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Mid-Term Appraisal of the Sixth Plans.

Why Poverty Allsviation Lags Behind

*
Samuel Paul

The.intraductqry chapter of tha Planning Cqmmiseion document !ﬁEh;
Term Appraisal ﬁf the Sixth Plan (hereaftar referred to as MTA) offers
an overall asseasment of the pragresé of the Sixth Five Year Plan
during its first three yearsl' The major conclusions presented im the

cthapter are three fold,

- (1)  ©On the basis of the performance -~so far, it is expected that Plan
targets will be achieved in full or adequate measure in a humbes. :
of argas. :Spacial efforts will be required to improve performancs

in some infrastructure sectors,

(2) In the aggregats, public sector investment has exceedsd the Plan
targets The real GDP growth rate over the three years is also agual
£o the Plan target rate. However, investment in certain sectors
such as irrigation, coal, power and railways must be prqtécted against

'éhnrt-Falls by a shift of prioritias in sectoral allucatibn, if

necessary.

(3) In relative terms, the econamy seems to have mada efficiont use of
resources, It is still neceasary to improve the afficiency of utili~

sation of the investment in infrastructurs and productive equipmant,

Surprisingly, there is nu reference at all in this overview. chaptar to

the economy's performance with respect to poverty alleviation. Programmes for

* I am grateful to J K Satia, Ashok Subramanian and Ve Vernkatesan for the
useful discussions I have had with them on the theme of this paper. They,
howsver, are not responsible for the views expraessad hersin and the .orrors
that remain, '

1.Governmant of India, Planning Commission, Sixth Fivg Year P 1960=851

Mig-Term Appraissl, New Delhi, 19863,



the weaksr sactions cunétitute an important item in the agunda of the Sixth
Plan; Neariy 40 pur cent of the total public invostment in the Mlan haﬁe
Eaen allocated to sectors and programmes which cater to the weaker rural
-based sagmants of society% MaJjor brganis:tional intarventions and massive
uataff recruitments have been undertsken in support of their investments.,
This is not to imply that MTA has completaly ignorod this issue, Individual
programmes aro commented on in difforent chapters. A brief rofercncs to
poverty and employment has buen mede, for exampls, in Chapter 2 of MTA, It
is claimed that the population bslow the pcue;ty line has bean brought down
from 51,1 per cent in 1979-80 to 41,5 por cent in 198782, Chlefly dus to
the Integrated Rural Development Programme (IRDP) and the National Rural
Employmont Programma (NREP)? Without goirg into the marits of this claim:
;t_xs pertinent to point out that tpéra are severcl other programmes covered
unaer wne Sixth Plan which are slso concerned with poverty reduction., What
is copspicuous by its absence is an overview of the performancs of the wida
spactrum of Plan interventions wh;ch were designed to achicve the obgectiued
of reducing the incidance of poverty and meeting the basic needs of the
ysaker sections, MTA'S overview convoys the impression that what mattors is

the performance and prospects of the sconomic sectors alona, This clearly

is a major flaw in the MTA document,

The purpose of this note is to examine this neglected dimension of Plan

)erformance. First of all, wE\Fnall comment on the stats and quality of
[8

'e This takea into account all the poverty clleviation progrommes dlBCUSSBd
in this paper and uthers whlch\paue a strong rural bias,

[ MTA' p.B



information disclgsure in MTA, It would scam that the scope af published
information on plan performance has been progressively curtailed ovaer .the
yoars. This disturbing trend has obvioys implications for those who wish
to menitor and analyse Plan peffdrmance. Secondly, using available data,
wo shall investifate the prograss and psrformance of the entire spactrum of
poverty aileuiatian programmes and compére them with that af.salsctsd
epuncmic sactors cnd their programmes. The major conclusion of this peper
is thet the performance of our rural and poverty ariented prﬁgfammes deo nat
foér any ceuse for the kinﬁ of optimum expressed in MTA about the scanomy
as a whcle.  The final section of the paper discusses the implications of
this unsatisfactory psrformance for the prowvailing methodology and process

