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PREFACE

The purpose of this volume is to put together in one place
a bunch of papers written from time to time for different
occasions. Out of the fifteen papers, only two viz, “Problems
of Cantonment Administration”, and “Problems of Municipal
Finance” were prepared for no ostensible purpose ; these
largely grew out of discussions on the subjects in the
class room. The first essay was published in the Journal of
Administration Overseas in April, 1968 ; the sixth and eighth
articles were published in the' Indian Journal of Public Adminis-
tration in October-December, 1965 and January-March, 1969,
respectively ; and the seventh paper came out in the Journal of
the Institute of Town Planners, India in June 1967. The
remaining nine papers were submitted at different seminars and
two of these have since been published. In the volume entitled
Law and Urbanization in India, the Indian Law Institute which
organised a seminar on the subject at Allahabad in December
1967, published the tenth paper. On the occasion of the 18th
Annual Town and Country Planning Seminar at Trivandrum in
November 1969, the Government of Kerala brought out a.
Souvenir Volume in which the eleventh article had found place.

The second and fifth papers were prepared for the Seminar
on Municipal Administration held in the Urban Administration
Centre of Osmania University, Hyderabad in 1968 and 1967
respectively. As a working paper for a seminar organised by
the Municipal Corporation of Delhi in 1968, the fourth paper
was prepared, and the third one served the same purpose for a
seminar on “Cabinet System in Municipal Government” organised
in September 1969 by the Centre for Training and Research in
Municipal Administration of the Indian Institute of Public Ad-
ministration, New Delhi. The ninth and twelfth papers were
submitted at the seminars of the IIPA’s Municipal Centre on the
subjects of “State Machinery for Municipal Supervision” and “Five
Year Municipal Development Plans”, and the thirteenth one was
written for a seminar on “Problems of Management and Financ-
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ing of Water Supply in the Urban Areas of Bi
ithar, Madh
};;ag)es: ax}xld ;Jttar Pradesh”, which was organised in FebruaZ;
y the Institute of Public Administrati
Untoctty tion of the LUCkIIOVfr
I take this opportunity to express m i i
' . _ ¥ gratitude to the edit
of .the journals mentioned above and to the organisers ofl tolfz
various seminars for granting me permission t i
in this volume. > ? PubIsh the papers
To the publisher, The World Press Pri
lisher, rivate Lid,, |
grateful for bringing the book out in record time. o ot

New Delhi

November 1969 Mohit Bhattacharya
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I

STRUCTURE OF URBAN LOCAL
GOVERNMENT IN INDIA

'UNLIKE countries such as France where a uniform local govern-
ment system prevails, India has evolved different structures of
local government for rural and urban areas. In recent times,
much has been written on the Indian rural local government
system. Especially after the inauguration of the system of local
government known as panchayati raj considerable research and
investigation *have been undertaken into diverse aspectsqof the
newly evolved system. Comparable interest in urban local gov-
ernment studies in India, is, however, conspicuously absent. A
few articles do, of course, appear, few indeed compared with the
spate of material on panchayati raj, and the small number is par-
ticularly disappointing in view of the importance of the problems
of urbanisation arising from the planned development of the
national economy.

In India there seems to be an inverse relationship between
growth in urbanisation and consequent aggravation of urban pro-
blems, and the amount of inquiries and research into them. The
system of elective urban local government which was established /
durmg the middle of the last century has remained largely static;
although it stands badly in need of repair and renovation. Even
the most optimistic observer would express concern about the
system’s performance and call for thorough examination and
suitable reforms. '

Urban local government in India was a British innovation.
As Hugh Tinker remarks, “The English were certainly not lag-
gard in endowing their Indian territories with self-governing insti-
tutions. Madras received a municipal charter investing the town

1



2 ESSAYS IN URBAN GOVERNMENT

with the machinery of representative government a full one hun-
dred and fifty years before the same privilege was extended to
Manchfaster. If this was to some small extent due to extraneous
issues in Stuart royal policy, there was no hidden reason for the
draftm.g of “Act X of 1842, which sought to establish munici al
cor'nmlttees in India only seven years after the Municipal Corpo
ration Act, introducing the principle of representation of urtl)) )
ratepayers had become law in England.”* The two princi;:l

.form§ ‘of urban l.ocal government, the municipal corporation and
.mun1c1pa1 00\'1r1c1l,2 came into being in the nineteenth centur
The Corporation form was o

' ushered in by the Bom ici
Corporation Act, 1888. Strikingly enouzh, althouglilailhl;d\l:cl:rclg): ,
of urban local government has frequently been subjected ti
sever.e criticisms, the structural patterns of the two types have
remained almost unchanged. Under the Indian constitution, local
governmfent is a State subject, and constitutionally the stat,es are
free to tinker with the structures of their local government wnits
In the rural sphere, the states have actually exercised their free:
dom by making changes in the panchayati raj system in response
to local needs and circumstances. But there is a surprisin
degree of uniformity among the states to maintain the starys qui

in the sphere of urban local government. It will be pointed out
later tha.t some of the states did attempt to introduce structural
changes in urban local government, but th .

: ¢y had soon to ab
the experiment and revert to the uniform pattern. edon

Present Pattern

There are five types of urban local bodies in India,
municipal corporation, municipal council, , €.8.,

. N cantonment
notified area committee, and town area Committee boadd,

*Hugh Tinker, The Foundations o
Pakistan and Burma, University of Lo);dIg;CallgilﬂGovemmem inIndia,
* The municipalities are differentl 1 freop: 333-4.

. y called in dj
out this paper, the name “municipal council” ;Ee;zg sg;est‘heThrl?ughE
sake o

uniformity.
’
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TABLE 1

Urban Local Bodies in India®

Types Number
' (@) Municipal corporations o 29
{(b) Municipal councils .. .. 1483
{¢) Cantonment boards .. - 62
{d) Notified Area committees .. le4
{e) Town Area committees .. 327

Sourse : A. H. Marshall, Local Government Finance,
International Union of Y.ocal Authorities, The
Hague, 1969, p. 231.

Although Table I shows all the five types of urban local bodies,
only the first two can be considered as fully fledged representative
urban local government. The cantonment boards are governed
by the Cantonments Act, 1924, which is a central government
legislation. The cantonments are military stations that grew up
during the British regime for historical reasons. Even today, these
are controfled directly by the central Ministry of Defence. In
each cantonment, there is a cantonment board which is partly
elected and partly nominated and its key officials such as the
medical and engineering personnel are drawn from the military
©on an ex-officio basis.

The notified area committees which exist in eight states and
one union territory represent a stop-gap arrangement for areas
which are fast developing as new urban areas but which are not
yet ripe for municipalisation. The members of these committees
are all nominated by the state governments which vest the com-
mittees with specific powers in accordance with the provisions of
the prevailing municipal Acts.

In six states and one union territory there are town area
committees the members of which are usvally nominated, or pastly

* Aside from these, there are improvement trusts, water and sewerage
boards, and housing boards which are differently constituted special
purpose authorities.
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nominated and partly elected. Generally, such committees are
set up for small towns and entrusted with limited local functions.
The municipal corporations and municipal councils had their
basic structures laid down in the nineteenth century, and remain
essentia}IIy the same to this day. The corporation fo’rm is usually
fqund in the principal cities. In general, the corporations enjoy
w1de_r powers and more autonomy than other municipal councils
A. dl.stm.ctive feature of the corporation system is the statutory;
dlstnbutl.on of powers among three co-ordinate authorities, the
SoTporationoF TheCoUmEll, The Commissioner and the standing
c{omm1ttees. The council consists of popularly elected representa-
t1ve§. The commissioner who is the head of executive adminis-
trgﬁon is appointed by the state government. The standing com-
mittees derive their powers from the Act itself and/or through
del_egation by council. /The mayor who is the head of the co %3-
l'atIOI? has no executive powers. It is the commissioner ;Il)xo
as E:bgef executivg officer, supervises the day-to-day administratior;
of- tl.me. corporation. Another important feature of the bigger
,mumcx.pal corporations, such as Calcutta, Delhi and Madras is
!;he existence of sub-municipal units called borough committee-‘
in Calcutta, zonal committees in Delhi and circle committees ';
Madras, to which are delegated many of the purely local funt:—
?xons such as vaccination, registration of births and deaths, cleans-
ing of streets and other local improvement works. ’ |
It is evident from the above discussion that the corporation
system is designed to separate the deliberative and executive fu
po?s. The council is the deliberative wing and the commissiogc--
is in f:harge of executive responsibilities. All the municipal ¢ .
porations in India are uniform in this respect. Unlike totf—~
municipal corporations, the municipal councils which are co :
monly found in urban areas have, generally speaking, an inte ratm c;
structure. ®* The chairman, who is head of the del’iberativeg w'e
which is the council, is also the chief executive. At re iy
however, the trend in almost all the states is towards ; aslfjnt’
statutory provision for the appointment of executive offj s e
ponsible for day-to-day administration. The committ st
is widely in use, although the number and pattern of czfm?ii::i

8  For further details, see Chapter TII.
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are not uniform throughout India. Some committees are man-
datory, some are optional, and there are still others which are
ad hoc in nature.

Personnel 8v

The service conditions in Indian urban local government are,
generally speaking, far from satisfactory and as a result urban
local bodies have not been able to attract suitable personnel to
run the machinery of government efficiently. The municipal
corporations are better off in this respect, as the commissioners of
corporations are appointed by the state governments and they are
usually top-ranking state officials belonging to the all-India
service. In addition, there are high-ranking state officials who
are sent on secondment to work as deputy commissioners or to
fill in other top positions. But similar arrangements have not
been made in the case of municipal councils. The state of
Madras which has developed a system of state-appointed muni-
cipal commissioners for the municipal counacils, is an exception
to this general pattern. In recent times, however, most of the
states have made provision for the appointment of municipal
executive officers to look after regular administration under the
general control and supervision of the municipal chairman.

As regards technical officers and all other staff, the general
pattern is the individual personnel system of each urban local
body. . In consequence, these bodies have found great difficulty
in getting suitable personnel such as public health engineers,
medical and health officers, town planners and so on. The pay-
scales and other service conditions in municipal government have
tailed to attract qualified officers. Chances of promotion are
remote in a local body, nor is there any prospect of transfer since:
there is no unified local government service. Thus, the very
image of service in a local body has in most cases discouraged
the entry of suitable personnel. '

The state governments are now very much concerned about
the condition of municipal services and are taking steps to improve
the situation. As already indicated, most of the states are

L]

8b  For a more elaborate discussion, see Chapter V.
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now making provision for the appointment of municipal execu-
tive officers. To regularise the recruitment of senior and middie
level municipal personnel, the state public service commissions
have been used in some states. The system of integrated service
for technical posts such as municipal engineers and health officers
has been adopted in a few states. Under this system, the officers
are recruited for the requirements of the state govem,ment as well
as the municipal corporations and municipal councils, and they
may be posted either to a state department or to a;ny of the
urban local bodies. Also, there are limited instances of states
that'have introduced a system of unified municipal service for
specl.ﬁf: posts under which the officers are transferable from one
mumcnpa} authority to another. The general trend seems to be
to organise an integrated service system for the technical posts
on!y. Whatever systems are worked out in future, it is alread

qulte: clear that no urban local authority can att’ract properly
qualified personnel unless service conditions including scales o);

pay, prospects of promotion, job security and oth i
fits are considerably improved. ’ e service bene-

Finances

. An account of urban local government will be incomplete
thhc.au.t a discussion on their finances. It is frequently observed
fhat it is the desperate financial condition of the urban local bodi

in India whicl3 is the root cause of their weakness and ineﬁiciencl:eS
A full-scale dls.cussion on municipal finance is not possible wi;chi};
the scope of this paper and we can highlight some of the important
p.r.oblems only. The sources of income of the municipalpautla;n
nties are revenue from specific taxes, grants-in-aid from the st ct%
governments, and non-tax revenues from fees, fines and munic'a ei
enterprises such as city transport, markets, etc. A recent in ll‘)a
sho.ws th:at “the urban local bodies derive about 66 per ceq;m}t”
their ordinary income from tax revenues, about 21 per centr; N
non-tax revenues and 13 per cent from grants-in-aid. rTot:[;

* Augmentation of Financial Resour
. in ces of Urb i

g‘fﬂ;h(e} O?I:timnxlet:;ete I%fo Mm;s:ersi constituted by the é'etntLrgfa(lloﬁ(:nzifséleigg;;
g , Nove icati

el mber 1963, Manager of Publications, Delhi, 1965,
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major taxes levied by most of the urban local bodies are (i) taxes
on property including general rate and service taxes for water
supply and drainage, lighting, garbage disposal etc. ; (ii) octroi®
on the entry of goods into a local area for consumption, use or
sale therein ; (iii) taxes on animals and vehicles ; and (iv) tax
on trades and callings. Although, income from taxation consti-
tutes the mainstay of urban local finance, municipal tax adminis-
tration has been far from satisfactory. The following extract
from a recent committee report depicts the situation very vividly :

“The municipal councils have generally been averse to levying
fresh taxes or enhancing the rates of existing taxes. From a study
of the tax structure of 100 local bodies, it appeared that as
recently as 1962-63, 21 per cent of the local bodies were levying
no property taxes, 54 per cent were levying no service taxes, while
about 27 per cent were levying no vehicle tax. The Committee
on Augmentation of Financial Resources of Urban Local Bodies
has also reported that in 1960-61, 35 per cent of municipalities
in Gujarat, 18 per cent in Madhya Pradesh, 38 per cent in Punjab,
83 per cent in Rajasthan and 40 per cent in Uttar Pradesh were
levying neither property tax nor any of the service taxes. In
Rajasthan, the levy of house tax, tax on professions, trades and
callings and octroi are by law obligatory and their rates have been
fixed by the state government but many local bodies are not
collecting the house tax or the tax on professions, trades and
callings. In Assam and Kerala, the municipal law provides for
the levy of a duty on transfer of property, but no local body has
used this source of revenue. Even where taxes are levied the
rates fixed are kept low and the incidence of municipal taxes falls
unevenly on different sections of people.”® The administration
of property taxation which is the most important source of muni-
cipal income in many of the States, remains highly unsatisfactory.
In the absence of a central valuation agency, assessment is often
vitiated by local political considerations. Furthermore, tax col-
lection is often grossly mismanaged as a result of which many

5 This tax is not levied by all the States. The exceptions are Andhra
Pradesh, Assam, Bihar, Kerala, Madras and West Bengal.

® Report of the Rural-Urban Relationship Committee, Vol. 1, Ministry
of Health and Family Planning, Government of India, June 1966, p. 89.
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oﬁ the urban local bodies are found in heavy arrears. In some

of the states, not even half of total ici .
mun i
of the icipal tax demand is
f Stat'e. grat}ts-in-aid have not assumed a significant proportion
(:idg;:g;glpal (;:lllcome so far in India, although state control is con-

. y recently, the States of Guj
. jarat, Kerala, Madhya
f;:tci;:? at;d llilaja;than have introduced detailed grants-in—asi’d
- In all other states, grants are made on i
: s anad h

depel\:lldu}g. on the condition of state finances. e bests
o unicipal income from non-tax sources is also meagre. Most
o :‘rzer;:nm:;{lve en:;rprises such as road transport electricity

. nerally speaking, exploited by th :
themselves, and the urban 1 s have not Do o,

. y ocal bodies have not b
looking enough to ta 0k vt
: p other sources such as mi
keeping, land development and so on. ik supply, hotel
Whigfosstta 0; t.he r}ilunicipal bodies have low per capita income
nas in the way of their providin i

o g even the basic civic
Slrlrilenlctles. .A rTecent survey made by the Rural-Urban Relation-
: pl ommxtte'e reveals that during 1962-63, most of the muni-
;:;[S)a ttclorpora'uons studied had an annual per capita income of
s than Rs. 30|-. The figure was as low as Rs. 2|~ only
k4

in the case of smaller municipaliti
e nicipalities. Evi ..
authorities exist in name only. idently, such municipal

Role’ of State Governments

Constituti
A [?nsttrltl(llt.u?nally, locat g_ovemment is a state subject in India
A los t%l . adition -o.f centralized administration coupled with th'.
muni:: " ;i)nzl Po§1t1on has led to considerable state control ov;;
administration. Also, the ri
. gour of state control is, i

ggdsrr'nallmm.easure, attributable to the almost incurable weallciiem

mefiiciency of municipal government, and a pathologiczsl

indifference of the wurban cijti
citize: e s e o
generally. nry to municipal institutions

The municipal bodies are creatures of
c'reators the states have powers to delimit an,
tion, effect mergers and even extinguish

state laws and as
d alter their jurisdic-
them. State control

" Report, op. cit., p. 86.
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extends to almost every aspect of municipal administration such
as finances, staff appointments and dismissals, sanctioning of major
projects and performance of even ordinary functions. Control is
strictest in financial matters and elaborate rules and regulations
have been framed for this purpose. The budgets, for instance,
are submitted to the state governments for approval, and there
are auditors appointed by the state governments to audit the
municipal accounts. Besides, the states have powers of inspec-
tion and supervision, powers to call for reports and returns, to
take action in default, and to suspend execution of municipal
orders and resolutions. In case of incompetence or persistent
default in the performance of duties, the state governments have
powers to supersede the municipal bodies and appoint adminis-
trators to manage their affairs.

The role of the state governments is of crucial importance in
promoting healthy growth of the urban local bodies. But the
situation today is not very much different from what the Simon
Commission observed about thirty-seven years ago : “Where spur
and rein were needed, the ministers were given only a pole-axe.”.
This is also confirmed by the observation of a recent committee
report that “the techniques of supervision and confrol in India—
specially in the urban areas—have remained rather static, un-
imaginative and negative.”® The wanton use of drastic punitive
measures which include removal of elected members and super-
session of municipal administration, testifies to this state of affairs.
Many of the state governments are now in the process
.of ‘setting up directorates with requisite personnel for maintaining
.close contacts with the municipal bodies and offering them neces-
sary and timely guidance and advice. Some states have already
introduced grants-in-aid codes to systematise state grants to the
‘municipal bodies. Also, to solve their personnel problems, many
states have either adopted or are planning to introduce ap inte-
grated system andlor a unified service. Still, these efforts are
rather slow in coming and patchy in nature, and these have
jmportant implications affecting the nature of urban local

-government.

% Quoted in Tinker, op. cit., p. 142.
» Report of the Rural-Urban Relationship Committee, op. cit,, p. 117.
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Summing up

Although urban iocal government has long been in existence,.

it cannot be said to have attained adulthood even today. Prior
to Independence, the steady growth of the municipal bodies was
not possible primarily because of the overwhelming importance
attached by national leaders to the cause of political freedom.
In the post-Independence phase, major attention was paid to the
urgent nation-building activities such as planning and economic

development. It is true that the first conference of the State-

Local Self-Government Ministers was convened by the Union

Ministry of Health as early as 1948, and six years later the:

Central Council of Local Self-Government had come into being,

But, constitutionally local government being a state subject, the:

states have not been over-enthusiastic about improving urban
local government in spite of intermittent proddings by the central
government. It is significant to note that the newly evolved
system of rural local government known as panchayati raj is a
creation of the central government. Similarly, radical reforms.
in the sphere of urban local government will perhaps await an
accidental burst of reforming zeal on the part of the central

government. Even then, with different political parties in power
in the states and at the centre,

the centre to push through a scheme of reform.
The responsibility for stimulating the municipal bodies and'

helping them grow as local self-governing institutions falls pri--

marily on the state governments. But

attitude of the states towards the municipal bodies has been large-.
ly static and negative. After Independence only two states,.
Uttar Pradesh and Madhya Pradesh, attempted unsuccessfully to
make organisational changes by introducing the system of direct
popular election of municipal presidents (chairmen). The ex-.
periment in both the states was short-lived and they had soon to
go back to the old conciliar system with the president|chairman
being elected by the councillors from among themselves, Apart
from this, no fresh attempts were made by any of the state gov-
ernments to introduce changes in the structure of urban local
government. However, as pointed out earlier,

) € many of the states
are now trying to improve the staffing pattern of the municipal

» as already mentioned, the

it may not now be very easy for

11
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i h as Kerala, Gujarat, Madhya Pn.ld.esh
Zggle;:ljiﬂs:ﬁehi:;esr:‘gﬁlaﬁsed state. grants to the municipal
bodies on the basis of certain prmt.nples. o much to

In a predominantly rural country like India, it 1 oo muc

+ radical reforms in urban local goven.lment wxli a shor
;);Ir)::d The state legislatures anﬁ the nat:t);lra;lusl,’air m:::rsed re
, itici o are 1
donﬁnatedl bym:x;:alprggllleurﬁ:nsAYso, the general pove.:rty of the
e 3p omi)eting demands on tesources stand in the waj
z?ullilbt?r,alanincgme transfers from the higher level governments to
e }:):stl l;;dtlleost. least, urban local government is .a.lso I:rlx?imi,teﬁ:;
ed by the general apathy of the urban c:ommumtles, oty
not be an exaggeration to say that there is hardlydan);fr e
demand for urban local govérnment. Ina ne;v S/Tmment_due
remains 2 tendency to integrate all the levels of go e with
the reluctance of upper level goyemmen put e
iy t%Vh to this is added citizens’ indolence an apal ﬂi',
Pt i a:i?)n is hardly conducive to the .ste.ady a_nd tlll::ou g{
;::lvt}? osfl:zcal self-government. Currently, II.ld;aﬁ is 1:‘221356 ronth
iti hase of political evolution which is afiec
ifc;;tclzlalggvemmenﬁ, both rural and urban, equally.



II

COMMITTEE SYSTEM AS A
MANAGEMENT DEVICE

The committee system in municipal government can be dis-
,f:ussed from a variety of standpoints. The purpose of this paper
is tq %ook at the committee system as a management devigepin
municipal government and administration and to pose some pro-
.gl:l?tnii :r?lmd ti]::k angle. Our municipal corporations and mutI:ici-

ndertake a number of functions: some are regulat

.(s)(t)}I:::gaITiklg the1 na@re of direct s?rvices to the public ga‘:xld ngl’i
Whatner o ;:rz;nnmg are  holding-the-fence-type  functions.
the structure of the prevalent municipal authorities is

suited to discharge these functions is an open question. At
any rate, thg proliferation of competitive urban local institiltio
such as the improvement trust, the housing board, the watns
supply and sewerage board and so on does point out tt’le feasibilier
of management of many of the municipal functions throu i
variety of institutional devices. Again, in different parts fgh tha
‘world structural peculiarities of local government instifutio ; ff :
a feast for the student of comparative local governmentns o

The structure of our municipal government, as is well known

is a legacy of history. Because istori
a y tory. of the historical accide
British rule in India, municipal government in this countr;1 tw::

modelled on the British pattern. Of course, some changes were

n}ade from time to time to adjust the municipal structure t 1

»clrcumstance-s ; but broadly speaking, the structure had 10 oo
sen}blex}ce with the English institutions. The commjttec veton
?vhlch is the subject of our discussion has been characte 'system
the Bntish way of life’. In fact, it is striking to not o
»sup-nﬂe of Prof. Wheare’s famous book, Governmentebthat oy
mittee, reads as “an essay on the British Constitutio ”y Con?-
shows the importance of the committee system in the Blrliti.sh 'fvhal;

12 o
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of governance. But in spite of its hoary tradition the effective-
ness of the committee system as a management device has, in
recent times, been a subject of serious concern. For instance,
the recent report of the Maud Committee on Management of
Local Government has drawn attention to the difficulties con-
fronting English local government because of the multitude of
administering committees going merrily on their own way. It is
worth-while to refer briefly to the management problems involved
in the English system, as this might be an eye-opener for us. In
British local government, the elective council is the repository of
all powers. In this system, the several committees, each of which
is concerned with the administration of one or more functions,
receive their powers by way of delegation by the council. Thus
the English committees do not derive powers directly from the
statute.?  They are, strictly speaking, sub-committes of the coun-
cil, and they do not have, legally speaking, any power of taking..
final decisions. So, all the deliberations and decisions of the
committees go to the council for confirmation. In actual practice,
however, very few of the recommendations of the committees are
rejected or referred back. Through usage, therefore, the com-
mittees in English local government have come to acquire so much
power. The departmental organisation of a local authority in
England follows closely the types of administering committees.
The chairman of a committee and the officer-in~charge of the
functions which are being looked after by the committee, work
very closely together. In comsequence, each department, guided
by the relevant committee, operates almost in an autonomous
fashion. In such a situation, inter-departmental coordination
becomes the first casualty. The British Town Clerk who is
the chief officer of a local authority many a time remains
a mute spectator to the discordant administration on which he
has little control. “The gemeral conception is”, as the Maud .
Committee observes, “that of an assemblage of committees, each:
carrying out its own special duties and championing its owr
causes, with reliance on horizontal committees, personal contacts,

1This is generally true. But, a number of committees such as the
Childrens’ Committee js statutory. : : '
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party machinery and the efforts of officers to achieve coordina-
tion.”2

Problems of our Municipal Corporations

We are not so much concerned with i i
English system as those of our own. Yet, i:hiz i;lziril::lttlf: t(o)flotglz
at tll;e problems of English local government.

. ragn.lentation of authority and consequent lac ina-
Fxon are in no small way responsible for 1ome of ]ih(::f (;i.é’ggllz:s
In our municipal management ; but the Indian problems stem
from_ a rather different situation. We have two main types of
m.umcxpal government : the municipal corporation and the muni-
cipal council. It was the Bombay Municipal Corporation Act
of 1888 which created a model of corporation government Tlf
Hyde?abad Municipal Corporation Act, 1955, like all othe.r C :
poratxon. Acts, has followed the Bombay mode] quite close(;r-
A pefct.lllanty of this model lies in the creation of the triumvirai;
-consnsfmig of the corporation, the standing committee, and the
commissioner. They derive powers from the statute ,and the
oOperate as coordinate authorities. Section 4 of the i—Iyderaba(}i’
Act enumerates the three authorities. which are charged with
execution of the Act, viz., the "Co e
mittee, and the Commissioner. The i i
authorities have been specified in Sree:tri)gitswel lfgnigolisz: f tlrxl?se
Hyderabad l_kct is unique in providing for a single Standin. C e
mittee (S?ctxon 93). There are references to sub—commi%t . of
t1.1e>Standu3g Committee and Special Committees of the C oy
tion, but it is the Standing Committee which emerges e
powerful organ of Corporation government deriving power. ZS o
1).7 from the statute. This stands in sharp contrast to ths lrec":-
sions of the Calcutta Municipal Act, 1951 unde ’ proyl-
ﬁvt? standing committees—finance and establ’ishmentr ; which
cation ; health and bustee improvement ; water suppl d’ 'edu-
and sewage disposal ; and works and town plangsnyg’ ;Zl;ige

— SS

¥ Committee on the Management
1), HMSO, London, 1967, p. 14 | L0 GOvernment, Report (Vol,

Tporation, the Standng Com-.

pene Z2o.
Hr28-t20
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direct statutory powers. The corporation type of municipal
government suffers from fragmentation of authority due to the par-
celling out of powers and functions among three competitive
authorities, viz., the corporation, the commissioner and the
standing committee. Where, as in Calcutta, the statutory com-
ittees are numerous, this leads to further accentuation of frag-
mentation. The provision for a single Standing Committee in
the Hyderabad Act has the salutary effect of forestalling frag-
mentation at the committee level. And given political homo-
geneity, there is every possibility of the emergence of a cabinet
type of government in the Corporation via the Standing Com-
‘mittee. that event the independent statutory powers of the
Co sioner may well prove to be a stumbling block to con-
«certed and harmonious municipal administration. Even now, it
is not unknown that the commissioners in many of the municipal
-corporations are certainly not in a very enviable position ; there
.are either open conflicts or uneasy alliances.

Integrated Structure of Municipal Councils

The corporation model with three coordinate authorities is
:an exotic Indian system which has hardly any parallel anywhere
in the world. Perhaps, the statutory distribution of powers be-
tween the manager and the council in the Eire manager plan
belongs to the same category. In any case, it has no parallel in
English local government. The English conciliar system under
‘which all the powers vest in the elected council became the model
for the municipal councils in India. No statutory committees
were there to claim a share of authority. If one makes a quick
survey of the older municipal Acts which are still in force in many
.of our States such as West Bengal® (Act of 1932), Bihar (Act

 of 1922), Madras (Act of 1920), Punjab (Act of 1911), and

U. P. (Act of 1916), one would find no provision in these Acts
for any standing committees which constitute an important feature
of the corporation model. Like the English system, constitution
of committees for making recommendations to the council has

? Education Committee is a statutory committee in West Bengal.
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been provided for. But the wide use of such committees and the
duet of the functional committee and the parallel department
which characterise the English system have never been fully
realised in our municipal councils. The smallness of our munici-
pal councils, lack of effective and substantial statutory and financial
powers, and reluctance of members to disperse authority—all these
have stood in the way of a fully developed committee system in
our municipalities. Although the municipal council is more
of an integrated type, the comparison with the English system
should not be stretched too far. The role of the chairman in the
older municipal Acts was certainly a departure from the English
model.  For, the chairman was given some statutory powers, and
all executive administration was placed directly under his control
fmd supervision. Even now, the chairman enjoys these powers
in most of the States where the older Acts are in force. The
chairman’s power of general supervision and control has also
been retained in some of the new Acts such as those in Maha-
rashtra (Act of 1965) and Gujarat (Act of 1963).

Trend Towards Fragmentation

There is a trend evident in many of the new municipal Acts to-
war_ds the distribution of statutory powers among the council, the
chairman, the standing committee, and the chief executive officer.
The Andhra Pradesh Municipalities Act, 1965, falls in this cate-
gory. Section 4 of this Act enumerates the authorities charged
with carrying out the provisions of the Act. There are the coun-
cil, the chairman, the executive committee, and the secretary
The entire chapter III of the Act deals with the powers and func:
tions of these municipal authorities which is very much in line
with the provisions of chapter III of the Hyderabad Maunicipal
Corporation Act, 1955. Also, Section 4 of the Municipalities
Act is almost a replica of Section 4 of the Corporation Act, the
only difference being the mention of the chairman as one oi,‘f the
four municipal authorities. Thus, the scheme of fragmentation
of authority in the corporation model has been grafted in the
Municipalities Act also. Besides, fragmentation has been carried
further in the Municipalities Act. It is expected, tﬁerefore that
the attendant problems of fragmentation which have already, been
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discussed earlier in this paper, will accompany the scheme in due
course. The Executive Committee is the only statutory com-
mittee in the Andhra Pradesh Municipalities Act, which makes it
similar in this respect to the municipal Acts of Gujarat, Kerala,
Madhya Pradesh and Mysore. The municipal Acts of Maha-
rashtra and Rajasthan provide for a number of statutory func-
tional committees along with the key standing committee. The
Executive Committee in the Andhra Pradesh Municipalities Act
is modelled on the Standing Committee of the Hyderabad Muni-
cipal Corporation Act. The adoption of the single committee
system works as a guarantee against discordant administration
inherent in a multi-committee system. Also, the Executive Com~
mittee can provide executive leadership in municipal administra~
tion if it gets the necessary political backing. Two provisions in
the Municipalities Act, however, stand in the way of emergence
of the Executive Committee as the most important organ of muni-
cipal government and administration. In the first place, election
of members in accordance with the system of proportional repre-
sentation by means of a single transferable vote (Section 28(3))
may lead to a politically heterogeneous Committee. In the second
place, Section 57(1) (a) confers independent powers on the
Secrefary in the matters of collection of taxes, fees and licences
and removal of encroachments. As political heterogeneity is
apt to reduce the effectiveness of the Executive Committee, so the
independent statutory powers of the Secretary are not unlikely
to drive a wedge between him and the Executive Committee.* In
either case, administrative leadership of the Executive Committee
is expected to be hamstrung.

Summing up

The committee system being one of the apparatuses of the
municipal machine, its role needs to be related to other parts of
the machine. As this discussion brings out, there is a trend in
the new municipal Acts toward the creation of coordinate statu-

* This can be inferred from the not-too-happy relationship that obtains
today between the commissioner and the corporation under the Municipal
Corporation Acts in force in India. i

MB:UG—2
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tory authorities of which the standing committe¢ or the executive
commiittee is an important part. With more and more encadre-
ment of municipal services, this trend may gather momentum.
In that event, splintering of powers and authorities will be a
common feature of both the Corporation Acts and the Municipa-
lities Acts. This is already the case in Andhra Pradesh and in
some other States. A close look at the scheme of fragmentation
of authority and powers reveals an attempt to make a queer
compromise between ‘democracy’ and ‘efficiency’. The under-
lying assumption here is that the two go ill together, and that too
at the local government level only. An important fact missed
by our legislators is that executive leadership can be either col-
lective or individual-centric ; it cannot be both. When powers
are statutorily divided between the executive committee or the
standing committee on the one hand and the commissioner or the
secretary on the other, administrative leadership is sandwitched
between the two, and the situation becomes one of ‘suspended
animation’. The situation may not be that critical in every case,
but the system has a built-in bias towards the fragmentation of
authority and conflict of powers.

If collective leadership of the standing committee or the exe-
cutive committee is accepted as the basic tenet of municipal
management, conferment of statutory executive powers upon any
other authority is apt to defeat the purpose. This applies as
much to the commissioner or secretary as to the chairman. One
can draw attention particularly to Sections 48 and 49 of the
Andhra Pradesh Municipalities Act, 1965, conferring executive
powers on the Chairman which is repugnant to the scheme of
Executive Committee leadership enshrined in the Act.

A central committee like an executive or standing committee
has great potentialities for being developed much like the execu-
tive board in the Swedish local councils which is the King-pin of
local executive administration in that country. The provision
for coordinate authorities in our corporation and my

e nicipal Acts
stands in its way at present. Collective leadership by an exe-

cutive or standing committee would still leave room for wide use
of the officials and a range of advisory committees by way of
delegation of powers and functions which is so important in the
management of local government.

I

CABINET SYSTEM IN
MUNICIPAL GOVERNMENT

The foundation of urban local self-government.ifl India was
laid in the last century and the structure of mumclpal govern-
ment that was designed in those olden days has ren.1a1ned almost
unchanged to date. In bigger cities, the c9rp9rat19n type . (?f
city government, after the Bombay model, with its .tl:lpartltc d1v.1-
sion of powers persists ; in other towns the familiar coux.xcll-
committee system of the British type has generally prevafled.
The southern States have, however, adopted in rece.nt.tlmes
the Madras model of municipal structure with powers fixstnbuted
among the council, the chairman and the chief ef:ecutlve officer.
This model has also been introduced recently in a few other
States such as Madhya Pradesh, Bihar and Onss?. Thus, the
fragmented structure of municipal government which is charaf:-
teristic of corporation government seems fo have gained in
popularity after Independence. The currex}t n?nd .toward the
provincialisation of municipal services, which is mfe.nded to
strengthen the executive administration of municipalities, .te'nds
to reinforce further the fragmented structure of municipal
government. )

Under the Bombay model of corporation govemmen.t,. powers
are distributed among three coordinate statutory authom.nes, e.g.,
the corporation or the council, the commissione; appomte.d by
the State government, and one or more standing commlttef.f,.
The number of authorities increases further where separate utili-
ties such as electricity, transportation, water supply and sewerage
are sought to be administered with a degree of autonomy within
the overall frame of city government. Thus, there are seven
authorities under the Delhi Municipal Corporation Act, 1957, a.nd
an identical number under the Bombay Municipal Corporation
Act, 1888. As mentioned earlier, in a number of States the.

19
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constitution of ordinary municipalities has also been framed or
changed after the corporation model. In consequence, the
traditional British-type council-committee system is now existent
in only eight States such as Assam, West Bengal, Uttar Pradesh,
Punjab, Rajasthan, Gujarat, Maharashtra and Haryana.

T'he Council-Committee System

The council-committee system is based on the nineteenth
century idea of direct responsibility of every councillor for the
administration of a local area. In an era of limited municipal
functions and paucity of paid staff, it was necessary that each
councillor should do his bit to run the municipal machinery. The
committee system was, therefore, intended to give every popular
representative some share in local administration. However, it
is common knowledge that in India the committee system in the
municipalities could not develop in the same way as it did in
Britain. Very few functions were entrusted to the municipal
bodies, and chronic financial difficulties stood in the way of
diversification of functions. Another impediment to the wide-
spread acceptance of the committee system was a general reluctance:
on the part of the group in power to delegate authority to any-
body else. In Britain, where committee system developed fully,
it has been observed recently by a Committee! that the device
has contributed neither to efficiency in decision-making nor to
economy in administration. It tends to divide municipal admi-

nistration into separate isolated compartments, each consisting

of one or more departments and the committee supervising their
activities. In such circumstances, coordination becomes  diffi-
cult, if not impossible, and there is hardly any mechanism for
viewing and guiding the municipal administration as a whole.
The idea of the councillors’ direct responsibility for administra-
tion inherent in the committee system works against delegation of
powers to paid officials, and encoura

ges unnecessary and eveyn
undesirable interference in day-to ]

-day administration,

* Report of the Committee on the Management of Locql G n t
Vol. 1, HMSO, London, 1967, pp. 35.6. overnment,
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1
In India, the council-committee system flid not work well due
to the failure of the committee system to strike ﬁrm.roots. . §o far
as ordinary municipalities are conce}'ned, the pres1dent]cham§z:;
with the help of a majority of councillors t?merg.ed as the hea "
both the council and the executive admimstratlfm.. T.he gen;rd
picture has been one of ill-staffed municipal adxymmtrahon hez e.‘
by a chairman who has at best been a part-time amateur a x:nd
nistrator. Even where an executive officer has‘been. ar;)pom e
to strengthen executive administration, .the relationship etv‘::en
him and the members of the elected wing has n?t always been
easy and helpful. The municipal council l3as in many cals);s
been reluctant to delegate powers to the execx'mve officer to enal l'e
him to run the day-to-day administration without fnuch' o_f poli-
tical interference. In such circumstances, no working dlSthtlog
could be evolved between what should be done by.t'he elec.:te
councillors and what should be left to the care qf paid oﬁicuaxl.s(i
It has resulted in the under-utilisation of the services of the pa1f
staff and a diffused administration having no distinct focus o

responsibility.
The Corporation Triumvirate

The internal management problems of the munimp.al corl?ol;
rations flow from the statutory fragmentation of. authority wh.lc
is a characteristic feature of all the Acts governing tl'le orgam:;-
tion and working of municipal corporations In ~In.d1-a. Als 1e
ordinary municipalities in the southern Sta.tes exh_lblt a cc:lsetz
similar fragmented structure, the observations with arl;g;ar o
corporation administration will hold good in thelf case also. he
distinctive feature of corporation government is what is cc:l o
monly called the separation of executive and (;iehbelr;o v
powers. The corporation or the city council is to lay down roae
policies, frame bye-laws, sanction the budget and keep t; ge ore!
watch on executive administration. At the. ofher end, 'et:d .
executive authority is vested in the commissioner appoin ; thz
the State government (Central Government In .the case © e
Municipal Corporation of Delhi).' The commissioner is z:is muc
an independent statutory authority as .the cor_poratlon, :nv{lanig
powers directly from the law. He has important powers of m
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ing appointments and contracts, enforcing the provisions of the
Act for which he has been made statutorily responsible, imple-
menting the decisions made by the corporation and the standing
committees, and exercising control and supervision over the entire
executive administration. In most cases, the corporation Acts
have provided for a number of statutory functional committees
which has the effect of splintering the administration further and
rendering coordination difficult.

