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CHAPTER 2

Good governance and a build-up of state capacity to steer, deliver and sustain 
development in its various facets has been the principal political economy 
concern of most modern nations. However, the notion of good governance, 
what an effective state capacity entails, how that capacity may evolve, the 
policies that it may need to focus on to improve human wellbeing and how 
those policies could be assessed are largely context-specific issues as well as 
time-variant, evolving with the stages of development that a society traverses. 
A fervent hope that democratisation of societies would help development 
process to rapidly improve human wellbeing may not have been realised in 
desired measures for most nations that took to that route in the period since 
World War II. Others that held back to some extent the process of democratising 
their societies, in favour of building an effective (authoritarian) developmental 
state like some nations in Southeast-Asia, witnessed unprecedented rapid 
improvement in the social and economic conditions of their people. It gave 
rise to questions about the desirable sequence between having a functional 
democracy and an effective state capacity for governance, the impact that 
choice had on the pace of progress and the nature of policies to be pursued by a 
nation beginning its journey on a development path. It brought into focus the 
potential role of the state as the principal agency in the development catch-
up process, issues of policy effectiveness and the significance of the notion of 
human wellbeing and its improvement, towards which the development process 
had to be directed.

Measuring Policy 
Effectiveness for 
Human Wellbeing
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The development process is both ‘value 
heterogeneous’ and ‘value endogenous’. 
Not only individuals or social groups 
differ in their views as to what aspects 
of living are valuable to promote, but 
the very dynamics of the process alters 
people’s valuation almost continuously 
(Sen 1988, page 20). Growing prosperity 
may encourage wellbeing aspects like 
opportunities for productive work, right 
to political freedom and participation 
in public affairs, or enjoyment of a 
healthy and sustainable environment 
to be valued higher and thus pushed-
up in a society’s social welfare function 
that hitherto may be maximizing, for 
instance, only growth in per capita 
income. This view of development 
as a process, generating increasingly 
differentiated socially desirable outcomes 
over time, has implications for devising a 
policy effectiveness measure. It makes it 
necessary to focus on those policies and the 
corresponding outcomes that are reflective 
of social valuations at a given phase in a 
society’s development transition.

 As the development thinking and the 
associated policy frameworks unfolded over 
the past several decades, an assessment of 
public policy effectiveness meant relating 
specific policy actions to attainment of the 
corresponding development benchmarks 
or goals and eventually to a broad-based 
notion of human wellbeing anchored in 
the human development framework. The 
centrality of rapid and sustained economic 
growth in the matrix for measuring 
policy effectiveness yielded space to the 
growing importance being attached to 
attainment of multidimensional human 
wellbeing  outcomes.

 At the same time, elements reflecting 
the quality of policymaking process 
including, the level of political consensus 
and commitment to a reform agenda, 
the extent of public participation in the 
formulation and implementation of policies, 
resource efficiency of implemented policy 
measures, and transparency, accountability 
and fairness (promoting equality and 
non-discrimination) of the process, are 

among some other considerations that 
have become relevant in the assessment of 
policy effectiveness. Such an understanding 
of policy effectiveness resonates with the 
human rights notions of ‘obligation of 
results’ and the ‘obligation of conduct’ 
(UN document 2006). In fact, it provides 
a good basis for a framework to analyse 
good governance, in general and policy 
effectiveness, in particular. In the human 
rights discourse, the state as the principal 
duty bearer is obliged to realise results 
that are consistent with human rights 
standards (i.e., its development objectives 
and benchmarks) by mobilising appropriate 
means, while ensuring that its conduct 
involving acts of commission, omission 
or refraining from certain actions respects 
human rights principles (i.e., in keeping 
with good development practices and 
good programming principles). However, 
ultimately it is the development context, 
the policy focus, the local aspirations, 
the valuation of human wellbeing and 
availability of the required data on these 
different aspects that would guide the 
approach adopted for assessing public 
policy effectiveness at national, or sub-
national levels.

I. Towards a Framework 
for Assessing Policy 
Effectiveness

In conceptualising a quantitative 
measure for assessing public policy 
effectiveness at state level for India, this 
report uses a multidimensional notion of 
human wellbeing as an anchor. Though 
important, it excludes issues related to 
the quality of policymaking process from 
the measurement matrix. There are some 
inherent conceptual and methodological 
difficulties, including data limitations, in 
factoring such issues in the measures for 
policy effectiveness. In general, progress 
in indicators capturing the different 
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wellbeing dimensions anchoring the 
measure is related to the corresponding 
policy action(s) to infer the effectiveness 
of those policies. While this is expected 
to capture what has been described as the 
obligation of results for an effective state 
action, as is argued later in this report, 
a careful selection of indicators for the 
identified wellbeing dimensions could 
also help in the assessment of obligation 
of conduct in the policy effectiveness 
measures. Further, the notion of human 
wellbeing adopted for anchoring the policy 
effectiveness measure goes well beyond the 
notion popularised in the UNDP’s Human 
Development Reports (HDRs). Indeed, 
there are some important departures in the 
approach adopted to select the wellbeing 
dimensions and in populating them with 
indicators. In the process, this report 
throws some fresh light on the issues that 
underpin the construction of macro and 
meso-level wellbeing measures.

 First, instead of focusing on wellbeing 
dimensions that are primarily realised and 
enjoyed at an individual level, such as 
through attainments related to health or 
education (UNDP’s Human Development 
Index (HDI)), the policy effectiveness 
measure mainly focuses on human 
wellbeing dimensions that are collectively 
secured and therefore benefit individuals 
indirectly. However, they contribute 
significantly to an individual’s wellbeing 
in several respects. Such is the case, for 
instance, with the wellbeing associated 
with security of life and administration 
of justice, or access to infrastructural 
amenities, or even the policy environment 
for improved livelihood opportunities. 
In each of these instances, gains in an 
individual’s wellbeing are associated with 
an improvement in wellbeing levels of the 
society as a whole. The collectively secured 
wellbeing also contributes to improved 
individual  attainments.

 The second departure relates to the 
fact that each of the wellbeing dimensions 
has an explicit complement of public good 
or quasi-public good (publicly provided 
private good) provisioning, which is the 

reason for their inclusion in the policy 
effectiveness measure. Public goods are 
non-excludable and non-rival goods and 
best provided publicly, funded through tax 
revenues to prevent their under supply and 
under consumption in a society (Samuelson 
1966, Musgrave 1986). The need to ensure 
adequate supply and quality of public goods 
like defence/security or roads and quasi-
public goods like education and public 
health (depending on the nature of market 
for such goods and the level of society’s 
development) is the principal rationale 
for existence of a state and its institutions 
of governance. An assessment of how 
efficiently the state delivers the critical 
complement of public goods is therefore a 
starting point for constructing a measure 
on policy effectiveness. However, the 
complement of public goods in itself cannot 
be easily divorced from social valuation and 
the preferred sense of human wellbeing 
in any society for long. Public goods 
provisioning has to ultimately respond to 
the socially desired outcomes that a society 
values and aspires for.

 It is also the case that not all public 
goods are tangible. Some public goods 
may not be easily identified with a 
complement of goods and public services, 
yet have significant direct and indirect 
consequence for human wellbeing. A stable 
macroeconomic policy environment is one 
such example. It is not only important for 
economic sentiments of people (consumers 
and investors) and sustained growth in 
incomes, but it ultimately determines the 
supply of tangible public goods through 
the resources made available to the 
government. It is much the same for public 
goods like honesty and good work ethics in 
a society or a sense of social cohesiveness 
which are vital for nationhood and progress. 
For a good policy effectiveness measure 
it is necessary to also incorporate such 
intangible public goods and capture their 
consequence on human wellbeing through 
appropriate proxy indicators, to the extent 
feasible. This is not withstanding the fact 
that it may not be possible to substantively 
separate the impact of different policies on 
human wellbeing.
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 The third departure relates to the 
selection of indicators for each of the 
identified dimensions of human wellbeing 
in the policy effectiveness measure. 
Typically, human development measures 
such as UNDP’s HDI have focused on 
outcome indicators to assess human 
wellbeing. Indeed, the singular contribution 
of the human development discourse has 
been to give effect to a shift in the focus 
of wellbeing assessment from available 
inputs or means, such as the growth in 
per capita income or the related variables 
like the savings and investment rates, to 
differentiated ex post outcomes or results of 
the development process. However, as one 
moves towards designing a framework for 
assessing policy effectiveness, it is perhaps 
desirable to consider a configuration of 
indicators described in the literature as 
‘structural-process-outcome indicators’ 
(Figure 2.1, UN Office of the High 
Commissioner for Human Rights 2012; 
Malhotra 2006).

 Structural indicators reflect the 
institutional framework for state action 
deemed necessary for governance, in 
general and the effective implementation 
of a specific policy measure, in particular. 
They help in capturing the intent and 
commitment of a state for undertaking 
the concerned policy action and the 
corresponding desired outcomes. Thus, 
structural indicators for wellbeing 
dimension related to security of life are 
the relevant laws that need to be in force, 

an independent judiciary and a well-
trained enforcement agency (police and 
prison services). Similarly, for the health 
dimension of human wellbeing, the 
possible structural indicators are a stated 
health policy of the government and an 
empowered administrative agency for 
implementing that policy in the country.

 Process indicators capture the state 
efforts underway in transforming its 
development commitments and goals into 
desired outcomes or results. They seek 
to measure the steps being taken by the 
state in implementing its policy on the 
ground. It includes public programmes for 
development and governance, budgetary 
allocations and specific regulatory or redress 
interventions that a state undertakes in 
order to attain outcomes associated with 
its development goals. It is important for a 
process indicator to provide a link between 
a structural indicator and its corresponding 
outcome indicator(s) and bring out 
explicitly some measure of an effort being 
undertaken by the state in implementing 
its development commitments. Outcome 
indicators capture attainments, individual 
and collective, that are socially desired 
and are the object of the development 
effort. An outcome indicator consolidates 
over time the impact of various underlying 
processes (that can be captured by one or 
more process indicators). For example, 
proportion of children immunised or 
proportion of underweight children in 
the age group 0-5 years are both process 
indicators; under-five mortality rate, which 
benefits from improvement in these process 
indicators, could be an outcome indicator. 
It is the process and the outcome indicators 
that are of particular significance for the 
policy effectiveness measure. Together, 
they potentially cover the state obligations 
of conduct and results flowing from its 
development commitments. Also, it may 
be meaningful to recognise that structural 
indicators, unlike the other two, are less 
amenable to being quantified. In many 
instances they may become redundant, 
as the main governance concern is to see 
the functioning of institutions (captured 
by relevant process or outcome indicators) 

Outcome
Indicators
(Results)

Structural 
Indicators

Process
Indicators

Inputs

Output

Fig 2.1 Indicators’ Framework for Assessing Policy Effectiveness

Programme and Policy Effectiveness Indicators
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and not just their existence per se (captured 
by structural indicators). It makes their 
use in policy effectiveness measures less 
useful, though in certain instances they 
provide the starting point for assessing state 
capacity and its policy effectiveness.

 There is also some similarity in 
process and outcome indicators. It comes 
from the fact that any process can either 
be measured in terms of the inputs going 
into that process, or alternately in terms of 
the immediate output(s) that the process 
generates. Thus, a process indicator on 
the coverage of immunisation among 
children can be measured in terms of the 
public expenditure on the programme 
(which is the input variant), or in terms 
of the proportion of children immunised 
under the programme (which is an output 
variant), but both variants are process 
indicators. They contribute to lowering 
child mortality which is an outcome 
indicator as it captures the consolidated 
impact of the immunisation programme 
along with other factors such as child 
nutrition, or awareness about hygiene over 
a period of time. Between two such variants 
of a process indicator, it may be desirable to 
use the indicators in its physical dimension 
rather than in financial terms. 

 This is because experience suggests 
that in general there is no monotonic 
relationship between public expenditure 
undertaken and the physical outcome that 
the expenditure supports. It is possible 
that a lower per capita public expenditure 
produces better results in one region in 
comparison to another region within the 
same country. Though, within a region 
or a given context, there is likely to be a 
monotonic relationship between the two. 
Further, the process and the outcome 
indicators may not always be mutually 
exclusive. A process indicator in one 
context can be an outcome indicator 
in another. It is also helpful to view the 
process and outcome indicators as ‘flow’ 
and ‘stock’ variables, respectively. A flow 
indicator allows monitoring of changes 
over a relatively short period of time, for 
instance, the yearly production, import 

or export of food grains, or per capita 
availability of food grains. Unlike a flow 
indicator, a stock indicator is slow moving. 
It measures the consolidated result of 
changes over an extended period of time, 
at a given point in time, for instance, 
anthropometric measures for school going 
children. Though both kinds of variables 
are relevant for constructing a good policy 
effectiveness measure, the flow indicators 
are particularly useful for tracking policy 
impact at frequent intervals of time to 
enable policy correctives, if required.

 As a fourth departure, the policy 
effectiveness measure presented in this 
report takes a broad, in some sense, a more 
comprehensive approach to capture human 
wellbeing dimensions. This is unlike the 
UNDP’s HDI with its narrow approach 
in defining the wellbeing dimensions 
of longevity, education and command 
over resources (UNDP HDRs). It is also 
influenced by the range of topical issues 
of relevance in the development policy 
discourse in the country. Further, each 
of the selected dimensions of wellbeing 
is populated by indicators spanning 
different sectors to appropriately reflect 
the concerned wellbeing dimension in 
the given context. It is likely though, 
in certain instances, issues of data 
limitations may encourage inclusion of 
some second best indicators in the policy 
effectiveness  measures.

Selecting Wellbeing 
Dimensions and Indicators

India’s efforts at undertaking planned 
development since its independence 
have been guided by four long term over-
arching objectives: a high growth with 
improvement in the standard of living, 
social justice, economic self-reliance and 
modernisation of the society. The goals 
and focus emanating from these public 
policy objectives have varied from plan 
to plan, with ‘faster, sustainable and a 
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more inclusive growth’ becoming the 
leitmotif of the Twelfth Five Year Plan 
(2012-17). A good measure of policy 
effectiveness for India needs to reflect the 
processes underway in meeting some of 
these objectives. At the same time, it is 
important for such a measure to relate to 
the evolving notion of human wellbeing in 
the society, which is likely to be driven by 
topical concerns and has strong aspirational 
content as well.

 Among the wellbeing dimensions 
that become relevant in this context, the 
first one relates to the notion of ‘livelihood 
opportunities’, at the most basic level with 
opportunities for productive employment 
and decent work. The significance of 
having this wellbeing dimension reflected 
in the assessment matrix of policy 
effectiveness lies in the fact that besides 
an individual’s command over resources 
and the resulting standard of living that 
it supports, it reflects the larger social 
objective of improving employment and 
employability of a population. For India, 
which is yet to complete its demographic 
transition with the share of the population 
in the working age-group set to increase for 
at least the next two decades, promoting 
livelihood opportunities is an important 
objective to realise inclusive development. 
Further, asset inequalities and individual 
capabilities impact an individual’s 
livelihood opportunities, influencing 
her wellbeing. These considerations 
may also have to be reflected in the 
measure for policy effectiveness. This 
leads to the second wellbeing dimension, 
which is influenced by the opportunities 
that individuals have to live a socially 
meaningful life. Such opportunities are 
likely to depend on individual’s capabilities 
including her ability to be educated, aware 
and knowledgeable, to live a long and 
healthy life and the socialisation process in 
the society. The latter, it could be argued, 
is likely to be influenced by prevalent 
economic inequalities and social rigidities 
in the society, among other factors. 
Inclusive development, which is a stated 
development objective in India, is closely 
related to the wellbeing concept of social 

opportunities. It reinforces the argument 
for including social opportunities as an 
attribute in the assessment matrix for a 
policy effectiveness measure.