of plenning and implemantation,

I. Disclosyra of information

“The monitoring of glan perfcrmanca calls for three typsé”of-infofmation:
(i) data on inputs, (ii) data on outputs or outcomes, and (iii) infurmﬁtion
on the processéa that facilitate tha cenversion of inputs into outputs/
cutcomes, Since there are multiple inputs with monetary costs atteched to
tham, it is customery to Tepart the expenditure incurred on the ;Blauant
inputs for a given projact/prcgramme as.a summary measure on the input side,
Thara are many plan activitiaa whose cutcumes/uutputs cannct be stated in
monetary terms., They cculd be stated in physical units, but then the
addition of a diverse set of cutputs correqunding to a given outlay may not
be feasibls, Anti-pouerty .interventicns such as the Minimum Neads Programme
édaﬁuataly roflect these problems. In monitoring plan performance, insights
into the proceases‘thét facilitata or impeda tha achieuemgnt of targeted

cutcomes would ba most valuabhls. Such information, HKowsver, is naceséarily



gualitative and cften dues not lend itsolf to being reported in the same

mannar a2s expehditure and physical cutputs.

On the whcle, the focus of menitiring in Indian planning has been cn
plan eoxpenditure. Where cutputs are readily quantified as in most economic
asscters, menituring of cutputs is alsc practised. But where measumse of perfor=-
mance ore nct easy tc identify, a cemmun practice hos been toc state perfor-
mance messyre in terms of intermediate indicators. For example, IRDP targets
are stated in terms of the number of beneficiaries selected and the guantum
of subsidies disbursed. Thuse, hcwever, are interﬁediate indicators whereas
the additicmal incume genertated by the new assets and c nsequent self reliance
acgquired by the beneficiaries cinstitute the ultimate test cf prugramne
perfcrmance. In spite of these limitaticns, even partial or intermzdiate
indicatufs of cutputs ars of ccnsiderable value in making inter-tempural

and inter-state cumapariscns of tha performanca of projects/prugrammes/sectors.

_It is instructive tc examine the trends in the disclosure of informaticn
in the mid term appraisal documents cver the past dscade, An analysis of the
types of information reported in MTA (Sixth Plan) reveals the fullowing

features:

Y

(1) Plan expenditure and achievements have bsen reported by state
for two sectors, irrigation and general education. Since states vary in their
lévtl.qﬂ' performance, the absence ofthis infurmation on cther sectors and

programmes icm major handicep in analysing plan perfurmance on a spatial

basis and the factcrs.underlying regiocnal variaticns.

(2) Though there are multiple programmes and subsectcrs in most sectors,
the current practice is to report expenditure at the highest level of aggre=~

gation. Agriculture, sducation, and health, for example, have subsectors



and multiple progremmeswith thoir own budgets. Yet expenditurss on
subssctor parformance are not available. 5Such performance datz, however,
canno’ @ rolated to the relevant costs becausa of the non=availability of

disagoregatecd cost data.

(3) Thore are cases where information on expenditure and outcomes/
outputs is reported to be available, but is not disclosed in MTA. Adult edu-
cation, postal services and zsset creaticn under IRDP, illustrates this point.

For rural electrification, target eschiwvement is reported,but not expenditure,

(4) There are numercus reference toc centrally sponsorcd programmes in
the text of MTA, but nowhere are they aggregated sectorwiss and reporteds #s a
result, it is difficult to assess their scope and relative importance vis-a-vis

stete programmes, for exampla. .