The structure of corporation government is designed on a
dubious assumption that in governmental operations ‘policy’ and
‘administration’ are two distinct and divisible functions which can
be entrusted to two separate authorities. It is not very easy to
define the terms, and in the practical world of governance, espe-
cially in the field of local government, policy and administration
are inextricably intertwined. Historically, the doctrine of sepa-
ration of powers was formulated by Montesquieu to weaken
governmental authority in an age of autocracy. With the advent
of democracy, much of its appeal was lost, as other methods of
keeping the executive in check evolved. So far as Indian muni-
cipal government is concerned, it should be borne in mind that
the independent coordinate authority of the commissioner dates
back to a stage in the constitutional evolution of the country
when representative municipal government was struggling to be
born and official dominance was universal. Corporation govern-
ment originated in the Presidency towns where the then ruling
class had a vital stake in their administration and they could
hardly afford to entrust executive authority even to a partially
elected council. With the inauguration of constitutional demo-
cracy after Independence, the retention of the government-
appointed commissioner as a coordinate and independent statu-
tory municipal authority has hardly any justification. When a
civil servant is placed as a coordinate statutory municipal autho-
rity, it involves an unwarranted trespass into the domain of the
representative local council. If he is defended as a check on the
popular element, the argument would betray a queer distrust of
representative government itself. As the history of corporation
government in India shows, the statutory division of deliberative
and executive powers has been a constant source of friction be-
tween the commissioner and the corporation. The commissioner’s
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attempts to run the executive administration without ffohu;lai
interference have frequently be;n ;hv:hagtzcieggrceist;mfrihe rc;n;l the
elective wing. On the other hand, ‘ s have
ot without justification, that since tl}ey are often blam
%flcrfutii% ctllef;ciencies a{nd failures in civic_: .admlfustratxon, lt)he ts}::it:s-
tory responsibility for executive admpmtratmn mft'lte: o the;
Thus, a debilitating conflict of authority has beefl uilt in e
constitution of corporation government. ‘ In practice the coms
sioner and the corporation must work in harm.ony as nec;:es ;re}:
complements to each other, but the law has driven a wedge
e two. .

tWeei:‘lratgmentation of authority poses serious proble?ms olf adm;;
nistrative coordination. In corporation g9vernment the locus o
authority is indeterminate which stand.s in the. way ofdsmcio !
internal management and progressive city planning and leve (;p
ment. For instance, the commissioner may be responsible for
executive administration, but in most c.as.es he does nqt have
ultimate authority over staff matters. S}ml.larly, forrmakmg aI;i
pointments and contracts, powers are distributed an'aongd severof
authorities which not infrequently leads to the slowing tuownand
the pace of administration. Due to fragmented slt]rlic; lrtz nd
splintering of authority, the needs of the city as adw' o é.minlzl .
spective planning for progressive development, an .smgl P
attention to mobilisation of resources am.i enlisting o Jetve
popular support for civic development projects seeg .tot e e
body’s concern. A commissioner may be a very efficien e
nistrator, but he cannot be expected to play the role of a po ;rﬂ »
leader. Whilémd.aver that they are p y:
and not wholly, responsible for the.mty’s governance, as ex:,;::l
tive administration has been statutorily tal.ten out of theu. conAct;
The standing committee, as provided for.m the Corporailt.lollplole .
of Bombay, Delhi and Hyderabad, has tl:lCd to a'.ssun(;e t Ftration
a coordinating mechanism—the focalip.omt of city a mxfmsd ; is:
which i intended to gather up the diverse thre?.ds of a n;mthe
tration and give it a unity of purpose. As a nuf:ro?osmdobein .
corporation, it knows the mind of tl?e elecfted wing ; and e g
a small body, it works in a more business-like manner and takes .
decisions in a calmer atmosphere unruffled by t13e .dm anfl fury
of corporation sessions. Although the commissioner 1s not

'
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l_egally subordinate to the standing committee, in practice he finds
it convenient to work in close association with the committee
The stfmding committee has the potentialities of a plural politicai
executive acting as a bridge between the corporation and the
?xecgtive administration headed by the commissioner. But the
1mphefi conception of non-partisan municipal gover;xment has
'sto.od in the way of its emerging much like a cabinet system which
Is in vogue at the Central and State levels. The corporation Acts
1nva.rfab1y provide for partial election of the members of the
§tandmg committee every year on the idea that its membershj

is non-permanent. Again, some Acts provide for proportion:l
repre:sentatlon which goes against the concept of political hom |
geneity so vital for a cabinet system. The placement of the conox-
missioner as a coordinate, and not a subordinate, authorit al >
cr.eates an anomalous relationship between the,stand' Y conn
mittee and the chief executive, the commissioner e eomr

Reform Proposals

Ové\lthough_ it ha§ been felt that the existing forms of municipal
g rnment in India have not met with much success, it is rather
z:rrl}:)r&ssllr;g that xgary few reform proposals have been ,mooted and
pursued to change the 19th century municipal st
After Independence, a short-lived experiment e in Utte
Pradesh and Madhya Bharat with the o I'nade o
glel;r;lcinall government, the president being I21rlerse‘cdt€1:;r1 tgtlactseyclstle:; tl?j
€. In recent days, the corporation
be.en under- fire and the corpolzators h:\(z):;mtigfegz‘r/:im:l zl'lt }}as
velgheq against the statutory independence of the comrr%isn'1 or
and pointed out the unworkability and undesirability in a sloner
cracy of the. statutory separation of deliberative and exec?lrtr'lo-
powers. It is in this connection that the introduction of e
cabinet system of government at the municipal level lI: e
f'avoured by the mayors and corporators of im ey
tions such as Bombay, Calcutta, Delhj
and a few others.2 As a concrete :

portant corpora-
Poona, Nagpur, Sholapur
measure, the Metropolitan

®See Report of the Rural-Urb i
111, Ministry of Health and Family Plannin. oo/ P Committee, Vol.
T aastry amily P?‘mﬂmg, Government of India, 1966,

_subject to the supervision and control of the Mayor-in-Council.

CABINET SYSTEM IN MUNICIPAL GOVERNMENT 25

.Council of Delhi had passed a Bill (No. 59 of 1966) propos-

ing a Mayor-in-Council form of municipal government for Delhi
in replacement of the present Municipal Corporation. The Bill
was forwarded to the Parliament for enactment, but due to the
general clections intervening the measure could not be passed.
It was explained in the ‘Statement of Objects and Reasons’ that
the Bill contemplated important changes in the organisational
set-up of the Municipal Corporation of Delhi to enable that body
to function more efficiently. It was observed :. “Under the
Delhi Municipal Corporation Act, 1957, the executive power for
the purpose of carrying out the provisions of the Act vests in the
Commissioner but in a number of cases, he can act only with the

_previous sanction or approval of the Standing Committee or the

Corporation. The scheme embodied in the Bill provides for the

.executive functions being vested in the Mayor-in-Council consist-

ing of the Mayor who will be elected by the members of the
Corporation and two Deputy Mayors who will be appointed by

- the Administrator (of the Union Territory of Delhi) on the advice

of the Mayor. The Commissioner will be the principal execu-
tive officer of the Corporation and will exercise the powers and
perform the duites conferred or imposed on him under the Act
»8
The form of municipal government envisaged in the Bill comes
close to the cabinet system of government. The Mayor and the
two Deputy Mayors constituting the Mayor-in-Council will be
responsible for the executive administration of the Corporation ;
at the same time, they will be members of the Corporation. The
Mayor will be removable by a resolution passed by a majority
of all the members of the Corporation: Thus, the fusion of exe-

. cutive and legislative wings which is the fundamental characteristic

of cabinet system of government is achieved, and the account-
ability of the Mayor-in-Council to the Corporation ensured. The

. Commissioner, under the proposed system, will be appointed by

the Mayor-in-Council with the approval of the Administrator, and
he will function subject to the supervision and control of the
Mayor-in-Council. This provision obviously aims at abrogating

2See Bill No. 59 of 1966 as published in the Gazette of India Extra-

.ordinary, Part Il-Section 2, New Delhi, August 29, 1966.
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the old duality in Corporation administration. Also, the existing
fragmentation of authority has been sought to be removed by
abolishing the Standing Committee and making the constitution
of committees optional. As the first serious attempt after Inde-
pendence to radically change the constitution of city government,
the Mayor-in-Council Bill is no doubt a landmark in the history
of municipal government in India.

" Search for a Modus Vivendi

In spite of this break-through, on a closer scrutiny,.

the. form of municipal government proposed for Delhj
exhibits a number of glaring defects also. For instance
a thref,-man council is too small to supervise and controiv
the various functional departments. Also, a small cabinet is apt
to .antagonise influential party leaders many of whom would
aspire after a position in the cabinet. Since only the Mayor is
removable by the Corporation, the principle of joint responsibility
pas been overlooked in the proposed system. Under the pro-
]ected‘set-up, no distinction has been made between a titular
executive and a real executive. In such circumstances, the:
Mayor will have to function both as an ornamental figurehead
and as the head of the executive organ; which would put too

much strain on the busy Mayor. The Mayor or in his absence.

the Senior peputy Mayor will be presiding over the meetings of
the Corporation. This provision creates an anomalous situation :
for, the Mayor who is head of the Mayor-in-Council—the poli-

tical executive, should not simultaneously hold the position of’

speakership of the Corporation. A separate provision needs to

be made for the election of a president and a vice-president of the-

Corporatifm from among the corporators who will preside over
the' meetings of the. Corporation. Another important defect
yvhlch may pose a threat to the successful working of the Ma or-’.
1‘n-Counci1,' is that the opposition will have almost no real s}}:are-
in the exercise of governmental power. Committees, if consti-
tuted, will be advisory in nature. On the lines of t’he Public-
Accounts Committee and the Estimates Committee at the higher

levels of government, statutory Accounts and Estimates Com--

mittees elected on the basis of proportional representation would:
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have ensured a positive role of the opposition in keeping a watch.
on the working of municipal administration.

In spite of these defects, the proposed Mayor-in-Council
system of government may well form a basis for starting a mean-

~ ingful discussion on reforms in municipal structure. The cabinet

form of government is certainly not the only type of government.
that can be introduced at the municipal level. But, it has certain
distinct advantages. In the first place, the cabinet system estab--
lishes a plural executive as distinguished from the singular execu-

. tive in a strong-mayor or presidential system of government. It

has, therefore, more room for accommodating at least the impor-
tant political leaders and offering them a share in the exercise of
power. ' In the second place, a harmonious integration of the
executive and the legislative wings is achieved through this system
which thus steers clear of any possible deadlock between the two
under a presidential system of government. Because-of the not~
too-pleasant history of concentration of executive authority in the
municipal commissioner, politically any attempt to instal a presi--
dential system of municipal government may run into rough
weather. Lastly, the cabinet system has the great merit of being'
easily understandable, as it has been in operation for a fairly
long time at the State and Central levels. The protagonists of’
non-partisan municipal government would obviously be opposed
to this idea ; but it remains a cold fact that our municipal govern~
ment has already been working under the party system.

So far as the municipal corporations and bigger municipalities:
are concerned there is nmot much difficulty in introducing the
cabinet system of government in them. The councils in these:
cases are fairly large and political parties have in fact gravitated
toward them. This may not hold good in the case of smaller
municipalities having not-too-large councils. BEven then, it is
possible in such instances to conceive of a small but plural poli--
tical executive consisting of the municipal president and two or
three deputies who would guide, direct and control the executive:
administration and, at the same time, communicate with the
elected council to which they will be accountable for their actions..
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-Conclusion

There are various types of municipal government in operation
in different parts of the world, and it is easy to be tempted by one
type or the other and to urge for its adoption. One must not forget,
however, that governmental forms are not just mechanical con-
structs ; they grow out of distinct socio-political situations. Again,
there are certain core values in a society which are sought to be
preserved and promoted through a particular structure of govern-
ment. Political institutions last or languish according as they
succeed or fail in keeping in step with the dominant societal needs
and norms. In India, the crisis in municipal government has its
origin in the deliberate non-acceptance of the fundamental core
value of Indian polity, namely, democracy. Translated in local
terms, municipal democracy means that the municipal govern-
ment of an urban area is essentially the responsibility of a group
of locally elected popular representatives. Such a concept of
local democracy does not allow of an interposition of any other
competitive authority, and it is a fundamental postulate of a demo-
cratic form of government that the non-political permanent exe-
cutive must be subordinated to the political executive. Municipal
government in India, especially the corporation form of govern-
ment, has been working under the illusion that a system of gov-
ernment can endure even by neglecting the core value of a poli-

tical society. Time is not far, however, when this illusion will be
shattered by. the surging realities.

1V

DECENTRALISATION OF BIG
CITY GOVERNMENT

3 LW

Local government has its basis in the idea of a loca}lty ancf
in a close nexus between citizens and .governn}ent. It is ess;gr
tially a small government concept. This explains the nleason or
the world-wide concern for the state of health of loca glover f
ment in bigger urban complexes. It is as muf:h a prob! em }?
London, New York and many other metropolitan areas in t c‘
West as of Delhi, Calcutta, Greater Bombay and. other.blgg.er
urban areas in India. As the city size .goc.es on increasing, 1ts‘
spatial growth tends to outstrip its legal limits and cx':ea.tediaﬁgz;p
between the physical spread and the governmental ]unsd Ft(r)o:
To plug this gap various devices have been suggested an 1:n0t
duced in different countries of the world. H‘ovsfever, wet zfn— our'»
directly concerned with such devices.. W.hat is importan .orl o
purposes is that the bigness of a city with a moyo-ce:ntx;ct oeen
government sooner or later creates an unhealthy dxstanc? e 1vlvt e
the citizens and the government. There. are so many ‘loca! i€: .
but one local government. Thus the main problem beff)rebps ést
how to resolve the contradiction between a mqno-centpc ig city
government and a poly-centric urban community.

Solution through Delegation

In India, the bigger cities such as Calcutta, Delhi, c'i;e?gi:;
Bombay and a few others, have ac.tually been cqnfronted wi - in'
problem. There has been a feeling that the c1t)f ‘govemm n
these urban areas has been too distant ffom tl_xe citizens to appthe
ciate and meet their needs. The phy§1.cal dlstanc;c between :
town hall and the citizens in bigger c1-t1es stands. in the way of
getting redressal of day-to-day compl?xpts regarding securing of
water connections, payment of municipal dues, submission o

"
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building plans and so on. The frustrating experience of citizens
in getting the services of the local body alienates them further
from the city government whose image in India has never been
very bright.

To solve this problem of citizen-administration alienation and
.t9 bring the city administration closer to the people, two closely
similar devices have been adopted so far in selected cities in
India. The first device has been to set up local area offices of
the city administration, each having a number of branches of
.seyerhl headquarters departments. A local area office, thus con-
stituted, is headed by a coordinating and supervising, executive
oﬂicer.who is also responsible for communicating with the central
office in Tespect of matters that need to be referred to it. This
metfhod-ls technically known as administrative deconcentration
which is achieved through a carefully planned delegation of
powers and duties to the local area-level administrative and tech-
21(331 officers. It can be illustrated by referring to the systems of

circle offices” and “ward offices” in Hyderabad and Greater
Bombay respectively.

The Mu.nicipal Corporation of Hyderabad has an area of
72.85 sq. miles inhabited by a population of 11.88 lakhs (1961
census). With an area nearly double the size of Madras and
*Calcx.lt.ta, the City has naturally to look to the needs of far-flung
locallt.les and it was found that to secure ordinary civic services
and licences, a large section of the citizens had to travel a dis-
,tarl.ce of five to ten miles to reach the head office of the Corpo-
ragon. To mitigate the difficulties of citizens, the entire Corpo-
Tation area has since been divided into six circles each consistin
of two to five electoral wards or constituencies. The populatioﬁ
ﬁgures.of circles range between 0.56 lakhs and 2.77 lakhs. In
each circle has been located a Circle Officer under the ge.neral
control and supervision of an Assistant Commissioner. Other
officers posted in the circle office are an Assistant Medical Officer
of Health, one Assistant Engineer each for works and drain
and an Assistant Town Planning Officer. All these officers h:ge
been de.legated necessary powers to dispose of routine busineve
-concerning the provision and maintenance of civic services I;s
«cidentally, the Corporation of Hyderabad has also had 45 sa'nit .
‘ward offices on the basis of one ward officer for a populationaro);

DECENTRALISATION OF BIG CITY GOVERNMENT 31

25,000 to 30,000. Each sanitary ward office has a Sanitary
Inspector, a Vaccinator and a Birth and Death Registrar. A
child welfare centre and a family planning clinic have been at-
tached to the ward offices in certain places.

The Municipal Corporation of Greater Bombay with an area
of 186 sq. miles and a population of 41.52 lakhs (1961 census)
is the largest municipal authority in India. Realising the diffi-
culties of citizens in getting municipal services from centralised
offices far away from local areas, the Corporation has deconcen-
trated much of its administration through the creation of 17 ward
offices each headed by a Ward Officer, who has been delegated
necessary powers to deal with local area problems. The popu-
lation figures of the wards (which are not electoral wards) range
between 0.58 lakhs and 6.60 lakhs. Prior to the formation of
the ward offices, the different departments of the Corporation
were located at different places of the city, which used to cause
a great deal of inconvenience to_the citizens who had to move
from place to place to get redress of their complaints or to secure
needed civic services. BEach ward office is a ‘mini’ municipal
office having under one roof the local branches of several muni-
cipal departments which deal with the day-to-day problems of
citizens. Thus, the Assessment and Collection Department, the
Water Works Department, the Primary Education Department,
the Public Health Department, the Conservancy Department, the
Licence Department and the Shops and Establishment Section
have their officers posted in different ward offices, which greatly
facilitates speedy disposal of municipal business at the local area
levels to the satisfaction of the citizens.

This device of deconcentrating centralised municipal adminis-
tration through the establishment of local area-level offices has
not been punctuated by a parallel system of citizens’ participation
in local-area decision-making. Although the ward councillors in
Bombay meet informally to discuss the civic problems of the
wards, it has no basis in formal law ; nor do the ward councillors
have any powers in regard to local decision-making for their
wards. A second device adopted in Calcutta, Delhi and Madras
secks to add a political dimension to administrative delegation by
enabling the local coungillors to take part in local area decision-
making.
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The Calcutta Municipal Act, 1951, provides for the constitu--
tion of Borough Committees, one each for four to five electoral
wards. At present there are twenty Borough Committees in
Calcutta each covering five wards. The five ward councillors and

not more than three persons elected by the councillors from among.

the residents of the wards in the Borough constitute a Borough
Committee. Through a Corporation Resolution of 1953, ‘the
Borough Committees have been given both referred and dele-
gated powers in respect of determination of street names, provi-
sion of baths and washing places, appointment of the Registrar
of Births and Deaths for the Borough, planting and preservation
of trees, laying out and maintenance of gardens and playgrounds,.
general supervision over conservancy and lighting and other mis-
cellaneous matters relating to water supply, road repairs, drainage
works and engineering services. In limited cases, such as the
appointment of the Registrar of Births and Deaths, the Borough
Committee has been given final power. But most of its powers
are recommendatory in nature, and a Borough Committee does
not have its own area-level administrative and technical staff to
undertake local works on its prompting. All works are executed

by the regular administrative and technical departments of the

Corporation.

The system of ‘decentralisation’ was introduced in Delhi on
the recommendations of the Ad-hoc Committee as approved by
the Corporation in November 1962. It may be recalled that the
Municipal Corporation of Delhi was set up under the: Delhi Muni-
cipal Corporation Act, 1957, in supersession of as many as nine
local authorities including the erstwhile Delhi District Board
which had its jurisdiction over the rural areas within the Union
Territory. In spite of the introduction of a unitary set-up, the
offices of the former local authorities were being used as zonal
and sub-zonal offices of the newly created Corporation. These
offices, however, had very limited functions ; they used to attend
to day-to-day public complaints regarding civic amenities and
receive municipal dues. Administration of most other functions
was completely centralised, which resulted in inordinate delays
in the disposal of business and caunsed considerable inconvenience
to the citizens who had to travel long distances to reach the head
office and have their problems solved. The Special Zonal Com-
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mittees that were set up on the Corporation Resol}lﬁon sought
to remedy this defect and bring the city admnllistratxon closer to
the people. At present, the entire Corporation area of a.bt.)ut
512 sq. miles has been divided into eight zones each comprising
about eight to eighteen electoral wards. Like the Borough (}om-
mittee in Calcutta, a Zonal Committee consists of the councillors
from the wards falling in the Zone and one or more alder'men as
determined by the Corporation. The powers and functions of
the Zonal Committees appear on surface to be many. B.ut almost
all of these relate to “consideration” of proposals, making of .re-
commendations, review of work progress,.and inquiry and.advmc.e.
The only important power delegated to the Zonal Commlttees. is
the power to sanction estimates and plan for works to be carried
out in the zones (other than those relating to any of the U.nc.ler-
takings for water supply and sewerage, transport, fmd electricity)
up to Rs. 25,000 provided provision exists in the budget
sanctioned by the Corporation. .

The organisation of the Zonal Office in each Zone is almost
similar to the deconcentrated pattern in vogue in Hyderabad and
Greater Bombay. Under the overall supervision and control. of
an Assistant Commissioner, several branches of the Corpora'tn.on
departments have been located in the Zonal Office. .Tpe familiar
branches are those dealing with municipal works, buildings, vs'later
supply, drainage, public health, maternity anfi chi}d welfare, light-
ing, education, accounts, taxation, garden, hcer}smg an.d.others.

By an amendment in 1961 to the Madras City Municipal Af:t,
1919, an elaborate system of ‘decentralisation’ of Madras <.:1ty
administration was introduced, which is not very much dissimilar
to the system of Zonal Committees in Delhi. ) For electo.ra:l pur-
poses, the city of Madras has been divided into 190 d1v1sxf)13s,
cach returning one councillor. To deconcentrate city adminis-
tration, the entire city has been further divided into 10 ClICl'eS each
having an equal number of divisions (10). For every circle, a
Circle Committee has been constituted consisting of the ten. coun-
cillors from the divisions falling within the circle. There is also
a Central Committee at the headquarters consisting of the Mayor,
the Deputy Mayor and one member (other thal} the Chairman)
elected by each Circle Committee from .among its members. .A
Circle Committee has been statutorily empowered to sanction

MBUG—3



34 ESSAYS IN URBAN GOVERNMENT

estimates when the amount exceeds Rs. 25,000 but does mof
exceed Rs. 50,000. Estimates up to Rs. 25,000 are sanctioned
by the Commissioner or the Assistant Commissioner in charge of
the Circle Office under delegation-of powers from the Commis-
sioner. The Central Committee has the power to sanction esti-
mates between Rs. 50,000 and Rs. 1 lakh. Al items of work
relating to repairs and maintenance of water supply mains, con-
nections, drains and bridges, and all local works such as cleaning
of streets and removal of rubbish, provision of public conveni-
ences, lighting, establishment and maintenance of maternity and.
«hild welfare centres, dispensaries and public health centres, read-
ing rooms and public baths, registration of births and deaths and
vaccination, construction and maintenance of circle roads, open-
ing and maintenance of elementary schools, and planting and:
preservation of trees are undertaken by the Circle Committees
within their areas. Each Circle Committee has a Circle Office
headed by an Assistant Commissioner. The Circle Health Officer,
the Circle Engineer and other staff are posted in the Circle Office
to undertake the local area-level works within the cirele. Con-

siderable powers have been delegated by the higher level officers
to their circle-level subordinates.

Pros and Cons of Administrative Delegation

This brief review of the systems of administrative decentrali-
sation in the five cities including Delhi poses a number of impor-
tant problems for municipal government in a big city context.
The system of deconcentration in Hyderabad and Greater Bom-
bay is based exclusively on administrative delegation. The pat-
terns in Calcutta, Delhi and Madras envisage a degree of political
decentralisation by associating the local councillors with the area-
level administrative units. Of these three ‘cities, Madras has
devised the most elaborate system of area-level units endowed
with quite a wide range of powers and functions. By contrast,
Calcutta’s Borough Committees and Delhi’s Zonal Committees
have little powers ; Calcutta does not even have an administrative
and technical wing at the Borough level.

These experimentations unmistakably demonstrate a need for
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sub-municipal units in the bigger cities. So far, however, this
need has been sought to be fulfilled largely through administra-
tive delegation. The area-level officers have been delegated
powers by their superiors at the headquarters to whom they are
ultimately accountable. On the political side, except Madras no
other city has attempted transfer of substantial powers of the
Corporation to the local area-level units. o
What needs to be carefully considered in this connection is:
given the choice between the creation of local area-level adminis-
trative units with considerable delegation of powers and the estab-
lishment of decentralised political units as lower-tier bodies in a
two-tier city government, which of these alternatives is prefer-
able. So far, in India the first alternative has been tried in the
big cities and the second has been paid a lip-service in Calcutta,
Delhi and Madras. Delegation of powers is a universal feature of
administrative organisations.. Especially, when an organisation
grows in scale, considerable delegations have to be eﬂected. to
allow some amount of discretion to lower level functionaries.
The advantages of delegation lie in continuity of adm?nistfaﬁon,
time-saving and creation of specialisation and initiative in the
lower rungs of administration. It, however, tends to create pro-
blems about coordination, accountability and autonomy. When
the range of delegation of powers becomes very wide, the §a8k of
coordination by the headquarters office is bound to be dlﬂicful.t,
if not impossible. Secondly, delegation seeks to create sp.eclah-
sation over a longer period and the delegate comes to clalm de
facto autonomy which further complicates the task of coqrfimatmn.
Thirdly, as a natural corollary, the delegate’s acco.untablhty poses
a problem. Especially, in a political institution like a municipal
body, when large-scale delegation of powers takes place to local
area-level administrators, the problem of their accountabiity. is
bound to create citizen dissatisfaction and political trouble. It

‘needs hardly any emphasis that the exercise of power without

genuine accountability opens the floodgates of administrative cor-
ruption.  Also, delegation of powers has the tendency.tcf n§a1-ce
a governmental machinery complex ; as a consequence, it inhibits
public understanding of local government which is bound to cause
concern in a country where the public has been traditionally in-
dolent and passive.
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A New Type of Local Government

Administrative delegation is hardly any substitute for local
seli-government, and this is amply proved by the creation of
urban and rural local self-governing bodies. The fact remains that
in India the form of municipal government in bigger cities has not
received the attention it deserves. We have been clinging fast to the
time-worn Bombay model of municipal corporation with its prover-
bial splintering of powers among a number of statutory authorities.
The ancient doctrine of separation of powers which was adum-
brated to weaken government by creating checks and balances
has been unknowingly built into our municipal government. If
we really want a progressive, dynamic and quick-acting urban
government, it is high time that we evolve a more integrated
system of city government for our urban areas. The present.
system of coordinate statutory amthorities constituting the govern-
ment of bigger cities in this country has naturally stood in the
way of delegation of powers to the local area-level units. Unless
there is a single repository of power at the central level, there
cannot be wide delegation at lower levels.

If we reject the delegation plan and favour political decen-
tralisation through the creation of a number of smaller municipal
units at local area levels, the implications of political decentrali-
sation have to be carefully considered. Physically, economically
and through the free circulation of goods and services, a big city
area is homogeneous in certain basic respects, and its different
sectors are interdependent. At the same time, a big city like
Calcutta, Delhi and Greater Bombay has grown up by slow accre-
tions of local areas each of which generally retains its peculiar
social identity and traditional bonds of inter-personal relation-
ships. Especially in a city like Delhi where the local areas have
distinct memories of being governed locally by separate urban
authorities, the anonymous loyalty to local area lingers on even
after the dissolution of the urban local bodies. In fact the Zonal
Committee system in Dethi was built on the ashes of the old
local institutions. In designing a federal system of municipal
government for our bigger urban areas, these centripetal and
centrifugal forces need to be carefully weighed.

The present delegation plans in Madras and Delhi refiect, in
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mbryonic form, a two-tier structure. The .tendency is ?o
g:legatergurely local functions to the local area units and to re.ta.m
major, city-wide functions in the hands. of headqu.arters adminis-
tration. If there is agreement on having a .two-tler. gpyernment
for our bigger urban areas, the present praf:UCe of dividing func-
tions between the headquarters administration and the loca'l area
administrative units can be taken as a basis ?or f}lrt!ler division
of functions between the two levels. The' basic pn.nc1plc? govern-
ing such functional distribution would be tl3at funcftlons like trmll)k
roads, trunk sewers, water supply, planning which need to be
administered from the standpoint of the city as a whole, sh9u1d :
be looked after by the upper-tier authority ; and other functions
like street sweeping, garbage collection, local roads etc. should

entrusted to the lower-tier units. )
> The next important consideration in evolving a two—tfer urb.an
government structure is the proper size of the lower-tier umts
Ideally, these should be coterminous with. the. local c.ommumty
areas. But, to ensure a degree of financial viability .1t may be
necessary to increase the population size of eax':h unit substar;i
tially. In the Indian situation where the ﬁnm01ﬂ base of louclz ,
areas is proverbially weak, a lower-tier unit may need a pop a-
tion size of nearly 1 lakh to 2.50 lakhs to me:et tl.le civic needs
of the citizens within its jurisdiction. It is implied, therefore,
that a two-tier structure would suit a city having, say, more than
10 lakhs population. In other cities within the pop}xlatxon range
of 5 to 10 lakhs, the Madras pattern of circle comxmt%ees may .be
introduced. The Rural-Urban Relationsh‘ip Comn.:uttee whn?h
reported in 1966, had favoured the adoption 1°f this pattern in
cities having a population of 5 lakhs and.over.

The relationships between the two tiers need to be defined
carefully to avoid the tensions and conflicts of a federal syste:n.
Many of the world’s big cities such as Greater Lonc.ion, Toron.o,
Winnipeg, Tokyo and a few others have beer} running a two-.tler
government. In Greater London the councils in both tpe tiers
are independently elected, whereas in Toronto the upper-tier con-

1 t of the Rural-Urban Relationship Committee, (_Vol. 1),
Miniﬁgagf eralth and Family Planning, Government of India, 1966,
p. 65. :
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sists of indirectly elected members from the participating lower-
tier municipalities. The Toronto system has the advantage of
organically linking the two tiers which might be emulated in the
Indian situation. We do have the experience of running organi-
cally linked three-tier panchayati raj institutions in the rural sphere.
Under the English system of local government, the upper-tier
makes precepts on the lower tiers which are the taxing authorities.
In other words, the upper-tier lives on the earnings of the lower
tiers. This system would not be workable in India, as it is apt
to create frictions between the tiers. Although financial rela-
tionships have to be carefully considered, it may safely be said
that the major tax resources have got to be given to the higher
tier and an objective system of grants-in-aid to the lower tier units
by the upper tier has to be evolved.

The advantages of establishing a two-tier system of govern-

ment in our bigger cities would be many. There will not be any
problem of accountability inherent :n the delegation plans, and
the local administration will function under the control and super-

vision of the local council. 1In the second place, the ratio between

the councillor and the voters can be kept low to enable the coun-

cillor to represent his constituency properly. The system would,
in the third place, ensure accessibility of the people to their gov-
ernment and make for more popular participation in city govern-
ment and administration. In the fourth place, in future neigh-
bouring local bodies would not be opposed to joining the fede-
ration as one of its units, once it is assured that they would not
lose their identity through amalgamation.
erament in our bigger urban areas would render the mushroom
growth of competitive special purpose authorities like the housing
boards, water supply and sanitation boards, and improvement

trusts redundant. The area-wide functions would then safely be
looked after by the higher-tier unit.

Lastly, a two-tier gov- ’

v

MUNICIPAL PERSONNEL
ADMINISTRATION

j e
The problem examined in this paper fon:ms ]usltn ?m 11)211; acl)fgctg °
broader discussion on personnel admmlstratlonfm e e
ernment. Personnel administration has many face t. [here o
the problems of' recruitment and proper 'p%acemen fc;r o pm:
position classification and pay fixation, training, tr:imsnsuring pre-
motion, .¢énforcement of dmcipbﬁ:argmmea;t;re::, ::r; i;po;tant e
fare measures and retirement benefits. Th ant oo
i ions which would entail, if justlcfe is to be‘ done ,
ifr;m;gngthy discussion. We propose, .mstead, to c:::esx;t::iieec;g
e oS o o e i how the dflcent municipel |
. Here the key is! : _
::rrvi?:(;:ili%ministrative, technical and sub.ordmate,-—gzﬁe;)est be
organised to ensure the recruitm.ent of suitable pe:tser any. i
Local government administration, or for thatth n;a o of the
nistration, depends for its success largely onf theqmain o the
personnel manning the organisation. Or{e of e
for the failure of urban local gov.e;nment in this cg: tr?; i
up an jmage of at least an on-gomg concem c;m ety
inability in general to attract smtable.: persozncl‘;i.u e
remarked that financial inadequacy is the Ac e e O ke
urban local bodies and the State governments ar ke 0 e
his deficiency. Although the need for a sy o
lglxl'azmttsiin-aid can hardly be exaggeratedl, l(ﬁal go‘:/recl;nsmeri3 B
e should, in the main, stand ox.x ocal resources. P
glizgn i:::fnlocal resources neefls txl::l :;rvtllc::s a?ff ai?:ailfﬁiﬁeafu:izpal
bodt munchll:?’l ::ff .mafaggtc!ll’and services efficiently 1?r_ovided, the
:i(:?zleexslsacr:aniotp be asked to pay more by way of. a}df;tlg;:}ethes.
Thus the urban local bodies are caught in a Viclo : .fmm
Several commissions, committees and conferences have,
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time to time, made observations on the personnel problems of
the urban local bodies. For instance, the Taxation Enquiry
Commission (1953-4) spoke in favour of “adequately paid” and
“well-trained” municipal staff. The Central Council of Local
Self-Government at its meetings in 1956, 1959 and 1960, and
the Fourth Conference of Ministers of Town and Country Plan-
ning (1963) expressed concern about the efficiency and standard
of municipal services and called upon the State governments to
provincialise administrative, health, engineering and town-plan-
ring services of the municipalities. The latest recommendation
is from the Rural-Urban Relationship Committee (RURC) which
has just reported on, among other things, municipal structure,
personnel and finances. The RURC has made some significant
recommendations which will be mentioned later in this paper.

Personnel Practices and Trends

Originally the separate personnel system was universal in Indian
municipal government, the solitary exception being the commis-
sioner in a municipal corporation who used to be appointed by the
provincial government. In 1931 Punjab passed the Punjab Munici-
pal (Executive Officers) ‘Act to provide for the office of municipal
chief executive. The old states of Travancore-Cochin and Hyde-
rabad had provided for government-appointed municipal execu-
tive officers ; Hyderabad had evolved a more thorough-going state-
controlled municipal services. Also, Madras created centralised
State cadres for the more important municipal officers such as
commissioner, municipal engineer, and municipal health officer.
The Madras model of integrated personnel system has been
adopted by all the southern States. Mysore which has been slow
to adopt the system is expected to fall in line very soon.! Of the
other States, the trend in Madhya Pradesh, Rajasthan, Uttar
Pradesh and Orissa is toward the creation of unified and|or inte-
grated services and vesting of wide controlling powers with regard
to municipal personnel in the hands of the State Government.

*Report of the Committee on the Service Conditions of Municipal
Employees, Ministry of Health, Family Planning and Urban Develop-
ment, Government of India, 1968, p. 21,
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Rajasthan has advanced very far in this respect as, apart from
the constitution of the Rajasthan State Municipal Services for
superior posts, the Rajasthan Municipal Subordinate and Ministe-
rial Service has been created covering almost the entire subordinate
posts in the municipalities. Pending the constitution of unified
‘municipal services for administrative and technical officers, Madhya
Pradesh Government is presently appointing chief municipal
officers, health officers and municipal engineers from correspond-
ing State cadres. Appointments to the posts of revenue officers,
accounts officers, sanitary inspectors, overseers, revenue inspectors
and accountants are subject to State approval and the municipa-
lities do not have the power to create, abolish or change the emo-
luments of any of these posts without the prior approval of the
State Government. Recently, the Uttar Pradesh Government has
introduced a very comprehensive scheme of provincialisation of
municipal services under which various categories of administra-
tive and technical personnel will be posted, controlled and trans-
ferred by the State Government. The Government of Punjab
is reported to be considering the question of provincia-
lisation of the posts of executive officer, health officer
and engineer. The municipal corporations had so long
enjoyed comparative autonomy in the administration of their
personnel matters. But, the recently constituted Kerala Municipal
Common Service and the provincialisation scheme in Uftar
Pradesh do not intend to spare them any more indicating thereby
a slow extension of government control over the personnel under
the municipal corporations. Expectedly, the corporations are not
feeling happy over this recent development. Orissa has not con-
stituted any special cadres for municipal posts; the executive
officer, the municipal engineer and the health officer are State
Government servants appointed to serve in the municipalities.
Thus, for these key posts, an integrated system has been evolved.
In the remaining States, viz, Maharashtra, Gujarat, Haryafla,
Bihar and West Bengal, the separate personnel system prevails.
However, generally the State governments have reserved powers
to give prior approval to the appointment and dismissal of senior
officers. In Bihar, the Municipal Act has recently been-amended
to provide for the posts of Government-appointed executive
officers, and the State Government is contemplating to create
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unified cadres for municipal engineering, and medical and health
services.