 The third dimension of wellbeing 
relates to security of life and property, 
administration of justice and the legal 
redress to remedy. Not only is this aspect of 
human wellbeing important for individuals 
to enjoy other valued aspects of wellbeing, 
it is vital for sustaining economic activity, 
the opportunities and human wellbeing 
that flows from improved incomes and 
standard of living. This aspect also 
resonates with the fourth dimension of 
wellbeing identified as being relevant for 
anchoring the policy effectiveness measure. 
It relates to the natural and man-made 
(infrastructure amenities) environment. 
It has a direct bearing on an individual’s 
wellbeing and also on the capacity of an 
economy to sustain growth in incomes 
and  opportunities.

 Having selected the wellbeing 
dimensions and the related implicit 
development objectives that need to 
be reflected in the policy effectiveness 
measure, the next step involves identifying 
suitable indicators to capture and assess 
the public goods provisioning in those 
wellbeing dimensions. While the logic and 
choice of specific indicators is elaborated 
later in the context of discussion on 
measures of which they are a part of, 
it is useful to take note of the guiding 
considerations in the selection of indicators 
at this stage. The first consideration in the 
selection of indicators for populating the 
policy effectiveness measure is to focus 
on identifying the appropriate process 
indicators, which, as has been argued earlier, 
are likely to be more suitable for tracking 
the effectiveness of policy measures in 
meeting their stated objectives. Only in the 
event of non-availability of suitable process 
indicators, should the relevant outcome 
indicator be included in the measure. This 
guiding consideration is also necessitated 
by the fact that an outcome indicator is 
inevitably influenced by several processes, 
some of which may not be in the realm of 
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public domain and hence not relevant for 
including in a measure of public policy 
effectiveness.

 The second consideration, though 
not always easy to address in a quantitative 
measure with limitations of data availability 
and disaggregation, is the need to capture 
the qualitative aspects, whenever feasible, 
of the variable (indicator) being included 
in the measure. Third, as far as possible, 
the indicators chosen in a measure need 
to be mutually exclusive in terms of the 
attribute that they seek to reflect in the 
measure. In other words, indicators in a 
measure should either be uncorrelated 
(i.e., orthogonal to each other) or have 
low correlation between them. Fourth, 
while it is possible that more than one 
indicator may be required to do justice to 
the wellbeing dimension being captured, 
or the development process being assessed, 
it is desirable to limit the total number 
of indicators included in the measure for 
the sake of simplicity and manageability 
of data. The intention is to take only the 
most representative indicator from the 
available set that has the most direct 
relevance for the measure. Finally, as far as 
possible, indicators with gender and rural-
urban disaggregation are to be preferred 
for inclusion in the measure with a view 
to reflect the corresponding inequalities in 
attainments and wellbeing.

Methodology

Based on the framework outlined, this 
report estimates a Policy Effectiveness Index 
(PEI) and its components at four points of 
time (decadal) covering the period from 
1981 to 2011 at state level for India. This 
provides an opportunity to analyse policy 
effectiveness for the two distinct periods 
of pre and post 1991 economic reforms. 
The analysis of the estimated measures is 
undertaken at the level of the composite 
and component indices. The weighing of 
different component indices in the PEI 
and the indicators within the component 

indices has been primarily guided by 
normative considerations. While the 
component indices in the PEI are equally 
weighted to reflect equal importance of 
the four identified dimensions in assessing 
human wellbeing, indicators within 
component indices are weighted differently 
to emphasise a higher social valuation of 
some over others. For two of the component 
indices and some selected indicators the 
inequalities across gender and the rural and 
urban divide is also analysed. A selected set 
of indicators are also presented pictorially 
in the ‘development radars’ at state level 
to provide a snapshot of the development 
process. The data for this analysis has been 
derived from the Census of India, National 
Sample Survey (NSS), National Family 
Health Survey (NFHS) and other official 
statistics from the relevant administrative 
agencies for years centred on the Census 
years. Since data from different sources 
is not always available for the same years, 
the data for the nearest years has been 
clubbed in order to present the picture for 
a given point of time. The methodological 
details for the construction of the various 
indices are presented in Technical and the 
Statistical Annexure.

II. Policy 
Effectiveness Index

PEI is a multidimensional, multi-indicator 
measure for assessing policy effectiveness 
at state level for India. The said measure 
is a composite of four component indices, 
namely:

• Livelihood Opportunity Index (LOI);
• Social Opportunity Index (SOI);
• Rule of Law Index (RoLI); and
• Physical Infrastructure Development 

Index (PIDI).

 The component indices reflect 
wellbeing dimension identified earlier 
namely, wellbeing from: being able to enjoy 
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livelihood opportunities; being able to live 
a socially meaningful life; being able to 
enjoy security of life and rule of law; and 
being able to enjoy amenities for a sustained 
improvement in the standard of living. The 
nature of public goods provisioning that 
supports outcomes associated with each 

of these wellbeing dimensions provides 
the elements (indicators) going into the 
different indices.

 Though the underlying philosophy 
of the PEI is to have a multidimensional 
measure anchored in an appropriate 

 1981 1991 2001 2011

State RoLI PIDI LOIC SOI PEI RoLI PIDI LOIC SOI PEI RoLI PIDI LOIC SOI PEI RoLI PIDI LOIC SOI PEI

Andhra Pradesh 0.12 0.17 0.28 0.20 0.18 0.09 0.26 0.33 0.21 0.20 0.09 0.43 0.31 0.24 0.23 0.08 0.55 0.37 0.31 0.27

Arunachal Pradesh 0.13 0.13 0.35 0.20 0.19 0.12 0.22 0.51 0.26 0.24 0.14 0.32 0.52 0.36 0.30 0.16 0.36 0.58 0.43 0.35

Assam 0.15 0.09 0.35 0.21 0.18 0.19 0.12 0.28 0.22 0.19 0.17 0.17 0.33 0.25 0.22 0.11 0.25 0.35 0.30 0.23

Bihar 0.15 0.15 0.27 0.16 0.18 0.18 0.16 0.30 0.16 0.20 0.08 0.19 0.31 0.17 0.17 0.10 0.26 0.37 0.24 0.22

Chhattisgarh — — — — — — — — — — 0.05 0.24 0.28 0.20 0.16 0.10 0.40 0.39 0.24 0.25

Goa 0.14 0.22 0.32 0.37 0.25 0.11 0.35 0.30 0.41 0.26 0.28 0.60 0.29 0.39 0.37 0.22 0.68 0.48 0.55 0.45

Gujarat 0.12 0.35 0.35 0.25 0.25 0.08 0.48 0.37 0.28 0.26 0.08 0.66 0.43 0.30 0.29 0.08 0.64 0.44 0.38 0.30

Haryana 0.15 0.30 0.36 0.20 0.24 0.15 0.41 0.37 0.27 0.27 0.12 0.57 0.40 0.25 0.28 0.13 0.74 0.43 0.29 0.34

Himachal Pradesh 0.18 0.14 0.46 0.27 0.24 0.13 0.27 0.53 0.27 0.27 0.14 0.46 0.37 0.30 0.29 0.13 0.71 0.42 0.41 0.36

Jammu & Kashmir 0.07 0.23 0.35 0.21 0.19 0.13 0.30 0.53 0.21 0.26 0.19 0.49 0.41 0.24 0.31 0.18 0.47 0.44 0.38 0.35

Jharkhand — — — — — — — — — — 0.10 0.15 0.35 0.18 0.18 0.28 0.36 0.36 0.26 0.31

Karnataka 0.12 0.24 0.29 0.25 0.21 0.11 0.33 0.37 0.25 0.24 0.15 0.46 0.34 0.28 0.28 0.15 0.59 0.42 0.35 0.34

Kerala 0.14 0.14 0.21 0.30 0.19 0.16 0.22 0.27 0.36 0.24 0.10 0.30 0.23 0.40 0.23 0.07 0.47 0.29 0.47 0.26

Madhya Pradesh 0.09 0.19 0.40 0.18 0.19 0.07 0.25 0.37 0.20 0.19 0.08 0.32 0.34 0.21 0.21 0.08 0.36 0.33 0.29 0.23

Maharashtra 0.09 0.33 0.30 0.24 0.21 0.07 0.42 0.38 0.30 0.24 0.10 0.48 0.31 0.30 0.26 0.11 0.62 0.38 0.38 0.31

Manipur 0.25 0.10 0.76 0.29 0.28 0.25 0.14 0.55 0.32 0.28 0.29 0.22 0.54 0.35 0.33 0.21 0.28 0.45 0.44 0.33

Meghalaya 0.27 0.16 0.32 0.28 0.25 0.33 0.19 0.64 0.28 0.33 0.29 0.32 0.65 0.32 0.37 0.25 0.34 0.66 0.38 0.38

Mizoram 0.15 0.09 0.63 0.32 0.23 0.21 0.20 0.74 0.40 0.34 0.26 0.44 0.65 0.43 0.42 0.36 0.67 0.49 0.50 0.49

Nagaland 0.48 0.10 0.34 0.27 0.26 0.57 0.20 0.53 0.32 0.37 0.41 0.24 0.41 0.34 0.34 0.54 0.34 0.25 0.41 0.37

Odisha 0.17 0.08 0.26 0.17 0.16 0.16 0.10 0.30 0.19 0.17 0.12 0.16 0.28 0.22 0.19 0.10 0.21 0.33 0.26 0.21

Punjab 0.23 0.41 0.32 0.26 0.30 0.40 0.51 0.50 0.24 0.40 0.24 0.70 0.35 0.27 0.36 0.24 0.82 0.40 0.33 0.40

Rajasthan 0.06 0.27 0.40 0.18 0.19 0.07 0.36 0.63 0.20 0.23 0.09 0.42 0.40 0.22 0.24 0.09 0.54 0.49 0.28 0.28

Sikkim 0.31 0.10 0.43 0.24 0.24 0.40 0.26 0.83 0.26 0.39 0.69 0.51 0.51 0.35 0.50 0.47 0.77 0.60 0.48 0.57

Tamil Nadu 0.10 0.28 0.24 0.22 0.20 0.10 0.35 0.30 0.27 0.23 0.11 0.42 0.31 0.29 0.26 0.15 0.57 0.32 0.36 0.31

Tripura 0.21 0.10 0.28 0.24 0.19 0.19 0.18 0.44 0.28 0.26 0.33 0.21 0.26 0.27 0.26 0.19 0.42 0.29 0.37 0.30

Uttar Pradesh 0.10 0.20 0.39 0.16 0.19 0.11 0.28 0.42 0.16 0.22 0.11 0.38 0.42 0.21 0.25 0.10 0.46 0.40 0.27 0.26

Uttarakhand — — — — — — — — — — 0.14 0.45 0.39 0.18 0.26 0.13 0.66 0.41 0.27 0.31

West Bengal 0.13 0.25 0.24 0.18 0.19 0.16 0.28 0.32 0.23 0.24 0.09 0.40 0.31 0.24 0.23 0.07 0.54 0.38 0.28 0.25

Andaman & Nicobar Is. 0.18 0.16 0.33 0.28 0.23 0.15 0.31 0.38 0.40 0.29 0.17 0.51 0.30 0.45 0.33 0.12 0.60 0.33 0.49 0.33

Chandigarh 0.16 0.83 0.32 0.40 0.36 0.21 0.92 0.38 0.42 0.42 0.16 0.89 0.51 0.35 0.40 0.22 0.85 0.52 0.41 0.45

Dadra & Nagar Haveli 0.20 0.21 0.30 0.18 0.22 0.15 0.28 0.72 0.20 0.28 0.14 0.56 0.43 0.26 0.30 0.13 0.67 0.44 0.32 0.33

Daman & Diu 0.21 0.26 0.32 0.24 0.26 0.25 0.41 0.51 0.25 0.34 0.26 0.66 0.63 0.35 0.44 0.16 0.41 0.54 0.36 0.34

Delhi 0.09 0.59 0.50 0.35 0.31 0.08 0.77 0.74 0.42 0.37 0.14 0.83 0.48 0.37 0.38 0.12 0.77 0.61 0.45 0.40

Lakshadweep 0.48 0.27 0.22 0.27 0.30 0.36 0.25 0.23 0.32 0.28 0.53 0.25 0.22 0.34 0.31 0.52 0.52 0.29 0.48 0.44

Puducherry 0.08 0.30 0.24 0.28 0.20 0.08 0.41 0.27 0.35 0.23 0.17 0.56 0.26 0.36 0.31 0.18 0.68 0.34 0.45 0.37

India 0.13 0.23 0.29 0.21 0.21 0.11 0.30 0.35 0.22 0.23 0.11 0.40 0.33 0.24 0.25 0.11 0.50 0.37 0.32 0.28

Notes RoLI: Rule of Law Index; PIDI: Physical Infrastructure Development Index; 

 LOIC: Livelihood Opportunity Index (Combined); SOI: Social Opportunity Index.

Policy Effectiveness Index and its Component Indices – 1981 to 2011Table 2.1
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wellbeing framework, it does not 
compromise on the importance of 
economic growth in attaining the desired 
developmental outcomes for assessing 
policy effectiveness. Economic growth is 
important not so much in itself, but for the 
outcomes it supports at the individual level 
for building capabilities and opportunities 
to exercise those capabilities, and for the 

state to have the capacity to supply the 
public goods to meet its development 
objectives. This is reflected in the choice 
of indicators, to the extent required, in the 
component indices constituting the PEI.

 The all-India PEI (combined 
for rural and urban areas) shows an 
improvement over the period 1981-2011. 

 1981 1991 2001 2011

State RoLI PIDI LOIC SOI PEI RoLI PIDI LOIC SOI PEI RoLI PIDI LOIC SOI PEI RoLI PIDI LOIC SOI PEI

Andhra Pradesh 22 19 25 25 29 26 19 23 25 28 30 18 27 26 28 31 17 24 24 27

Arunachal Pradesh 20 25 13 23 25 21 23 11 18 20 17 23 5 7 16 15 29 4 10 13

Assam 14 31 12 22 30 11 31 29 24 30 14 33 22 23 30 24 34 26 25 32

Bihar 16 22 26 31 31 12 29 25 32 29 34 32 26 35 34 26 33 23 35 34

Chhattisgarh — — — — — — — — — — 35 28 31 32 35 27 26 20 34 31

Goa 18 15 16 2 8 23 11 26 3 15 7 6 29 4 7 8 8 9 1 4

Gujarat 23 4 11 15 10 27 4 19 12 18 33 4 10 15 17 33 12 13 17 24

Haryana 15 7 9 24 11 16 8 20 23 14 23 7 15 24 20 19 5 14 26 16

Himachal Pradesh 10 23 4 12 12 19 18 9 15 13 20 15 17 16 18 18 6 16 13 11

Jammu & Kashmir 31 14 10 21 26 20 14 10 26 16 11 12 12 25 14 13 22 12 14 12

Jharkhand — — — — — — — — — — 26 35 19 33 33 5 27 25 33 23

Karnataka 24 13 23 14 17 24 12 21 20 23 16 14 20 19 19 16 15 15 21 15

Kerala 19 24 32 5 24 13 24 31 6 21 27 26 34 3 27 35 21 34 6 29

Madhya Pradesh 28 18 7 27 27 31 22 22 29 31 32 24 21 31 31 32 28 30 27 33

Maharashtra 29 5 21 18 18 30 5 18 11 19 28 13 24 17 22 25 13 22 16 20

Manipur 5 26 1 6 5 6 30 7 8 11 6 30 4 9 11 10 32 10 9 18

Meghalaya 4 21 18 9 9 5 27 5 14 8 5 25 2 14 6 6 31 1 15 8

Mizoram 17 30 2 4 14 8 26 2 5 7 8 17 1 2 3 4 9 7 2 2

Nagaland 1 27 14 11 6 1 25 8 9 4 3 29 13 13 9 1 30 35 11 10

Odisha 12 32 27 30 32 15 32 28 30 32 22 34 30 28 32 28 35 28 32 35

Punjab 6 3 20 13 3 3 3 13 21 2 10 3 18 21 8 7 2 19 22 6

Rajasthan 32 10 6 28 28 32 9 6 27 24 31 19 14 29 26 30 18 8 29 26

Sikkim 3 29 5 16 13 2 20 1 17 3 1 10 6 8 1 3 3 3 5 1

Tamil Nadu 25 8 29 20 20 25 10 27 16 26 25 20 23 18 23 17 16 31 19 21

Tripura 8 28 24 19 21 10 28 14 13 17 4 31 33 20 21 11 24 33 18 25

Uttar Pradesh 26 17 8 32 23 22 17 15 31 27 24 22 11 30 25 29 23 18 30 28

Uttarakhand — — — — — — — — — — 19 16 16 34 24 20 11 17 31 22

West Bengal 21 12 30 26 22 14 15 24 22 22 29 21 25 27 29 34 19 21 28 30

Andaman & Nicobar Is. 11 20 15 7 15 18 13 17 4 9 12 11 28 1 10 23 14 29 3 19

Chandigarh 13 1 19 1 1 9 1 16 2 1 15 1 7 10 4 9 1 6 12 3

Dadra & Nagar Haveli 9 16 22 29 16 17 16 4 28 12 21 9 9 22 15 21 10 11 23 17

Daman & Diu 7 11 17 17 7 7 7 12 19 6 9 5 3 11 2 14 25 5 20 14

Delhi 27 2 3 3 2 28 2 3 1 5 18 2 8 5 5 22 4 2 8 7

Lakshadweep 2 9 31 10 4 4 21 32 10 10 2 27 35 12 12 2 20 32 4 5

Puducherry 30 6 28 8 19 29 6 30 7 25 13 8 32 6 13 12 7 27 7 9

Notes RoLI: Rule of Law Index; PIDI: Physical Infrastructure Development Index; 

 LOIC: Livelihood Opportunity Index (Combined); SOI: Social Opportunity Index.

