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6.0 OBJECTIVES 

After reading this Unit, you should be able to  : 

8 explain the meaning and importance of inter-governmental relations in policy 
making; 

1 8 highlight the policy making structures in India; 

I 8 discuss the policy making processes in 1ndia; and 

analyse the vertical and horizontal linkages between different policy making 
structures in India. 

6.1 INTRODUCTION 

Policy making process is analytical arid complex. There are various actors and 
agencies which perform their role in making and executing the policies. Different 
organs of the government at various distinct levels of their operations have specified 
tasks to  accomplish through policies being enacted. The policies formulated at these 
various levels are made through different structures available. The Indian 
Constitution has divided the subjects into three categories or  lists, these are known 
as the union list, the slate Ilst, and the concurrent Ilst. The subjects included in the 
union list are the ones on which only the union governrnent can rnake policies. 
Likewise, the subjects in the state l ~ s t  are left for the states and on the subjects 
included in the concurrent list, both th.e union and the state governments can make 
policies. The union government, under special circumstances, can Issue directions to 
the state governments for making policies In accordance with the guidelines issued by 
the union government on such subjects which are in the state list. In normal 
circumstances, policies on such subjects are made by the state governments only. We 
know that in India there is government at three levels, that is, the union, state. and 
local levels. Regarding the first two, the provisions and structures for policy making 
are mentioned in the Constitution. The local governrnent in India does not have any 
separate Constitutional status. It functions as per the statutes enacted by the state 
legislature. Though there are d~stinct  structures available at different levels for 
making policies, there are sign~ficant ~nter-governmental relations and lntra- 
governmental relat~ons also for making the policies. The discussion in this Unit will 
be on the meaning and importance of inter-governmental relations (IGRs) in policy 
making. The policy making structures and processes at various levels will be 
explained. Bes~des, the interaction between different levels will also be dealt with. 
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6.2 INTER-GOVERNMENTAL RELATIONS : 
MEANING AND IMPORTANCE 

Inter-governmental Relations (IGRs) d o  not just imply relationship between different 
government organs but involves both the citizens and governmental instifutions, 
agencies and officials. It takes into account the said agencies and officials a t  various 
levels of the governmental operations. It is very difficult for the policy formulators t o  
make any policy by keeping i t  isolated from the effect and impact of the other 
governmental agencies in existence a t  different levels. The union government cannot 
reach its goal in an  effective and efficient manner without the cooperation of the 
states. The state government cannot uplift the weaker sections and protect the 
interest of their public without the power and support of the union government. 
Likewise, the local governments cannot overcome their problems and meet the 
challenges without the help of the union and state governments, be it in terms of 
political guidance, administrative support and control, o r  financial aids and grants, 
The union and state governments cannot perform their tasks adequately without the 
proper support of the local government. It means that a t  the stage of policy 
formulation, policy implementation and policy evaluation, the governmental 
structures a t  the union, state and local levels have t o  interact with each other for 
achieving the maximum with the minimum inputs. 1 
In our political and administrative systems, therefore, interaction between various 
governmental organs is indispensable. Hardly could one find any political structure 
or sub-structure, administrative agency o r  sub-organisation of an  administrative 
structure where the lGRs are not having a place of prominence. The problems being 1 
faced by any given sub-section of society need the immediate attention of the 
government at various levels to  think seriously about it, so  that the said problems 
are solved in that area and more than that they are nor allowed to  spread in the 
other parts of the country. Let us assume. for instance, that there is an epidemic in a 
state. Not only it is the duty of that particular local government, state government, 
but also of the union government that prompt remedial measures are adopted to 
check the epidemic ia that state and to  see to  it that it does not cause damage in 
other states as well. Hence, the problem of one state becomes the concern of all the 
other states and the union government. IGRs also have substantial roots in the past 
and will have important consequences in the future regarding important issues like 
education, energy, environment, agriculture, etc. IGRs have been defined by William 
Anderson as "an important body of activities o r  interactions occurring between 
governmental units of all types and levels within a system". 

The major characteristics of IGRs could be summed up as follows : 

i) IGRs have a bearing on all governmental units in operation in a given system. 
From the top t o  the bottom, for example, in India, that is, the union 
government, state governments, municipal corporations, municipal committees, 
cantonment boards, zila parishads, panchayat samitis, gram panchayats, etc., 
all are involved in it. The relationship between each other and the quality of I 

the same coupled with frequency of interaction amongst them has its impact on 
policy making and implementation; 

ii) IGRs aim at purposeful behaviour of the governmental officials involved in the 
process. The officials' actions and attitudes have to  be positive and meaningful. 
For  their self-interest they should not put the 'public interest a t  stake. The 
officials' goal oriented attitude does not permit them t o  have wrong inclination 
regarding the other participants involved in the process o f  policy making; 

iii) IGRs aim at regular interaction among officials. Through frequen't interactions, 
based on objective data and analysis, the officials a t  various lcvels can 
contribute to the attainment of targets fixed for the given unit o f  governance. 
The day-to-day contacts along with most called for practical working 
relationship among the officials wouldgo a long way in improving the policy 
making process; 

iv) Public officials include all governmental officials and actors. These are elected 

h representatives, as in the Lok Sabha, legislative assemblies, local governments, 

