight years since the President's assent was received to KDAAct (Kerala District 
Administration Act), it may he laid down that ali the provisions of the law, as amended, could be 
brought into effect by May 18, 1990 (ten years from the date of assent). 

The amendments proposed in this report may be moved in two separate batches-those which require 
Government of India's concurrence and those which do not. 

It is advisable to define a "district" as equivalent to a 'revenue district.' 

The district councils may also he brought within the definition of 'local government' as the Act has 
been passed in exercise of the powers under entry 5 of list I1 of the Seventh schedule of the 
Constitution relating to 'local government" and District Councils will form an integral part of the local 
government structure in the State. 
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In view of the wide disparity in the number of members in each district council, that will arisc from one 
district to another if the provisions in the Act are followed, a minimum and maximum nutnber of 
members-20 and 40 respectively-may be laid down as in the case of Panchayua. 

As elections to Panchayats, municipalities and municipal corporations have been held recently in the 
State on the basis of the existing electoral system, elections to the district councils may abo he held on 
the same basis and the question of  any change in the system, like bringing in proportional 
representation, may be discussed and decided upon in the context of the proposed Kerala Local 
Government (Structure and General Provisions) Act. 

For the reasons stated by the V.K. Krishna Menon Committee in the context of nomination of Members 
of Parliament on the hoards of public undertakings and other statutory authorities, membership of 
MLAs (Members of the Legislative Assembly) in executive bodies like district councils, may not he 
provided for. 

It is a sound principle that there should be no dual membership in executive and decision-making 
bodies. This may be incorporated in the Act and a maximum period of three months' overlap allowed. 
The provision for ex officio membership of members of the district council in other local government 
institutions may also, therefare, be omitted. 

The district council may be a fully elected body. Therefore, as regards women, 25% of the seats may 
be reserved for them, instead of going in for nomination. 

The age of eligibility for membership in all local government institutions may be retained at 25 as at 
present. 

An appropriate explanation may be added in the relevant section so that voters in the Guruvayoor 
Township area will also become eligible for voting to the district council. 

In the case of employees of public corporations, the disqualification of membership should apply to all 
categories of employees. 

The extension of the term of office of a district council should be an exception under unavoidable 
circumstances. It may be stipulated in the Act itself that the term should not be extende,' heyond one 
year in all. 

The standing committees of the district council may be renamed and rearranged in order to indicate the 
range of responsibilities and objectives of each committee. The standing committees of the district 
council may be renamed as: 

Finance and Planning Committee, 

Production and Employment Committee, 

Social Justice and Welfare Committee, 

Infrastructure and Amenities Committee. 

Social Service Committee. 

The present system of functioning of local government institutions through standing committees may 
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contiitue in the interests of wider participation of members in decision-making 

The exact amount of monthly and other allowances of the President and members of the district coul~cil 
may not be stipulated in the Act, hut may be such as may be prescribed in the rules. 

No change is necessary in the provision that the Collector will also be the Secretary to the district 
council, considering the size of the districts in the State, the need for effective assistance to district 
councils in their functioning and the desirability of maintaining the composite nature of functions of the 
District Collector. 

The fact that the functions of the District Collector are not merely secretarial but that he has 
responsibilities to execute the decisions of the district councils may be made clear by calling him the 
Chief Executive Officer of the Council. 

Except in the case of finance and accounts, it is not advisable to mention specifically the subjects to 
which Joint Secretaries will be assigned. 

Even if separate recruibnent and appointment of staff are made to the district councils in future, for 
several years to come, the bulk of the employees under the councils will be the Government servants 
whose services are placed at their disposal. 

The non-gazetted employees of the Government placed at the disposal of the district council may be 
permanently allotted to a district and may continue in the service of that district council so long as they 
continue in non-gazetted service. 

Provision may be made in the law to enable the district councils to obtain the services of officers and 
servants from statutory corporations, boards and public corporations, depending upon the nature of 
work. 

