2 RURAL POVERTY : CONCEPT, NATURE AND MAJOR TRENDS i

2.1 Let us first define the terms “Poverty” and
“poverty alleviation”. As seen earlier for the purposc
~‘of the Study Group the term poverty means depriva-
tion of some sections of the population in terms of
income and consumption. This deprivation can be
absolute and'or relative. The former refers to the
situation where the poor arc deprived of even the
absolute minimum level of consumptiori: while the
latter referg to the deprivation of the poorer sections
in relation or in comparison to the noa-poor or the
rich of the society.

2.2 The deprivation of the poor occurs essentially
because (a) the poor do not have the cdapacity or the
opportunity to earn enough to ensure a minimum
level of livine for themselves and (b) the rich aic
powerful cnough to grab the lion’s share of the be-
refits of growth depriving the poor of therr just share.
In other words, the roots of povetty lic not only in
the incapacity of the poor in some ways but also in
the structure of the society which denies access to
growth opportunities to all the sections of the popula-
tion. It is important to note that absolute poverty and
relative poverty are not independent of cach other in
the sense that eradication of absolute poverty without
touching the relative poverty may not bhe feasible on
a sustained basis.

2.3 It seems that the planners irv India are mainly
concerned with the eradication of absolute poverty.
Though it is true that eradication of absolute poverty
or ensuring minimum level of living to the poor has
to receive the highest priority to ignor: relative po-
verty altogether will not be desirable. This is firstly
because alleviation of absolute poverty by itself will
not take carc of the relative poverty. Poverty line
(whichever way it is defined) afterall is not a magic
line that by crossing it the poor will acquire a bettat
.deal in the distribution of gains of development. In
fact, the approach of focusing on absofute poverty
alone is merely a residual approach which does not
attack the system as a whole but simply helps those
who do not benefit from it, The problem of the
poor here is seen as a by-product of what by impli-
cation is considered to be an otherwisc adequatelv
functoning system. (Retzlaff 1078). Consequently,
eradication of absolute poverty may be accompanied
bv increasing inequalities of incomes and assets
(Chopra 1984, Berman 85, Hirway 86). Seccndly,
crossing a povertyline (which is just enough for sur-
vival) once does not necessarily eliminate evert ab-

solute poverty on an enduring basis or sustained

asis if the poverty eradication takes place within the
same cxploitative  systems. And thirdly, if relative
poverty is neglected, the incidence of absolute po-
verty suddenly increases whenever the poverty line -is
revised (which is done frequently) and the problem
of poverty eradication once again acquires serious
dimensions,

24 In short, the torm  “‘Poveity alleviation”
should go beyond the eradication of absolute poverty
and it should include reduction in reclative poverty
also. This implies that for sustained poverty eradi-
cation, structural changes are necessary so as to im-
prove the access of the poor to growth opportunities
In other words for a sustained climination of poverty.
the existing systems for the distribution of re.ources
must be made more accessible and egalitarian in
consequence.

2.5 dbsolute Poverty : As eradication of absolute
poverty has to receive a higher priority, let us start
with examining the nature and dimensions of poverty
in this context. To start with we shall describe the
concept of poverty line as accepted by the planners
and briefly comment on it. The first Working Group to
dctermine the poverty 1'ne was set up by the Planning
Commission in the early sixtics.* The group observed
that the poverty line should include private consump-
tion (mainly food) and exclude public consumption
like housing, education etc. The poverty line
determined by the Group were Rs. 20.00 per capita
per month for rural areas and Rs. 25.00 per capita per
month for urban areas (at 60-61 prices). Later on.
the Task Force on Minimum Needs and Effective
Consumption Demand was constituted by the Plan-
ning ‘Commission ih 1979 which defined the poverty
line on the basis of per capita daily calorie requirements
of 2400 1n rural areas and 2100 in urban areas. This
poverty I'me which was used in' the Sixth as well as
Seventh Five Year Plans was Rs. 101.80 per capita
per month for rural areas and Rs. 117,50 for urban
areas (Planning Commission, 1984). Ancther Study
Group on the Concepts and Estimates of Poverty
Line was set up by the Perspective Planning Division

of the Planning Commission in 1983 with S. P. Gupta
as the Chairman, The Group recommended the con-
cepts of average norm and minimum norm of poverty
where minimum norm was 259 less than the average
norm. It was suggested by the Group that first priority
for poverty alleviation programmes should be given to
the poor as defined by the minimum norm.

*The Working Group was set upin 1962 with the initiative of Dr. Pitambar Pant, Director of Perspective Planning Division of Plannt
ing Commission, Govt. of India. The group consisted of Dr. Gadgil. Dr. B.N. Ganguli. P.S. Loknathan, VKRV Rao, M.R. Masai_

and Ashok Mehta
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TABLE--1
Percentage of Rural Population Living Below the Poverty Line :
All India
Ahluwalia Guptaand Sundaram  Tendulkar Planning Kakwani Kakwani World
Year Datta and Commission and and Bank
Tendulkar Department Subba Rao Subba Rao
of Rural ultra
Develop- poverty
ment
1956-57 54.1
58 50.2
59 46.5
60 44 .4
61 38.9 56.8 56.8
62 39.4 56.2
63
64 44.5 53.8
65 46.8 47.4
66 43.9 53.9 49.9
67 56.6 49.2
69 51.0 48 .4
70 46.8
7 47.5 47.8 47.8 53.0
72 43.2
73 50.5 43.1 49.4 60.5 42.1
74 46.1 47.8 60.5 41.3
5
76 50.0
77
78 51.5 39.1 40.1 51.2 56.3 37.9
79
80
81 49.0
82 .
83 33.2 48.4 30.3 4.9
84 40.4
85
86 37.0
87
88 41.7
89
90 28.2
8th Plan 10.0

2.9(a) The poorcan be broadly divided into four
groups on the basis of the intensity of poverty : the
destitutes (with the average annual household income
below Rs. 2265.00), the very very poor (Rs. 2265-
Rs. 3500), the very poor (Rs. 3501—Rs. 5000) and
the poor (Rs. 5001—Rs, 6400). The employability,
the risk bearing capacity, the credit worthiness, access
to PAPs, enterprise and the amount of investment
needed to help them to cross the poverty line are
likely to vary from one group to another. Planners,
therefore, will have to consider this grouping while
planning for poverty alleviation.

(b) It seems that agricultural labourers and mar-
ginal farmers belonging to the scheduled castes|tribes
constitute the poorest sections of the population. This
group, therefore, deserves the utmost attention of our
planners. The other groups who deserve more atten-
tion are agricultural labourers and marginal farmers
(pther than those belonging to SCIST), the SC|ST
households, rural artisans and the other poor.

(¢) Though there are problems regarding the avail-
ability of separate data on poverty among females,




about 8.4% households have mote than Rs. 1 lakh
assets and they own around 48.4 per cent of the total
assets in the economy {Dantwala 1987).

Percentage of Pop lation B_low Pcverty Line

1977-78 1983-84 Rate
of
Decline
Bastern & Cent?al o
Region 57.32 62.42 14.5
Southern Region 22.91 21.25 25.2
Western and
No-thzrn Region 14.45 12.56 32.4
100 00 100.00 211

(301rcz . N35 Rouands and Manrai 1986)

2.13 It is clear that selective sectoral growth pro-
cesses have resulted in  the marginalisation of the
weaker scctions. The upper most sections have not
only taken the lion’s share of the increase in the
income, but has also taken away a large chunk of the
raw material and markets, with the result that the
unorganised low technology scctor suffers in many
ways. This increasing gap between the modemn sec-
tor and the traditiona] sector is described as Inda
Vs. Bharat or bi-modal growth process by several
scholars. It seems that the economic growth on a
lopsided socio-economic-political structurc cannot re-
duce inequalities substantially and cannot benefit
the lowest sections enough as the policylprogramme
formulations as well as their implementation will
tend to take care, mainly of the vested interest of
the upper classes,

2.14 In the background of the above devclon-
menis it is not surprising that there is a general deter-
ioration in the employment scenec in the coun'ry.
First of 2all, the average annual rate of increase in
the employment in the economy (2.19») has re-
mained lower than the rate of growth of the labour
force (25%) throughout the period of economic
planning (1951-87). There seems to be an almost
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contemptuous neghect of employment through this
pedod, It ‘s not surprising therefore that the per-
centaze growth of GDP required for 1 per cent
increase in employment has continuously increased
from 1.04 in 1951-61 to 2.44 during 1978-83
and to 3.57 during 1983-87 (Prasad 1990).
Sexondly, the share of the organiscd scctor in the
total cmployment has remained low (around 10%)
thrcughout the period of planning and the rate of
ircrease of the organised employment 'as been dec-
lining dur'ng the past few decades. The rate  was
2.16 between 1966-87, 1.56 between 1972-87 and
1.46 between 1983-87. Thirdly, the problem of
educated unemployment has acquired serious dimen-
sons over the years with their increasing from
aboxt 2049 m. in 1971 to 147 m. in 19386.
Forrthly, there has been a small shift in the occu-
pational structure towards non-agricultural sectors
which at least partly, is distressed in the sense that
the prople have shifted away {from agriculture not
because the other sectors are more attractive, but
because asrculture cannot accommodat: any more
labour. (Vaidyanathan, 1987, Bhalla, 1990). And
Iastly the percentage share of casual labour amcng
total labour force has been increasing over the vears.
As per the NSS data there hasbeen about 60 per cent
incrsase in male casual labour and 21 per cent in-
crcase in female labourers (Hirway and Unni
1983). These trends indicate two important develop-
ments: (a) there is a decline in the proportion of
family enterprises in the cconomy, and (b) there
has been a casualisation among wage labour.

2.15 The above discussion on the major trends
in the ecomomy in the context of the weaker sec-
tions clearly iedicates that the development process
has not treated the poor well. The increasing dis-
parities of incomes and assets across regions and
across different sections of the populations have
weakened the position of the poor considerably.
Crossirg of the poverty line (which s equivalent to
the absolute minimum level for physical survival)
by a few in this background is surcly not an occa-
sion to celebrate. Though this cross’ng does mean
a rel'ef to the poor, it cannot sustain for long un-
less the system is tilted in favour of the poor



3. POVERTY ALLEVIATION PROGRAMMES

3.1 There are three major anproaches towards
PAPs. According to the first approach there is no
need for PAPs because poverty shounld be taken care
of by the regular growth process of the eccnomy.
App-opriate modification in the rate and pattern of
the present growth process can alleviate poverty ac-
cording to the subscribers to this appiroach. They
argue that PAP. are merely doles which do not
yield any concrete results, but are implementcd
maialy because our Government does not have the
capacity or willingness to modify the present growth
process. According to the second approach poverty
cannot be  alleviated effectively without introducing
structural changes in  favour of the poor. PAPs,
without the necessury changes in the socio-econom’c
structure trickle up rather than trickle down, accor-
ding to these scholars. (Kurien 1987, Dantwala
1987). It is also argued by some that PAPs are a
part of the conspiracy of the rich to diffuse the dis-
centent of the poor and to protect their own vested
interest. According to the third approach how-
ever, PAPs are necessary for poverty alleviation
because (a) they improve the access of poor to
developmental opportunities, (b) PAPs use (mainly
wage employment programmes) surplus labour for
community asset formation which, in turn. expand
the long term employment opportunities for th-
poor and (c) PAPs strengthen the position of the
poor by providing them assets and incomes, which
in the long run help 7n bringing about structural
changes in favour of the poor.

3.2 It seems that there is some truth in all the

three approaches. however. the issue involved are
quite complex. For example, it is true that ulti-
mately growth has to take care of poverty. But
even after the growth process is modified 1o take
care of the interest of the poor (which is not
an easy task in the present system), it  will
take some time till all the poor get its benefits, It

will be necessary to help the poor till then by mea-
sures of direct attack on povertv. Also, our best ex-
perience has shown that growh does not trickle
down to the bottom rungs of the socictv Ilaroely
due to the structural constraints. Modification in the
growth process alone therefore, may ndt be
enough for noverty alleviation. In fact it can be
said that modification of the growth process and
stinctural chanees in favour of the noor together are
the real and better alternatives to PAPs. However,
the radical alternatives are diffienlt to  imnlement
due to the low political will of the nresent system.
A fcasible strategy in the present circumstances is
then an interventionist strategy of PAP= which is lrsc
radical but if implemented well, is likelv to Tead
the econamv in the right directinn. Tt must he added
that the task of poverty alleviatinn can not be <hou'-
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dered entirely by PAPs because in the final analyss,
poverty alleviation can be achieved omnly through
an appropriate growth process and reduction in
the s:tuctural constraints of the poor.

3.3 Theoretically speaking PAPs can initiate some
changes towards bringing about structural changes
in favour of the poor and towards modifying secioral
growth processes to  create more employment and
mmcome for the poor. First of all, it can be argued
that transfer of assets to the poor under self-emp-
loyment programmes as well as creations of com-
munity assets for the use of the poor and their col-
lective (through ccoperatives) or individual owner-
ship (such as housing, irrigation wells or small
farms etc.) can strengthen the asset base of the poor
in the long run. Such programmes on a large scale
can change the distribution of assets in favour of the
poor gradually. Secondly, human capital formation
among the poor through skill training under PAPs
can also improve the economic status of the poor.
And lastly, the non-economic consequences of PAPs
such as improved status (and therefore improved
access tn  development opportunities) of the poor,
increascd awareness and organisation of the poor
may also help in  strengthening the position of the
poor and in giving them a better deal in the distri-
bution of benefits of the growth. As regards the
modification of the sectoral growth process in favour
of the poor, PAPs can contribute considerably. First
of all, surplus labour can be used for sectoral deve-
lonment (through PAPs) in such a way that the lab-
our ahsorhing capacity of the sectors increase. For
example. wage emnloyment programmes can be used
for land development, soil  comservation and water
<hed development etc. in such a way that. agricultural
development becomes more labour intensive. Sec-
ondlv. infractructural plannine in backward areas
can be taken un through special area development
programme <0 as to reduce reeional disparities on
one hand and sunnost Tnhanr intensive development of
backward regions o the other In other words.
the use of surplus manpower can be planned throngh
PAPs in such a fashion that the growth process
becomes mare lahour intencive and provides sustainmed
emplovment ovportunities to the weaker sections. Tt
must be added once more that these effects of PAPs
must be adequately supported by macro economic
policies. T

3.4 The nast exverience of developing countries.
however, indicates that there is a considerable oap
hetween the intentions and achievements of PAPs.
PAPs have frequently created huge wastages in the
form of inefficiencies and corruntion. Will it he
approoriate to recommend the strateov ofter theee
experiences ? The reply to thic question would be



that we cannot throw the baby along with the bath
water. As this is a useful strategy, attempts should
be made to make it more successtul.

3.5 In short we would like to observe that the
PAP strategy has its own logic and therefore it has
a place in the development process of our economy.
There is therefore no question of doing away with
PAPs because the alternacves to PAPs are too radi-
cal to be implemented satisfactorily in the present
set up.

3.6 The first PAPs to be introduced in India were
SFDA (Small Farmer Development Agency) and
MFAL (Marginal Farmer and Agricultural Labour
Agency) in early seventies. Gradually, the coverage
of the PAP strategy expanded to cover bachwaid
areas (i.e. drought prone arcas) and to meet the
minimum needs of the poor. During the Fifth, Sixth
and Seventh Five Year Plans the strategy has ex-
panded in terms of both, content and coverage. The
PAP strategy today has four major components: (a)
Self-employment programmes, (b) wage employment
programmes, {(¢) backward area programmes and (d)
training programmes which offer skill training to the
poor for self-employment and wage employment.

Inventory of PAPs in India : Centrally Spomsored
Programmes. Self Empioyment Programines :

3.7 IRDP : The most important self-employment
Programme today is IRDP (Integrated Rural Develop-
ment Programme). 1t is perhaps the largest poverty
alleviation programme in the World today. IRDP was
first introduced in 1978-79 in selected districts and
was meant to be integrated with the micro level
planning process at the district and taluka levels. How-
ever, when the programme was reintroduced in the
Sixth Plan (1980-85) by the Congress Government
which came back to power in 1980, the integration
aspect of it was almost forgotten, The programme
therefore has remained mainly a self-employment pro-
gramme for the poor. The main objective of the
programme is to help the poor to cross the poverty
line and achieve sustained poverty eradication. The
programme offers self-employment opportunities to
all the poor (defined on the basis of the annual
poverty line incomejconsumptions levcls) in all the
major sectors, such as agricu'ture and allied activities
village and small industries, and service & small busi-
ness of the rural economy.

3.8 TRYSEM (Training of Rural Youth for Self-
employment) : TRYSEM was introduced as a centrally
sponsored scheme in 1979, The main thrust of the
scheme is on equipping rural youth in the age group
18—35 years with necessary skills and technology to
take up vocations of self-employment in the fields of
agriculture and allied activities, industry, service and
business. In order to get maximum benefits of the
programme, it was linked up with IRDP in the
Seventh Plan. TRYSEM is also expected to facilitate
diversification of activities taken up under IRDP, and
thus enable IRDP to contribute towards diversifica-
tion of the rural economy,

3.9 DWCRA (Development of Women and
Children in Rural Areas. In recognition of the fact
that women have been only marginally, benefitted
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under various rural development programme, a piot
scaeme ol DwWCLRA was visualised i 1982-83 to be
ympiemented 1 50 selected districts in the country
L0f volving women im  antl-poverty  programmes.
Lawer on this was extended to anothexr 50 districts. The
speciic oojecdves o WDWULKA are (1) Lo improve
women's participation 1 rural deveiopiuiem iurough
improvement m theiwr skiils & 1n their access 10 cioalt
and oiher support service, (2) to reduce thewr aaily
work load by providing appropriate support in techno-
logy and: organisation, and (3) to generate marketable
output from activities of women and support them in
the long run.

3.10 Recently, it has been decided to support
L w{KA by a multipurpose communily centre, which
1s to be designed as a central place where women
can assemble ror training and cariy on cconomic acti-
vities. DWCRA is also now linked with CAPAR1T
which is expected to strengthen the technical side of
the programme. The non-cconomic component of
DWCRA has now expanded to cover supportive ser-
vices like mother and child care, immunisation, adult
cducation etc. so that the women are able to derive
maximum benefits from various social development
programmes.

3.11 Otuer Seif-Employment PAPS : Apart from
the above mentioned programmes, there are a number
or small self-employment programmes designed to
create self-employment opportunities for specific poor
groups. The major ones among these are Sclf-emp-
loyment programmes for SC|ST population program-
mes of Khadi and Village Industries Commission
(Boards) All India Handicrafts Board, All India
Handloom Corporation (Board), Coir Board, Cottage
Industries, Directorates and several other Boards; the
DIC (District Industrial Centres); and the program-
mes of the central ministries like the Ministry of
Labour, Ministry of Welfare, Ministry of HRD etc.

Vage Employment Programmes :

3.12 NREP (National Rural Employment Pro-
gramme) : NREP was introduced during the Sixth
Five Year Plan (1980-85) with the objectives of (a)
generation of additional gainful employment in rural
areas, (b) creation of productive community assets
and (¢) improvement in overall quality of life in rural
areas. The expenditure of NREP was equally shar-
ed: by the central and state governments.

3.13 RLEGP (Rural Landless Employment Gua-
rantee Programme) : RLEGP was introduced in 1983
with the primary objective of improving and expand-
ing employment opportunities and giving an employ-
ment guarantee of 100 days in a year to rural land-
less households. The other objectives of the pro-
gramme are creation of durable assets for Strengthen-
ing the rural infrastructure to raise the rate of growth
of the rural economy, and improvement in the over-
all quality of life in rural areas. RLEGP was funded
entirely by the Central Government,

3.14 JRY (Jawahar Rojgar Joyana): JRY, which
has been described as ‘a major tool of eradicating
unemployment from rural areas in the coming years
was introduced in 1989 in the place of NREP and
RLEGP. The maint objective of PRY is to provide



employment of 100 days to atleast onme member of
eacn ramuly of the rurat landless m the countty. lh¢
special Iealures of JKY are (a) 1t 1s planned and
smpiemented mainty througn village panCuaayats.
Central government gives JKY funds t0 DDA cllla
parishad who pass on ¥0 per cent of the runas to
village pancnayat on the basis of set norms. Viliage
Pancuayats plan for JRY on the basis of ‘telt nceas
of tne people’. The Dustrict agency spends 20 per
cent of JY funds as per the tixed guidelines i.e. 25
per cent for social torestry, 15 per cent for SC|ST
and 3> per cent on otner producnve assets after de-
daucting > per cent for admmistration and 10 per cent
tor the maintenance of assets,

Backward Area Development Programmes

3.15 Droughtprone Area Programme (DPAP) :
DPAyY was intioduced in 1973 witn the mam objec-
ives of rehieving the drought areas of their major
srobjems. Since 1981 the major thrust of tne pro-
samme has been on Inirastructure and resource
levelopment. On the basis of recommendations of
he 'lask korce on DPAP (1982), the programme was
lirected towards restoration of ecological balance and
ptimum utilisation of land, water, hvestock and
wuman resources to mitigate the ettects of drougut.
ne main tasks of the programme therefore are water
esource management and Jand use to piomotc dry-
and agriculture. DPAP covers 615 blocks in Y0
istricts  of 13 states in the country. The major states
overed under the programume are Ivianarasitra,
ttar Pradesh, Karnataka, Gujarat and Rajasthan.