. . 
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or indirectly elected representatives, as in the Rajya Sabha, Vidhan Parishads, 
local governments, political executive and appointed officials, including the 
administrative personnel at lower and middle ranges, etc. The interaction 
amongst all the governmental actors and officials, whether elected or 
appointed, contribute in improving the policy process; and 

Inter-Governmental Relations 

v) The financial aspects, viz., loans, grants-in-aid, revenue sharing, auditing, etc., 
also strengthens or weakens the inter-governmental relations. The 
governmental structures which are evident a t  grassroots, states, or union level 
are made to facilitate the policy process in such a way whereby the common 
person could get the maximum benefits through the policies made. The 
financial assistance and help from one level of government to another is also a 
step in this particular direction and an important component of IGRs. 

The inter-governmental relations focus on critical and significant issues of public 
policy. Policy is a predominant feature of IGRs. Deil S. Wright in his book, 
Understanding Inter-govrrnrnental Relations', has said that from policy being a 
significant trait and focus of attention of IGRs, the following lessons could be 
drawn. 

i) Inter-governmental actors may be unclear or uncertain about the roles they 
intend to  play or are expected to  play; 

ii) Policy purposes and expectations in one plane o r  jurisdiction of governmtlrr 
may be drastically different from the purposes and expectations in another; 

iii) Boundary o r  jurisdiction-spanning efforts require extra resources and special 
strategies, but neither strategies nor resources are guarantors of success. 

iv) Successful policy making and execution in IGRs are difficult to measure; 

V) Policy making in IGRs has few neat beginning and ending points, but more 
continuous knitting and unravelling points; and 

vi) Doubt and distrust, even suspicion and hostility are not uncommon in IGRs. 

From the above six points of concern in policy making vis-a-vis IGRs, there emerges 
the need for very clear understanding between the governments and officials a t  
various levels. Not only formulation but also successful implementation of policies 
through sound IGRS should be the objective. The policy-makers, at all levels, must 
make the roles and obligations of the officials and agencies involved for carrying out 
their activities in an efficient manner. 

The union-state-local governmental relationship could either be based on the 
hierarchical control, o r  there could be an element of coordination between the three, 
or there could be the element of overlapping. Deil S. Wright, has talked of three 
such models in his book. These include: 

i) Inclusive Authority Model : As per this model the state and local governments 
depend exclusively on decisions that are nationwide in scope and arrived at by 
the union government. In this model, the hierarchy dominates, that is, the state 
government dominates over the local government, the union government 
dominates the state and local governments and the union and state government 
dominates the local government. In nutshell, the state or local governments are 
viewed as mere appendages of a powerful union government in control of a 
centralised system. 

ii) Coordinate-Authority Model : This model is an opposite pole to the Inclusive- 
Authority Model. It posits union-state authority relationship as autonomous. 
Their jurisdictions have distinct domains of powel and control. The model aims 
at the element of coordination of the activities of all the units in the overall 
interest of the polity and the society. All the units, as pcr this model, are to 
work In accordance with the basic spirit of the Constltut~on and established 
conventions of the land. There has been much criticism of this model for failing 
to fit the actual operating features of the union, state and local relationships. 
However, in a specific case or problem, the elements of this model are 
accurately represented. 
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iii) 0verlapp;ing Authority Model : This model.has limited dispersed powers of each 
unit of operation. The element o f  interdependence of the units is very much 
visible. There is a limited area of autonomy with regard to  each unit. The 
relationship amongst the units is mostly of bargaining exchange type. Besides, 
the facets of cooperation and competition among different ".nits are clearly on 
the scene. This model describes IGRs as patterned, interdependent, and 
bargained behaviour among all the three units, that'is, the union state and 
local. It is true o f  their officials as  well. Contact and exchangesbetween 
officials may be cooperathe or competitive. 

All the three models could be diagrammatically shown as : 

i) Inclusive-Authority Model : 

Inclusive - Authority Model 

LOCAL 
GOVT, 

ii) Coordinate Authority Model : 

Coordinate Authority Model 

UNION GOVT. 

iii) Overlapping Authority h o d e l  : 

Overlapping Authority :,:>:,el 
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These three models depict three kinds of relationship amongst the different units of inter-(;o\ernrnenta~ Relat lon\  

the government. Depending upon the s~ tua t i o n ,  the Constitution, the conven t~on ,  and  
the demands of  society, etc., the government systems could change ~ t s  relat ionsh~p 
pattern. 

The discussion about  the meaning, importance, features, and  models of IGRs in this 
sub-section has enabled us t o  know about  IGRs.  It  would help us to analyse the 
IGRs in Indian policy making situation. The  succeeding text is devoted t o  the policy 
making structures a n d  processes in India. 