Thase features highlight the somewhat ad-hcc and piecemeal style of infor-
mation disclosure adeptad in MTA, It cannzt be arguad that the raguired data a:
not being monitcred. For instance, aggregate data carnot be assembled without
first monitoring the state level data, In fact, a, nerusal ef the fourth Plﬁn*
Mig Tarm Appraisal has confirmad that informaticn disclosure was more compre=
hensive arnd systematic ten years agu. DOisaggregated data by states, subsectcr
end type of programme (central, cantrally sponsored, state) were readily
available for analysis a decads agu? That there is & progressive curtailment
of information in the public dumain an wvital issues of plan performance is a
matter. of concern and reflects rather poorly on the state of planning in Indiz.
In view of this limitation, the analyéis of plan perfaormance presented below

remains & partial exsercise,

4, Government of India, Planning Ccmmission, The Fourth £lan Mid Term Appraisal,
New Delhi, 1971,




11, Performance of Pcverty Alleviztion Arogrammes

The Sixth Five Year Plan includes three categories of prougrammes
with a sharp feocus cn poverty alleviation. They are rural davelcopment
programmes, the Minimum Needs Programme, and special aresa programmes,
-There are, of course, saverzl cthar sactiral and intersectoral investments
and programmes which alsc are expectad tc make a streng impact on the
productivity and quality cf 1life of the weaker ssctiunms. The Command
Area Programme (CAD), mincr irrigation, and the Family Welfars Programme
ara examéles cf such interventicns., We shall refer to tho portformance of

both types cof procgrammes in thie secticn,

The majcr rural develipment prcgrammes being implemented under the
Sixth Plan are the Integrated Rural Develcpment Pregramme (IRDP), the 3
Drought Prone Area Programme (DPAP), the Desert Develupment Prograﬁme {ooP),
and the Naticnal Rural Employment Frcgramme (NREP), The Minimum Néeds
Programms {MNP) represents amcther majer antiepoverty interventicn and is
not limited tc rural arcas. It has.nine sub programmes or components,
Viz., rural health, rural uater supp;y, rural slectrification, rural roads,
rural hcusing, elementary educaticnc, adult wducaticn, nutriticn, and
anvironmental improv-ement of urbzn slums? Special area programme includes

programmes for hill areas and backward classes.

Data on both inputs and outputs/outcomes are essantial for assassing
the performance of the programmes referred to above., Programme expenditure
could be treated as a proxy for the uss of inputs/resources by a given

programma. Such data are readily available on each major activity. The

5. Of these, adult sducation could not be included in the study as
detailed data wers lacking,



prablem, houever, is that the cost data for the three ysars are aveilable
only at current prices. Relating actual expenﬁitures at current prices to
targetod expenditure at ccnstant prices does pose a sericus methodelogical
problsm, On the cthar hand, since we are iﬁterestad in a comparative
enalysig gcross programmes/sectors, our imability to present all expenditure

at ccnstant prices need not be treated as a major limitation,

The measurement of the cutputs/cutcomas of programmes and investments
poses even mcre severe problems, First of all, the checice of ;pprupriate
measures of perférmance is by no mezns easy, Tha final impatt of =z programme
cannot be achieved in its sscond or third year of implamentation, On tha
pther hand, where the gestatiszn pericd is short, it is proper te look for
identifiable cutputs/outcomes halfway through the Plan pericd, Where a pre=
pramma's target is defined in terms of building up épeciFied infrastructurai
facilities, it is possible to use the proegress of infrastructure creation as a
measures of performance., However, if “argets are nut laid down at all, none’ of
these measures will help, In the presant study, for such cases, we have taken
tha growth of saruices/uutputs over the first three years of the Sixth Plan as
a measurs of performance. Needless tc addlfhat many of the performance maasures
repcrted in MTA have sericus limitaticns., Nevertheless, we have utilised them
as alternative data were not readily available. It also mekes sense to appraise
the performance cf poverty alleviaticn prcgramme by refersnce to the same set

cf measurs offered by the Planning Cummission, at lsast tu begin with.