One important reason for the failure of municipal authorities
to develop efficient operational administration is the general
absence of a well-designed municipal personnel policy which would.
have ensured services of adequately paid trained professional staff
enjoying reasonable security of tenure and proper service benefits..
The long-standing separate personnel system throughout northern,.
western, eastern and central India stood in sharp contrast to the-
integrated system developed in Madras. If the former system
could evolve a tradition of at least moderately efficient municipal-
administration run by professional executive and technical officers
within the general framework of policy-guidelines laid down by:
the elected council, it is doubtful if the present trend toward the-
provincialisation of municipal services would have set in. No-
doubt there were immense difficulties in the way of building up-
such a tradition. But, the failure provided enough ground for a:
steady State encroachment in the sphere of municipal personnei
administration. The Madras model has now spread all over
southern India, and to Orissa and Madhya Pradesh. Rajasthan
and Uttar Pradesh have constituted State-wide cadres of’
municipal services to be controlled by the State Governments.
The trend has been firmly set so much so that the municipal’
employees in a few other States such as Haryana are currently-
agitating for the provincialisation of municipal services. In a-
recent announcement, the Minister of Local Self-Government,.
Haryana, is reported to have agreed to provincialise the municipal
services in order to ensure greater efficiency and contentment
among employees.? It may be recalled that the First Conference
of Local Self-Government Ministers held in August 1948 adopted
a resolution favouring the constitution of ‘provincial cadres’ for-
local government staff. Later, similar resolutions have been:
adopted from time to time by the Central Council of Local Self--
Government consisting of the State Ministers of Local Self-Gov-:
emment. To go into the question of improvement of service:
conditions of municipal employees and to suggest a pattern of

N\

*The Times of India, Delhi, June 10, 1969.
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organisation for State-wide municipal services, the Executive Com-
mittee of the Council had set up in June 1965 a Committee with
the Ministers of Local Self-Government of Maharashtra, Madras,
Bihar, Uttar Pradesh and Madhya Pradesh as members. Provin-
cialisation of municipal services was taken for granted and the
Committee was asked to suggest a pattern of organisation for it.
Naturally, it came out with the conclusion that the essential
elements of municipal cadres are administrative control of the
State Government, transferability of the incumbents, and a fair
and impartial process of selection and promotion through the
Public Service Commission. It was significantly observed that
the municipalities could not claim absolute autonomy. and exclu-
sive right to appoint their own servants. The Committee bluntly
quoted in support of its argument entry 5 of list 2 of the Seventh
Schedule of the Constitution according to which ‘local govern-
ment’ is exclusively a State subject.? Thus, formal constitutional
provision has been invoked to silence all arguments for local self--
government. Incidentally, training of municipal employees to
equip them with modern techniques of manage{nen.t and to ex.lable
them to work better has received wide recognition in recent tn.nes,
and following the recommendations of the Nur-ud—.din Committee
(1963), the Union Government has been contributing to the costs
of four regional training centres at Calcutta, Lucknow, Bc?mbay
and Hyderabad, apart from the national centre located in the
Indian Institute of Public Administration, New Dellfi.' {%.lso a
number of State governments such as Punjab and Orissa is con-

‘templating to run training organisations of their own.

Recommendations of the RURC

The RURC, referred to earlier, had care@y diagnosefi.the
ills of the present-day personnel administra.tion in the municipa-
lities and suggested some important remec!ml measures. Briefly
stated, its recommendations are the following 3 .

(a) Since the requirements of the municipalities for public
health, medical and engineering services are small and the oppor-

* Report of the Committee on the Service Conditions of Municipal
Employees, op. cit., p. 32.
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tunities for promotion are limited, “it will be more convenient and
advantageous to have a combined integrated service for public
heaith engineers, town planners and medical and health officers”.
An integrated system has also been suggested for the municipal
accounts service.

(b) Since the administrative and revenue services of muni-
cipal bodies require special knowledge and expertise which do not
fit in with the State departmental work, “it would be better to
have a separate unified cadre of Municipal Officers, including
Revenue and Assessment Officers mainly for administrative
duties”.

(c) The recruitment to other subordinate services would be
looked after by a statutory municipal selection committee.

(d) In both integrated and unified systems, the control of the
services would vest in the State government.

Alternative Systems of Organisation

Now that the State governments have started thinking to solve
the personnel administration problems of the municipalities and
the RURC made some important recommendations, it is necessary
at this stage to evaluate the different systems of personnel
organisation.

(i) The integrated system, which was mentioned by the
RURC, involves recruitment for appointment to posts under the
State government as well as the local bodies. The personnel,
under this system, would be interchangeable between the two
levels of government and their scales of pay and service conditions
would be the same. 1Its chief merit is that it makes no distinction
between State and local government services, and thus it might
ensure availability of suitable personnel at the local level. But,
as a United Nations report observes, the integrated system “may
be impracticable in the larger countries in which conditions vary
widely, local authorities are numerous and the personnel needed
by them may run to hundreds of thousands”.* Secondly, as the
-experiences of panchayati raj point out, the duality involved in

*Seminar on Central Services to Local Authorities, Uni i
‘Technical Assistance Programme, New York, 1964, i)s.’ 491.11ted Nations
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the controls exercised by the State departments and the local
authority to which an officer is posted has a deleterious effect on
the morale and efficiency of the serving officer. Last but not least,.
the integrated system takes away the power of appointment and,
to a great extent, control over personnel from local government..

(ii) Under the unified system, which was also suggested.by
the RURC, recruitments are made for the purpose of appoint-
ments to local bodies alone, and personnel would be transferable
from one local authority to another. The administration of such
a system by an independent central agency ensures career oppor-
tunities and security of tenure, and saves the persom.lel from the
danger of political victimisation and possible contarfu'natlon from
local politics. Transferability among the local authorities offe‘rs the
staff an opportunity to change and widen their area of exP‘?nence.
This system is particularly useful for smaller local authf)rmes that
would otherwise have failed individually to attract s-ultable per-
sonnel. However, despite these advantages, the unified system
obviously involves curtailment of much of local control over the

staff.

(iii) A third method viz., the individual personnel system 9f
each local body, is practised in UK. and, to a greaf extent, in
our country. This system is attractive to the protagonists of’ local
‘self-government’, since each local authority is free.to recruit andA
control its staff as it thinks best. But as the history of local
government in this country has amply demonstrated, in the ab-
sence of adequate financial resources this system .allow§ the local
authorities the freedom to remain ill-staffed and inefficient.

Actually what we now have in our urban loFal bodies is a
combination of these three systems, with emphasm. on the.sepa-
rate personnel system for each local body. .As carlier mentxo‘rgadé‘
the present trend is to have a mixture of 1_ntegrated .afld unifie
systems for appointments to technical and higher murygxpal pos.ts,
and to leave the subordinate appointments to the municipal bodies
themselves. Andhra Pradesh provides a good e)fample of such a
mixed system. The RURC also favoured the mixed system, and
worked it out in more details.
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Evaluation

The advocacy of any particular personnel system is not
possible without reference to the nature of local government and
central-local relationship obtaining in a Country. In fact prescrip-
tions about local institutional changes are usually made on the
basis of certain assumptions about the nature of local ‘self-govern-
ment’ and the relationship between the central government and
the local bodies. But these assumptions are rarely spelt out.

The tradition of state-local relationships, national economic plan-

ning, and the condition of the labour market where skill—both
executive and technical—is scarce, all these factors have to be
carefully considered before suggesting any personnel system for
our urban local bodies. Also, conditions differ from State to
State which makes it difficult to suggest any uniform system for
the entire country.

Keeping these general observations in mind, it may be said
that so far as subordinate appointments are concerned, there is
justification for recommending the continuation of the system of
appointments by the municipal authorities themselves. It is too
much to wait for, say, the appointment of a peon or a sweeper,
till this is done by the State government or a central personnel
agency. Also, some local powers of appointment are needed as
much in the interest of local democracy as to provide opportuni-
ties for local employment. But the key problem is to organise
the higher technical and executive services. At present, it is
generally found that the urban local bodies fail to attract suitable
candidates for these posts. Unless some special arrangements are
made, the image of present-day local government will continue to
discourage them, and the machinery of local government will be
operated by the left-outs.

The RURC, as mentioned earlier, has chosen to blend the
integrated and unified systems together. Since the State govern-
ments play the dominant role in State-local relationships, the
integrated system is apt to pay additional premium on State con-
trol.  Also, an officer who knows that he will one day be trans-
ferred to State department, may not have any stake in municipal
service. Some other demerits of the integrat

ed system have been
pointed out earlier in this paper. A mixture of the integrated

. of candidates for appointment,

MUNICIPAL PERSONNEL ADMINISTRATION 47

and unified systems has the further danger qf creating two classes
of officials within a single municipal authority who may not pull
together well. .

; In view of these considerations, there is much Fhat car:i be
said in favour of the unified system operated by an independent
central agency. It will be exclusively devoted to local govern-

ment appointments. Its constitution will be such as would include

the representatives of both the State goverqqlent and thi:1 lﬁl.
authorities. Thus, it would not involve addltmn:ltll Sltzm:ll eftho
rtrol ; i letely deprive the local autho-
mental control ; nor would it comp : cal auihe
ir ri ir voices felt in personnel aomint
rities of their right to make their voices . O s
ion matters. Other advantages of this sys . arl
‘g:;or;ointed out. The Local Government Slerv1ce 001111:;1:::;
i i ] this kind of central personne Y-
in Ceylon is an example of B Nigorin
ther countries such as Ireland, Th and, ica,
’?‘:r;:agia and Ghana have established the unified service for local
ent personnel. ' .
goviinzay gfworthwhile discussing bx:xeﬂy the sahentdfegwih&:
of the organisation of unified service ;nl,gleonl.l lolg:l e_g:) e
i dinance o , a
Local Government Service Or overn
i levels have heen cons
ent employees at certain sala:ry ls h en
'ilgto a Lgca)l, Government Service \fvhlch is admunst_ert':;in bcgz) naf
Local Government Service Commission. . The CfofmJSISlGovem-
sists of nine members appointed by the Minister of Loca

ment. Of these, four members are appointed by the Minister

at his full discretion and four are appointed from panels of

icipal Council, the

: i by the Colombo Mummp. th
nomm.ee.s Suf 11131:;?;1 Coyuncils and Town Councx%s, the Mumc':x-
Assomatlonil: Conference, and the All-Ceylon Village Councﬂts
pal C.ou‘nc The head of the Department of Local. QOvem.men A
Association. al Government, is ex-officio Chairman

issi Loc } y
of Congglssmi:sei;n(’f The Commission’s power includes classi
of the Comm: .

i alary scales, determination of
ﬁcat.ion 9f pos;s ;- fggl;‘l:x?tonpg:tsf igruitments, appointments,
quahﬁc?txons 2 fers and (discipline of staff. Recruitments are
D o transblic announcements, interviews and con}p'etmve
made. ﬂ;:g;ih g:fore filling up the vacancies, local authorities are
examin .

mmission, and during interviews
invariably consuled’ B - Cothe mayors or chairmen of local
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councils are permitted to sit in. Minor disciplinary powers are
also delegated to local authorities by the Commission.?

The unified personnel service of this type marks a healthy
compromise between local democracy and certral control. No
doubt the personnel problems of our municipal bodies have been
responsible, to a considerable extent, for ther inability in general
to deliver the goods; but one should not at the same time
ignore the political turmoil through which municipal government
in this country had to pass before Independence, and the utterly
negative role of the State governments that failed to give posi-
tive guidance and assistance to the structurally weak municipal
authorities. The current trend toward the provincialisation of
municipal services has its origin in a psychology of distrust of
urban local government. Hence, there is a general tendency
presently to vest all local personnel administration power in the
hands of State governments. Such a policy, however, cuts at
the very root of municipal democracy. The present-day con-
tradiction in State policy toward municipal personnel administra~
tion is remediable through the introduction of a unified local
government personnel service which would suitably blend local
control with State supervision and guidance. Current thinking
in India seems to be that separate personnel system is unwork-
able and the only solution is to go for the provincialisation of
municipal services under which control over personnel matters
would vest in the State government. It may, however, be
cautioned that already there exists in this country a high degree
‘of State control over the municipal bodies. Any pew measure
to streamline their administration should, therefore, be preceded
by a frank consideration about the type of local government that
we want to develop in our urban areas.

®United Nations, Local Government Personnel Systems, New York,
1966, pp. 74-6.

VI

GOVERMENT IN METROPOLITAN
CALCUTTA

The phenomenon of urbanization and its impact on almost
every aspect of the social system have, in recent years, lefi to
much academic interest and consequent analytical sophistications.
Metropolitanism, as one form of urban growth, has.been-su-b-
jected to thorough scrutiny as much to satisfy academic curiosity
as to provide planners and administrators wi.th hard data and
possible solutions to the myriad problems which a ﬂoqd of un-
checked urbanization brings in its trail. :Thus'concelved,. the
study of widespread urban growth around_ ?he C}ty of Calcutta,
carried out by the Institute of Public Admmlstratlf)n, New York,
is important for two reasons. In the first place, its purpose has
been to assist the local planners with a large array of facts and
data without a knowledge of which no solution pattern coulfi be
devised. In the second place, the study has been of consider-
able international importance inasmuch as _the knowledge <?f .the
area might help in making comparisons wgth apparently.sntfnlar
urban growth elsewhere and thus formulatmg general px:mmples
and concepts. The metropolitan growth of Calcutta, hl.ce any
other similar growth elsewhere, could be wev&fed from different
perspectives. The investigations carried_ out, since 1?61, by. t?xe
Ford Foundation Consultants, the Institute of I.’ub!lc Adminis-
tration (New York), the World Health. Orgamsapon and the
Calcutta Metropolitan Planning Organisaflfm of the Gpvernment
of West Bengal, to name the major authorities engaged‘m 'res'earch
and planning in the area, bear testimony to the multi-dimen-
sional approaches to the problem.! It is not possible to com-

1 The Institute of Public Administration, New York, has since published
the results of investigations in the form of about a dozen monographs.
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press all of them within the compass of this brief essay. The
mam purpose here is to highlight the principal governmental prob-
1€H}S of the urban area. Since these stem from and are inter-
twined with the physical nature of the area, an account is also

given of its geographic nature and spread and its locational-
functional significance.

Terminologies

_ .Before we deal with the physical nature of the urban area
1t 18 necessary to define some of the important terms which wili
be frequently used in course of the discussion. Such terms as
“urban” and “rural” have particular local connotations, an ex-
p}anation of which would save us from possible semantic confu-
sion.

(1) Urban Area : An area is defined as urban by the Indian
Census if it possesses, inter alia, the following charac-
teristics :

(a) A density of not less than one thousand persons
per square mile ;

(b) A total population of at least five thousand ; and

(c) Three fourths of the working population being
engaged in non-agricultural activities.

(2) Rural Area: An area is rural if it is non-urban.

(3) Calcutta Conurbation : Like the U.S. Bureau of the
Census definition of the Standard Metropolitan Statis-
tical Area or the Registrar General’s definition of the
conurbation in England, no attempts have as yet been
made by the Indian Census aside from the ‘town group’
concept of the 1961 census, to define urban agglo-
merations. In delineating the boundaries of the Cal-
cutta Conurbation, the Study Group of Geographers of
the Calcutta Metropolitan Planning Organization had
to take into account the local conditions that vitally
affected the nature and extent of the conurbation.
Apparently, it is the compact ribbon-shaped built-up
area along both banks of the River Hooghly extend-
ing in all directions from the two cities of Calcutta
(East Bank) and Howrah (West Bank). Because of
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material differences between living conditions in West
Bengal and Western Europe, the boundary of the
conurbation was demarcated by mapping (a) all areas
under urban local bodies, (b) all rural local authority
areas (locally named mouzas) with more than sixty
per cent of the population dependent on non-agricul-
tural occupations (as per 1951 census), (c) all rural
local authority areas with a density of more than 2,000
persons to the square mile in 1951, and (d) all settled
areas including built-up areas and not distinguishing
between urban and rural settlement, as factory labour
was found to be residing in villages as well as towns.?

(4) Calcutta Metropolitan District : The Calcutta Conurba-
tion is the urban core along both banks of the River
Hooghly. But, for planning purposes and future deve-
lopment, substantial portions of purely rural tracts and
the areas of three other outlying municipalities have
been added to the conurbation area. Thus the conurba-
tion and these additional tracts taken together constitute
what the Calcutta planners call the Calcutta Metro-
politan District (CMD), which cuts across the four
magisterial districts of the southern plain of West
Bengal. This wide urban-rural tract of nearly 450
square miles is the planning area of the Calcutta Metro-
politan Planning Organization of the Government of
West Bengal (CMPO). It contains about 6 million
population and is administered by a multiplicity of local
government authorities, the numerous field agencies of
the State and the Union Government, and by a host
of special agencies or ad hoc bodies.

2C. B. Fawcett's conception of the conurbation which seems to have
been the basis of English census delineation of it, also includes enclaves '
of rural land in urban areas. Again, Robin Best points out, “in County
Boroughs alone no less than a third of the total administrative area was
in agricultural and other rural uses in 1960”. See The Major Land Uses
of Great Britain, Department of Agricultural Economics, Wye College,
University of London, 1959, pp. 53-4. Within the Calcutta Conurbation
the proportion of rural enclaves is as high as 44 per cent of the urbanized

land.
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Geography and Locational-functional Significance

The city of Calcutta is the heart of the CMD and the focal
point of a region that extends far beyond the CMD. Several
factors contributed to the growth of Calcutta which in turn gene-
rated steady urban growth in the peripheral areas resulting in the
present agglomeration of urban centres. Situated at the mouth
of the Ganges-Bhagirathi river systems of North India, Calcutta
grew to be a major port in Eastern India. The Bay of Bengal
is about 80 miles from the port whose hinterland contains the
fertile alluvial plains of the Ganges valley and the leading indus-
trial region of India. Consequently, the port handles about
45 per cent of India’s total exports and 40 per cent of total
imports. It is also the focal point of inland waterways system,
although the partition of India and the deterioration of the
Bhagirathi have greatly reduced its influence in recent times.
Calcutta’s airport at Dum Dum is one of the busiest in the East.
As the greatest transport node of Eastern India, Calcutta’s loca-
tion has ensured its unparallelled commercial preeminence, with
all the paraphernalia of banking and insurance companies, capital
market and stock exchanges, clearing agencies and shipping lines,
wholesale and retail trading houses and allied trades and profes-
sions. All the major rail-systems converge in the city which is
also the focal point of several important National Highways.
These communication systems have tied the Calcutta area to a
far-flung region of about 350,000 square miles tentatively
measured on the basis of intensity of flow of goods and migra-
tion to and from the city.

Calcutta’s immediate neighbourhood is the hub of West
Bengal’s industrial structure which has developed mostly north-
ward along the banks of the River Hooghly. It is this Hooghly
Industrial Belt unified by gradual industrialization along the river
and by the spinal communication systems, which has formed by
slight inflation on the east, west and south the Calcutta Metro-
politan District. Certain physical factors such as the existence
of swamps and marshes have restricted the growth of the indus-
trial belt in the east and the west and the communication sys-

-tems moving north-south have given it a particularly lineal pattern.
Here are located a complex of industries the more important of
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which are jute mills, cotton mills, chemicals, engineering and
automobile works, glass, soap, pottery and match factories. The
importance of industries and commerce and other non-agricultural
occupations is borne out by the fact that nearly 98 per cent of
the income earners in the CMD derive their income from these
occupations (see Table 1).

TABLE 1

Employment in CMD

Earners in
Sectors : 1961-62 % to total
(in thousand)

1. Primairy .. .. .. 58.60 2.50
{Agriculture, including animal husbandry,
fishery efc.)

2. Secondary .. e 964.62 41.27
(Industries and construction activities) .
3. Tertiary . 1314.26 56.23

(Commerce, banking and insurance,
transport and communication, Services
and professions.)

TOTAL .. 2337.48 100.00

Also, the gross industrial production of the CMD amounting to
about 822 crores (1961-62) accounts for slightly more than
29 per cent of national production and the net. value added by
manufacturing which is about 270 crores constitutes more than
half the national figure. -

The urban field of the CMD, as measured by daily commuta-
tion extends to about 9,000 square miles of which 4,000 square
miles constitutes the intensity zone of commutation. As‘ surveyed
by the Geographers of the Calcutta Metropolitan Planning Orga-
nization, the daily supply zone of commodities such as fish, eggs,
milk and milk products, fruits and vegetables also conforms to -
the wide daily commutation field. One peculiarity of commuta-
tion in the CMD is the predominance of the rail-borne traffic.
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Buses ply within a narrow zone around Calcutta and the role
of the automobile which is so important in the metropolitan areas
elsewhere in the world, is yet to be felt in the CMD.

Population Pressure

The intermingling of the constituent local authority areas
within the CMD is largely due to the twin forces of widespread
industrialization and a tremendous population explosion. Of the
total CMD area of about 450 square miles, nearly 235 square
miles constitute the urban core and the rest are peripheral rural
areas. As per the latest (1961) census, the total population of

the CMD is slightly more than 6 million of which nearly 90 per °

cent live in the urban core area (see Table 2). The command-
ing position of the City of Calcutta is revealed by the fact that
its population is nearly half of that of the CMD and almost equal
to the combined strength of the rest of the urban core. The
real concentration of population has taken place in about 45 per
cent of the area of the CMD, and as regards the distribution of
urban population in the entire State of West Bengal, the CMD
alone contains nearly 75 per cent of the State’s urban population.

TABLE 2
Population Distribution in CMD

Units Population Area
(in thousand)  sq. miles

1. Urban core

(a) Calcutta City .. .. 2927 36.92
(b) Other Municipal Towns .. . 2691 140.06
(c) Non-municipal Towns .. .. 395 57.00%*
2. Rural units (Mouzas) .. .. 609 216.00%
TOTAL .. 6622 449,98+

* Approximate figures.

The density of population varies considerably from area
to area within the CMD (see Table 3). For instance,

GOVERNMENT IN METROPOLITAN CALCUTTA 55

the city of Calcutta has the highest density with about 76,000 to
the square mile. At the other extreme, the rural fringes have a
very low density of nearly 3,000. The low density in the peri-
pheral rural tracts and in some of the urban areas has kept down
the average density of the CMD as a whole.

For obvious economic reasons, Calcutta and its environs have
always attracted in-migrants from different parts of India and
the rural areas of undivided Bengal. A socio-economic survey®

TABLE 3

Population Density

Units Density (in thousand)

per sq. mile
1. Calcutta City e .. . 76
2. Urban Core, including Calcutta .. .. 25
3. Rural Fringe .. .. . 3
CMD (as a whole) e . .. 15

conducted by the Calcutta University during 1954-58 revealed
that about 55 per cent of Calcutta’s population were migrants.
The latest census (1961) figures also point out that the annual rate
of growth over the last decade has been over 3 per cent through
in-migration and only 1.5 through excess of birth over death.
After the partition of Bengal, continuous flow of refugees from
East Pakistan had poured into Calcutta and its adjacent areas.
Almost all the towns around Calcutta have been registering since
then steady population growth. As the inter-censal figures for
Calcutta and its neighbourhood areas show (see Table 4),
Calcutta’s net growth is the highest among the CMD
towns, although the percentage increase of 8 per cent is the
lowest. Apart from Calcutta, thirteen out of the total of 34
municipal towns in the CMD registered a growth of more than
50 per cent. Of these, the growth figures of at least three towns
are as high as 214 per cent (North Dum Dum), 119 per cent

" 28, N. Sen, The City of Calcutta, Calcutta, Bookland, 1960.
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(Kotrung) and 107 per cent (Bally). In addition, as many as
seven municipal towns had the growth figures between 40 per
cent and 49 per cent.

TABLE 4
Population Growth in Municipal Areas

. Population Percentage
Urban Local Bodies change
1951 1961

1. Calcutta Corporation .. 26,98,444 29,227,289 8.47
2. Chandernagore Corporation .. 49,909 67,105 34.45
3. Baidyabati Municipality .. 24,883 44,312 78.08
4. Bally Municipality .. 63,138  1,30,896 107.32
5. Bansberia Municipality .. 30,622 45,463 48.47
6. Baranagore Municipality .. 77,126  1,07,837 39.82
7. Barasat Municipality .. 16,027 29,281 82.70
8. Barrackpore Muaicipality .. 42,639 63,778 50.42
9. Baruipur Municipality .. 9,238 13,608 47.30
10. Bhadreswar Municipality .. 36,292 35,489 (—)2.21
11. Bhatpara Municipality .. 134916 1,47,630 9.42
12. Budge Budge Municipality .. 32,196 39,824 23.69
13. Champdany Municipality .. 31,543 42,129 33.56
14. Dum Dum Municipality .. 14,002 20,041 43.13
15. Garden Reach Municipality .. 1,09,160 1,30,770 19.80
16. Garulia Municipality .. 28,304 39,041 2.60
17. Halisahar Municipality .. 34,666 51,423 48.33
18. Hooghly-Chinsurah  Municipality 56,805 83,104 46.30
19. Howrah Municipality .. 433630 5,12,598 18.21
20. Kamarhati Municipality .. 77,251 1,25,457 62.40
21. Kanchrapara Municipality .. 56,668 68,966 21.70
22. Khardah Municipality .. 18,524 - 28,362 53.11
23, Konnagar Municipality .. 20,233 29,443 45.52
24, Kotrung Municipality .. 14,177 31,031 118.88
25. Naihati Municipality .. 55,313 58,457 5.68
26. North Barrackpore Municipality .. 32,173 56,683 76.18
27. North Dum Dum Municipality .. 12,156 38,140 213.75
28. Panihati .. .. 49,514 93,749 89.34
29. Rajpur Municipality .. 16,310 24,812 52.13
30. Rishra Municipality .. 27,465 38,538 40.3%
31. Serampore Municipality . 74,824 91,521 2232
32. South Dum Dum Municipality .. 61,391  1,11,284 81.27
33. South Suburban Municipality .. 1,04,055 1,85,811 78.57
34. Titagarh Municipality .. 71,622 76,429 6.71
35. Uttarpara Municipality .. 17,126 21,132 23.39
36. Barrackpore Cantonment .. 16,189 16,912 10.64

Norte: Bally has since been merged with Howrah to form the
Howrah Municipal Corporation, and Kotrung and Uttarpara have been
converted into a single municipality.
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Peri-urban Growth

The rural areas contiguous to the Hooghly industrial. belt
have always lived within the magnetic pull. of the Fham _of
neighbouring urban local bodies which administer the 1.nd.ustf1al
area. In the last twenty-five years, increasing industrialization
and in-migration of the successive waves of refugees from E@st
Pakistan have led to the natural overspilling of the population
of the municipal areas into the rural fringes. Thus, in many
places, municipal jurisdiction has in fact moved.m‘to the nearby
urbanized peripheral areas leaving the statutory limits soqlewhcre
behind. Also, a few new urban pockets have in ce_rtam cases
clustered together, and grown up almost as one umit. . Lastly,
new urban settlements have sprung up in some places indepen-
dently.

This phenomenon of rapid peri-urban growth took place only
during the last inter-censal period 1951-61. The 1951 census
identified the rise of only two new urban areas, whereas as many
as thirty-two new urban areas were recognized in -1961. 'I:he
total area freshly urbanized thus came to about 57 square @es
‘with a population of nearly 3,95,000. Here, the average densp;y
of about 7,000 to the square mile is higher thz?n. even the density
pattern of some of the individual municipa}hnes. One conse-
quence of this urban flood which quickly inundated a s;zable
portion of the peripheral rural areas, is that the boundfm-es of
the Calcutta conurbation moved further from the outer hfmts.of
the municipalities to those of the urbanized areas, registering
thereby an inter-censal areal growth of nearly 32 per cent.

Implications for Government and Administration

This discussion so far has aimed at highlighting the process
of growth of a wide stretch of integrated tefritory ?long both
banks of the River Hooghly. This spatial integration of the
CMD has far-reaching implications for its government and ad-
ministration. The functional interdependence of the local. areas
falling within the CMD has recently attracted the attention of
the public authorities in India. For instance, at the réquest of
the Government of India, a team of consultants from the World
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Health Organization reviewed in 1959 the environmental sanitary
conditions of the Greater Calcutta Area.t In view of the physical
and functional unity of the area, the WHO consultants recom-
mended, inter alia, the creation of a Calcutta Metropolitan Autho-
rity with jurisdiction for sanitary functions, such as water supply
and sewerage, over urban and industrial areas on both sides of the
River Hooghly covering approximately 270 square miles.> Shortly
afterwards, the Government of West Bengal set up the Metro-
politan Water and Sewage Board on the lines suggested by the
WHO team. Finally, the Board was superseded in 1961 by the

- Calcutta Metropolitan Planning Organization which was estab-
lished to attack the problems of the Calcutta Metropolitan area
on a bigger scale and “to secure and promote its development
according to plan”. The CMPO is the only agency so far
created to deal with the problems of the Calcutta Metropolitan
District on an integrated basis.®* Unlike such planning bodies as,
for example, the Wellington Regional Planning Council in New
Zealand, it is a non-representative, technical body—an organ of
the State Government. Its purpose is merely to make a master
plan for the co-ordinated development of the CMD.

Local Government in CMD : Fragmentation of governmental
jurisdictions which is a universal feature of metropolitan areas
everywhere, can also be found in the CMD. Aside from the
direct or indirect involvement of the Union and State Govern-
ment agencies, a multiplicity of local government authorities
directly administer specific areas. The urban local bodies (see
Table 5) are the English County-borough-like all-purpose single-
tier authorities locally known as corporations and municipalities.
‘The only exception is the Barrackpore Cantonment which has a
Board consisting of military personnel, State Government nominees
and local representatives. For all practical purposes, the Board
operates as a municipal authority. The city of Calcutta is ad-
ministered by the Calcutta Corporation. Chandernagore which

‘ The review area of the WHO consultants was, rou
same as the Calcutta Conurbation area.

® Assignment Report on Water Supply and Sewage Disposal, Greater
Calcutta, WHO Project: 1India 170, World Health  Organization,
January 1960.

& Another special authority has since been set up, viz.
Metropolitan Water and Sanitation Authority,

ghly speaking, the

, the Calcutta
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TABLE 5

Urban Local Bodies in CMD, 1964

Area Urban Local Bodies
'\ CiyofCiiouta .. .. Celuta Corporaton
2. lgz\?;?aik;glie mclil:;t)onment .. Cantonment Board
3. élliﬁd:gr;aggx%zszfown .. Chandernagore Corporation
4. 8}3; sr%un?ézgz areas .. 33 Municipalities

(134.90 sq. miles)

TOTAL : 176.98 sq. miles 36

was originally a French colony, also has a Corporation v.vl-ncallm
follows, however, mainly the provisions oﬁ the Bengal Mumcnp
Act which governs the operation of th? .thlrfy.-three mufnc1p?.;mes
in the CMD. The areas of these mun1C{pahUes vary widely br9m.
0.80 square miles to 11.73 square miles, the averageb elgcgl
about 4 square miles. The rural areas and Fhe freshly ur .amZCd
areas which together comprise 250 square miles, are administer o
by a newly evolved system of rural local government. In ac;lcor g’
ance with an all-India pattern, generally kn'own as the Panc ayati
Raj, a three-tired structure has been c?emgned for each ;n;agt;f;
terial district. At the top is the district leve'l bodj.r call >
Zilla Parishad ; the second tier is the Anch(.zhk Parishad at the
level of the development block which comprises abOl‘lt o.ne h\:;l;
dred villages with not more tlhalll) :100,(;((;(:) wp;:)pt;l:tlot;é aé e
ier is the village level body

tl)’(:ztr:(c)}r:zyt;.r lsIn West %engal, the lowe.st' tier has been iuﬂlzzr[
sub-divided into two types of authorities called the. tsm:f ’
Panchayat and the Gram Panchayat. The former c;l)ns1st s oAlI
number of villages each of which. has a Gram Pqnc hayaC.

these types of rural local authorities—four types in the CMD—

abha which consists
¢In addition, each gram panchayat has a gram s

of tl?e] entire electorate in a gram panchayat area, and possesses very
fimited powers.
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TABLE 6
Special Purpose Bodies in CMD, 1964

Name

Composition

Jurisdiction

Functions

1. Commissioners
for the Port of
Calcutta

Central Govern-
ment and State
Government no-
minees, repre-
sentatives of
Calcutta Corpo-
ration, Howrah
Municipality and
major commer-
cial and indus-
trial interests

Dock areas in
and around Cal-
cutta and navi-
gation and allied
authority over a
wide stretch of
the Hooghly
River even be-
yond the CMD

Port of Calcutta
and navigation
authority

o
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TABLE 6—contd.

2. West Bengal State Govern- State-wide Water  supply
Develop- ment nominees road construc-,
ment Corp_ora- tion, disposal of
tion (smcp sewage, land re-
gone into li- clamation and
quidation) improvement

3. West Bengal do. do. Supply of
State  Electri- electricity
city Board

4. Calcutta State 3 out of 5 mem- City of Cal- Passenger bus

Transport Cor-
poration

bers are State
nominees

cutta, parts of
Howrah Muni-
cipality and the
district of 24-
Parganas

services

S. Oriental Gas
Co. Ltd.

State nominees

City of Calcutta
and its environs

Supply of gas

6. West  Bengal
Secondary
Education
Board

17 out of 30
members are
State nominees

State-wide

Secondary edu-
cation

7. Smoke Nuisan-
ces Com-
mission

S out of 11
members are
State nominees

Towns an d
suburbs of
Calcutta and
Howrah

Abatement  of
smoke nuisances

8. Calcutta Im-
provement
Trust

6 out of 11
members are
State nominees

City of Calcutta

Improvement of
Calcutta includ-
ing street, hous-
ing and general
improvement

9. Howrah 5 out of 11 Howrah Munici- Improvement of
Improvement members are pal area Howrah, other-
Trust State nominees wise same as in 8

10. Commissioners Same as 1 Howrah Bridge Maintenance
for the New and its ap- and control of
Howrah Bridge proaches Howrah Bridge

11. Salt Lakes State Govern- Salt Lakes area Reclamation and
Reclamation ment nominees to the east of development in-
and Develop- the city of cluding execu-
ment Board Calcutta tion ‘of city ex-
(now. depart- tension project
mentally done)

have overlapping jurisdictions and functions and the entire struc-
ture is hierarchical, the topmost body being the supervisory and
co-ordinating body for the whole magisterial district.  Within
the CMD, parts of the areas of four Zilla Parishads fall and the
number of lower tier authorities in these parts will run into few
hundreds.

The governmental picture is further complicated by the exist-
ence of a2 number of ad hoc special purpose bodies such as the
Commissioners for the Port of Calcutta, the Calcutta Improve-
ment Trust, the West Bengal Development Corporation, the
Calcutta State Transport Corporation and the like (see Table 6).
Many of the important functions and services such as
transportation, slum clearance, city planning development and
water supply have been entrusted to them that not unoften come
in conflict with the elected local bodies.

The outer fringes of the CMD cut across the boundaries of
four magisterial districts where the regional units of the State
Government perform a host of local functions directly, many of
which are now gradually being vested in the newly created rural
local bodies. The main administrative units are the District, the
Sub-division and the Block. The district administration headed
by the French Prefect-like District Officer exerts considerable
influence and control on the rural local bodies. Next to him is
the Sub-divisional Officer in each sub-division of a district who
functions almost as an agent of the district officer within the sub-
division. Finally, at the development block level operates the
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Block Development Officer. These three units—district, sub-
division and block—have each its own complement of field
officials who serve the local areas directly. Thus, in the rural
areas and the freshly urbanized tracts where rural authorities are
stil now functioning, the regional units of State administration
operate in close association with the elected rural local bodies.

Governmental Problems

The governmental organization within the CMD is much
more complex than what the above discussion points up.” For
instance, there are a number of Union Government agencies such
as the Railways, the Planning Commission, the Central
Water and Power Commission, and the ministries like the Finance
Ministry, the Education Ministry and so on which are both
directly and indirectly involved in the government of the CMD.
Also, a very important part is played by many of the State Gov-
ernment Departments such as those of Local Self-Government
and Panchayats, Finance, Home, Education and Health. Even
some private organizations such as the Calcutta Electricity Supply
Corporation, Light Railways and Bus Syndicates ought to be
included to get a clear picture of the authorities and organizations
that are directly serving the CMD. Here the emphasis has been
deliberately laid on the local self-governing bodies for the simple
reason that they are the main suppliers of the municipal services
such as water supply, roads, public health measures, primary
education, sewerage and drainage facilities, parks and play-
grounds, street-lighting and the like. They are also respounsible
for inspection of food and drugs, markets and slaughterhouses,
building regulations and zoning. Naturally, therefore, it is these
local bodies which have to bear the main brunt of increasing
-demand for the municipal services and their administration faces

the real pressure generated by population increase and growing
urbanization.