Check Your Progress 1 

Note : i) Use the space given below for  your answers. 

i i )  Check your answers with those given a t  the end of  the Unit 

I )  Mention any three characteristics of  IGRs.  

I 2) Discuss the Overlapping-Authority Model. 

.............................................................................................................................. 

.............................................................................................................................. 

.............................................................................................................................. 

.............................................................................................................................. 

.............................................................................................................................. 

6.3 POLICY MAKING STRUCTURES AND 
PROCESSES IN INDIA 

~ o l i c i e s  a re  made through the structures specifically designed for  that  purpose. With 
regard to policy making in India, one  comes across some significant factors. It  would 
be appropriate to mention these factors as  it wauld help us t o  understand thc policy 
making structures a n d  processes in India and  the role of I G R  in a better manner. 
These factors include: 

i) India is a vast country with population of  more than 800 million. There is a 
vast diversity in languages, traditions and  culture in the country; 

ii) India does not  have adequate material resources. Though the country has 
developed industrially, yet it is lacking on  a number of counts. I t  is still 
dependent o n  foreign nations for  technological a n d  economic inputs; 

iii) India has parliamentary form of government. As  per the Constitution, the 
country has  unitary, a s  well a s  federal features. The  broadly unitary form of 
government, with its many federal features conferring a degree of autonomy to  
the  states, creates a constant interplay of centripetal a n d  centrifugal forces, 
generated by the Centre and  the periphery; 

iv) Because of  large diversities of high magnitude there a re  a number of  pressures, 
varied in form a n d  spirit, being exercised over the policy makers f o r  
formulating policies. Consequently, the policies enacted d o  not appear  t o  have 
s o u ~ r t  and logical directions. It so  appears  that  often policy making is 
perceived t o  be a sort of random movement without a sense of overall 
direction; a n d  

v) The  policies t o  be formulated by the union o r  state governments have t o  be in 
9 
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made which goes against the Constitution Articles. In  case such policies are 
formulated. the judiciary can declare them as  ultra vires. 

In the light o f  the points mentioned above, the policies in I n d ~ a  a r e  made through 
the specified structures available a t  different levels. T h e  policy making structures in  
lndia are discussed below under three sub-head~ngs.  A detailed discussion o n  the rolt 
of these structures o r  organs in policy making will be made in the subsequent units. 

i) Union Level : 
a )  Legislature 
b)  Executive and  
C) Judiciary 

ii) State Level 
a) Legislature and 
b)  Executive 

iii) Local Level 
a )  Elected Representatives and  
b)  Executive 

i) Union Level 

a )  Legislature : India has a parliamentary form of government. In this system the 
governnie~ital authority is vested in the legislative body, that is the Parliament, and  
in tlie Cabinet Iieaded by the Prime Minister. Indian Parliament has two Houses-- 
the Lok Sabha,  and  the Rajya Sabha. f$6 Cabinet exercises political leadership and  
directs the administration. Cabinet ministers a re  entirely o r  largely selected from the 
membership of the Parliament ; ~ n d  the Cabinet continues in power s o  long a s  it 
commands the support of the niajority of  tlie Parliament. Substantiated disagreement 
between the P ;~r l i ;~n~cnt  and the Cabinet results in either the appointment of a new 
ministry or  the election of a new FIouse of Reprcsentatives, that is, the Lok Sabha. 
All the issues on  which the policies are t o  be framed are placed before the 
Parliament for its approval. The  issues could be placed before either House of the 
Parliament. tiowever, the financial bills are submitted first t o  the Lok Sabha. The  
issue put before one House is debated upon,  and  once approved it goes t o  the other 
House. 

There is a set procedure for formulating policies on  issues presented before the 
House. There are three stages through which thc issue, a!so known as, 'Rill' has t o  
pass through. Tlie first stage is, when the mover of the issue introduces it in the 
House. At this stage tlic title of  the issue on  which the policy is'to be enacted is read 
and a brief sketch of the policy is submitted before tlic House. O n  some occasions 
the issue is opposed at tliis stagc also. Both the opposition as well as the movers get 
an  opportunity to explain their viewpoint. Once the issue is through from this stage, 
it goes on  t o  the second s t a g ,  which is quite important. At length all the clauses of 
the bill arc discussed. Tlie mover proposes whether the bill should be sent t o  a select 
cornmittee o r  joint committee of  both the Houses, o r  it should be considered by the 
House straightaway or  it may be circulatcd for eliciting public opinion thereon. In 
accordance with the decision taken the bill is passed o n  t o  the concerned channel. In 
case, i t  is to go  to the committee, a date is fixed by which the committee is to submit 
its report to the House. After this stage is another stage, known as the report stage. 
Thc  con1niittec has the powers t o  suggest changes in ' the  bill. The  changes suggested 
are incorporated, in case tlie movcr agrees on  to.it .  The  bill is discussed c1:iuse by 
clausc in the I Iousc and  normally several amendments are made in it at this stage. 
On cvcry clause the approval of tlie l lousc is takcn. Al'tcr this the bill is in ~ h c  third 
stage. Only such inlportant point\ which could not be raised at second stage are 
considered irt this point of time. Oncc cleared I'rom it the bill to thc other 
t+ousc. 111 c;tsc, i t  i s  approvcd by the Lok Sabha then it goes to the Rqjya Sabha or  
vice versa. In casc, a bill is passed I'irst in thc Lok Sabha,  the Rajya Sabha can 
suggcbt so~rlc clla~rgcs which the I.ok Sabha Inay or  I I ~ ; I V  not agree with. The  bill first 
passcd in the R;~.iya Sabha comes back t o  thc I.ok Sablia and thc cli;~rlgcs if any 
buggcstcd by thc Lok Sabha Iiavc to be takcn into consitlcratiorl hy thcKajya Sabha. 
Oncc it is cleared by both the IIouses, then it goes t o  the I'rcsidcri( for his assent. 1 
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The President can send the bill back with some suggestions. In case the Parliament, Inter-Governmental Relations . 
I approves it again without incorporating the suggestions of the President and  sends it 