3.16 Desert Development Programme (DDP) :
DP was introduced in 1977-78 as a Central Scucme
+ cover extremely arid areas with the objectives of
mtrolling desertification, restoration of  ecoog.cal
tlance and creation of conditions which would im-
ove the levels of living of the people. The major
tivities taken up under the programme are atiore-
ition with emphasis on shelter belt plantation,
ass land development, sand dune stabilisation, con-
tvation of surface water and recharge of ground
iter acquifers, water management and the develop-
:nt of agriculture, horticulture and livestock resour-
5, DDP covers about 131 blocks in 21 districts of
states, these states being Rajasthan, Gujarat, Har-

1a, Himachal Pradesh and Jammu and Kashmir.
ly areas.

3.17 Hill Area Development Programme (HADP):
\DP was introduced during the Fifth Five Year
n with the major objectives of conserving national
durces and environment protecting the eco-systems

| improving the levels of living of the people in
y areas.

1ADP covers Himalayan and sub-Himalayan hilly
1s in Assam, Uttar Pradesh and West Bengal and
stern Ghat Areas in  Maharashira, Karnataka,
il Nadu, Kerala and Goa.

18 North Eastern Council (NEC) : The NE
an which consists of 5 States (Assam, Manipur,
halaya, Nagaland and Tripura and 2 union terri-
s (Mizoram and Arunachal Pradesh) accounts for
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7.7 per cent of the total land of the country, with
the population of 26.6 miilion (1981) people. Con-
sidenng the fact that the NE region and us people
diier rrom the rest of the country in terms of geo-
graphy, climate, socio-economic conditions, the area
uceds special care and attention. NEC was created
(by an act of the Parhament) in 1971 as an advisory
body. It is expected to help in bringing about in-
frastructural development like power and transport
and integrated overall development of the NE region.

3.19 Programmes for Tribal Areas : Considering
the socio-economic backwardness of tribals and tne
specific prob:cins o development of tribal areas, Gov-
ernment adopted the TSP (Tribal sub-plan) strategy ;
in the seventies. As per the strategy, the blocks with
the majority of tribals are identified and integrated
tribal development projects (ITDP) are formulated
for the development of these blocks. The major
thrusts of TSP are socio-economic development of
tribal areas and of tribal iamuies, Tribal area deve-
lopment is supported by other schemes such as
LAMPS (Large Agricultural Multi-purpose Societies)
for freeing tl:e tribals from the clutches of traders
and meney lenders; State Level Tribal Deve.opment
Co:porations which are set up for the overall uplift-
ment of tribals and the pnational level Tribal Market-
ing Organisation,

State Level PAPS :

3.20 Several state Governments have introduced
inpovative PAPs in their States with a view to alle-
viate poverty. Employment Guarantee Scheme of
Maharashtra, Land Army Corporation of Karnataka,
State Rural Employment Programme of Tripura,
Village Development Council of Nagaland are the
Major state level programmes.

3.21 EGS: The EGS of Maharashtra was intro-
duced in 1972 with the primary objective of provid-
ing guarantee of work to all those who live in rural
areas and in ‘C class Municipal Councils and who
are prepared to do unskilled manual work. The
secondary objectives of EGS are to create durable

community assets and to raise the growth rate of the
economy. I

3.22 Some of the important features of the scheme
are : (a) The scheme covers all the adult persons
(18+), (b) the guarantee is given at the district level
though operationally works are normally provided
within the panchayat samiti area, (¢) the works are
implemented through the Government departments
like Irrigation, Public Works, Agriculture, Forest and
Zilla Parishads without contractor, (d) if the autho-
rities fail to provide work, they are bound to pay an
unemployment allowance of Rs.2.00 per day to the
worker; and (e) unskilled wage component of works
should be 60 per cent and the material and skilled
labour component 40 per cent.

LAC of Karnataka : LAC of Karpataka is based on
Ram Manohar Lohia’s suggestion of forming a land
army “to transform rural economy within a foresee-
able time”, LAC is a wage employment programme
whose main objectives are (a) to increase employment
opporturilies for rural  workers, (b) to undertake
development works to raise the rate of growth of the



economy without using middleman or without exploit-
ing the poor, (c) to build infrastructure in 1emote
areas for farm development, water development, mmor
rrization, dam development, sericulture, fishery etc.
as well as commercial buildings, godowns, hoste]_:,
hospitals, residential buildings etc. and (d) to train
rural youth on the job to creare self-earning capacity.
It is an autonomous corporation with its own profes-
sional staff, administrative set up, worksliops, R & D
centies, and training arrangements

3.23 SREP of Tripura : Government of Tripuia intro-
duced SREP m 19°1-82 with a view to fight poverty
mere intensively. The programme is a wage emplov-
ent nrogramme and its ‘main objective is to make
it in real terms a people’s programme with govern-
ment participation for improvement of nutritional
status and living standards of rural people SRFP
undertakes works like minor irrigation, soil conser-
vation, horticulture, soil conservation forest, social
forestry, feed and fodder cultivation, fishery tanks,
labour shed in tea gardens, roads buildings, etc

3 2.2 Village Development 8oard (VDB) of Naga-
land : Most of the North East Regions have strong
people’s organisations at willage levels. which are a
part of the socio-cultural heritage of the nast. Gov-
ernment of Nagaland has developed this culture  to
strengthen village level planning in the state VDBs
were set up in Nagaland (a) to have an cffective
agency at the village level to channalise development
funds, () to encowrage people’s participation  in
plannine and implementation, (c) to channelise mst1-
tutional credit to rural people. and (d) to place dis-
cretionary funds to be village level VDBs are consti-
tutional bv the Village Council 1t receives a erant
of Rs 500 per household per ycar from the State,
and raises other resources also Tt undertakes works
like arproach road, school, community hall, bridees
as well as poultry and pig farms.

3 25 Women’s Development Programme (WDP) of
Rajacthan :  Among the various state level program-
mes of women, WDP is an important programme Tts
major chicctives are (a) awareness creation  amone
women sbout their social and economic «tatis, and
(b) emmnwer women through information. edwcation
and training, and to enable them to improve their
economic and social status. According to WDP there
ic a Mahila Vikas Kendra (Women’s Develepment
Centre) for each 5000 population living in anproxi
mately 4 villages. The centre is managed by a Sathin,
who is supervised by Pracheta (teachers) at the block
level and proiect Director at the project level, WDP
mainlv crganises camps of women to create awarc-
ness and help them to help them<elves Tt is ex-

1281 Tab/91—5

E-9

pected that this awareness creation will promote skill
formation for undertaking economic activities.

Similar programme called Women's Equality pro-
gramme ha< been initiated 12cently as an all India
Programme by the Department of Women’s Welfare,
of the Central Government. ‘The main objective of
the progtamme is to create awareness among women
and involve them in the development process so that
they bzcome equal partners of progress.

3.26 Other State Level Programmes *©  Several
other State Governments have introduced a number
of small PAPs covering specific sectors or specific
groups of the rural society. Some of the major pio
grammes are Eronomic Development Corporation for
women which aims at expanding employment opportu-
nities for women, special employment programmes
for the landless under which funds are allotted for
taking up wage employment works for the landless,
Spectal housing construction programmes meant for
the construction of housing as well as cmployment
generation for the poor, backward area development
programmec for special identified backward regions of
the <tate, and Special training prog amme for women,
SC'ST population and other poor groups

3.27 The discussion in this section bas shown that
we have created a plethora of PAPs in the country
in the last two decades. Th: network of the pro-
grammes i< now well spread out in terms of coverage
and confent. Though one  nbserves  conscious
attempts on the part of the planners to modify the
programmes to remove  weaknesses and chotfalle,
there are <ome inherent weaknesses of the stratogy.
First of all, the problem solving appioach  of  the
planners which attempted to take care of  spccific
problsms of different groups has increased the total
number of programmes, but has faiied to create an
integrated or a total approach towards poverty eradi-
cation. Secondly, the anproach has also created mul-
tiplicity of programmes and multiplicity of asencies
with <rong vertical linkages. As a result horizontal
lIinknges at various levels are extremzly limited which
creates 1ot of confusion And lastlv, throughout this
period of evaluation, planners seem to have assumed
that PAPs, on their own can contribute sub<tant’ally
towards poverty alleviation  As a result the strategy
has refuced to touch some politically sensitive and im
portant areas and issues, such as fand reforms, decen-
tralised nlanning, reorientation of the macro growth
process ete

3.28 Tt is worth noting that several state covern-
ments have designed innovative and bold <chemes to
alleviate poverty of their nonulation. An implica-
tion is that state governments do possess the will and
the capacity to design their own schemes.



4, SELF EMPLOYMENT PROGRAMMES

4.1 iniegrated  Rural  Deovddopment  Programune

'RDP) : The overall performance of IRDP in
;rms of target achievement has been quite satisfac-
ry.  During the Sixth Plan Re. [661.17 crores were
yent on the  programme  against the  target of
's. 1766.81 crores (Original target was Rs. 1,500
‘rorex) implying 94 per cent of achievements while in
tms of covering the beneficiaries the target was over
:ached by 9.7 per cent  (covered 16.56 m families
zainst the target of 15.1 m.) 39 per cent of the
encficiaries belonged to SCIST against the target of
0 per cent. The achievement during the Seventh
lan also are satisfactory as the annual targets of ex-
anditurc and physical coverage are rcached in the
irst Four Years. The target of selecting 30 per cent
‘neficiarie« of SC'ST was overshot reached. and m
¢ case of women the coverage was around 15—
Y per cent (24 per cent in 1989-90) against the tar-
't of 20 per cent.

4.2 Onc observes that the periormance of IRDP
s gradually improved during the last dccade in other
spects also :* (a) per beneficiary fam’ly investment
15 increased from Rs. 1642 (eross) to Rs 4470 in
)87-88 and Rs. 5093 (upto December 1988)  in
188-89.  (b) ner family subsidy has increaced fiom
5. 582 ip 1980-81 to Rs. 1719 in 1983-89. while
i familv credit has increased from Re, 1060 to
.. 2374 dvuring the same period. (¢) The sector
s¢ coverage has shifted away {rony the primary sec-
r to non-agricultural and particvlarly tertiary <ec-
r: the sectoral pecentage shares which were 93.56,
32 and 4.12 for the primarv, secondary and fertiary
itors respectively in 1980-21  changed to 42.02,
.00 <nd 37.98 per cent in 1988-89, implying diver-
icaticn of the trades under TRDP (d) percentioe of
ymen beneficiaries increased from a mere 3.03 in
185-86 to 22.47 per cent in 1988-89, and the
reentase share of SCIST beneficiaries al<o increased
m 29 02 ner cent in the Sixth Plan to 45.42 per
nt in 1988-89; (e) The same trends ave observed
the casc of most states which have been achieved

wdval improvement in the target achievement over
+ years.

4.3 TRDP has been evaluated hy several sreanisa-
n< like PEO, RBT. NABARD, IFMR. PAC as well
other «cholars. Department of Rural Develonment
OI) a'so conducts concurrent evalnation of IRDP.
eca evaluation studies have thrown light an ceveral
itive and negative asnects of IRDP.  Theee studies
ve <hovn that TRDP i< very selective in its imnact,
nnrears that there are three maior factors which in-
nee the success of the hencficimy - househald

wacteristics, reeional characteristics ard nature of
scheme,

*(Government of India : chAort of the Working Group on S-1f-Employment for the 8th Plan, Ministry of Agriculture,

of Tndia, New Delhi, 1989,
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4.4 Household Characteristics : It is observed that
those who are  nearer to the poverty line arc n a
betier position to cross the poverty line, (Sodhi 1990,
NIRD 1986, Rao and LErappa 1987, Ramaswamy
1986, “waminathan 1990, SBI 1486, Hargopal 1989,
Kawadia 1986, Deep Sagar 1983 and Hirway 1986).

4.5 Regional Characleiisticy @ 1t has been obser-
ved that the performance of IRDP varies from region
to region. IRDP performs reiatively better in deve-
lcped 1egions than in backward and remote rcgions.
This secms to be largely because of the availability of
infrastructural facilities and support for credit, raw
meatcrials, markets etc. in developed regions  which
provide cxternal economies to th: beneficiaties (Aziz
1987, Hanumantha Rao 1988, Prasad 1987, Rao
1987). The other regional factors that influcnce the
functioning of TRDP are the level of awareness and
politicication of the population as well as the strength
of local level organisations of the people in the region,
the strength of feudalistic torces in the region
and ~ber region, specific factors like the North Tiast
region (For example, absence of clear documcnts of
land ownership, scattered settlement pattern  of the
population, the predominance of very small villages
in the region ctc.).

4.6 The Nature of Schemes
IRDP also depends  on the right  selection of the
ccheme.  Suitability of the schenw to the region, and
to the peneficiary as well as the, rate of return of the
scheme are important factors here.

Long term Impact of IRDP :

4.7 The two important questiens one would like
to ask after the two decades of scif-emplovment pro-
grammes in the country are : (a) How nmanv of the
poor have crossed the poverty line so far with the
help of these programmes ? and (b) Is this poverty
eradication sustainable ?

The cuccess of

4.8 Let us attempt to reply to the first auestion on
the bacis of the performance of IRDP in the 6th and
7th Plans. Since there were abou- 95 m. rura! houce-
holds in India in 1981, one can roughly sav that
about 48 m households (51.2 per cent) were  beclow
the noverty line. Durine the  Sixth Plap 16.5 m.
families were assisted. If we allew for 10 per cent
leakage to the non-noor (which is an under ¢stima-
fion), 14.85 m. really poor households were assicted
dwinz the Plan. As per the concurrent evaluation
12 per cent housholds crossed the poverty line. which
means that about 178 m  houscholds or 3 per crnt
of the total noor houce-holds, crossed the novertv line
dnine the Sixth Plan Tt must be added. however,
that about 78 per cent beneficiarv families. expertien-
ced incremental incomes through TRDP.

Govt.
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49 [ne veventh Pian ntended to assist 10 m old
famuies danu 10 m new lamulies 1 1t 15 assumed
inat the prospects of benehiciary houscholds crossing
the poverty lne umproved duiing the plan by 1U per
ceny (ds per the coONCUrrent €vdltdiion studics) about
13 2 per cent beneticiaries will crosy the posverty nne
aurng the Seventh Plan  In otlier wotds, about 26
i houscholds may cross the poverty line during tne
seventh Plan  During the sixth and  seventh  plans
together about 4.38 m. famulies crossed the poverty
lue. (it must be added that 78 pe. cent of the bene-
hianes expertenced ncremental  incomes through
IRDP during the plans)  Now, accorang (o tne latest
colimates of the planning Commnusston there dare about
2215 m persons or 425 m  houscholds are listing
below the poverty line mn rural india  Without 1RDP
there would have been 46 38 m poor houscholds In
other weirds, IRDP helped about ¥ 34 per cent of the
poor households to cross the povelty lie in 10 vears.
This achievement 15 posttive put small  And 1t must
b. remen bered that this achicvement 1s nol without
gualifications . tho.e nearer to the povaty lae and
living 1 relatively developed areas have benehtted
more than the others

410 The second question icgaidmg sustained
poverty cradication can be answered on the basis of
the studies which have cxamined second dose of
IRDP assistance or have studied long term mmpact ot
IRDP Unfortunately, there are only a few studies of
this kind, the major ones are Ahuja’s study on Long
term impact of IRDP 1n Jaipur (Ahuja 1989) SBI’s
study (and a tew other bank studies) on the impact
of the second dose of assistance (SBI 1988), Con-
current evaluations ot emvironment of India, Pulleys
study entitled Making the Poor creditworthy, 1 Uttar
Pradesh (Pulley 1989), and V M Rao’s study on
IRDP and diversification of the Rural Economy i
Karnataka (Rao 1989)

4 11 The concurient evaluations of 1986 and 1987
show that the pcicentage of the beneficiaries with the
IRDP asset mtact 1n 1967 1s fairly high (72 per cent)
and 1t has mcreased during the two evaluations How-
ever as the SBI study <hows, with the passing of the
tume, many of the beneficiaries find 1t difficult to sur-
vive either because of the failure of the scheme or
because of madequate mwcome gencration Those who
fail in running the scheme usually leave 1it, while
those who earn madequate 1ncomes expericnce gra-
dual deterioration 1he stuy shows that those who
fail usually fail because of cron failure or death of
the animal, poor siils, problems 1n marketing, personal
factors etc. Such failutes rormally are not likely to
gam much by the <ecind docc ot assistance On the
other hand, those who carn madequate mcomes due
to the low level of mvestment and sub optimal financ-
ing, are hikely to do better if a second dose of

*State Bank of India, IRDP  Evaluation Study of Supplementary Assistance’ SBT, Bombay, 1988

ass stance 15 provided. It 1s umportant {o note that as
per the 1ules ot the Government the iailules of the
urst lype get a preterence m the distribution of the
steond dose of assistance. *

4,12 fhe SBL swudy notes that 0.6 pel cent ol the
benenciarics ot the second dose 1ossed tne poverly
nne, tougn many more  cxperienced an 1ncrease in
tnoir Incoles  Lnis mphes tuat even after the second
assistance, only a small proportion ot the poor could
ci0ss the poverty litie

4 13 Kanta Ahujas study m Jaipur  shows that
IRDYP has a nmuted 1mpact on the wvess of uving of
tne benehclaries n the long run even aiter tne second
A0sSe O: dssistanice is givell  Lnis 1s because tne second
dose v siudll, 15 deliveled mdiierently by administra-
uon ¢nd 1s not supported adequatcly cy other measu-
res  Lhe net  iesult 1s that in long run omy about
10 pu cent of the bendiciarics €njoy 4 posluve um-
pact of IRDP, and the 1est cither 10s¢ o1 give up.

<14 Both the studies show that the provision of
ceond dose of mvestment 1s desirabic.  However it
makes a lmited 1mpact 1 terms of sustained poverty
cradication  Unce again we obscive that the results
ale positine but smatl.

« 15 What happens 1o the access of the beneficialies
to ciedit markets. 1aw mateilals and to other idras-
tructural suppoit after hg has alrcady repaid the loan ?

4 16 Pulley s study caamines the access of the pooi
to 1stitutional credit and banking services on the
basiy of lour year data of IRDP beneficiaries in UP
(Pulley 1989)  The study shows that IRDP has
succeeded 1 pioviding  asscts to the poor  through
banks for raising then income levels However, even
where benefictaries  have succeeded m sclf-employ-
ment and repaid credit according to the schedule, the
programmc has not led to their continued access to
banking services Banks choose not to lend additional
tunds to the poor after thewr obligation to achicve
IRDP target 1 satisfied. This 15 manly because of
the concessrons and subsidies given to IRDP beneficia-
ries, distort investment scales and choice preference foi
scif-employment, encourage misappropriation, and
thetefore cause banks to limut their future lending to
such clients In other woids, the concussions which
help the poou in the  <hort run it their dceess to
ciedit 1 the long 1un It 1s estimated by Pullcy thaf
only 7 per cent of those who repaid IRDP loan, tccei-
ved unsubsidised loans from banks later on

4 17 The SBI «tudy mentioned above discusses the
access of the poor to markets and to other facilities in
the Iong run It shows that the bencficiaries find 1t
dificult to scll therr products in the long run, unless
they are supported by strong co-operatives or trong
market linkages Poor transportation facilttics, 1ns ifli-

The study shows that 6 6%

bencficiaries of the second dose of IRDP assistance could cross the poverty line (of Rs 6400)

**According to the rules ‘those who could not cioss the poverty line becausc of sireamstances beyond ther control are entitled for

the second dose.



cient demand and suff competition from established
raders make it difficult for the bencficiaries to sell their
Jroducty profitably. Poor quality and high costs a0
ntensily the problem.  Simulaily the benenciaries com-
slamed that they tound 1t ddhcult to get raw-maltertals
it reasonable prices once the initial assistance is gone.
t has been c.umated by the study that 10 per cent
)t the beneficiarics aie able  to survive i the long
un.

4.18 it scems to us thae 1L is not very easy for IRDP
seneficiarics 10 enjoy sustained poverly eradication
less they are well oirganised 1 cooperative to take
arc of thew raw maternials, markets etc. (ke 1w dairy
adustry), or uniess they are strong enough to acquire
1arkets and raw materials etc. on their own strength.
n shori, the experiences ot IRDP shows that all those
'ho cross the poverty line once, do not necessarily re-
1ain above the line 1n the long run,  In fact, the evi-
ences show that only a small section of them (varying
etween O per cent to 15 per cent) manage to remain
oove the line.