TA full-scale inquiry was conducted by the Institute of Public Ad-
min}stration, New York, under the guidance of Dr. Leslie Green, and the
findings are now published in Calcutta Research Studies No. 1, M.
Bhattacharya er al. Government in Metropolitan Calcuttq -

] A manual,
Bombay, Asia Publishing House, 1965.
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Gross inadequacy of municipal services and deficiency in
the administrative structure are the basic facts of the system of
local government in West Bengal, and the locgl bodies in the
CMD are no exception to this. For instance, in 1962-63, the
per capita income of individual municipalities ranged betvyc?en
three shillings and slightly more than a pound. The‘ co_ndmon
of the rural local bodies is far worse. Low per capita income
naturally entails low per capita expenditure and the §ervices such
as water supply, roads, sanitary measures, education, etc. are
thus starved. There is no set principle of exchequer grant, as
in Britain, assuring substantial financial assistance to the l-ocal
bodies. Grants from the State Government which are entirely
discretionary, account for nearly 20 per cent of the total rev?,nues.
of the urban local bodies. The mainstay of their ﬁnance§ is the
property taxation which yields about 70 per cent of their tqtal
revenues. But the machinery of tax assessment and collection
is far from satisfactory. Consequently, nnder—ass.essment aFd
default in collection are universal features of municipal ﬁnancml
administration. As it has been rightly pointed out, .“The local
authorities are caught in a vicious circle: lov'v tax receipts .frc.)m g
narrowly-limited field breed poor administration, poor jddmunstra-
tion puts a brake on the imposition of new taxes or the increase of
existing ones”.8 As regards administration, very few urban local
bodies can employ qualified valuers, engineers and doctors, .and,
for the sake of economy, many officials such as the: samfary
inspector, the head clerk and the like are to work in various
capacities.” The upper tier rural Jocal authorities are now receiv-
ing staff assistance from the State Government, but those at the
lowest tier have little or no staff at all.»° n

Such, in brief, is the picture of local government within the

i David C. Ranney,
8 Calcutta Research Studies No. 3, Abhijit _Datta ?nq Ran
Munic?;fz;l ;ina;ces in the Calcutta Metropolugn District : A Preliminary
Bombay, Asia Publishing House, 1965. B
Sun;%;]cuc:g %seawh Studies No. 2, M. M. Singh, Myn}mpnl Govern-
ment in the Calcutta Metropolitan District: A  Preliminary  Survey,
bay, Asia Publishing House, 1965.
Bou}" Cilcutta Research Studies No. 5, M. Bhattacharya, Rural Self-
Government in Metropolitan Calcutta, Bombay, Asia Publishing House,

1965.
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CMD. The low standard of local administration is manifest in
each of the local authority areas. Metropolitanization has just
aggravated the problems, and not created them. In fact, many
of the local ills such as water scarcity, lack of adequate sanitary
and public health facilities and so on, would still be there, even
if there was no metropolitan area with interlocking local bodies.
This situation has important implications for metropolitan ana-
lysis. The crux of the metropolitan administrative riddle is that
physical integration of contiguous areas following from land uses,
movement of population, traffic and goods, etc. needs to be
translated into some form of administrative integration. Hence
the prescriptions for such devices!* as federation of local bodies,
joint boards, annexation and consolidation, inter-authority con-
tracts and so on. Whatever be the form of administrative solu-
tion, the chief purpose remains the same everywhere: the areas
of problems must coincide, in the main, with those of the adminis-
tering authorities. In the metropolitan areas of the mature econo-
mies such as those in the United States and Great Britain, the
local areas are more or less well-provided with the basic services
and the administration as such is not inadequate. There,
the main problem is one of administrative co-ordination among
the involved authorities for those functions that have metropolitan
area-wide repercussions. In the CMD, also, the physical integra-
tion of the metropolitan area does, of course, necessitate inter-
governmental co-ordination and metropolitan area-wide solutions
for certain problems. But the distinguishing feature of the CMD
is that the area contains a multiplicity of substandard local autho-
rities none of which is capable of providing the basic municipal
services in their respective areas. Hence the main problems are
basically localized rather than metropolitanized. In suggesting
a re-organization of the government of the area, this fact of
localization of the basic municipal problems has got to be borne
in mind. This has perhaps general applicability to the metro-
politan areas in the developing countries of the world, where the
problems arising out of basic deficiency in local government

"For a discussion on the administrative solutions to metropolitan

area problems, see L. P. Green, “Johannesburg” in W. A. Robson, Great
Cities of the World, 2nd ed., 1957.
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structure and functions have a tendency to get mixed up with
those that are genuinely metropolitan.’?> Another difficulty in
such metropolitan areas is that the basic weakness of the local
bodies renders a two-tier Greater London-type governmental
design ineffective. For, formal re-organization does little to re-
move the structural-functional inadequacies of the lower tier
bodies without whose active co-operation the system can hardly
operate successfully. Secondly, the upper tier authority respon-
sible for metropolitan areawide functions cannot be expected to
precept on the poverty-stricken lower tier bodies. In a develop-
ing economy where the local economic base is proverbially weak,
the institution of local bodies with overlapping governmental
jurisdiction may make it difficult to tap enough revenues from
the identical tax base.

Governmental Solutions

As mentioned earlier, there are quite a number of solution
patterns evolved in the metropolitan areas of different countries
of the world to get out of their governmental chaos. Yet,
any solution that can be suggested must be based on a
careful consideration of the peculiar problems of a particular
metropolitan area.l’

It follows from what has been discussed above that in the
CMD three things have to be borne in mind before any govern-
mental solution can be suggested. Firstly, for certain specific
purposes such as drainage and sewerage, water supply, traffic
control and overall planning including land use control, the
metropolitan area needs to be viewed as a unity, and. as
experience proves, fragmentation of governmental jurisdictions
is a positive hindrance to the much-needed integrated and single-

¥ The localization of problems arising out of local government
deficiencies was also pointed out by many Arab urbanists in 'Morfoe
Berger, The New Metropolis in the Arab World, New Delhi, Allied
Publishers, 1963.

13 The suggestions of the Local Government Commission for Epgland
for different areas such as the Tyneside, the Teesside and the West Midlands
bear testimony to this statement. .

MB:UG—5
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minded approach to these problems.’* Secondly, the urban local
bodies whose areas form the core of the CMD are structurally
and financially too weak to ensure even a moderate standard of
municipal services. This is true in spite of the fact that many
of the municipal towns have local industrial bases. Lastly, there
is a vast peri-urban fringe consisting of freshly urbanized tracts
and purely rural areas both of which are administered by a multi-
plicity of rural local bodies in close association with the regional
administrative units of the State Government.

Let us take the last two points first. So far as the urban
local bodies are concerned, the first thing needed to enable them
to cope with the rising demand for urban services is to stimulate
them structurally and financially. As it has been pointed out,
“The municipal framework was. .. .established in the early days
of the jute industry, which began in the 1850’s, and there has
been little re-organization in spite of the great industrial growth
and development of a closely-knit conurbation in the last quarter
of a century. Moreover, no important changes have been made
in the municipal boundaries laid down by 1900.”% If we leave
out Calcutta (36.92 square miles) and Barrackpore Cantonment
(1.43 square miles) which is a military station, it can be noticed
that nearly a fourth of the urban local bodies have areas below
2 square miles ; and most of them possess areas between 2 and
6 square miles. Only six have areas between 6.01 and 11.73
square miles. In view of such small areas and the consequent
high density of population, municipal consolidation seems to be
the imperative need. Only in this way can the municipal bodies
pull together their administrative and financial resources. Con-
solidation would yield some viable units which could then
perhaps annex even some of the peri-urban areas. The factors
that need to be taken into account in municipal consolidation
were fully laid down in the statutory regulations for the Boundary
Commission in England in 1945. These are of universal validity.
It can only be emphasized that the annual rateable value, popula-

“Of these, traffic control falls outside the jurisdiction of the local

bodies and is exercised by the police which are directly under the State
Government.

* Calcutta Research Studies No. 2, op. cit., p. 3.
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tion and area of each unit have to be carefully weighed in the
formation of new units.1® Also, these local bodies must be assured
of statutory State Government grants commensurate with their
financial needs.

As regards the peri-urban fringe, its two component parts,
e.g., freshly urbanized tracts and purely rural tracts, are suscept-
ible to different solutions. For instance, the purely rural area
or a part of it can be used for the purposes of a ring of green belt
around the CMD, which function can be entrusted to a body
constituted to look after metropolitan area-wide problems. The
other alternative is to treat the rural area and the freshly urban-
ized tracts on the same footing, and these may be controlled,
developed and administered by a separate “peri-urban develop-
ment board”. For, these areas are still under the rural
local bodies which are structurally and financially unfit to met?t
the rising demand for urban services. Sooner or later, this peri-
urban fringe will completely elude the grasp of the rul.ral local
bodies through rapid urbanization which is expected to.mundate
the rest of the rural areas within the CMD. Ke'ze.pmg these
developments in mind, proper administrative provision sh9uld
be made to forestall haphazard and unregulated growth. Since
the urban-rural fringe area lies at the periphery of the.urban
local bodies, one solution could be to combine parts of this area
with contiguous urban local bodies. But, that would put 2
severe burden on the weak urban bodies that can hardly make
both ends meet. Also, it is the general experience that ‘the
freshly annexed area needs more services, but yiellds very little
tax revenue. Under the circumstances, the establishment of a
peri-urban development board may be helpful on two counts.
It can undertake the work of systematic development of. the
entire urban-rural fringe area which would then receive a unified
treatment. Also, such a board may be profitably utilized as a
watch-dog body to keep an Argus-eye on unregulated fringe
urbanization throughout the State of West Bengal!” The

“Within the CMD, the State Government has so far effected con-
solidation in only two cases, and proposals for some other areas are
under consideration. ) ) )

W For a more detailed analysis of this point, see Calcutta Research
Studies No. 5, op. cit, Ch. 8.
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operation of the board would naturally necessitate the extinguish-
ing of the jurisdiction of the district magistrate and the sub-
divisional officer in respect of most functions.

We can now consider the first point about an integrated
approach to some of the specific problems of the CMD. No
institution like the Greater London Council or the Metropolitan
Toronto Council has so far been established to administer metro-
politan area-wide functions. However, two important bodies
have recently been set up for the CMD as a whole. Of these,
reference has already been made to the Calcutta Metropolitan
Planning Organisation. The other important body is the Council
of Co-ordination which is presided over by the Chief Minister
of the State, and consists of seven other ministers, some mem-
bers of the State Legislature, a few journalists and eminent public
figures, representatives of the bigger urban local bodies and some
civil servants. As the name suggests, it is to review, co-ordinate
and look to the implementation of the work of all the important
agencies concerned with the “social, economic and overall better-
ment” of the CMD. The Council is not an elective body ; its
members are nominated by the State Government. Obviously,
in a politics-ridden State like West Bengal, the purpose of such
a body is not merely to ensure co-ordination among competing
agencies, but essentially to take the important interest groups in
confidence. Even then, on the face of it, there seems to be a
real need for public relations which, if actually provided by this
body, will go a long way in removing local political obstacles
to the implementation of the plan which the CMPO might frame.

Inter-governmental co-ordination is perhaps the biggest prob-
lem in the CMD. Prior to the establishment of the CMPO, a
number of special purpose bodies was created from time
to time to undertake developmental and allied work for different
parts of the CMD. As Table 6 shows, there are at least four
bodies, excluding the CMPO, which are concerned with improve-
ment and development, e.g., West Bengal Development Corpora-
tion, Calcutta Improvement Trust, Howrah Improvement Trust,
and Salt Lakes Reclamation and Development Board. To put
it bluntly, if the CMPO is genuinely to be treated as a planning
body for the whole of the CMD, the planning functions of these
four bodies within the CMD, need to extinguished, The West
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Bengal Development Corporation might continue its operations
outside the CMD, since its jurisdiction is State-wide. But, the
other three can well be merged into the CMPO to form a pool
of rare technical personnel. There is no earthly reason why Fhe
CMPO cannot thus be given the responsibility for both planning
and execution. Such re-organization would eliminate institu-
tional rivalries that might bedevil planning in the CMD, and
ensure economic and rational use of scarce technical and financial
resources. Despite its impressive composition, the Gouncil (_)f
Co-ordination has failed so far to be the rallying point of pubh‘c
consciousness about planning in the CMD. This, however, 1s
the appropriate body for publicizing and popularizing the plan-
ning proposals of the CMPO. But, political neglect seems to
have made it a cripple. If the Council could provide the much
needed leadership in planning, it could, at a later date,
be transformed into a Metropolitan Council of the London
or Toronto model. Pending such development, the CMPO, re-
organized in the line suggested above, can undertake the metro-
politan area-wide functions ; the urban local bodies after neces-
sary consolidation would discharge the purely local functlons.;
and a peri-urban development board would look after the muni-
cipal and development work of the peripheral, urbar%-rural tract.

A final word may be said about the problem of mter-de:par'.c-
mental co-ordination at the level of State administration which is
an important element in the planning and development of the
CMD. Since the policy leadership must emanate from the State
Government, co-ordination among the departments that are
directly involved in local government administration is of para-
mount importance. More than any others, the three departments
that are so involved are the Development and Planning Depart-
ment, the Local Self-Government and Panchayats Department
and the Health Department. Originally conceived as a co-
ordinating department for the framing of the five year.plan of
the State Government, the Development Department got involved
in such functions as local development work and setting up of
township. The latest addition to its responsibilities is town and
country planning, for which a separate Town and Country P{an—
ning Branch has been set up within the Department. anstnfu-
tion, control, supervision and care of the local self-governing
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bodies have been the responsibility of the Local Self-Government
and Panchayats Department. Lastly, the Health Department
which has the final control of all health activities in the State,
also possesses powers of supervision over the local self-governing
units in respect of their public health and sanitary services includ-
ing water supply, drainage, garbage and sewage disposals. The
Directorate of Public Health Engineering within this department
deals with all engineering aspects of environmental health,
executes water supply schemes in both urban and rural areas,
and undertakes sanitary schemes including drainage and sewage
disposal. It is the Local Self-Government and Panchayats
Department which has overall responsibility for the local self-
governing bodies. Yet, strangely enough, it has been left with
just a crumb of formal powers. Unless there is an attempt to
bypass this Department, it is difficult to see how the functions of
the Town and Country Planning Branch and the Directorate of
Public Health Engineering can be divorced from those of the
Local Self-government and Panchayats Department. Planning
cannot be done in an administrative vacuum. Departmental
isolation is a patent vice in State administration, and when the
complementary and identical functions are parcelled out among
a number of agencies, its inevitable corollary is institutional
rivalry. The West Bengal Government, under the directives
of the Planning Commission, have now embarked upon planning
operations for a number of urban centres outside the CMD. In
the interests of speedy and effective planning, it seems impera-
tive that the Town and Country Planning Branch, and the Direc-
torate of Public Health Engineering should combine with the
Local Self-Government and Panchayats Department (since re-
constituted as Local Self-Government Department). Only thus
~can a co-ordinated approach at the policy formulation level
match with a similar approach at the level of policy execution.

Conclusion

The growth and development of the CMD have direct rele-
vance to the health of its far-flung influence area and to the state
of the national economy. As one authority pointed out, “The
vast majority of informed observers. . . .consider the urban prob-
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lem in West Bengal, and especially the area of Qreater Calcut’t’a,
an urgent matter of national—and even international concern. 18
Unfortunately, however, many of these problems have remal.ned
unsolved due, mainly, to administrative and political stagnation.
For instance, since 1947, out of the 36 urban local bodies, 19 have
different times. The city of Calcutta which is the heart of the
been superseded and taken over by the State .G.overflment at
CMD has suffered from frequent bouts of administrative stz_lle-
mate which is another fascinating story of interminable coni_hc':tS
of competing interests. Against such a background _of e'ldn}lmsi
trative paralysis, one can at best hope that suggested.x.nstltutmna
changes would be punctuated by a much-needed political leaiiger-
ship which is so crucial for the life and health of the CMD.

% Richard L. Park, “The Urban Challenge to Local and ”Sta'te Go-
vernment : West Bengal, with Special Attention to (?alcut , in Roy
Turner, India’s Urban Future, University of Ca_hfomlz} Press, 1962,

» Also see the next article on “Some Administrative Aspects of
Calcutta’s Basic Development Plan”.
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SOME ADMINISTRATIVE
ASPECTS OF CALCUTTA’S BASIC
DEVELOPMENT PLAN

The Calcutta Metropolitan Planning Organisation (CMPO)
which was set up by the Government of West Bengal in 1961
“to secure and promote the development of the Calcutta Metro-
politan area according to plan”, published The Basic Develop-
ment Plan for the Calcutta Metropolitan District, 1966-1986, in
December 1966. The Plan is a very comprehensive docu-
ment. 1t is very different from a conventional city master plan.
It does not deal with detailed functional plans for specific urban
facilities such as water supply, sewerage and drainage and so on.
Its primary purpose is “to provide a rational and comprehensive
framework of growth for Metropolitan Calcutta over the next two
decades”. It has studied in depth the complex problems inhi-
biting the growth and development of the metropolitan area and
then tried to provide a set of basic inter-related policies for its
cconomic, social, physical and administrative stimulation. The
four main objectives of the Basic Development Plan (BDP) are:

(a} to promote a more dynamic growth of the metropolitan
economy ;

(b) to develop a proper urban environment for a popula-
tion of about 12.3 million by 1986 ;

{c) to create the machinery for sustained development
planning and effective plan implemeniation ; and

(d) to strengthen Jocal self-government and citizen
participation.!

The principal merit of the BDP lies in its comprehensiveness

4

* Basic Development Plan for the Calcutta Metropolitan ~ District
1966-:?6, Calcutta Metropolitan Planning Qrganisation, Development and
Planning (T & CP) Department, Government of West Bengal, 1966, r. 6.
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and the methodical and scientific treatment of the subjects dis-
cussed. In these respects, it represents a model of city and
regiopal planning which can be profitably emulated by planners
in other urban areas and metropolitan complexes in the country.

It is not the purpose of this paper to go into all the details
of the BDP. We are concerned here with a very specific feature
viz., its treatment of local government in the growth and deve-
lopment of the metropolitan area. The importance it attaches
to local government is evident from the four main objectives
mentioned above. As the BDP clearly affirms, “strong and
well-organised local governments, with efficient and purposive
.administrations, should play a vital role in the collective progress
of the metropolitan area and in raising the standards of living
of the individual citizen. There is a wide range of governmental
functions, of importance both to the individual and to the com-
munity, which are best performed at the local level. Further-
more, the encouragement of responsible elected leadership at this
local level must, in a democracy, itself be one of the fundamental
goals of all comprehensive development plans.” Accordingly,
the BDP has discussed the problems faced by the local govern-
ment institutions within the metropolitan area and suggested some
remedial measures to rationalise and stimulate them in order
that they can effectively play their assigned roles within the
framework of development administration for the entire Calcutta
Metropolitan District (CMD).?

Existing Local Authorities

A brief account of the existing structure of local government
in the CMD may be helpful in evaluating the suggestions and

recommendations of the BDP. Much like the metropolitan areas

clsewhere in the world, the CMD is administered locally by a
multiplicity of authorities each operating isolatedly within its
petty jurisdiction. Their insularity is a legacy of the past and
symbolic of the inability of the administrative apparatus to

1Q0p cit, p. 129.
¢ The. terms ‘metropolitan area’ and ‘Calcutta Metropolitan District
(CMD)* are used interchangeably.
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keep in step with the dynamics of later day industrial-urban
growths. At the time of writing this paper, the CMD’s local
administration is shared by 3 municipal corporations, 31 muni-
cipalities, 1 cantonment, 1 notified area authority, and about
half a dozen statutory special purpose authorities (see Table 1).
In addition, parts of the zilla parishads of 24 parganas, Hooghly,.
Howrah and Nadia with their constituent lower tier authorities
such as the anchalik parishads, anchal panchayats, and gram
panchayats, fall within the CMD. On top of these, various State
departments and the areal units of State administration viz., the
division, the district and the subdivision, and quite a few Union
Government agencies, such as the Railways, the Port authorities

and the like, are directly involved in the administration of the:

CMD.

Thus government in about 490 sq. mile area of the CMD:

inhabited by more than 6 million people (1961 census) presents
a picture of chaotic fragmentation. The CMD has many
governments, yet it is pitifully lacking in government. This
governmental chaos sets the background for the BDP.

Reorganisation Proposals

Planning and its implementation cannot take place in a state

of organisational chaos which creates, as it were, an administra-~
tive vacuum. Hence the BDP has sought to provide “a suitable
organisational framework for planning and action as aspécts of
a single development process”. Its main proposals relate to :
(i) the establishment of a statutory planning authority
for the CMD ;
(if) the organisation of functional and area development
agencies ;
(iii) the rationalisation of the structure of local self-
government ; and -
(iv) the improvement in the fiscal machinery.
The need for a metropolitan planning authority arises out of

the fact that the CMPO which is currently engaged in planning

for the CMD, is not a statutory body, and does not have ade-
quate status and authority to review and coordinate the develop-

ment programmes of various implementation agencies within the
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TABLE 1

Existing Local Authorities in the Calcutta Metropolitan District

(as of April, 1967)

A. Urban Local Self-Government

1. Calcutta Corporation 18. Hooghly-thnsurah Municipality
2. Chandernagore Corporation 19. Kamarhati .
3. Howrah Corporation 20. Kanchrapara ’
4. Baidyabati Municipality 21. Khardah »
5. Bansberia " 22, Konnagar »”
6. Baranagore ' 23, Utt'arpa:wa-Kotrung »
7. Barasat P 24, Nalhatl 23
8. Barrackpore » 25. North Barrackpore »
9. Baruipur » 26. Nor}h I?um Dum »
10. Bhadreswar . 27. Pal'uhatl "
11. Bhatpara » 28. Rga]pur »
12. Budge Budge » 29. Rishra »
13. Champdany » 30. Serampore »
14. Dum Dum " 31. South Dum Dum s
15. Garden Reach ,, 32. S(_)uth Suburban »
16. Garulia " 33, Titagarh ”
17. Halisahar ' 34. New Barrackpore ’

B. Cantonments
1. Barrackpore Cantonment

C. Special Purpose Authorities

Calcutta Metropolitan Water and Sanitation Authority
Calcutta Improvement Trust

Howrah Improvement Trust

Commissioners for the Port of Calcutta .
Commissioners for the New Howrah Bridge
Calcutta State Transport Corporation.

Db B

D. Notified Area Authority
1. Kalyani Notified Area Authority

E. Rural Local Self-government
Parts of the Zilla Parishads of 24-Parganas, Hooghly, prrah
and Nadia, along with their constituent anchalik parishads,
anchal panchayats and gram panchayats.
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‘CMD.  Within the framework of a State planning legislation, the
proposed metropolitan planning authority will be mainty res-
ponsible for (a) formulation of plans and policies for the develop-
ment of the CMD, (b) preparation of a capital budget for the
CMD, and (¢) coordination and enforcement of development
controls only in respect of major projects and policies, most of
the enforcement powers being otherwise vested in the hands of
the Iocal authorities.

To undertake metropolitan area-wide functions, four statu-
tory special purpose authorities have been suggested viz., a water
and sanitation authority, a traffic and trapsportation authority,
a parks and recreation authority and a Hooghly River Bridge
Commissioners. Of these, the first authority has alteady been
created under the Calcutta Metropolitan Water and Sanitation
Authority Act, 1966. Besides, three area development autho-
rities have been proposed to undertake general improvement and
development works in specific areas on both banks of the river.
These have been named the East Bank Development Authority
(EBDA), the West Bank Development Authority (WBDA) and
the Kalyani-Bansberia Development Authority (KBDA). The
first two authorities are to be formed by extending the existing
jurisdictions of the Calcutta Improvement Trust and the Howrah
Improvement Trust, and the last one is to be specially cons-
tituted to emphasise the strategic importance of the area in the
BDP. Three other special purpose bodies proposed are a bustee
improvement authority for Calcutta and Howrah, a housing
authority for the CMD, and an education commission for the
CMD. All these authorities with their jurisdictions and func-
tions are put together in Table 2. In the sphere of local self-
government, the BDP has suggested municipal consolidation as a
remedy against fragmentation. Several factors such as popula-
tion size, density, area, contiguity, topography, optimum service
areas, organisational and financial resources and so on need to
be taken inte consideration in Creating bigger and more viable
municipal units. The programme of consolidation suggested in
the BDP is presented in Table 3. These consolidation proposals
have been put forward “tentatively”, and these do not provide
“a detailled examination of alternatives” to find out optimum
urban local units in terms of area and population. The area
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TABLE 2

Special Purpose Authorities Proposed in the Basic

Development Plan

Authority

Jurisdiction

Main Functions

. Calcutta  Metropolitan

Planning Authority

. Caleutta  Metropolitan

Water and Sanitation
Authority

. Calcutta Metropolitan

Traffic and Transporta-
tion Autbority

. Hooghly River Bridge

Commissioners

. Calcutta  Metropolitan

Parks and Recreation
Authority

. Housing Authority (as

a division of the State
Housing Board)

. Calcutta  Metropolitan

Education Commission

. Bustee Improvement

Authority

CMD

CMD

CMD

CMD

CMD

CMD

_ CMD

Calcutta and
Howrsh

Plan preparation and co-
ordination, capital bud-
gevng, plan review and
enforcement

Water supply, drainage
and sewerage

Traffic and transportation
planning and regulations.
parking facilities ; plann-
ing, construction and
maintenance of arterial
roads and hig'pwa_ys .
planning,  coordination,
development and opera-
tion of systems of mass
transportation

Construction of bridges
and operation of ferries
across the river

Planning, provision and
maintenance of majo:
parks and public recrea-
tion facilities, permanent
open spaces and public
landscape.

Housing

Development of policies
and standards for educa-
tion, school constructiomn
and location

Bustee improvement
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TABLE 2—contd.

9. East Bz}nk Development  All of the CMD  Urban renewal, area de-
Authority on East Bank velopment, new town-
up to the sou- ship, local planning
thern boundary
of Bhatpara
Municipality

10. West Bank Develop- All of the CMD
ment Authority on West Bank
up to the sou-
thern boundary
of Chander-

nagore do.

11. Kalyani-Bansberia De- Remaining areas
velopment Authority of the CMD in

the North do.

Source : The Basic Development Plan, op. cit,, p. 133,

TABILE 3

Proposed Consolidation of Urban Local Government in the CMD

Units Area sq. miles Population

(1961 Census)

.East Bank Groups
1. Calcutta, Garden Reach, South

Suburban .. .. 56.48 32,43,870
2. Baranagar, Kamarhati, Dum Dum,
I];Iorth Dum Dum, South
um Dum .. .. 21.62 4,02,759
3. Panihati, Khardah, Titagarh .. 13.25 1:98:540
4. Iéarra;gkpore, North Barrackpore,
arulia, Bhatpara 13.77 3,07
a .. . 07,13
5. Kanchrapara, Naihati, Halisahar . . 11.56 1,78,842
" 'West Bank Groups
6. Howrah, Bally
7. Uttarpara-Kotrung, Konnaga'r' ot 643,000
Rishra '
. .. .. 7.30
8. Serampore, Baidyabati, Champ- 120141
dani, Bhadreswar .. .. 9. 8 2,13,451
9. Hooghly-Chinsurah, Bansberia .. 13.00 1,29,890
Source :

The Basic Development Plan, op. cit., p. 131.
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and population of the units as envisaged in Table 3 will in
many cases, increase, if simultaneously attempts are made to bring
peripheral non-municipal tracts into them. Thus the Kalyani
Notified Area Authority is proposed to be amalgamated with the
fifth east bank group consisting of Kanchrapara, Naihati and
Halisahar.

Another important recommendation concerns the “phased
programme of non-municipal area annexations” to fill in the gaps
in the municipal mosaic of the CMD. Since there are difficulties
in the imposition of higher municipal tax rates on the residence
of the newly annexed areas and in providing higher levels of
services to them, immediate annexation of the entire non-
municipal urban and rural tracts to the reorganised urban units
has not been favoured. Special administrative and fiscal arrange-
ments have been suggested for those areas which cannot be
brought within the ambit of urban local government at this stage.
On the actual nature of such special arrangements, however, the
BDP does not throw any light.

Certain basic fiscal policies have been recommended with a
view to financing the implementation of the BDP. These include
suggestions for improvement in the administration of assessment
and collection of municipal property taxation, introduction of a
system of uniform assessment for the entire CMD, widening the
local tax base, and the creation of a metropolitan development
fund with contributions from the Central, State and local
governments.

Evaluation of the BDP

Tables 2 and 3 taken together broadly present the scheme of
governmental reorganisation envisaged in the BDP. If these are
put alongside Table 1, the changes proposed come to clear relief.
Palpably, the BDP has relied -on the twin devices of creation of
special purpose authorities and consolidation of municipalities.
The existing maze of authorities represented by 34 municipal
bodies, 4 zilla® parishads and their constituent lower tiers, and
about half a dozen special purpose authorities has been sought
to be replaced by an array of agencies comprising eleven special
purpose authorities and about nine municipal units. Evidently,
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in the reorganisation scheme the scale has tilted quite heavily
toward the special purpose authorities. The area development
functions which are currently entrusted to the two Improvement
Trusts of Calcutta and Howrah have not changed hands. On
the contrary, the operating jurisdictions of the two Trusts have
been widened considerably, and they will have new names and a
new compatriot in the proposed KBDA.

The innovating zeal of the BDP has found fullest expression
in framing a constitution for the metropolitan level. As Table
2 shows, 7 special purpose authorities have been proposed each
of which would undertake specific metropolitan area-wide func-
tions. The metropolitan level, in the eyes of the BDP, seems
to be the vanishing point of local government. As it has been
argued, “It would not be feasible or advisable to continue to
fragment the performance of what are essentially ‘metropolitan’
functions amongst a number of units of general civic govern-
ment.” The preference for special purpose authorities has been
based on the following logic :

“Such specialised authorities, since they are not burdened
with the multifarious responsibilities of general local government,
are able to concentrate on the limited function or functions assign-
ed to them, and can consequently, be much more efficient in the
provision of their respective services. The financing operations
of these agencies can be run on commercial and economic lines
untramelled by the complications and exigencies of overall local
government finance. It is also possible for the public at large
to identify and appraise the benefits received in direct relation-
ship to service charges paid for the use of the services and
amenities rendered by the functional agency.”?

The extreme fragmentation of local government coupled with
their inefficiency and lack of financial resources and technical
know-how has been mainly responsible for their relegation to a
secondary position in the scheme of reorganisation. New local
government units with larger areas, population and resources
bave been planned through the devices of consolidation and

“The Basic Development Plan, op. cit., p. 125.
*Op. cit, p. 126.
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annexation. Even after these reforms, however, the functions ;
of these units will neither be numerous nor very exciting. As
is the practice now, the proposed area development agencies will .
operate within the areas of these local units perpetuating thereby

the old divorce between local self-government and local planning

and development. Many of the special .purpose authorities
designed to undertake metropolitan area-wide functions would
further deprive local government of their important powers and -
responsibilities. Thus, the Calcutta Metropolitan Water and
Sanitation Authority which has already been set up will take over
existing municipal functions in respect of water supply, drainage,
sewerage, sewage treatment and disposal, collection and disposal
of night soil, and garbage collection and disposal. Municipal
responsibilities in respect of primary education will be subject to -
the policies and standards to be laid down by the proposed
Metropolitan Commission on Education. Local functions relat-
ing to road construction will obviously have to conform to the .
regulatory powers of the proposed Metropolitan Traffic and

Transportation Authority. Slum clearance and improvement .

will be undertaken by another special purpose body. Even ferry
services will go the way of the above mentioned functions. In
the context of such functional allocations, all the complementary
remarks about the role of local government and the scheme of
local government reform in the BDP look like mere window-

dressing. Reorganised local government without = important -

powers and responsibilities, will remain a mere shell without

contents, and it will fail to attract responsible elected leadership = *
needed to run the machinery successfully. It is also not clear ©
how the special purpose authorities at one end and the local
government units at the other can be made to move in concert. '
which is so important for a coordinated development of the CMD. -

Admittedly, the very existence of a metropolitan area im-

_plies a range of metropolitan area-wide functions. But, this does

not mean that such functions will be best administered by a
multiplicity of special purpose authorities, as the BDP assumes.
The metropolitan area is crowded with different types of local
authorities. It is the fragmentation of administration that stands
in need of reform, and when a fairly large number of special
purpose authorities is created to manage the metropolitan area~

MB:UG—6 )
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wide functions, such a device proves to be a perpetuation of
fragmentation and not its solution, Aside from the undemocratic
nature of such authorities, they are “bound to lead to confusion
of purpose, extravagance, and lack of coordination.”® In reject-
ing the method of creating a number of special purpose autho-
rities, the Royal Commission on Local Government in Greater
London succinctly remarked that, in view of the interlinked pro-
blems of the metropolitan area, “What is needed is some means
of considering them as a whole and dealing with-them. It is no
solution to separate these further by giving each to some spe-
cially designed ad hoc body.”” Even in the United States of
America, which has been the happy home of special purpose
authorities, the defects of this method “have stimulated a re-
action to the use of limited purpose districts, and a search for
‘still other approaches to the problem of governmental re-
organisation.”® In view of these considerations, the device of a
~multiplicity of special purpose authorities, as envisaged in the
BDP, remains a dubious solution to the governmental problems
in the CMD.

The basic defect of the BDP lies in its reluctance to weigh
. the pros and cons of alternative methods of governmental re-
organisation. It has referred to international experiences in this
field ; even then, it has not considered the applicability of
alternative devices.

Recently, the Rural-Urban Relationship Committee set up
by the Ministry of Health, Government of India, on the re-
commendations of the Central Council of Local Self-Government
dealt inter alia with the problem of governmental organisation
of metropolitan complexes. In the opinion of the Committee, a
suitable administrative organisation for these complexes may be
arranged in either of the following ways :

(a) “by placing the entire city region under a single muni-
cipal authority ; or

+ . .*William A. Robson, The Government and Misgovernment of London,
- London, 1948, pp. 502-3.

-+ "Report of the Royal Commission on Local Government in Greater
* London, HMSO, London, 1960, p. 188.

.® Alternative Approaches to Governmental Reorganization in Metro-
. politan- Areas, Advisory Commission on Intergovernmental Relations,
Washington, 1962, p."83." 1 '

!
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(b) “by creating a special statutory authority which will
undertake the planning and development of the entire
region in the matters which affect the entire area,
namely communications, water supply, drainage .and»
sewage disposal and other such area-wide functions.
The planning of details and their execution can be
left to the local authorities in so far as they pertain
to matters of local interest only.”® ‘

In fact, the first method has been adopted in Greater Bombay
where the boundaries of the Corporation have been extended -
to cover suburban and peripheral areas. The second method
envisages a two-tier organisation, Under this scheme, loca.! func-
tions will be entrusted to the lower tier local bodies, while th-e.
metropolitan area-wide functions will be administered by a .multl- 2
purpose statutory authority representing different interests in the
area. In a far-flung metropolitan area like the CMD with more
than 6 million population, the first device may not be fqgsib.lef.“f
Even now, the administration of Calcutta Co'rporatiog wlnch
is the biggest local body in the area has been decentt.alisqdj to-
some extent. If a single municipal authority for the ent.xre.CMD
is envisaged, that would involve considerable decentralisation of

~ administration which in effect would partake of a two-tier orga-

nisation. Also a scheme of reorganisation in the CMD, to bg
politically acceptable, must accommodate the local units, even
in, consolidated forms. o
In view of these considerations, some form of two-tier organi- -
sation may be tried to meet the governmental p;oblems of; t];e:
CMD. Such a two-tier system may be of the type sugggstef_l :
by the Rural-Urban Relationship Committee ; alternatively -1t,.7«”
can be organised on the elective Greater London mo_d.el., The
adoption of the two-tier system would, however, necess1tat§i‘jfgrjj'
mation of suitable lower tier units with an eye to, more (or;rg;gss,,t_
even distribution of population, densities and financial resousces..
The actual distribution of powers and functions between the two
tiers can be worked out drawing upon local ‘and international

practices.

% Report of the'{%Rm:al-Urba"rif Relationship - Committee; (Vol. - 1), ",

. Ministry of Health and, Family -Planning, Government of India, Yane .
;‘;,"19,6,5,1?‘ 44. oy TR L < : R
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ADMINISTERING THE URBAN FRINGE

The structure, spread and functions of the urban fringe are
often studied by the geographers. Our substantive concern
here is the administration of the fringe area. Since the spatial
dimension of the fringe would determine the nature of its ad-
ministrative problems we may be permitted to trespass into the
geographers’ domain. Concepts like “urban influence area” and
“region” have wider connotation, the extent of the area or region
being measured on the basis of certain indices. Also the delinea-
tion depends very much on the needs or purposes which the
delineator has in mind. In a study of the functional zones and
the urban spread of the Mysore towns, V.L.S. Prakasa Rao has
used the words “peri-urban land” and “fringe area” interchange-
ably.! His assumption is that the peri-urban land lies within
two to three miles from the existing town boundary. Of course,
he agrees that this usual spread may not be true in the case of
cities passing through explosive phase of spread and where the
spread is interrupted by local terrain. Although Ellefsen? uses
the word “hinterland” which is a broader concept, his conclusion
is that even the hinterland of Indian cities is very much restricted
as compared to Western city hinterland. When we talk of the
fringe area from the standpoint of local administration we have
in mind a particularly problematic area quite close to a given
city boundary, which has over the years grown in such a fashion
that it is for all practical purposes an integral part of the core
city ; yet it lies beyond the administrative jurisdiction of the city
and is administered locally by the panchayati raj bodies. So

'V. L. S. Prakasa Rao, Mysore Towns, Indian Statisti itut
Calcutta, 1964. istical Institute,

*Richard A. Ellefsen, “City-Hinterland Relationships in India®, India’s
Urban Future, Roy Turner (ed.), University of California, 1962.
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the fringe area for our purposes is a transitional or twilight zone
situated in-between well-recognized land uses of the city and
the agricultural tracts of the village. It is, generally speaking,
smaller than the commuting or trade area of a city, and can be
distinguished in terms of peculiarity of land uses. In fact, most
of the land uses in the fringe area are in a flux where industries,
residential quarters, commercial places, streets, drains, shacks
and slums jostle in space.

Admittedly, every town or city has a fringe, narrow or wide.
'This is also proved by the study of Rao. As he points out,
“encroachment seems inevitable whether in a small town with
slow growth like Talakad or rapidly growing towns like Chik-
ballapur, Mandya and Gadag.” Not every fringe, however, can
be considered as a problem fringe. Really speaking, the pheno-
menon of problem fringe is wsually to be seen around growing
towns and big cities. Instances are not rare where to avert the
fringe problem the peripheral rural tract has been annexed by
the core city thereby internalising the problem temporarily.
Poona and Kanpur, and a few other municipal towns present
this kind of situation. Delhi has about 300 villages within its
jurisdiction, but it can be treated as a unique case where the
boundaries of a Union Territory coincide with those of an urban
local authority.. In most cases, the fringe area becomes a pro-
blem area for the city because of its location right at the peri-
phery of the city, This area is marked by haphazard and
unregulated growth, overcrowding, slums, ribbon development
and traffic problems, insanitary conditions and chaotic uses of
land. The fringé area, whenever discussed, is looked at as
extended city area. The unregulated and haphazard develop-
ments and the insanitary conditions in the fringe adversely. affect
the core city. Free movement between the fringe and the city
places the city at a disadvantage. Its services and amenities
are freely used by the residents of the former without caring to
pay anything to the municipal coffer. Thus, the fringe is looked
at as the Mecca of the tax-dodgers. Since the restricted legal
jurisdiction of the core city does not allow of municipal inter-
vention beyond the boundary, various methods have been adopted

or suggested to deal with this problem.
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Methods Adopted

(1) Annexation: Outright inclusion of the fringe within
the city boundary is a widely known solution, and in cities like
Poona, Kanpur and Howrah this method has actually been
adopted.

