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The introduction of Panchayati Raj has created new hierarchies of officials and non-officials in the villages. 

The success of democratic decentralisation depends, to a very large extent, on the establishment of satisfactory 
relations between the two parallel hierarchies. 

An attempt is made here, on the basis of a survey conducted in the Alwar district of Rajasthan, to bring out 
(a) Causes of tension between officials and non-officials; and 

(b) Factors which make for a community of interests between the two and make them act in unison though 
not for advancement of the objectives of Panchayati Raj. 

THE introduction of Panchayati 
Raj in our country has given a 

new type of responsibility to our bu
reaucracy. New relations are emerg
ing between officials and non-officials. 
The officials, who used to behave as 
rulers or 'Hakims' in the pre-indepen-
dence era, have been charged with 
the responsibility of carrying out the 
wishes of the people. On the other 
hand, after centuries of dependence, 
people have tasted power and free
dom and have been made responsible 
for performing the duties of the ad
ministration. 

No Popular Participation Yet 

Though the first few years of Pan
chayati Raj in Rajasthan have had 
their impact, yet the 'human revolu
tion', which it was expected to achieve, 
has remained a far cry. It has been 
ineffective in bringing about social 
mobilisation to any appreciable extent 
and the enthusiasm generated by its 
introduction has not percolated down 
even to the 'Panchas'. The common 
man in the village is yet to be en
thused into active participation. In 
spite of the best efforts, the Pancha
yati Raj administration, though head
ed by elected representatives, has fail
ed to bring about involvement of peo
ple in developmental activities and 
their participation in the process of 
democracy has only been partially 
ensured. 

Bureaucracy is essential for any 
large scale organisation. The introduc
tion of Panchayati Raj has created 
new hierarchies of officials and non-
officials in our villages. The establish
ment of better relations between them 
is essential for its smooth functioning. 
The officials at district level are head
ed by the District Development Offi
cer, who is the District Collector. He 

is assisted by the Deputy District De
velopment Officer and various district 
level officers of departments like agri
culture, cooperation, animal husband
ry, etc. At block level, the officials 
are headed by the Vikas Adhikari . 
He is the chief executive officer in 
the Panchayat Samiti area and func
tions as Secretary to the Panchayat 
Samiti. He is appointed by the Gov
ernment from the Rajasthan Adminis
trative Service cadres. He is assisted 
by the extension officers concerning 
agriculture, animal husbandry, educa
tion, public works and cooperation, 
At the Panchayat level, the Gram 
Sewak, the Gram Sewika and the 
teacher are important officials. 

Old Leadership in New Garb 

The non-officials at district level 
are headed by the Zila Pramukh who 
presides over the Zila Parishad. He 
is elected by the Pradhans of various 
Panchayat Samities of the District, 
who are ex-officio members of the 
Zila Parishad. The Panchayat Samiti 
has a Pradhan as its Chairman. The 
Pradhan is elected by the Sarpanchas 
of the various Panchayats of the Sa
mi t i area, who are ex-officio members 
of the Samiti. The village Panchayat 
is headed by the Sarpanch and is con
stituted of ten to twelve Panchas who 
are elected on the basis of adult fran
chise. On the principle of separation 
of judiciary from the executive and 
in order to relieve Gram Panchayats 
of judicial work, Nyaya Panchayats 
have been constituted, which have 
four to five Gram Panchayats under 
their jurisdiction. 

The vigorous programme of econo
mic and social development that has 
been launched is certain to hi t hard 
some vested interests in society and 
pose a challenge to traditional lead

ers. The desire of such leadership 
to assume control of Panchayati Raj 
institutions is quite understandable. 
Most of the non-officials belong to the 
class of traditional leaders. They are 
old biswedars, jagirdars, village maha-
jans or practising lawyers, who have 
been elected to the positions of au
thority due to caste loyalties or fac
tion affiliations. Very few of them 
represent the down-trodden masses, 
and they too have learned the me
thods of their colleagues. The emer
gence of new leadership fired with 
the ideal of revolutionary change is 
only faintly visible, and the old lead
ership predominates in the new de
mocratic grab. It is difficult to expect 
that this leadership wi l l lead the way 
to a good life for the common man. 
An ex-Pramukh confided in me that 
during his tenure of four years as 
Pramukh, it was very seldom that 
Pradhans approached him for construc
tion of a road or for some constructive 
activity. Their efforts were mainly 
directed to getting suitable transfers 
of employees or to getting some other 
personal facilities. 