It is not pessibla in this brief ncte to describo the specific measures

of perfcrmance used for sach and svery programma. Suffice it tc say that



where multiple targets/indicators are given in M¥T8, we have used our
judgement to derive a single measure sithker by averaging out multiple
measures or choosing some which were considered to be relatively more
importent or critical, Thus, in rural health under MNP, data are given
on the completion of sub centres and primary health centres {FHCs) and
Jpgrading of axisting FHCa, Of these, sub centres are cleasly mora
‘ritical to rural health delivery than upgrading of the larger centres,
'he measure of performanca used therefore is an average of the achievement
uf the targets of PHLs and sub centras. In NREP, creation of different
kinds of assets, as well as employment generatsd have besn reporteds. We
have ddgcided to use ths employment generated only as adding up physical

. 6
assats was impossible.

In Exhibit I, performance data on twelve programmes which have a
direct baaring on poverty alleviatiam are presented. Thay include eight
cnmﬁonants on MNP, TIARDP, NREP, CAD, and the family wWelfare Programme.
Expenditurs (19680-83) as a per cent agwthe Sixth Plan outlay for the
programme is represanted on thae X axis. Target/output acnigv.ment of the:
propramme {in percentage terms) over ﬁhs same perfcd is repressnted oﬁ
the ¥ axis, If expenditures and target achievemznt ars moving at the same
rate, all programme would fall on the éBo line DA, Allowing for some
delays in start up, it is reascnzble to assume that at least 50 par cent

of the expenditure and 50 per cent of the targests would have been achiaved

by the end of the third yaar of the Sixth Plan, Given the four guadrants

6. In this programme, employment creation is ons of the two objectivos,
For physical ssseais, nc targets are laid down, whereas for employment
through NREP, thers is a plan targst.
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in ths diagram, it ie possible now to clezsify the programmes inta those
which have performed best (Quadrant 1, high on target acnievement, low an
expenditurs) those which have performad reasonably wsll {Quedrant 1I),
those which hzve under performed an both counts (Quadrant IV} and those

which are low on target achievemant, but high on expenditure (Quadrant 1IT).

It is clear from Exhibit 1 that none of the programmes is found in
uvadrant 1 and only thres in Quadrant 11, All ﬁthera fall into esither III
or 1¥, Of the thres in 1I, it should be noted that IADF's performance
maasure is tha number of bgneficiaries, If income created or viability of
asgets were the criteria, it is doubtful that the programme would fall intd
quadrant II, Evaluation studies could have shed some light on this issue,
For some reason, evaluation results have not been reported at all in MTA,
NREP's achisvement is noteworthy and possibly reflects the strzngth of =
pregramme with a simple strategy meetiqg a felt need, Nevertheless it
should be notad that the employmant gensrated under NREP has dsclinmed in
the third year in comparisecn to the first year of the Sixth Plan. Rural
roads, the third programme, is of an infrastructural nature end may have
mgde goed progress sespecially inm conjunction with NRER, The target achieve=
ment of other programmes has wvaried from 29 - 49 per cent, while their

expenditurs ranged from 46 - 58 per cent.

The performance of programme for which targets have not been laid
down or a gingle measure of performance is nobt available, an the whcle,
cenferms to the abcve patiern, In DPAP, indicators such as smployment genee

rated, families aseiStad, and dairying have declined betwson the first and
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third years, Minor irrigatiun and afforestaticn show o pusitive trunds

In DOP, indicaters of rural elsctrificaticn, enimal husbandry znd agricule
tural activities have similarly declined. Under special area prcgramme,
the Hill Area Develecpmont Propramme?s perfermance appears dismal in most

of its critical companents. Five cut of scven indicators have declined
oetween tha first and third yoears of the Sixth Plan, It is put eclear
whather these tranﬁs reflect a genuine perfurmahce problem ¢r the diversion
cf focus to other programmes. For example, it is pussible that the spoib-
light on IRDP has mcant a lowser pricrity to DPAP tasks. 1In sither case,

there is a sericus porformance preblem in the entire spectrum of poverty

alleviaticn programmes.