(2) Extra-territorial Power of Local Authority: The core
city has been given in some places statutory authority to under-
take planning and building regulations in the areas close to its

. boundary. Under the Uttar Pradesh Nagar Mahapalika Adhini-
yam, 1959 the municipal corporations have been authorized to
undertake these functions within two miles of the legal limits.> A
similar measure is the Chandigarh Periphery Control Act, 1953,
under which an area within five miles on all sides of the Chan-
digarh boundary has been declared as “controlled area” where
land use is decided strictly in accordance with the provisions of
a periphery land use plan. A kindred measure is the Madhya
Pradesh Town Periphery Control Act, 1960, under which the
District Collector has power to declare an area of seven miles on
all sides from the outer boundary of the town as a control area
for regulating construction and development.

(3) Notified Area Authority: To deal with the fringe areas
some States have set up.specially constituted local authorities.
For example, under the Bihar and Orissa Municipal Act, 1922,
notified area committees have been setyp\in Jamshedpur and
Jugsalai (Bihar). These committees consisk of State Govern-
ment nominees and function as de facto mupjcypal bodies. Simi-
larly, in West Bengal the Bengal Municipal AXt, 1932, provides
for the establishment of notified area authoritids for administer-
ing the following areas :

(a) any area not fulfilling the condlﬁydhs for being consti-
tuted as a municipality ;

(b) any area which falls within a newly developing town ;
or

* A United Nations Seminar Report contains a similar suggestion.

%iSee Public Administration Problems. of New and Rapidly Growing Towns
in Asia, Technical Assistance Programme, United Nations, New York,
1962, p. 12.
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(¢) any area in which new industries have been or ‘are
being established.

In West Bengal, notified area authorities have been set up atj"lj
Kalyani within the Calcutta Metropolitan District and at Durga-
pur which is a growing urban centre.

(4) Special Controlling Authority: Another measure of *
special nature is the Uttar Pradesh Regulation of Building Opera-
tions Act, 1958, under which the State Government can constitute
a controlling authority for a regulated area in order to prevent in
that area bad laying out of land, haphazard erection of buildings .
and growth of substandard colonies, or to develop and expand -
the area according to proper plan. The authority is to consist
of not more than nine members with the Secretary, Local Self- -
Government Department or the Divisional Commissioner or any
other officer not below the rank of a Sub-Divisional Magistrate " .
as Chairman. Other members to be nominated by the State "
Government may be the chairman of the zila parishad and .the - -
president of the municipality or notified area situated" within the:-
regulated area. There is also provision for co-option of other
presidents of local bodies in case these fall within the regulated
area. In West Bengal, the Calcutta Metropolitan Planning Area
(Use and Development of Land) Controls Act, 1965, is intended
to serve the same purpose. Under Section 3 of the Act, the State
Government may declare an area to be a controlled area for which -
it may issue directions concerning the use of land, the division of .
any site into areas for the erection of buildings, the allotment or: .
reservation of land for services or utilities, excavation, accfess\tov
roads, and any other matters necessary for orderly development.
The State Government may appoint a Land Use Controller to
enforce these directions, or delegate powers to existing agencies;
such as District Oﬂ‘icers or the Chlef Executive Officers of local
authorities.

Apart from these, there are also few instances of 1omt com- -
mittees of urban and rural local bodies to solve specific problems.

Methods Suggested

In recent nmes "at least two hlgh-power ‘central commxttees (}.‘
have paid attention £o tlus problem of unregulated and haphazard

i
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urban growth beyond the municipal boundary. One is the Com-
mittee on Urban Land Policy which submitted its report in 1965,
and the other is the Rural-Urban Relationship Committee which
submitted its report a year after. The first Committee suggested?
that a way out of the type of difficulties created by haphazard
and unregulated urban growth might be to create a high-power
statutory autonomous urban development board or authority at
the state level which will have the power of compulsory public
acquisition of land. In its opinion, the board should have a
whole-time chairman, and two or three whole-time members to
deal with financial, engineering and administrative matters. Senior
officers of the concerned State departments including the Local
Self-Government Department, State Town Planning Department
and the State Public Works Department, and one or two members
of Parliament, State Legislatures or Local Authorities should be
taken in as members of the board. The principal executive head
of this board should be vested with sufficient financial and execu-
tive powers. As regards functions, it is suggested that the board
would guide and advise the State Government, the urban local
bodies and other agencies in matters pertaining to urbanization
and urban planning and development. It will act as the co-
ordinating agency for planning and development and enforce the
plans prepared by it with a view to securing integrated and co-
ordinated planning and development. The board may also under-
take the implementation of various development schemes itself. It
might have to set gp operating units in the areas where it has to
work. To ensure inter-agency collaboration and coordination at
the local level the board may have a local advisory committee in
the operating areas consisting of representatives of the urban local
bodies, development agencies and other major interests. Where
no operating units can be set up, the board may entrust the urban
development functions to a suitable local agency, such as the
Improvement Trust or any other authority. Thus, the Committee
on Urban Land Policy recommends a multi-functional board at
the State level which may or may not have local operating units
of its own. Planning and development of fringe areas would be

E Report of the Committee on Urban Land Policy, Ministry of Health,
Government of India, New Delhi, 1965, pp. 29, 52-4.
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‘one of its functions, but it is not exclusively meant to take care
.of these areas.

The Rural-Urban Relationship Committee, as the title suggests, -
is more intimately concerned with the governmental problen.ns
beyond municipal boundaries. This Committee has discussed -in
detail the problems of unregulated urbanization. To quote from
its Report, “The urban process cannot stop at the edge _of 'fhe
municipal limits. In fact, most of the problems of urbamzathn
relate to -haphazard growth and development in areas that lie

‘within the administrative jurisdiction of Panchayati Raj Bodies.”

The solution offered by this Committee is quite ingerxjou_g."
Except for metropolitan and industrial complexes, 'th_e dls.tnct,’ in
its opinion, must be accepted as the regional admu.ustratlve unit
for the purposes of planning and development within the frame-

‘work of a comprehensive planning legislation. The districts have

been divided into two broad categories : (a) those with st}bstan- )

tial urban population, and (b) others which are predomlnanfly -
rural. For the district with substantial urban poulation & stgtu-’ jé
tory planning and development authority at the. district 1eye1 has .

been suggested. The members of this authf)nty would include
the district magistrate, the president or chairman or mayor 9f
major cantonment boards, municipalities and corporations w1tlpn
the district, the chairman and two other members of _the zila
parishad of the district and representatives of sPecfial interests
like railways, etc. For the predominantly rural district 1o statu-
tory authority has been recommended. Instead a.specxal com-
mittee has been suggested consisting of representatives of url?an
and rural local bodies and other special interests within the district.
The chairman of thc involved zla parishad will preside over this

-committee.

For metropolitan areas and industrial complexes a separate
planning and development authority has been recommended.
The State Minister -of Local Self-Government or Urban Develop-
ment should be the Chairman of the authority, which would con-

5 Report of the Rural-Urban Relationship Committee (Vol. 1),
Ministry of Health and Family Planning, Government of India, ~l966,'

‘pp. 43-4, 52-3.
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sist of the representatives of zila parishads, major municipal
authorities and other important interests within the metropolitan
area. The authority, it is suggested, should have a senior officer
as its executive head who would be assisted by technical members
in charge of planning, engineering and finance. So far as the
special committee for the predominantly rural district is concerned,

it is to be assisted by the State Government in drawing up-

regional plans and their implementation. But in the two other

cases, the special statutory planning and development authorities.

should have sufficient powers and resources to prepare regional
plans and ensure their implementation, to coordinate the activities
of different agencies, and to operate in respect of land acquisition,

development and disposal and other important area-wide func--

tions. Wherever possible, the urban and rural local bodies would
prepare detailed local plans in accordance with the guidelines laid

down by the statutory planning and development authority. For

metropolitan areas the creation of a single municipal government:

covering the entire region has also been recommended as an
alternative.

Recently, in the Basic Development Plan® for the Calcutta.

Metropolitan District it has been suggested that special develop-
ment authorities should be set up to undertake planned develop-

ment of both municipal and non-municipal areas falling within -

the Metropolitan District. The latter constitute about sixty per
cent of the total area of the Metropolitan District and contain
nearly fifteen per cent of its population. Three such authorities
recommended are the East Bank Development Authority, the:
West Bank Deveolpment Authority and the Kalyani-Bansberia
Development Authority. The first two would replace the existing
two Improvement Trusts of Calcutta and Howrah. Essentially
these authorities would be in the nature of Improvement Trusts
and their main functions would be to undertake urban renewal,
area development, new township development and local planning:
~within the framework of a metropolitan plan.

*Basic Development Plan for the Calcutta Metropolitan  District
. (1966-86), Calcutta Metropolitan Planning Organisation, Government of
" West Bengal, 1966, pp. 127-8. » ’ : ,

" productive activity.””  Last,
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The Problem Reconsidered

The methods so far adopted and suggested to contain and‘;:
regulate fringe growth point out that this probl‘?m has -not gone |
unnoticed. Before examining them, some basic conmderatxonls(, :
need to be kept in mind. In the first place, one cannot overloo o
the fact that our local government which has to bear thg_b}‘?nt :
of urbanization is ill-equipped to undertake this responmblhty..‘
Although the urban local bodies are somewhat better oﬁ,l mang ]
of these have within their boundaries haphaz?rd and unp annte !
developments, and even the basic urban services, :lllch gs ;:1 f_h
supply, drainage and sewerage, roads, and medic ﬂain il
facilities, are woefully poor in many of them. Oft.en here w‘thiﬁ.
be hardly any marked difference betfveex? the s1t‘uat10n WI'gh'-. _
the municipal boundary and that outside it. Again, the :1&1511 -
bouring rural local body—a tiny gram pzfnchayat—does. no ;an .
the resources or the necessary orien.tauon to Qeal w1th ] o
problems. The Panchayati Raj bo'dles, as they are '(‘xc)tl‘lcg;v"' g
and constituted now, are basically oriented towards xzira: p;lg V(:g; -
ment and agricultural growth, and cannot be expect: Z P nd‘:'ti: |
an answer to urbanization and urban development. Lo tse&;oed % :
important consideration concerns the degrefz of contro :1 t ﬁlough .
to be exercised to cope with haphazard fringe grow.th. Althosed
the fringe areas are notorious for unregulated.ulzbamzatlon her
is obviously annoying to a dtownplanner azltﬁ 1;131 al;vag:v:;opmg

an area according to a m plan, » »
ngzt;n li';clcrebours with sluggish rate of economic growth can ha:d7

ly afford to disregard the fact that the fringe areas are also the .

natural growth areas. Land use controls should, th.er;f,?re’,hi :]f:
' 'to i “minimal essential constraints™ which .

carefully planned to impose oy ive private investment in
y. not scare away, “aggressive private

would help, and b,ut not least, whatever methods
might be adopted or suggested to tackle thefp:;)blems ?iirizge
on. Ofe bodies of the area in; -
ea, one has got to take the local bodi ea in contl-
glc;née and fromg the long term point of view no enduring sol_utxog

is possible outside the system of local ngerpmen‘t.’

"In this respect, the Basic Development Plan for the Calcutia Metro-

’politan District has' lajd_down  a Tedsohably ‘cautious urban land policyi,“
“op.:g‘it., p. 1 4 e e .

R P
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Turning to the methods that have been adopted and suggested
from time to time to tackle fringe growth, it appears that these
are classifiable into three types: (a) solution being within the
system of local government, () solution being outside the
system of local government and in special purpose bodies, and
(c) solution being in a compromise between (a) and (b).

Municipal annexation of peripheral tracts, extra-territorial
powers over the fringe areas, and joint committees belong to the
first type of solution ; while notified area authority, special con-
trolling authority and the Basic Development Plan’s suggested
development authorities belong to the second. The methods re-
commended by the Committee on Urban Land Policy and the
Rural-Urban Relationship Committee fall in the last category.
Annexation, exercise of extra-territorial powers and joint com-
mittees serve the purpose of internalising the fringe problems.
These may be useful methods in limited cases, but their accept-
-ance as a general policy is open to question. Municipal bodies
in India live a hand-to-mouth existence. It will, therefore, be
ruinous for them to undertake additional responsibilities for the
undeveloped problem fringe. Also the residents of the fringe are
often opposed to annexation for fear of increased taxation. Again,
fringe growth is a moving phenomenon which needs to be dealt
with by a sufficiently flexible tool. These methods are, however,
too static to be of any real use in a dynamic situation. This
applies equally well to the ‘special purpose bodies which are also
area-bound. Even then, given adequate resources, these bodies
might be useful as stop-gap devices. The Improvement Trusts,
for example, have in many places done commendable work as
development agencies. Once the development work is completed,
the Trust usually hands over maintenance responsibilities to the
municipal authority. At the same time, special authorities often
get involved in jurisdictional conflicts with the local bodies, and
they have to depend on the State Government and the municipal
authorities for funds. ‘

Of the suggested measures of the two official Committees men-
tioned earlier, the idea of a State level urban development board
seems to have attracted little attention. Apart from the difficulty
of finding resources for such a machinery, an important problem
that this kind of proposal raises is : where to place jt in the orga-

~
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nizational set-up of State Government? Rural local government:
and urban local government are in many States looked after by
separate departments. An urban development board would na--
turally be tagged to the State department dealing with urban local
bodies, but urban growth often cuts across the boundaries of local -
bodies, both urban and rural. Unless there is a single State level
department of local government in charge of urban and rural local
bodies, it may not be easy for a functional agency like the pro-
posed board to operate in the peri-urban areas. Also, the loca-
tion of a State functional agency would perhaps be fruitful at the
field level and not at the State level.

The Rural-Urban Relationship Committee

In many respects the recommendations of the Rural-Urban
Relationship Committee are of monumental significance. It de-
serves all the praise for pioneering a sound and scientific approach
to the problems of urbanisation and urban development withoug
being bogged down in petty institutional considerations. Urba-
nization, as the Committee rightly points out, is no respecter of
local boundaries ; it is 2 mobile phenomenon which links in its
trail rural and urban areas together. One can infer from this
that whatever happens in the fringe area is the localised symptom
of a bigger problem whose tap roots lie elsewhere. Therefore,
to get a broader perspective, it is necessary to look beyond l?cal
areas into the wider region that grows out of a symbiotic relation-
ship of the rural and urban areas. To quote from the Com-
mittee’s Report :3 , \

“The process of interaction and inter-dependence between the

- smaller communities for the achievement of common ne'e(js
and interests leads to the formation of a regional community.

Such a regional community contains a central urban area gx:nd

the surrounding rural areas. The boundaries of such a region

" would depend on the size and the complexity of the urban
area. 'The bigger and more complex an urban area, the
larger the corresponding region embracing within its boun-

*Op. cit, p. 41
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daries rural and urban groups. All these regions, large and
small, include a fairly broad spectrum of agricultural, indus-
trial, commercial and other types of activities, all closely inter-
related and requiring various common services, such as health,
education, water supply, drainage, and transportation. In
the region, there is a hierarchical pattern of settlements bound
together in a system of functionally interlinked and inter-
dependent units. There is thus a continuum of communities
that stretches from the smallest village to the largest metro-
polis.” '

Ideally, the problem area should be coterminous with the
administrative area. If the unit of rural-urban interactions is
the region, it is but natural to recommend a regional administra-
tive machinery. This is exactly what the Rural-Urban Relation-

ship Committee has done. The upshot of the Committee’s recom-

mendation is that barring the metropolitan areas and the city
region complexes having a population of more than 5 lakhs which
have to be treated differently, the district should everywhere be
accepted, for the sake of administrative convenience, as the
regional unit for planning and development. Virtually a two-
tier administrative system is envisaged with a district level special
slatatory planning and development authority looking after major
area-wide functions and the local authorities at the bottom under-
taking purely local functions.

This recommended administrative structure would eliminate
«<hances of unregulated fringe growth, as the upper-tier authority
will plan for the whole region including the peri-urban areas
falling within it. Presumably, inter-regional plan coordination
'would be done at the State level. But once this problem of State
level coordination is posed, the basic weakness of the recom-
mendations of the Rural-Urban Relationship Committee becomes

-apparent. If Panchayati Raj and Municipal Government are

looked after at the State level by two separate departments which
is the case in many States after the advent of Panchayati Raj,
the idea of coordinated rural-urban development at the regional
level as envisaged by the Committee becomes difficult, if not

- impossible. Local government is one and indivisible, and it has
. %o be treated as such. Any dichotomous approach at the. policy
‘nevel is bound to affect admm1strat10n at the local and reglonal
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levels. The device of a statutory planning and development
authority at the district level is a purely ad hoc arrangement and
it cannot organically link the rural and urban local bodies
together. Even now, provision for interlocking memberships
of the panchayati raj bodies and the municipal authorities
exist in most of the Panchayati Raj Acts. The Andhra Pradesh
Municipalities Act, 1965, provides that a municipality must send
its plan schemes to the zila parishad [Sec. 34(4)]. But, all these
arrangements have failed to achieve the much-needed coordina-
tion between urban and rural local bodies. Intergovernmental
coordination is more desired than actually realized in practice,
and it is hard to believe that the statutory planning and develop-
ment authority with an assortment of diverse interests would
have a smooth sailing. '

Nevertheless, the Committee’s diagnosis of the administra-
tive malady is certainly above board and its approach to adminis-
trative reorganization is remarkably sound. To quote from 1ts
Report:?

“The vital role of administrative institutions in equahsmg ;"

distinctions and differences must be recognised....and so

long as we have one set of institutions for urban areas and
another set for the rural areas, the differences will not persist
but get further stratified.”

There cannot be a better statement of the predicament of
contemporary local government administration in India. The
phenomenon of unregulated fringe is largely a concomitant of the
dichotomy that exists today between urban and rural local govern- -
ment institutions in the country. The urban fringe is the vanish-
ing point of local government, as it were, where municipal ad-,_'
ministiation cannot reach and rural administration is at best a
silent spectator. What is needed is, to borrow the Commmees L
words, “the integration and coordination of the activities of ‘the -
urban and rural local bodies, particularly in the field of planmng
and development.” After this, the Committee’s recommendation
about the statutory authority sounds inconsistent with its own
approich towards the solution pattern. -If integration is really -

"

the objecfive, thlS cannot be achleved through ad hac an'ange-

Op. oit, . 36. .
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ment; it has to be built into the very system of local government.
What we have in mind is a composite form of local government
embracing both urban and rural areas together, which would do
away with the present-day invidious distinction between Munici-
pal Government and Panchayati Raj. Within the framework of
a single piece of local government legislation, each district could
have a district-level representative body and a number of munici-
palities and suitably designed rural local units. To forge an
organic link between the district-level body, and the local-level
municipalities and the rural units, the former could be constituted
by indirect representation from the latter. A scheme of func-
tional distribution between the two levels would be governed by
the principle that larger district-wide functions and those that
involve more than one local unit should be undertaken by the
district-level body, and the local-level functions should be
entrusted to the municipalities and the rural local units.
Planning, to cite an instance, would be the responsibility of the
district-level body. Under this arrangement chaotic fringe deve-
lopment which is largely due to a governmental vacuum in the
peri-urban regions, would not take place, as district planning
would blanket the entire district area. Such a scheme of local
government reorganization would obviously necessitate a re-
modelling of the contemporaneous triple-decker Panchayati Raj
system of rural local government. The bigger municipal corpora-
tions have to be left out of this scheme. To forestall haphazard
fringe-growth beyond their boundaries, their planning must take
into account their limits of future urbanisability and try to put
a green-belt around. The green-belt is, however, an essentially
negative device based on the assumption of a static urban popu-
lation. Therefore, it must be supplemented by a planned policy
of population dispersal through the development of new urban
nuclei.

The planning of district-level bodies and bigger municipal
corporations, which would remain outside the composite local
government system, would have to be coordinated at the State
level. Hence, the scheme of local government reorganization
envisaged above must be preceded by the creation of a single,
well-equipped ministry|department of local government at the
State level which would do away with the present-day duality
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in State administration in relation to Municipal Government and
Panchayati Raj institutions. Haphazard urban growth has its
origin, in most cases, in faulty locational policy with regard to
setting up of industry, and there is hardly any watch from the
State level over unregulated urbanisation. It should be one of
the functions of the ministry|department of local government to
keep in constant touch with the development policy for the State
as a whole so that specific local areas selected for development
could be alerted against the possible consequences of develop-
ment.1°

Conclusion

The fringe being the rural-urban confluence, a discussion on
its administration naturally raises fundamental questions about
the conception of local government as a whole. During the
nincteenth century our Municipal Government grew up as ap
exclusive system in much the same way as Panchayati Raj was
inaugurated as an exclusive pattern of rural local government
ten years ago. An unhappy contradiction that has resulted from
this is that industrial and technological developments are fast
creating a functionally linked society, but the two mutually exclu-
sive systems of local government are trying to keep local com-
munities apart. Sooner or later, we will have to resolve this
contradiction by evolving a composite system of local government
that would fit in with the emerging pattern of society.

© Iy this connection, se¢ Mohit Bhattacharya, “Rural Self-Government
in Metropolitan Calcutta”, Calcutta Research Studies No. 5, Bombay,
Asia Publishing House, 1965, Ch. 8.
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IX

STATE AGENCY FOR MUNICIPAL
SUPERVISION

During the British regime a policy on local self-government
used to constitute an indispensable part of a general policy on
India’s constitutional development. The intention of reforms
was to offer the educated elite an opportunity to take part in the
management of local administration and this was regarded as
a necessary precondition of expanding future area of Indian parti-
cipation in government and administration. Historically, Lord
Ripon’s resolution of 1882 is regarded as the first clear and co-
herent policy statement on the introduction of local self-govern-
ment in India. In spite of the noble philosophy of Lord Ripon,
local self-government could not strike root in those days, as the
circumstances were still not conducive to the growth of self-
governing institutions. District administration headed by the
District Officer was a formidable state agency operating in full
force in the districts. The authoritarian character of district
administration proved to be a major impediment to the blossom-
ing of local self-government. Later as Indian political opinion
gradually became restive and started demanding radical constitu-
tional changes, important concessions were made in the form of
radical reforms in the sphere of local self-government. In fact
the Montagu-Chelmsford Reforms of 1918 selected local self-
government as the sphere in which steps could be taken first and
furthest in the direction of progressive realisation of responsible
government in India. Although Central and Provincial Govern-
ments were reformed to some extent, radicalism in constitutional
reform exhibited itself in the field of local self-government. As
a result of the Reforms, municipal bodies were left to the direc-
tion of a majority elected by a comparatively wide franchise.
Resurrecting the philosophy of Lord Ripon, the Montagu-
Chelmsford Report emphasized the importance of educating local
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citizens through participation in local bodies and recommended
the largest possible independence for the local bodies of outside
control. One of the principal tenets of reform was to strictly
subscribe the radius of official control and to treat local govern- .
ment as ‘a vital link in the chain of organisms that make up the
Government of the country.’

As a sequel to the Montagu-Chelmsford Reforms, Govern-
mental powers at the provincial level were divided into two cate-
gories: reserved and transferred. ‘Local self-government’ was
one of the transferred subjects entrusted to the supervision and
control of Indian Ministers answerable to the provincial legisla-
tures. This resulted in the emergence of Local Self Government
Department at the provincial level for the control and supervi-
sion of municipal authorities and rural local bodies. At the
district level the reforms led to an almost complete severance
of connection between the municipalities and the District Officer.
Previously the District Officer was the official chairman of the
District or Local Board and frequently of one or more muni-
cipalities. In fact, the District Officer was an integral part of
municipal administration, but the Reforms introduced a new
relationship between the Local Self Government Department and
the municipalities without the interposition of the District Officer.
The latter remained an agent of the State at the field level bereft
of his powers of direct interference in municipal administration.

The organisation of State machinery for supervision and con-
trol of municipal administration even today remains almost the
same as it evolved out of the Montagu-Chelmsford Reforms of
1918. The next momentous event in the history of constitutional
reforms was the federal scheme envisaged in the Government of
India Act, 1935. ‘Local self-government’ in the federal scheme
was placed in the provincial list. After Independence, when
India framed her new Constitution, the location of “local self-
government” was not disturbed and it was retained as a ‘State
List’ subject.

The only change in the sphere of local self-government in
post-Independence India is the inauguration of a new system of
rural self-government commonly known as Panchayati Raj. To
give special attention to the development of the new rural institu-
tions, almost all the State Governments constituted a separate
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department for the control, promotion and guidance of Panchayati
Raj institutions. This, however, marked the beginning of a duality
in State level organisation with regard to supervision of local
self-government. Henceforward, two independent departments
started operating at the State level, one dealing with municipal
affairs and another with the Panchayati Raj institutions.

Organisation of State Machinery

In this paper we are concerned with the organisation of State
machinery for the control and supervision of municipal authori-
ties. A general practice in India in State administration is to
have a Secretariat department charged with specific functions.
The Secretariat, which is essentially a policy-framing organ, is
presided over by a Minister who is answerable to the
législature. Below the Minister, the Secretariat organisa-
tion is headed by a permanent Secretary with Deputy
and Assistant Secretaries working under him. With the
bifurcation of State level administration on local government
after the emergence of Panchayati Raj, the general pattern is that
in most of the States a Secretariat department deals with munici-
pal government and administration. There are, however, varia-
tions in the organisation of these Secretariat departments. For
instance, some States such as Punjab, Rajasthan and West Bengal
have each a Department of Local Self-Government dealing exclu-
sively with municipal affairs. Again, States like Andhra Pradesh,
Gujarat and Maharashtra have each a multi-functional depart-
ment at the State level with municipal government as one of its
many charges. At the Secretariat level the multi-functional
Department in Andhra Pradesh is called the Health, Housing
and Municipal Administration Department. Similarly, Maha-
rashtra has constituted a combined Department known as the
Department of Urban Development, Public Health and Housing.
The corresponding department in Gujarat is the Panchayat and
Health Department which combines both Panchapati Raj and
Municipal Government, although the latter does not appear in
the name of the Department. No doubt there are obvious advan-
tages in gathering a number of allied functions under a particular
department. Especially, under Indian situation where public
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health functions loom large in local administration, there is
advantage in combining municipal administration and public
health functions in one Secretariat department. This is exactly
what States like Andhra Pradesh, Gujarat and Maharashtra have
tried to do.

In recent times there has been a growing concern about
streamlining the State machinery for control, supervision and
guidance of municipal bodies. Many of the problems faced by the
municipalities are of such nature that these need to be attended
to very promptly. Municipal government in India, in spite of
its age, has never been known for efficiency. The weaknesses of
municipal institutions are due to various causes, which, however,
would entail a separate study altogether. The specific statutory
provisions coupled with the debilitating condition of the muni-
cipal bodies have encouraged increasing control and intervention
of the State Government in the affairs of the municipalities. In
such circumstances the State would naturally require a suitable
machinery which would be swift-moving and come to the timely -
rescue of the municipalities. The Secretariat department has
been looked at as a policy-framing organ unable to be in constant
touch with the needs of the municipalities. Since the District
Officer has virtually been dissociated from municipal government
and administration since the days of Montagu-Chelmsford Re-
forms, it has been felt that a specially constituted State executive
organ would be of considerable help both to the Secretariat
organisation at the State level and to the municipal authorities
at the field level. Also, the District Officer has his hands full
of numerous functions relating to revenue administration, law
and order and development administration. In some States there
has been a practice of using the local government inspector for
conducting occasional inspections of municipal affairs. For
instance, States like Bihar, Madras and West Bengal have
appointed such inspectors who go round the districts and look
into the working of municipalities. But the local government
inspector is a jack-of-all-trades and master of- none*‘*ksgectlon
is not conducted on functional lines and its spirit has often hdgn
inquisitorial rather than advisory and promotional. Moreov
in the absence of any clear idea aﬁout its role and purpo@c
inspection is a perfunctory exerc1se, It bears fruit in the fo

> ”
;‘qu.‘!
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of a general report which is promptly kept in cold storage by the
Secretariat department.

Directorates of Municipal Administration

General dissatisfaction with the existing mechanism for State
supervision and guidance of municipalities, need for relieving the
congestion of work at the secretariat level and the utility of a
well-equipped State machinery which would act as a bridge
between the municipalities and the State-level administration,
have prompted many of the State Governments in India to create
in recent times a special agency known as the Directorate of
Municipal Administration. Incidentally, it is common practice in
Indian State Administration to create a Directorate just below the
Secretariat Organisation in order to undertake operative respon-
sibilities with regard to public works, public health, education
and so on. So far, six State Governments have set up Direc-
torates of Municipal Administration to aid and assist the Secre-
tariat departments and to keep in constant touch with the muni-
cipalities and meet their urgent needs.! The oldest among them
is the Rajasthan Directorate which came into being as far back
as 1951, when the Inspectorate of District Board and Munici-
palities was converted into the Directorate of Local Bodies. Ten
years after, Andhra Pradesh constituted its Directorate of Muni-
cipal Administration, and the next State to follow suit was
Kerala which set up its Directorate in 1962. In both these
§0uthern States the Directorates emerged in the wake of the
1r3troduction of Panchayati Raj institutions and the consequent
bifurcation of State level administration with regard to local
a13thorities. The year 1965 witnessed the birth of two more
Directorates in the States of Gujarat and Maharashtra respectively.
The Maharashtra Municipalities Act, 1965, contains a specific
provision for the appointment of the Director of Municipal
Administration (Section 74), much like the Andhra Pradesh
Municipalities Act of the same year (Section 63). The Punjab

: " . . .
See, in this connection, Mohit Bhattacharya. State Directorates of

Municipal Administration, Indian Institut i inistrati
iy itute of Public Administration, New
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Directorate was set up in 1966. Subsequently, the Uttar Pradesh
State Government appointed a Director of Municipal Adminis- -
tration, but the organisation of the Directorate is still to be
finalised in that State. Two other States, namely Assam and
Madhya Pradesh are actively considering the establishment of
similar Directorates following the general trend in State adminis-
tration in the country.

The organisation of the Directorate of Municipal Adminis-
tration differs from State to State. Of the six States that have
set up full-fledged Directorate, only two, Andhra Pradesh and
Punjab, have created regional branches of the Directorate. In
Andhra Pradesh, apart from the Director who heads the Direc-
torate, there are two Regional Directors posted in two regions—
north and south, into which the entire State has been divided.
There are ten districts in each region and an attempt has been
made to evenly distribute the workload with regard to municipal
supervision and control between the two Regional Directors.
Although Punjab is a much smaller State than Andhra Pradesh,
it has established three regional offices of the Directorate each
headed by a Regional Deputy Director. Obviously, the purpose
of having regional branches of the Directorate is to maintain an
independent machinery of the Directorate in the matter of inspec-
tion, supervision and guidance of the municipal bodies. But the
remaining four States have not created similar regional field
organisations. Kerala is the smallest of the six States with about
28 municipalities to look after. Hence, it is not difficult for the
Kerala Director along with the headquarters staff to keep in touch
with’ the municipalities, and supervise and guide them. Two
of the States, Gujarat and Maharashtra, have tried to make use
of the machinery of district administration and thus avoid creat-
ing independent regional branch offices. In the matter of making
use of the district machinery for the purposes of municipal
supervision and control, the case of the Rajasthan Directorate is
of special importance. Like its counterpart in the two States of
Andhra Pradesh and Punjab, the Rajasthan Directorate earlier
had its independent regional field machinery consisting of five
regional inspectors. In 1962 the Rajasthan Government decided,
mainly on the ground of economy, to abolish the regional
machinery and delegate powers of field supervision of munici-
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palities to the District and Sub-divisional Officers. Thus, it
appears that the services of the District Officer, who was debarred
under normal circumstances from exercising control and supervi-
sion over the municipalities since the Montagu-Chelmsford Re-
forms, have once again been requisitioned. Even in Andhra
Pradesh and Punjab where regional branches of the Directorates
have been established, the District Officer has been endowed with
a number of statutory powers relating to control and supervision
of the municipalities. It is clear therefore that State adminis-
tration with regard to municipal supervision is still in a dilemma
as to whom to choose for field-level operations between a regional
office and the age-old district administration. At the head-
quarters, the Directorate in each State is headed by a Director
who is assisted by a Deputy or Assistant Director. The purity
of separation between the Secretariat and the Directorate has
been sought to be observed in only two States namely Andhra
Pradesh and Kerala. In the remaining four States, the Director
has been given concurrent Secretariat responsibilities. On the
one hand, a full-time Director attending to field level problems
of the municipalities and keeping the State Government abreast
of municipal problems, has often been acclaimed as an ideal
model. A Director with concurrent Secretariat responsibilities,
it has been alleged, serves neither the municipalities nor the
Government. On the other hand, it has been argued that in
practice the separation between the Directorate and Secre-
tariat is an illusion, and there are distinct advantages in ‘making
the head of the Directorate also a member of the Secretariat.
Of the six States that have full-fledged Directorates of Municipal
Administration, Andhra Pradesh, Gujarat, Kerala and Maha-
rashtra have multi-functional Secretariat departments, and Punjab
and Rajasthan have uni-functional local self-government depart-
ments. It is naturally to be expected that the pull of the Secre-
tariat would be greater in a State having a uni-functional local
self-government department. Thus, both Punjab and Rajasthan
have given their heads of Directorates concurrent Secretariat
responsibilities. In the four other States with multi-functional
Secretariat departments, the Directorate can be expected to func-
tion in comparative ease and isolation; for, the Secretariat
department will be too busy to handle its heavy workload because
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of the combination of a number of functions under its charge.
In any case, the differences in organisation are worth keeping a

watch and at a later date it might be interesting.to study the
comparative advantages and disadvantages following from the

differences in organisational patterns.

Powers of Directorates

In all the States, the Directorates derive their powers by way
of delegation. The municipal Acts in India abound in regulatory
provisions which serve to strengthen the ha{lds of the State
Governments in relation to municipal administration. The newly
created Directorates of Municipal Administration have benefited

from this statutory position, and many of the important control-

ling powers of the State have been delegated. to t}lem. Thi
various powers of the Directorates can be clasg{ied in te.rn.ls o
their relationship with specific aspects of mflqlmpa'l admlmstr.a-
tion such as organisation, personnel administration, ﬁnanc:.lal
administration and general administration. 'Fhe last group in-
cludes emergency and default powers. T-o'cxte a fev_v 11}stance§
of the Directorates’ powers regarding municipal orgap1sat10n an
constitution, in Kerala the Director has been appointed as the

Election Authority for municipal election purposes. The Punjab

Director has been delegated the State power to approve the elec-
tion of Municipal President, and the Rajasthan Dnrc_:c.tor has bec?n
given the extraordinary power of removal of municipal councﬂ;
lors in very limited instances. Because of the prevalence. z
separate. personnel system in Gujarat, Mal_larashtra an.d Punjab,
the Directorates in these States do not enjoy substantial powers
over municipal personnel administration. Snl}, the Maharash-tra
Director has been empowered to accord sanction to the creation
of posts and determine qualifications, anc} pay and allowances
for certain categories of posts. The Punjab D1rect9r has been
given the power of according approval to the appomtmt_erft apd
removal of the Municipal Secretary, and to compel a mu.mcxpah.ty
to punish any of its employees on the ground of negligence in
the discharge of his duties. The Director can even compel a
municipality to dismiss an employee. The States 9f Anc'lhra
Pradesh, Kerala and Rajasthan have evolved State-wide unified
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municipal services, which have naturally increased the powers
of their Directorates. The Directors in these three States func-
tion as the controlling authorities for different categories of muni-
cipal posts. They have been empowered to appoint, transfer and
take disciplinary action against particular classes of municipal
employees. The Directorates also have considerable powers over
the financial administration of municipalities. In this respect the
Directorates of Andhra Pradesh and Kerala are the most power-
ful. The Director in Kerala has the power to direct municipal
councillors to modify municipal budget estimates, and in Andhra
Pradesh the Director has important sanctioning powers over
municipal expenditure. Similar sanctioning powers are also
enjoyed by the Kerala Director. The Punjab Director has power
to approve budget estimates and reappropriation from one budget
head to another. The Directorates of Rajasthan, Maharashtra

and Gujarat do not enjoy similar controlling powers with regard
to municipal finances. As regards general supervision over muni-

cipal administration, the Directors in all the States have been
given powers to inspect and supervise municipal property and
work, and records and proceedings. Emergency and default
powers are not enjoyed by all the six Directorates. In Gujarat
and Kerala these powers vest in the State Governments themselves,
but the Directors in Andhra Pradesh, Punjab and Rajasthan have
been empowered to suspend municipal resolutions, and order and
acts in certain cases. The Maharashtra Director has
the power to enforce performance of duties in case of default by
a municipality. In other States, this default power has been
reserved for exercise by the State Governments.

Evaluation

It appears that the Directorate of Municipal Administra-
tion which is functioning as a new machinery for exercising
control and supervision over the municipalities, has been delegated
substantial regulatory powers over municipal administration.
The original idea behind the setting up of the Directorate was
that this would function as a friend, philosopher and guide to
the municipal bodies. But the nature and extent of powers dele-
gated to it by the State Governments make it more like
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a controlling authority sitting in judgment on the day-to-day
administration of the municipalities. There is also some confu-
sion about the distinction between ‘Government’ and ‘Directorate.’
The latter is just an agency of the Government and cannot b.e
expected to exercise important constitutional, regulatory and puni-
tive powers, which must remain in the hands of th.e Government
jtself. Because of a lack of clarity on this point, in some States
certain important regulatory powers have been delegated to. the
Directorates, but in some others such powers have been retained
in the hands of the States. o .