Indentification with Group in Power 

Village society in India being a fac
tion society, identification with the 
group in power has its own reward 
and officials find it more profitable to 
identify themselves wi th the group in 
power than to do their duties impar
tially. Whenever a conscientious offi
cial tries to impart justice and fairplay, 
he becomes a sore in the eyes of non-
officials. A regular campaign of acri
mony is started against him and is 
only stopped when this official is 
transferred to another place. Officials 
therefore find it an act of common-
sense to cooperate and prosper, rather 
than to be just and suffer and take 
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an indifferent attitude towards the 
state of affairs. Moreover, the Indian 
bureaucracy has been well known for 
maintaining its tradit ion of obeying 
those who wield authority. Hence 
officials generally adjust themselves to 
the ways of non-officials and t ry to 
maintain cordial relations and do not 
interfere much w i th their activities. 
Transfers of employees from one Pan-
chayat Samiti to another are made by 
the District Establishment Committee 
of the Ziia Parishad of which the Zila 
Pramukh and the District Collector 
are both members. The powers in 
fact are exercised by the Zila Pramukh 
and the Collector does not interfere. 
Taccavi and other loans are granted 
by the Vikas Adhikar i , but he always 
minds the dictates of the Pradhan and 
the standing committee. No serious 
attempt to get the loan repaid is made 
by Vikas Adhikans, as it may mean 
direct clash wi th non-officials. In a 
particular case, a complaint was lodg
ed with the Zila Pramukh about a 
teacher who was absent from his du
ties for nineteen days. On enquiry, no 
irregularity could be traced. It was 
found that this teacher was tutoring 
the Sarpanch's sons for no payment. 

Interference by Non-Officials 

Factionalism has vitiated the at
mosphere and whenever an official is 
found guilty of inefficiency or corrup
tion and any administrative action is 
taken against him, non-officials w i th 
whose group he identifies himself, i n 
terfere with the process without en
quiring into the causes of such action 
and support their 'man'. Transfers, 
appointments and promotions are ge
nerally made on the basis of group 
loyalties. The Collector, Alwar, has 
reported of a number of cases where 
appointments of teachers have been 
made against rules. The rules of pro
cedure provide that the selection of 
teachers for Samiti appointments be 
made by the Selection Board of the 
District Establishment Committee. This 
Committee selects the teachers and 
puts them on a panel and all appoint
ments are expected to be made out 
of this panel. But Pradhans generally 
give temporary appointments to their 
favourite candidates without consult
ing this panel and afterwards approach 
the Zila Parishad to substantiate these 
appointments op the basis of length of 
service. Such a state of affairs com
pels non-officials to come to a tacit 
compromise wi th non-officials for mu
tual benefit. 

Apar t from tensions created by 
facticanalism difficulties arise because 

of lack of clear demarcation of the 
spheres of action of the Pradhan and 
the Vikas Adhikar i . At times, con
flicting instructions are issued to the 
subordinate officials by the Pradhan 
and the Vikas Adhikar i . Where the 
Pradhan and the Vikas Adhikar i are 
not on good terms, the subordinate 
officials are found to align themselves, 
some wi th the Pradhan and some wi th 
the Vikas Adhikar i . This estrange
ment affects the Panchayat Samiti's 
administration badly. 

No Control Over Staff 

Discretionary powers are used by 
the Vikas Adhikar i in most cases. He 
is the chief executive officer of the 
Panchayat Samiti but he has no con
trol over the Samiti's staff. Under sec
t ion 89(2) of the Act , he can punish 
only class IV staff; against the rest of 
the staff he can only report to the 
standing committee of the Samiti which 
alone is competent to award punish
ment. The extension officers can be 
penalised only by the heads of their 
respective departments. T h i s has 
created an anomalous position. The 
Vikas Adhikar i has been made respon
sible for the rapid development of the 
Samiti area, and has been given the 
duties of administration and supervi
sion; yet he has been given no disci
plinary control over the staff. As a 
result, tensions between the Vikas 
Adhikar i and the Pradhan crop up and 
work is paralysed. Most of the offi
cials were of the opinion that this 
vagueness in the demarcation of the 
spheres of action is an important 
cause of tensions, and brings about 
interference in the daily routine of 
work by non-officials, specially Pra
dhans. They were of the opinion that 
after a resolution is passed in the 
Samiti's general meeting and Standing 
Committee and a particular course of 
action decided upon, non-officials 
should not interfere in the execution 
of the decision. The conflicts arise 
because of their interference in the 
daily routine of work. 