Ranking of States and Union Territories on PEI and its Component Indices – 1981 to 2011Table 2.2
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While the 1990s witness the slowest 
growth in PEI, the decade 2001-11 sees 
the fastest growth, more than twice the 
pace in the previous decade. However, 
the improvement in PEI is not uniform 
across its four components. The principal 
driver of the PEI, not surprisingly, is the 
improvement in physical infrastructure 
(PIDI), which as can be seen from Figure 
2.2 shows more rapid improvement since 
1991. Livelihood opportunities (LOI) 
have grown only marginally during the 
period 1981-2011, with the decade of 
1990s witnessing a decline. The SOI after 
nearly stagnating for the first two decades 
shows rapid improvement in the last 
decade. The striking feature of the PEI is 
the continuous though gradual decline 
in the RoLI, suggesting a deteriorating 
law and order and justice dispensation 
environment in the country, which has 
retarded the overall performance of PEI 
across states. These trends are mirrored 
in Figure 2.3 which shows the changing 
contribution of the four components of PEI 
to the overall policy effectiveness measure 
over the period. It clearly brings out the 
growing contribution of infrastructure and 
amenities in improving policy outcomes as 
captured in PEI.
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 The worst performing states on the 
PEI between 2011 and 1981 (Figure 2.4(a)) 
from the bottom are Odisha, Bihar, Madhya 
Pradesh, Assam and West Bengal. Among 
these states, Odisha, Madhya Pradesh and 
Assam show a gradual improvement in PEI 
over the period, but the other two states 
experience a significant drop in the decade 
ending 2001. While Bihar’s PEI in 2001 is 
below even its value in 1981, West Bengal’s 
PEI in 2001 is below its value in 1991, but 
higher than 1981. Further, in these five 
states there is a negative contribution of 
RoLI in the overall change in PEI between 
2011 and 1981, for Madhya Pradesh it 
is only marginal, but it has a significant 
negative contribution from the LOI. All 

the best performing states on the PEI are 
either small states or union territories 
(Figure 2.4(b)). In descending order these 
are Sikkim, Mizoram, Chandigarh, Goa 
and Lakshadweep. Except for Mizoram, 
where LOI is negatively contributing 
to overall change in PEI between 2011 
and 1981, these states have a positive 
contribution from all the four components 
of the PEI. Also higher growth momentum 
(5 year lagged average growth in Net State 
Domestic Product (NSDP)) seems to be 
associated with better PEI performance. 
Figure 2.5(b) for 2001-11 reflects this as 
a larger number of states are in the high-
NSDP growth and high-PEI quadrant.
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PEI: Key Findings

While analysis of PEI components will 
throw some more light on the reasons 
behind the overall trend in PEI at the state 
level, some key findings from the analysis of 
the composite PEI are:

• Improvement in policy effectiveness is 
being compromised by a near stagnancy 
in expansion of livelihood opportunities 
and a deterioration in law and order and 
justice dispensation environment;

• Improvement in physical infrastructure 
and social opportunities (to a lesser extent 
and mainly confined to post-2001 period) 
are the main drivers of improvement in 
policy effectiveness index;

• All the worst performing states on PEI 
are large traditionally backward states 
with relatively higher incidence of 
poverty, weak law and order and justice 
dispensation;

• Best performing states are mostly small 
states or union territories, two of them 
from northeast, with more balanced 
performance of PEI components;

• In 1980s the states that improve their 
PEI performance considerably in 
descending order are: Sikkim, Mizoram, 
Nagaland, Jammu and Kashmir, Punjab, 
Tripura and only Haryana shows a 
negative improvement in PEI;

• In the 1990s despite an across the 
states slowdown in the pace of PEI 

Box 2.1: Transparency and Public 
Accountability for Policy Effectiveness

Improved growth performance could strengthen resource 
capacity, incentivise policy reforms for sustaining growth 
and support direct expansion of quality public services. 
But, such transmission is neither automatic nor uniform 
across regions and over time. The role of public institutions 
and their accountability in managing the process is a vital 
ingredient for realising the desired results. There is no 
single solution for improving public accountability and 
there is no guarantee that what works in one area will 
also work elsewhere. It is, however, well established that 
public participation and awareness about the role and 
responsibilities of public institutions helps in improving 
their accountability and efficiency in delivering results. A 
rights-based approach for establishing entitlements over 
information and basic needs like food, education or work, 
does appear to be promising. But, even that needs help 
in the form of social audit of programmes to improve the 
functioning of public agencies in their mandated roles. 
 Andhra Pradesh stands out as a pioneering state 
since 2006 in the social audit of Mahatma Gandhi National 
Rural Employment Guarantee Scheme (MGNREGS). Through 
social audits villagers became more aware about various 
provisions of the programme and the implementation 
becomes more transparent. A major impact of social audit 
is the creation of a new partnership between civil society 
organizations and the government machinery. The union 

ministry of rural development is setting-up a dedicated 
fund to undertake social audit of all its schemes in order 
to assess the effectiveness at beneficiary level.
 Transparency in policy implementation could also 
help in meeting multiple good-governance objectives, 
programme outcomes and improve credibility of public 
agencies. An interesting example comes from India’s 
Rashtrapati Bhavan, which has recently implemented an 
online e-governance platform to mange and facilitate 
public access to the living heritage embodied in the 
institution of presidency and its seat in the country. The 
initiative has brought about transparency and efficiency 
in a process that was earlier opaque, discretionary and 
restrictive in its reach. 
 West Bengal government has recently brought out 
an administrative calendar for the year 2014 in order to 
bring in more transparency, accountability, and efficiency 
in governance. All the 61 departments have set targets 
on the progress of different projects on a monthly basis 
for the entire year. The objective is to assess progress 
in a transparent way and detect delays at every stage of 
project implementation. Public awareness will improve 
with widespread circulation of the calendar in both print 
and electronic media. Since the departments have set 
targets on their own, such an initiative may also help in 
addressing the issue of work-culture in the state.

Source: Aakella and Kidambi (2007), Sinha (2008), 

http://presidentofindia.nic.in and https://aitmc.org/news_details.

php?nid=2160, accessed on 10 February 2014.
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improvement, states like Goa, Sikkim, 
Haryana (from a low base of the 
previous decade) and Mizoram show 
good performance, but five large states 
namely, Bihar, Punjab, Nagaland, 
Kerala and West Bengal show negative 
improvement, which interestingly could 
be associated with popular perception 
of weak governance in some of them 
and issues of civil strife and militancy 
(Punjab and Nagaland) afflicting 
some  others;

• In the decade 2001-11, besides the 
three newly created states of Jharkhand, 
Chhattisgarh and to a lesser extent 
Uttarakhand (perhaps led by sub-
nationalist sentiments), Bihar (in 
keeping with the popular perception of 
improved governance under the new 
regime), Himachal Pradesh and Tamil 
Nadu improve their PEI performance, 
the only state with negative change in 
PEI is Manipur; and

• Improved growth prospects (growth 
momentum with a lag of 5 years) appear 
to support improvement in PEI, thus 
average NSDP growth rate with a five 
year lag is better correlated with PEI for 
2011 as against the earlier  period.

 The association between improved 
growth momentum (as reflected in 
average growth over the preceding five 
years) and higher PEI performance has 
policy implications and requires further 
exploration (see Box 2.1).

III. Livelihood 
Opportunity Index

LOI seeks to capture the notion of human 
wellbeing that an individual derives from 
being productively employed. For any 
modern economy, more so an economy 
with a dominant private sector, it could 
be argued that the macroeconomic and 

the sectoral policy framework influence 
the overall growth prospects and its 
composition, which in turn impacts the 
labour market. Thus, an assessment of 
employment and employability trends of the 
working age population could be used as an 
indirect measure of state responsiveness in 
conducting its macroeconomic and sectoral 
policies. In other words, besides capturing 
an important dimension of human 
wellbeing, LOI with a suitable selection 
of variables, could also reflect an implicit 
measure of state capacity to supply a pure, 
intangible, yet a vital public good in the 
form of state level policy environment for 
economic growth and stability. Persistent 
high unemployment levels could then 
be reflective of inadequate public policy 
response to support output, employment 
and income expansion.

 Life of dignity and self-respect is what 
one aspires for, and getting a durable (regular 
as against casual), productive (affording 
reasonable sustenance) employment along 
with decent work environment is perhaps 
the most important means for achieving 
that goal. The measurement of these diverse 
attributes of employment is however not 
easy in an economy like India where 90 per 
cent of workers are in the informal sector, 
making it difficult to have appropriate data 
on labour compensation as well as on work 
environment for an exercise like this one.

LOI Attributes and Indicators

LOI addresses three broad concerns through 
the indicators selected for inclusion in 
LOI. First, it seeks to reflect growth of job 
opportunities relative to the addition to 
labour force. Second, the extent to which 
the opportunities generated are being 
created in the more durable employment 
segment of the market, while assessing the 
status of the labour market for transient 
causal work opportunities. Third, the 
proportions of the job opportunities in the 
non-farm sector in view of the fact that 
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such work opportunities are likely to be 
more productive and hence remunerative 
in the Indian context.

 The indicators chosen are labour 
force participation rate (LFPR), workforce 
participation rate (WFPR), unemployment 
rate and non-farm employment, i.e., non-
agriculture workforce as a proportion of 
the total. Labour force by definition is the 
economically active part of the population, 
implying those who are employed as 
well as those who are unemployed but 
are willing to work and are a part of the 
labour force. Workforce constitutes that 
part of population which is employed. The 
difference between the LFPR and WFPR 
indicates the proportion of population 
that is unemployed. The LFPR and 
WFPR are analysed for usual principal 
activity status (excluding the subsidiary 
status) which is the status of activity on 
which a person spends relatively longer 
time of the preceding 365 days prior to 
the date of survey. It is the majority time 
criterion that determines activity status of 
an individual. The objective is to capture 
the trends in participation in the labour 
market and workforce for relatively longer 
time duration, hence helps reflect a more 
durable employment. Using the WFPR and 
LFPR both for usual principal activity status 
(UPAS) and for all age groups (ideally 
it would have been preferable to use data 
for age group 15 years and above, but for 
want of comparable series for the period of 
study), employment rate for usual principal 
activity status has been derived and 
incorporated as one of the three attributes 
of the LOI. This is the variable EMRTupa 
in the LOI (see LOI, Technical Annexure).

 In a country like India where most 
workers are in the informal sector with 
low wages and hardly any social security 
or unemployment compensation, it is 
almost impossible to remain voluntarily 
unemployed for half the year (to be counted 
as unemployed as per UPAS). The workers 
usually accept whatever work they get and 
have very little bargaining power vis-à-vis 
employers regarding their wage rate and 
other benefits. As a result the employment 

rate for UPAS is likely to give a rosier 
picture of durable employment than what 
may actually be the case. In other words, 
even though this indicator is likely to be less 
sensitive to policy environment and mostly 
remain stable over time in the current level 
and phase of India’s development, it is 
included in the LOI to provide conceptual 
integrity to the measure.

 The second attribute of the LOI 
is the unemployment rate, which is the 
proportion of persons in the labour force 
who are unemployed. For the purpose 
of LOI, unemployment rate included is 
for current daily status (CDS) for casual 
workers (UERTcdsca, LOI Statistical 
Annexure). The current daily status 
approach to measuring unemployment 
reports time disposition of an individual 
on each day of the reference week. In 
addition to recording the activity being 
pursued, time intensity is also recorded 
for each day of the reference week to 
arrive at the measure for the indicator. In 
a sense it captures broad trends in daily 
absorption of person days in economic 
activities. The unemployment rate on 
CDS is widely accepted as a measure of 
open unemployment (which is captured by 
UPAS as well) and it also captures under-
employment. Besides, it is likely to be more 
sensitive to public policy interventions. 
If unemployment rate on current daily 
status is persistently high in a region or the 
economy at large, a democratic government 
cannot afford not to respond and address 
the situation. Thus, to some extent it is 
reflective of the macroeconomic policy 
management by the  government.

 Proportion of non-farm employment 
to the total employment, or non-
agricultural workforce (NAgriWF), is a 
proxy for a direct measurement of work 
productivity (wage compensation) and 
work environment (decent work) in the 
LOI. It constitutes the third attribute of 
the LOI (see LOI, Technical Annexure). 
For the rural areas the indicator considered 
is non-farm employment and for urban 
areas the indicator is employment in 
industries other than construction (i.e., 
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mining and quarrying, manufacturing and 
electricity related industries) and services 
sector (including wholesale/retail trade, 
transport, storage, financial, insurance and 
community services).

 In conceptualising LOI, unemploy-
ment rate for current daily status has been 
given a slightly higher weight at 40 per cent 
while the other two are equally weighted at 
30 per cent. This is done to make the LOI 
more sensitive to policy environment at 
state level. Also unlike in other cases it is 
not easy to distinguish them concretely as 
process or outcome indicators.

Some Trends

LFPR and WFPR
 In India, trends in LFPR (Table 2.3) 
are similar to the trends in WFPR (Table 
2.4), higher WFPR for males as compared 
to females, higher WFPR in rural India as 
compared to urban India, WFPR declines 

over the years and there is sharp decline 
in female WFPR during the second half 
of the decade. One of the reasons for 
decline in WFPR across rural and urban 
India in recent times is the growing share 
of younger population and their increasing 
participation in education. Females 
generally have much greater domestic 
responsibilities which are not counted 
as economic activities in the National 
Sample Survey Organisation’s (NSSO’s) 
employment and unemployment surveys, 
and hence females primarily engaged 
in domestic work are not considered 
as a part of the labour force. Domestic 
responsibilities in urban nuclear families 
are much greater, which results in even 
lower participation of urban females in the 
labour force as compared to rural females 
(whose involvement in crop cultivation 
and other economic activities pushes up 
their LFPR).

 Among the major states, LFPR in 
rural Assam, unlike the national average, 
shows an increasing trend till 2004-05, 
declining marginally thereafter. This 

Region Person 1983 1993-94 2004-05 2009-10 2011-12

Rural Male 61.3 53.8 53.5 53.7 53.5

 Female 28.7 23.4 24.2 20.2 17.6

 Person 45.3 39.0 39.1 37.4 35.9

Urban Male 56.8 51.3 54.1 53.9 54.2

 Female 13.8 12.1 13.5 11.9 12.5

 Person 36.3 32.7 34.6 33.9 34.2

Source NSSO, Employment and Unemployment Survey.