It might bs argued that pcor performancs is nat unigue to the poverty
alleviation programmes and that it mercly reflects a more widaspread malaise,
The overview of the cconomy in MTA, houever, prescnts e difforent pisture,
To test this hypothesis, a similar amalysis was done of a selected set of
kay econcmic sectars/programmes. The results are repcried in Exhibit II,
which parmits a comparison of the reccrd of the poverty allsviation
programmes alongside & set of sconomic sectors. The economic sactors/
programmes included here are railways, roads (central), coal, pstrcleum,
communications, and miner irrigation. Five out of six economic sectors
fall into guadrants I or 11, Only communications éhow a poor recards
In the communications sector, S0 par cent of the qutlay was earmarksdo for
rural, tribal and sami-urbeon arasas. It is possible that the rural coverage
which invelvass more complex'anvircnﬁent was & contributory factor to poor
performance. Other eccnomic sectors/programmes have not besn included in

this analysis either becauss performance measures were difficult to obtain
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or their long gestation periods rendersd their analysis less relevant, But
the six subsectors examined here do reprosant major areas of investmant in

the Sixth Plan.

In viow of the evidence presented in Exhibit I and 11, we conclude that
the performance of the Sixth Plan's proverty allaviation programmes taken
together is unsatisfactory and & cause for concerns The conventional econcmic
and.infrastructural programmes have perfsrmed far better, relatively speaking,
than this important spectrum of programmes, Five out of six major economic
sactorel programmes gualify as better than average performers whereas only
thres out of twelué af the peverty allieviation programmes fall into the same
category; Given the high priority attached to the goals of poverty alleviation
and rural develgpment, it is important to understand the causes of this

phencmanon and ites implicstions for national planning and implementation,

ITI. Why Poverty Allaviation lLags Behind

- e

What contclusion can we draw Fmpm the foregoing analysis ? Exhibits i}aﬁﬁ
II sesm to imply that the infrastructure related and centrally. pilonnoed and
managed programmes and sectors {central roads, petruleum, coal, railways, atc,)
perform better than thae neople orientéd, social development programmes, which
though centrally sponsored for the most part, are managed in a‘decentralisedr
manner. Some would conclude from this that inzreased central centrol over
poverty alleviation programmes ia the nesd of the hour., They would argus
that if other central programmes have fared better, it is beceuss of the
graater administrative capacity and commitment to action at the Centre in the

) . s 7 .
ministries, Planning Commission, etc. It is further argued that thosa at the

7« Centre here refers to the Government of India
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scene of action such as state and district lovel suthorities are not only
weaker in terms of capacity, but less committed to the causa of poverty
alleviation, Increassd centralisation is thus justifisd on the grounds the

tha fentre is better endowed in terms of both capacity and commitment,

This is an attractive, yet fallacious argument, It seems attractive
becauss a superficial reading of the situation does make it sound plausible

There are three reasons why the basic argument is fallacious and illogical.

{1} Even if the Centre has greater administrative capacity and commis
ment, it cannot I’?éibly be efficiant and effactive in directly menaging
poverty alleviaticn progremmes, given ths ;vast size and divarsity of the
country. Incressed centralisction will simply create a system overload iq

terms of information processing and decision making at the top.

(2) Incraasiﬁg central control cver programme through more rigid
guidelines which are enforced uniformly across the country will make local
adaptations and rospanses extremely difficult. The locel initistive and
drive which are sc necessary for the success of thesa programmes will be

fdiscouraged under the circumstances.