Sometimes tensions arise due to 
the personality of the Pradhan or the 
Surpanch. Wherever the Pradhan is 
an assertive man — he may be a law
yer or an old Jagirdar — conflicts are 
frequent, in the Govindgarh Block, 
friction between two Vikas Adhikaris 
and the Pradhan is quite well known. 
An assertive Pradhan assumes al l 
powers and interferes wi th the ad
ministrative work. In such cases the 
Vikas Adhikar i should be either do
cile and prepared to do the Pradhan's 
bidding or await his transfer orders. In 

cases where an officious Vikas A d h i 
kari and a strong Pradhan work to
gether, work comes to a standstill. 

Gram Sewak Neglected 

At the Zila Parishad level, how
ever, relations between officials and 
non-officials are better. It may be 
because the Zila Parishad is not 
entrusted with so many executive 
functions. But the plight of the Gram 
sewak is the worst. He is expected 
to be the key man in village develop
ment but in fact turns into a courtier 
of the Sarpanch. This is true of the 
village teacher as well . Whatever may 
be the rules and their own views about 
a particular matter, they have to pro-
pitate the Sarpanch, who is the leader 
of the strongest faction in the Pancha
yat circle. Panchayats and Panchayat 
Samitis totally neglect the Gram 
Sewak and the plight of the Gram 
Sewika is worse. 

The use of the Samiti jeep and 
other means of transport also influ
ence the relations between officials 
and non-officials — the Pradhan and 
the Vikas Adhikar i specially. As the 
use of jeep for private purposes is 
irregular, some sort of mutual under
standing is established between officials 
and non-officials. Besides official use, 
the jeep is used for personal purposes 
both by the Vikas Adhikar i and the 
Pradhan. Sometimes this is a unify
ing factor and an obliging Vikas Adh i 
kari obliges non-officials, specially 
the Pradhan by allowing the jeep to 
be used for his personal comfort. It 
is very rarely, as in Bansur Samiti, 
that a bold Vikas Adhikar i prohibits 
non-official use of the jeep. Non-
officials do not often appreciate such 
action, and approach the Zila Pramu
kh to press the Vikas Adhikar i to be 
lenient in such matters. 

The quality of the officials working 
in villages is the other important cause 
of tensions. Conditions in India are 
different from those in the West. I# 
the West, technological progress, im
proved transport and electrification of 
the countryside has narrowed the gap 
between rural and urban conditions, 
but in our country a deep gulf exists 
between the two. The gulf between 
urban and rural l iving conditions is 
so great that an official or a specialist 
prefers to cling to a town, rather 
than go to the villages. Naturally, edu
cated persons remain unfamiliar wi th 
rural problems and the spirit of 
clinging to towns develops a social 
distance between them and the v i l 
lage people. When such persons are 
appointed as officials or specialists in 
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the countryside, their knowledge is 
generally bookish, their information 
inadequate and their attitude fu l l of 
indifference, resulting in tensions and 
conflicts. The desire to rule rather than 
serve is so strong in some officials, 
specially the higher ones, that they 
feel it humiliat ing to establish i n t i 
mate relations w i th non-officials and 
the village people. As development 
posts and administrative posts are in 
ter-changeable, sometimes a Vikas 
Adhikar i , after being transferred as 
Sub-Divisional Magistrate, tries to 
wreak vengeance against the non-offi
cials w i t h whom he had trouble du
ring his tenure as Vikas Adhikar i . 

This is a testing time for Panchayati 
Raj institutions and unless both offi
cials and non-officials cooperate in this 
great task of economic and social 
reconstruction, the dream of ushering 
in a socialist society in our country 
w i l l be shattered. To achieve this ob
jective, the following suggestions are 
made: 

Too Many Officials 
(1) The number of officials has 

been increasing rapidly in the coun
tryside but the original impetus is 
slackening and the clarity of vision 
is fading. Officials regard their func
tions as mainly to instruct and 'orga
nise* and seldom care to understand 
the thoughts of villagers. Non-officials 
are guided in the performance of their 
duties by personal and factional con
siderations mostly. The traditional 
leadership has got itself entrenched 
solidly in new democratic garb and 
an atmosphere is being created in 
which people have become more 
power-minded' than 'growth-minded'. 

The whole emphasis is on 'demonstra
t ion ' rather than solid work. They 
largely th ink in terms of programmes 
dicated or indicated at the State 
level and methods to spend financial 
allocations. But mere spending of 
money cannot be regarded as proof of 
sound work . 