4.19 Diversification of the Rural Economy : What

1s been the impact of IRDP in terms of diversiiying
¢ rural economy? It 15 accepted that diversification
" ¢cconomy in non-agricultural sectors enhances em-
oyment opportunities and raises the rates of growth
the economy. Since IRDP has a growing non-agri-
Itural sector (ISB sector) it will be useful to find
it whether it really diversifies the rural economy.

4.20 V. M. Rao’s study of Karnataka throws useful
ht on the impact as well as on the dynamics of
sersification  through IRDP.  (Rao 1987). The
idy <hows that though IRDP has created employ-
nt outside agriculiure, it has mnot been able to
rersify the rural economy as the beneficiaries have
t set up sound productive units under IRDP. Rao
rues that there are several reasons for this : first of
, the types of activitics selected by the beneficiaries
the non-agricultural sector are mainly in the arca
petty trade, scrvice cr low pioductivity and low
estment based menulacturing activity. Such acti-
es are incapable of diversifying the economy.
ondly, the rural elites poss rigid barricrs to the
ticipation of the poor in a diversified and growth
:nted rural cconomy. And thirdly, the total impact
successful IRDP hcuscholds i too small to make
" impact on the diversificaticn of the regional rural
nomy. Rao therefore conclude the PAPs in the
sent form are basically soft options that provide
y some relief to the poor. (Rao 1989).

.21 Our discussion above leads us to observe that
ugh the TRDP approach is ba ically a sound ap-
ich, it has failed to give the expected results. What
the rcasons for this? Why has IRDP failed to
ition the way it is expected to ? We believe that
e are three broad weaknesses of the programme:
weaknesses of the approach of IRDP, the short
in its planning and the draw backs in its imple-

tation. The following paragraph will discuss these
tnesses,

22 The IRDP Approach : Though the IRDP
oach is basically a sound approach, in the sense
it aims at making the poor viable by offering them
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sel-emplcyment  opportunities  along  with  other
support, 1t suffers from several weaknesses. First of
ali, 1t 15 an nolated approach, which has almost no-
thing to do with the 1.gutar growth process. The in-
tention ol crecaung large scaie seli-employment in the
cconomy for the masses of the poor has some impor-
tant implications for the regular planning and growth
process in terms of resource allocation, technology
and sectoral development  strategies. However, it is
obsetved that the gencral growth process is not only
ignoring these implications but is leading to deteriora-
tion in the conditions of the poor. In such a situation
the programme like IRDP can have only a limitgd
capacity to provide e¢ndurable cmployment, as the
regular growth process tends to erode resources, raw
materials as well as sustained employment opportuni-
ties of the poor. In otker words, the IRDP approach
is incapable of delivering the goods unless it is mean-
ingfully infegrated with the regular growth process.
Secondly, the IRDP approach is a partial approach
as it mects only one of ilie needs, i.e. employment, ol
the poor. The other urgent needs, are ignored by it.
T'or example the poor itcquently need social security
measures, consumption loan in the lean season or for
social functions etc. or loans te survive in the event
of crises. Unless the antipoverty package is able to
satisfy these nceds ol the poor, IRDP alonc, may not
work well.  The poor, and specially the poorest will
cithter not pay the loan to meet the other nceds or
may sell off assets to make the ready eash. Thirdly
the IRDP approach emphasizes self-employment
rather too much. It assumes that the poorest of the
poor arc capable and willing to take up self-employ-
ment and they have the required enterprise for the
purpose. This assumiption is an unrealistic as many
of the poorest are unwilling or incapable of taking up
self-employment, and pre‘er wage employment. What
is needed therefore is to cffer a choice of self or wage
emrloyment to the poor, and not imposing self-em-
ployment on them. Fourthly, centralised decision mak-
ing regarding the weigntage to  be given to self and
wage employment at the micro level, the number of
the poor to be covered, the population of SC|ST and
women among  beneficiuries, the share of primary,
secondary and tertiary sectors under IRDP is likely
to go wrong in local situations. Also the designing of
the economics of the schemes, along with the costs,
returns etc. at the central level for a subcontinent like
India is not likely to work well in difficult local situa-
tions  This centralised anproach is too rigid to work
well at the micro level. And lastly, the IRDP approach
to a considerable cxient, has turned out to be a soft
option of providing temporary relief to the poor. U
seems that the planncrs want to provide the relief 10
the poor without changing the growth process, intro-
ducing land reforms or without taking apy drastic
step that would reduce the wealth and income inequa-
lities or upset the rich.  Such a strategy can work
only in a limiteq way.

Planning Component of IRDP :

4.23 Almost all the mejor studies on TRDP have
referred to this basic weakness of the programme. And
though considerable progress has been made in
strenathening the planning of TRDP in the Sixth and
Seventir Plans, this weukncss still persists.



4.24 The first major aspect of this weakness is its
almost iso'ation from the core planning. Though
IRDP was recommended as a ‘comprehensive strategy
for translating the objectnves of rural  development,
social justice, full vmployment at increased producti-
vity for the rural sector within 10 years frame’ in the
Draft Five Year Plan (1976.--23 . its implementation
later on reduced it to a limited approach of creating
self-cmployment opportunity to the poor. The steps
taken in the Sixth and Seventh Plans to improve the
planning of IRDP were more or less like cosmetic
surgery only as these did not have the capacity to
integiate IRDP with thic core planning.

425 IRDP is also not well integrated with other

anti-poverty  programmes in o systematic faghion.

Though it is mentivned in a genera]l fashion that
‘NKEP RLEGP should give priority to the assets
needed for IRDF, there is no formal mechanism for
it. The ‘felt needs’ of panchayats do not ensure such
an integation The mialtiplicity of anti-poverty pro-
grammes implemented thyough several agencies with
strong vertical linkages make it difficult for the DDO
or TDO to ensure 2ven u minimum  co-ordination.
The temporary status of DRDA, relatively low status
of TDOs (as compared to the department
heads who arc expected to assist in the imple-
mentation of IRDP), multiplicity of agencies
and a large number of schemys cte., tend to weaken
the planning of IRDP. And lastly the working out
of the cconomics of the TRDP schemes also is not
setisfaclory.  This economics frequently neglects
inflation, regional disparities of costs and prices,
hidden cost of (cost of visiting taluka office, trips
to banks etc.) ‘<ervice charges’ etc.. with the result
that the schemes do not work as well as it is expected.
The beneficiary is frequently forced to borrow from
outside at a high interest rate or is forced to com-
promice the quality of the asset or is not able tn
repay the loan—all of these 'educz the benefits of
the scheme to the beneficiary.

4.26 Infrastructural support : Inadequate  infra-
structural support is one of the most seriows problems
of IRDP. Generation of self-emplovment for the
poor is likely to be successtul only if the poor is
supported adequately in the areas of finance and
credit, raw materials, markets, traming, technical
assistance and fo'low up. However, it is observed
time and again that IRDP in remote and backward
areas farke these support facilities.

4.27 Credit Fuciliies : There is no doubt that
the banking «ector has provided a big support to
IRDP Right {rom the socialisation of banks in the
late «<xtics, the “nk nationalisation, expansion of
banking infras‘rueture, setting up of Regional Rural
Banks. Lead Rank System etc. to the Schemes like
credit plan formulation of hankable schemes, cas]
credit schemes and the recent service area approach.
banks have come a long way in serving the rural
sector and the poor. In spite of providing Rs. 4000
crorcs 10 JRDP  during the 7th Plan. there arc
serious problems reecarding the bankine <upport to
the moor under the programme. The first maior
problem i< about the wide san between the libcral
macto credit policy and its micro level implementa-
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tion 1 the arcas ot collaicral required for loans,
rate of interest to be paid, repayment schedule,
wvorking capital etc. These gaps either reduce the
access of the poor to bank credit or make the credit
more capensive for the poor.  Another problem is
regarding the co-ordination betwesn banks and deve-
Inpment administration and follow up of the ~chemes.
Though there has been some improvement in  this
rea m recent years, the problem s still erious.

4.28 1t will not be out of place to mention the
pioblems of recovery and the frequent walving of
bank loan< by the government. If IRDP is a sound
programme that supports viable scheme., walving
of loans has no place in it. In fact, it will have
a very negative impact for the banking sector in the
coming years. It is worth mentioning that Reserve
Bank of TIndia has introduced a  Service Arca
Approach in 1988 with a view to ensuring produc-
tive lending in rural areas.  Uinder this approach,
cach rural branch of a bank will be allotted 15-25
villages as its <ervice area. The bank branch  will
hove the responsibility for productive lending in this
arca 'o bring about economic development in co-
ordination with  development  administratiop  and
goverament.  This approach encourages concentrated
efforts for planned lending on the part of banks.
It allows for grass root planniny of credit. It is
expected that SAA will become an  effective and
useful too! for IRDP.

4.29 Before we conclude our discussion on bank
credit, it is important to raise some basic issues: Is
it desirable to insist on banks providing loans to the
poorest of the poor, who are less creditworthy, lack
enterprising and who have a very poor risk bearing
capacity 7 By insisting on this under IRDP are we
not encouraging wasteful cxpenditure on one hand.
throw the poor in the ‘debt trap’ on the other ? A
poor person frequently comes forward for the bank
credit not because he wants to take up a <mall enter-
prise, but also because he wants a subsidised asset
or becausc there is nothing else available for him.
Consequently the rates of returrs on the investment
are low and the poor moves downwards, Is it then
desirable to provide credit to a 'arge number of the
poor without examining their specific needs ?

4.30 Pulley has raised another important and a
clated issue : He argues that concessional lendings
by banke to the poor tends to distort investment scala
and choice. preferences for self-employment and
encourage  misapprovriation. Consequently, even
after  beneficiaries have paid back the loans, their
access to bank credit remains poor. The short term
gains of the beneficiaries vo against their long term
intercsts.  Pulley, therefore. recommends that the
poor <hould be assisted throwsh different wavs such
as rebate on interest rates etc. (Pullev, 1989).

431 Other Infrastructural facilities : Inadequacy
of other infrastructural facilitics has beep another
common observation of evaluation <tudies. Protlems
of marketine, raw materials and technical support
are not really new. These bave been documented
tight from the early evaluation studjes. Their persis-
tent cxistence, however, is laregly due to the fact



at the schemes identified are not having forward
1d backward linkages with ihe local cconomy because
* poer planning,

dministrative and organisational Problems

4.32 1t is frequently doubted whether the present
svelopment administration s the capacity to imple-
ient an anti-poverty programine like IRDP.  Capa-
ty of administration is doubtcd basically on the two
-ounds mamely, constraints of adminjstrators  and
eaknesses of administrators. The major constraints
f administrators are obscrved fo be target-orenta-
on of IRDP, understanding and overbuiden of
ork, temporary nature of DRDAs, and political
ressure in the implementation of the programme.
fajor weaknesses are observed to be their poor
wolvement with the programme and their  limited
lanning expertise. Tt seems that the imolvement of
Uministration  with the programme or with  the
roblems of the poor i limifed. Many administratore
iemselves do not have much faith in PAPs. It is
lzo observed that general level of the cfficiency of
RDA is fairly low (NIBM, 1988).

The discussion on the administration and monage-
ient of IRDP will not be complete withcur men-
oning the recent efforts of introducing MIS, and
‘RISP.  Computerised Rural Information  Syetem
roject (CRISP) is designed to improve the manage-
1ent of PAPs. CRISP was introdiced to  develop

computerised MIS Management Information Sys-

m at the DRDA Jievel. CRISP handles NREP.
RDP. RLEGP and MNP (Minimum Needs Pro-
ramme). It now handles JRY also. The usefulness

f CRISP in monitoring PAPs connot be denied. its
wjor advantage being (a) fast retrieval of informa-
on, (b) improvement in the planning of PAPs.
¢) better follow up, (d) reduction on the <cope of
wanipulation by local politicians and (2) improved
tegration of PAPs. With the spread of CRISP.
e planning component of PAP. will improve

'oncluding Observations

_4.33 The overall picture that emerges from above
Iscussion in this section Teads us to make the follow-
1g observations :

{1) TRDP is neither a eveat success nor a total
failure. Tt has somec positive  achievementc
to its credit in terms of helping the poor.
However, these achievements are small.

(2) The long term achicvements of IRDP are

much less. That ic ite capacity for «us-
tained poverty eradication ic smaller, thoush
positive,

(c) The succe's of TRDP largely depends on
the regional and oerwonal characteristics as
well as on the nature of the schemes.

(4 Tt ic important to note that ene maior
reason  for the failure of TRDP is  the
absence of adequate sunmarr of the macro

*Some of the findings are based on this paper- Tndira Hirway
prepared for the National Commission on Self-
Tndia, 1087,
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growth process stiuctutal constramt>  and
poor planning. Once these suppoils arc
strengthened, the performance of IRDP is
likely to improve.

(5) IRDP has a good potential for poverty
cradication, but the potential  not yet
tapped by the policy-makers and planners.

Self-employment Programmes for Women

4.34 Womep in IRDP : (a) [he percentage share
of women beneficiaries was Y.89 in 1985-86, 19.53
i, 1987-88 and about 24 per  cent in 19§9-90,
Though there was considerable improveinent over the
years the target ol 30 per cent was not reached.
The -tatewise performance varied widely (1989-90)
from 9.8 in Assam to 40.97 per cent in Haryana,
335-46 per cent in Keala and 33.55 per cent in
Puaiab. The concurrent evaluation  studics have
shown that women beneficiarws usually come from
hetter off of the poor sections. Several regional stu-
dies of TRDP have shown* that the access of female
hcaded touscholds (which e usually the poorest)
to IRDP 15 very small, the schemes taken up by
women are mainly in the arci of animal husbandry,
small trade and craft as thers is a tendency to give
low ‘nvestment, low income generating  traditional
schemes t. women, and it is also obscrved by some
studies that men tend to dominatz in decision making
on women’s schemes. which implies that women
remain svbordinate even after thev become  direct
beneficiaries, of TRDP.

4.35 Tt seems that these low henelits to  women
are due to social constraints and male domination in
the family. women’s poor awareness about the pro-
eramme. the houschold apnroach of IRDP  which
neelects women as a separate entity, and women’s

poor access to banks as they de not usually own any
assets.

Development of Women and Children in Rural Areas
(DWCRA)

4.36 The performance of DWCRA iq terms of
target achievement of the plans has been quite
satisfactory : The programme has been  extended
from the initial 50 (1982-83) districts to 161 dis-
tifcts in 1989-90.  Against the Seventh Plan target
of forming 30.000 women’s groups 22400 were
formed. with a membership of 3.80 lakh women
(up to December 1989). With the involvement of
volunfory agencies and CAPART, DWCRA is chow
ing better performance in most areas. CAPART has
canctioned 425 DWCRA  profects and  released
Re 773 crores for the training of women and imple-
mentation of DWCRA. And with the involvement

of NTRD. the training aspect of DWCRA is expected
t~ imnrove in future.

4.37 Though the overall performance of DWCRA
appears to be fairly <atisfactory. there are  <ome
nrobleme with the quality of the impact as revealed
bv various studies (Hirwav and Unn?, 1980, Ahuia,
1085, Mohiuddin 1988. TSST. 1984). Major obser-

“Review paper on Tmpact of Anti-proverty programmes on Women”*
employed Women”. Ministry of Human Resource Development, Government of



vations of these studies are discussed below : One
major problem of DWCRA is with the designing of
its economic component, Though the group appioach
Is a better approach than the individual appioach, to
expect women from the pooicr »cctions W dacquire
tochnical skill and other capacity to become elf-
renant within 3 years or so 15 highly unrealistic. So
called successful units of DWCRA  al.o have not
achicved this (Hirway and Unni, 1989). There are
also some problems with the functionting and pet-
formance of DWCRA groups. Fiist of all. it 15 ohscr-
ved that number of groups rormed is much less than
the number of groups which have taken up economic
actvity.  Secondly, it is seen that the poorest groups
of women do not normally patipate in DWCRA
cither bucause they are not willing or because they
are nct included m the groups  And thdh. it is
observed that DW CRA groups find problems in getting
raw-materials as well ay markeis for their products.

4,38 DWCRA groups notmually go for 6 .ditonal
occupaticns for women such as garment manulactu-
ing, food processing, embroidery, crafts etc.  DWCRA
thus ha. not contributed much towards diversifica-
tion ¢f women labour force in rural weas. The
group approach and group phiosophy has not been
implemented eficctively by DWCRA  groups (Ahuja
19%6). Frequently the group is dominated by a few
or the group leader behaves likc an employer for
the rest.  The training component of DWCRA also
observed to be weak (ISST, 1986, Ahuja 1986) :
The training period is shorter than needec and the
level of skill, training imparted ic rather low.

+4.39 To conclude, though DWCRA is an innova-
tive :chome which attempts (¢ take care of overall
constraints of women, and which aiins at overall deve-
lopment of women, a lot of cflotts will have to 2o
in to make it successful.

Training of Rural Youth for

(TRYSEM)

4.40 The official data show that dming the Sixth
Plag about 1.01 m. youths (101 per cent achieve-
ment of the target) were trained under TRYSEM
in various trades. Of these 17 par cent started self-
employment and [0 per cent joined as wage labows,
leaving 43 per cent trainces unemploved  This g
indecd & high ratc of wastage  Duiing the Seventh
Plan TRYSEM was made a part of IRDP. and
therefore no separate targets were gwen, The taigels
regarding the share of SC|ST and women were over-
recached during the Seventh Plan. There are wide
regional variations in the performance of TRYSEM.
Fur example. none of the trained youth could be
employed in the years 1987-88 and 1988-f9 m
Meghalayu, while Punjab employed abpost all  the
trained youths. The achie.ements in Ascain, Mani-
pur, Jasrmu and Kashmir was less than 25 per cent,
while in Maharashtra, Karnataka, Gujarat etc. it was
50 per cent or more.

4 41 Though TRYSEM s not a widely researched
programme, scveral good stindies of the programme
have heen conducted. Nagraj's study in Tamil Nadu
(Nagraj, 1989), Prasad’s study in Delhi (Prasad. 1988)

Mt ad Sinen s dtudy i Guiias (ZMurthy and

Self-Employed
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Sioghvi, 1981), Mishra’s study in Rajasthan (Mishra,
1985) and George’s study in Kerala (George, 1988)
are worth noting. All the studies observe that
IRYSEM is not a very successful  programmce
(a) around half of the trained youths tind it dili-
cult to get suitable self or wage cmployment alfter
training and (b) even after they start on their
own, they find it difticult to manage the activity ior
long. Orly a few are really successful cases.

4.42 One basic problem of [RYSEM is with the
conceptualisation and designing of the  programme.
A programme like TRYSEM cannot be viewed in
isolation. 1t has to be trealed as a part ol the pro
cess of rural industrialisation ang diversification stra-
tegy. Its solation from other rural indusirialisation
straregies and programmics thcicrore limits the scope
as we!l as potential of the programme considerably.
The identification of trade., location of ncw units,
skill 1eqguirements, technology to be imparted etc.
all depend on the larger economy of the region.
Unfortunately this aspect has been neglectcd undet
TRYSEM.

¥

4.43 Selection of trades : As TRYSEM is neither
linked with industrial policy nor with rural indus-
trialation process, the trades identified for training
ale baseld on temporary shortwghted considerations.
TRY 31N therefore tends to cnd up as a programme
that creater non-farm secto: in rural arcas which
has <trong characteristics of informal residual charac-
ter (Nagraj, 1989).

4 44 Selection of trainees . It has been estimated
that about 80 per cent of the chronically unemployed
in tural India are youths, and the incidence of
chronic unemployment among them is nearly seven
times as high as the incidence on rest of the popula-
tlon (Nagrag 1988). [owener i erms of « cial and
economic groups, shills, preferences eie they are a
hetaoaencous group. Abol cot JEof em are cap-
able of taking up sclf-employment, as some way
prefer wage employment. Hrw does TRYSEM take
carz of thic heterogeneity while <clecting beneficia-
ries 7 To «tart with, the system of extension of
TRYSEM v very poor and therefore only some ol
the youths come tforward fra the programme.  As
there 1, no provision of test'ne the applicants about
their capacity, entreprencural ability, aptitudes ctc.
the selection frequently turns out to be wrong. Manv
youths consider this as a temporary employment pto-
gramme. Some take it up for the free kit or <ubsi-
dised asssts.