{3} 1t must be noted that the Centre's relative success has been in
sactors and programmes characterisad by known technologies, adequate demand
for their services and limited transactions with the people at large, espe-
tially the poor. Thus, infrastructure facilitigs can be built with the aid
of available and standard techrnologies., They do not tell for comstant inter-
actions with messas of beneficiariss ynlike poverty alleviation programmes,
The techrologies relevant tu the social znd economic development of the pocr,

en the other hand, are yst ta be evolved and most certainly cannot be
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standardised acrose the country. Those who are good at building infrae
structure facilitiss need nct necessarily be good at developing human
resources which is at ths heart of poverty alleviation. The nature and
requirements of the tasks involved are thus different. Centralised mzna-
gament which is good for infrastructure building may turn out to be

dysfunctional in the context of poverty alleviation.

If thase arguments are valid, it follows that intreasing central
control is not the answer to the unsatisfactury performance of poverty
allavietion progremmss. The only viable alternative is to strengthen the
capacity and commitment at the state and loctal levels so that the task of
poverty allsviation is facilitated through their activs participation, Tha
basic gquestion is whether the process and orientation of national plenning
can ba restructured to achigve this poal, While macro projections, alloca=
tionséfor a reversal of the processes in voguc for planning and managing

poverty alleviation programmes, éand controls are necassary for planning, the
proposed resiructuring would call

The major changes required in the orientation and process of planning

ara fourfold:

{1} The Centre should play a leasdership role in problem identifis
cation, consensus byilding on the issues and ereas for intervention and
satting of priorities in poverty alleviation. This rather than the design
of specific programmes with detailed guidelines faor operaticn should be the

assantial central role,
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(2) Thu Centre should ask wach state to propose and design its
cwn programme with respect to the problem areas idéntifiud as indicatoed
above., An obvious concommittant of this approach is that in any given
dimensign of pbverty alleviation such as empleyment generation, nutrition,
or adult sducation, twentytwo different nrcgrsmmes may smerge rather than
a single uniform national procramme. Howover, this outcome is to be
walcomed rather than discouraged as it is more likely to fit the special

neads and conditions of the diversity of ruegions in thoe counbtry,.

(3) The Centre should not only wncourzgs states in initiating
programmz idsas, but also assist themractively in formulating and designe-
ing specific programmes and organisaticnal supportse Allocation ef funds‘is
only one farm of assistance. For example, centrel teams of axperts and
censultants should be available to work with state govarnment officials
in ths process of programme design and train them in technical, organisational
and economic matters. Cloarly, states differ in the dugree and types of
assistance they need. Soma may not nszd much technical assistance st all,
Dthers may require special consultants to be attached to their programme
agancies and departments on a long tefm basis to supplemsnt local manpowsr or
until the local officials are fully trained? Central zssistance could alsg
ba a conduit through which knowledge and experience from the states which are
parforming hatter in pmuerty‘alleuiaticn could bs passed on to the lagging
states. Careful monitoring and evaluation of ongoing pragrammes will

be an aid to this proceass,

B, This does rot mean that only central government staff are the most gualified
people to perform these fasks. Experts could be drawn from skates, private
organisations etc.
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(4) The Centre can play a useful role In strengthening statos
commitment to poverty sllevigotion. Hsre the problem is both political
and administrative. In a democratic society, the political party in
power must parsuade its leadership at local levels to work for the
party 's agreed upon programme of action. If such political sypport
is lacking, thers is little that a bursasucracy can do to cresete the
necessary commitment., The argument that peoliticians and bureaucrats
at the Centre are pro-pcor and that their counterparts at the grass
roots are anti-poor is at beet a partial truth. Distance from the
scene of action does moderate unholy prassures. Unfortunately all
local leaders capnot be transported to the Centre! The remedy lies
in the aessertion and use of political clout in favour of the poor
by those whoe lead the Government, so that local leaders and bursaucrats

att in harmony with stated policies,

On the administrative front, the challenge is to identify
alternatives which ssem most conducive to tha success of poverty
allaviation programmes. Some people believe that burasucracy is
the most effective instrument for managing such programmas.