again to  the President, he has to  give his assent. This is how the legislative structure 
a t  the union level performs its role in policy-making In India. The  role of legislature 
will be discussed in detail in Unit 9 of  this Course. 

b) Executive : There is a political as well as a permanent executive which play an 
important role in policy making. T h e  political executive is responsible to  the 
legislature and so  remains in the seat of power till it enjoys the confidence of the 
Parliament. A t  the union level, different ministries are responsible for policy making. 
Besides, the supra-ministry institutions play their role. These include: the council of  
ministers, the Prime Minister, the Cabinet, the Cabinet Secretariat, and  Prime 
Minister's office. T h e  dynamics of the Parliamentary democracy lead to  policies 

, 
getting modified as a result of  debate in Parliament or  in consultative committees of 
members of the Parliament. T h e  political executive depending upon the spirit of the 
policy, the ideology of the party in power, need of the day, pressures from groups, 
etc., identify the issues t o  be presented before the legislature for formulating policies 
o n  the same. T h e  political executive is supported by the permanent executive in 
furnishing necessary information regarding the issues to be put  on agenda for  policy 
making. Even with regard t o  the issues which are presented before the legislature for '  
making policies o n  the sime by the members of the opposition, the permanent 
executive provide details t o  the political executive t o  support or  not to  support the 
same in the legislature. I t  may be made clear that  the issues submitted before the 
legislature, by the opposition members cannot be turned into policies, unless the 
party in power supports it, because, the party in power has the majority in the 
legislature which is a must for making policies. 

The  executive has a role in policy making from another count as  well. A great deal 
of legislation takes place outside the legislature in government departments, bearing 
varied nomenclature; rules, regulations, bye laws, schemes, orders; notifications, etc. 
This is known a s  delegated legislation. The  term delegated legislation is used in two 
senses. In  one sense it means, the power of making rules having been delegated by 
the legislature t o  the executive, in other it means the output  of that  power, that is, 
the rules, regulations? orders, etc. In whichsoever sense one may use the term, it is a 
fact that the work of delegated legislation has increased substantially in India. 
Because of proliferation of the government in innumerable spheres, the work of 
legislature has increased thoroughly. In order to  cope with it, the legislature delegates 
some of the legislative work t o  the executive. The  role of political and  permanent 
executive will be discussed in detail in Units 7 and 8 of this Block. 

c) Judiciary : I t  is a fact that policy making is the basic task of the legislature but the 
judiciary also has a significant role t o  play in it. The  judiciary is considered as 
custodian of  the rights of  the people and  a balancing wheel between the executive 
and the legislature. Besides, it also decides all the disputes which might arise between 
the union a n d  the states, so  that  federal structure is not put  under heavy strain. At 
the union level in India, there is a Supreme Court .  Article 124 of the Indian 
Constitution, clearly says that there shall be a Supreme Court  in India. It is the 
judiciary which decides whenever the law is silent o r  unclear o r  does not fall in 
consonance with some other policies or  policy already in existence. T o  this effect the 
court is guided by the values of Cquity and  jystice. Judicial decisions provide 
legitimacy to the government institutions/output through various policies. 

Under the Indian Constitution, the Supreme Court has been given the power of 
judicial review. which implies that on an  application having made to it, the Supreme 
Court can examine the validity of a policy enacted by the Parliament. In case the 
Supreme Court opi~lcs  that the policy is wholly or  partially not in accordance with 

. thc provisions of the Constitution, the policy totally o r  that part of it which goes 
against the spirit of  the Constitution can be declared unconstitutional, and  thus 

i i )  Slate Lesel 

:ii Legislature : l 'he procedure actopted for enactment of policies, on  all mattc1.s falling in 
rhr. state list, by the state legislature is similar to that  of the policy mab:ng nl.ichanism in I -- 