It is our common experience that 
money in Panchayati Raj institutions 
is spent wi thout proper regard to re
turns. It is through misuse of public 
money that the wheels of factionalism 
are greased in rural India. It is dif
ficult to check such misuse of public 
money by the post-audit system based 
on random sampling. The system 
should be replaced by pre-audit and 
no expenditure should be made wi th 
out examination of its proper utilisa
t ion. The pre-audit system w i l l put a 
check on unwise spending and distr i 
bution of economic favours, and the 

relations between officials and non-
officials w i l l be established on a 
healthier plane. 

Vague Demarcation of Powers 
(2) Much conflict arises because of 

vague demarcation of spheres of ac
tion, functions and powers and much 
abuse of Panchayati Raj institutions 
results from the powers of making 
transfers, promotions and fresh ap
pointments given to non-officials. It 
has made neptoism and favouritism 
rampant in Panchayati Raj. It is ar
gued that the panacea for a l l i l ls of 
Panchayati Raj is to give 'more de
mocracy' to the people. But if ex
perience is any guide, the power of 
making transfers and fresh appoint
ments has diverted non-officials' at
tention from development activities to 
administrative activities. It is, there
fore, necessary that such powers 
should be restricted and Panchayat 
Samitis and Zila Parishads should only 
be appellate bodies in such matters. 
A l l powers of making transfers and 
fresh appointments should vest w i t h 
district level officers of the concern
ed department. 

(3) In order to streamline the 
bureaucracy, great care should be 
taken in the selection of personnel 
and its training for rural develop
mental work. Preference should be 
given to officials who are 'village 
bred'. Such officers w i l l be able to 
comprehend village problems easily 
and w i l l be able to maintain better 
public relations. 

(4) A proper system of rewards 
and incentives to officials should be 
bui l t up. The Government of Rajas-
entails a wide system of social 
and a d u l t education and 'work 
ing in villages. This should be sup
plemented wi th other incentives. If 
a better soldier or a better policeman 
can be decorated for his meritorious 
services, a development worker also 
deserves to be similarly recognised. 

(5) It is necessary that the deve
lopment programme should be pro
perly 'sold' to the masses. This 
entails a wide system of social 
and adult education and 'work-
centered education'. A social educa
t ion worker should not be an 
'organiser' only; he should be an 
effective medium to sell 'development' 
to masses. The action of the Govern
ment of Rajasthan in abolishing the 
post of Social Education Organiser 
requires reconsideration in this res
pect. His main job should be adult 
education i n ail its aspects. He w i l l 
thus create a better atmosphere in 

which officials and non-officials w i l l 
appreciate their respective roles in 
the uplift of the masses. In this res
pect, the practice to spread literacy 
through primary school teachers in 
Rajasthan is to be commended. The 
wi l l ing cooperation of teachers is ne
cessary to minimise tensions in the 
countryside. Therefore, if they are 
employed for adult education, they 
should be given proper remuneration 
for their work, which has been h i 
therto denied to them. 

(6) The agency of the Gram Sewak 
should be considerably strengthened 
to lessen tensions. He is the man, 
among community development offi
cials, who is destined to be in close 
and constant touch w i t h village peo
ple. But he has less prestige than the 
village Patwari, who is generally an
tagonistic towards him. If the Gram 
Sewak gets some powers together w i t h 
his responsibilities, he may have a 
smoothening effect on group rivalaries 
by helping villagers according to 
their needs wi thout playing second 
fiddle to the Sarpanch in every case. 

Training Non-Officials 
(7) Non-officials also require a job 

training course based upon problem 
-solving and illustrated by simple 
case studies. Both these techniques 
help the non-officials to t h ink for 
themselves, to analyse problems, and 
to discover for themselves how deci
sions are taken, rather than passing 
them on to other officials (and then 
complaining about i t!) 

"The mobilisation of the intelligent
sia and the rural and urban popula
t ion is connected w i th the provision 
of common symbols and the concept 
of nation". Tensions in Panchayati 
Raj cannot be lessened t i l l the officials 
and non-officials are aquainted wi th 
the 'philosophy of community deve
lopment' and have a strong ideologi
cal background. A deep sense of 
patriotism is the only remedy against 
localism, vested interests and tradi
tionalism. "The nation state is a 
great association and its demands are 
more over-riding than those of com
munity group". I t requires indoctr i
nation through the use of educational 
and psychological techniques on a 
large scale. T i l l the whole nation 
prepares itself for the great task of 
economic uplift , conflicts of interests 
w i l l create tensions and w i l l spoil re
lations. There has arisen the need 
for a big social education movement 
to acquaint a l l concerned w i t h the 
task of economic uplif t w i t h this ge
neral philosophy. 
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