Others argue that local participation holds the kay to the success of
poverty alleviation. The tendency of local elites to appropriats
programme benefits has led most state govermments to limit the role

of panchayats in rural development activities., Does this mean that
the concept of local participation has little relevance in our
country? The issues involved deserve to be debated more intelligently

than hasg been done so far. The task of planners is not merely to
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bargain with states and sectors on the zllocation of funds, but also to
pose the choices involved and propose administrative options and insti-
tuticral innovations which ares likelyécéggributa most effectively to
poverty alleviation. Analysis of past experience both in India and

elsewhere and some measur2 of experimentaticn are pre-requisitas far the

generation of new ideas in this arca.

‘In IRDP, for instance, bureaucratic agencies under government auspic
have bean givan the task of assisting poor bencficiaries to cross the
poverty 1153 through the creation of econumic assuts. However, the task
involved :® such that only Yintermediary organisations"” with 2 capecity
to creats and sustein the necessary market and technical linkzges ars
likely to succeed in this mission. Dairy and pouliry cooperativas,
handloom corporations, etec,, ares examples of viable irntermediate crgani=-
saticns sat up undar private or public auspices. It is ne surprise that
district rural dovelopment agencies which do not act as intermediary
nrganiéations in the sbcve sense are unegqual to the task of many statas,.
To taka another example, social forestry schames have been handed aver to
Panchayats in some states. In communities with high insguality, this has
merely led to tha pbwerful in the villages gppropriating the bonefits and
the poor getting a2 raw deal, UOrganisztions of the poor or committed ﬁolunv
tary agenciss might have performed better un:e= these conditions. The
capacity and commitment to accamplish the tasks invaolvad ars not identical
in different alternatives such as the Panchayat system, voluntary aganpies

intermediary organisations and government departments,
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An.importent role the Eentré should play is in assisting states to
identify and create strategically managad organisations to plan amd
implement their poverty alleviation prograwmes, Helping statss and
local government to analyse their environments and ecological conditiona,
and design organications capable of coping with the local imequality
and program wulnerability to such inequality is a form of assistance only
the Cantre can provide in view of the perspectives and experiances of it%
personnel who deal with 2 diversity of regions and states, It is,
of course, much simpler to prescribe'a standard organisation for poverty
alleviation for all statas, But then, will thz same organisational altar~
native perform sgually well in Bihar and Kerala which vary significantly
in terms of community ineguality and programme wvulnerability? In the
complex area of poverty alleviation, the focus should b: shifted away f‘rcms
mechanistic "programming” and "targeting® to the creation and support cf
viable and effactive organisations, and exparimentation to discover new
alternatives.

L

The reorisntation proposed above would imply a radical resdefinition
of the role of the Centre and its mimistries in respsct of poverty alle=
viation, First of all, the planning process should epcgurage initiatives
from below. The present practice of designing poverty alleviation schemes
at the centre and asking statas to implemant them is tha antithesis of what
is being propossed. Needless to say, like the Centre, stats governments
in turn design and pass on their own schemus and projects for implemen=—
tation atkthe district lewel, all in the neme of decentralised plamning.

A reversal of this approach is in grder. Secondly, planning has to move
away from the "control mode" towards what may be termed the "aseistance

mode'a. If initiative from below is to be rurtured, incraassd cssistante
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of the kind discussced above must b2 provided to thoss operating ad state
and local levals, The control mode simply reinforce past practices
and inhibits initiative. Thus, if block or distriet level planning is

ushered in with fanfare, but with little assistance to sustzin the new

afforts, it is not surprisino that neither capacity nor commitment gets ... ..

built up., The mode of operation of central ministrios will have to
change radically under the assistsnce modes Creaticn of centrally
coenceived schemes, prescription of uniform guidolines, reportimg and
monitoring on files, etc. will have to yield plece to field missions

to assist programme/project design in the states, training, monitoring
through ficld visits, evaluation and transfer of knowledge and experience
from one region tec another and other assistance oriented practices. This
will vndoubtedly call for a reorganisation of ministry structures and the

induction of new skills.