No doubt the Directorates of Municipal Adrmmstr'at.:lon are
emerging as a new machinery for inspc_actin_g, supervising and
guiding the activities of the municipalities in India. To add
strength to the current trend, a recent Cor{nmttee has also re-
commended the establishment of State Directorates of 'Url_)an
Local Bodies.2 Municipal government in India is an ol.d. institu-
tion which was introduced during the early sta-lges of Bl‘ltlsh. rule.
Age, however, has failed to bring in maturity, and'the image
of Indian municipal government has been one of ﬁpancml pow./e'rty,
inefficient administration and of general stagnatl.on. Municipal
inertia is due to a variety of causes, one of which, and a very
important one at that, is the failur.e of the State Governrlrﬁlﬁnts ‘tc;
provide timely guidance and advice, and necessary ancia
assistance and technical help and forn‘n.llate. ws:ll—t.hought-ql\llt
strategies for the development of mumc{p'al 1.n'st1tut10ns. The
accent of State supervision over the municipalities lTa.s b?en on
the negative, restrictive and punitive side. The mumclpahty .hasl
always been suspected of being in the_ wrong and .state-mumc1pa
relationships have grown up under this a.ll-pervadmg at.mosphere
of distrust and suspicion. In such glrcumstar}c?,s, if a State
agency can really dispel the unhealthy air of suspicion and serve
the cause of positive municipal growth and development, sx.lc‘h
an agency would immediately commanc} t.he respect of munici-
palities. But the controlling and restrictive powers which tllxe
newly created Directorates have been delegated, would stand in

"2 Report of the Rural-Urban Relationship Comn}ittee, Vplume 1,
Govemfnent of Indja, Ministry of Health and Family Planning, 1966,

p. 120.
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the way of creating an atmosphere of faith and friendliness.
Again, the character of municipal legislations in India remaining
as it is, there is very little to choose between the District Officer
and the Director of Municipal Administration. Both are civil
servants appointed by the State Government, and as such any
attempt to confer on them powers restrictive of representative
municipal government will be resented by the municipal bodies.
Inspection, advice, guidance and even informal pressures by civil
servants look innocuous; but the delegation of important regula-
-tory powers to a civil servant like the Director is of questionable
merit in a democracy. In a parliamentary system of government
the minister in-charge of local-self-government is directly respon-
sible to the legislature for the exercise of his powers of control
and supervision over the municipalities. When the minister is
delegating governmental powers of supervision and control to
an appointed State official, the legality of such sub-delegation
remains 'in doubt. Also, it is bound to create political complica-
tions to face which the civil servant is not the fit person. The
nature of local self-government in India was modelled on the
British system and not the Continental one. A new State
machinery for municipal supervision has got to be devised in
such a way that it may not be violative of the spirit of local-self
government; at the same time, it has to be in conformity with
the principle of ministerial accountability to the legislature.

X

STATE-LOCAL RELATIONS IN URBAN
DEVELOPMENT

The purpose of this paper is to bring out the acltual wo.rlfmaﬁ
relationships between the State Governments and the mumc%)h
bodies in a specific operative field e.g., grl.)an fievelopment. e
functional approach followed here is distinguishable from ;on—
ventional generalistic or macro-study of State-local relat19nsj_ws eie
the entire gamut of interactions between the two pamesw : htai
and local government is sought to be et}compassed. it c;u_
getting bogged down into meticulo_us d.etaﬂs of State—loca.l rela
tions in normal and emergency situations, thf: present inquiry
focusses attention on the actual mter'ac?tlons tal'nng- place b;tvs./efan
the State Governments and the n.mmc.lpal bodies in the a mlms;
tration of urban development which, in turn, would lthfow som
light on the more general problems of State-local re auons.. .

The term ‘urban development’ 'h?ls b.een use.d. here to sign 1)1,
the provision of basic urban faciht1e§ in municipal areas suct
as (i) town-planning, (ii) land acquisition fmd (?evelopn;irexr
(iii) construction of roads, (iv) transport aqd power’, (v)dv:lum
supply, and drainage and sewerage, and (vi) housm.gd a(;1b .
clearance. Not all these facilities are, however, prowf ed by the
municipal bodies themselves. For 1r}stance, w1th. a ewb exc a[II)d
tions such as the Municipal C.Ofporatmgs of Delhi, Bonl11 a;trr and
Ahmedabad, most of the municipal bodies do nqt nfn the frans
port service. The situation is much th‘e same W.lth powerha r;
Again, housing is not a municipal funct.lon in India, altllloufg c:)h
porations and municipalities often buxld' ‘h.ouses mostly 1 or (:
sweepers and menial staff. Land acquisition and de\{e <?pmenf
cannot be said to be a function undertak‘en by a majority o
municipal bodies in India. So far as practice goes, slum cleaFa.nce1
has perhaps a greater claim to be listed as a municipa

responsibility.
109
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Whatever powers and functions the municipal bodies have
are statutorily delegated to them by the State Governments, and
these are conferred on them from the States” constitutionally
allotted jurisdiction. In delegating powers and functions, the
States have chosen different institutions for different responsibi-
lities. Thus, in no State would one find a single institution
entrusted with the whole gamut of urban development respon-
sibilities. ~Aside from the elected municipal councils and corpo-
rations, there are the improvement trusts, housing boards, water
supply and sewerage boards, electricity  boards, transport
undertakings and even State departments, each of which is charged
with one or more urban development functions. Such a multi-
plicity of competitive institutions in the field of urban develop-
ment does give rise to important problems of horizontal coordi-
nation and inter-relations. This, however, does not fall within
the scope of our discussion. Nevertheless, the existence of these
diverse types of institutions in the same or closely allied opera-
tional field bespeaks of a contractionist rather than expansionist

attitude on the part of State Governments to the urban local self-
governing bodies.

Urbanisation and Municipal Government

So far as municipal government is concerned, it is the muni-
<ipalities and municipal corporations which are bearing the brunt
of urbanisation. This is especially true of bigger urban centres
which are faced with a tremendous population explosion due to
rural-urban migration and natural growth. Thus, during the
period 1921-61, total urban population increased by 174 per cent,
but the corresponding increase in class I cities i.e. those with a
population of one lakh or more, was 400 per cent. According
tc 1961-census, there are 107 Class I cities which contain 35
million persons or nearly 44 per cent of the total urban popula-
tion of India.

Our municipal government has never been known for efficiency
and good administration. On top of it, continuous pressure of
population which in turn badly affected the urban local services
and facilities, has thrown the machinery of municipal government
-almost out of gear. The already inadequate municipal services
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such as water supply, drainage and sewerage, conservancy and
others have deteriorated considerably and creat'ed serious  pro-
blems of public health and sanitation. Hlustrative of the crisis
in our urban areas are these facts that not more than 35 per ce%1t
of the urban areas have adequate or partial water supply, and in
only about 5 to 6 per cent of the urban areas there are sewerage
systems, full or partial. It is estimated that 30 per cent of t.he
population in cities having more than 5 lakhs‘ of population live
in slums. These figures amply point out the dismal §tate of urban
living conditions which are deteriorating further with the steady
growth of urban population.

Role of State Governments

As a recent Committee Report has observed. “The deteriora-
tion in the services and amenities is inevitable as the locfal. autl}o—
rities have neither the necessary perspective nor tl}e admlplstratlve
machinery nor the resources to keep pace with ra.pl'd urban
growth.”” It is against this background of weak municipal gov-
ernment and mounting problems of urbanisation that'tl.le relathn-
ships between the State Governments and thg municipal bosiles
have to be examined. For the sake of convenience, the.: felatlc')n-
ships can be studied from three standpoints of law, administration
and finance respectively.

Law

The municipal Acts in India were framed Igng. ago when
there were hardly any problems of growil?g urbanisation. Even
now the old municipal Acts are in force in such States as West
Bengal (Act of 1932), Bihar (Act of 1922) and the Punjab (Act
of 1911). After Independence many of the States, e.g. 'Assam,
Orissa, Andhra Pradesh, Kerala, Gujarat, Maharas?xtra, Rajasthan,
Mysore and Uttar Pradesh (in respect of COI‘pOI‘f’.lthl“lS only) have
framed new legislations. But, not all thc?se legxslatan§ were en-
acted keeping in view the need for endowing the municipal bodies

1 t of the Rural-Urban Relationship Committee, Vol. 1, Ministry
of lezﬁ(ﬁr az{i Family Planning, Government of India, 1966, p, 48.
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with adequate powers and resources necessary for a planned and.
regulated urban growth. The Maharashtra Municipalities Act,.
1965, seems to be the only new Act which has tried to breathe
into municipal government some new ideas and concepts. Also,
in proper contexts references will be made to the commendable
efforts made by the State Governments of Madhya Pradesh,
Gujarat and Kerala to codify and systematise rules and regula-
tions pertaining to grants-in-aid to municipal bodies.

It may be mentioned in this connection that in most of the
States town development functions have not been statutorily
entrusted to the municipal bodies. For this purpose, the im-
provement trusts have been created under special statutes. But,
what the trusts actually do are piecemeal development and re-
development which is a far-cry from comprehensive town planning.
Thus, laws have been enacted to create competitive institutions
without solving the real problem of overall planning and develop-
ment of the urban areas. In recent years, a notable measure
is the Uttar Pradesh Nagar Mahapalika Adhiniyam, 1959, which
makes the municipal corporations responsible for city planning
and development and vests in them the powers and functions of
the erstwhile improvement trusts that were abolished after the
creation of the corporations. The other States that have en-

dowed the municipal bodies with planning functions under the

State town planning Acts are Madras, Maharashtra and Mysore.
Even where urban local bodies are statutorily empowered to
undertake planning functions, such powers are exercisable within

their limited legal jurisdictions only. Consequently, in many of

the growing cities and towns, actual urban growth has left their
frozen legal limits somewhere behind. This situation has created
an unbridged gulf between the planning arcas and the plannable
limits. In Uttar Pradesh, the municipal corporations are em-
powered to extend their planning areas up to two miles beyond
their legal jurisdictions. Wherever bigger urban complexes such
as the Calcutta Metropolitan District or Greater Bombay and

some others are functionally and spatially inter-related with wide:

‘hinterlands, there is need for suitable legislations in order to
make provision for the planning and coordinated development of
the entire city region. Only a few States such as Maharashtra
have framed necessary legislations for the purpose.
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Administration

For administering their urban development programmes in the
fields of water supply, drainage and sewerage, planning and so on,
the municipal bodies have to depend very much on the State
Governments. Apart from normal State powers of making rules,
issuing orders, approving bye-laws, according sanctions etc., the
schemes of urban development are in most cases framed and
implemented by the State Governments. In general, the muni-
cipal bodies do not have well-equipped departments consisting
of properly qualified technical staff such as engineers, town
planners and architects. Dearth of technical staff coupled with
lack of financial resources leaves them with no other alternative
than to look to State Governments for assistance—both technical
and financial. It is noteworthy that in Andhra Pradesh, Madras
and some other States, technical posts in municipal bodies are
being filled in from organised State municipal services or by
deputing officers from State services.

The procedures that a municipality is presently to follow to
communicate with the State Government are exceedingly cum-
brous and time-consuming which stands in the way of adoption
of expeditious measures to meet the urban challenge. Barring
the municipal corporations, all other municipalities are tied to the
apron-string of the divisional commissioner and the collector. To
cite one instance of the long drawn-out procedure, in West Bengal
a municipality that desires to undertake a project for water supply
or sewerage has to submit detailed plan and estimate of the pro-
ject to a specially constituted Public Health Engineering Com-
mittee through the district magistrate concerned. The Committee,
after considering the project, forwards it to the Health Depart-
ment with its comments. Tl}e Health Department next consults
the Finance Department and ultimately issues administrative
approval. Where a municipality is unable to prepare its own
scheme, this task is undertaken by the Public Health Engineering
Section for which the municipality has to pay separate charges to
the Government. The procedure is much the same throughout
India and it has been found that in general it takes 2-3 years to
implement a municipal water supply or sewerage scheme. Apart
from increasing costs involved in such delays, the tortuous and

MB:UG—8
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long drawn-out process of negotiation and communication with
the State Governments before and after the implementation of a
project dampens the spirit of most municipal bodies who, there-
fore, think twice before desiring to launch an urban development
scheme.

The present weaknesses of municipal government highlight
the necessity for a well-equipped organisation for urban develop-
ment administration in each State which would keep in close
touch with the municipal bodies and offer them timely assistance
and advice. As one eminent administrator remarks, “The state
administration must look upon the local authorities of the urban
centres (as indeed of the countryside as well) as partners in the
programme of planned development.”™ However, very few States
have got properly staffed organisations, both at the secretariat and
field levels, which could assist and guide the municipal bodies.
Moreover, the urban development functions such as housing and
slum clearance, water supply, drainage and sewerage, road con-
structions etc. are entrusted to different functional departments at
the State level, and in most cases no administrative device has
been evolved to ensure coordination among the functional depart-
ments. Except Maharashtra which has created an integrated
Department of Urban Development, Public Health and Housing,
all other States suffer from fragmentation of responsibilities at the
departmental level. For instance, in West Bengal which is cur-
rently engaged in urban and regional planning, there are at least
four Departments viz. Local Self Government, Health, Housing
and Town and Country Planning, which are competing with one
another in exercising authority over their respective operational
fields. 1In such a situation each department tends to think in
terms of specific functions only without bothering about the provi-
sion of other complementary facilities which are looked after by the
sister departments. Instances are, therefore, not rare when in an
urban area, rows of newly built houses remain unoccupied, be-
cause water supply and electricity are yet to be provided.*

8. G. Barve, “Urbanisation in Maharashtra State : Problems and a

Plan of Action” in Roy Turner (ed.) India’s Urban Future, University
of California Press, 1962.

*Such a situation is quite common in many of our growing urban
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Urban development is a composite and coherent theme which
is achieved through a harmonious blending of cognate services and
facilities. Hence, it is imperative to suitably organise the secre-
tariat administration at the State level which will have its field
staff as well to keep in close touch with the municipal bodies and
offer them timely guidance and assistance. In this connection,
the Maharashtra model of departmental organisation deserves
attention. Where integration is not favoured, permanent inter-
departmental committees can go a long way in securing a co-
ordinated approach to urban development. Another unique
organisation in Maharashtra which may well be emulated by other
States, is the Board of Urban Development constituted in 1964
with the Minister for Urban Development as Chairman and with 42
other members, officigl and non-official, including members of the
various municipal and other local bodies, which “advises govern-
ment on the problems of water supply, drainage and sanitation
schemes, public health, housing, traffic and communications, e.du-
cation, commercial and industrial development, town pl'anmng,
municipal finances, municipal staff (including the establishment
of common staffing patterns) and social and economic measures
for the welfare of urban population.”

Finance

" Urban development through the agency of municipal bodies
involves undertaking of municipal capital development works.
But, as is well known, our municipal bodies are financially too
weak to make both ends meet. They fail even to run the normal
administration properly. Their financial resources are limited by
statutory conditions, and these are usually supplem_ented by tax-
sharing with State Governments, and grants-in-aid. Although
State control over the municipal bodies is considerable, State
grants-in-aid, however, account for less than 20 per cent of muni-

areas which is due to fargmentation of functional responsibilities among
a number of local authorities such as municipality, improvement trust.
housing board and even State departments.

4 Urban Development in Maharashtrq: Progress and Prospect, Urban
Development, Public Health and Housing Department, Government of

Maharashtra, Bombay, 1967, p. 102.
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cipal income.> The financial condition of the municipal bodies
is further worsened by weak and inefficient administration. Con-
sequently, whatever limited resources are left at their disposal are
not properly tapped.

At the other end, the State Governments stand as overlords,
keen to keep the municipal bodies within the confines of laws,
rules and regulations rather than to stimulate, guide and assist
them. There are elaborate financial rules and regulations handed
down from the British days, an audit system which is based
more on finding fault than on rendering advice and assistance,
and an insistence on State sanctions and approval almost at every
step. A typical restrictive regulation can be illustrated by the
fact that in Rajasthan even when a budgetary provision exists
every municipal expenditure proposal exceeding Rs. 5,000 requires
the sanction of the State Government. The restrictions are far
more rigorous in the case of indebted municipal bodies.

Thus, municipal government is almost doomed to stagnation
because of its inherent weaknesses and the negative role of State
Governments. Successful participation of municipal bodies in
urban development administration would, therefore, necessitate
an urgent change in both the directions. In this connection, it
is relevant to quote a few lines from the Third Five Year Plan :
“At the local level, municipal administrations alone can under-
take satisfactorily the task of providing the services needed for
development in urban areas, expansion of housing and improve-
ment of living conditions. Most municipal administrations are
not strong enough to carry out these functions. They should be
sufficiently strengthened by increasing their resources and per-
sonnel and by enlarging their jurisdiction and functions.”® Un-
doubtedly these lines contain a noble sentiment, but not many
States have taken the follow-up measures to translate it into
practice.

It may be mentioned that although municipal development
schemes are generally left out of our five year plans, some plan

® Augmentation of Financial Resources of Urban Local Bodies, Report
of the Committee of Ministers constituted by the Central Council of Local
Self-Government, November, 1963, p. 140.

;Third Five Year Plan, Planning Commission, Government of India,
p. 693.
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funds do filter down to the municipal bodies through a handful
of urban development schemes on water su.p'p.ly and sewerage,
preparatioxi of city master plans, land acquisition and develqp-
ment, slum clearance and improvement, and url')an community
development.” Obviously, such plan fur'ld's are quite meagre from
the stand point of the needs of muplmpal b9d1es, and unfier
existing circumstances no spectacular increase in plan allocation
can be expected on these social overheads which are accorded a

low priority in the plans.
Specific Purpose Grants

Realising the need for the stimulatio.n. of spec.iﬁc municipal
services, specific purpose grants for municipal capital works are
offered to the municipal bodies by most of the State Governments.
But the quantum of such grants is extremely meagre, and the're
is no regularity and certainty about these grants Whlcl,l are dis-
cretionary in nature and dependent on t.he state of States’ finances.
In fact, grants-in-aid to municipal bOfilCS have never been syste-
matised and codified in India. It is only recently that.three
States viz., Madhya Pradesh, Gujarat apd I?eral'fl have tried to
introduce a measure of system and certainty in this .spl.lertte).ﬂ 'Evetn
then, the State Governments in general. express ?hexr ma1 1tyenc’>t
release specific purpose grants for municipal caplt:‘il deve oprr.lt
projects. The Kerala Municipal Grants Enquiry . Colmmlt g‘et
expressed the mood of the State Govefnments succm?t y, as :-
remarked, “it will not be easy to conceive of.a recurr‘n;lg granld
in-aid system for our municipal administrations whic .wou'
cover the capital cost of improvement works. The commitmen

i e.”’8 .
" I:I):vth:;sgs, many of the State G'overnrnents.are giving somle
capital grants to their municipal bodies. Thus in West Bc?nfg?ai
for instance, the municipalities are offered two-third of the initi

" . ) harya, “A
; further details see Abhijit Dattg and Mohit Bhattac! ,
Funcﬁg;al Approach to Indian Federalism—Case Study of Urban
Development”, Indian Journal of Public Administration, Vol. XIII,

1967. . .
NO.‘ I%éport of the Municipal Grants Enquiry Committee, 1964, Govern-
ment of Kerala, Ernakulam, 1965, p. 32.
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capital cost of a water-supply or sewerage project as grant ; the
corresponding figure for Kerala and Mysore is fifty per cent. The
Madhya Pradesh Government is offering grant to the municipal
bodies to the tune of thirty per cent of the capital cost of a water
supply and|or sewerage project. Gujarat and Maharashtra have
a variable percentage grant system on the basis of classification
of municipalities. So far as other municipal capital works are
concerned, e.g. road construction, housing etc., it is not possible
to make any generalisation that would fit in with the situation in
all the States.

It is noteworthy that of the three States viz., Madhya Pradesh,
Gujarat and Kerala that have introduced some sort of a grant-
in-aid system, only Madhya Pradesh has laid down certain per-
centage grants for specific municipal developmental works. The
other two States have laid down some grants formula for specific
services ; but apart from water supply and sewerage, the grants are
all for the purpose of maintenance rather than development.?
These could as well be fitted into the gemeral purpose grant
system.

Problem of Loans

The problem of procuring loans for municipal capital works
is equally great. The Reserve Bank of India, and the Union
Ministry of Finance exercise strict control over municipal borrow-
ing in order to avoid competition with the loans raised by the
union and State Governments. Owing to increased commitments
under the plans the borrowings of the Union and State Govern-
ments are given priority, and the needs of municipal bodies are
almost neglected. The State Governments also do not favour
municipal borrowing from the market, which requires States’
sanction and guarantee. Since an indebted municipal body has
to submit itself to various financial control by the State Govern-
ment, the municipal bodies, too, do not feel encouraged to go for
loan funds for their development works. In this connection, the

. * Government of Gujarat, Panchayats and Health Department, Resolu-
tion No. GIA-4064—2710—p., dated 26th April, 1965: and Report of
the Municipal Granis Enquiry Committee, 1964, op. cit.,, pp. 32-4.
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present Maharashtra practice needs special mention. Realising
the difficulties of municipal borrowings, the Maharashtra Govern-
ment has been contracting bulk loans from the Life Insurance
Corporation of India and passing these over to the municipal
bodies.

Practically, it is the State Government which is the only
source wherefrom the municipal bodies can get loan funds.
Owing to increasing commitments under the plans and extremely
tight financial condition, the State Governments, however, are not
in a position to transfer adequate funds to the municipal bodies.

In view of these difficulties involved in municipal borrowing,
suggestions have been made for setting up separate institutions
for the purpose. One suggestion is to set up State Urban Deve-
lopment Boards with initial capital drawn from total plan provi-
sion for urban development. The Boards can also raise funds
from “private investors, trusts, commercial banks and so on by
issuing long-term tax-exempt bonds backed by the full faith and .
credit of government.”® It appears, however, that there is a
certain confusion about the Boards’ functions which include, apart
from fund raising and loan distribution, a long range of munici-
pal and State functions such as undertaking of town de.:velopmf,nt
schemes, production and distribution of water, technical advice
and guidance to the municipal bodies etc.

A recent committee report contains a suggestion about the
setting up of a Municipal Finance Corporation in order to m.eet
the capital requirements of municipal enterprises.!! The capital
of the Corporation would “be subscribed by the Government of
India, the Reserve Bank of India, the State Bank of India, the
Life Insurance Corporation, commercial banks and other financial
institutions as also the local bodies.” The Corporation is rather
narrowly conceived, as it will be concerned with offering of loans
for municipal enterprises only and not for other capital works
where loan funds are most needed. Again, municipal bodies
being within the constitutional jurisdiction of the States, municipal
credit institutions have got to be set up at the State level. An

1 gugmentation of Financial Resources of Urbar Local Bodies, op.

cit.,, pp. 28-30. ) )
1 Report of the Rural-Urban Relationship Committee, op. cit., pp.

107-8.



120 ESSAYS IN URBAN GOVERNMENT

enabling Central legislation would, of course, be necessary under
Article 246(1) read with entry 43 of the Union List under the
Seventh Schedule.

The need for medium and long-term loanable funds for financ-
ing municipal development works can hardly be exaggerated.
Since some sort of a specialised banking institution in each State
might serve this purpose well, it would be better to set up statu-

tory municipal credit institutions independent of State Depart-
ments.!?

Conclusion

Urban development will not be able to make much headway,
if the municipal bodies continue to suffer from lack of financial
resources and if the need for proper strengthening of municipal
administrations remains neglected. (Our five 'year plans have so
far consistently kept comprehensive municipal development out of
their scope. The approach has been toward functional stimula-
tion rather than coordinated urban areal development. It is high
time that the latter approach is adopted and municipal develop-
ment schemes are integrated into the five year plans via the State
plan schemes) Centre-State relations which are governed by the
provisions of the Constitution have undergone considerable
changes in recent times due to the operation of the five year plans.
There is a danger that integration of municipal development plans
into the State plans would lead to the blurring of the already
indistinct line that separates the State Government from municipal
government in this country. Certain institutional devices such
as the independent statutory municipal credit agencies, and muni-
cipal finance commissions!3 for regularising transfer of funds from
the State Governments to the municipal bodies can go a long way
in promoting and preserving municipal “self-government”. Even
then, some sacrifice of municipal autonomy seems inevitable in
this integration process which municipal government in India will
have to make as a price for urban development.

2 A well-argued case for independent municipal finance corporations
at the States’ level has been made out in “Municipal Finance Corpora-
tions in India,” by A. Datta (unpublished paper submitted at the Osmania
University’s Orientation Course in Urban Administration, June 1967).

 Report of the Rural-Urban Relationship Committee, op. cit.,, p. 88.

.consequences at the operational level.

XI

URBAN PLAN ADMINISTRATION

Planning in India has come to stay. Since the inauguration

«of the five year plans, planning has become almost a part of our
national life. But initially when the plans were formulated, there

was little thinking about the spatial dimension of planning. Our

.concern was mostly for making some investme.nts over the ;claars
and achieving certain physical targets within a time horizon. Plan-

ning, conceptually speaking, envisages coordinated developml::nt
> . .

in order to achieve specific goals. Indlan. plz‘annmg, underta en
in obvious haste could not ensure coordination ; the emphasis

‘was more on development rather than coordination.

Lack of coordination could be evidenced from th? emgl:;s%s
tional stimulation irrespective o eir
of the five year plans on func o o tother b dlark
fied by pointing out that earlier five year plans halc;l 11;?03:;::?
ific functions suc -
schemes of development for spect 1 -
itati different classes of people, pr

upply and sanitation, houses for ' :
;a}r)sti}:m of city and regional plans etc. This schematic zfpproach
towards the development of urban infra-structure led in many

. ¢ not
cases to uncoordinated operation at the ground level. Itis n

difficult to find instances where new houses have b?en S‘z:ig; t?:;
isi de for water supply,

rdly any provision has been ma . 1

:ﬁd e);ectr}ircity. In such circumstances the plan investment pl;zs

ramme has failed to meet the community needs, althoug%x in tei; "

if achievement of physical targets, somc; progrcs; wasdglscse;-:v ices.
i iti investment allocation for so

nder scarcity conditions, inves . ;

g generally r?eglected; where investment fallts;f t{) meet the com

munity needs, its raison d'etre ren}llamil (:lto‘;:e 111 ;ﬁrected Cvacds

i as

In fine, our planning process has vards

‘coordinatec’l spatial development, which accounts fz(r1 th':h (:::'lc)c;rn

tions as stated above. In this paper Yve are concerned wi ban

planning and its administration. It is necessary at the outse
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define the nature of urban planning itself. To a town planner

urban planning has traditionally been known as physical planning
which is oriented towards engineering and architecture. The
modern concept of urban planning seeks the integration of eco-
nomic, sccial and physical planning and envisages coordinated
areal development. It is, therefore, much wider than physical
planning, and a planner today has to be of a different breed.
The urban plan is a means of action which tries to indicate not
merely optimal pattern of land use and design but also probable
costs of providing necessary urban infra-structure and charting
out stages of the plan including the modus operandi of translating
the plan policies into concrete programmes and projects. Thus
conceived, urban planning entails the imperative need of spelling
out legal, administrative and fiscal implications of a plan.

In the memorandum on the Forth Five-Year Plan published
by the Planning Commission, the objectives of city development
plans were clearly laid down. It is worthwhile quoting from the
memorandum:

“Costly schemes of devlopment for the cities have necessarily
to form part of the plans of States, for instance, in power, water-
supply and drainage, hospitals, housing and slum clearance and
higher education. But, besides such shemes there is considerable
scope for civic development in many directions as well as for im-
proving the administration of various services enlisting the parti-
cipation of citizens and promoting urban community deviopment.
Development schemes for cities included in the plans of States as
well as those undertaken by them at their own initiative and from
their own resources can be easily brought together into city deve-
lopment plans. Plans for the use of land and for land acquisition
and development, leading as early as possible to systematic master
plans, will go a long way in integrating development efforts in
different directions. They are the essential foundations for city
planning. In turn, they will help municipal bodies to plan for
the fuller mobilisation of their resources and assume larger res-
ponsibilities for housing and slum clearance and improvement and
for ensuring that over a period of years the minimum amenities
will become available to all citizens”.

What the Planning Commission intended was to integrate the
city development plans with: the national plan via the State plans.
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Although such integration has generally not been attempted in
most States, the intention was nevertheless. jaudable. It may,
however, be pointed out that the concept of city development plan
is narrower than that of urban development plar?. Urban plan-
ning has its focus on comprehensive area p.lanm.ng.; \.avh‘ereas, a
city development plan is confined to the »lxm}ted ]ur.nsdlctlon of 3
city. The latter model of planning is essentially orxc?nted towar
municipal development which suffers both frgm spa.tla! and mst;—
tutional inadequacy. Usually, a city contained within a legal-
administrative jurisdiction is smaller than the' natural and func;
tional city. Economically, socially and funct.lonally, the area od
close interdependence in space is very o'ften wider than the hmltte
legal jurisdiction of a municipal a.uthonty. In such a context, a
mono-institutional (municipal) - city d(?velopment plan become;
an unreal exercise. This takes us d.xrectly to the concept 1(:}
regional planning which is comprehens1.ve enough to e:mbrace § &
city and its immediate hinterland, and mleude 'd‘xe entire .c.ompfex‘
of institutions and authorities involved in making provision for
i ices. .
ey IIJ):I?;:: pslear::ling, today, needs to be spelt Out.ifl regional 'terms.
To a planner this seems to be a simple prepo§1t}on. fI-I.e is é)ef:-
haps used to drawing lines freely on space ob11v10}1s o 1tls1 a ilfma |
nistrative implications. It may, however, be cautlf)fled t e}t 2z
plan has to be successfully formulated and exped1t10u§ly 1an 1ed
mented, the governmental-administratlve aspect of planning I‘(sl ; oq !
be carefully taken into account. Also, a pl-anner canbha 5; Iii
nore the important political forces dommatm'g the urban scene.
time a plan, even if it has been met1c1'11.ously drawn u%,.
ng{n: a mere blueprint due mainly to political neglect an

opposition.
Experiments in Regional Planning

The Delhi Master Plan may well be considered a?ts the ﬁ)io]n;ee.r-
i ing i ja. Soon after, the Basic
i i onal planning in India. :
gfv:;(t);?nitn:nl’ﬁf was formulated for the Calcutta Metropohltlan
District in West Bengal. Recently the Govex:nmentlof Ma a;
htra has framed a new legislation to p}lt regional p anning o
arla:tatutory footing. On the recommendations of the Gadgil Com-
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mittee, the Maharashtra Regional and Town Planning Act, 1966,
was framed under which three regional planning boards have
already been set up respectively for Greater Bombay, Poona and
Nagpur regions. Also the Government of West Bengal, following
the Calcutta experiment, has constituted planning organisations
for two other growth centres in the State namely Siliguri and
Asansol-Durgapur areas. The Delhi Master Plan was formulated
by the Delhi Development Authority under the provisions of the
Delhi Development Act, 1957. A statutory advisory committee
consisting of different interests and authorities involved in the
Delhi area examined the plan proposals and generally guided the
Delhi planners. The Delhi Master Plan is unique in the sense
that the Delhi Metropolitan Area, as defined by the Master Plan,
included territories of the Union Territory of Delhi and two other
neighbouring States, namely, U.P. and Haryana. Naturally, the
problems of inter-State plan coordination have posed an almost
insurmountable difficulty in the planning and development of the
Delhi region. The Calcutta Metropolitan District and the Asan-
sol-Durgapur and Siliguri planning areas in West Bengal have been
planned without any statutory backing. Due to the peculiar
history of evolution of municipal government in the Calcutta
region, the number of urban local authorities in that area is un-
usually large. An attempt was made to take dominant local and
regional interests and authorities in confidence through the estab-
lishment of a Coordination Council presided over by the Chief
Minister of West Bengal. Unfortunately, this Council could not
meet regularly and consider the plan proposals prepared by the
Calcutta Metropolitan Planning Organisation, which was consti-
tuted under executive orders for undertaking the planning function
for the metropolitan area. Consequently, the Basic Development
Plan which the C.M.P.O. finalised after considerable studies and
surveys generated a lot of institutional jealousy, and even resis-
tance, which has greatly marred the prospect of the Plan’s early
implementation. In fact, the Calcutta plan experiment makes it
abundantly clear that metropolitan planning is an immensely com-
plicated affair and its success is dependent almost wholly on the
continuing support of dominant political forces.

Turning to regional planning in Maharashtra, it is heartening
to note that under the new Act framed by the Maharashtra Gov-
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ernment Regional Planning Boards have been p'r‘ovided'for,. con-
sisting of representatives of various local authorities fall%ng in the
region and persons holding special knowledge anfi practlc-al ex.pe-
rience in the field of town and country planl}mg, engineering,
transport, industries, commerce, power and agriculture.! As al-
ready stated, the Maharashtra Government has set up three re-
gional planning boards so far for Greater Bomba.y, Poona and
Nagpur regions. Among the States, Maharashtra is thus first to

introduce regional planning on a statutory basis.
Considerations on Machinery

After a quick survey of the experiments in regional planning
in the country, some observations on the machinery for plan for-
mulation and implementation will be in order. In actual Plan~
ning operation, these twin processes are founq to be closely inter-
linked. The agency or agencies involved in plan fo@ulauOn
cannot work successfully unless there is willing cooperation from
the ground-level operative agencies. Also, planning, to be suc-
cessful, has to depend on a constant feed-back. process which
forges almost an organic link l?etween the .planmng agency and
the ground-level operative agencies. ‘ At the. 1mp1emen.tatxon stalge,
new problems are likely to crop up 1n the light of which the g aﬁ
or any part of it may have to be recast.' Ideally, thereforc?, ot
plan preparation and plan implementatlon' should vest in om:
agency. But, this is rarely the case, as regl'onal. planning hasdgo
to be undertaken in a multi-institutional situation. The Indian

i ional and Town Planning
tion 4(1) of the Maharz{shtra Regional
‘Iil;g%r Ei'grl the (plzrpose of planning, developfnent‘ anq use offéap(}
'ACtt’h re ,ion the State Government shall, by notlﬁcanop in the_? 0142)1f
gaze:te (g:ons’titute a regional planning board for the region consn: u;g
a Chai;man appointed by the State quemmell;t, thebere;:t(;re rgo 1 o::)r.;
i rson nominated by him, such number o
Pla::;lfg ofl;)uz; p:«:.appointed by the State Government as are mehmbersb(::
g‘ccal aut.horitie’s functioning in whol_e o(r1 Trttgf t;l; t;eg(x;):‘;e:g::n e :tuaho
ding six, appointed by the ho,
?f %ersgnisniggtoixct;;: vaemment have a special knowleflge or pract_lcal
B pori nge of matters relating to town and country planning, er}gmeeil%ngr,
:Xt:sl;zrt industry, commerce or agriculture and a town planning office
ra s

appointed by the State Government”.
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urban scene is cluttered with a number of public and semi-public
agencies including Union Government agencies such as the Rail-
ways and Port authorities, State agencies, municipal authorities,
and special purpose bodies. Urban planning undertaken in the
regional context would also include peri-urban rural local autho-
rities governing fairly extensive rural-urban tracts.

It is this multi-institutional context which the urban planner
has got to reckon with in framing a plan. In many instances, the
distribution of functional responsibilities among a number of
authorities will be found to be utterly irrational. Born in the
pre-planning age, many of the existing urban institutions are unfit
for survival. They only live to complicate the governmental map
and render coordination well-nigh impossible. If planning and
its implementation are to be taken seriously, a pre-condition seems
to be to clean up the governmental mess through a rational scheme
of governmental reorganisation all along the line. No doubt the
Union Government agencies operating in an urban area can be
brought within the plan discipline with great difficulty. But,
regional planning being generally an intra-State exercise, it is the
involved State Government that has to do a good deal of hard
thinking about the governmental reorganisation in urban areas
as a prelude to successful planning. The acceptance of regional
Pplanning would also entail radical reforms of the State level machi-
nery which would provide the main policy guide-lines, screen the
regional plans and coordinate inter-regional planning, and allocate
resources between competing functions and areas. Logically, the
line of reform would reach upto the Planning Commission which
is in overall charge of the national plan.

It is not the purpose of this paper to recommend an ideal
governmental framework for planning and implementation.
Every urban area has its own tradition of institutional develop-
‘ment which would naturally stand in the way of detailed generali-
sations. But, a few important guide-lines may be suggested with
an eye to general acceptability under the Indian urban situation.
To start with, the State-level machinery of planning needs to be

*See, in this connection, M. Bhattacharya, M. M. Singh and Frank
J. Tysen, Government in Metropolitan Calcutta: A Manual, Asia
Publishing House, Bombay, 1965.
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properly organised to achieve the integration of econom@, physical
and social planning. What passes for State planning at the
moment is, generally speaking, a mere amalgamation of depart-
mental plan expenditure estimates. The Planning Department
does this kind of exercise and the Town Planning Department, at
the other end, goes on merrily with the work of preparation of
master plans for towns and cities. There are two kinds of pl_an-
ning between which no bridge has been built and no communica-
tion link established. If planning has to be spatially, not func-
tionally, oriented, the State-level planning machinery must be
married to the town and country planning machinery and these
must work in unison and not isolation. No doubt such a
combination would call for a new spirit of camaraderie from
economic and social planners on one side and town planners on
the other.  The planning machinery must be located at a stratc?gic
point at the State level wherefrom it can get the necessary political
support for its actions. :

Since the urban area is the theatre of planning, its govern-
mental organisation is naturally of prime importance. If the in-
volved urban area has a multi-functional municipal government, it
may be possible, to a great extent, to combir}e planning and its
implementatidn in this single authority. Quite often, the nefad.
for functional stimulation prompts the creation of a host of special
purpose authorities which in turn fragments the government of an
urban area and renders inter-authority coordination dlﬁClllt.. Such
an approach to urban development.leads to the weakening of
local popular institutions and complicates tht? processes of pla.n
formulation and plan implementation. A typlcal.example of this
kind of misguided approach is clearly 'notic?able in th'e proposals
for governmental reorganisation contameQ in the Basic DeveloP-
ment Plan for the Calcutta Metropolitan District.>  Once the ba.sw
principle of entrusting the planning function to tlfe representative
municipal authority is accepted, it may 1‘10t be difficult to de51gn
a federal-type municipal government, as in Greater London, wgth
functional responsibilities suitably divided between an upper-tier

s Basic Development Plan for the Calcutta It_f!et(opolitan District
19665311195;2, é:lcuga Metropolitan Planning Organisation, ~Government
of West Bengal, 1966, Part Three: Chapter 3.
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authority and a number of lower-tier local authorities. Two
patent criticisms against this approach are that (i) local govern-
ment is area-bound, and (ii) it cannot cover all the important
urban functions. So far as (i) is concerned, no doubt local
government has static boundaries which often fail to arrest the
ever-growing urban problems. In reply, one may however argue
that it is within the powers of the State Government to cxtend
the municipal boundaries. The boundary problem is frequently
exaggerated and it is conveniently forgotten that wherever one
might draw the line to demarcate a region, it is bound to be an
arbitrary line. If successful plan administration is the aim, the
boundaries of planning area should coincide, as far as possible,
with those of established governments. The second criticism
about the coverage of functions is a valid criticism. Since there
are agencies of higher levels of government, a municipal authority
will find it difficult to bring them within the overall discipline of
an urban plan. This can be achieved only through the mediation
of the State Government.