Workforce Participation Rate (usual principal status, all ages)Table 2.4

Region Person 1983 1993-94 2004-05 2009-10 2011-12

Rural Male 62.6 54.9 54.6 54.8 54.7

 Female 29.1 23.7 24.9 20.8 18.1

 Person 45.8 39.7 40.1 38.2 36.8

Urban Male 60.3 53.8 56.6 55.6 56.0

 Female 15.4 13.2 14.8 12.8 13.4

 Person 39.1 34.5 36.6 35.2 35.6

Source NSSO, Employment and Unemployment Survey.

Labour Force Participation Rate (usual principal status, all ages)Table 2.3
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is a reflection of distress driven female 
employment in low productive agriculture. 
Agriculture contributes roughly 40 per cent 
to Gross State Domestic Product (GSDP). 
Low degree of farm mechanization due to 
cropping pattern (plantation crops) and 
small size of crop land (average size of crop 
land per household is slightly more than a 
hectare) implies a large number of workers 
(nearly 84 per cent of female workers in 
Assam are employed in agriculture in 
2009-10) getting trapped in low productive 
agriculture, contributing to the rising trend 
in LFPR.

Unemployment Rate
(Current daily status)
 In the period 1983-2010, 
unemployment rate (current daily status) 
comes down, though the decline is not 
continuous (Table 2.5). Rural India, where 
agriculture is still the mainstay of majority 
of the population has been experiencing 
occupational shift away from agriculture. 
This occupational shift is partly driven 
by push factors owing to fragmentation 
of land and agriculture (particularly crop 
agriculture) becoming non-remunerative 
and partly driven by pull factors from the 
growing pace of urbanization. However, 
job creation outside agriculture has not 
kept pace with the shift of the labour 
force outside agriculture. In the urban 
areas, informal service sector employment 
opportunities have resulted in lower 
unemployment rate. Among the major 
states, Kerala’s unemployment rate is 
more than twice the national average 
in both rural and urban areas in 2011-

12. Higher educational attainment and 
their subsequent influx in the labour force 
without adequate growth in employment 
opportunities for the educated youth, aging 
of the labour force, and inward flow of 
remittances supporting consumption have 
been cited in the literature as some of the 
possible reasons for high unemployment 
rate in Kerala.

Employment Growth Rate
 According to usual principal and 
subsidiary status (UPSS), in the period 
1983 to 2010, India’s average annual growth 
rate of employment is 2 per cent, 3.3 per 
cent in urban areas and 1.7 per cent in 
rural areas. Employment growth in non-
agriculture sector in rural areas is high but 
that in agriculture (which accounts for the 
bulk of the employment share) quite low, 
thereby resulting in overall slow pace of 
employment growth in rural areas (Figure 
2.6). Overall, average annual growth rate 
of employment is the lowest during the 
period 2004-05 to 2009-10 with an absolute 
decline in rural employment. If instead 
only the UPAS is considered (i.e., without 
taking into account the subsidiary status), 
there is positive employment growth in rural 
India as well, implying that the absolute 
decline in employment experienced during 
that period was entirely due to decline in 
subsidiary employment. In other words, the 
marginal increase in long term employment 
in rural India (even though the average 
annual growth rate was extremely low) is 
accompanied by a decline in subsidiary or 
short term employment (between one to six 
months). This could be a result of positive 

Region Person 1983 1993-94 2004-05 2009-10 2011-12

Rural Male 7.5 5.6 8.0 6.4 5.5

 Female 9.0 5.6 8.7 8.0 6.2

 Person 8.2 5.6 8.2 6.8 5.7

Urban Male 9.2 6.7 7.5 5.1 4.9

 Female 11.0 10.5 11.6 9.1 8.0

 Person 10.1 7.4 8.3 5.8 5.5

Source NSSO, Employment and Unemployment Survey.

 Unemployment Rate (current daily status)Table 2.5
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income effect (due to rising real wages – 
the average annual increase in mean real 
wages between 1983 to 2010 being 2.8 
per cent) or an outcome of expansion in 
education opportunities, which may have 
led to a withdrawal of temporary short 
term workers (primarily female) from the 
workforce. Alternately, declining subsidiary 
employment can also be a result of declining 
work opportunities (particularly for females) 
in rural areas. It is however obvious that 
increase in economic growth has not spurred 
employment growth in rural India.

Non-agriculture Employment
 In the course of development 
transition a country generally experiences 
reallocation of workforce in favour of 
non-agriculture, rise in the share of non-
agricultural output in Gross Domestic 
Product (GDP), and rise in per capita 
income. The younger population on 
acquiring education increasingly opt out 
of agriculture (Eswaran et al., 2009). 
This is a desirable trend and is associated 
with improving living standards and 
rapid decline in poverty. India is also 
experiencing this transition. The 
structural shift in employment is mainly 
from agriculture to non-manufacturing 
and services without much increase in 
manufacturing employment. In fact, in the 
recent years (2004-10), there is an absolute 

decline in manufacturing employment. 
While decline in agricultural employment 
(characterised by low productivity 
and low wages) is desirable, decline in 
manufacturing employment by 5 million is 
a major cause of concern, particularly when 
manufacturing employment increased by 
11.7 million (according to UPSS) during 
first half of the decade.

 Sectoral distribution of workers 
according to UPAS only, reveals that 
construction sector accounts for a growing 
share of increase in employment, within 
the non-agricultural sector, over the years 
(Table 2.6). Between 1983 and 1993-
04, construction sector accounted for  
1.4 million increase in employment out of 
a total increase of 8.7 million in the entire 
non-agricultural sector. In the next decade 
the increase in employment in construction 
sector and the rest of non-agricultural 
sector is shared equally. During the next 
five years (2004-05 to 2009-10), almost 
the entire increase in non-agricultural 
employment is driven by the construction 
sector, adding roughly 2.6 million workers 
on an average per year. The urban areas too 
witness a boom in the construction sector, 
but here service sector plays a much more 
important role in creating employment 
opportunities (Table 2.7). Rapid spurt in 
service sector employment starts during 
the mid 1990s. Between 1993-04 and  
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2004-05, on an average 1.9 million 
additional employment opportunities 
(according to usual principal status) 
were created per year in the service 
sector. However, during 2004-10, average 
additional employment generation in 
the service sector declined to 1.7 million 
per  year.

 While employment growth in non-
agricultural sector is desirable, employment 
growth in only one sector (construction) 
is a matter of great concern particularly 
when the objective is to achieve decent 
work opportunities along with productive 
employment. Also, rapid mechanisation 
of this sector will soon dry out additional 
employment opportunities. For a balanced 
growth of the economy, it is important 
that employment be created across all 
sectors, so that any adverse shock in any 
particular sector does not translate into 
disproportionate dislocation of livelihood 
opportunities. Table 2.8 summarizes the 
overall trends in the employment variable 
at state level.

 The employment content of growth 
has declined significantly over time, as a 
result employment growth has not kept 
pace with growth in output. The capacity of 
job creation per unit of output has declined 
to one-third during the second half of the 
decade compared to what it was in the first 
half. Employment elasticity which is 0.26 
during 1993-94 to 2004-05, comes down 
to 0.08 during the period 2004-05 to 2009-
10 (Table 2.9). Employment elasticity in 
agriculture during 2004-05 to 2009-10 is 
negative, while for industries and services, 
it comes down quite significantly. An 
important factor cited in the literature is 
the increasing capital intensity of output 
(Kannan and Raveendran, 2009).

 Rising labour productivity is one of 
the reasons for deceleration in employment 
along with the process of labour 
displacement (from some sectors) and a 
continuous build-up of capital intensity. 
Rising labour productivity is experienced 
by almost all the countries in South Asia 
during the last three decades. For the South 

Year Percentage share of workers No. of workers (millions)

 Non-agriculture Construction All non- Non-agriculture Construction All non-

 excluding  agriculture excluding  agriculture

 construction   construction

1983 18.0 2.0 20.0 45.0 5.0 50.0

1993-94 20.5 2.5 23.0 52.3 6.4 58.7

2004-05 23.8 5.4 29.2 72.3 16.4 88.7

2009-10 23.7 9.6 33.3 72.9 29.5 102.5

Source Calculated from NSS Employment and Unemployment Survey.

Share and Number of Rural Workers by Sectors (usual principal status)Table 2.6

Year Percentage share of workers No. of workers (millions)

 Industry Construction Services Industry Construction Services

 excluding   excluding  

 construction   construction

1983 29.0 4.9 53.4 18.3 3.1 33.7

1993-94 25.9 6.6 56.9 20.0 5.1 43.9

2004-05 25.4 8.4 58.6 28.0 9.3 64.7

2009-10 23.9 10.4 58.8 29.7 12.9 73.1

Source Calculated from NSS Employment and Unemployment Survey.

Share and Number of Urban Workers by Sectors (usual principal status)Table 2.7
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Asian region as a whole, labour productivity 
has grown at an average annual rate of 3.7 
per cent per annum between 1980 and 2008. 
Analysis of factors causing growth in labour 
productivity reveals that growth in total 
factor productivity (a measure of efficiency 

with which inputs are combined to produce 
output) has made larger contribution to 
growth in labour productivity than physical 
and human capital formation (The World 
Bank  2012).

Indicator

(Persons of all ages)

LFPR-Rural 

(Only principal activity)

LFPR-Urban 

(Only principal activity)

WFPR-Rural 

(Only principal activity)

WFPR-Urban 

(Only principal activity)

UR-Rural (CDS)

UR-Urban (CDS)

Youth UR-Rural (CDS)

Youth UR-Urban (CDS)

Casual Labour-Rural

(Only principal activity)

Casual Labour-Urban 

(Only principal activity)

Sectoral Shift from 

agriculture-Rural 

(Only principal activity)

Sectoral Shift towards 

industries excluding 

construction & services

-Urban

(Only principal activity)

Source NSS Employment & Unemployment Survey.

National Trend

Decline since 1983

Decline since 1983

Decline since 1983

Decline since 1983

Decline since 1983

Decline since 1983

Increase since 1983

Decline since 1983

Increase since 1993-94

Almost unchanged since 

1993-94

Share of agriculture 

workers declining.

Share of workers in 

industries excluding 

construction & services 

remaining almost 

unchanged.

Exception States

(Contrary to national trend)

Himachal Pradesh, 

Karnataka, Tamil Nadu, 

Gujarat, Maharashtra

Only Tripura

Himachal Pradesh, 

Karnataka, Tamil Nadu, 

Gujarat, Maharashtra

No significant exception

Tripura, Madhya Pradesh, 

Assam, Haryana, Gujarat, 

Uttar Pradesh, Himachal 

Pradesh, Rajasthan

Bihar

No significant exception

Tripura, Punjab, Bihar, 

Himachal Pradesh, 

Rajasthan

Haryana, Kerala, Gujarat, 

Assam, Odisha

Jammu & Kashmir, Odisha, 

Uttar Pradesh, Punjab, 

Rajasthan, Himachal 

Pradesh (registered 

increase)

—

Tamil Nadu, Bihar, Punjab

Remarks

Possibly the result of diversification into non-crop agriculture 

in Himachal Pradesh, growth of rural non-farm employment 

in Tamil Nadu, growth in agriculture investment in 

Karnataka, Tamil Nadu and Maharashtra.

Impact of spread of education and positive real income 

effect may be having greater impact in urban India.

Possibly the result of diversification into non-crop agriculture 

in Himachal Pradesh, growth of rural non-farm employment 

in Tamil Nadu, growth in agriculture investment in 

Karnataka, Tamil Nadu and Maharashtra.

—

Very high in Kerala and Tamil Nadu. High migration rate 

in Kerala due to high unemployment rate. In Tamil Nadu, 

even though rural LFPR and WFPR are going up, so is 

unemployment rate implying that even though longer term 

employment opportunities are growing, workers may be 

under-employed.

Very high in Kerala, Tamil Nadu and Bihar.

Very high in Tripura, Punjab, Odisha and Jammu & Kashmir.

—

Gone up significantly (by an extent of thrice that of national 

average) in West Bengal, Tripura, Kerala, Himachal Pradesh, 

Jammu & Kashmir, Tamil Nadu, and Madhya Pradesh.

—

Jammu & Kashmir, Himachal Pradesh, Punjab, Kerala, 

Rajasthan, Haryana experienced massive shift in workers out 

of agriculture.

Rajasthan experienced significant shift of workers towards 

industries excluding construction and services.

State-level Summary of Employment TrendsTable 2.8
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LOI-Rural
 Overall, for the period 1983-2010, 
LOI-Rural shows improvement, despite a 
significant decline in the period 1993-94 
to 2004-05. The average annual growth in 
LOI-Rural for the period 1983 to 1993-94 
is 1.78 per cent, in the next eleven years 
(1993-94 to 2004-05) it declined sharply 

to an average annual contraction of –0.73 
per cent, followed by a rapid recovery 
during the five year period (2004-05 to 
2009-10) when it grows at an annual 
average rate of 2.45 per cent. There are 
only three states from among all that 
exhibit positive growth in each of the three 
periods. These are Arunachal Pradesh, 
Bihar and Meghalaya. The main reason for 
this trend is the considerable deterioration 
in short term unemployment captured 
by the unemployment rate for current 
daily status for casual workers (UERcdsca 
or the UERcdsIn in Figure 2.7). While 
there is some improvement in the quality 
of employment as measured by a gradual 
growth in non-farm sector employment, the 
long term employment (UPAS) stagnated 
for reasons suggested earlier.

 The composition of the LOI-Rural 
(Figure 2.8) shows changes reflective of the 
overall trend in LOI components over the 
period 1983-2010. While the contribution 
of non-agriculture employment to the 
performance of LOI-Rural is increasing 
appreciably that of employment rate 
for UPAS is diminishing. The latter 
is methodologically good for the LOI-
Rural, given the disproportionate impact 
of this variable on the index (due to its 
definition, as discussed earlier), however 
at a conceptual level it suggests that less 
durable employment opportunities are 
having a greater influence on the overall 
livelihood opportunities measure, which 
may not be desirable at one level.

 In terms of the overall LOI-Rural in 
2011 (Figure 2.9), the worst performing 
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Composition of LOI-Rural

During period All sectors Agriculture, forestry, Industries Services

  fishing, mining

  and quarrying

1983 to 1993-94 0.10 –0.05 0.12 0.31

1993-04 to 2004-05 0.26 0.26 0.48 0.37

2004-05 to 2009-10 0.08 –0.22 0.38 0.17

Notes Employment according to usual principal activity status, and GDP at factor cost at constant (2004-05) prices.

Source For employment calculated from Employment and Unemployment Survey (NSSO), and Economic Survey for GDP.

Employment Elasticity for IndiaTable 2.9
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states/union territories in the rural areas 
in descending order are Madhya Pradesh, 
Puducherry, Chandigarh, Tamil Nadu 
and Kerala. For Madhya Pradesh there 
is a continuous decline in LOI values 
all through the period 1983-2010. Both 
Kerala and Tamil Nadu improved their 
LOI performance in the first decade until 
1993-94 and mostly stagnated thereafter. 
Kerala and Tamil Nadu have high 
unemployment rate for current daily status 
and in case of Kerala it is also fluctuating, 
while in case of Madhya Pradesh it is 
gradually rising throughout the period and 
its share of non-agricultural workforce is 
very low. Among the better performing 
states the top five in descending order are 
Meghalaya, Jammu and Kashmir, Delhi, 
Mizoram and Rajasthan. While Meghalaya 
continuously improves its LOI-Rural, faster 
in the first decade and more gradually 
thereafter, Delhi, Rajasthan and Jammu 
and Kashmir do well in the first decade 
but performance deteriorated sharply 

thereafter and Mizoram’s performance 
is steady until it declined post 2004-05. 
The good performance for all these states 
is primarily explained by the rising share 
of non-agricultural workforce or lower 
unemployment rates on current daily status.