Training Under TRYSEM

+45 Tiaming is the cenfral theme of the pro-
cramines.  However, the studies show that this aspect
iv telatively neglected. To statt with, the selection
of master craftsman is not proper (Mishra, 1985),
Secondly, the training infreccuctuwe  provided bv
DRDA is frequently not adequctv  Thirdly the lcvel

of skill tormation is not ad~wate which 15 largelv
because of the short duration of training. Alse, the
traming does not contain any aspects of manage-
ment or  entreprencurship  (though in a  19R6-87

Entrepreneurship Development National Institute
I p
India ‘< ‘nvolved in entravrencurship developr.
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among the rutal poor—a rariant of TRYSEM).
Edycaticn about Cooperatives alee is not provided.
The limited concept of trainmng thus does not prepare
the treince {o take up self-empinyment.

While concluding we would Yike o observe that
TRYSEM i an ssolated cxorcle which has had a

very lumited quantttative ang qualtatae  impact w
terms of imparting modern, non-farm shiils to un-
employed youth and ecmployment. Instead of
supporting mainstream industrialisation process it has
supported informal residual <cctor.



5, WAGE EMPLOYMENT PROGRAMMES

Natronal Rural Employment

Programmes  (\NREP)

and Rural Landless Emplovient Guaraniee
Programme (RLEGP)

Overall performance :

51 Ibe performance of NREP dutmg the SMath
and Sevenih plang has been fa'tly satisfactory 1n terms
of achicvelaents of the plan  targets.  During the
Sixth Plan Re. 1868.41 crores were refeased for the
programme (the amount was Re. 192000 crores in
the orgintd plan) of which R~ 183426 crores voig
spent, mplying  about 98 per cent of the  target
achievements.  About  1775.19 m. mandays of
employment was gencrated in the Plan; and of the
total available ‘ood grains of  28.22 m. tonnes,
20.66 m, tonnes (73.21) per cent were used.

52 JIhe performance of NREP during the Sevends
Flun ~hows more or less simlar  pictwc. The
Seventh Piun outlay for NREP was R 2457 47
crores whith was 33 per cent bigher than the  Sisth
Pian amownt. The targets for the first four ycars
were 1zacted.  The last year targets fos JRY ), also
were achieved.

5.3 The official date on the performance of NREP
shows that (a) the cost of employment per mandays
under the programme has gradually increased during
the Sixth and Seventh plans. The cost which was
Rs. 5.25 in 1980-81 increased to Rs. 14.74 in 1984-
85, to Rs. 16.81 in 1985-86, and Rs. 23.67 in
1988-89. This increase largely seems to be due to
the increasing prices of materials, increasing admin-
istrative cost and to some extent duc to the increasc
m money wages; (b) the labour material ratio re-
mained between 60 : 30 and 60 : 40 during the Sixth
Plan. Tt changed to about 53 : 47 m the Scventh Plan,
(c) the types of assets generated under the programme
during the Sixth Plan were social forestry (4.68 ha.)
works for SC[ST (no. 4.79 lakhs), village tanks
(53.55 thousand~) minor irngation  works (covering
9.3 lakh ha.) soil conservation (on 5.13 lakh ha.)
rural roads (4.40 lakh km.) drinking water wells (60.46
thousands) and community building etc. (no. 2.44
lacs). It is observed that over the years there is a
decline in the per cent share of expenditure on roads,
minor irrigation, and soil conservation; while the
share of social forestry, drinking water wells and
village tanks have increased; and (d) the per cent
share of SCIST and women employment on NREP
has increased over the years. While the targets of
SCIST arc achieved, the women’s targets are not vet
achieved. (For example, thelr share in the total
NREP employment was 23 per cent against the tar-
get of 30 per cent in the Seventh Plan).

5.4 RLEGP : RLEGP was introduced in the mid-
dle of the Sixth Plan (August 1983), and conscquently
a relatively small amount of Rs. 600 crores origi-
nally Rs, 500 crores) was allocated to it. Of this Rs.
499.97 crores were released during the Plan, and
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Rs. 384.74 crores were actually used (mplying
about 77 per cent achievemeut). The employment
generation under the programme was of the size of
262.75 m. mandays during the plan against the tar-
get of 360 m. mandays (about 72 per cent achieve-
ment). The performance of RLEGP during the
Seventh Plan seems to have improved in terms of the
achievement of the plan targets. The Seventh Plan
allotted Rs. 1743.00 crores for RLEGP for genera-
ting 1013 m. mandays of employment. The resource
utilisation has been 82 per cent in the first four
years of the plan, while the employment generation
as more than 100 per cent.  Thz official data show
that the major components of RLEGP, namely, Indira
Awae Yojana—JAY-- (housing programme for SC
ST, Milliop Well Scheme, Social and Farm Forestry,
and Minor Irrigation Works, land devclopment etc.
have shown fairly progressive performance during
the Seventh Plan.

5.5 JRY : The outlay for JRY for the year 1989~
90 is Rs. 2100 crores as the Central Share and
Rs. 523 crores as the States’ share. During 1989-90,
Rs. 1195.77 crores were utilised (till Decembet,
1989). the percentage achicivement being 52.58. Em-
ployment gencration for this period 456.62 m. man-
days against the annual target of 877.41 m. man-
days.

5.6 It is important to note that JRY is a much
bigger programme than NREP and RLEGP put to-
gether. The allocation of funds on JRY for one
year (1989-90) was about three fourth of the total
NREP allocation tor the four years of the seventh
plan. Or to put it differently, the allocation of
NREP and RLEGP combined was Rs. 1630.91 cro-
res for the year 1988-89, while the JRY allocation
for 1989-90 was Rs. 2623.08 crores which was 60
per cent higher. NREP, RLEGP and JRY together
created about 3095 m. mandays of employment dur-
ing the Seventh Plan as against the target of
Rs. 3053 m.

Regional variations in the pertonmance @

5.7 One striking feature of the working of wage
vmployment programmes i+ their uneven nature
across regions. It is obscrved that a few pockets have
experienced concentration of the programme, while
large areas are more or less left out (PEO 1987).
As NREP-RLEGP s cts are fully subsidised by the
government, powerful leaders like to grab the prog-
rammes for their regions to make political gains. It
is observed therefore that powerful politicians from
prosperous regions get relattvely morc bencfits, while
backwaid and remote areas are frequently left out
(Hirway 1986).
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5.8 In the north-east region the performance of
the programme has not been very effective. Though
the amounts are spent and targets are achieved, the
quality of performance has remained fairly unsatis-
factory (Mathani and Singh 19%7). This is obser-
ved to be, to a considerable extent, duc to the admin-
istrative factors. The administration in this region
is still in the formative stage. (For example, DRDAs
were set 'up in Arunachal Pradesh in 1983, and ad-

ministrative machinery at lower levels are still

later),

5.9 Laistence of healthy panchayat  bodies help
the performance of the programme. In Wost bengal,
for example, the implementation of wage employment
programmes (before JRY) is in the hands of village
panchayats which are fairly big in size. As panchayat
feaders are in contact with local people and as the
CP1-M cadre takes active interest in the performance
of these programmes, it has becn possible to involve
people in the planning and bmplementation of the
programmes (Echeverri Gent 1983). This bas resulted
m better identification of assets and less leakages in
the implementation.

5.10 The centrally determined cost mnorms of
NREP-RLEGP do not always match with the local sit-
uations. For example, the cost of housing changes
from place to place due to the diflercnces in the mate-
rials used and different cost price structures; or, the
cost of construction of road is fairly high in hilly re-
gions as the need for culverts, bridge. 15 rclatively
high, or cost of social forestry per hq. changes with
the type of soil, availability of water and the level of
ellorts necded to develop land for planting trees. All
these differences arc nol adequately taken care of
in the programmes.

St Impeet on benecficiaries . The impact of the
programmes on the beneficiary families can be des-
cribed as follows : First of all, it has been pointed out
by almost all the studies that the total employment
and income inrpact of these programmes is very smal
due to their small size. No poor family is observed
to have crossed the poverty line as a result of these
programmes except in a few cases where the program-
mes are implemented intensively (Vivekananda 1986).
Secondly, the wages paid on the programme are much
lower than the minimum wages which the workers are
cxpected to earn. This happens due to the fact that
the wages are calculated on the basis of the quantunr
of work done and not given ag time rates and that the
contractors who have cropped in, in spite of ban on
them, do not pay the workers their duc share in ord;r
to pocket high profits. There is a lot of corruption in
the administration of the programmes even Dby
officials who manipulate records and exploit workers
to earn an additional amount. Thirdly, it is observed
that the percentage share of the poorest in these prog-
rammes is less than 50 per cent (Singh and Ambedkar
1989). As per the concurrent cvaluation studies only
35 per cent of the NREP beneficiarics came from the
Jowest income eroup {upto R<. 3500) and 30 per cent
of the workers came from the income eroup above
Rs. 6400  And fowtbly, the use of migrant woskers
on the wage employmeant programmes is observed to
be about 13 per cent of the total workers (PEOQ 1987).
In selected pockets however this percentage is very

high (Hirway 1986) as a result of which one comes ac-
ross situations where the poor from backward areas
build up infrastructure of relatively prosperous arcas
through these programmes.

Asset formation on prograinmes :

5.12 As revealed by several studies the assets crea-
ted lunder the programmes are not satistactory for se-
veral reasons. To start with, the selection of the works
is done without proper planning. Instead of examining
the infrastructural gaps or identifying the asset need of
the on-going programmes and activities, thc works are

elected on ad-hoc basis. Shelts of projects, arc either
not prepared or are prepared in a haphazard way fre-
quently, the allocation of NREPRELGP resources
among various scctors is done on the basis of the
demands made by various departments and not through
systematic planning. It is also observed that there is a
bias towards constructing assets rather than giving em-
ployment. Village leaders usually like to construct pan-
chayat ghar, cultiral centres, school rooms etc. and
not to spend on land development or watershed deve-
lopment for the poor. The objective of employment
generation for the poor therefore suffers. It is also ob-
served that NREP|RLEGP assets are frequently undur-
able, of lower quality in terms of technical specifica-
tons and some time incomplete. This is because of
the inad:quate supervision by the technical staff as
well as the use of substandard nraterial by contractors
who somehow always manage to creep into the prog-
rammes.

5.13 Maintenance of Assets : Several studies have
pointed to this wcakness of NREPRLEGP work.
According to the concurrent evaluation, about 50 per
cent of the assets are not maintained well. This seems
to because (a) the funds provided for maintenance are
not adequate for major repairs, (b) Panchayats who
are given the village level assets, do not have enough
finances to maintain them; and (¢) NREP funds can-
not be used for major repairs as per the rules because
these funds arc cssentially meant for constructing new
assets.

5.14 Use of the Assets : Not all the assets created
under the programune are used. According to the con-
current cvaluation 86 per cent of the assets were used
by the community and 7 per cent of the assets were
not used at all.

5.15 Women and Wag: cmployment Programmes :
Though the percentage share of female casual labour
in the total female workers is quite high (34.70 as per
the NSS round of 1983) compared to the same for
male (28.83) and theie i. a general preference for
wage employment by women, the participation of wo-
men in NREP is very limited. As against the target
of 30 per cent the achievement wag less than 25 per
cent in the last year of the Seventh Plan. It seems to
us that because of the limited employment opportuni-
ties created under the programme and not so low level
of NREP wages the programme has become attractive
to men. In addition, the low participation of women is
also due to the fact that (a) the work sites are not
always suitable to women, (b) contractors, who frequen-
tly take labourers from place to place on these-works
are less enthusiastic about taking women and (¢) long



worhmg hour. on NRFPJRT FGP works do not suit
women when they have the responstbnlity of home and
children.

5.16 Nutritional Impact : Improvement of the nu-
trition of the poor is also a primary objective of the
wage emplyoment programmes. However, the avail-
able evidence show that not much has been achieved
on this front by the programmes because of the low
level of the programme and the problems of dupplying
foodgrains to thc workers. The snrall and intermittent
employment in NREP|RLEGP is not likely to create
any ~ignificant impact on the nutritional level ot the
poor.

5.17 In short, the above discussion shows that the
wage employment programmes have had a limited im-
pact on the poor. The programmes have created only
a fraction of the total employment needed; the income
effect is limited due to the Iow (lower than minimum)
wages and low employment; and the nutritioned im-
pact also has been limited. The net result is that the
programmes have made only a maiginal contribution
towards the goal of poverty alleviation (even tempo-
rary) of the poor.

5.18 Long Term Impact of the Wage Employment
Programmes : We do not have much evidence on tne
long term impact of the wage employment program-
mes. However, the available literature do give some
broad indications. To start with. the size of these
programmes is too small to make a significant impact
on the labour absorbing capacity of the economy and
consequently the programmes cannot be expected to
reduce the surplus labour in the economy or bring
about a decline in the demand for such works. Scc nd-
ly, the tvpes of assets created under the programmes
are not likely to have a verv posittve  impact n
creating employment in the main stream  This is due
to the fact that the selection of most assets under the
programme is done without keeping in mind their
second round impact on employment. Thirdly, therc
is no evidence at all which suggeste that the program-
mes have made any impact on the local wage rate or
on the local lTabour market. On the contrary there is
som: evidence to snggest that local wages influence
the NREP'RLEGP wages.

5.19 Tt is important to mention that NREPIRLEGP
have a bias towards strengthening the asset base and
incomes of the better off sections of the rural society.
This is due to several reasons : (a) there is no nrovi-
sion for collective ownership or individual ownership
of assets except for housing and million well scheme
bv the noor under the programmes, (b) the ucers of
the ascets are normally those who have some ascefs
and thev are able to improve their. asset base by
using these community assets, and (c) the distribution
of the products of these asscts ‘for example fuel and
fodder of village forests) is normally donz by the clect
ed panchayat leaders coming from the rural rich
class. The poor therefore arc not likelv to get even
the fair share in the distribution The overall lone
term impact of most of the community assets created
under the programmes thus is likelv to favomn  the
hotter off sections of the population.

570 What a1e the faclors tesponsible ot the linn-
ted ~uccess of the programmes? There scem to  be
two major teasons for this : (a) the limitation of the
designing of the programme ; and (b) the planning
ind implementation of the programmes.

5.21 The conceptualisation and designing of the
p osrammes suffers from a number of limitations: To
start with, the wage employment progiammes are ex-
pected to be transitony progrimmes and thev should
be planned in such a fashion that the need for the
programmes declines gradually.  However, NRFP'
RLEGP have no such focus In fact, nowheie in the
guidel’nes this rationale and its implications on plan-
ning are mentioned. The lack of this focus leads to
wrong identification of asscts and wasteful expendi-
turc. Another weakness of the designing of the pro-
grammes is their weak planning component. There are
no guidelines which show how to plan for NRFP,
erd how to prioritics NREP expenditure in  different
<ectors. The blanket rules that 20 per cent allocation
to forestry, 20 per cent on SC'ST works etc. do not
leave much scope for local level planning of the pro-
grammes. In addition, poor coordination of the pro-
zrammes with the core planning process and  with
other rural development programmes leads to lot of
ad hocism_ decision making. And lastly, it is indecd
very surprising that there is no provisicn whatsoever
m these programmes which ensures cquitable distri-
hution of the ownership and use of the assets created
under them. Tt seems that the programme designing
does not pay much attention to the long tetm ratio-
~al of the programmes.

flanning and Tmplementation of Wage Employment
Programmes:

5.22 DRDA which is primarily responsible for
planning and implementation of NREPIRLEGP is a
‘temporary’ organisation which gets staff from vari-
ous departments on deputation. Also the DRDA dircc-
tor at the dictrict level and the BDO at the block
level who are cxpected to coordinate the implemen-
tation of the programmes find it difficult to coordinate
the work effectively because of their relatively low

status and strong vertical linkages of other depart-
ments.

!

5.23 Usc of contractors - As per the guidelines of
the programmes the works are to be implemented by
the concerned departments. Tn reality, however, con-
tractors creep in frequently :m a direct or indirect
fashion. This hapnens becarne (1) department finds
it difficult to undertake the material component of
the works on their own due to the Tack of required
staff and skilled workers. (b) the departments  fre-
quently argue that they do not have enough staff to
carry out all the works on their own, and (¢) it is much
casier for the departments to leave the job (o controne
tors who take the total responsibility of executing
the, works. Contractors enter as ‘Labour Cooperat®
ves. gang leaders of Jabours’ or as ‘panchavat mem-
bcrs’._ Village sarpanchas are also observed to he
working as contractors on some works.

5 24 People’s participation ©+ NRFP aned

RLFGP
have almost

failed in involving people ‘nto the



Planing and implementation, cxcept for some pockets
where voluntary agencies implement the programmes.

5.25 Maintenance of the ratio of the labour and
material components of wage employment program-
mes is always problem for DRDAs because of their
frequent preference for relatively less labour intensive
works. Several ways have been found out to  resolve
this problem. First of all, wages of skilled labourers are
included in the wage component of the programmes
so that the high wages of skilled workers do not up-
set the labour material ratio. Secondly, production
of raw-materials is undertaken under NREP (some-
times only on paper) to incorporate its labour com-
ponent of the production in the labour cost of the
programmes. (For example manufacturing of bricks
for housing is taken up under the wage employment
programmes). And thirdly DRDAs try to acquire
extra funds to finance the excess material compo-
nents of the works. Though these adjustment help
the DRDA in maintaining the ratio, their overall im-
pact is an increase in the material component of the
work which reduces the employment intensity of the
programmes.

Jawahar Rojgar Yoijna (JRY) :

5.26 JRY has not been evaluated so far as it is too
early to do so. However scholars have examined their
likely advantages or disadvantages over the earlier
[WO programmes.

5.27 One of the important aspects of JRY is that
for the first time people’s organisation, namely, pan-
chayat institutions are involved in the planning and
implementation of the programme. About 80 per
cent of the funds go straight to village panchayats
which plan for JRY on the basis of their own needs
and priorities. This would have been an achievement
it panchayat raj institutions were really representing
the various interest groups in the village. However,
when these institutions are dominated by the rich and
the powerful, giving funds in their hands directly would
mean strengthening the rich further. It has been ob-
served by several studies that the panchayats all over
India (except in West Bengal) are dominated by the
rich. Elections are not held regularly (the last pan-
chayat elections in Bihar were held in 1972) and vil-
lage assemblies do not appear to be powerful enough
to control the misuse of JRY funds.

5.28 The role of State Governments in JRY s
basically of (a) a post office to pass on the central
funds to villages and (b) a monitoring agency. Our
discussion with :everal State level officials ‘indicated
that not many governments are willing to take up
these roles. As a senior bureaucrat mentioned, Cen-
tra] Government <hould take the cntire responsibility
in their hands as “responsibility without power’ does
nm?tYhe]p them much in improving the working of

5.29 A major objective of JRY is to provide 100
days of employment to at least one person from each
landless household. The resource allocation is too
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small for the purpose. In short, in spite of some new
provisions, JRY fails to remove the basic weaknesses
of NREP RLEGP. The isolation of JRY from the
regular growth process, its weak planning component
and its lack of integration with other PAPs tend to
make the programme weak,

EMPLOYMENT GUARANTEE SCHEME (EGS)
OF MAHARASHTRA

The overall performance of EGS:

5.30 EGS of Maharashtra is one of the most re-
searched wage employment programmes in India.
The total amount spent on EGS upto the year 1988-89
was Rs. 2100 crores which generated 2165.7 m man-
days of employment and created 14.721 m assets of
different types, The annual esoenditure of EGS i
around Rs. 2210 m. (1989) which is about one fourth
of the total annual expenditure of NREP and RLEGP
put together. If we consider the fact that Maharashtra
has less than 9 per cent of the total poor in the
country the dimensions of EGS become very clear.
EGS expenditure is well spread out over the diffe-
rent months in a year, Maximum employment is crea-
ted during the lean months of April—June and Dec-
ember—February while in the other scasons the ex-
penditure as well as employment generation goes
down. Tt has been policy of the Maharashtra Govern-
ment to create less employment in the busy agricul-
tural seasons so as not to affect agriculture adversely.

5.31 The asset wise allocation of EGS during the
past decade or so shows that irrigation and roads ars
the most important sectors followed by agriculure,
forests and other works of the total 214759 works
sanctioned under EGS (til March 1988) 147021
works (68.45 per cent) were completed while the rest
67741 works (31.55 per cent) remained incomplete,
some of them since long.

5.32 1t seems that EGS is more labour intensive
in nature than the other wage employment program-
mes. The cost per day on EGS was between Rs, 12-14
till 1987 as against the cost of Rs. 18 and more of
NREP. (After the recent increase in the wage rate
under the EGS, however, this cost has increased).
This is because of the predominance of labour inten-
sive works relating to land, water and tree under the
programme, and duc to the inclusion of the wages of
skilled labour. Also, the labour——material component
under the EGS is 60 : 40 against 50 : S0 of NREP-
RLIEGP.