By way of conclusion, it may be observed that in India the
present confusion about the administration of urban planning stems

from a distrust of local popular institutions. But, from a long-

term point of view, the salvation does not lie in multiplying insti-
tutions which serve to fractionate urban government and which
we cannot really maintain, but in consolidating, reforming and

modernising urban representative government which lives so close

to the people.

XII

PLANNING AND IMPLEMENTING
AGENCIES

The Third Five Year Plan underlined the need for integration
of urban area planning with the national planning process in the
same way as the rural areas had earlier been brought within the
plan frame. It was proposed that as many cities and towns as
possible and, at any rate, those with a population of one lakh or
more, should be organically linked with the scheme of planning.
Each city would mobilise its own resources for this purpose and
draw up its five-year development plan which would include sec~
toral development programmes for water supply and sanitation,
housing and slum clearance, education, transport and communi-
cations, medical and health facilities, and other urban services and
utilities. Within a State, the five-year development plans of cities
and towns would be coordinated at the State level and integrated
with the State five year plan. In August 1962, the Planning
Commission had accordingly written to the State Governments
urging them to induce the municipal corporations and municim-
lities to prepare their five year city development plans. Barring
a few exceptions, most of the States did not evince 'mucl.l interest
in the proposal of the Planning Commission. The idea itself was
new and in the absence of a well-designed methodology of this
kind of planning, the State Governments in gem?ral did not try
to seriously work it out. Later, the Union Ministry of Healfh,
Family Planning and Urban Development got some model city
development plans prepared by the experts in the Town and
Country Planning Organisation, and a methodo]ogy of plan pre-
paration was also evolved by them for general guidance.!

Municipal Development Plans,

1 details, see Five Year
For more o s ! 1968. Indian Institute of

Proceedings of the Seminar, Mar_ch 11-13,
Fublic Administration, New Delhi.
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In this connection, this paper seeks to examine two inter-
related questions : (i) who will prepare the city development plan,
a‘nd (ii) who will implement such a plan? In posing these ques-
tions, no implicit assumption is made that planning and imple-
mentation are necessarily to be entrusted to two different agencies
or set of agencies. Apparently, these are simple questions, but
their answers are not quite easy to find out. Yet, these are im-
portant questions, and unless some satisfactory answers are found
out, planning and implementation may both be in jeopardy.

The agencies for the preparation and implementation of the
city development plan cannot be considered independently of the
functional and territorial coverage of the plan itself. The selec-
tion of functions in the development plan would determine the
extent of institutional involvements. If the functions are so
selected that these fall within the administrative jurisdiction of a
single institution, we can call it a mono-institutional situation.
The Fourth Five Year Plan of Urban Development which the
Poona City Municipal Corporation prepared in July 1965 may be
cited as a model of this kind of situation. The sectors of deve-
lopment in the Poona plan follow closely the functions that fall
within the City’s administrative jurisdiction. Alternatively, a poly-
institutional situation would arise where the functions included in
a city development plan are such that they fall within the admi-
nistrative jursdiction of a number of institutions. Had the Poona
plan also embraced the functions of such authorities as the Maha-
rashtra State Electricity Board and the Maharashtra State Housing
Board within the city area, it would have assumed a poly-insti-
tutional situation.

Obviously, the needs and requirements of cities differ from
place to place which would affect the extent of institutional in-
volvements in specific instances. Even if one prepares a uniform
list of functions, as the Planning Commission did, for inclusion in
the city development plans throughout India, the extent of involve-
ment of institutions would vary from State to State, and from
place to place within a single State. The reason behind this is
that the responsibilities for administering the urban local func-
tions have been entrusted to different institutions in different States
and in different places within a single State. Thus, with the
exception of the City of Nagpur, no other city in Maharashtra
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has an improvement trust which is quite common in most other
urban areas in India. Again, in U.P. there are no improvement
trusts in the five corporation cities of Kanpur, Allahabad, Vara-
nasi, Agra and Lucknow ; but in other places in the State such as
Meerut, Ghaziabad, Bareilly, Gorakhpur, Dehradun, Saharanpur,
Aligarh, Jhansi, Moradabad, Faizabad and Shahjahanpur, the im-
provement trusts are functioning alongside the respective muni-
cipal boards. The presence of other institutions like the housing
boards, the electricity boards etc. creates a poly-institutional situa-
tion which is commonly to be witnessed in most of our urban
areas. On top of it, when the State departments, as in Jaipur
(Rajasthan), directly administer services like educationz water
supply and roads in the city area, the poly-institutional situation
is further complicated.

The territorial coverage of the city development plan is also
important in determining the agencies for its formulation a.nd
implementation. The bigger cities and urban complexes like
Delhi, Calcutta and Bombay pose problems that transcend the
local municipal limits and envelop far-flung regions. Secondly,
in many of our growing urban centres, urban grovs{ths. spil! over
statutory municipal limits creating thereby an artificial distinc-
tion between the municipal boundaries and the extended urba-
nised areas. Thirdly, there are several instances of municipalities
and cantonment boards growing up cheek by jowl almost as one
unit. Last but not least, an urban area like a district or sub-
divisional centre or even a small town could be found to be iq-
extricably linked with the neighbouring villages. Very often it
serves as a service and shopping centre for the villages surr.oun'd-
ing it. In all these cases, there is need for extending the territorial
coverage of the city development plan. How'ever, it is doubtful
if the concept of city development plan which \{vould‘ perhaps
admit of marginal areal adjustment to facilitate inclusion of a
neighbouring authority like a cantonment board. or a panchayat,
could be applied to situations obtaining in the bigger urban com-
plexes where the crying need is for broad regional plans rather
than limited city plans. Anyway, the main point here is that an
extension of the territorial coverage of a city development plan

‘would create a poly-institutional situation.

Given the present organisation of governments in our urban
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areas, it seems that there is no escape from the poly-institutional
situation in them which sets the background against which the
city development plans have to be formulated and implemented.
This is borne out by the fact that all the three city development
plans which the Town and Country Planning Organisation of the
Government of India prepared for Jaipur, Agra and Meerut on
an experimental basis, had accepted the poly-institutional situa-
tion. The plans for Jaipur and Meerut involve the Municipal
Councils, the local Improvement Trusts and the State Govern-
ments. The Agra Plan embraces the Municipal Corporation,
the State Government, and the Cantonment Board which agreed
to share costs toward water supply. The omission of the Meerut
Cantonment Board which has a civilian population of about
74,000 and which is functionally, spatially, socially and econo-
mically an integral part of the Meerut City, has rendered the
Meerut development plan incomplete and unrealistic. Similarly,
the Poona Fourth Five Year Plan has the important limitation
of not covering two neighbouring cantonments of Poona and
Kirkee and the two new industrial townships, viz., Pimpri and
Chinchwad which are presently being developed to the north-
west of the municipal limits by the Maharashtra Industrial Deve-
lopment Corporation. For all practical purposes, these con-
tiguous areas are integral parts of the Poona City, and they have
to be treated as such for the purposes of planning and develop-
ment.

At this stage, we can cite a few instances of actual prepara-
tion of city development plans. The development plans of Jai-
pur, Agra and Meerut form a case apart, thanks to the experi-
mentation by the Town and Country Planning Organisation of
the Government of India. The case of Poona is, however, quite
instructive. The broad guide-lines of development were laid
down by the State Government. Next, an ad hoc committee was
constituted consisting of the Mayor as Chairman, and some pro-
minent citizens, corporators, M.L.A.’s, M.L.C.’s and M.P.’s.

The Collector of the Poona district and the President of the
Poona Zilla Parishad were also associated with the ad hoc com-
mittee which discussed the objectives, priorities and financial
implications of the plan. For formulating concrete development
schemes under individual heads of development, six sub-com-
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mittees were constituted with appropriate experts and technical
staff. After the formulation of plan-proposals, the Municipal
Corporation approved them by passing a resolution to that effect.
The Plan was next submitted to the State Government for neces-
sary action.

Another instance is the Basic Development Plan for the
Calcutta Metropolitan District which has been prepared by a
specially constituted authority, viz., the Calcutta Metropolitan
Planning Organisation. This Organisation is an expert body that
functions directly under the Town and Country Planning Branc.h
of the State Development and Planning Department. The Bgsm
Development Plan covers an area of about 490 square miles
inhabited by more than 6 million people and governed locally by
3 municipal corporations, 31 municipalities, 1 cantonment board,
1 notified area authority and about half-a-dozen special purpose
authorities. Besides, three zilla parishads and their constituent
units are also involved in the administration of. parts of the me_tro-
politan area. The governmental picture d.eplctec.i here pronfles
an example of a poly-institutional situation in gll its complexities.

The two instances cited above reveal two different approaches
to the question of agencies for the formulation of city dev.el.op-
ment plans. One approach would be to eqtrust the {numc.lpal
authority to plan for its area, obviously following the major g|'nde-
lines set by the State Government. The other alternative is to
create a special authority for this purpose. .There are genuine
advantages in making the municipal a}ltl}quty the plax_u}mag1
agency. In that case, the needs and priorities of _th‘e. municip:
area are readily ascertained; there is a greater POSSlblhty of local
injtiative for tapping more resources for financing the plan; and

~ popular participation in planning and implementation is assured.

lanning and implementing functions vest in a muni-

g;;rzst;?ﬁfy, the %atter is expected to implement its own plan
ickly and successfully.

qFl Thye case for a special statutory planning authqn'ty has been
made out by at least two important committees Viz., the Com-
mittee of Ministers constituted by the Central Couflcﬂ c?f Local
Self-Government (1963) and the Rural-Urba-n Relationship Com-
mittee (1966). The first Committee env1saged a Sta'xte leYel
Urban Development Board which would have its operating units
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in specific urban areas. Where separate units could not be set
up, a suitable local agency would do the work under the general
direction and control of the proposed Board. The Rural-Urban
Relationship Committee, on the other hand, concerned itself with
the problems of dovetailing urban and rural plans together.
Accordingly, three devices were suggested for three situations,
viz., (i) a district with a substantial urban population, (ii) a
predominantly rural district, and (iii) a metropolitan area or a
city region. For the first situation a statutory planning -and
development authority has been recommended consisting of re-
presentatives from zilla parishads and urban local bodies. The
authority would coordinate, implement certain projects and set
the guide-lines for planning and development which the local
bodies would be following. For the second situation, it is recom-
mended that a special committee of the zilla parishad on which
the involved local bodies would be represented would undertake
the task of planning and development with the guidance and
assistance of the State Government. For the metropolitan area
or a city region, two alternatives have been suggested. One is
to place the entire city region under a single municipal authority;
the other alternative is to create a special statutory authority for
undertaking the planning and development of area-wide functions,
matters of purely local interest being left to the local authorities.

Of these two committees, the Rural-Urban Relationship Com-
mittee made an admirable attempt to think in an altogether un-
conventional way about a possible amalgamation of the rural and
urban local bodies for the purposes of planning and development.
This may well be the precursor of a composite form of local
government that would do away with the present-day artificial
distinction between urban and rural areas. The recommendation
for an ad hoc planning authority is often made to overcome the
difficulties involved in a poly-institutional situation. Also in most
cases, our local bodies do not have the necessary technical know-
how, and they are invariably area-bound. From a long-termr
point of view, however, the multiplicity of urban authorities such
as improvement trusts, housing boards and the like need to be
supplanted by the elective local government, which would obviate
the necessity of having an ad hoc planning authority. Further-
more, the boundary problem cannot be regarded as an insuper-
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able problem. In the ultimate analysis, an ad h?c planning
authority is no substitute for an elective local plat}mr}g authority
which is in close touch with the needs and aspirations of the
peo}\);’e};atever be the merits of the recommemdations of the Rural-
Urban Relationship Committee, it is not known whether these
recommendations are going to be implementeq by the State
Governments in the near future. Shall we then bid good bye tg
city development plan in the absence of the recommende

agencies ? Nobody would like to reply to this question in the

i i i institutional arrange-
ve. Even in the absence of an ideal ins ang
afioma® ndertaken by the existing

city development plan can be u e
;ngzlxlltéies Zperatingp in the urban areas. U.nder the mummpa.l ztmd
panchayati raj Acts all over India, there is no leg.al bar to In ebr-
local authority cooperation. Even where .cooperatlon may notf e
easily forthcoming, the municipal auth'onty can always plan for
' d functions which is certainly better ‘.Lhan' no
nce the development planning exercise 1S a
the role of the State Government
d assisting and advising them

its own services an

planning at all. Sk .
new thing to the local bodies,

in laying proper guide-lines an
can hardly be exaggerated.
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SPECIAL AGENCY FOR WATER SUPPLY

In this country, water supply and sanitation measures have
not received the attention they deserve. The benefit of protected
water supply that came to be extended to a few towns was
largely due to local emergencies like recurring epidemics in those
Places. Until recently no organised programme was evolved to
ensure safe water supply in our towns and cities. It was the
Bhore Committee which for the first time laid emphasis on the
importance of safe water supply and sanitation, After Independ-
ence, the Environmental Hygiene Committee (1948-49) made
a comprehensive assessment of the problems of environmental
hygiene in the country and came out with important recommenda-
tions, which unfortunately remained mostly unimplemented.
Water supply has been one of the main functions of the local
bodies in India. Since local government remained highly un-
developed and hardly any attempt was made to improve the struc-
ture and finances of the local bodies, the services under their
charge including water supply could not make much headway.
It was against this background of ill-equipped and undeveloped
focal government and the inability of the States to provide
adequate funds for water supply and other sanitation measures
that the National Water Supply and Sanitation Programme was
launched by the Union Health Ministry as part of the Plan
Health Scheme during August-September, 1954, No doubt, the
National Programme has been a welcome measure and it has

made some impact on water supply and sanitation in the country. .

Still, it has to be admitted that the problems in these fields are
of such gigantic proportion that these have to be fought at all
levels namely Central, State and local. Water supply falls cons-
fitutionally within the competence of the State Government.
Under the municipal Acts of different States, the municipal cor-
porations and municipalities have been entrusted the task of
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providing water supply in their areas. So, the primary respon-
sibility for ensuring safe water supply rests with the local bodies
and the State Governments oversee their activities in order to
make sure that this important service is actually provided to the
urban dwellers by the municipal authorities.

The Situation in Three States

By way of illustration, we may refer to the water supply
position in the three States of Bihar, Madhya Pradesh and Uttar
Pradesh. It is quite well-known that the water supply position
in these States, as in all others, remains much to be improved.
The desired supply of water per day per capita for various grades
of townships was calculated by the experts for a Committee of
Ministers constituted by the Central Council of Local Self-Gov-
ernment (1963). Table I shows the desired standards of supply
for different classes of cities and towns.

TABLE 1

Desired per capita Distribution of Water supply per day for
various grades of Cities and Towns

Size of Town Gallons
1. Class A Special .. T e 60
(Population above 20 lakhs or mdu§mal towns

having more than 10 lakhs population) 45

2 Class A ..

(5 to 10 lakhs popufation) 55
3 Class B R . -

(1 to 5 lakhs population 25
4. Class C o

(50,000 to 1 lakh population) s
5 Class D .-

(20,000 to 50,000 population) 0
6 Class E .

(Below 20,000 population

Source : Augmentation of Financial Resources of Urban Local
Bodies, Report of the Committee of Ministers consti-
tuted by the Central Council of Local Self-Govern-
ment, November, 1963, p. 114.
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Although some of the principal cities in the three States such
as Allahabad, Lucknow, Patna and Varanasi were reported to
be enjoying adequate supply of water as per the standard laid
down in Table I, cities like J abalpur, Gwalior, Indore in Madhya
Pradesh, and Agra and Mathura in Uttar Pradesh, are some of
the instances where water supply is not adequate, and one can
take it for granted that the supply position in many of the urban
areas in the three States is far from satisfactory by the standard
laid down by experts. The urban water supply position in the
three States, as reported by the National Water Supply and
Sanitation Committee (1960-61), is shown in Table IIL

TABLE 1I

Percentage of Population served by Urban Water Supply System

| Percentage
J Urban Percentage served by | not served
State J Population water supply system by water
(1961) Adequ- Inade- supply
- ately quately system
Bihar - 39,15,300 34 19 47
Madhya Pradesh 46,29276 33 14 53
Uttar Pradesh 94,76,118 30 15 55

Source : Report of the National Water Supply and Sanitation

Committee (1960-61), Ministry of Health, Government
of India, 1962, pp. 17-8.

Although the figures presented in Table II are somewhat
outdated, it is alarming to note that nearly 50 percent of the
urban population in the three States were not served by water
supply system. It was found that only about 30 percent of the
urban population of the three States were served by adequate
water supply system.

It is no use marshalling data to prove the woefully inadequate
water supply position in most of our urban areas. The magnitude
of the problem is not unknown to us. What is really needed is
to devise ways and means for gradually wiping out the deficit

and ensuring a regular supply of safe water at standard rates to
our citizens.
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Problem of Machinery

The magnitude of the problem and the obvious ne':ed for 11;(9i
speedy solution have prompted many expert committees axllj
commissions in this country to advocate the case for the estab-
lishment of statutory water and sewerage boa}rds.. It may't e
recalled that the National Water Supply and S.amtatlon Comsml t?e
and the Modak Committee (Panel on Natlonal .Water} uppoi
and Sanitation Schemes under the Building PFOJects e.anil o
the Committee on Planned Projects of the Plan‘mngl Cor:tem;ss znd
strongly recommended the setting up of regégnaforwthe orom
sewerage boards as independent statutory bo 1els1 e oy
sion of these two amenities. It has been argued tha he stattory
boards would sponsor and pfron(liotc; v::t:lrlesggiy ;:rket e tﬁe

i ist ssary funds fro
fr:\(l)é:;tgsz’lt?:: rgclasseigfc:xecrztion, operation and 1'naintenance .of

cocts. The boards will function much like commercia
teites .le ing tariffi on account of water and sewerage
ellizrzrsm:; thevtyotal cost of production and management of 'th:]ie
;:aciligties. The advantages of stat;t.ory b-ozrclsm\i;ve;r;arel;ng;;l;:xet; 0);

inted out by the Seminar on Financin ens
%);?er and Seu);erage Works whight l:vaiv ci:)r;x;elr;zc:l lltag' tol'nrt; :;;Iili::it;z
i ssistance of the .

;)nf g%ﬁfh %:2 ftc})ll?o:ring is a list of possible 1advantages accruing
from a statutory water and sewerage board: _

for
(i) the financial autonomy of the board makes
increased efficiency; . . .
(ii) a strong and efficient body can raise capital quite
easily;
(iii) it can cater to a larger area
of municipalities; .
(iv) financing and operatlon. of the. s:chemes
possible on a business-like footing;

having within it a number

would be

Management of Water and Sgwerqge
%/Ii?x’;gtry of glealth, Government of Inc_ha with
rld Health Organisation, New Delhi, 1964,

i Seminar on Financin
Wonrks, convened by the
the assistance of the Wo

p. 39.
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(v) economies can be effected when a common source of
water can be made to serve several undertakings;

(vi) a board would be able to employ competent staff,
purchase spares in bulk and provide staff and work-
shop facilities for quick and efficient repair and main-
tenance of all parts of an undertaking;

(vii) it will be possible to equalise rates over a region ; and

(viii) there will be better and fuller realisation of water dues

when this duty is divorced from local politics.

It was pointed out in the Seminar that local bodies do not
have enough finances and the idea that water is a service to
be paid for could be inculcated only by a statutory board. All
in all, it was felt that operational efficiency would be possible
only when a statutory board could be brought into being. 1t is
small wonder, therefore, that the annual conferences of public
health engineers in this country have been consistent in advocat-
ing the case for the statutory water and sewerage boards as
necessary devices for their operational efficiency.

Statutory Boards at Bangalore and Calcutia

The recommendations of committees and commissions, and
seminars and conferences have not gone unheeded, and at least
two water supply and sewerage boards have been established
in recent times in India. The first such board to come into
being was at Bangalore following the enactment of the Bangalore
Water Supply and Sewerage Act, 1964. It is no use recounting
the circumstances, under which the Bangalore Board was brought
into being. No doubt, the public agitation over the enhance-
ment of water rate by the Bangalore Corporation made the case

of the Water Board stronger, and the offer of international mone-

tary assistance had also expedited the setting up of an autono-
mous board for Bangalore and its adjoining areas. The next
similar authority to come into being was the Calcutta Metro-
politan Water and Sanitation Authority for the Calcutta Metro-
politan District. Under the Calcutta Metropolitan Water and
Sanitation Authority Act, 1966, the Authority has since been
brought into existence, and it may be worthwhile to follow the

constitution of this authority, as the idea of having independent
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statutory water and sewerage boards seems to be very much in
our mind today. '

The Authority in the Calcutta region consists of a Board
of Directors and a General Council. The Board has six Direc-
tors including a Chairman appointed by the State Government.
Of the six Directors, three are appointed by the State and the
remaining three are elected by the General Council. Thus, the
Board has an even representation from the State and the local
interests; but the Chairman has a casting vote. The General
Council consists of 55 members of whom 17 are ex-officio mem-
bers, 3 are State nominees, 10 are members of the two Houses
of the Legislature and 25 are councillors from the various muni-
cipalities within the Calcutta Metropolitan District. The Board
is the executive organ of the Authority and the Council has
powers to approve annual budget and proposals for making regu-
lations, raising loans, taxes, fees and charges fixed by the Board.
In case of non-approval by the Council of any matter, the Board
can refer the case to the State Government whose decision will
be final. The Authority has the appearance of a federated type
of organization as it seeks to draw upon different interests in the
Calcutta Metropolitan District. The Bangalore Water Supply and
Sewerage Board has also a Consultative Committee consisting of
16 members drawn from a multiplicity of interests, including the
City Corporation, the City Improvement Trust, legislators,
journalists, industrial interest and the State Government. How-
ever, the Consultative Committee does not have the status of the
General Council in the Calcutta Authority and its powers are
negligible. It may be recalled in this connection that Delhi had
its Joint Water and Sewage Board under the Delhi Joint Water
and Sewage Board Act, 1926, which was also a federated type
of organisation with the nominees of local and other interests
involved in the area of operation of the Board. The Delhi Act
did not envisage any council or a consultative committee.

Legally, the board type of organisation is a corporate body
and it has its parallel in the English Joint Boards or the erstwhile
Metropolitan Water Board for London and its neighbouring areas.
Special purpose authorities for different functions such as water
supply, sewerage, education, parks and recreation and so on are
a characteristic feature of American local government. The maim
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reason's.for. the mushroom growth of special purpose functional
authorities in the United States are the unreponsiveness of general
local government to the stimulation of specific functions, the
pressure of interests to have “private” government of their own
thc;, eafgerness of technical experts to give emphasis on their parti-
cular functions and a general tendency to tak i
ar e a function “

politics.”? noutof
. A gultiplicity of functional authorities in the urban areas
in Amerlf:a has been generally identified as being responsible for
fragmenting government in urban America and three principal

criticisms against the use of special pur ies i
pose bodies in that ¢
are as follows: oy

i) T‘o have a §pecial purpose functional authority is to
give undue importance to specific functions and it is
a Plece'meal :approach to local government problems,
:vhlch if carried to its logical conclusion, would lead
0 a complex network of unrelated speci

; cial pur

bodies. ’ PARe

(ii) Such a piecemeal approach tends to distort the gov-
ernmental map of a particular local area, and coordi-

nation of different allied area
difficult. problems becomes

(iii) The functional authorities are typically governed by
a board of directors of private citizens and are not
directly responsive to the will of the people. As the
United States Advisory Commission on Inter-Govern-
nixental Relations observed, “the problems and limita-
tions of the authority device, as it has been widely
u§ed, cannot be taken lightly. They need to be recog-
nized and avoided in any legislation designed to permit
metropolitan areas to utilise this device where it seems
more desirable or feasible than alternative changes in
the existing pattern of local government”.3

A .
See, in this connection, J
, » John C. Bollens, Special Distri
? | I : ict Govern-
mer:tsG Om the Umted, States, University of California Press, 1957.
vernmental Structure, Organisation and Planning in Metropolitan

Areas, The Advisory Commissi i
Washington, toon p.y ag. mmission on Inter-governmental Relations,
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Although many committees, commissions and conferepces in
India have favoured the idea of independent statutory water and
sewerage boards, their case needs to be carefully scrutinized. A
statutory board for water supply and other sanitary purposes
can no doubt cover a wide area of operation and thereby may
reap the economies of scale. The other advantages of such a
board have already been stated earlier in this paper. It may,
however, be noted that a statutory board may not be suitable for
all the areas in a State. In fact, where a compact urban area
has extensive spread as is the case in the Calcutta Metorpolitan
District and in Greater Bombay, the board may be useful for
large-scale operation and management of water supply and sani-
tation. Where there are dispersed human habitation or scattered
urban pockets the idea of a board for such areas is not quite
suitable and it may-even be uneconomic. In fact, if one examines
closely the arguments usually made in favour of a statutory board
it becomes clear that the main reason, to put it bluntly, for its
advocacy is the eagerness of technocrats to take their specific
functions out of local politics. No doubt our municipalities have
not been able to discharge their statutory responsibilities effec-
tively and efficiently. This applies equally well to water supply,
education, health and medical services and other functions that
have statutorily been placed under their charge. If the case of

. a statutory board is advocated for water supply and sanitation,

same can be made out for other municipal services. If this
approdch is carried to its logical conclusion, it is not difficult to
foresee the gradual extinction of municipal government in this
country. The municipalities in India have lost some functions
either by way of provincialisation or through the establishment
of special purpose authorities like the Improvement Trust and
the Housing Board. Undoubtedly, municipal ‘government in India
is structurally and financially weak and its inefficiency stems from
its built-in weaknesses, but the remedy does not lie in depriving
the municipal bodies of their functions and responsibilities, which
will be a retrograde step altogether. On the contrary, a positive
approach towards the growth and development of municipal
government would be to overhaul and streamline municipal
government, provide for more financial resources and equip the
municipal bodies with proper personnel. If the water supply
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position in the three States, earlier mentioned, is unsatisfactory,
both the municipalities and the involved State Governments have
to be blamed for this. Under the Municipal Acts of these three
States, water supply is not an obligatory function of the muni-
cipalities; it is an optional function. The result has been that
there has been a general reluctance to develop this particular
service and in each case the State Public Health Engineering
Department has assumed the goading role and almost taken over
this municipal function. Thus, if water supply has so far been

a neglected subject, the root cause of the neglect lies in the

approach of the State Governments towards municipal govern-
ment. The old statutes of Uttar Pradesh and Bihar have remained
unchanged and even Madhya Pradesh, which had enacted the
municipal law in 1961, did not care to make water supply an
obligatory function of the municipality.

Very often, a statutory board is recommended on the ground
that the municipalities have limited jurisdictions, and it is argued
that a board can operaté over a wider area having a number
of municipalities within it. The ‘area’ concept is a vexed one
in local government, and there is bound to be a conflict between
a governmental area and a technically optimum area. But, much
of the debate on ‘service area’ centres round the inflexibility
of local government area. In a bigger urban complex like the

Calcutta Metropolitan District or Greater Bombay, a number of «

functions including water supply would need area-wide treatment,
and the solution in such cases does not lie in the creation of a
host of special purpose functional bodies but the reorganisation
of local government in such a way that functional areas coincide
as far as possible with the local government area. The area prob-
lem is not an insuperable one and alterations in our local govern-
ment boundaries are much easier than is the case in the United
States of America. As the experience of the fledgling Calcutta
Metropolitan Water and Sanitation Authority has demonstrated,
the problem of getting funds for the activities of a special pur-
pose body is not as easy as it might appear on the surface. The
States themselves are finding it hard to raise funds for their
various development projects. In such a context, it is futile to
expect that a statutory board would have a smooth sailing from
the financial point of view. Again, in a developing country like
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ours the economic base of urban areas is too weak to allow of
multiple authorities tapping resources simultaneously. If the
underlying intention of advocating statutory boards is to tak'e
water supply out of poiltics, it needs to be cautioned that ‘depoli-
ticisation’ is well-nigh impossible in a democratic system.

If it is agreed that municipal government is necessary and
good in itself, it will be a retrograde step to start crea'ting. special
purpose functional agencies for water supply and sanitation. ;n
fact, the Rural-Urban Relationship Committee, which reported in
1966, placed water supply at the top of a list of obligatory muni-
cipal functions.* Once it is accepted that water supply should
remain a municipal function, there can be various ways thro.u'gh
which its administration could be improved. A . famll.xar
method is to provide for a statutory municipal committee like
the BEST Committee in Greater Bombay or the Water Su;?ply
and Sewerage Undertaking of the Delhi Municipal porporatlon.
With a separate budget and a statutory officer looking a.lft.er the
management of the function, water sqpply can be administered
separately even within the overall m.ur.nclpa}l seF—up. {\n extrexﬁe
example of separate functional administration 1s prgwded by ; €
Municipal School Board in Maharashtra and Gujarat. Under
the Bombay Primary Education A.ct, 1947, a 'school boardfco(ril—
sisting mostly of muncipal councillors have mde_pendent_ funds
separate from the municipal fund, and the exgcutlve administra-
tion is vested in an administrative officer appomt.ed. by th? State
Government. Without going to such extremes, it 1s posmbfle to
provide for water supply development as part of the gqmal funli:-
tions of a municipality. In this connection, the provisions o ‘t e
Maharashtra Municipalities Act, 1965, deserve special mention.
Under this Act, every municipality musf prepare ar.ld.execute .a
scheme for the supply of protected drinking water within a speci-
fied period. If a municipality is una}?le to prepare the glans
and estimates and execute the scheme, it ‘may .appI)f to the State
Government for assistance. When a mun}cxpahty fa11§ to prefparle;
and execute a scheme, it is presumed that it has committed defau :

«Report. Vol. 1, Ministry of Health & Family Planning, Government
of India, p. 20.

MB:UG—10
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in the performance of its statutory duty and the consequences of
default follow. For the purpose of ensuring that adequate funds
are available with a municipality to investigate, and prepare plans
and estimates, and execute schemes for water supply, the law
provides for the creation of a separate “Water Supply Reserve
Fund”. The municipality is obliged to deposit in that fund
annually such percentage of its general revenues as determined
by the State Government at the time of sanctioning a scheme and
before giving any guarantee to municipal loan. If the State Gov-
ernment finds that the municipality has failed to make deposits
in the “Water Supply Reserve Fund®, it may take over the fund
and direct the bank in which the moneys of the municipality
concerned are deposited to pay from the amount to the credit of
the municipality such sums as might be due to the Reserve Fund.?

We have pointed out the different methods which could
be employed to administer water supply as a municipal function.
Some others like joint committees and contractual arrangements
could also be thought of. The idea of setting up statutory water
and sewerage board is the product of a one-track mind that seeks
to elevate a particular function above local government institu-
tion. But, when the choice lies between an institution and a
function, it would betray an unfortunate lack of foresight if the
institution is sought to be sacrificed at the altar of a specific
function.

“Section 50 of the Maharashtra Municipalities Act, 1965,

_it among nearby villages,

XIV

PROBLEMS OF CANTONMENT
ADMINISTRATION

ike some rare species of flora or faun.a, the. cantor}ment
boarLdlkiz an exotic type of local government in ¥nd1a and in f;?l
other parts of the world, except Pakistan which shares tw1be
India the same history, can this type o'f 'local gove.rnn%en oy
found. It functions almost like any II?UDJClpal authont){ in suks
familiar local government fields as public health and public works,

buildings and trades regulations, .water supply a.nd. saz.litat;on and
so on. Structurally, however, it has some distinctive eatzrnes
which mark it out as a special type of‘ lqcal govemmen:. \nd
in fact, it is this organisational. peculiarity of t?e catfl qnfelnse
board which has time and again been the subject of in

controversy.
Evolution of Cantonment Administration

To understand the nature and origin of this dco.nt.r(:;/etrisojg
we will have to trace the evolution. of c.antonment al an};s; :V ior
in India which grew out of pec?l.;ar cucumstanf:es. he word
‘contoning’ means the disposition of trqops in we.a"1 r‘?umil
shelters. To quote from the Encyclopaedia Bn.tantnhlec ,conduct
within relatively recent times, :31 European a‘rimfz in ey
of active operations, but sufficiently remove ﬁln(; b
centrations to be safe from sudden‘ attack, WP t’) lcontonjng
long campaigning, be given temporary relaxation by ;
and this was the only type of cantor?
ment thus known. The sole permanent establishments o:d ﬁl\)ls
character up to the mid-19th century were those occupi v

British troops in India”.!

s Encyclopaedia Britinnica, vol. 4, 1951, p. 773.
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In India, cantonment administration had its origin in the
regl}lar quartering of troops in the permanent military stations
Initially, the cantonments were temporary encampments of the:
forces and their followers, and later some of these came to be
selected as permanent camps. In some cases, land was acquired
;)ir; :?mtem:f cgr}x:p;nsation. There are also instances of acquisi-

reaty with the ruli i i
approgriaﬁo gf ruling chiefs, and by conquest or outright

The mode of administration and the legal and structural outfit
qf the cantonments had never remained static; they changed from
time to time in response to changing circumstances. At first
the Qfﬁcer Commanding the troops in a cantonmer;t was re ,
ponsxble for the maintenance of law and order. With the increa:
in thc-: number of retainers and followers attached to militab
:stabhshment-s,. a modified form of Military Law was introducerg
b(;rg agxetoagmmllstration of the population. As the cantonments
e o oezle. Op as permanent stations and the civilian popula-

’ increasing, there arose some other problems mostly
relating to land and residential accommodation. In the earl
s.tages of growth, construction of private residential accommoda}—,
tion was encouraged subject to Government’s proprietary right in
land. For administrative purposes, rules and regulations were
formulated which were consolidated in the Bengal, Bombay and
Madfas Regulations and, later on, in the Arm)’l Reguthions
(India). These regulations related to law and order discipline
and welfare of troops and non-military residents, and, grant and
management of Government lands. The civilian population was
sought .to'be confined to the bazar area which emerged gradually
as a distinct locality, as the advantages of trade and security
went on attracting people who had little or no direct connection
with the troops. With the passage of time, conditions were
relaxed and the civilians were permitted to acquire houses outside
the bazar areas and even to live and carry on business. When

the Government found it difficult to provide for residential ’

ac'commoda}tion for the military officers and their camp followers
\]:;:;/:t: capital was invited as a matter of policy and the civilians
: ncouragc?d, throug}.n the offer of some concessions such as
ree grant of sites, to build bungalows outside the bazar areas.
In order to consolidate the rules and regulations governing

.Government of the Country
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the cantonments, an Act was framed in 1864 which provided
for the post of Cantonment Magistrate to administer law and
justice. It also contained provisions relating to the regulation of
grant of land and residential accommodation. The Act of 1864
was amended by Act II of 1880 and Act XIII of 1889. The
Cantonments Act, 1889 dealt mostly with the civic administra-
tion of cantonment areas and introduced taxes commonly imposed
by municipalities. This Act was modified in 1910. Until 1824,
the Cantonment Magistrate was mainly reponsible for running
the administration. Through an Advisory Council he was sub-
ordinate to the Officer Commanding the station for all executive
matters. In administering law and justice he was responsible to
the State Government concerned through the District Magistrate.

The passage of the Cantonments Act, 1924, under which the
cantonments are administered today marks an important event
in the evolution of cantonment administration in India. By this
Act the civic administration of the cantonments was further muni-
cipalised and entrusted to the cantonment boards. Administra-
tion of law and justice which was so long the responsibility of
the Cantonment Magistrate, was transferred to the Provincial
nts. It is noteworthy that the enactment of 1924 was
to some extent intended to accommodate the rising demand of
the civil population for local self-government. While speaking
on the bill in the Council of State on February 14, 1924, General
Lord Rawlinson observed: “It is only natural and in accordance
with the spirit of the times that in Cantonments (having a large
civil population). .. .the civil population come to desire, and
desire very keenly that the Government of Cantonments should
acquire a more progressive and popular character. Institutions
which are suited to the purely military government of purely
military areas naturally do not commend themselves to men who
have seen representative institutions introduced in the General
»2 No doubt this statement reveals
a fairly progressive attitude which, paradoxically enough, seems
to be missing after Independence, as a result of which the can-

Governme

2 Quoted in Estimates Committee (1956-57), Forty Sixth Report, Lok
Sabha Secretariat, New Delhi, 1957, pp. 9-10.
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tonment administration in Indi i
of hen administrat dia has not changed since the passage
The str.ucture of cantonment board envisaged in the Act of
1924 was in keeping with the overall policy of the Government
of India in those days which was laid down in the Montagu-
Cht?lmsford Reforms. The keynote of this newly enunciated
policy was to provide for the increasing association of Indians in
every branch of Indian Administration and for the gradual deve-
19pment of self-governing institutions, with a view to the progres-
sive .realisation of responsible government. By introducing the
election of a substantial number of popular members, the new Act
tried to live up to the spirit of the time. ,

Structure of Cantonment Board

. Uﬁder the Act of 1924 the cantonments have been grouped
! ot bree classes_ on the basis of population. Each cantonment
as a board consisting of ex-officio, nominated and elected mem-

bers in the following proportions:

TABLE 1

Composition of Cantonment Boards

IClass lo’oggp:ézti:{;o e Ex-oﬁicio Nominated Elected Total
1l(a) Above 7,500 and ? '3
11(b) Aboti'eelosvt’()()l(? o ) ’ ° .
1(c) Abolz'ee]o;,'sg()sg(r)ld ) * ’ N
m Bel:;lo;v’sgéooo : : 1 A

.It.is clear. that the Act constituted the boards with official
r.;ar]:)hr;t% fo:1 in each case the total number of elected members
nominate(;ar is 1c)me less than .the total number of ex-officio and
Peminate eme:Irln ers. Excepting class III cantonments, in all
ol ﬁrs: slt e Oﬂi.cer Commanding the Station, a Magistrate
e Hen ass nominated by the District Magistrate concerned,

ealth Officer and the Executive Engineer are ex-officio

- pending

. tonments Service under the
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members. The Officer Commanding the Station is the sole ex-
officio member in the class 1II cantonments. In all the canton-

- ments, the nominated members are drawn from the military and

are nominated by the Officer Commanding the Station who is the
ex-officio President of the cantonment board and has a second
or a casting vote. The Vice-President is elected by the elected
members from amongst themselves. As a sequel to a conference
of the elected representatives of cantonments in 1954, the prin-
ciple of parity was introduced between the elected and the nomi-
pated members by holding in abeyance one post of nominated
member. For the administration of predominantly civil areas a
statutory committee called the Bazar Committee or the Civil Area
Committee was constituted by an amendment in 1936. It consists
of all the elected members of the cantonment board, the Health
Officer and the Executive Engineer. The Vice-President of the
board is the Chairman of this Committee. By an executive direc-
tive, the Civil Area Committees have been delegated powers in
respect of the civil areas under the provisions of Section 178(a),
179 to 185, 210 and 213 of the Cantonments Act. The com-
mittees are more or less independent of the boards in these speci-
fied spheres. For assessing house tax there is an Assessment

Committee consisting of a majority of elected members. The

Vice-President of the board is the Chairman of this Committee.
and actually

The boards are free to constitute other committees,
a Finance Committee is commonly to be found in the canton-
ments.