1 I 
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the union legislature. As per Article 168 of the Indian Constitution, all states except that 
of Andhra Pradesh, Bihar, Jammu and Kashmir, TamilNadu and Maharashtra, thestate 4 

legislatures have one House, that is, the Vidhan Sabha comprising the elected 
representatives of the people. The states mentioned above have two houses-Vidhan I 
Sabha (the Lower House) and Vidhan Parishad (the Upper House). The state executive, .. 
like the union executive, is responsible to  the legislature and remains in power till it enjoys 
the confidence of the legislature. Besides making policies on the state list subjects, the 
state legislature can make policies on concurrent list subjects, provided such legislative 
measures are not against any policy enacted by the Union Legislature. 

b) Executive : The states also like the union government have a number of ministries 
who have the responsibility of initiating policy issues and proposals before the state 
cabinet for deciding the policy issues to be kept on policy making agenda of the state 
legislature. The departments in the state secretariat have t o  perform the task of 
gathering data and information regarding issues falling under each department's 
jurisdiction for framing policies. The permanent executive, that is,.the bureaucracy 
assists the political executive in this regard. 

iii) Local Level 

a) Elected Representatives : We have mentioned in Sub-section 6.3 of this Unit that 
all elected as well as appointed officials of the government at  different levels have a 
substantial role t o  play in the enactment of policies at their distinct levels. In most of 
the states, the local governments, as per states' legislative statutes are in existence at 
the city, town, block, and village l e v e l . ' ~ e ~ e n d i n g  upon the population and revenue 
resources, there are municipal corporations in some bigger cities, there are municipal 
committees in other. Besides, Town Area Committees and Notified Area Committees 
are in existence at  some places. At the rural level, there are village panchayats, 
panchayat samitis at  the block level and zila parishads at the district leuel. But for 
panchayat samitis and zila parishads, the rest of the institutions have councils of 
elected representatives. These councils o r  bodies, depending upon the needs of the 
local constituents, areas, and the resources available, frame policies for the 
betterment of the people. The directives issued by the state governments and union 
government, from time to time, regarding any policy measures are taken into 
consideration by the elected representatives of local bodies and the policies made 
accordingly. By simple majority decisions regarding works to be undertaken are 
made in these elected councils. 

b) Executive : The executive here means the permanent executive, that is, the 
bureaucracy operating at  the local and also that at  the state level which has dealings 
with the local bodies regarding works to  be undertaken by the local bodies. The 
bureaucracy at  the local level plays quite an important role in the priorities fixed and 
decided by the local bodies and also in the policies being made by the local councils. 
At times it is felt that the local administration does not provide a substantial helping 
hand to the local bodies in making these institutions work effectively. The control 
being exercised by the bureaucracy at  district and lowe'r levels and over the local 
bodies is enormous and does not permit the local councils to work effectively. 

The Indian Constitution has made a clear distinction of powers between the union 
and state governments for making policies at the union and state levels. Issues get 
translated into policies after being approved by the respective le$slatures. At the 
level of the legislatu<e, political executive, and permanent executive there are number 
of processes involved in policy making. Besides there are different ministries that 
perform important role in policy making and there are certain other agencies which 
take care of a number of important aspects relating t o  policy making. Some of the 
most important among these include the Planning Commission, National 
Development Council, Finance Commission, etc. Besides, there are some other 
institution- and agencies as well, which play a crucial role in formulation of policies 
in the context of Inter-governmental Relations (IGRs). 

The Planning Commission in India has come to stay as an important institution. 
Every activity of the nation revolves around this organisation. Unless funds for a 
project are made available by the Commission, the work cannot g o  on. The Planning 
Commission advises the governments, both central and states, on the strategy, size, 
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Inter-Governmental Relatiqrrls mobiliwtion and allocation of resources. The Planning Commission performs its 
de\ired role by maintaining a close liaison with the Union Cabinet as well as with the 
states. The members of the Commission are invited by the union as well as state 
cabinets and its committees. The Commission also does not act in vacuum and takes 
full stock of important economic issues and priorities before the ministries. It would 
not be wrong to say that there is a constant stream of ideas which flow from the 
Commission to the governments, both union and states and vice versa. Contributing 
to the making of po1icies;the role of the Commission is important from the 
obligations undertaken by the Commission which include: assessing of the material, 
capital and human resources of the country, including the technical, personnel and 
investigating the possibilities of augmenting those which are found to  be deficient in 
relation to  the requirements; formulating a plan for the most effective and balanced 
utilisation of the country's economy; and determining of priorities, defining the 
stages in which the plan is to  be carried out, and proposing the allocation of 
resources for the due completion of each stage. The role performed by the 
Commission plays a substantive part in determining issues to be translated into 
policies both by the Union, as well as, state governments. The states also have 
Planning-Boards which undertake the planning works within the states. The state 
planning boards and district planning cells provide the relevant informatioddata 
regarding the resources available; human and natural, as well as financial in the 
states and the districts in order to ascertain the usefulness of the plans. The Planning 
Commission has to take into view the data provided by these boards while 
formulating programmes and policies. Even for implementation of centrally 
sponsored schemes like the anti-poverty programmes the resources available a t  the 
state and district levels and viability of programmes have to be determined. Thus the 
Planning Commission has to interact with the state governments. Though the state 
and district boards in India are almost dysfunctional. there is a need to revitalise 
them in order to improve IGRs. Over here the role of the National Development 
Council assumes importance. It is a body that acts as a means of interaction between 
the Planning Commission, the union government and the states in the process of 
plan formulation. 