5.33 The EGS has been evaluated by a large num-
ber of Indian and outside scholars from different
points of view. The findings of these studies do not
always match with each other. which seems to  be
largely due to the fact that they refer to different
periods or diiferent regions
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TABLE—1

E.G.S. Maharashtra : Yearwise Progress

At 1970-71

Year Expendi ure Employment Cost per
(Rs. in millions) generated manday (Rs.)  prices, cost
(Million Mandays) per manday
1972-73 18.8 4.5 4.2 3.5
1973-74 18.9 5.1 3.7 2.3
1974-75 137.2 48.1 2.9 1.7
1975-76 . 346.1 109.5 3.2 2.0
1976-77 511 0 133 2 3.8 2.1
1977-78 . . . . . . 515.4 115.3 3.8 2.1
1978-79 . . . . . . . . . 741.7 163 5 4.5 2.4
1979-80 . . . . . . . . . 1092.3 205 4 5.3 2.3
1980-81 ., . . . . . . . . 1221.2 171.5 7.1 2.6
1981-82 . . . . . . . . . 1261.7 152 0 8.1 2.9
1982-83 . . . . B . . . . 1309.3 128.0 10.2 35
1983-84 . . . . . . . . . 1849.5 164.5 1.2 3.5
1984-85 . . . . . . . . o 2291.8 178.0 12.9 3.7
1985-86 . . . . . . . . . 2715.7 189.5 4.3 3.7
1986-87 . . . . . . . . . 2430.3 187.6 12.9 3.7
1987-88 . . . . . . . . 2659.2 130.0 204 —
1988-89 . . . . . . . B . 2210 2 80.0 - -
g 1989-90 . . . . N . . . . 912.5 40.5 had -

Employment and Income Impact of the EGS :

5.34 Onc major objective behind introducing the
EGS in Maharashtra in the early seventies was to
provide relief to the poor in the midst of low agri-
cultural growth (0.07 per cent) per year at the time,
high population growth (2.4 per cent between
1961—71), frequent droughts and the consequent
suffering of the poor. The political leadership took
this bold step of providing employment guarantee to
ensure minimum livings to the people. It has been
observed over the years that the total quantititive
impact of the programme on employment has been
very large. However, the important question is : Is
it enough to take care of the needs of the unemploy-
ed in the State ?7

5.35 It is observed that the rate of unemployment
(usual status unemployment ratc) in Maharashtra has
declined from 5.160 in 1973 to 3.44 in 1978 and
3.99 in 1983 for males, and from 5.93 in 1973 to
4.09 in 1978 and to 2.69 in 1983 for female labours.
And this has happened when the all India rate for
males has increased and for the females has declined
marginally. It is clear that the EGS has contributed
considerably in this achievement. It has been estima-
ted on the basis of the NSS data that the total need
for employment in mandays in Maharashtra is of the
s1ze of about 500 m. mandays. EGS provides 180 m.
mandays which is about 36 per ceat of the necd
Though this share is not very large it is critical for
‘he poor.

5.36 EGS provides, on an average 105 days of
mployment per person to the beneficiarics and con-
'ributes about 36 per cent of their family incomc
Acharya 1989). In the case of women beneficianics

it has been noted that this percentage is 28 per cent
(Datar 1989) and sometimes goes even beyond 70
ror cent (Dandekar 1978). It is obvious that the EGS
has acquired an important place in supplementing
mcome through additional employment for the poor.
It has been estimated that the EGS has provided 60
per cent of the total non-agricultural employment 3
per cent of the total person days and 8.6 per cent of
the total casual work in Maharashtra.

5.37 Not all those who want, get work under the
EGS. For example, in 1985 out of the total 4.33 m.
registcred workers 0.733 m. attended the EGS work
s te at a time, implying 17 per cent of the ncedy got
employment (Datar 1989). The others could not get
the work or did not take up the work because (a)
they were not willing to wait for onc or two weeks
for the work (b) they prefer daily wage payment to
the weekly wage payment of EGS, (c) EGS cannot
provide them loans which a farmer employer can ;
and (d) they find it difficult to fulfil the procedural
requirements of the EGS. In addition, the lack of
awareness about the programme or the strenuous
nature of the EGS works also sometimes do not en-
courage them to take up this work. It is observed
therefore that in spite of the EGS, migration of wor-
kers to neighbouring states is still prevalent in some
cases. It is also observed that aboui 62 per cent of
the registered beneficiaries in 1985-86 were from the
below poverty line group (Of these 35 per cent were
agricultural labourers, 47 per cent were small and
marginal farmers) and about 69 per cent of the bene-
ficiaries were from the SCIST. What is worse, is that
the percentage of the SCIST beneficiaries in the total
l;egngegﬁ)ciaries has declined over the years (Acharya



Women on EGS :

5.38 Large scale participation of women in the EGS
is a phenomenon worth nodng. In fact, EGS is
known in rural Maharashtra as ‘a programme of
women’. The proportion of women on the EGS vary
from 39 per cent (PEO 1978) to 51 per cent (Dande-
kar 1979) 49 per cent—80 per cent (ISST 1978) and
45 per cent—64 per cent tDatar 1988). Women bene-
ficiaries of the EGS come from farmers’ familics as
well as from the families of the landless; and from
5C|ST families as well as non SC/ST families. It is
found that men receive higher wage rates on the pro-
gramme which is partly because of the division of
work between male and female workers on the works.

Women’s participation in the programme has re-
sulted in some positive and some not so positive deve-
lopments. Women’s participation has increased the
welfare of their families and increased their confi-
dence. Their dress (as she has to go out now) and
food also have improved. The marriage age of girls
has also been observed to have gone up as girls work
for the family (Dandekar 1987). However, position
of small girl has suffered a set back as she is forced
to stay at home to look after the kids and to do house-
hold work leaving her primary education. It is im-
portant to note that organisation of women benefi-
ciaries of the EGS have fought for their needs and
got creche service, and mobile schools for children
and maternity benefits for themselves in some areas.

5.39 It was deliberate policy of the Maharashtra
Government to keep the EGS wages at a low lcvel,
i.e. lean secason agricultural wages. These wages are
paid on the basis of the quantum of work done. A
part of wages is paid in kind (1 kg. of foodgrains) to
ensure cheap foodgrains to the poor. The Govern-
ment has not been very efficient in managing timel.
supplies of foodgrains at the work sites or near to the
sites. Recently the FGS wage rates have almost
doubled from Rs. 6.00 to Rs. 12 00 per day to com-
pensate for the price rise.

Asset Formation in EGS :

5.40 One major weakness of the EGS is the lack
of adequate planning for assets. Tn spitc of the clabo-
rate administrative structure and the shelf of projects,
the selection of works does not take care of the larger
context of the EGS in the State. Incomplete works
and delayed implementation of works is another major
problem of EGS (Governmont of Maharashtra’s study
in 1982, Bagchi 1984, and Patkar and Acharya 1987)
This seems to be because of the irregular attendance
of the beneficiaries and the consequent closure of the
works. These are also problems with the technical
ruality of the assets,

5.41 Maintenance of assets is observed to be far
from satisfactory. Though most of the assets are to he
handed over to Zilla Parishad, the latter has nesther
adequate staff nor enough resources to look after the
assets. Unplanned use of assets or the lack of use of
z;%g%;tgs) is another wastage of the assets. (Acharya

kncwn though. o
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Equity Aspect of EGS :

5.42 Though the programme contributes towards
cmployment and income genecration for the poor, it
nas some regressive components. To start with it 1s
wlcant tor the poor as well as the non-poor. There is
.lso no provision of giving a high priority to the
poorest 1 the implementatuon. Conscquently non-
poor as well as better off of the poor participate in
the programme to a considerable extent. Secondly, the
use ot assets also has a regressive impact 1n the sense
that the benefits of assets have largely gone to large
and medium farmers. (Bagchi 1934, PEO 197%).
Aand thirdly, EGS has no provision for giving collec-
tve or individual ownership of community assets to
the poor. It must be mentioned however, that the Gov-
crnment of Maharashtra has taken some steps to help
the poor. For example land development programmes,
water shed development etc. are taken up also on
small and marginal farms. The Government has also
mmposed special taxes on the non-poor including the
urdban non-poor to finance the EG».

Long Term Impact :

SH3CA large cmpoylitut Coguatantee programme
like EGS has now completed almost’two ‘decades of its
exwlence. Huge resources pave been poured i and
miullions. ol mandays ot employment have been created.
Ihe questions which we choutd ask now are : (a) Has
the programme cxpanded the labour absorbing capa-
city of the mainstream <o as to bring about a decluie
in the demand for the progrumme. Or is it only a
wellare programme ? (b) Will 1t be teasible to continue
the programme in fature 7 end (¢) Are some of the
positive political  dcvelopments on EGS  work sites
likely to lead towards scme significant changes in the
power rclationships ?

5.44 Decline in Demand @ The Employment data
of the programme for the last four years does show
a decling from 75.82 m. mandays in 1985-86 to
75.06m. in 1986-81, 57.71 mv. in 1987-88, 31.17 m.
in 1988-89 and 26.62 m 1989-9Q. It is interesting to
note this decline which is observed in all the months
of the year. However, it is difficult to determine whe-
ther this is a temporary decline or a secular trend. It
is argued by Sathe, on the basis of his field study
in seven districts in Maharashtra that some of the
EGS assets like minor irrigation works, perco-
lation tapks, land  develonment works have
increased the demand {or labour in the
mainstream, and consequently, the demand for EGS
works has gone down. This 15 a positive development
which predicts a gradual vecline in the demand for
the EGS in the future also (Sathe 1989). However
Sathe admits that this eTect is much less than what
it could have been. The problem of the selection of
asscts. non-durability of assets, non use of asscts etc.
have not helped in main economy to the desiceu
extent. PEO study as well er Bagchi’s study has notea
that the employment potential of some of the rees
assets is quite good. The World Bank study of EGS
also has noted that the minor irrigation works of EG»
have a potential of increasing agricultural production
and employment. How mich of it is realsed 1s noe
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5.45 Other scholars, however, do not agree fully
with the above explanation. Acharya finds no clear
evidence of such a decline and observe no major
evidence of an increase in the labour absorbing capa-
city of the economy. Secretary (EGS) of Maharashtra
thinks that there are several reasons which seem to
have caused the decline in the EGS employment:
(2) an increase in the demand for labour in the main-
«ream due to the EGS works, (b) the stricter vig
lance on the EGS works and more accurate reporting
of employment date since 1985, (¢) distant Jocation
of EGS works as the works in the vicinity of the
villages are almost over and (d) the satisfactory and
well distributed rains daring the past few years in the
concerned districts, One can sum up by sfating that
there is no doubt that <ome teduction has taken place
in the demand for EGS, and one of the reasons is the
increase in the demand for labour in the mainstrcam
as a consequence of EGS assets.

5.46 We have, however, enough evidence, to suggest
that the performance of EGS is slightly better than
the NREP-RLEGP with respect of asset formation.
This is because (a) the relatively better planning of
assets on EGS; (b) predominance of assets related to
fand and water and (c) c.iciusion of building construc-
tion frem the EGS It is important to note some recent
developments on the EGS such as introduction of
planning the use of FGS assets, (for example Com-
prehensive Watershed Development Programme or
COWDEP) and the new <cheme called Rural Deve-
lopment through Labour which is a comprehensive
village d2velopment programme (This strategy has
shown its success in the village of Ralegan Shindi)
in spite of these possibilities and achievements how-
ever, the basic limiations of the EGS, namely ifs
isolation from the core planning and development
process, remains, and unless tl ic limitation is removed
and EGS is inteerated with the core development
process meaningfully, it will be difficult to ensure
entirely productive uce of surplus manoower on the

GS.

Socio-Political Tmpact of EGS :

5 47 The Basic difference between the EGS and
other employment programmes is that the EGS gives
a guarantec of work which hae s significant non-eco-
nomic and specielly political imnact on the noor. The
poor can now demand employment as a right rather
than wait for Hureaucrats to start

Workers on EGS work together for lone
periods which gives them an onportunity to come to-
gether. Besides, the concent of the right encourages
them to demand work collectively. A number of or-
ganisatinne of the noor <uch as Lal Nishan Party (in
Pune, Dhule and Ahmednagar districts), Bhoomi Sena
(in Thane) Lakud Kemdar Samghatna (in Auranga-
bad) and Deve'onment Groun (in Pune) have come
up on FGS worke These organisations are involved
in demandine work and better wages, keeping vigilance
on the machinery and acsking for better facilities on
work sites. Women are also active members of these
organisations Some of their organisations had deman-
ded creche, Balwadi, Maternity benefits etc., which

were granted, Efforts are being made to bring these
organisations together on a common platform, it will
be interesting to watch these oiganisations in future.

5.48 EGS woiks have made considerable inpact
on the social lite of the beneficiarics. Emergence of
women on the work in large numbers has created
awarencss and confidence among them. Women’s
organisations have been {vrmed where they discuss
their problems freely. (Datar 1989, Dandekar 1987)
Women now dress better and their economic power
has given them a better stetus in thewr families also.

Other Wage Employment Piogrammes :

Karnataka Land Army Corporation :

5.49 KLAC is a highly disciplined organisation
managed by an ex army official. At present it has
about 1000 enginecers and 400 other staff. It provides,
on an average, 30,000 mandays of employment tc
unskilled worners in the statc. KLAC has established
contacts and credibility with a large number of Gov-
cinment departments and Corporations as a result of
which there is an increacing demand for KLAC which
has so far cxecuted a wide variety of works such us
houses for the poor, roads, bridges, culverts, godowns,
warchouses, irrigation wotke, factory complexes and
cven air strips. KLAC {anctions through its regional
centers which sre & to 10 in number and whos:
location changes according to the location of works

5.50 KLAC employ. local labourers as far as
possible. However, it also cmploys outside labourers
(directly and without any contractors) when the need
arises. The wages on KILAC are determined on the
basis of the time rates (the floor level) and the work
rates both. That is. a minimum wage rate is paid to
cvery one who works on KLAC works, but a worker
can carn morc than the minimum rate if he works
more than the fixed guanfity of work. This provision
of linking up wages with nroduction has helned the
KLAC to improve their efficiency considerably. On
an average a worker carnc  between Rs. 1200 fto
Rs 16 00 per dav. KLAC «a®f has introduced quite
a few innovative techunologies in building construction
activities such as low cost FRP doors, low cost FRP
santitary pans, steel window+, smokeless chulhas etc.
KLAC is a nrogressive organisation which aims at
expanding the area of operation to new directions
Some of the steps uvnder the consideration for the
futore are <kill training for workers.

5.51 Setting un district level centres, of KLAC, and
social services for the noor such as education, and
health services KLAC also intends to link up its wae2
employment programmes with generation of seli-
emp'oyment onnortunities. Tt has already taken wn
one proiect of housing which is followed up by <kill
training and self-employment of the beneficiaries.

5.52 Inspite of thece achievements KLAC «ufiers
from some basic weaknesses. One major limitations
of KLAC is that it does not take un any work on its
own but waits for outside crganisations to request it.
Conseguently, it does not have much say regarding
the selection of assets. Tt ic also not in a position to
plan for employment gencraticn on the basis of the



supply of labour on one hand and the need for com-
munity  assets cn the other.  In other words, the
activitics, of KLAC do nt follow any micio fovel
planning excrcise KLAC has not so far taken up woiks
relating to the development of land, watér and tree on
any significant level. On the contrary it has a bias
towards construction of buildings, bridges, roads, etc,
which are less (un<killed) labour intensive in the shor.
run and which have a limited capacity of creating
employment in the mainsticam economy. The total
size of KILAC is also too small to make much impact
on the state economy. Generation of 30,000 man-
days of work per day is less than 2 per cent of the
total rural cmployment in the state. In addition to
these KLAC freguently faces considerable political
interference from politicians who would Iike to do
business with KLAC for supplying materials. It is not
always ecasy to face th’s pressure because KLAC is
after all a government organisation.

5.53 The experience, of KLAC suggests that an
autonomous organwsation like KLAC is essential as it
can provide employmert to the mobile surplus labour
in the state and can exec {¢ works in a more systematic
and efficient way. The - is, however. a need to inte-
grate th's with th. regiia- developmental planning so
as to make its working more useful and more effective.

5.54 SREP in Tripura : Considering the fact that
Tripura is fairly backward in infrastructural facilities,
government of Tripura spends sizeable amount on this
programme (Rs. 500 lakhs in 1990-91). The works
taken up under SREP are usually labour intensive
in the conectruction phase as well as in the rost cons-
truction phase. These are minor irrigation works, soil
conservation (horticu'ture), soil conservation (forest),
soc’al forestry and other afforestation, fodder cultiva-
tion, construction of fishery tanks and mini-barrages
(for fisheries) etc. SREP is observed to have favour-
able immwact on the Tripura economy. Apart from
creating employment (more than what JRY creates in
the state), it has also pushed up prevailing rural wage
rates in some areas. However, it is observed that the
size of SREP is still much smaller than the total needs
of the state (Ganguli 1989), in terms of infrastructural
facilitics as well as in terms of demands for work
(Ganguli 1989).
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Concluding observations :

5.55 The discussion 1 thi,  chapter leads us to
observe the following @ (1) Waoge employment strategy
is basically a sound PAPD strategy which uses surplus
manpower in the development process. Over the years
the wage employment piogrammes have improved in
their content and coverage; (2) JRY the latest wage
employment programme attempts to do better than
other programmes by decentralising its planning and
by involving people at the village level However, the
earlier programmes as well as JRY suffey from some
basic weaknesses such as icolation from the core plan-
ning process, poor coordination with other PAPs at
various levels and small size. As a result neither the
short term nor the long tcrm impact has made any
significant contribution towards poverty alleviation so
far; (3) EGS provides Right to Work to the people
of rural Maharashtra and therefore, it has certain basic
advantages which are economic as well as politicaj in
nature Tt is also a relafively better nlanned and better
organised programme as compared to NREP'RLEGP;
(4) Tts short term impact on the poor is significant as
it has now come up as an important <ource of supple-
mentary income for the beneficiaries. However, there
are quite a few lanses here, which need to be corrected:
(5) The long term impact of EGS in terms of reduc-
tion in the demand for the programme is now felt
gradually The non-econcmic and specially political
impact of EGS also is worth noting Tt is clear that
the programme has the potential to fuMil its rationale.
However this can be cxpedited only if certain limita-
tions of the dceigning and weaknesses of implementa-
tion are removed EGS is isolated fromf the main
erowth process and has a weak planning component.
There are problems 1egarding its implementation
efficiencies also; (6) KLAC of Karnataka and SREP
of Tripura are other wage employment programmes
designed and imp'emented at the state level. KLAC
is an important programme which is conceptionalised
and organised in an innovative fashion. On the whole
it seems that state level experimentations have come
out with some useful ideas and given some positive
results.



6. OTHER POVERTY ALLEVIATION
PROGRAMAMIES

Drought Frone Area

Programmes (DPAP) and

Desert Development Programmes (DDP) :

0.1 lue peifoimance oi DPAP dnd DDP i 1eils
of acnievemelts of plan targels was Iaily satisfactory.
vugig the dSixth rive Year fhan K. 31U Croies wore
spent on DAY as agamst the target 0. Ks. 350 Crores
(o0 per cent targer acnicvemen.) m 013, DIOCKS O1
drougnt prone amtricts m the country. ‘Lne assets
created were mainly 10 the areas of soil and moisture
conservaiion (420559 ha.) nunor 1rrgauon (32/00/
ha.) afiorestation and pastures (380980 ha.) as wed
as on formation ol milK socieues (3420) and sheep
societies (622). During the Seventh lian the Central
Government provided rs. 1> lakh to Rs. 18.5 lakh
per block ror the mp.eiuentabon of DrAP.  Lunng
the plan period upto December 1989, 420769 ha.
arcas way weated under soul and mossture conserva-
tion; 196993 ha. under water resources devesopment
and 347382 ha. under atiorestation. The performance
of DPAP i the Seventh Plan fei]l 1ar short of the sct
targets.

6.2 As iegaids DDP, about Rs. 65.36 crores were
spent m the Sixth Plan 1 126 blocks (638 per ceat
warget achicvement). About 53370 ha. area was
covered upder plantation, 32610 ha. under shelter
oeits and 12090 ha. under sand-dune stabilisation.
DDP created about 7880 ha. of xurigation potential
and 8.8 m. mandays of emptoyment under the plan.
‘The performance of DDP under the Seventh Plan was
more or less ot the same wth 58146 ha. covered under
sol and moisture consecvation, 20222 ha. under minor
irrigation and 101692 ha. under afforestation.