LOI-Urban
 Overall, at the all-India level for the 
period 1983-2010, LOI-Urban like LOI-
Rural shows improvement, despite some 
decline in the period 1993-94 to 2004-05. 
The average annual growth in LOI-Urban 
for the period 1983 to1993-94 is 1.48 per 
cent, in the period 1993-94 to 2004-05 
it declines sharply to an average annual 
contraction of –0.38 per cent, followed by 
a significant improvement during the five 
year period (2004-05 to 2009-10) when 
it grows at an annual average rate of 3.10 
per cent. Thus, it appears that the post-
2004 high growth environment supports a 
more than doubling of the growth in LOI-
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Urban, in comparison to the period prior to 
1993. Four states namely, Andhra Pradesh, 
Gujarat, Karnataka and West Bengal and 
the union territory of Chandigarh from 
among all, exhibit a positive growth in 
each of the three periods. For all of them 
the post 2004 growth in LOI-Urban was 
significantly higher than in the pre-1993, 
expect Karnataka and Chandigarh where 
it was considerably lower. The main reason 
for this trend, like in the rural areas, is the 
deterioration in short term unemployment 
captured by the unemployment rate for 
current daily status for casual workers 
(UERcdsca or the UERcdsIn in Figure 
2.10) between 1993 and 2004-05. There 
is a gradual growth in non-farm sector 
employment except in the last period when 
it declines marginally.

 In terms of the composition of the 
LOI-Urban (Figure 2.11) the relative 
share of the three components in LOI-
Urban is more or less constant, except in 
the post-2004 period, when possibly due 
to improved growth prospects the short 
term unemployment for current daily status 
declines. This may explain the spurt in the 
contribution of unemployment rate (current 
daily status) to the overall LOI-Urban.

 At the state level, the five worst 
performing states/union territories on LOI-
Urban in 2009-10, in descending order 
are Tripura, Kerala, Nagaland, Andaman 
and Nicobar Island and Bihar. Among 
these, Kerala, Tripura and Andaman and 
Nicobar Islands, improves their LOI-Urban 
performance in the first period, declines in 
the second period and then improves in 
the post-2004 period. For Tripura the level 
of LOI-Urban in 2009-10 is significantly 
below the earlier high in 1993-94. Bihar’s 
LOI-Urban declines continuously with 
only a marginal improvement in the post-
2004 period though well below 1983 level. 
Nagaland’s LOI-Urban follows an inverted 
U shape progress with the level in 2009-10 
below even 1983. As a result for these three 
states, the contribution of the components 
of LOI-Urban is negative (Figure 2.12 (a)). 
The top-five better performing states/union 
territories in 2009-10 in descending order 
are Sikkim, Delhi, Gujarat, Daman and 
Diu and Rajasthan. For all of them there is 
a decline in performance between 1993-94 
and 2004-05 except Gujarat, which shows a 
continuous rise in its LOI-Urban. However, 
all the four have a higher LOI-Urban level 
in 2011 than in 1983, and Sikkim with a 
standout performance in the post-2004 
period. For all the five good performers’ 
success in bringing down unemployment 
rate for current daily status contributes to 
the overall performance on LOI-Urban 
(Figure 2.12 (b)).
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LOI: Key Findings

Some key findings from the analysis of LOI-
Rural and LOI-Urban and their underlying 
variables are:

• Overall livelihood opportunities 
improve over the period 1983 to 2009-
10, though there is some decline in the 
eleven year period 1993-94 to 2004-05;

• In rural areas, livelihood opportunities 
improve mainly on account of increase 
in the share of non-agricultural 
employment (from 1993-04 onwards 
perhaps also on account of expansion 
and better implementation of rural 
development programmes post-2004) 
and in urban areas it is on account of 
lower unemployment rates for current 
daily status for casual workers in the 
post-2004 period (possibly aided by 
spurt in growth across sectors seen in 
this period);

• Job creation outside agriculture in rural 
areas is not keeping pace with shift 
of the labour force outside agriculture 
and in the urban areas informal service 
sector employment opportunities have 
resulted in lower unemployment rate;

• The younger population on acquiring 
education is increasingly opting out of 
agriculture, which though desirable at 
one level poses problems of agricultural 
sustainability in the absence of 
increasing mechanisation;

• The structural shift in employment (usual 
principal and subsidiary status) is mainly 
from agriculture to non-manufacturing 
and services without much increase 
in manufacturing employment, which 
declines in absolute terms in the period 
2004-05 to 2009-10;

• Construction sector accounts for 
the major share of increase in non-
agriculture employment in both rural 
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and urban areas, though post-1993-94 
the employment in service sector in 
urban areas also expands;

• For this exercise, the variables NAgriWF 
and UERcdsca (or UERcdsIn) specifi-
cally seek to capture the impact 
of overall policy environment on 
livelihood opportunities: persistently 
high UERcdsca should ideally prompt 
appropriate policy interventions or in 
its absence induce labour migration 

to areas with perceived better work 
opportunities and a rising trend in 
NAgriWF, especially in rural areas will 
be a structural change in the desired 
direction for the labour market;

• Smaller states, particularly in the hilly 
areas of the country, which otherwise are 
doing well on other dimensions of PEI, 
are not necessarily the best performing 
states on LOI, both in rural and in urban 
areas, which suggests scope for policy 

 Box 2.2: Employment and 
Labour Regulations in India

Weak business environment has often been cited as 
the constraining factor in the expansion of the Indian 
manufacturing sector. Among the various elements of 
business environment in India, a World Bank (2012) study 
identifies the availability of assured supply of electricity 
followed by corruption, tax administration, availability 
of skilled manpower, and labour regulations as the major 
constraints. While almost half the firms in India have 
captive diesel based power-generation, two-third of firms 
reportedly pay bribes to get construction permits, half of 
the firms pay bribes to negotiate their tax liabilities, 40 
per cent pay bribes to get electricity connections and skill 
development is a major challenge with less than three per 
cent of workforce attaining formal skill training. All this 
increases production cost substantially. The problem in 
respect of labour regulation is more complicated.
 According to the Industrial Disputes Act (1947), 
enterprises with 100 or more workers have to take 
permission from the appropriate government authority to 
lay-off any worker. This acts as a deterrent to creation 
of formal employment opportunities with employers 
preferring temporary or contractual workers in order 
to keep the number of permanent employees below the 
threshold level. Further, firms employing ten or more 
workers and using mechanical power are expected to 
register with the government making it mandatory for 
them to follow certain rules and regulations pertaining 
to workers and their conditions of work (formal sector). 
In order to avoid registration, firms prefer to operate 
with less number of permanent workers. They either hire 
temporary workers or outsource a part of their production 
activity. While neither of the options is in the interest 
of the workers, it also prevents the firms from taking 
advantage of scale-economies. Based on a large sample 

survey covering 25 states and 5 union territories in India, 
for the period 1998 to 2008, Ramaswamy (2013) found 
that contract-worker intensity was higher in the firm 
size class 50-99 relative to others, which supported the 
proposition that firms employed temporary workers to 
stay below the threshold of 100 workers. In India, more 
than 80 per cent of employment in manufacturing is in 
micro firms (with 1-4 workers) and small firms (with 5-49 
workers), a situation that has persisted at least over 
the last 25 years. The transition of such micro and small 
enterprises into medium enterprises has practically not 
taken place, giving rise to the phenomenon of ‘missing 
middle’ in the Indian manufacturing sector. It is perhaps 
the major reason for lack of expansion in formal sector 
employment in India and goes contrary to the historical 
experience of industrial transformation globally. The result 
of such a policy focus means that over the two decades 
since the launch of economic reforms, there has been little 
change in the share of manufacturing sector in the GDP or 
in terms of its contribution to employment growth.
 While a minimum set of restrictions are needed 
to prevent arbitrary dismissal of workers and ensure 
decent work conditions, it cannot be at the expense of 
expansion in formal sector employment, or encouraging 
informalisation and casualisation of the labour market. 
Moreover, labour regulations address merely 10 per cent of 
the workers, who are employed in the formal sector, where 
in any case non-compliance is rampant, and so it does not 
serve any purpose. There is a serious and urgent need to 
reform statutory regulations and for expanding a social 
protection floor for informal sector workers. Protection 
of jobs and protection of workers are equally important 
but the tools to be deployed are different from those in 
extant  use.

 Sources: Based on Brassard and Acharya (2006), Ramaswamy (2013) 

and World Bank (2012).
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interventions including diversification 
of their urban/rural economies; and

• Improved growth prospects (lagged 
growth momentum) do not appear 
to correlate with an improvement in 
overall LOI, though performance of 
LOI-Urban in the post-2004 period may 
have benefitted from improvement in 
NSDP growth rate.

 A major policy take-away is the 
need for a focused approach to creating 
employment opportunities within non-
agricultural sector both in rural and urban 
areas, preferably outside construction 
sector and in sectors with differentiated 
skill requirements. This is to facilitate 

labour transition into more productive and 
decent jobs, in the process harnessing the 
demographic dividend. Further, in view 
of the decline in manufacturing sector 
employment in the post-2004 period, 
special attention is required for employment 
creation in manufacturing sector and to the 
urgent review of labour laws that are posing 
barriers in the transition of small enterprise 
into the mid- and large-sized firms (Boxes 
2.2 and 2.3).

Box 2.3: Policy Wish-list for India’s 
Industrial Transformation

India needs to give effect to a transition from low-
productivity farm-based employment to non-farm 
opportunities for harnessing its demographic dividend. 
This entails focus on manufacturing sector, which the 
ambitious New Manufacturing Policy (NMP) announced 
by the government in 2011 seeks to address. It aims to 
increase the share of manufacturing in GDP to 25 per cent 
and increase the absorption of labour in this sector from 
around 50 million as of today, to more than 150 million 
in early 2020s. It is a difficult challenge, quite distinct 
from earlier success stories of industrial policy seen in 
East Asia. Several policy measures need to be pursued in a 
coordinated manner. 
 First, there is a need to resolve the issue of land 
availability for industrial and infrastructure use. Second, 
within manufacturing, there is a need to focus on high value-
addition industries including high precision machinery, 
pharmaceuticals, biotechnology, ship-building, defence 
production, and aerospace industry, all of which require the 
resource and technology gaps in the domestic capacity to 
be bridged. Third, there is therefore a continuing case for 
India to attract foreign direct investments (FDI). Although 
India’s FDI policy regime is now more open and transparent, 
there is need for further liberalisation of FDI, for example in 
defence production to boost the manufacturing activity in 
the country. Fourth, with the likely implementation of new 
tax codes, both direct and indirect and the phasing out of 
tax exemptions, the future incentives for industrialisation 
have to rely on provision of non-tradable infrastructure 

services at global prices and global standards. This requires 
a focused scaling-up of infrastructure investments with the 
private sector playing a major role. India’s industrialisation 
needs to be regionally spread-out to also create conditions 
for broad-based urbanisation. Fifth, with the thrust on 
environmental issues, a more transparent policy framework 
for the pricing and allocation of natural resources has to 
be put in place to support momentum in manufacturing 
activity. Capacity creation for harnessing solar energy on 
a scale and technology that provides a serious alternative, 
while contributing to India’s energy security, could also 
provide a new growth pole for the domestic industry. Sixth, 
it is important for India to actively promote and nurture 
competition law and policy to expedite the process of 
industrial transformation. Seventh, it is necessary to address 
structural mismatch of labour skills and improve labour 
productivity across the country by scaling-up training and 
technology up-gradation programmes currently underway 
as part of the national skill development initiative. Finally, 
the process of industrialisation must follow a path of 
India’s revealed comparative advantage. It is imperative 
to encourage broad-based industrial growth across a range 
of light-engineering and low and medium technology 
sectors, by specifically involving the informal sector. It 
has to absorb some of the low skilled unemployed and 
underemployed labour and gradually evolve into a formal 
sector. This is essential for meeting the employment 
objectives of the  NMP.

Source: Based on Singhi and Malhotra (2012), Malhotra (2013) and 

see also Box 2.2 and Box 3.6.
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IV. Social 
Opportunity Index

SOI seeks to capture wellbeing that 
individuals derive from being able to live 
a socially meaningful life. This wellbeing 
depends on an individual’s capabilities 
and opportunities that enable her to build 
and express her capabilities and function 
in one of the many ways that she can 
exercise an option for (Sen 1985, 1999 and 
UNDP HDRs). Among the capabilities 
the most relevant in this context are an 
individual’s ability to be educated, aware 
and knowledgeable, to live a long and 
healthy life and to be able to meaningfully 
participate in the society. These are likely 
to be influenced by an individual’s standard 
of living, economic inequalities and social 
and political barriers to participation and 
mobility in a society. The index is therefore 
not only about social opportunities as 
the title suggests, but also about social 
inequalities and the impact that has on 
human wellbeing. A developmental state, it 
could be argued, is responsible for providing 
public goods, including by formulating and 
enforcing the required laws and policies, 
to bring about an economic, social and 
political transformation of a society, 
such that it improves human wellbeing 
and offers opportunities for its people to 
actualise their potential. It is about creating 
an environment that supports and sustains 
freedom to live a good life and to do things 
that make life worth living including 
freedom from poverty and deprivation, ill-
health and ignorance (Deaton, 2013).

 Addressing inequalities in the space 
of capabilities is vital for a sustained 
improvement in material wellbeing and 
equity among individuals and population 
groups in a society. Similarly, addressing 
structural barriers, social and political, as well 
as institutional weaknesses across different 
regions, is important for improving regional 
inequalities. For a measure like the SOI it 
is necessary to reflect inter-personal, inter-
group and inter-regional inequalities, to the 
extent feasible with the available  data.

SOI Attributes and Indicators

SOI focuses on three attributes of social 
opportunities. They are captured through 
indicators on access to public goods that 
directly impact social opportunities of 
people and, in the absence of suitable 
data, by those social attainments which 
could be influenced by public policy. 
First, the attribute on education, 
universally recognised as a vital element in 
improving livelihood opportunities, social 
participation and mobility in a society. 
Education being a quasi-public good, there 
are good reasons for it to be publicly supplied 
at the elementary and secondary levels in 
a developing country with generally weak 
educational attainments. The indicators 
selected for the education sub-component 
are number of upper-primary (secondary) 
schools per thousand population in the age 
group 9-14 years (ScPRto); female to male 
literacy ratio in the age group 7 years and 
above (FMLRto); and a composite derived 
indicator termed ‘intensity of school 
education’ (InScEdu). These indicators 
have been selected to respectively reflect 
access to schools at the upper-primary 
level as primary school enrolments have 
reached near saturation levels; gender 
inequalities in educational attainments and 
a measure to capture progress in the spread 
of education among school going children 
through data on school retention. ScPRto 
is a process indicator, FMLRto an outcome 
indicator and InScEdu is more of a process 
indicator.

 The indicator on intensity of school 
education not only values education in 
early years of an individual’s life (as it looks 
at child enrolments in the school going 
age-group) but it also lays importance on 
the capacity of the education system to 
retain enrolled students over successive 
classes from class I to XII. As a result, it 
implicitly takes care of the dropout rates 
across all classes. The indicator so derived 
is adjusted by the gross enrolment ratio for 
the population of children in age group 
6-18 years, to correct for the children in 
the school-going age group who are not 
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enrolled. The indicator so estimated, 
namely the intensity of school education, 
has a higher value for states that are able to 
have higher level of enrolments in higher 
classes or in other words are able to retain 
children in schools for a longer duration 
without dropping out and at the same time 
have a larger proportion of children, of 
school going age-group, enrolled in schools 
(see for details Technical Annexure). 
While the composite indicator on intensity 
of school education is given a higher weight 
of 40 per cent on normative considerations, 
the other two indicators are both equally 
weighted at 30 per cent in the educational 
opportunities sub-index (EoI).