Most people know intuitively that in a community with high inequality
it will be an uphill task to manage-a vulnarable programme in the interests
gf the poor by a panchayat type of organisatian? Locally alpcted represen=
tatives are 1ikeiy to be influenced by elite power groups and hence might
exclude the poor from programme bensfits. Under these conditions, it may
be necessary to craate grganisations of the poor es part of the strategy

to protect their interests. On tha other bhand, if irmequality and programma

9. Development programmes which focus on private econemic goods and
services (eg. agritultural inputs, credit, housing, Btc.) can be highly
vulnerables to inequality. Programmes which deal in public or quaosie
public goods {eg. preventive health, literacy, etec,) ars generally less
vulnerasble to inaguality in the sense that the elites cannot possibly
exclude pthers from enjoyving the progremms benefits or may not sven be
interested in these banefits,
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vulnarability are low, the panchayat system may turn out tu be an

- affective alternative to implament the programme. Under certain conditiom
“"intermediary cré%nisatigns" which create morket and processing linkagas
could be the most suitable vehicle to implement povarty allsviation
programmes. 1t is therafore, important to apalyse proegramme wulnerability
to imequality and community inequality together in relation to the pro-

perties of organisational alternatives a&s a basis for choosing the most

appropriate optisn in & oiven contaext.

CONCLUSTON

The analysis of the Mid Term Appraisal presented in this paper lends
considersbls support to the view that the pavarty allevistion programmes of
the Sixth Plap have on the whole performsc pocrly. While many factara may
have contributed to this cutcome, we have argued that the role played by
the prvailing orisntation and process of planning in this regard deservas
special attentior. A superficial reading of the Indian experience with
poverty alleviatian programmes may lsad one to the conclusion that increasgd'
central planning and control of those programmes ars yrgently regquired. A
careful analysis, howavar, would show that a move in the opposits diraction
ig in fact the nesd of the hour. The specific changes proposad in the
paper on ths role of the Central Government in planning and poverty alle=

viation are the following:

{a} The Centre should play a leadsrship rele in problem identifis
cation end consendds puilding on issues pertaining to poverty alleviation,
while leaving the task of dssianing specific programmes and detailed guide-

linas to the states,.

(t) The Centre shoulcd assist ststes in the design process through

technical suppart, funds, training end ather relesvent inputs. Building
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tachnical and administrative capacity at other levels should be a major Central

ConCarne

(c) The Centre should play an active role in strengthening the commit-
~ment of states to poverty alleviation, This calls for toth political and
administrative action., The existence of capacity and commitment at the Csntral

leval carnot compensate for their lack at the state and local leyels,

The implicatinns of these chapged roles for planners and planning are
thresfeld, First of all, the plamning process should encourage initiatives
from below, This would be raadily agresd to by many, but without a proper
appreciation of how to make it work. Oecentralised planning cennot be insti-
“tutionalised through an issue of guidelines, It calls for system{c - thanges
including the restructuring of Central ministries, and the inculcation of nsuw
skills and attitudes. It mey well slow down the pace of plan progress to
begin with, but will lead to more enduring cufcomes in the long run. Sacondly,
planning must move away from tne “ocontrol mods™ of operation towards what we
have termed the "assistance mode“, Initiatives From below cannot be sustained
without systematic, assistance to strsngthen capacity and cammitmsnt at lower
levels. Thirdly, careful attention must be givan to the choice of organi=
satignal alternatives to achieve the task of poverty alleviation when insguality
at local levels and programme vulnerability to such inegquality tend to vary.
Jifferent configurations and cozlitions of organisations need to be dasigned
and suppnrtéd under thess conditions, The choice of appropriate organisations
to spearhead poverty alleviation is a macroe-level policy issue which deserves

more atifantion than it has received so far.