The Officer Cominanding the Station, as President of the
cantonment board, supervises its financial and executive adminis-
tration, and exercises pOWers which are specifically given to him
under the statute. Under Sec. 51(i), he has the power of sus-
action for a month in situations connected with the
health, welfare and discipline of troops. Sec. 239 empowers the
President to order the exclusion of any person from the canton-
ment. The day-to-day administration is ruf by the Cantonment
Executive Officer who belongs to the Military Lands and Can-
Ministry of Defence, which is a unified
and transferable service. For the custody of all records he is
the responsible officer and he has to implement the decisions
taken by the cantonment board and its various committees. He
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is the Secretary to the board and to all its committees. In emer-
gencies, he can exercise some of the board’s powers with the
prior approval of the President (Sec. 25).

Control and Supervision

Under Article 246 (1) of the Indian Constitution read with
item 3 of List 1 in the Seventh Schedule, the Central Govern-
ment is responsible for the “delimitation of cantonment areas,
local self-government in such areas, the constitution and powers
within such areas of cantonment authorities and the regulation
of house accommodation (including the control of rent) in such
areas”. Accordingly, the Union Ministry of Defence is in overall
charge of the contonments and responsible for their creation,
alteration, abolition, supervision, and supersession. The Direc-
tor of Military Lands and Cantonments at the Headquarters acts
as an adviser to the Minister of Defence on all matters relating
to cantonment administration.

The entire country has been divided into four military Com-
mands viz., Eastern, Western, Central and Southern, each of
which is in charge of a General Officer Commanding-in-Chief.
For most purposes, the Ministry of Defence exercises control and
supervision over the cantonments through the G.O.C.-in-Chief of
the Command who has been conferred specific powers under the
Act and the rules made thereunder. In each Command, there
is a Deputy Director, Military Lands and Cantonments, who acts
as the adviser to the G.O.C.-in-Chief on all matters concerning
the administration of lands and municipal affairs in the canton-
ments falling within the Command. The Deputy Directors
stationed in Commands function under the administrative con-
trol of the Director, Military Lands and Cantonments. The Can-
tonment Executive Officers are responsible to the latter through
the Deputy Director at the Command level.

Financial control over cantonment boards is quite stringent.
Any new taxation proposal needs to the approved by the Ministry.
The budget estimates are submitted by the boards to the Com-
mand Headquarters where the Deputy Director, Military Lands
and Cantonments, makes the preliminary scrutiny including reduc-
tion in estimates, if necessary. From the Command Head-

-€ars.
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quarters the budgets are forwarded to the Dir;ct.or, Mlhtary Fands
and Cantonments for submission to the Ministry which is 'the
final sanctioning authority in this respect. Any new t.axatxon
proposal can be initiated by a cantonment board, but this must
tioned by the Ministry. .
> S;r}l; cantonr}l,ment boards draw revenue, much like the muni-
cipal bodies, from rates and taxes, property an.d othef PowersE
fees and fines and grants-in-aid from the Union M1n1§try o
Defence. The taxes levied by them are usually Fho_se wh'lch al:e
imposed by the municipal bodies in.a State within which t e
cantonments are situated. In many instances, the boards ral.sei
substantial sums from property and other powers. The financial
position of the boards is, however, far from satisfactory. It wa;
discovered by the Estimates Committee .(1956-57) that out o
59 cantonments 25 were not self-.supportmg. Apart fror}l specz
fic grants for water supply, educatl.on, roads, mefilf:al serfv;;ei a1(1:e
others, ordinary grants-in-aid are given by the Mm1stry o 3e e’{}he
in some cases to help the boards balance ?heu: budg:;lts. , b
State Governments sometimes .make grants-xp—ald t(;)h e .t:]s
within their areas for such services as education and hospitals.

Future of Cantonment Administration

The main problem of cantonment administration inmﬂl.r:dla
arises out of the fact that the cantonments alret.more g‘lgnad mll ::;y
i ' in si ivilian population. -
stations and contain sizeable ci 1
trative system that suits the armed for<;es can hardtly.t‘:)ep:iﬁgigi
ivili i Also, the latter cannof 1
to the civilian population. N . ! ineiple
iscrimi i imply because they live close
be discriminated against simp O o any
fore, whenever there ha
barracks. Naturally, therefore, . g been any
i ituti form during the pre-Indep
ccasion for constitutional re ° .
gays the civilian population of cantonments joined hands with

their fellow brethren in the country by airing legitimate grievances

against the cantonment administration.  Political a?i;ftl.ondfo;
isati t boards did not fall in dea

he democratisation of cantonmen

: As pointed out earlier, the Cantonments Act of 1924 was

#Qp. cit, p. 24.
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passed in consonance with the spirit of constitutional reforms.
ushered in by the Montagu-Chelmsford Report. To satisfy the
aspirations of civilian population, they were given fifty per cent
representation on the board and considerable power in respect of
the administration of bazar areas. At one stage, the Govern-
ment of India decided to consider the question of excision of
bazar areas from the cantonments. But, due to the outbreak of
World War 11, this could not be pursued. With the advent of
Independence, the issue of complete democratisation of canton-
ment administration naturally came to the fore and the First
Conference of Local Self-Government Ministers in 1948 recom-
mended that the Central Government should, in consultation with
the Provincial Governments concerned, appoint a committee to
examine the question of delimiting the areas of cantonments and
the desirability of amending the Cantonments Act. Tt was in
pursuance of this resolution that the Government of India cons-
tituted in 1949 the Central Committee on Cantonments under
the chairmanship of Shri S. K. Patil. Instead of capitalising this
opportunity to suggest radical changes, the Patil Committee gave
an extremely narrow interpretation to its terms of reference and
- did not agree to considering de novo the larger issue concerning
the future of cantonment administration in India. The pusilani-
mity of the Committee could be evidenced from the fact that
when the question of vesting controlling powers in the hands of
the elected majority had come up, the Committee observed that
for “the maintenance of satisfactory conditions of security, disci--
pline and health among the troops, which are a necessary corol-
lary to efficiency of the Army, no chance could be taken by
transferring the administration to civil majorities”. Apart from
suggesting some incidental changes in the structure of canton-
ment board, the Committee recommended excision of civil areas
in certain cases. Through the passage of the Cantonments
(Amendment) Act, 1953 and issue of executive instructions, the
Central Government implemented the recommendations of the
Patil Committee. Some civil areas were also excised from the
Cantonments at Ahmednagar, Agra, Allahabad, Dethi, Jhansi and
Varanasi.
Today the cantonment areas stand in a peculiar position.
They are deprived of the benefit of plan programmes of develop-~
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ment and self-government has stopped just outside their boun-
daries. In respect of special development programmes on water
supply and sanitation, eradication of communicable diseases and
other health and educational improvements, the cantonment are.ai
have by and large been left out simpl.y because any financial
assistance to them should be provided in the Defence Bt{dg.et.
And the Defence authorities havelin gen:r:tlpexg::rssi Sthen' in-
ili ark funds for developmental programmes.
abm(tlscl)ntazﬂzgn:leinocratisaﬁon of canto.nment adlwfllnxstratlon has
always foundered on the rock of military secur{ty anfl health.
The reform proposals, so far made, have been co'ns'1§tent in ;ssu.m-
ing that the interests of troops and those of cwlhgn pop atlzn
are irreconcilable, and the latter should be subordn.uated ;o tlfe
former. Thus by raising the military bogey,.the r'lght 0 ;e -
government which is axiomatic in a.d.emocFat{c polity has ee::
denied to the civilian population remdmg wqhm the c?ntonmen
areas. We cannot do better than quote 1n thlS ‘connectlon a vez
cogently argued case for complete dem(.)cratlsatlon of. cantonm:eh !
administration put forward by an Estimates Commlétee; gn tho
Ministry of Defence LandisvI a}?d“ Cantonments hea y
alvantray G. Mehta®:
red‘f?s?izligzs, wher}: the Cantonmeflfs Act was frame;l, mu;}i
has happened in the country. A Political Revolu.tlondo epoct -
making importance has takc:ln p’ﬁce ande ;1 fsoor\"::rsexf:ve cé?ac;::ia tlo
republic has been established. e armed | e e
jon power and are entrusted with patrio
Zirf:fldailnfgo{;f frfedom and integrity of the country. Consequent-

ly, the anxiety (with) which the Government of those days kept

the troops and the officers insulated from the civil population

i i t and suspicion that existed
the feeling of mutual distrus
iszeen the troops and civilians have both become out of date
meaningless now. .
and“Yet thge Committee notice the same hes1tz3mcy as bef;::le;
in the a,pproach of the authorities to the. question of the ”
democratisation of local self-government in .Cantonn;ent ar: ir;
They regret to find that at this stage of political developmen

<Op. cit, pp. 10-12.
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the country, the authorities should still think in terms of conduct-
ing experiments in a matter of entrusting what is essentially a
municipal administration to the elected representatives of the
local population. The Committee are also distressed to hear the
same old arguments based on the fear that if municipal adminis-
tration was entrusted to the elected representatives of the people,
it might interfere with the health and security of the troops
stationed in the adjoining areas.

“The Committee find it difficuit to accept these arguments.
The security aspect is fundamentally a defence responsibility and
is present wherever the defence forces are stationed, whether in
Cantonments or other areas, and whether temporarily or perma-
nently. There is little that the municipal administration in the
Cantonment towns can do to safeguard the security of the troops
stationed in the military areas, which the military authorities will
themselves find powerless to do. Even now, troops are stationed
in certain areas of non-Cantonment cities like Bombay, Calcutta,
Bangalore and Delhi. The Committee are not aware that the
presence of a large civil population in those towns is considered
injurious to the security of the armed forces stationed at those
places.

“As regards the health aspect, at present all direct measures
regarding the health of the troops are controlled by the Defence
authorities. It is only indirectly that the standards of public
health and sanitation in the adjoining areas occupied by the civil
population in the Cantonments could be said to affect the health
of the troops. Even in this respect, while it might have been
true, in the early stages when Cantonments were being developed,
that the standard of sanitation and public health in the munici-
palities was generally not of a high standard, it is no longer true
in the context of considerable development made in the muni-
cipal areas in all States in matters relating to medical, public
health, and sanitation. There is little reason to look down upon
the standards that could be provided by a civil administration as
against those that the military Cantonment administration has
provided in the Civil areas of the Cantonments”.

With these forceful arguments, the Committee sought to de-
molish the bureaucratic administration in the cantonments, and
the recommendation was to immediately amend the Cantonments
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isati £ the civil administra--
ide for full democratisation O is
ACt %ndﬂ;:;(:’ ldeTfle long term goal was set as the abolgxgn o:
tlOntolxilments .in its present form, and local gov;ar;lmexgl ! gltl;%es,‘
cagject relating to State administration should be lett to
sul

i i after the conversion of canton-
The C?mnutte\fniré(i);l)ztleio(:glst,hiltie Commandant could be glvex;
e mto' m in the latter in case the army would be statione
.representatlortl. ous to the municipalities. Even the Comman-
o afeas‘ Contlgurefer municipal decisions affecting the health o(;
dm;tritynﬁlfntr:ops to the State or the Central Government coul
sec

8
be coe plete democratisation of cantonment ad-

case for com 12 o
i tf?rition and the eventual abolition of cantonglents tai cothe
mgﬁy understood at present has been ably made out by
m

Estim! ittee. It is rather amazing that
Lok Seone ﬁii\hm:::i:n?::g:tti‘:;s of a Parliamentary Com-
th.e . fal‘-Ie;lC iwept under the carpet and no body seems to
e e g otice of them. Thus the ablest of pleadings
have token anis;;uny countered, and time, as a consequenche,
has been‘ o it were, in the cantonment’ areas. But the
stands stil, * 1h Wi ar’xd it will need another bt?ld attempt to
path has e (:)real composure of authoriti'es in power and.
diStl:;b ct::to]:xtgtts on the right track along with the rest of the:
set the

country.

s Op. cit., PP 45-6.
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XV

PROBLEMS OF MUNICIPAL FINANCE

Municipal finance as a subfield of public finance has not
received the attention it rightfully deserves. Hardly any attempt
has been made to collect municipal financial statistics on all-
India basis. Lack of adequate academic interest coupled with
governmental indifference has stood in the way of scientific analy-
sis of municipal finance in this country. This also serves as an
indication of our general attitude toward thé municipal institu-
tions. Municipal finance is 2 wide field and we do not pretend
to deal with all its aspects in this small paper. An attempt is
made here to bring out the saljent features and underline the
key issues involved.

Since Independence a number of committees and commissions

has studied the problems of municipal finance only to come to

the familiar conclusion that the finances of the municipal autho-
rities are in a pitiful shape and suitable measures should be taken
to augment their resources. The substance of recommendations
has remained virtually the same from the Local Finance Enquiry
Committee (1951) to the Rural-Urban Relationship Committee
(1966). The Committee of Ministers constituted by the Cen-
tral Council of Local Self-Government prepared a volumious
report in 1963 on “Augmentation of Financial Resources of
Urban Local Bodies”. But hardly any steps have been taken
to implement the recommendations of these committeées, which
is symptomatic of an absence of progressive thinking about the
development of urban local bodies in this country. On the one
hand, the municipal authorities have been criticised- for laxity
in tax administration and inability to augment their financial
resources; on the other the State Governments, who are accused
of similar crimes by the Central Government, have failed to

evolve well-thought-out strategies to put municipal finance on a
sound footing.
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Studies on municipal finance tell the familiar story of an ever-

-widening gap between needs and resources. A Reserve Bank
Survey! covering the peri

od from 1951-52 to 1961-62 reveals
that “receipts of local authorities covered by the survey iz:oas:
foubled, but disbursements increased even more, by as mh 2
o and half times, the increase being pronounced in e las
one and & I nse(iuence the gap in resources and expenditure
onde Recently the Rural—Urbafx R'e¥a-
tionship Committee studied the finances of sel‘ected' muqicxpahltil;s
o o ut with the same conclusion that in spite of doub g
and. o od ing 1952-53 and 1962-63 the standax.ds of’theu
o e ervices have ne down. To make a more precise eslt1$ate
iture gap, the Zakaria Committee? tried to calc at‘e
?lfe%is?;ﬁgdp‘; caii?a expenditure fcf)r tl;e {nzntsigir;idzf mxr;xll;
i ini o) sic .

e thor m;mvl:::-? dli?i,?:d intg Zxx size classes on the
and their existing per capita ex;{enditure was
desirable expenditure estimation to show
in per capita terms. The extent of the gap can bz seeix;

o &% I It needs to be emphasised that th1§ estimation
from T e tenance of the services at a minimum level' of
s e into account the expenditure for capx;al
The gap between desirable. per 'capzta
capita expenditure exists i all
although it is the narrowest i the
the bottom class. The range between f:lass ;\h] 2111;
hich fall most of the urban local b0d16§, ed'mre
usly, due to such low 1eyels of expenditure,
es are neglected in our urban areas.
s suffer in general from chronic

ial civi nities such as water supply, rc.»ads,
s gfefislf:;?;lla?;;ccifi?:s etc. In reaching thF expendx.t::;e
e t calculations were made by the Zakaria Comnme
ﬁgur es,fCOs ce to a base year in the past. Due to the sp;ra thg
wfltho;:seirxfnsubsequent years, it may be safely assumed that
of ¢

two years.

cipal b
municipal authqnne
basis of populgtlon,
placed alongside the

tions.
development func 0D
expenditure and existing per

top class and

the essential municipal servic

letin, November, 1962. Jies. Report
‘ Reserve Bunk By inanci urces of Urban Local Bodies, ep
'Augmenra{ion w‘flr:;\’/l[tilzr:icsltaelrsR ?ot:)stituted by the Central Council of
of the Committee ©

ber 1963, p. 86.
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expenditure figures have since gone up considerably worsening
the situation further.

TABLE I

Gap between Desirable per capita Expenditure and Actual
per capita Expenditure

Classes of Urban Local Bodies Per Capita Expenditure Gap Between
Existing Desirable Desirable and
Existing per
capita Expend.
Rs. Rs. Rs.

Class A (Special) (Population
above 20 lakhs; industrial

cities above 10 lakhs) .. 3395 43.50 9.55
Class A :
(Population 5-20 lakhs) ..o 2222 38.93 16.71
Class B
(Population 1-5 lakhs) .. 1506 33.40 18.34
Class C
{Population 50,000-1 lakh) ..o 1274 27.62 14.88
Class D
{Population 20,000-50,000) .. 1249 24.27 11.78
Class E
(Population below 20,000) .. 11.19 21.07 $.88

Source : Augmentation of Financial Resources of Urban Local
Bodies, op. cit., p. 151.

On the resources side, the municipal authorities depend for
most of their funds on the proceeds of statutorily specified taxes
which have remained unchanged since the days of Lord Ripon.
Although the municipal Acts usually contain a lengthy list of
taxes, in practice, due to the inelasticity and unproductivity of
most of them, only five taxes are exploited by the municipal
authorities viz., (i) general rate and service taxes, (ii) octroi,
(iii) terminal tax and toll taxes, (iv) tax on professions,
trades and callings, and (v) taxes on animals and non-mechani-
cally propelled vehicles. Really speaking, the staple of muni-
cipal finance in India is property taxation and octroi, and the
municipal bodies rely on either or both of these. Studies made
over time have revealed that the basic fiscal structure of urban
local authorities has remained almost static, and despite the five-
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year economic development plans municipal finance presents a
dismal pictare of stagnation. The Zakaria Committee made
studies covering the period from 1950-51 to 1960-61 and its
findings are shown below in Table II. It is evident that the
relative importance of the different components of municipal
revenue structure has changed very little since the report of the
Local Finance Enquiry Committee. Recently, the Rural-Urban
Relationship Committee came out with the same conclusion after
conducting a sample survey of municipal finances in the country3,

TasLE II
Revenue Structure of Urban Local Bodies during the period

1950-51 to 1960-61
(figures in percentages)

S. No. Sources of Revenue 1950-51 19690-61
1. . Tax revenue .. .. 63.50 66.00
2. ‘Non-tax revenue excluding .

grants-in-aid . .. 24.40 20.50
3. Grants-in-aid .. . 12.10 13.50
Total .. 100.00 100.00

Source : Augmentation of Financial Resources of Urban Local
Bodies, op. cit., p. 156.

Under the Schedule Taxes Rules framed under the Govern-
ment of India Act, 1919, there was an exclusive list of taxes to
be utilised by or for the local authorities. That was the
heyday of local self-government. Later, in the federal scheme
envisaged in the Government of India Act, 1935, the distinction
between provincial and local taxation was abolished with the
repeal of the Scheduled Taxes Rules, and every local tax became
potentially a provincial tax. In the present Constitution of India,

* Report, Vol. 1II, 1966, p. 80.
MR:UG—~11
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;l}e al'izng;ment of the Act of 1935 has been left undisturbed.
nce the State Governments themselves are frantically looking
for additional sources of revenue, the absence of any constitu-
tionally delimited local tax field has, not infrequently, tempted
them to encroach upon municipal tax sources. Thus :1rban tax
?: urban .land tax is being levied by the State GOVe’rnments of
ansgar}x)l, Blll)]ar’ Gu}ara.t, Madhya Pradesh, Madras, Maharashtra
e ounjab. A special urban property tax is being utiised by

ate Governments of Uttar Pradesh and Haryana and 2
profession ta.x by the Governments of Assam, Punjab and Madhya
Pradesh. Sxfnilarlyt taxes on passengers and goods carried by
g?ﬁd afedbelng levied by a number of States such as Assam,
52 )arrein Punjab. T‘he Taxation Enquiry Commission (1953-
the 1ocaflgg§-nded a list of reserved taxes for the utilisation of
by the Cent 1135(-: Lat':er, the Committee of Ministers constituted
e ra ounql of Local Self-Government (1963) agreed
recommenflcz:)tggmendam.ms 0? the Commission. But, as usual the
done to hnplenil:n:i?:;:ed in paper only, and nothing has been
did ﬁi{ﬁi‘fﬁ :I;:O}:VZ, State grants-in-aid to municipal bodies
61. It wasg oi Cd uring the period from 1950-51 to 1960-
Ministers conlt" xwec out in the report of the Compmittee of
ernment thats llnlllted by the Central Council of Local Self-Gov-
larger grants .at.ough the State Governments were receiving
used 1o uot 'llI)l-ald from the Union Government than what they
on this i%lcrez o dec?qe b.a.c k, ‘they in turn have not passed
grants to loc sle 0 mu.n.mp?htles to the desired extent’t. State
nature and dea esgthorltles " I{ldia have been discretionary in
tion. The Stgte (e}nt on the exigencies of State financial condi-
the red and they b S ements themselves have mostly been in
assistance to tidz ave bee:n frantically looking for more Central
perate situation :)l:/:rqgl:sxrﬁoinanfcial difficulties. In such a des-
State > lon o income transfers from the
gorun(tlo ﬂ(‘)enlm“““’lpal bodies is naturally relegated to tge back-

. y recently attempts have, however, been made in 2

* Augmentation of Fi :
cit,, p. 151. f Financial Resources of Urban Local Bodies, op-

- motor vehicles tax.
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few States to systematise grants-in-aid to municipal bodies through
suitable grants-in-aid codes. The Madhya Pradesh Government
was the first to introduce in 1962 a fairly comprehensive general
purpose grants system on per capita basis classifying the muni-
cipal bodies population-wise. In 1965, the Gujarat Government
devised a grants formula after the Madhya Pradesh pattern.
The Kerala Government followed suit the next year. Rajasthan
introduced a simple per capita grant and Delhi tried to link
up grant with municipal tax efforts®. Recently, the Government
of Assam set up a Committee on Municipal Finance ( 1967), and
a number of States is actively considering the ways and means
to augment municipal resources. Though crude and rudimen-
tary, the grants systems evolved in the States mentioned above
seem to have influenced State-level thinking on the necessity of
grant-in-aid code for the augmentation of municipal resources.
A recent Committee has even recommended the constitution of
a Municipal Finance Commission in each State well before the
appointment of the quinquennial Finance Commission by the
President of India. The Municipal Finance Commission, accord-
ing to this Committee, would “examine the financial requirements
of local bodies for meeting their financial obligation for water
supply, sanitation, health and other obligatory services and expen-
diture on schemes of planning and development forming part of
the State’s Five-Year Plan but meant to be executed by the local
bodies.” It is yet to be seen if the States would agree to the
idea of setting up a commission like this. No doubt, such a
method, if adopted, will go a long way in integrating municipal
finance with State and national finances. The municipal autho-
rities would thus be assured of fairly long-term grants which
would enable them to plan ahead to some extent.

Apart from grants, limited ‘tax-sharing’ is practised in India
with regard to the proceeds of the entertainment tax and the
The sharing is not on contractual basis; it
is decided ex parte by the State Governments. The motor

s See, in this connection, Abhijit Datta, ‘A General Purpose Grant to
the Urban Local Bodies’, Souvenir Volume in commemoration of the 6th
Conference of Municipal Corporations, Trivaﬂdrum3 1967. )

s Report of the Rural-Urban Relationship Commitice, op. cit.,, Vol. I,

p. 88.
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vehicles tax was provincialised in the ’thirties, hence the per-
centage of pr.oceeds that is given to the local bodies is not so
much an assignment of a share as a reimbursement of local
revenue .fore.gone. In practice, however, the percentages are
fn%ed arbltrafﬂy by the States. It was recommended by the Com-
mlttieﬂclonsututi:d by the Central Council of Local Self-Govern
ment that “at least 25 per cent of th ‘
. ¢ proceeds of the moto
vehicles tax should be earmarked for local bodies”.” Like al;
otheIr r_ecommendatlons, this one also has fallen on deaf cars
" Snmdemally, Central plan funds have been made available .vic'
Z tate Governm'entS to the municipalities for their water supply
Etl}Ill sc}werage projects and limited housing schemes such as
‘ (t))se or sweepers housing, preparation of city master plans and
tr an community development.®* But owing to low plan priorit
30,; ;ril:;m dtevelopment, such funds have been tco meagre to mak)e’
pact on municipal development. E
. . . Even when plan funds
i;fhzllo;aled, the alloc?tlons are made for functional Etimulation
o rY t anPlaIl-r;)und institutional growth. Although the Third
-Year Plan laid down a polic i i i
: . y of integrating city develop-
:lllircll; pflaﬁs with the national plan process, it was neer pursufd
e tzs lfle r)lfd fIn ctcl)lnsequence, the urban local bodies are virtually
or themsel i
s ves outside the scope of the five-year
P
capit ;vzretze?f resources naturally stands in the way of municipal
opment projects. As substantial
are rare, the municipalities de ital funds | o
rare, pend for capital fund
clusively on the State Go ol
. vernments. The condition of ici
corporations is a whit better and th o
ey can float loans in th
market on such terms and iti vod by the
conditions as are a
pproved by the
:::;3( e?overnments. Loca}l authority borrowings from the yopen
marke! are, however,. strictly controlled by the Reserve Bank
of inc rli?ie:ngoghe anonlghldinistry of Finance under the Local
ns Act, 4. In fact, most of th ici
authorities look to the St : * o, oo T
ate Governments for loan. B
: . But as
Iready stated, the State Governments themselves are perpetually

:gepolgt, op. cit., p. 55.
o I g.; : tl):l::ll:r ;I)i::qa %‘:seMSotgg Bh?tt‘ajcl;arya, ‘A Functional Approach
: — y of Ur y i
Journal of Public Administration, Vol. XIIaIl,1 gl):ve;opln;g;t’ The Indian

in a financial strait a

supply, sewerage,

_necessary paraphernalia of autonomy,

-through sheer inertia. Thus,

.assigned to local g

.depend for most of their
-tion and bad collection by the
“This explains the almost negligib
.till Temains the main source O

.a scheme of tax-sharing.®

PROBLEMS OF MUNICIPAL FINANCE 165

nd look in turn to the Centre for funds. In
municipal capital development projects for water
roads and buildings move at a snail’s pace.
Turning now to the key issues, it needs to be emphasised at
the outset that the primary reason for the sad state of municipal
finance is the lack of clarity about the role of municipal govern-
ment in this country. In spite of occasional sentimental out-
bursts of politicians, the fact remains that municipal government
is rarely treated as another level of ‘government’ with the
powers and resources. In
the absence of any positive thinking about the role of municipal

ment in the total governmental set-up of the country, the
continue to trudge on aimlessly
the adumbration of an unequivocal,
government is a necessary
of municipal finance in

the process,

govern
urban local institutions just

pragmatic philosophy of municipal
pre-condition for the reorganisation

India.
Local government worth the name must depend on some

independent source of local finance. This does not rule out the
necessity of grants-in-aid from higher level governments. But,
the bulk of local revenue should come from a reliable source
overnment, which is basic for the preservation
As pointed out earlier, our municipal bodies
funds on either property tax or octroi.
ften made about underassessment by
nsiderable leakage through corrup-
local staff, one should not ignore

the basic fact that in a developing economy property tax can
hardly be treated as an elastic source of revenue. And as 2

direct tax, it has never been very popular in our urban areas.
le role of this tax in those States

rticised so often as a bad tax,
f municipal revenue. It is not

jmpossible to pull municipal government out of the present

financial rut through the assignment of new tax sources and|or
But, such an effort would necessitate

of its autonomy.

Although, allegations are o
municipal authorities and co

where octroi, which has been ¢

“Financing Municipal Services”,

9 Gee in this connection Abhijit Datta,
Vol. X1V, No. 3, July—

The Indian Journal of Public Administration,

* September, 1968.
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some hard thinking about what the State governments should

do and wha‘t .spheres pf activities should be exclusively assigned
to the municipal bodies. The allocation of financial resources

:?g:sld follow rather than precede the allocation of functional

Grzfmts-in-aid from higher level governments to local bodies
are 1.1n1versall.y practised. Generally, the former have more
e.la'st.uf financial resources, but considerable functional -
51b1htlles devolve on the latter. The disparity bet reSlponl
izrr;ctéqndell ;esponsibilities and financial resources is sz\izgt toocl?e

edied through the grants system. Again, due to locational
pecullarltles, smaliness of local bodies : e roasons
incomes of municipal authorities differ wiadltecllysf(;r:rfn olt:ce; treaslzgtst,
If the country desires to ensure a minimum stangard fgrpeacli

:fl dth:; urban local services such as roads, schools, water supply
on, a general grants formula needs to be evolved to bring.

the i i
e jzislcesl of wc?aker local bodies up to a national minimum
- In India, State grants-in-aid to municipal authorities

g:;fmsl'?;gtso }?e evg‘l;ed on a scientific and objective basis. Crude-
ave been made in a few States ;

of . . s; but the quantum.

grants 1s not at all high, nor are -the grants systems scientifically

devised. This is .
: an area whic i Y .
formulation. h cries out for more sophisticated

Asid ..
e from taxes and grants-in-aid, income from service

charges for specific services forms a part of local authority

T : .
p:izg: ?ngb to .the absence in general of proper costing
o rer;:(s1 oa mumclpal. §ervices, the prices charged for the ser-

ered by municipal bodies have little relation to the

costs ; :
of those services. This happens i spite of the fact that the:

r;lel:tnc(:)nfpa:}1 authorities usually enjoy monopolistic power in res-
elsowh e I}rban l'ocal services. At the local level, more than
ere, it is possible to relate costs to benefits. Unfortunately,

howe .
ver, lack of costs consciousness has more often than not:

led i
ad:lolt;le ﬁ.nanc.1al bankruptcy of municipal authorities and
gradual deterioration of the standard of urban local services.

bee:nthpft)smg these problems one fundamental agsumption has:
total oa municipal government has a positive role to play in the:
governmental set-up of this country. Unless we are clear

PROBLEMS OF MUNICIPAL FINANCE 167 .

in our mind as to what we expect of the municipal authorities
and how we are going to make use of these institutions, there
will be no end to the precarious financial condition of our

municipal bodies.
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Annexation, 86, 92

Assessment, see valuation

Basic Development Plan, 133;
administrative aspects of, 72-
§3; reorganisation proposals
in, 74-79; special purpose au-
thorities proposed in, 77-78;
evaluation of, 79-83

Board of urban development, in
Maharashtra, 115

Borrowings, for urban develop-
ment, 118-120; control over,
164-165

Calcutta Conurbation, 50

Calcutta Metropolitan  District,
50 ; employment in, 53 ; urban
field of, 53; population distri-

bution in, 54-56; peri-urban
growth in, 57; local govern-
ment in, 38, 73-74 ; special

purpose bodies in, 60-61; dis-
trict administration in, 61; go-
vernmental problems of, 62-65;
governmental solutions for, 65-
71

Calcutta Metropolitan Planning
Organisation, 58, 124

Calcutta Metropolitan Water and
~ Sanitation Authority, 81

Cantonment boards, 3; evolution
of, 147-150; structure of, 150-
152 ; control and supervision
of, 152-153; bazar committees
of, 151; assessment committees
of, 1513 executive officers of,
151 ; finances of, 153; future
of, 153-157; Estimates Com-
mittee on, 155-156

Central Council of Local Sel-
Government, 10, 40

City development plans, Planning
Commission on, 122-123, 129
relationship with urban, deve-
Jopment plans, 1235 methedo-
1ogy of, 1293 of the FPoona
City Municipal Corporation,

169

130; of Jaipur, Agra and
Meerut, 132

Commission, Simon, 9; Taxation
Enquiry, 40, 162

Committee system, 4-5; as a
management device, 12-18; in
Britain, 12-14; in municipal
corporations, 14-15; in muni-

cipal councils, 15-16, 20-21
Committee on  Urban Land
Policy, 88

Council of Coordination, 68, 124
Decentralisatiop, of big city go-
vernment, 29-38 ; methods of,
30; in Hyderabad, 30-31; in
Greater Bombay, 31; in Cal-
cutta, 32; in Delhi, 32-33; in
Madras, 33-34; problems of,

34-38

Delhi Development Authority,
124

Delhi Master Plan, 123-124
Directorate, of municipal ad-
ministration, 9; organisation

of, 102-105; powers of, 105-
106 ; evaluation of, 106-8 ; of-

military lands and canton-
ments, 152-153
Executive  officer, relationship

with the elected wing, 21; of
cantonment board, 151
Finances, of municipal authori-
ties, 6-8 ; of cantonment boards,
153 ; Zakaria Committee on,
159-160 ; sources of, 160-161
Grants-in-aid, by States, 8, 162-
163 ; for specific services, 117-
118 ; suggestions for, 166
Improvement Trosts, 92, 112,
130-131; in Calcutta Metro-
politan District, 68, 90
Maud Comumittee, 13, 20
Mayor-in-Council Plan, 25-27
Metropolitan Water and Sewage
Board, 58
Montesquieu, 22
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Municipal Corporations, structure
of, 4; commissioners of, 3;
committees in, 14-15; distri-
bution of powers in, 19, 21-24;
reforms of, 24-27

Municipal Councils, structure of,
4-5 ; committees in, 15-16, 20-
21 ; reforms of, 27

Municipal Finance Commission,
163

Municipal  Presidents (Chair-
men), direct election of, 10;
role of, 16.

Maunicipal School Board, in Ma-
harashtra and Gujarat, 145

Non-tax revenue, 8

Notified area committee, 3; 86-
87

Octroi, 7n, 165

Personnel in corporations and
councils, 5-6; State practices
relating to, 16, 40-43; re-
commendations of the Rural-
urban Relationship Committee
on, 43-44; alternative systems
of organisation of, 44-45; Lo-
cal Government Service Com-
mission in Ceylon on, 47-48

Peri-urban development board, 67

Regional planning, 123-125; in
Maharashtra, 123-125 ; in West

Bengal, 124 ; in Delbi, 124;
Machinery for, 125-128
State machinery for municipal

supervision, organisation  of,
100-102

State-local relations, in urban
development, 109-120

Taxes, levied by urban local bo-
dies, 7. 162 ; administration of,

AN A
A ?»AD“!:/J,;
e

g

7-8 ; sharing of, 163-164; for
specific services, 166

Tinker, 1

Town area committee, 3-4

Town Clerk, 13,

Urban area, definition of, 50

Urban development, definition of,
109 ; State-local relations in,
109-120 ; financial problems of,
115-120 ; organisation for, 92-
93, 114-115, 133-135; central
plan funds for, 164 ; see also
board of urban development

Urban fringe, definition of, 84-
85; methods of administering,
86-90 ; problems of administer-
ing, 91-97

Urban local government, struc-
ture of, 1-11; types of, 2;
number of, 3 ; place in Consti-
tution, 8 ; role of State Govern-
ment for, 8-9; two-tier struc-
ture of, 37-38, 65, 83; rela-
tionship with rural local bo-
dies, 93-97

Urban planning, and municipal
law, 111-112

Urbanisation, role of municipal
government in, 110-111

Valuation, central valuation
agency, 7
Water  supply, Central pro-

gramme for, 136; in  Bihar,
Madhya Pradesh and Uttar
Pradesh, 137-138; administra-
tion of, 139-146; statutory
board rtor, 139-145; reserve
fund for, 146 ; implementation
of schemes in West Bengal,
113

Wheare, 12

'~




2%2 8

~- 3R
A

ol ;ddu'

BLBPETO yaewsETILS HIOS D,
Ty, OFdrmer-600 008,

Hou mmg,g,mir:
€& erciw : U, eTeiw :
o Lo S ,é?gl.bl_ﬂzu ULDIIS us ‘4@'@12)1.901
Ber, B e, Bz air, Ber.
(1) (2). (1) (2)

39“7»9@

[

g(lz?\ﬁ A

L TG

[ //’2.— [O,L,-’

VARET

DR

SuF. 259A46—1,00,000~-38-1-34.



	830_Page_01
	830_Page_02
	830_Page_03
	830_Page_04
	830_Page_05
	830_Page_06
	830_Page_07
	830_Page_08
	830_Page_09
	830_Page_10
	830_Page_11
	830_Page_12
	830_Page_13
	830_Page_14
	830_Page_15
	830_Page_16
	830_Page_17
	830_Page_18
	830_Page_19
	830_Page_20
	830_Page_21
	830_Page_22
	830_Page_23
	830_Page_24
	830_Page_25
	830_Page_26
	830_Page_27
	830_Page_28
	830_Page_29
	830_Page_30
	830_Page_31
	830_Page_32
	830_Page_33
	830_Page_34
	830_Page_35
	830_Page_36
	830_Page_37
	830_Page_38
	830_Page_39
	830_Page_40
	830_Page_41
	830_Page_42
	830_Page_43
	830_Page_44
	830_Page_45
	830_Page_46
	830_Page_47
	830_Page_48
	830_Page_49
	830_Page_50
	830_Page_51
	830_Page_52
	830_Page_53
	830_Page_54
	830_Page_55
	830_Page_56
	830_Page_57
	830_Page_58
	830_Page_59
	830_Page_60
	830_Page_61
	830_Page_62
	830_Page_63
	830_Page_64
	830_Page_65
	830_Page_66
	830_Page_67
	830_Page_68
	830_Page_69
	830_Page_70
	830_Page_71
	830_Page_72
	830_Page_73
	830_Page_74
	830_Page_75
	830_Page_76
	830_Page_77
	830_Page_78
	830_Page_79
	830_Page_80
	830_Page_81
	830_Page_82
	830_Page_83
	830_Page_84
	830_Page_85
	830_Page_86
	830_Page_87
	830_Page_88
	830_Page_89
	830_Page_90
	830_Page_91
	830_Page_92
	830_Page_93