 The second attribute relates to ability 
to live a long and healthy life. It is important 
to have a long enough life-span to enjoy 
opportunities for social fulfilment and 
improvement in wellbeing. The indicators 
selected for the health opportunities sub-
Index (HoI) are population per bed in 
government hospitals (PbdRto); health 
staff per rural health centre adjusted by 
the ratio of doctors serving per Primary 
Health Centre (PHC) to have rural health 
personnel index (RHPerIn); and infant 
mortality rate (IMR) or rather an inverse 
of infant mortality (IMRinv) to ensure 
consistency in the direction of IMR and 
other variables. These indicators/composite 
measures have been selected with a view to 
get a sense of publicly provided healthcare 
infrastructure, physical and human, 
especially in rural areas, through the said 
process indicators. At the same time a 
summary outcome indicator in IMR is 
included to capture outcomes of these and 
other health policy measures on the overall 
health dimension of human wellbeing. 
The choice of indicator is also directed 
at implicitly capturing the rural-urban 
disparities. Like the EoI, the normative 
weighting structure adopted for HoI assigns 
40 per cent weight to IMRinv and 30 per 
cent each for the other two indicators.

 The third attribute of SOI is an 
individual’s standard of living. Besides 
reflecting the command of an individual 
over resources for meeting the other 

requirements of her wellbeing basket, it 
influences her opportunities for social 
participation in a society. This attribute 
is captured through real average monthly 
per capita expenditure adjusted for inter-
personal inequalities (RConadj) at 
state level. In general a higher level of 
average per capita expenditure and lower 
inequality is likely to be associated with 
higher standard of living and improved 
opportunities for social fulfilment. Given 
the importance of this indicator for 
human wellbeing, it is invariably the case 
that public policy measures are directed at 
improving the magnitude of this indicator 
in a desirable direction, for instance by 
influencing the pace and composition 
of income growth in a distributionally 
sensitive manner. It follows that progress 
in this indicator could implicitly track the 
effectiveness of macroeconomic policy 
management for improving the inequality 
and inflation-adjusted living standards in a 
society. The classification of this indicator 
between a process and an outcome 
indicator may not be always easy, but in 
the context of this exercise it is seen as 
capturing a process that leads to improved 
social opportunities.

Some Trends

Literacy Rates
 India’s literacy rates (proportion of 
literatures in the age group 7 years and 

20%

40%

60%

30%

50%

70%

80%

90%

1981 1991 2001 2011

Rural Urban Male

Fig 2.13

Female Total

Trends in Literacy Rate



INDIA PUBLIC POLICY REPORT 201436

above), exhibit a steady improvement 
over time. There is a near 20 per cent 
growth in literacy rates (combined for 
male and females) at the all-India level 
in 1980s, over 24 per cent in 1990s before 
tapering to just over 14 per cent in the 
first decade of the current century. The 
growth in female literacy at the all-India 
level during these three decades is more 
than twice that of males. In terms of the 
rural and urban break-up, literacy rate in 
rural areas expanded at over 24 per cent 
in 1980s, over 31 per cent in 1990s and 
just over 17 per cent in the last decade. 
The corresponding growth in urban areas 
was 8.7, 9.4 and 6.7 per cent, respectively. 
Clearly much of the expansion in literacy 
is due to the catch-up in female literacy 
and rural literacy, but as the catch-up 
slack diminishes the growth rates also 
declines. The other reason for the decline 
in the pace of literacy rate is the stock of 
adult illiterates that has benefitted from 
an improvement in longevity. These 
differential growth rates across gender and 
rural-urban dimensions mean convergence 
of educational attainments across the 
said categories (Figure 2.13). In case of 
the population groups, literacy rates have 
improved significantly in the 1980s and 
1990s for the Scheduled Castes (SCs) and 
Scheduled Tribes (STs) but there has been 
practically no improvement in the last 
decade with the overall literacy rate at just 
over 56 per cent for SCs and just under  
50 per cent for STs, in contrast to over 74 
per cent for the country as a whole in 2011.

 In 2011, of the 35 states 11 have 
literacy rates below the national average. 
This includes the populous states of Bihar, 
Rajasthan, Andhra Pradesh, Uttar Pradesh, 
Madhya Pradesh and Odisha. Of these, only 
Bihar and Uttar Pradesh have maintained a 
high growth momentum in the expansion of 
literacy in all the three decades. In the rural 
areas literacy expanded rapidly in Bihar, 
Arunachal Pradesh, Jammu and Kashmir 
Jharkhand, Meghalaya, Nagaland, Tripura, 
Sikkim, Uttar Pradesh and Gujarat, but in 
the urban areas it is only Bihar and Uttar 
Pradesh that experienced a near double 
digit growth.

Trends in Enrolments
 Unlike the literacy rate, the school 
enrolment rate captures the current flow 
or the spread of education. While there are 
alternate measures to analyse enrolment 
of children in schools, such as gross 
enrolment ratio, age-specific enrolment 
ratio, net enrolment ratio, dropout rates 
and school attendance rates, this report 
looks at a composite measure on enrolment 
namely the intensity of school education, 
described earlier. A simpler measure of girls’ 
enrolment at different levels of schooling, 
which is an important policy target 
especially in the educationally backward 
states (in northern and central parts of the 
country) is also analysed for trends at state 
level. On this variable it is desirable that 
enrolment of girls is at least as much as that 
of boys, if not marginally more, reflective 
of favourable gender distribution of the 
population in the school-going age group. 
Table 2.10 provides a snapshot of the 
enrolment transition for girls at state level 
for the year 2009 over 1993, which reflects 
the significant scope for catch-up in the 
educationally backward states especially in 
the higher levels of schooling.

 The derived indicator intensity 
of school education though similar to 
the indicator mean years of schooling 
(generally used in exercises that seek 
to assess educational attainments) is a 
more comprehensive indicator to reflect 
the spread of education for the Indian 
context on normative consideration. This 
is because there are several states that 
still have significant proportions of out 
of school children or have high dropout 
rates at different levels of schooling. Over 
the period 1978 to 2009, for which the 
data on enrolment is used to construct the 
indicator, the intensity of school education 
shows nearly three-fold improvement from 
about 20 per cent to 57 per cent at the all-
India level. There is however a significant 
increase in the dispersion around the mean 
(as captured by standard deviation) over the 
two points of time, after a marginal decline 
in the 1990s. While among major states (in 
descending order) Kerala, Goa, Mizoram, 
Tamil Nadu and Himachal Pradesh are 
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among the top performers on this indicator 
in 1978, by 2009 it is states like Himachal 
Pradesh, Tamil Nadu, Arunachal Pradesh, 
Maharashtra, Kerala that have taken a lead. 
At the bottom end (in ascending order 
from the worst performing) are states like 
Arunachal Pradesh, Rajasthan, Madhya 
Pradesh, Andhra Pradesh and West Bengal 
in 1978, and Nagaland, Bihar, Assam, 
Jharkhand and Odisha in 2009. Arunachal 
Pradesh from being the worst performer 
in 1978 did exceptionally in the spread 
of education by recording over six-fold 
increase in the intensity of school education 
during this period to become one of the top 
performers on the indicator in  2009.

Infant Mortality Rate
 Infant mortality or even child 
mortality is a summary indicator of health 
attainments in a society. IMR refers to the 
number of deaths per thousand live births 
in the first year of a child’s life. It reflects 
the probability of a child dying before 
the first birthday. Similarly, Under-Five 
Mortality Rate (child mortality) refers to 
the probability of child dying before the 
fifth birthday. Unlike the indicators on life 
expectancy that are relatively stable and 
slow moving, the infant and child mortality 
indicators are likely to be more sensitive to 
changes that have a bearing on the quality 
of life, particularly, to the health and 
longevity of people. These could be sudden 
adversities or improvements in critical 
public health and life support services. 
IMR is thus, more useful from the point 
of policy targeting and tracking changes 
in health attainments of a population 
at frequent intervals, particularly when 
the population is yet to complete its 
demographic transition. In the six decades 
since independence, an average Indian has 
improved her life expectancy at birth by 
an average of 4 years per decade or by over 
1.6 fold, whereas the decline in IMR in the 
three decades from 1980 to 2010 is 2.3 fold.

 At the all-India level, IMR declines 
from about 110 in 1981 (three year moving 
average) to about 47 per thousand live 
births in 2010. The dispersion around 

the mean at state level has also declined 
sharply by more than half over this period 
(standard deviation declining from 33.6 to 
14.8). The decline is sharper in the rural 
areas than in the urban. Several states 
have made rapid strides in improving 
their performance on IMR especially in 
recent years, yet there are others that are 
dragging the national average due to the 
weak progress in bringing down their IMR. 
For 1981, at the state level combined for 
rural and urban areas among the large 
states the top performers are (in descending 
order) Goa, Kerala, Manipur, Meghalaya 
and Sikkim. By 2010 these states further 
consolidated their performance, with Tamil 
Nadu joining the other four in place of 
Meghalaya. At the bottom end the five 
states in 1981 (in ascending order from 
the worst performer) are Uttar Pradesh, 
Madhya Pradesh, Odisha, Gujarat and 
Jammu and Kashmir, which by 2010 are 
replaced by Madhya Pradesh, Odisha, 
Uttar Pradesh, Assam and Rajasthan in the 
ranking from the bottom.

Real Monthly Per Capita 
Consumption Expenditure
 The real monthly per capita 
consumption expenditure adjusted for 
inequalities (RConadj) is used to reflect 
the standard of living dimension of human 
wellbeing in the SOI. As an indicator of an 
individual’s command over resources, per-
capita consumption expenditure has some 
advantages over per-capita income in the 
context of developing countries like India. 
This includes considerations like: (a) the 
consumption data allows for smoothening of 
income fluctuations. This may be important 
when an overwhelming proportion of the 
workforce is engaged in the agriculture 
sector or in the informal (unorganised) 
sector, where income levels may fluctuate 
almost on a daily/seasonal basis; (b) it allows 
inclusion of non-monetised transactions, 
which may have a significant weight in the 
economies of poor, backward rural areas; 
(c) it allows for the implications of non-
SNA (System of National Accounting) 
accounting transactions such as those 
involving common property resources in 



INDIA PUBLIC POLICY REPORT 201438

villages or transactions, which though are 
outside the National Accounts framework, 
may nonetheless have implications on 
a person’s or household’s consumption 
levels, and command over resources;  
(d) depending on the nature of the survey, 
the consumption data covers, to some extent, 
the influence of public provisioning and 
social transfers on an individual’s availability 

of resources, her consumption preferences 
and overall economic attainments; (e) given 
large-scale under-reporting of income data 
in developing countries, use of consumption 
data may capture an individual’s command 
over resources more accurately; and (f) 
it is based on a direct survey, unlike the 
residually derived income estimates from 
national account statistics. This is an 

Girls Enrolled

Per cent

50 and above

2009

1993

45 to 50

2009

1993

30 to 45

2009

1993

Less than 30 

2009

1993

Primary

Andhra, Assam, Madhya 

Pradesh, Meghalaya, Sikkim, 

West Bengal

Meghalaya

Arunachal, Bihar, Goa, Gujarat, 

Haryana, Himachal, Jammu, 

& Kashmir, Karnataka, Kerala, 

Maharashtra, Manipur, 

Mizoram, Nagaland, Odisha, 

Punjab, Rajasthan, Tamil, 

Tripura, Uttar Pradesh

Assam, Goa, Haryana, 

Himachal Pradesh, Karnataka, 

Kerala, Maharashtra, Manipur, 

Mizoram, Nagaland, Punjab, 

Sikkim, Tamil Nadu, Tripura, 

West Bengal

 

—

Andhra, Arunachal, Bihar, 

Gujarat, Jammu, Madhya 

Pradesh, Odisha, Rajasthan, 

Uttar Pradesh

 

—

—

Middle

Assam, Meghalaya, Sikkim, 

West Bengal

 —

Andhra, Arunachal, Bihar, Goa, 

Haryana, Himachal, Jammu & 

Kashmir, Karnataka, Kerala, 

Madhya Pradesh, Maharashtra, 

Manipur, Mizoram, Nagaland, 

Odisha, Punjab, Tamil Nadu, 

Tripura, Uttar Pradesh

Goa, Kerala, Manipur, 

Meghalaya, Mizoram, 

Nagaland, Sikkim

Gujarat, Rajasthan

Andhra, Arunachal, Assam, 

Gujarat, Haryana, Himachal, 

Jammu, Karnataka, 

Maharashtra, Odisha, Punjab, 

Tamil Nadu, Tripura, West 

Bengal

 

—

Bihar, Madhya Pradesh, 

Rajasthan, Uttar Pradesh

Secondary

Assam, Meghalaya, Nagaland, 

Sikkim, West Bengal

Kerala

Andhra, Arunachal, Goa, 

Haryana, Himachal, Karnataka, 

Kerala, Maharashtra, Manipur, 

Mizoram, Odisha, Punjab, Tamil 

Nadu, Tripura

Goa, Manipur, Meghalaya, 

Mizoram, Sikkim

Bihar, Gujarat, Jammu & 

Kashmir, Madhya Pradesh, 

Rajasthan, Uttar Pradesh

Andhra, Arunachal, Assam, 

Gujarat, Haryana, Himachal, 

Jammu & Kashmir, Karnataka, 

Maharashtra, Nagaland, 

Odisha, Punjab, Tamil Nadu, 

Tripura, West Bengal

 

—

Bihar, Madhya Pradesh, 

Rajasthan, Uttar Pradesh

Senior Secondary

Karnataka, Kerala, Nagaland

Kerala

Andhra, Arunachal, Assam, 

Goa, Himachal, Manipur, 

Meghalaya, Odisha, Sikkim, 

Tamil Nadu, Uttar Pradesh

Goa

Bihar, Gujarat, Jammu & 

Kashmir, Madhya Pradesh, 

Maharashtra, Mizoram, Punjab, 

Rajasthan, Tripura, West Bengal

Assam, Gujarat, Himachal, 

Karnataka, Maharashtra, 

Manipur, Odisha, Punjab, 

Sikkim, Tamil Nadu, Tripura

 

—

Andhra, Arunachal Pradesh, 

Bihar, Jammu, Madhya 

Pradesh, Meghalaya, Rajasthan, 

Uttar Pradesh, West Bengal, 

Haryana

Transition Matrix for Girls’ Enrolment 2009 over 1993 (Rural)Table 2.10
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important consideration for an indicator 
in the context of measuring human 
wellbeing. More importantly, the average 
per-capita consumption expenditure data 
is amenable to adjustments that correct 
for the prevailing level of inequality in 
consumption expenditure of the population 
even at sub-regional level (Planning 
Commission,  2002).