In strengthening the inter-governmental relations and the formulation of policies by 
the Union and state governments, the National Development Council (NDC) has a 
place of prominence. This is a nodal body for approving the policies and strategies 
of development planning. Though it is an  advisory body, yet it has assumed 
important position because of its composition. It comprises the Prime Minister, the 
union ministers, the chief ministers of all the states, the lieutenant governors and 
administrators of the union territories and the Planning Commission members. NDC 
prescribes guidelines for the formulation of the Five Year Plans including the 
assessment of resources for questions of social and economic policies affecting 
national development. The role of the NDC in policy making is of crucial 
importance. It provides a framework to the union and state governments to make 
policies on the same. 

The role of the Finance Commission in IGRs is also of crucial importance. Finance 
is the pivot of all activities. It has great significance and bearing on policy making. 
No state ac t iv i tpan  run without providing for adequate finance. It is for want of 
finances that fegional imbalances are created and some of the states remain 
underdeveloped & whereas, the others advance in all walks of life. As per Article 
280 of the Indian Consti'tution there is a provision for a Finance Commission. Its 
duty is to  recommend to  the President the distribution between the union and the 
states of the net proceeds o f  taxes which are to  be divided between them and also 
allocation between the states of respective shares of such proceeds. It also suggests 
the principles which govern the grants-in-aids of the revenue of the states out of 
Consolidated Fund-of India. In  the words of M.V. Pylee, "The Commission acts as a 
buffer between the union and the states, checking the clamorous, finance hungry 
states but upon applying their political pressure on the union and  a t  the same time, 
making the latter give as much as possible to  the needy states". Highlighting the 
Finance Commission's role vis-a-vis planning of policies, it has been observed that 
'when the Finance Commission begins its work, it has to keep in view the 
requirements of the plan. The result is, that, it has to function more o r  less within 
the lines already laid down by the Planning Commission'. But there is no conflict 
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between the t wo  Commissions. The  Planning Commission always keeps in view the 
suggestions a n d  recornmendations made by the Finance Commission. The  Finance 
Commission, o n  the other  hand, does  not  ignore plan needs of  a state before making 
recommendations t o  the President about  financial requirements of the states. 

The  discussion made  in the sub-section has brought  t o  light the different structures 
of policy making a t  different levels. It has  also emphasised upon  the importance of  
institutions, like the Planning Commission, the National Development Council, the 
Finance Cbmmission, etc., in establishing processes of  policy making in the wake of 
inter-governmental relations. There are various other  fora through which the centre 
interacts with the  states. We shall read abou t  them in the following section. 

6.4 INTERACTON BETWEEN DIFFERENT LEVELS 
(VERTICAL AND HORIZONTAL) 

A s  per the Constitution, the subjects on  which the policies could be  formulated by 
the Union a n d  state  governments have been divided in three lists, tha t  is, the Union 
list, state list, a n d  concurrent list. Mention has been made  abou t  these lists and  the 
specified role of  the Union and  state governments in policy making in accordance 
with these lists in the earlier sections of this 'uni t .  The  following illustration reveals 
the interaction between the three governmental levels. 

Policy Making : Vertical Linkages 

UNION GOVT. Q 

I LOCALGOVT. I 

- !j;rec t  Relationship 

In Indian federal polity, the li'nion government is very powerful a n d  strong. In 
comparison t o  it the states are weak. Inspite of all this, the states enjoy certain 
au tonomy a n d  in that way these a re  not "glorified municipalities". The  states  can 
make policies on the subjects included in the state list and  normally the I T  ~ n l o n  ' 

government is not  supposed t o  interfere in the working af the subjects. Through the 
grants-in-aid given by the IJnion o r  by the International Agencies for specified 
projects t o  the states, the Union government interacts with the states for  making 
policies accordingly. Besides, issues like proclamation of internal emergency, sending 
of some  of  the bills passed by the state legislature t o  the President by the Governor  
for his approval  before giving assent t o  it, a n d  a resolution passed by the 2/3rd 
majority in the Rajya Sabha  t o  give powers t o  the Parliament t o  legislate on  sut>ject: 
mentioned in the  state list in the national interest, etc., speak of some checks o n  the 
states' au tonomy o r  in other  words reveal the role of  the Union government in the 
policy making process of  the  state governments. 