6.3 The importance of DPAP and DDP in a country
where 70 per cent of the cultivated area is ramted
cannot be undcrmined. The task forces and study
groups appointed have Lelped in giving the right focus
to the programmes over the years. However, the per-
formance has not matched with these objectives. One
major observation of the evaluation studies is the low
level of efforts under the programmes and the conse-
quent less than satisfactory performance of the pro-
grammes . (1) These programmes have not been able
to stop the process of ecological deterioration in the
regions where they are implemented. The desertifica-
tion of the regions 1s stil} not prevented adequately;
(2) The programmes have also not been able to ensure
drinking water to the problem areas, though this is a
primary necessity of life; (3) in terms of income and
employment generation the impact of the programme
has been quite low; (4) The ¢conomic activities under-
taken under the programmes have not yielded exnpected
results largely due to the defective planning and in-
adequate follow up; and (5) The major Irmitations
of the programmes have been due to the weak adminis-
tration of the programmes (because of the less efficient
staff to these punishment areas), poor infrastructural
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support and the general indifference of planners to-
wards thesc ereas.

6.4 We believe that the problems of drought prone
areas and desert areas should be tackled not at the
district levels but at the regional level. Fortunately
agro-climatic zonal planning has been introduced in
the country i recent years under which the whole
country is divided into 15 homogeneous zones. Under
the expert lcadership of the vice-chancellers of the
diiferent agriculiural universities the problems of agri-
cu ture have been studied and strategies for develop-
ment have been prepared. At present detailed action
p'ans aie bemy prepared (or each zene and sub-zones.
1t is desirable thesctore that DPAP and DDP are inte-
grated with the Agro Climatic Zonal Planning
Programme of the Planning Commission.

6.5 The Agro Climatic Zona] Planning Programme
covers the other prob:em ateas also such as hilly areas.
We therefore believe that instead of taking up these
areas development programmes in  1solation, these
should be :integrated wita the agro climatic zonal plan-
ning progiamme. Ty will have several advantages.
1t wel mmprove the quality of planning of these areas,
as the planning will now be done by experts of Agri-
cultural Unnversities rather than by less motivated and
less qualified burcaucrats; the problem of backward-
ness will be tackled on a regional basis rather than
on a narrow district or block basis; and the solutions
will lead to overall development of the areas—Iland
use, agriculture, industries etc., rather than target
criented development. The systematic evaluation and
monitoring under the Agro Climatic Zonal Programme
will also give qualitatively better results.

Programmes for the Scheduled Castes and Scheduled
Tribes

6.6 Considering the fact that a separate study group
has been set up by the National Commission on Rural
Labour to go into the problem of SC|ST population,
we shall only examine some broad aspects of their
poverty and make some broad observations.

6.7 The percentage share of tribal population in the
total population has increased 6.9 in 1961 (30 M. total
population) to 7.9 in 1981 (54 M. population). How-
ever it is important to remember that tribals are not
a homogenous group : the two main triba] belts in
the country are 1n thie NE-regions and in the Central
Eastern region. The rorth east zone is mainly hill
forests with low population densities. In the central
eastern region the densities are a little higher. One can
say that there are threc broad categories of tribal
pooulation, namely sedentary groups, semi-sedentary
groups and nomads. Sedentary groups are permanent



settlecs generally located near the forest areas. Theu
maim occupations are shifttng cultivation, food gather-
ing and hunting.

Semi sedentary tribals are not permanent setilers as
settlements are occupied only for a few months. And
nomads are perpetual wanderers According to the
1981 Census about 40% tribals live in urban areas.
Also about 25% tribals live in relatively deve-
loped rural areas. There are wide variations in lite-
racy, occupation etc. of tribals.

6.8 Development efforts for tribals basically fall
into two categories, namely, speciiic percentage allo-
cation fcr tribals m the self and wage employment
programmes and the area development ptogramme
tor tribal areas which is known as ‘iribal Sub Plan
(TSP). TSP covers 245 tribal pockels tor imicnsive
development. Integrated Tribal Development Pio-
jects which are designed under TSP emphasise family
oriented approach. There arc about 18U integiated
Tribal Development Projects in the ccuntry. During
the Sixth Five Year Plan Rs. 4694 crores were spent
on triba! development (117% of target achievement).
The TSP strategy comprises of four major compo-
neots ; (a) identfying tribal blocks where the u:bal
pepulation is in majority, {b) preparing intcgrated
development project for the development of the
blocks (¢) earmarking funds for the same under TSP
and (d) creating appropriate administrative structure
for it. The TSP has two major thrusts, namely, socio-
economic development of tribal arcas and that of
tribal families.

6.9 In spite of the ITDPs and TSP, the macro
level picture of tribals is that of relative deteriora-
tion 1n terms of land holdings, forest degradation and
Ievels of livings. It is generally felt by the PED study
that ITDPs have helped the ftribals in im-
proving their agricultural and overall incomes
and employment, health and education, as well
as general awareness and confidence. Tribals have
now started in entering non-traditional and modern
occupations. However, the cducated and developed
tribals usually are eliti ¢t and are alienated from other
teibals. Also, it is observed that the project aoproach
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of TSP (and not a comprehensive and systematic plan-
ning) tends to make its impact partial and inade-
quate.

0.10 The administration o1 TSP is observed to be
having fairly satisfactory net-work. ‘lhere is a re-
gular arrangement for training the officers on skill and
administration also. In spite of these, the implemen-
tation of ITDPs suffer from seve:al hmstations - such
a5 an absence of effective line of command in most
oif the States, low level of commitment of administ-
ration, frequent transters (those who are appointed
here try for transfer from the first day) and limited
perspective of the administrators.

6.11 The relationship between tribals and forests
1s always a subject of controveisy. Traditionally, tri-
bals werz cwners of forest but with the introduction
of the Forest Act during the Biitish period, they lost
their right to forests. Except for some parts of NE
region, most forests belong to the government at
present,

The government, however, has not been able 10
formulate a suitable forest nolicy becaus: of its bias
towards conservation of forssts and its th nking that
tribals degrade the forests. Instead of adopting a bold
policy which aims at developing forests to 1gect the
nceds of the tribals, it seems to be wanting to keep
tribals away from it. Though there has been some
Improvement on this over the last decade or so (the
latest National Forest Policy declaration is a good im-
provement over the Forest Act of 1952) it is still not
satisfactory. The tree patta scheme of leasing degraded
forest lands to tribals for afforestation has made a
very slow progress. It is clear that unless vested inte-
rests of tribals are linked with forest Jevelopment,
afforestation work will not be very successful.

6.12 While concluding our discussion we would like
to observe that tribals are not museum specimen. Their
development will take place only when they come out
and participate in modemn ccunomic activities. Any
policy that aims at keeping them in forews for their
develorment will not serve their intercsts.



7. RECOMMENDATIONS—I

Poverty Alleviation :

7.1 The roots of deprivation of the poor lie not
only in their incapacily 1o earn enough to ensure a
minimura level of living for themselves but also in
the inequalities of assets and the iesulting power and
domunance of the rich who grap the lion’s share of
gains of dzvelopment. Ensuring a mipimum level of
living of 2400 or 2100 calorcs per day to the poor
without touching the system in which they operate,
therefore, cannot lead to sustained poverty cradicat’'on
of the masses. The term poverty eradication should
thercfore be interpreted not only to include crossing
the poverty line by those below it, but 2lso to in
corporate changes in the rzlationship of power and
dominance in favour of the poor. so as to ensurc
better deal! to the poor in the distribution of gains of
development

7.2 The pre ent level of the political wil in our
country 1s not capable of bringing about radical
change, in the power relations. But we cannot ‘wait in
the wings for revolution’. Thc PAP strategy is an
interventitonist but slow strategy which attempts to
alter tne relationships of power and dominance grad-
ualiy through cmpowering the poor. It attempts to
strengthen the asset base as well as the economic power
of the pocr so as to provide them an equal access to
oppertunities. It can be said that the PAP strategy
is not only desirab'c or necessury, but it is an essen-
tial paiut of the development process of our economy.
The IPAP strategy is a transit.onal strategy in the rense
that it is needed only till the economic sys‘em absotbs
the poot in the main stream. Once the pcor are em-
powered to stand on their own, the need for PAP
strategy cisappears or at least declines significantlv.
Tt muct be added that the rationale of PAPs will work
only 1if these are adequately supported by policies and
programmes at macro, meso and micre levels. It is
necessary therefore that on one hand the growth pro-
cess is medified and changes are initiated, while on
the other hand productive use of manpower on PAPs
is ensurcd and the element of doles is reduced to the
minimum it not removed complctely.

73 We believe that in the light of the above
PAPs should be planned as a part of the total growth
process, and should be evaluated not only in terms
of percentage of the poor crossing the poverty line,
but also in terms of (a) reduction in asset inequali-
ties, (b) custained emnloyment generation (long term
impact on emnloyment) and (c¢) rednction in the
demand fcr PAPs (long term impact)

Modification in the macro growth process :

74 W have seen earlier that the arowth process
in Tndia during the past few decades has not treated
the poor well as the nrocess has heen sclective ‘n its
impact on uareas and people The poor in rural areas
have cufferec because of (a) the growing rural urhan
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disparities, (b) growing regional dlsparlti.es, (c) high
income and asset inequalities, (d) lop-sided <cctoral
growsh and (e¢) general deterioiation on the employ-
ment scere. Poverty alleviation progiummes kave not
made much critical difference to the situation as th?y
have not been able to change the basic system in
which the economy operates.

7.5 It seems to us that the limued success of PAPs
is not so much because of their small size or their
roor unplementation as it is because of the fact that
“iese programmes have iemiained isolated fiom th:
rezular crowth process The grewth process is not
onty m~nngruous to the PAP apprcach. but 1s tan-
genter 1a 1te impact. The frst precondition for the
su.cess of FAPs is theret '- a modification of the
growth process in favour of the weaker sections.

7.6 One major weakness of the macrc growth pro-
cesg in India is the lack of its clear direction, We start-
ed with the Mahalanobis model which was geared to
striking a fine balance end establishing meaningful
linkages between scarce capital and abundant labour
availab'e in the economy. It was proposed that capital
be mobiliced, ecpecially in the public sector for the
development of modern industrial base for the pro-
duction of capita' goods end machinery for self reliant
and self sustaining growth of the economy. Side bv
side it was expected that labour with its given skills
and technology will be mobilised for the goods of
current consumption Thue the Mahalanobis model
aimed at planned introduction of the modem techno-
logy in the development nrocecs as well as enlarge-
ment of emn'oyment in labour intensive productive
enterprises

7.7 Such a model, however, implied several restric-
tions on the role of the private corporate sector to
control the use of <carce capital in unwanted areas and
in socially wasteful expenditure. Unfortunately this
mode]l was not allowed to work in our mixed econo-
mic system by powerful lobby of private capital and
foreign capital. which were too strong to be kept ander
any control. Government neither had the kequired
will nor the ability to control it. As a consequence we
had a process which was heavily influenced by  the
ctrong lobby of capitalistc and industrialists in  the
country. The attempts of the government to help the
poor were too weak to influence the main process.

7.8 It was not that the Government was unaware
of these developments. The goal of ‘growth
with  social justice’ was set up mainly to
heln the poor in this adverse situation. Unfortu-
nately this goal could not make much impact
on the overall develomment nrocess in a significant
way In fact. one observed several contradictions in
variots nolicies and nrogrammes of the government
For example, the forest policy and the industrial policy
did not mntch with each other In the same way thers
were contradictions between the irrigation policy and
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the environment policy, between the industrial policy
and the policy towards cottage and village industries
or between the technology policy and the empioyment
policies. In other words, these macro policies together
do not result in an overall consistent comrrehensive
policy frame work or do not give a reasonably sharp
focus to the future direction of growth in  the
economy. It is well rea'ised that in a mixed economy
like our , this c'arity is likely to be limited, however,
the basic consistency of the policies is a must.

7.9 Another aspect of the deve'opment path is its
impact on environment. The exneriences of develop-
ed countries show that their development has exploit-
ed non-reproducible natural resources of the world
with the help of science and technology. Their high
levels of living have led to ccological degradation in
the world. The basic question for us now is whether
the life style of the odvanced countries can be emul-
ated by the people in third world countries and whe-
ther the western exnerience can be accented as a
model for the world economy in the coming years.
It seems to us that though there is a possibi'ity of in-
creasing general levels of living by using available
resources. the notential for this is not large The two
major constraints here are ecological constraints and
constraints of science and technology. The ecologicnl
constraints 2re obvious from the environmental dee-
radation in the wor'ld, while as regards science  and
technolagy, it can be <aid that there is no guarantee
(or not even bright chances) for expecting a new
breakthrongh in science which may provide ‘qualita-
tivelv different’ technological frame <o as to enahle
mankind to nse natural rceonrces with sreater inten-
sity without caucine ecological hazarde. Conseauently.
if the life stvle of the advanced countries with hich
ner canita consumntion of nhvsical eoode is accentad
for the world as a whnl~, it cannot he ackieved with-
out violating ecological v'ability norms jcopardising
the olohal natural rccourcec hase jteelf On the other
hand. the rurrert levele of concrmetien in the rdvanc.
ed countries can continue for some more time anlv
if the ineanitonc hace of the world eennomic apder
is recented as leeitimate by the world commnmite

At the national level therefore we cannot afford to
emulate the western model. We siruply cannot think
of ach’eving the  consumption levels of advanced
counfries for all of us as the western countries have
not cnly the advantage of a large rescurce but also
are pirating resources from the third world countries
on a large scale. We have therefore to determine our
development path keeping in m'nd the ccologically
viable potential levels of livings, in the economy. It
is clear that if some people in our economy want to
enjoy western levels of livings, the burden will have
to be borne by the masses of the poor a« this will be
possible only at the cost of the interests of the poor

7.10 The ecologically desirable path of growth is
lesirable from the point of emplovment of our human
resources also. The employment intensive production
‘echnologies in outr given situation are likely to be
conducive to ecological bhalance and ervirormental
srotection. Fot examnvle. less energy intensive indus-
rial development is likely to support those industries
vhich are relatively more labour using.

7.11 Theoretically speaking, we have two broad
alternatives available while making a cho'ce for res-
structuring the macro process : (a) agriculture—
demand led industrialisation model (ADLI) or rural
led employment oriented strategy (RLES), or the wage
goods model of development, and (b) capital intensive
heavy dominated model. The expertences of the past
show that the la‘ter model in our socio-economic-
pol tical system is likely to lead towards cnvironmen-
tal degradation and social inequity (a bimodal growth
process). The formal approach is thercfore more suit-
able for our situation because of its implications in
terms of employment generation, environmental pro-
tection and decentralisation.

7.12 The select'on of this macro approach in a
broarl fashion is not enough. Even after this broad
choice there remain quite a few unresolved  areas,
such as technology, resource allocation, sectoral poli-
cies etc. which have to be worked ou. carefully while
operationa'ising the models

Employment oriented growth process :

7.13 Reorientation of the growth strategy has a
primary objective of creat'ng large scale employment
for the poor. It is, however, clear that expansion of
empicyment opportunities for the masses has to be at
a higher level of technology and productivity. How
can this be brought about ? Basically there can be
two k'nds of relationship betwecen growth and em-
ployment ; (a) there can be trade off between produc-
tiviry, growth and employment, which means that ex-
pansion of employment can be brought about by a
lower growth rate, and (b) growth and employment
can 1einforce each other, wh'ch can be achieved by
emphasizing emnloyment creation ac higher levels of
productivity and a structure of growth capable of
generating relatively higher employment.

The first approach of reducing growth rate for
creating more employment at lower productivity is
not a very desirable proposition. Fowever, the second
aprroach may require a very h'gh rate of growth to
absorb the entire labour force. For example, it has
been ¢stimated that the Indian =conomy will have to
grow at a more than 10 per cent growth rate of GNP
to make a significant impact on resclving the prob-
fem of unemployment.  Our past experience during
the planning period shows that this rate of growth is
tno high to be ackieved. Consc vuently, the real alter-
native ava'lable to us is to maximise employment by
focussing on employment intensive sectors in such a
way that the level of vreductivity and cfficiency in-
creare along with employment.

7.14 Th= rema'ning surplus labour should be used
to produce community assets and other assets so as
to increase the labour absorbing capacity of the main
stream.

»

7 15 We have nated earlier thut the rate of growth
reguired to ‘ncreace cmployment by 1 per cent has
increased gradually. In agriculture today 1 per cent
incrence in employment needs 2.77 per cent growth,
and the similar rate for the manufacturing sector is
3 84 (Prasad 1989) In order to reduce these rates it
1s necessary to reorient sectoral strategies. A careful
study of regionwise and sub-sectorwice employment
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elasticities of sectoral growth can provide good guid-
ance 1 identitying reiatively labour  intensive sub
* sectors which also raise the productivity levels and
total production. As regards agricultural sector, for
exampic, Bhallas study shows tnat the overall pros-
pects of cmployment m this  sector tor the coming
years are not very bright (Bhalla, 1989). During the
sixties and mid seventies the labour absorbing capa-
city of agricuiture increased due tc the expansion in
irrigation, bio-chemucai technology and use of HYV
secds and fertibsers. This increase was exper.enced
laigely by Punjab, Haryana, West UP and other
small pockets n other areas. In the mid seventies
some new States (Gujarat, Mahaiashira, Andhra
Piadesh, etc.) experienced the green revolution and
the consequent expansions of empjoyment. And re-
cently some more States (West Bengal, Bihar, Orissa
etc.) awe experiencing the same. However, the old
green revolution states are already expericucing dec-
lining employment elasticities due to the mechanisa-
tion and technological changes. One can say that the
other States will 1ollow the same way sooner or later.
In other words, with the present pattern of growth,
agiicultural sector can be expected to absorb only a
part of the growing labour force in the coming years.
There are three  important policy implications of
this : (a) the agricultural growth process should be
r¢criented to focus more on the labour intensive agri-
culture, based on watershed development, land deve-
lopment and soil conservation. As a result, the regions
which have been so far by-passed by the green revo-
Iution will develop to generate moire employment and
niore production, (b) etforts should be made to make
small and marginal {armers economically viable by
improving their access to modern agriculture through
appropriate support, (c) employment  opportunities
‘outside agriculture should be encouraged, (by diversi-
fyiug the economy), and (d) employment op’%ortuni-
ties in non-rural areas should be supported. The last
two will imply use of labour intensive technology in
other sectors.

7.16 What kind of policy|programme framework 1s
needed to support such a process ? Over and above
a modified macro approach, the PAP strategy will be
sffective as a supplementary strategy here because (a)
it can mobilize surplus labour for land development,
watershed development etc. (b) it can ensure produc-
tive use of surplus labour in building up infrastruc-
tural development of less developed regions for en-
couraging growth in non-agriculture sectors, and (c)
it can also encouraﬁe self employment of rural arti-
sans and other small producers and thereby help in
diversilying employment opportunities in rural areas.

7.17 The PAP strategy is likely to be more success-
ful than other strategies because it approaches the
poor directly to  undertake the required work and
thereby ensures  thelr  participation. To give an
csample, use of wage cmploymeat programmes in
agre climatic zonal planning can be very effective.

Structural Changes :

7.18 Increase in the GNP of an economy, which
1" characterised by highly unequal asset distribution
and the resultant exploitative production rclations,
cannot be distributed evenly among various section»
of the society. Even the strategy of direct attack on

poverty in such a structure tends to trickle up rather
than trickle down. Initiating structural changes
theretore becomes an important precondition for the
success of PAPs,  As Dantwala has put it, Direct
attsck on poverty without equally direct attack on
structute, whch has bred poverty and continues to
do so is an illusion at best and a fraud at worst (Dant-
wala 1988). The relationship between PAPs and  the
structure i1s pecul.ar. On cne hand, PAPs can contri-
bute towards strcngthening asset basc of the poor,
while on the other hand, structural constraints come
in the way of their trickling down to the lowest strata.
An important implication of th.s relationship is that
PAPs and structural changes should be intitiated
simultaneously and they should supplement and com-
plement each other. There is no point in wailing for
structural changes for PAPs or vice versa.

7.i19 There is no point in recommending radical
strectural changes as the level of the political will 1s
not lugh enough to support it. What can be done
however is to take small but bold steps in the right
direct:on to improve the bargaining strength of the
poor : (a) One of the most important manitestation of
the exploitative relationship between the rich and the
poor is the helpless dependence of the poor on the
r.ch for employment, wages, consumption loans 1n
the lean season, supplies of inputs, information as
well as for loans in the event of sickncss. death etc.
This dependence makes them  vulnerable and easy
subjects of exploitation. If, appropriate measures ate
taken to plug these points of exploitation measures,
the poor will be able to stand on their own feet. The
first set of measures needed for changing the relation-
ship ot the rich and poor therefore is plugging the
pomts of exploitation of the poor. These measures
ate : ensuring minimum social  security to the poor
(to protect them in the event of old age, death, sick-
ness. elc), providing minimum necessities of Ilife
through a well des.gned public distribution system,
giving consumption loans to the poor at a reasonable
rate of interest to help them in the lean season; and
setting up grain banks and seed banks for the poor
to supply taem grains and seeds on loan at a reason-
abie interest rate. We believe that the  exploitative
dependence of the poor on the rich is, if not more,
as serious a problem as is the lack of adequate em-
ployment. Unless this problem s resolved, the poor
will remain highly vulnerable. In other words, along-
with the strategy of direct attack on poverty, direct
attack on dependency also  should be implemented,
(b) Supporting organisation of the poor is another
important measure which has a potential of improv-
ing the bargaining strength of the poor. Experiences
of the past have shown that Government cannot
directly contribute much towards organising the poor.
What it can do however, is to support the process of
orgunisation by removing impedimenis and by re-
cognising the role of organisations of the poor in an
explicit and formal fashion, (c) and lastly, even with-
in the given constraints there 1s a <cope for supporting
land redistribution. Protection of tenants and share
croppers, distribution of surplus land to the coopera-
tives of the landless, giving land ownership to women
at least joint ownership) are likely to bring about
significant changes in land relations. Thesz possibilitics



should be explored carefully and appropriate measures
should.'be taken.