 

The real adjusted monthly per capita 
consumption expenditure (RConadj) 
is a composite of three indicators: the 
growth in nominal monthly per capita 
consumption expenditure, inflation rate 
and change in consumption inequality as 
measured by Gini coefficient. At the all-
India level, as the data has been taken 
from the NSSO consumption expenditure 

Girls Enrolled

Per cent

50 and above

2009

1993

45 to 50

2009

1993

30 to 45

2009

1993

Less than 30 

2009

1993

Primary

Assam, Bihar, West Bengal, 

Kerala, Manipur, Meghalaya

Meghalaya, Sikkim

Andhra, Arunachal, Goa, 

Gujarat, Haryana, Jammu, 

Karnataka, Madhya, 

Maharashtra, Mizoram, 

Nagaland, Odisha, Rajasthan, 

Sikkim, Tamil, Tripura, Uttar 

Pradesh

Andhra, Assam, Bihar, Goa, 

Gujarat, Haryana, Himachal, 

Jammu, Karnataka, Kerala, 

Madhya Pradesh, Maharashtra, 

Manipur, Mizoram, Nagaland, 

Odisha, Punjab, Tamil Nadu, 

Tripura, Uttar Pradesh, West 

Bengal

Punjab, Himachal

Arunachal, Rajasthan

—

—

Middle

Assam, Bihar, Kerala, Manipur, 

Meghalaya, Sikkim, Tripura, 

West Bengal

 Kerala, Meghalaya, Nagaland, 

Punjab, Sikkim

Andhra, Arunachal, Goa, 

Jammu, Karnataka, Madhya 

Pradesh, Maharashtra, 

Mizoram, Nagaland, Odisha, 

Tamil Nadu, Uttar Pradesh

Andhra, Arunachal, Assam, 

Goa, Himachal, Jammu, 

Karnataka, Maharashtra, 

Manipur, Mizoram, Tamil, 

Tripura, West Bengal

Gujarat, Haryana, Himachal, 

Punjab, Rajasthan

Bihar, Gujarat, Haryana, 

Madhya Pradesh, Odisha, 

Rajasthan, Uttar Pradesh

—

—

Secondary

Andhra, Assam, Kerala, 

Manipur, Meghalaya, Mizoram, 

Sikkim, Tamil Nadu, Tripura, 

West Bengal

Kerala, Mizoram, Punjab, 

Sikkim, Tamil Nadu

Arunachal, Goa, Himachal, 

Jammu, Karnataka, 

Maharashtra, Nagaland, 

Odisha, Punjab

Andhra, Assam, Goa, 

Himachal, Manipur, 

Meghalaya, Nagaland, Tripura

Bihar, Gujarat, Haryana, 

Madhya Pradesh, Rajasthan, 

Uttar Pradesh

Arunachal, Bihar, Gujarat, 

Haryana, Jammu, Karnataka, 

Madhya Pradesh, Maharashtra, 

Odisha, Rajasthan, Uttar 

Pradesh, West Bengal

—

—

Senior Secondary

Goa, Kerala, Meghalaya, 

Mizoram, Odisha, Sikkim, Tamil 

Nadu

Kerala, Meghalaya, Odisha, 

Punjab, Sikkim, Tamil Nadu

Andhra, Arunachal, Assam, 

Himachal, Jammu, Karnataka, 

Maharashtra, Manipur, 

Nagaland, Punjab, Tripura, 

West Bengal

Goa

Bihar, Gujarat, Haryana, 

Madhya Pradesh, Rajasthan, 

Uttar Pradesh

Andhra, Arunachal, Assam, 

Bihar, Gujarat, Haryana, 

Himachal, Jammu, Karnataka, 

Madhya Pradesh, Maharashtra, 

Manipur, Nagaland, Tripura, 

Uttar Pradesh, West Bengal

 

—

Rajasthan

Transition Matrix for Girls’ Enrolment 2009 over 1993 (Urban)Table 2.11
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survey, the period 1983 to 1993-94 shows 
a nominal growth in monthly per capita 
consumption expenditure of 15 per cent 
per annum in rural areas and over 17 
per cent per annum in urban areas. In 
the next eleven years between 1993-94 

and 2004-05, this growth is nearly 9 per 
cent per annum in rural areas and 12 per 
cent per annum in urban areas. In the 
last period from 2004-05 to 2009-10 it is 
13 per cent per annum in rural areas and 
14 per cent per annum in urban areas. 
However, in real terms (1983 prices) these 
growth rates are less than 1 per cent for 
rural and 1.4 per cent for urban monthly 
per capita consumption expenditure, per 
annum in the first period; about 1.3 per 
cent in rural and 1.8 per cent in urban 
per capita consumption expenditure, per 
annum in the second period; and about  
1 per cent in rural and 2.3 per cent in urban 
per capita consumption expenditure, per 
annum in the third period. There are 
significant variations across states both in 
nominal monthly per capita consumption 
expenditure and in inflation rates, with 
the dispersion in the inflation rate around 
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mean reducing in the second period before 
picking-up again in the third period to 
breach the levels of the first period. These 
trends are reflected to some extent in 
Figure 2.14 which gives the inequality in 
per capita real consumption expenditure, 
in the intensity of school education and 
the indicator IMRinv (so that all the 
three move in the same direction) for 
years around early 1980 and 2010 for 
the  country.

 In plotting the three variables 
for major states, inequality has been 
estimated following Alkire and Foster 
(2010). Given that the basic data on the 
two of the three indicators (i.e., except 
real monthly per capita consumption 
expenditure) is not available at sufficient 
level of disaggregation (household level), 
it is assumed that inequality in subgroups 
(state level data) on any indicator provides 
a lower bound estimate for inequality 
in that indicator (see the Technical 
Annexure). Figure 2.14 suggests that 
average attainments in all three indicators 
has improved between the years 1980 and 
2010, irrespective of the scaling parameters 
adopted; attainment associated with 
education (intensity of school education) 
has progressed faster than the other two; 
inequality in 2010 has increased in all 
three indicators, with inequality in IMR 
being the most, followed by monthly per 
capita consumption expenditure and then 
intensity of school education; in 1980 there 
is a strong correlation between monthly 
per capita consumption expenditure and 
intensity of education (coefficient of 
correlation 0.78) but in 2010 it is between 
attainment on IMR and monthly per capita 
consumption expenditure (coefficient of 
correlation  0.79).

 Gini, the inequality indicator 
capturing the inter-personal disparity in 
per capita consumption expenditure within 
states also shows variations over the years in 
both rural and urban areas. At the all-India 
level (Figure 2.15) it is obvious that while 
there is a rising trend in inter-personal 
urban inequality in per capita consumption 
expenditure, there is a declining trend in 

the rural areas. These trends also imply that 
the rural-urban inequality is also increasing. 
The most unequal large states in rural areas 
in 1983 are (in descending order from the 
worst state) Rajasthan, Kerala, Tamil Nadu, 
Karnataka and Andhra Pradesh; and in 
2009-10 these are Kerala, Uttar Pradesh, 
Arunachal Pradesh, Himachal Pradesh and 
Haryana. For the urban areas, most unequal 
large states in 1983 (in descending order) 
are Kerala, Tamil Nadu, Sikkim, Karnataka 
and Maharashtra; and in 2009-10 these are 
Kerala, Maharashtra, Goa, Odisha and West 
Bengal. Among states with least inequality 
in 2009-10 (in descending order from the 
best) in rural areas are Manipur, Nagaland, 
Meghalaya, Tripura and Goa; and in urban 
areas Sikkim, Manipur, Mizoram, Nagaland 
and Tripura. Thus in 2009-10, Kerala is the 
state with highest inequality in both urban 
and rural areas on per capita consumption 
expenditure and Manipur the most equal.

SOI
 Overall SOI shows improvement at 
the all-India level for the period 1981-2011. 
The average growth for 1980s is a little over 
8 per cent, which goes up marginally in the 
next decade to 8.7 per cent, followed by a 
significant spurt in the period 2001-11 to 
nearly 29.5 per cent. There are some large 
states like Karnataka and Punjab in the 
first period, Goa and Tripura in the second 
period recording negative growth, but in 
the last decade covering the period 2001-11 
all states witness a significant spurt in the 
growth rate of SOI. The main reason for 
this trend is the considerable improvement 
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in the educational attainments or the EoI 
in the period since 2001 (Figure 2.16) 
when it expands by over 83 per cent, after 
stagnating with an expansion of just 1.5 per 
cent in the preceding decade. While there 
is gradual improvement in the real monthly 
per capita consumption expenditure or 
the standard of living measure RConadj 
(though its growth being the slowest in the 
last decade), the health opportunities as 
measured by HoI declines in the first decade 
(contracting by nearly 8 per cent) before 
expanding gradually in the remaining 
period with a growth of nearly 16 per cent 
in the last decade. Thus, the performance 
of both social dimensions of SOI is the best 
in the last decade.

 Figure 2.17 reflects the overall trends 
in the SOI components. While the share 
of both RConadj and HoI have declined 
over the period that of EoI has expanded 
at a considerable pace in the last decade. 
It is likely that this improvement in EoI 
and the pick-up in HoI in the last decade 
are due to better performance of public 
programmes in these areas. Both Sarva 
Shiksha Abhiyan (SSA) and the National 
Rural Health Mission (NHRM) appear to 
be delivering on their promise. However, 
despite high economic growth translating 
into a high growth in monthly per capita 
expenditure, the build-up in inflation in 
both rural and urban areas, as well as the 
deterioration in urban inequalities may 
be eroding some of the momentum in the 
expansion in RConadj in that decade.

 At the state level, in terms of the 
overall SOI level in 2011 (Figure 2.18), 
the worst performing states in descending 
order are Bihar, Odisha, Uttar Pradesh, 
Rajasthan and West Bengal. They are also 
among the bottom five states during the 
entire period though not necessarily in 
that order. For Bihar the pick-up in SOI 
growth begins in 2001, for Uttar Pradesh 
in 1991, the other three show a gradual 
improvement throughout the period 1981-
2011 though West Bengal mostly stagnates 
in its SOI performance in the decade 
1991 to 2001. For all of them the period 
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since 2001 is the best decade for the pace 
of improvement in SOI largely brought 
about by the improvement in EOI. The 
contribution of HoI towards improvement 
in SOI in these states is minimal in 
the case of Odisha, Uttar Pradesh and 
Rajasthan, though there is been some 
improvement in the case of West Bengal 
and Bihar. Among the better performing 
states/union territories in 2011, the top 
five in descending order are Goa, Mizoram, 
Sikkim, Kerala and Puducherry. Among 
these except for Goa, which experiences 
a decline in its SOI performance in the 
decade 1991 to 2001, all other states show 
a gradual improvement throughout the 
period. Unlike the states at the bottom 
end of SOI index ranking, all these states/
union territories have majority of their 
improvement in SOI between 2011 and 
1981 coming from HoI and RConadj.

SOI: Key Findings

Some key findings from the analysis of SOI 
and its underlying variables are:

• Overall SOI exhibits a gradual 
improvement throughout the 
period 1981-2011, though much of 
this improvement is on account of 
improvement in the EoI since 2001 and 
also a gradual improvement in real per 
capita monthly expenditure adjusted for 
inequality;

• The sharp increase in EoL since 2001 
reflects impact of the initiatives on 
education policy and programmes by the 
central and state governments;

• There is a pick-up in the growth of HoI 
since 2001, more likely in the second 
half of the decade as the benefits from 
programmes like National Rural Health 
Mission may have started kicking-in 
especially in some of the SOI backward 
states like Bihar and to a lesser extent in 
Rajasthan and Uttar  Pradesh;

• The potential contribution of improved 
monthly per capita consumption 
expenditure to improvement in SOI are 
possibly getting moderated in the last 
decade by higher inflation in both rural 
and urban areas and due to deteriorating 
inequality in average consumption 
expenditure (urban Gini in consumption 
expenditure);

• Inequality in the three principal 
indicators of SOI namely, IMR, real 
per capita consumption expenditure 
and intensity of school education 
across states around 2010 has increased, 
with inequality in IMR being the 
most, followed by monthly per capita 
consumption expenditure and then 
intensity of school education;

• The inter-personal inequality in monthly 
per capita consumption expenditure 
in the most recent period shows a 
deteriorating trend in urban inequality 
though at a slower pace, an improvement 
in the rural inequality measure and a 
diverging longer trend indicative of 
increase in rural-urban  inequality;

• While the public infrastructure 
component of EoI on an average 
seems to have improved and rapidly so 
since 2001, but that of HoI appears to 
have deteriorated and continuously so 
from  1991;

• In 1980 there is a strong correlation 
between monthly per capita consumption 
expenditure and intensity of education 
but in 2010 it is between attainment 
on IMR and monthly per capita 
consumption expenditure, suggesting 
improved income/consumption levels 
is contributing to better outcomes on 
infant mortality; and

• Improved growth prospects (growth 
momentum) appear to have very little 
impact on SOI performance in the 
better-off states but a considerable 
impact in the laggard states post-2001.
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 There are a few policy take-aways 
that follow from the analysis. While there 
has been a significant improvement in the 
quantitative dimension of educational 
attainments, the qualitative aspect of 
educational attainment, mainly the 
learning outcomes, remains largely 
unaddressed and needs a renewed focus (see 
Box 2.4 and 2.5). Health infrastructure both 
in rural and urban areas requires attention 
to improve heath attainments from levels 
already attained. The rising correlation 
between attainments on IMR and monthly 
per capita consumption expenditure is a 
point in that direction. There is a need to 
improve the population density of doctors 
as well as beds per population in public 
hospitals. Improved market participation 
and a better percolation of benefits from 
a growing economy is facilitated by lower 
inequalities in capabilities and incomes. 
Extension of social security and social 
protection floor along with the growth of 
rural economy in the last decade seems to 
be working in bringing down rural income/
consumption inequalities. Similar measures 
have to be extended to the urban areas 

which are likely to witness a rising number 
of poor, to ensure poverty eradication and 
improvement in urban living standards.

V. Rule of Law Index

The RoLI relates to issues such as law 
enforcement, security of person and 
property, administration of justice and the 
legal redress to remedy that are vital for 
the sustenance of any society and therefore 
valued, socially as well as individually. Not 
only do these aspects of life contribute 
directly to human wellbeing, but they 
are important for individuals to also 
enjoy other valued social attainments, 
including those that are derived from 
sustaining economic enterprise and 
opportunities and human wellbeing that 
flow from improved incomes and standard 
of living. However, none of these aspects 
of wellbeing are easy to measure and 

Box 2.4: Improving Public Educational 
Outcomes: The Next Policy Challenge

With the implementation of Right to Education Act 
(2009), public programmes like Sarva Shiksha Abhiyan 
(SSA) and scholarship for girl students along with 
nutritional supplement programmes like school Mid-day 
Meal Scheme, there have been marked improvements in 
school enrolment and in particular girls’ enrolment, as 
well as overall attendance in schools. However, quality of 
school education remains a major area of concern with 
implications for quality of educational attainments, skill 
developments and opportunities for decent work and living 
conditions. In responding to this challenge, the Planning 
Commission, Government of India has emphasized on goal-
setting and achievement of learning outcomes for states 
in the Twelfth Five Year Plan.
 Annual Status of Educational Report (ASER) which 
is facilitated by Pratham (an organization based in New 
Delhi), and which has been conducting primary research on 
quality of education in the country since 2005, points out 
that levels of reading and math at every level were not only 

poor but declining in many states. The survey conducted 
by Pratham reported that the proportion of standard  
3 children who could read standard 1 text declined from  
50 per cent in 2008 to 34 per cent in 2012. The situation 
was even worse in government schools where the study 
found that the proportion of children in standard 3 who 
could recognize numbers correctly up to 100, declined from  
70 per cent in 2008 to 50 per cent in 2012. The achievements 
in private schools are better and the gap between learning 
abilities between private and public schools has been 
rising. Across states, the study noted that learning levels 
were higher and remained steady over the years in Punjab, 
Himachal Pradesh and Kerala. It was mostly the bigger 
states, other than Karnataka, Tamil Nadu, and Andhra 
Pradesh, which contributed significantly to the overall 
decline in learning levels. As a corrective measure, the 
study suggested setting up stage-wise achievement goals 
of basic learning, writing and problem solving in the form 
of school calendar and bringing required modifications in 
teaching plans.

Source: Based on Pratham (2012).
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quantify or have a systematic database at 
least in most developing countries. As a 
result indicators on these aspects of life 
do not appear frequently in development 
score cards or assessment matrices for 
human wellbeing or governance practices. 
Traditionally, one of the factors that may 
have contributed to this is the general 
perception that these aspects are of 
consequence to the legal community, as 
a result the development practitioners 
and policymakers may not have given due 
attention to these concerns in the larger 
development discourse. Of late though, 
this perception is changing and rapidly so. 
There is a growing recognition that rule 
of law is one of the key dimensions that 
determine the quality of life and good 
governance of a country and therefore it 
needs to be suitably reflected in assessment 
matrices and development scorecards.