The  local governments a re  in existence in the  urban,  a s  well as, rural areas because 
of the statutes enacted by the respective states. The  state government has enormous 
checks a n d  control over the local governments. It would not  be wrong t o  say that 
the local governments enjoy the s tatus of  only extended a rms  of  the state 
government. The  local governments have l~ t t l e  autonomy a n d  more accountability. 
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The Unron government through state government and also directly, in some cases, ~nter-Governmental Relation\ 
interact with the local governments regarding a number of projects and programmes 
Jawahar Rozgar Yojna is an example of this. Moreover, the local 
governments are most of the time dependent on state governments for finances 
Full-fledged policy formulation is, thereibre, almost absent due to lack of resources. 
Though the division between the different levels is in the fore, yet, India as a country 
is one, and it so appears that for the purpose of effective and efficient handling of 
the issues, the various levels perform their assigned role in policy making by having 
sound interaction with each other. 

Interstate Council, Zonal Councils, Annual Meets of the Chief Ministers, Annual 
Meets of the Governors, etc., also signify the impottance of inter-governmental 
interaction and relationship for the purpose of policy making. Zonal Councils have 
been called upon to promote inter-state cooperation, to cooperate with each other in 
speedy execution of development projects, to enable the centre and the states to 
cooperate and exchange ideas and to solve problems concerning border disputes, 
linguistic minorities and inter-state transport. Then we have the Control Boards, 
which act as a link between the Centre and the states, they ensure efficient economic 
and clear execution of the river projects. Damodar Valley Corporation is an example 
of a Control Board. The Central government has constituted Regional Electricity 
Boards to advice on the integrated operation of all the power systems within its 
iurisdiction, they also review the progress of power development schemes. 

Conferences and Councils help in increasing IGRs between the centre and the states. 
They act as institutionalised channels for consultation with the states on a wide 
variety of subjects. These bodies are mostly adhoc but the NDC (mention about it 
has already been made), Central Council of Health and Central Council of Local 
Self-government owe their existence to the resolutions of the Central government. 
These conferences take place at political administrative and professional levels. NDC, 
Chief Ministers Conference, Conference of ministers of different departments are 
examples of conferences a t  the political level. Conference of Chief Secretaries, 
Conference of various functional secretaries are examples of the administrative level 
conferences. At professional level, we have Conferences of the Chief Justices of State 
High Courts, Conferences of the Vice-Chancellors, etc. Inter-State Council is another 
forum through which the Centre and the state interact with each other. 

Besides, vertical interaction there are horizontal linkages at each level. The 
relationship between different organs of the government plays a substantive role in 
the policy making process. The diagram given below brings to light the horizontal 
linkages a t  the union level. 

Policy Making : Horizontal Linkages 

POLITICAL LEGIS- 
EXECUTIVE 

* 
LATLIRE POLICY 

A 4 

I 
L ---,--,,; v Y 

PLANNING - JUDICIARY , PERMANENT 4--* 

COMMISSION* E X E C L I ~ E  

- Direct Relationship 

---- r Indirect Relationship 

1-his diagram shows linkages between different organs in formulation of the policy. 
Straight lines indicate the direct relationship between one o r  more organs and others 
contributing towards enactment of policies. The dotted lines indicates the indirect 
relationship between the legislature and executive, both political and permanent, in 

- - 
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the way of policies emanating due to  delegated legislation, and betv7-.een judiciary and 
executive regarding interpretation of the policies in accordance with the spirit of the 
Constitution and natural justice. As discussed earlier, the political executive plays a 
crucial role in getting the policy issues submitted and translating them into policies 
by the legislature. Policy making is, definitely, fragmented. Such policies, which fall 
within the broad framework of socio-cultural issues, are the concerns of large 
number of ministries. The departments dealing with agricultural research, atomic 
energy sphere, defence, research,.science and technology and electronics frame 
policies concerning various aspects of the scientific spectrum. It is only in areas like 
defence and foreign affairs that the issues are sorted out by the single ministry. 
Moreover, there is enough role of permanent executive in each area of policy 
making. It all needs adequate coordination between different ministries for reaching 
at a point of consensus. As per the Administrative Reforms Commission Study 
Team, "the Prime Minister has an unenviable responsibility of keeping the 
enthusiastic minister from going too far o r  too fast and prodding the laggard into 
action. He has the overall responsibility for providing leadership in policy 
formulation, as well as, implementation. The chief ministers have analogous function 
to perform in their respective states". 

The permanent executive, though not responsible to the legislature, like the political 
executive, has an enormous part to  play in policy making. The role of the cabinet 
secretary at the Union level and the chief secretary at  the state level is important 
enough. The Prime Minister and the cabinet secretary at the union level and chief 
minister and chief secretary at  the state level have crucial roles to  play in the . 
effective functioning of the Cabinet and its committees to  which all important policy 
matters are referred. The process of decision-making in the cabinet has been stated 
as, "accommodation and settle" and where major differences appear, are often 
assigned to  the Cabinet committee o r  to  the Cabinet secretary or to a committee of 
secretariats for the purpose of probing and reporting to sort out the differences. 

The judiciary also plays an  important role in policy making. It keeps checks on the 
executive, both political and permanent, and the legislature. It has been mentioned in 
earlier parts of this Unit, as well as, in Unit 10 of this Course. The committees of the 
Parliament also play a significant part in policy making, Public Accounts Committee, 
Committee on Public Undertakings, Estimates Committee, Committee on Private 
Members Bills, etc.. are some of the important committees t o  this effect. As a result 
of the linkages between different organs the policies are established. This aspect will 
be explicitly dealt in Unit 11 of Block 3. 