7.20 Decentralised Planning : The third important
pre-condition for the success of PAPs i decentraiised
planning. Our review of the working of PAPs has
shown that one of the major factors responsible for
the limited success of PAPs is that these programmes
are neither a part of a comprehensive planning at the
district or below district levels nor are they planned
well at the local level. It can be said that PAPs are
centrally designed programmes which are implement-
ed at the micro level in a more or less isolated fashion
without- establishing any meaningful linkages with the
local economy.

7 21 The planning for PAPs is basea on elaborate
guidelines which are drawn out systematically. What
they lack, however, is their integration among them-
selves and with the regular growth process in the eco-
nomy. What is required is that (a) district level plans
are prepared keeping in mind the broad objectives
at the national level and scope tor district planning;
and (b) PAPs arc designed as a part of the district
growth process.

7.22 It is not that our planners are unaware of
these, problems. In fact, severa' Committees and study
Groups appointed by the government have given ex-
cellent models of district planning. In spite of tiis
however, district planning in India is a dismal failure
(CH Honumantha Rao). The state level efforts for in-
troducing district planning also have not gone beyond
a point. What can be the reasons for this falure ?
The. most important reason seems to be the unwilling-
ness to share power with lower level bodies. Centre
.is not prepared to share power with the states, and
the states are not prepared to share power with dis-
tricts and with lower level bodies. This unwillingness,
-according to CH Hanumantha Rao, is because of the
feeling of insecurity and lack of confidence of the pre-
sent leadership. Also, with the expansion of the cover-
age of planning good amount of money is involved
in it. The present breed of leaders do not want to
leave their hands off the financial power. The second
reason seems to be the bureaucratic culture of our
edministration, The bureaucrat'c culturc is based on
strong vertical linkages and consequently, horizontal
co-crdination and integration are almost impossible.
The notion of administration today is control which
leaves limited flexibility for decentralised decision
making. Rules and regulations have created such
rigid structures that flexibility in decision making is
not appreciated. During the course of our work in
the Study Group we had an opportunity to meet a
large number of State level bureaucrats. Almost all of
them wanted more power at the state level to formu-
late programmes and policies  suitable to the local
sicuations. The third reason for non-implementation
of decentralised planning is the dominance of rural
elite at the grassroot level. It is feared that if these
leaders are vested with more powers, they will mis-
use the power to further their selfish interests. It is
argued therefore that  decentralised planning with
more powers in the hands of local elected bodies may
not be a very desirable proposition. We, however,
feel that this is not a very valid argument  because
decentralised planning  also means improving the
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planning machinery at the district level by appointing
experts and by training the planning team at the dis-
trict level. This is likely to reduce the scope for mani-
pulation by powerful local leaders. And lastly, it is
argued by some scholais that we are not yet prepared
tor decentralised planning becaust we  do
not have the required database and cx-
pertise to carry out the task., These are
not very strong arguments because once the dis-
trict planning approach 1s accepted, infvnsive eiforts
can be made in this direction, The Hanuwmantha Rao
Cominiitee has given elaborate recommexdations for
strengthening the data base at the distric. level (CH
Hanumantha Rao, 1984) and Dantwala Comnutiec
has given a  detailed list of the traning institutes
which are capable of training planners for district
plonning (which can be updated).

7.23 The only way therefore is to take a set of bold
steps : (a) Withdraw the centrally spousored scheines
gradually which fall in the purview of lower lcvel
planning- and replace them by broad guidelines ins-
tead, (b) Compel state governments to improve the
planning machinery at the state and district levels,
Put this as a precondition for getting funds from the
Centre for poverty alleviation and distiict planning,
(c) Help the state  govetnments in seiting up the
machinery at the district level by providitg funds, ex-
pertise, and training facilities, (d) Determine the goals
for poverty alleviation for states and give them the
funds (untied) for the purpose; (¢) Review the per-
formance of state governments periodically to assess
the success in the context of the set goals, and (f) Pro-
vide guidelines for district planning on the basis of
the recommendations of the working group on district
planning. This approach may create confusivn in the
heginning, as it will upset power position for many.
But gradually the dust will settle down. It is time we
take this calculated risk.

Participation of People :

7.24 Participation of people is another area where
a lot has been written and talked about, but not much
has been achieved. Poverty alleviation is expected to
enable: the poor to develop in such a fashion that they
are able to stand on their own feet. This can happen
ouly if people’s participation in PAPs is brought
about in the real sense of the term. It is observed
that one major weakness of PAPs is that these are
imposed on people from above. Cons¢quently bene-
ficiarics try to adjust to them rather than the prog-
rammes being adjusted to the people. For example,
the poor take up self-employment  when it is made
available to them, even though they prefer wage em-
ployment; or they take up animal husbandry because
subsidised animals are  available ¢ven when they
would like to take up rural artisan work. However,
if the allocation of resources between wage and self
employment is determined by people, or the types of
scnemes are designed as per the needs and priorities
of people, the chances of their success will improve
considerably.

7.25 Why do not the poor participate : A major
reason seems to ba the over-bureaucratisation of PAPs
which leaves limited scope for incorporating people’s
views and needs. In the present system of planning
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and 1mplementation there is no mechanism to involve
people or their organisations in the task. This is per-
haps because the planners do not have any faith in
the community (Roy, 1988). Also, the over bureau-
cracy has made the village community very meek.
They cannot think or do a thing cn their own.  The
chaniy psychology has pushed away the concept of
self help. This is highly undesirable,

7.26 It i true that majority of the poor are illi-
terate, unaware and unorganised. But there are some
voluntary organisations which are capable of partici-
pating, Though considerable lip service is provided to
them, the actual participation at the micro level is
atmost always difficult. Even when a few of them
manage to participate, they find it difficult to adjust
with the target orientation and the rigid implementa-
tion of rules and regulations. The bureaucracy on the
other hand has become sterile and stagnant. The TAS
class which is holding the major responsibility of
PAPs is suffering from the problems like ego, inabi-
lity to innovate, narrow perception and unwillingness
to take up responsibilities (Roy 1988), Their sensiti-
vity to the problems of the poor is low and their
willingness|ability to involve people in the develop-
ment process is limited.

7.27 Government of India has introduced two small
schemes both on an experimental basis—to help or-
ganisation of rural workers : One is the central
scheme of appointing honorary organisers to organise
rural workers and the other is the scheme of organising
beneficiaries, The former is implemented by the
department of labour, Government of India while the
latter is implemented through the Department of
Rural Development. Under the first scheme Hono-
rary Organisers are appointed in thosc blocks which
have a large (say more than 10,000) population of
agricultural labourers. The organiser is expected to

organisc camps, meet the poor and help  them to
organise. An evaluation study of the scheme in
Gujarat (where it is modified) observes that the

Government, with its linkages with the vested interests
at the micro level, cannot contribute much towards
organisation of rural workers, What it can do at
the most is to remove the impediments that are faced
by upcoming oiganisations, The task of organising
rural workers will have to be carried out by people
themselves outside the Government (Hirway 1990).

7.28 The second scheme of organising IRDP bene-
ficiaries has a slightly different set of objectives, (a) to
fic aries the level of awareness of target groups (b) to
increase their participation in planning, (c) to improve
their bargaining, (d) to promote co-operatives, (¢) to
provide a dialogue between government and bene-
ficiaries, and (fy to make beneficiaries self-reliant.
The scheme is to be implemented in ihiree stages :
Stage One will be for identification of a voluntary
agency and for intensive field training for organisers ;
Stage Two will be for organising awarcness camps.
ar] Stase Three will be for contacts and gradual
groun formation, Tt is expected that after a reason-
able period the organisers (appointed by the govern-
ment) will become dispensable apd the groups will
manage to become independent. The details of the

schemes are being worked out by the Depattment of
Rural Development. We believe that the above
scheme is not likely to be successful if (a)y the orga-
nisers are not given enough freedom; and (b) the
finances of the organisations are to come from the
government. Given the vested interests of the
bureacracy and politicians specially at the micro level,
it is difficult that the organisers or the poor will get
support from the government in the events of conflict
between the rich and the poor. There will be a ten-
dency to sunport only soft welfare measures without
creating any conflict, We therefore believe that
initiative of organisation must come from the poor
if organisat'ons have to be self-reliant. Government
¢can only expedite the process of spontaneous organisa-
tion by undertaking supporting measures.

7.29 PAPs do have a provision of involving Pan-
chayat Raj Institutions in planning and implementa-
tion. However, the willingness and capacity of Pan-
chavat Raj institutions to take care of the interests
of the poor and to eradicate poverty are quitc doubt-
ful. Though elected bodies like panchayats cannot
be ignored completely in the implementation of PAPs,
efforts can surely be made to encourage and involve
organisation of the poor in the planning and imple-
mentation of PAPs : (a) Government should finance
awareness camps extemsively either through voluntary
agencies, trade unions or other non-governmental
organication, or through a body like Centra] Board
of workers Education. These camps should not onlv
inform the poor about the various programmes and
laws for the poor but should explain them the dyna-
mics of poverty and the urgency of organising them-
selves. Awareness gencration is the first <tep in
ovganisat'on as it will initiate and support spontaricous
organisational efforts, gradually. (b) The cxivting
voluntary organisations should be involved with PAP-
in a formal fashion—through Beneficiary Committees
at various levels. In order that people’s organisations
are not avoided or bypassed by the Govcrnment it
should be laid down that all the organisations in the
block or district with a minimum specified member-
ship be represented on Bencficiary Committees,
(c) These Beneficiary Committees can also function
as vigilance committees to check irregularitics and
corruption. They cart take up individual cases also
if complaints are made regarding corruption.
(d)PAPs should adopt a group approach whenever it
is possible to do so, this will not only encourage
formation’ of cooperatives and collective protection
of economic interests, will also encourage the bene-
ficiaries to form union or other organisations for
general problems of the poor, (€Y Government should
provide legal support to upcoming organisation by
g'ving them guidence and advise about the legal pro-
visions of the Trade Uniont Act or cooperation Act
etc. Government should also amend some of the
clauses to facilitate new organisations, (f) Harassment
by the nolice or by the rich in the village is a problem
faced by many upcoming organisations. There
should be a provision for giving legal protection to
union leaders if thev ask for protection, (g) There
should be a provision to give preference to orga-




nised .groups-(in any form) in' the implementation of
PAPs, (h) Organisations of the poor should be involved
.in a formal fashion in' the planning and implementation
.of PAPs. In fact in the arcas where such
‘organisations are already working the role of bureau-
cracy should be to coordinate the PAPs,

Population Control

7.30 Demography is not an area that falls directly
under the purview of poverty alleviation programmes.
However, we believe that it is an important area from
the point of view of poverty alleviation., The pro-
blem of unemployment compounded with the growing
size of the labour force in the country and with this
kind of increase in labour force, it will be difcult to
manage even with good planning and implementation
for long. Population Control therefore is an impor-
tant pre-condition for the surcess of PAPs.

Focus on the Eastern Region

7.21 We have seen above that there is a relative
concentration of poverty in the castern region of the
country. The region has a relatively high incidence
of poverty which has declined at a very low rate
(compared to other parts of the country) in the recent
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_past, This region is a provlem region and deserves
concentrated anti poverty efiorts. For cxample the
North Easy Region i~ endowed with considerable
natural fesources, i.c. water, forests, minerals and
hydel potential, but the infrastructural development
is very poor and its predominantly agriculfural eco-
nomy still has shifting cultivation. PAPs can contri-
bute significantly towards the development of  the
region. For example. wage vmployment programmes
cart be used cxtensively to link up infrastructurc of
the region. Self employment programmes can be
used in developing horticulture  (which has a great
potential), agriculture, crafts, and forest based and
agro based industries. PAPs therefore, should be
integrated with the development plans of the N-E
council. As regards rest of the ecastern region also,
PAPs can play important rele in their development.
Development of irrigation (the region has a great
potential), developmental infiastructure, cricouraging
anciliary industrics to the public sector, ctc., can be
undertaken through PAPs. Both the regiows need
huge investment in infrastructural devziopment. It
will be necessary therefore to use wage employment
programmes intensively in this region,



8. RECOMMENDATIONS—II

8.1 In the earlier chapter, we have discussed the
pre-conditions for the success of PAPs. We have
seent that poverty alleviation should be the major aim
of development and not a separate component of Five
Year Plans. The questions which now arise are.
what should be the specific approach and objectives
of the PAP strategy ? What should be its major
components ?

8.2 Our experience of the past 20 yea:s of PAPs
(the first PAPs were introduced in 1971) show that
PAPs have neither been a great success nor a dismal
failure, The short run as well as the long run of the
programmes have been small but positive ~ Where do
we go from here? Will it help if we continue PAPs
on the same line? Or do we have to modify the
strategy and the programmes ? We believe that there
is no question of discontinuing the PAP strategy
because the limited success of strategy does not prove
its irrelevance, There is a need to modify the PAP
strategy and the programmes on the basis of the
lessons learnt from the past.

8.3 The objectives of the modified PAP strategy
should be as following : (a) To expedite the process
of poverty alleviation in the sense of achieving sus-
tained poverty eradication for the masses of the poor
withint a shortest period of say 10 years, (b} To use
the surplus manpower of the economy productively so
that the long term rationale of the PAP strategy works,
and the need for PAPs declines gradually, (c) To
diversify the rural economy and raise the growth rate,
(d) To reduce the transfer clement of PAPs to the
minimum by reducing wastages in the form of various
inefficiencies and linkages, (¢) To move towards an
egalitarian society by strengthening the asset base of
the poor through self-employment (transfer of assets
to the poor), wage employment (ensuring the owner-
ship and use of the new assets for the poor to the
extent possible) and through backward area dcvelop-
ment programmes, and (f) To involve people in the
planning and implementation of PAPs, and thereby
encourage their organisation and their bargaining
strength in the economy,

8.4 The major components of the modifications
needed to achieve the above objectives can be des-
cribed below :

(i) Integrated PAPs in a decentralised planning
frame work : It is necessary that self em-
ployment programmes, wage employment
programmes and other programmes are not
viewed independently of each other. In
fact, they should be designed in shch a
fashion that they supplement and comple-
ment each other. DRDAs, which will be
functioning as a part of the district level
planning set up, should be equipped with
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the necessary experlse to Loordinatc_ t'hc
working of PAPs horizontally at the district
and block levels,

(ii) Self or wage employment : There is a consi-

(iii)

(iv) Planning for PAPs .

(v) Rewurces for PAPs :

derable controversy in the literature about
the relative impertance of sclf or wage em-
ployment. On one hand scholars like N.
Rath, Dandekar ctc, arguc that wage cm-
ployment programmes should be the mainstay
of poverty alleviation programmes because
the self-employment strategy is misconceived.
On the other hand it is argued by others
that wage employment programmes also
breed corruption and arc mi conceived as
the rationale of the programme is not under-
stood properly. The question therefore is
not whether we should have sclf or wage
employment but how to intcgrate both so
that they supplement and complement each
other (Hirway 1986).

The scope of self or wage employmen* pro-
grammes in PAPs in a region today will
depend on a number of factors such as avail-
ability of assets, skills and preferences of
the poor, infrastructure development, com-
mon  property  resources etc. It s
obvious that these decisions should be taken
not in Delhi but at the district and below
levels.

PAPs must be planned
systematically even within the decentralised
frame work. This can be cnsured by esta-
blishing close linkages between PAPs and
sectoral planning. Planning for self em-
ployment should be linked up with the plan-
ning for agriculture, industries and the ser-
vice sector, and wage employment planning
should be linked up with the minimum
needs programme, infrastructural planning,
planning for common property resources,
housing etc. In other words schemes should
emerge from the needs by the growth pro-
cess, Also, each scheme should be planned
in a package form ensuring basic support to
the poor in all major arecas such as raw
materials, markets, finance, training and
follow up. In the case of wage employment
programmes, project approach should be
adopted so as to plan for the end use of the
assets,

: In order to achieve
a more intensive and extensive impact of
PAPs, it is necessary that more resources
arc allotted to PAPs. 1t is difficult to say
as to what shoulg be the increase



in the funds, because it depends not
only on the number of the poor but
also on the absorbing  capacity of
the economy and admimstrative abilities,
What we can say, however, that one should
plan for the expansion of the capacities in
the time frame of 1CQ years, within which
period significant poverty alleviation should
be achieved.

(vi) Management and Adnanistration of PAPs .
4

(vii) Restructuring DRDA

(viii)

(ix)

There is a meed to expand the managerial
and administrative capabiiites of the staff
to undertake the task of planning and exe-
cuting PAPs effectively. The major areas
for training should be micro level planning
techniques, project planning, coordination,
marketing, consultancy achievement, moti-
vation etc. Managenal areas such as MIS,
computer programming and other modern
management techniques should be covered
under the training programme for the heads
of DRDA and other department heads.

is one of the urgent
need for improvying the performance of
PAPs. DRDA is the main organisation in
charge of planning and implementation of
PAPs. 1t is essential therefore, that it is
restructured to become a healthy and vib-
rant organisation : (a) The post of the
Director, DRDA  should be upgraded. It
should be headed by an IAS|SAS officer so
that he can coordinatc PAPs effectively,
(b) DRDA must be given a permanent status,
(c) group discussions, seminars and con-
ferences with expert social workers, volun-
tary agencies etc, should be encouraged, and
(d) a training strategy and a personnel
stratcgy should be formulated carefully to
meet the needs of DRDAs. Similar
measures should be undertaken to improve
the performance of the block office.

Attempts should be made to include certain
important values such ay flexibility, innova-
tive experimentation, sensitively to the sur-
roundings and upward communication int
bureaucracy. Seiting up grievance redressal
committees at lower levels, vigilance com-
mittees etc. will help comsiderably. Today
the accountability of administration is very
low, but it can be raised if people’s involve-
ment increases and the administration is
made answerable to people.

There is a need to pay more attention to
village based personmrel, who is the imple-
menting arms of PAPs by increasing their
number and by training them properly.

(x) Monitoring and Fualuation : Considerable

cfforts have been made in the recent past to
improve the monitoring and evaluation of
PAPs. (For example concurrent evaluations)
There is one areca however, which needs to
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(xi)

be strengthened, that i, qualitative moni-
toring. Qualitative monitoring or qualitative
assessment of programmes includes (a) assess-
ment in terms of goals and not merely in
terms of targets, (b) technical evaluation, (c)
personnel evaluation and (d) process evalua-
tion. It is necessary that this evaluation is
done in an objective fashion; and people’s
organisations as well as experts are involved
in it. The High Power Committee of the
Ministry of Programme 1mplementation,
Government of India has done useful work
in' this area. It has made detailed recom-
mendations also.  Qualitative monitoring
done at the block, district and state levels,
should be organised on the basis of this
work. DPAP-DDP : We have already
recommended that the backward area pro-
grammes like DPAP and DDP should be
abandoned in favour of the Agro climatic
zonal planning, We have also seen that
there are certain specific advantages of this
proposal.

Self-Employment Programmes : IRDP .
Identification of schemes for IRDP should
not be done in isolation ; but it should be
linked up with ongoing sectoral development
programmes. This 1s very important because
this ensures forward and backward linkages
to IRDP schemes: (a) Self-employment in
agriculture should «im at making small and
marginal farmers viable. (b) IRDP should
be linked with wage development program-
mes also. (c¢) Lending for manufacturing
schemes should be identified in the context
of the rural industrialisation policy and pro-
grammes in the area. This lending should
not be made isolated but it should be for a
product line identified for industrialising the
region preferably, linking it with other
schemes like mini industrial estate scheme,
growth centre scheme, khadi and village
industries etc., (d) The schemes in the ser-
vice sector should not encourage petty trades
where the returns are very low but should
serve the village through meeting the econo-
mic needs. The schemes like the gobar gas
plant, sanitatior schemes, chemist shop,
repair shops, compost manure, should be
undertaken, (¢) Targets of IRDP should be
fixed in the context of development process
on one hand and the needs of the poor on
the other by the district level planning body.
Banks also should have an important role
in fixing up the target on' the basis of the
credit worthiness of the beneficiaries, and
the scope for bankable schemes, (f) It was
estimated by the Public Accounts Committee
that the investment per beneficiary should be
around Rs, 10,000 so as to generate enough
income to take the family above the poverty
line. This investment must be emsured to
all the IRDP beneficiaries except to  the
poorest who may not have the absorbing



(xii) Entrepreneurship

capacity for this investment. What cant
be done is to give these families the benefit
of both self and wage empioyment.