The disciplinary powers of the General Committee, the President, the Secretary and other officers may 
be laid down in the rules, instead of providing in the Act only the powers of the Secretary and the 
President . 

Subject to the provisions regarding disciplinary proceedings and subject only to the general orders of 
Government for the purposes of technical control and maintenance of standards, the President of the 
district council may have full supervisory powers over the officers and employees placed at the 
disposal of the council. 

Section 44 and the First schedule to M3A Act may be revised, as proposed in the report, in the light of 
the detailed discussions in the report and the methodology suggested for entrustment of powers and 
functions to district councils. The revised first schedule and detailed amendmenh to 24 Acts (7th to 
30th schedule) are given in Annexure I to Part 11 3. 

The District Planning function will be one of the important functions of the District Council. To assist 
the district council, a District Planning and Development Advisory Committee may be constituted with 
broad-based membership as recommended in the report. 

Upon the constitution of district councils, the District Rural Development Agency of the district and 
the Fish Farmers' Agency, if any, of the district may he merged with the district council so that the 
district council shall be responsible for the functions of the said societies. 



When we are decentralizing powers and functions, we may not reduce the existing status of field level 
local government institutions. Different local governments institutions may function in a 
complimentary way under the guidance of the State Government and it is not necessary to provide for 
control and supervision of Panchayats or other local government institutions by the district council. In 
actual working, a measure of consultation and mutual dependence will undoubtedly emerge and if the 
district councils are effective, the other local governments will naturally look upto them for guidance 
and assistance. 

The district councils cannot have a financial year different from that of other levels of Government. 
The section of the Act declaring the financial year to be from the 1st day of July may, therefore, be 
omitted. 

Since the term of office of district counciI is five years, the constitution of the Finance Commission 
may also be once in five years only. 

It does not appear necessary to prescribe the qualifications of Chairmanship and membership of the 
Finance Commission in the Act. 

Since the independent sources of revenue that could be thought of for the district counciIs are such as 
will yield only small amounts of money, it is inevitable that in the present scheme of things, almost the 
entire funds for the council are made available by the State Government. 

An important question to be gone into by the Finance Commission will be the criteria of interdistrict 
allocation of plan funds and this function may be included specifically in the Act. 

As regards the budget of the district council, it may be specifically laid down in the Act that there 
should be no deficit in the transactions for a year. 

The Legislature is competent to take a view on how a local fund should be audited and, therefore, no 
change is suggested to the provision made in the Act that the Examiner of Lwal Funds Accounts will 
be the Auditor for district councils. However, since the organization of the ELFA will have to take up 
vastly increased responsibilities, a retired Accountant General may be appointed immediately to study 
the ELFA's department and suggest improvements in organization and methods to enable it to cope up 
with such responsibilities. 

The power of the Government to cancel or suspend a Resolution of the district council should be used 
in exceptional circumstances. The exercise of the power may be made subject to the 'satisfaction' of 
Government and not merely to the 'opinion' of Government. 

The powers of revision of Government of the decisions of the District Council, as provided for in the 
Act are too sweeping and will defeat the whole purpose of decentraIization. They may be limited to a 
few important types of cases as may be prescribed in the rules. 

In the context of the KDA Act, the amendments to the Kerala Panchayat Act may be limited to a new 
items as in the case of urban local bodies. Provision may be made for the entrustment of functions1 
schemes1 works by the District Councils to Panchayats. 

There are basic conceptual and practical difficulties in declaring the President of the Panchayat as the 
'Executive Authority" of the Panchayat. But the position of the President as the executive head of the 
Panchuyat under whose general supervision and control, the officers, and staff will work, may he 
recognized and specific provision made in the Act. 
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52. It is Rules framed under the Kerala Panchayats Act that have severely hedged in the Panohuyur 
between the Executive Officer on the one hand and the departmental officers on the other. A 
committee may be appointed to suggest comprehensive revision of the Rules, in order to enhance the 
functional freedom of Panchlryats. 
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