Discussion on horizontal linkages will remain incomplete unless we make mention of 
interaction between different state governments regarding policy issues. Many a times 
such policy issues came u p  before a state which do not exclusively fall under its 
purview, for example, policy regarding some river water, environmental control etc. 
Recently the Cauvery water dispute has brought into fore the confrontation between 
the states of Karnataka, Tamil Nadu and  the Union government. The three 
governmental organs have to solve the issue and formulate a policy which satisfies all 
the parties. The establishment of the Joint Public Service Commission is a n ~ t h e r  
example of inter-state interaction. The Councils Conferences, which we discussed in 
the previous section. are all examples of inter-state interaction. Any policy regarding 
curb o n  industrial wastes falling in the rivers as a pollution control measure will 
involve the states in which the rivers run. Thus, there can be many issues which call 
for interaction between the different state governments. While studying inter- 
governmental relations, therefore, interaction between the Union, state and local 
governments as  well as, interaction between different state governments and local 
governments has t o  be kept in mind. 

Check Your Progress 2 

Note : i) Use the space given below for you! answers. 

ii) Check your answers with those given at  the end of the unit. 

1) Mention the significant factors which the policy makers have to take into 
consideration while framing policies. 
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Inter-Governmental Relations 

i 
t 2) Which are important policy making structures at Union level? 

................................................................................................................................ 

................................................................................................................................ 

................................................................................................................................ 

................................................................................................................................ 

................................................................................................................................ 

3) Highlight the important organs having horizontal linkages in policy making. 

................................................................................................................................ 

................................................................................................................................ 

- 

6.5 LET US SLTM UP 

Policy making in India is taken up a t  different levels. Provisions have been made in 
the Constitution, in accordance with the spirit of a federal polity. Inter-governmental 
relations play a significant task in formulation of policies a t  various levels. The 
meaning, importance, characteristics and different models of relationsh~p between 
distinct governmental levels have been analysed in this Unit. The policy making 
structures a t  the CJnion, state and local levels have been discussed in order to 
determine the quality of relationship between different levels with regard to policy 
making. Besides, the vertical and horizontal linkages between different levels have 
also been highlighted. The study of the present lJnit  would enable us to  understand 
tlie units on  the role of the legislature, the political executive, the permanent 
executive and the judiciary in policy making in a better manner. The unit on 'inter- 
organ relations' will make the horizontal linkages between different levels of 
government more clear. 

6.6 KEY WORDS 

Central Council of Local Self-Government: It has been in existence since 1954 having 
been constituted by an  order of the President. Chief Minister of Health is the 
chairperson of the Council. I t  is an advisory body and its funct~ons are:  

i) t o  consider and recommend broad lines of policy in matters relating to local 
government; 

ii) to make proposals for legislation on matters relating to local government; 

iii) to  draw up plan of action; and 

iv) to  make recommendations to central government regarding financial allocations 
t o  local institutions. 

i 
Centrifugal : moving o r  tending to move away from the Centre. 

I 

Centripetal : moving o r  tending to move towards the Centre. 
I 

Inter-State Council : It is an  effective device for consultations betal.cn tlie Centre and 
istates. The ~ r e s i d e n i  is given the powers under. Article 263 of the ('c,nstitution to  

17 
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define the nature of the duties of the Council. The Council is to inquire into and 
advise upon disputes which may have arisen between the states. In addition, it may 
investigate and discuss subjects of common interest between the union and the states 
or between two or  more states in order to facilitate coordination of policy and 
action. 

Metropolitan : A large city and its surroundings suburbs, which are socially and 
economically integrated. The term "metropolita" is derived from the Greek words 
"meter" (mother) and "Polis" (city). 
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6.8 ANSWERS TO CHECK YOUR PROGRESS 
EXERCISES 

Check Your Progress 1 

1) Your answer should include the following points : 
- IGRs have a bearing o n  all governmental units in operation in a given 

system. 
- IGRs aim at  purposeful behaviour of government officials' involved in the 

process; and 
- Inter-governmental relations are strengthened or weakened by the financial 

aspects. 

2) Your answers should include the following points : 
- It has limited dispersed powers of each unit of operation; 
- Each unit has limited autonomy; and 
- Competitiorl and coordination are clearly visible. 

Check Your Progress 2 

1) Your answer should include the following points : 
- India has a vast population and tremendous diversity in languages, 

traditions, and cultures. 
- It lacks adequate material and other resources. 
- India has the parliamentary form of government and numbers of pressures 

i 
are exercised over policy makers. 

2) Your answer should include the following points : 
- Executive (Political and Permanent) 
- Legislature; and 
- Judiciary. 

3) Your answer should include the following points : 
- Political Executive 
- Permanent Executive 
- Judiciary 
- Legislature; and 
- Interaction between different states. 
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