Training : Self-employ-
ment becomes commercially successful only
when it is in the hands of a person with
enterprise, 'Though the potential of cnter-
prise is not limited to the rich and can be
found in all the classes of the society, it is
an empirically tested fact that not all can
become entrepreneurs. There are tests to
identify potential entrepreneurs, and these
could be used to identify potential bene-
ficiaries for IRDP. The identified persons
should be trainsd for entrepreneurship
development.  Systematically  developed
training models should be used for the

purpose,

(xiii) Credit Policy : The first requirement is to

extend credit network in remote and back-
ward areas. The nced for this expansion
in the North East region must be emphasized
specifically. Secondly, strict and effective
supervision of credit should be ofrganised to
ensure effective follow up of schemes, and
working capital should be provided to the
beneficiaries whenever needed.  And thirdly,

maximum coordinatiort should be brought
about between banks and government
administration. Though these suggestions

are repeated time and again, thev are not
implemented satisfactorily. In this context
Service Area Approach should be exterded
to as many areas as possible, to the problem
areas to start with,

(xiv) It is a very wrong practice to waive loans of

IRDP beneficiaries. This is not only because
it is a burden on the government,
but because it creates a wrong psychology
and expectations among the beneficiaries
What is needed to be emphasized inm our
country today is that banks are business
enterprises and not charity houses. (if
government wants to waive loans they should
do it for those who have borrowed from
private traders and money lenders and are
exploited by them).

(xv) Pullev’s study has shown that the present

set of bank concessions tend to reduce the
access of the poor to bank credit in the
long run, because banks do not consider
these clients as good clients. TIn order to
improve the access of the poor in the long
run and to help them to achieve sustained
poverty eradication it is necessary to allow
hanks to assess the strericth of the case ond
the basis of its merits. Removal of the con-
cessions on credit will not only improve the
quality of borrowers, but it will also improve
the financial positionr of rural banks.
Government can give financial relief to the
poor in the form of interest rebate later on.
An important implication of this is that not
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(xvi) TRYSEM . TRYSEM has a

(xvii)

all poor arc capable of taking up self-em-
ployment; and only those who arc capable
of doing so should be supported by credit
institutions. Iy must be added, however,
that banks should be encouraged to lend to
smal} cu tomers on a reasonably large scale
keeping in mind their capability.

good poten-
tial for upgrading skills and productivity of
youths and for involving them in the deve-
lopment process. However, in order to tap
this potential, TRYSEM should be modified
on the following lines : (a) Selection of
TRYSEM beneficiaties sl.ould be done care-
fully, Appropriate tests, including aptitude
tests should be taken to find out their suit-
ability to a trade and to entrepreneurship,
(b) Selection of trades for training should
be done in the context of the meeds of the
regional economy and ongoing rural indus-
trialisation programmes in the region,
(c) Training for TRYSEM should include
skill training, entrepreneurship developaient
training, management, accountancy, coopeta-
tion etc. A good practical combination of
these should be designed carefully, (d) triin-
ing should include preparation of proiect
proposal by the trainee, if necessary
apprenticeship training should be arranzed
for the trainees in appropriate units, (¢) Traiz-
ing period should be more flexible than
what it is now. The quality of training
must be ensured, (f) If TRYSEM is for wage
employment, project linkages should be
planned carefully. Infact, it should be
decided whether the training is for self or
wage employment, before it is designed,
(g) Banks should be involved in the identi-
fication of trades and beneficiaries. It will
ensure better identification as well as ‘etter
cooperation from banks, and lastly (h) the
focus of the programme should be on usiny
our youth power for diversifying the raral
economy in the effective fashion,

DWCRA : In the context of the new frame-
work, DWCRA should be viewed as a pert
of the total package and should not remain
an isolated programme. It can be said thai
DWCRA should aim at using women power
productively so that women as a section of
labour force also develop. The following
modification should be incorporateg: for the
purpose : (a) The group approach under-
lying DWCRA is basically a sound apgroach
as, along with economic needs, it takes care
of other needs (i.e. reduction in drudgery
and baby care) of women. However, the
assumption that group of poor women
with their Lmited literacy and limited ex-
posure, can become strong enough to stan:!
on their own feet within 3 to 5 years is not
a realistic assumption.  Wg therefore sug-
gest three alternative models for DWCRA
groups : (a) DWCRA group can be a
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cooperative society if the members are willing
and capable for it, and if the cooperafive
is supported or linked with an outuide
sttang cooperative structure, (b) DWCRA
group members can be wage earners {piece
rated wage earners if necessary), while the
activities is managed by an outside agency,
preferably a voluntary agency, and
(c) DWCRA can aiso have individual entre-
preneurs supported by a well designed ¢ m-
mon facility centrc where they can get
commor facilities and work. In such a
model women do not have to incur heavy
investments in facilitics, but at the same
time they are able to use these facilities. In
other words DWCRA should be made flexi-
ble to allow for any of the above taice
models, (b) As in TRYSEM the econoniic
activities as well as beneficiaries for
DWCRA should be sclected carefully keep-
ing in mind the forward and backvord
linkages. Also, the training component of
DWCRA should be strengthened to inchude
entreprencurship etc. The period and funds
for training should be made flexible to be
adjusted according to the needs, (c) Tt is
important to mention that the rigidity of
the DWCRA scheme has led many volun-
tary agencies implementing the programme
to use foreign money. It is expcrienced
that the initial spade work of formati~n
groups, training and equipments etc.
requires mcre funds than what are provuicd
in the programme. Tt is necessary there-
fore that each group has a separate tudvet,
and a separate sanction from authorities,
(d) the ron-economic  component of
DWCRA has been strengthened in recent
years. It is necessary that this is translated
into practice.

Vage Employment Programmes :

8.5 The main reason for restructuring wage employ-
ient programmes in India is to ensure that its logic
, translated into practice and the programmes do
nt remain as doles. As important imvlication of
us iv that these programmes should be planned as

part of the development plannine. The identifica-
on of assets should be made on the basis of ra} n-
astiuctural gaps in the region, (b) gaps in the mini-
wm needs facilities for the poor, (c) asset regnire-
-cnts of sectoral development and (d) other assets
1at support long term emplovment generation in the
zoncmy. A planning cell at the district level shovld
Ientify  these needs carefully and discuss the
ame with local elected leaders and voluntary
gencies to assess the felt needs of the poor.
he final action plan should be prepared after the
iscussion. Tn short, systematic planning in the light
" the set goals as well as people’s needs should be
flected in the action p'an of wage employment
‘ogramme.

8 6 Employment and income generation for the
»or is a basic ohjective of these nrogrammes. In
‘der to achieve this, these steps must be taken : (a)
he size of the programme should gradually increase

to create enovgh employment in the economy, (b)
We believe that payment of minimum, wages is a must,
because these wages will ensure some minimum calo-
ric intake to the poor, (¢) Part payment of wages in
foodgrains should continuc, however, attempts should
be made to provide coarse grains to the poor as they
are used to it, (d) Minimum welfare facilities such
as drinking water, shade, creche etc. should be en-
sured to the workers on work sites, (¢) Regular pay-
ment of wages is an important requirement for the
poor as they cannot wait for long for wages. Stream-
lining of this procedure 1is therefore a must, (f)
Attempts should be made to provide continuous emp-
loyment by starting new work after the old one is
over in a planned way. At Jeast 150 days of employ-
ment should be ensured in drought prone areas and
90-100 days in other areas, (g) Presence of contrac-
tors on work site is observed to go against the interests
of the workeis. Considering the fact that even pancha-
yat members or sarpanch take contracts, it seems to
us that strict supervision and organisation of workers
are the main solutions to the problem.

8.7 It is necessary that the productive use of the
labour is ensured on the programme and the const-
ructed assets create sustained employment in the main-
stream. In order to ensure this, labour intensive works
mainly around land, water and tree should be empha-
sized wherever possible. Instead of identifying these
works separately, a total plan for these assets should
be prepared. (a) In this context we recommend that
the programme of Agro Climatic Zonal Planning
should be linked with the wage employment program-
mes, The strategy of agro climatic zonal planning aims
at a more scientific utilisation of available resources,
both natural and manmade. The potential for
growth and diversification would be fully exploited
taking a realistic view of the climate, soil type topo-
graphy, water resources, and irrigation facilities and
relating them to requirement of output and employ-
ment. The Agro Climatic zonal planning cell has now
prepared action plans for all the 15 zones and sub-
zones. Use of surplus labour to execute these plans
through wage employmen! programmes will ensure
both, emp'oyment generation for the poor and the
productive use of labour force which will have a capa-
city to generate substantial employment in the main
stream, (b) Other assets such as roads, water tank,
housing, school rooms etc. should be taken up in con-
text of a minimum nceds programme for the area.
Such a programme can also incorporate village sani-
tation, gobar gas plant, cattle shed etc., (c) Develop-
ment of common property resources (CPR) and
wasteland is another area where these programmes
can contribute effectively. 1t will be necessary, as in the
earlier cases, to prepare a plan for the development
of the CPR before the works are selected for execu-
tion Watershed development, afforestation. grass land
development, cocial forestry etc. also can be taken up
under the programme.

8.8 Land Army Corporation - 1t is clear that all
the emp'ovment cannct be made available Yocally.
Worker< will have to travel to distant places for work-
ing on these dictant ascets On the other hand. not all
ﬂ_ne wotkers will be willing to travel awav from the
village. and onlv some of them will be mobile enough
to undertake this task. We suggest that this mobile



coniponent of the labour force should be organised
under a Land Army Coiporation. Such a body wiil
arrange for the movement o1 wolkers (rom oug place
to another (within some specilied area) on dufercnt
work sites. his will ensure completion o1 the works
covered under the plan on one hand and continuous
employment to the woskers on the other. These
workers will have to be paid higher wages to compen-
sate for their mobility, We suggest that each State
should have a Land Army Corporation which can
undertake programme as per the needs of different
departments as well as its own plan. Such a Corpo-
ration (autonomous body) can be set up by the State
Government. It should be adequately equipped with
technical and other statf. The other details ot the cor-
poration can be worked out carefully.

8.9 The 1ationale of wage employment programme
can be tollowed and wastage of the resources can be
reduced not merely by identifying the right asset 1a
a planned fashion, but alsc by ensuring proper use of
the created assets. We suggest the following measures
in this context : (a) Prcparing a comprehensive pian
for the use of each major asset like percolation tank,
check dam, irrigation tank etc. constructed under the
programme. Such a plan may include schemes of con-
structing field channels, land development, field drains
etc., (b) Comprehensive watershed development pro-
grammes also can ensurc that watershed development
ultimately increases the mainstream employment, (c)
Planning of the processing  of the products  of
social iorestry (for example charcoal manufacturing
from wood, oil and soap from inedible seeds etc.) and
of horticulture (fruit processing, canning) can further
generate sustained sclf-emplovment in the mainstream.
It is important to note that these suggestions comb.une
self and wage cmployment in' a planncd fashion. The
above kind of first round and second round employ-
ment p'anning is possible only within a decentralised
planning framcwork. We therefore believe that the
planning for wage employment can be effective and
realistic only if it is undertaken at the micro level
1t follows from this that the b'anket rules of 20 ner
cent forestry, 20 per cent SC,ST products are not rele-
vant in this new framcwork.

Equity Aspect of Wage Employment Programmes :

8 10 We have «cen above that wage employment
programmes arc likely to have an inequitious impact
on the poor (a) in the consruction phase if the non-
poor or better off of the poor manage to get employ-
ment on a large scale, (b) in the ownership of the
assets created under the programme and (c) in the
u e of the assets when the distiibution of the products
or the use of assets favour the rich. It is neccssary
to take appropriate steps to reduce the intensity of
these effects. We recommend the following measures
in this context : (a) Preference should be given to
the poorest strata on wage employment works, (b)
provision should be made to allow for collective
ownership or individual ownership (for example the
trec pafta scheme) of the community assets by the
poor, (c) soil conservation, as well as water shed de-
velopment works should be taken up on small and
marginal farms, (d) the uscrs of the community
assets should be charged for the use and (e) special
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taxes should be imposed on the non-pout, including
the urban non-poor to finance the programmes, on
the non-poor, and (f) the use O communily assels Dy
ihe poor should be suwnsidised

811 Skt  [ormecion vie Wuge Employnsnt Pro-
grammes ;. Our discussion su far suggests that wage
employment programmes are transitioual piogianimcs
and 1n the final analysis they have to create  and
suppoit mainstrcam employinent.  We have alrcaay
suggested the measures that will ensure that the
assets constructed under the programmes aic uscd for
turther employment gencration. We would ako like
to add that thesc progiammes hould 1corpoiate skill
tiaining preferably on the job skill training so that
the labourers arc enabled to tuke up sustatned selt or
wage employment 1n the Jong run. KLAC has made
a beginning in this direction. It will be usetul 1f 1t
v adopted at the all-india level also.

Jawiithar Rajgar Yojna :

8.12 When we examine JRY in the context of ihe
above discussion, 1t becomes clear that the design
0. the programme 1y far from adequate to play the
role that is expected of a sound wage employment
programme. To start with, the programame lacks the
right focus. Though it aims at constructing village
level community assets 1t 15 not directed towards
sclecting those assets which will expand the mainst-
rcam  employment or towards ensuring that the
use of the assets is made for improving the incomes
and (if possible) asset base of pooi. Sccondiy,
JRY is neither linked with other PAPs, nor is 1t
linked with any local level planning systematically,
Its 1volated nature 1s likely to result 1n wrong selec-
tion of assets or selection of low pioriy assets. In
other words, JRY is likely to encourage wasteful ex-
penditure.  Thirdly, the power of decision-making
under the programme basically lies with the Village
Panchayat and the Sarpancli who arc likely to be
neither interested nor capable of sclecting the right
kind of assets under the programme. Lcaving almost
cntire programme in their hands, wihout giving them
systematic training, is likely to be wasteful. And
lastly, neither the size of the programme nor the de-
signing of the programme cnsures employraent  of
100 days a ycar for one person from cach family of
the landless.

8.13 Being a new programme, JRY has not been eva-

luated enough. Some isolated reviews and micro-
studies suggest that (a) the village Sarpanch and Pan-
chayats tend to use the programme to scrve their own
interests.  Village communities are scldem powerful
enough to have much say in the planning and im-
plementation of the programme, (b) JRY seems to be
focussed more towards assct construction and less
towards the needs of the poor. There is therefore a
tendency not to take up asset relating to land develop-
ment or water conservation, (¢) The amounts available
to village panchayats are usually found to be too small
compared to the needs of the village, (d) The use of
contractors is not uncommon undet IRY, (c) Village
Panchayats do not have the technical expertise need-
ed to plan and implement the programme. The
support provided by the district administration here
does not always seem to be adequate.
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Right to Work :

8.14 Considerable discussion is going on these days
about making Right to Work a fundamental right 1n
the Constitution. Several Scholars and voluntary
groups are demanding for an all India Employment
Guarantee Act formulated on the lines of the EGS,
of Maharashtra. We believe that this demand  is
justifiable in principle on the following grounds :

(a) The developinent process in the economy has
failed to ensure minimum level of living to
the masses of the poor. In fact it has ig-
nored the wmtere ts of these groups latantly.
It is only fair, then, that the poor are pro-
vided wih a right to work so that they arc
able to earn their living.

(b) The organised sector of the cconomy which
is a previleged and a pampered sector s
provided with a range of social security mea-
sures such as medical and health benefits,
pensions and provident funds, gratwity and
bonus, and insurance against injury, death
cte. The weaker cctions, in comparision
have hardly any security available. The
minimum social security that can be provid-
ed to them cen be in the form of a nght to
work.

(c) Availability of surplus manpower should not
be treated as a burden, but shcald be taken
as a positive asset because labour after all
is a factor of production. The job ol plan-
ning is to use this factor productively >0 as
to maximisc production. Rigat to Wora
thus is a challenge to the planners to use
the available labour force eflectively and
cfficiently.

(d) Directive Principles of State Policy of our
Constitution includes Right to Work as onc
of the directives for the future, Tt is there-
fore, necessary that after mo:¢ than forty
years of planning the right is enforced in
the country. Right to Work i> thus a cons-
titutional requirement also.

8.15 In spite of the justification however. there 1s
a need to devote some time fo the planning for the right
before it is actually intioduced. Tt is clear that Right
to Work should not be a charity or a mere welfarc
activity. It should result in the productive ue of
surplus manpower in the economy. In order to en-
sure this, the following conditions should be satisfied
before the right is introduced : (a) The main growth
process of the economy should be made cmployment
oriented as discussed earlier, (b) Decentralised plan-

ning in a multilevel consistent planning framework
should be introduced at the district and below district
levels, (¢) Wage employment Programmes or public
works programmes which will be the miain tool of
operationalising the right will have to be planned
systematically, (d) The equity aspects ot the program-
me will have to be taken care of, again on the lines
discussed earlier.

8.16 We think that the above precondition, will take
some time to be fulfilled. To start with, in the first
phase those backward districts shouln be chosen
which are poor in infrastructural development and
which have relatively long incidence of unemployment.
The guarantee of employment should be gradually ex-
tended to other areas using the lessons ot the expe-
riences in the first phase.

Concluding Observations :

8.17 While concluding our report on Anu Poverty
programmes, we would like to make the following
observations :

(a) The task of alleviating poverty cannot  be
carricd out only by PAPs. It has to be
carried out primarily by the main planning
process. PAPs can only play a supplementary
role in the task.

(b) In the given socio-econom.c and political
system, the PAP strategy has a specific role
to play in modifying the growth process as
well as in initiating structural changes. The
PAP strategy thus is not only desirable but
is an essential part of the development pro-
cess of the country.

(c) The PAP strategy is transitional m nature m
the sense that it is not a long term strategy.
Its success lies in the fact that it is needed
less and less with the progress of the e¢co-
nomy.

(d) The PAP strategy so far has not been very
successful in India. However, its hmited
success does not imply its irrelevance. What
is needed is to put the strategy in the right

perspective, and to use it more chectively
than before.

_The pr.oblcm of poverty, as meontioned 1 the be-
gnning, is a multi-dimensional problem. The solu-
tion ot the wproblem also is multi-dimensional in
nature, the various dimensions being education, health,
social services, environments, structural improvements
as well as employment and incomes of the poor.
Poverty can be alleviated only when a well designe.
holistic approach is adopted.



ANNEXURE

TERMS OF REFERENCE OF THE STUDY
GROUP ON ANTI-POVERTY PROGRAMMES

1. To study, in the rural Indian context, the evo-
lution of the concept ot poverty and examine,
n a dynamic setting both its changing di-
mensions and structure.

2. To study the changing pattern of macro and
micro policies and programmes pertaining
to poverty alleviation during the Five Year
Plans, and to examine their adequacy in
terms of integration of objectives of poverty
alleviation.

3. To study the present strategy of direct attack
on poverty and prepare an inventory of on
going anti-poverty programmcs at the
centre and state levels, and to cxamine their
effectiveness in

(a) increasing cmployment,
(b) raising family incocme levels,

(¢) creating useful and productive community
assets, and

(d) improving the working conditions.

4. To examine whether PAPs (Poverty Allevia-
tion Programmes) eliminate poverty on an
enduring basis or only so long as they ope-
rate, i.e. the beneficiaries lapse into poverty
the moment the programme is withdrawn
To put it differently, will PAPs generate a
growing section of self-reliant (as against
PAP reliant) labour force ?
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5. To examine the potential of anti-poverty pro-
grammes in terms of poverty alleviation.
PAPs alone cannot and should not be ex-
pected to olve the entire problem of poverty.
Poverty should be eradicated through
“Regular Growth Process” and “Special
Programme”. In this context it will  be
desirable to examine whether PAPs  have
the potential of removiag poverty of those
who do not get employed in the mainstream.

6. In this context it will be useful to cxamine and
suggest measures for closer and purposive in-
tegration between various PAPs and the
overall development strategy with a view to
evolving permanent solutions to the problems
of poverty and unemployment in rural arcas.

7. To suggest modifications in the present policy
and programmes pertaining to poverty alle-
viation, and also to suggest new program-
mes for the putpose

8. To examine whether a .pecial approach and
special programmes are 1equired to remove
the poverty of special groups like (a) Sche-
duled Tribes, (b)  Scheduled Castes,
(¢) Women and (d) Children

9. To examine and suggest special programme for
generation of additional income .and emp-
loyment in backward and difficult areas.