 There is another issue of consequence 
in the conceptualisation of a RoLI for 
this study that needs to be noted upfront. 
It relates to the general notion of the 
term ‘rule of law’. It primarily refers to 
the influence and authority of law within 
a society, especially as a constraining 
factor on human behaviour, including the 
behaviour of persons in positions of being 
able to exercise power, be it the executive, 
the legislature or the judiciary. Rule of 
law implies that not only is every citizen 
subject to law but also equal before the 
law, i.e., publicly disclosed legal codes and 
processes. While this understanding of rule 
of law guides the formulation of the RoLI, 
the index has a limited focus on such public 
goods that are perceived as being important 
for addressing the issue of enforcement of 
law, legal redress and the environment 
for personal security. As indicated earlier, 
not all of these aspects can be captured 

Box 2.5: Some Best Practices in 
Delivery of Health Services – Assam

The central government has introduced National Rural 
Health Mission (NRHM) from 2005 to improve access to 
healthcare in rural and remote areas. Assam is among 
the high focus states in NRHM. It faces shortage of 
doctors and health workers, poor infrastructure in remote 
locations, and unwillingness of doctors and health 
workers to permanently reside in rural areas and in remote 
locations. Assam government has introduced Mobile 
Medical Unit (MMU) programme in 2011, and expanded 
it to all 27 districts in the state. The primary objective of 
this programme was to take both basic health services and 
high technology medical care to the doorstep of people 
located in rural and remote areas. District Health Society 
is responsible for management (primarily monthly camp 
plan) and operations of MMU and operational aspects are 
handled by Chief Medical Officer of the district and Medical 
Officers of the Primary Health Centres. Information about 
medical camps is disseminated through Village Health 
Committee members and Accredited Social Health Activists 
(ASHA). Each unit consist of medical officers, specialists, 
health workers, and equipment like microscope, X-ray 
machine, ultrasound machine, ECG machine etc. The unit 
stays in a village for four to five hours and during that 
period, screens on an average 400 to 500 patients. The 

programme has been successful in dramatically reducing 
the local dependence on quakes and as of June 2012, more 
than 12,000 camps have been held in different parts of the 
state and more than 1.8 million patients treated. Success 
of the programme dies depend on good network of rural 
roads, without which MMUs cannot reach doorstep of the 
rural areas.
 Assam government has taken full advantage of 
operational flexibility in implementing NRHM by introducing 
some other innovations. Payment for institutional delivery 
(Janani Suraksha Yojana) and ante natal care facilities 
(Mamoni scheme) through Post Office voucher is one 
such innovation being implemented in Kamrup District of 
Assam. These schemes offer cash incentives to their target 
group in order to achieve the aims of the scheme. A wider 
network of post offices, unlike that of banks, makes it 
easier for the beneficiaries to avail their cash entitlements. 
Thus, for every visit for her antenatal care the beneficiary 
is given a vouchers by the health centre, which she can 
use to open a post-office account. By June 2012, more 
than 80,000 vouchers have been issued to Janani Suraksha 
Yojana and Mamoni beneficiaries. This modality can be 
easily replicated in other places as well.

Source: Ministry of Personnel, Public Grievances and Pensions, Government 

of India, accessed at: http://indiagovernance.gov.in/files/gkc_oneworld_

mobile_medical_units_under_nrhm.pdf on 10 February 2014.
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through appropriate process indicators for 
want of required data, or the fact that it is 
difficult to identify good process indicators 
in some instances such as in the case of 
personal security, where it is logical to 
use some outcome indicators to infer the 
significance of underlying objective of 
measurement. More importantly, given the 
complexity of these aspects of rule of law, at 
best only a gross element of the concerned 
aspects may be captured in the available 
quantitative  indicators.

RoLI Attributes and Indicators

There are three attributes considered in 
formulating the RoLI. These relate to the 
law enforcement system, security of person 
and crime, and the state of legal redress in 
the country. Admittedly, only some aspects 
of these attributes can be captured through 
the available quantitative indicators and 
certainly not the finer qualitative and 
nuanced concerns that may be more 
relevant and desirable for being addressed 
in many situations.

 The first attribute related to the law 
enforcement system is being captured 
through the indicator police personnel per 
10,000 population (PlPopRto). Ideally, it 
is not just the number of police personnel 
that is important for law enforcement 
in a society, but it is their training and 
sensitivity to human rights awareness and 
practice, the deployment of technology as a 
force-multiplier and perception about their 
integrity in the society that may be more 
important elements in building an effective 
enforcement system. However, as a starting 
point trends in PlPopRto provide some 
indication of law and order situation in a 
state and how it is being perceived by the 
policymakers over time, albeit in a crude 
manner only.

 The second attribute of security of 
person and crime is captured through 
indicator on the incidence of crime in the 
society. Rate of cognizable crime under the 

Indian Penal Code (IPC) and Special and 
Local Laws (SLL) per hundred thousand 
population has been used as the principal 
indicator to capture the incidence of 
crime (CrRtInv). A cognizable offence is 
one where an officer in-charge of a police 
station may investigate without the order 
of a magistrate and affect arrest without 
warrant. While the police have a direct 
responsibility to take immediate action on 
the receipt of a complaint or of credible 
information in such crimes, in the case of 
non-cognizable it has to take magisterial 
permission. The indicator incidence 
of crime is further adjusted by the 
incidence of total crime against women 
in a state, relative to the national average 
(CrWoInv), to reflect the growing social 
concern of rising crime against women 
in the measure adopted. For a state with 
incidence of crime against women higher 
than the national average, the CrRtInv 
value for that state is proportionately 
raised to estimate the crime index for 
the state (CrIndx). Though conceptually 
appealing such an indicator has some 
weaknesses. In the Indian context, crime 
against women is likely to be under-
reported, when reported not likely to 
be registered easily and therefore not 
adequately reflected in the data. Also 
the crime against women which is in any 
case a part of the incidence of total crime 
is being double counted. Yet, in view of 
the recent growing openness in not only 
reporting but also registering crime against 
women, a judgement is being exercised 
to include the indicator so defined in the 
measurement of rule of law in India. This 
in some sense reinforces the social desire 
to take all crimes against women more 
seriously in the Indian society.

 The third attribute reflecting the state 
of legal redress in the country is captured 
through the indicator proportion of cases 
both IPC and SLL disposed by the court or 
case disposal ratio (CsDsRto). The Indian 
courts, especially the lower judiciary has 
been notorious for ever-increasing list of 
pending cases. Justice delayed is justice 
denied. While it is true that the delay in 
dispensation of justice is not merely due 
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to the lack of efficiency in the working 
of courts at different levels of the Indian 
judicial system, long-pending cases in 
courts is a reflection of inadequate policy 
response by the executive to improve 
the supply of justice in the face of rising 
demand for legal  redress.

Some Trends

Police Personnel at State Level
 Information on police personnel 
at the state level is available in terms of 
the area as well as population serviced. 
Understandably the indicator police 
personnel per 100 sq. km has shown an 
appreciable increase over the period 1981 
to 2011, as the area of most states have 
either remained the same or only marginally 
changed. Thus, at the all-India level the 
number of police personnel per 100 sq. km 
has nearly doubled from about 27 to over 
52 in the four decades. All large states show 
a secular rise in this indicator except for 
Madhya Pradesh, Nagaland and Punjab, 
where though the indicator has a higher 
value in 2011 vis-à-vis 1981, it is lower 
than the value in the intervening  period.

 The indicator, PlPopRto, at the all-
India level, stagnated in the last two decades 
at 13.7 after rising marginally from 13.1 in 
1981 to 14 in 1991. There are several states 
where the deployment of police personnel 
has not kept pace with the increase in the 
population and other developments that 
normally encourage a need for improving 
the density of policy service in the society. 
At the same time there are some states 
where there is a steady increase. Among 
the large states, Arunachal Pradesh, 
Jammu and Kashmir, Manipur, Mizoram, 
Tripura and Goa all have police density 
well above the national average and it has 
increased over the four decades. In the case 
of Meghalaya, Nagaland and Sikkim, while 
the density is much higher than the all-
India level, there has been some decline in 
2001 or 2011. At the other end states like 
Bihar, Uttar Pradesh, West Bengal, which 

in the popular perception have some law 
and order concerns, all witness a significant 
decline in the density of police personnel 
over the period. Gujarat, Assam, Madhya 
Pradesh and Odisha are also experiencing a 
decline in some or most of the years.

Incidence of Crime
 The indicator on rate of cognizable 
crimes (IPC and SLL) needs careful 
interpretation while using it to make an 
assessment of the overall environment 
for safety and security of person and 
property. A high recorded crime rate 
is not necessarily a reflection of unsafe 
environment for living. It could well be a 
reflection of sensitive governance and law 
enforcement in the state. It is best therefore 
that it is interpreted in conjunction with 
other information. At the all-India level 
there is no clear trend in the incidence of 
crime under IPC and SLL. While incidence 
is high under SLL and marginally rising, 
it is relatively lower and declining under 
IPC. In general in 2011 Kerala, Madhya 
Pradesh, Tamil Nadu, Rajasthan, Haryana 
and Karnataka show a high incidence 
on IPC crimes, with all of them, except 
Haryana also being among the worst states 
in terms of IPC crime incidence in other 
years for which the data has been tabulated. 
In addition states like Tamil Nadu, 
Maharashtra, Andhra Pradesh and Madhya 
Pradesh also have high incidence of crime 
under SLL in most years, and Karnataka, 
Uttar Pradesh and Punjab in some years. It 
is useful to recognise that sudden spurts in 
crime reported under SLL may be reflective 
of some unique events in a state and not 
necessarily the larger trend in the incidence 
of crime in that state.

 North-eastern states show an 
overall fall in IPC crime rates over the 
period 1981 to 2011. From a position of 
significant disparity within north-eastern 
states for IPC crime rates in 1981, there 
is a convergence in the crime rate among 
these states by 2011 to below or close to 
the national average. These states also 
have a low SLL crime rate as compared 
to the national average. In the southern 
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region, all states except Tamil Nadu have 
IPC crime rates below the national average 
in 1981, but by 2011 all have higher, with 
Kerala topping the list. In respect of SLL 
crimes southern region states have crime 
rates consistently higher than the national 
average. In general, western region states 
namely Gujarat, Maharashtra and Goa 
and the central region states of Madhya 
Pradesh, Rajasthan and Uttar Pradesh have 
high IPC and SLL crime rates, but northern 
and eastern region states have lower than 
national average IPC crime rates for most 
years of the period 1981-2011 for which 
data is considered.

 It is the indicator crime against 
women that is more instructive for this 
exercise, notwithstanding the limitations 
on account of under reporting and 
sensitivity (or rather lack of sensitivity) of 
the enforcement agency (police personnel) 
in registering crimes committed against 
women. It could be argued that if a state 
shows unusually high incidence of crime 
against women, relative to the national 

level, in general that state is likely to have 
a poor performance on crime control and 
law enforcement. At the all-India level, 
there is a rising trend in the incidence 
of cognizable crime reported against 
women under all categories namely, rape, 
molestation, abduction and cruelty by 
relatives. There is a 165 per cent increase 
in reported incidence of cruelty by 
relatives, 77 per cent increase in abduction, 
56 per cent in rape and over 20 per cent 
in molestation over the years 1991 and 
2011. States like Mizoram, Tripura, Assam, 
Madhya Pradesh and Chhattisgarh have 
more than two fold and in some cases even 
four-fold higher incidence of rape than 
the all-India average in 2011. Jammu and 
Kashmir, Kerala, Tripura, Madhya Pradesh, 
Andhra Pradesh all have more than two-
fold higher incidence of molestation than 
the national average in 2011. Similarly, 
states like Tripura, West Bengal, Rajasthan, 
Assam and Kerala have significantly higher 
incidence of cruelty by relatives vis-à-vis 
the national average.

20

10

0

-10

40

60

30

50

ine adj PlPoprto ine adj CrRtInv ine adj CsDsRto

Fig 2.19

(b) For 2011

AP ArP Asm Bih Goa Guj Har HP JK Kar Ker MP Mah Odi Pun Raj Sik TN Tri UP WB Del 

20

10

0

40

60

30

50

70
(a) For 1991

AP ArP Asm Bih Goa Guj Har HP JK Kar Ker MP Mah Odi Pun Raj Sik TN Tri UP WB Del 

Inter-state Inequality – Police Density, Crime and Case-disposal Rate



CHAPTER 2 MEASURING POLICY EFFECTIVENESS FOR HUMAN WELLBEING 49

Court-case Disposal Rate
 The proportion of cases both SLL and 
IPC disposed by courts in any year takes 
into account the pending cases from the 
previous years. The number of cases that 
are adjudicated (disposed) includes those 
with judgement of acquittal or conviction 
and some that are withdrawn. The rest are 
categorised as pending. Over the period 
1991 to 2011, there is a deteriorating trend 
in adjudication of cases under both SLL and 
IPC, implying a rising trend in the pending 
cases at the national level. For cases under 
SLL, the adjudication rate falls from nearly 
54 per cent in 1991 to over 38 per cent in 
2001 before rising to about 45 per cent in 
2011. In other words proportion of pending 
cases under SLL rises from about 44 per 
cent in 1991 to 55 per cent in 2011. While 
the best performing states among the large 
states are Andhra Pradesh and Tamil Nadu 
with consistently high adjudication rates 
or low pending rates, several states such as 
Arunachal Pradesh, Manipur, Jammu and 
Kashmir, Maharashtra and Meghalaya have 
well over 90 per cent pending rates in 2011 
and high pending rates on a consistent 
basis over the three years. States that 
started-off well but rapidly deteriorated 
in their performance are West Bengal 
and  Karnataka.

 The picture in respect of cases under 
IPC is more dismal. At the all-India level 
the proportion of pending cases rises from 
about 82 per cent in 1991 to 85 per cent in 
2011 with a corresponding declining trend 
in the adjudicated cases. Among the large 
states, only three states namely Mizoram, 
Nagaland and Tamil Nadu have proportion 
of pending cases at less than 70 per cent, 
with Mizoram having a pending proportion 
of less than 44 per cent. Manipur and 
West Bengal record a proportion of 
pending cases at over 98 and 95 per cent 
respectively. Only one state Madhya 
Pradesh shows a secular decline in the 
proportion of pending cases albeit at a high 
level of pending proportion. In general, 
despite lower crime rates than the national 
average, the north-eastern region presents 
a mixed picture on the court-case disposal 
rate under both IPC and SLL. It accounted 

for the highest and lowest percentage of 
crime cases disposed, IPC and SLL, both in 
1991 and 2011.

 The inter-state trends in the three 
indicators namely PlPopRto, inverse 
of crime rate (CrRtInv) and court-case 
disposal ratio (CsDsRto), adjusted for 
inequality for the year 1991 and 2011 are 
reflected in Figure 2.19. It follows the same 
methodological approach as indicated in 
the analysis presented earlier for Figure 
2.13. From Figure 2.19, it appears there 
is only a marginal improvement in the 
average attainments for PlPopRto for some 
states (left hand side of the panel and a 
few on the right hand side) and for the 
other two variables for some other states 
(right hand side of the panel) in 2011 over 
1991. While inequality has increased for 
PlPopRto and CrRtInv, it has declined for 
CsDsRto. The correlation between crime 
rate and case disposal ratio shows a correct 
sign and is weak in 1991, but becomes 
significant in 2011.

RoLI
 Overall, for the period 1981 to 2011, 
RoLI shows a decline at the all-India level, 
the deterioration being sharpest (by over 
–9 per cent) in the 1980s followed by 
stagnation in 1990s and further decline 
though at a reduced pace (of about –2.5 
per cent), in the last decade. Among the 
large states, the number of states with 
a negative growth in RoLI increases to 
18 in the last decade from 11 to 12 in 
the preceding decades, reflecting a more 
widespread deterioration in the law and 
order and justice dispensation environment 
in the country. Even a state like Delhi 
witnesses a higher than national average 
deterioration in RoLI in the last decade. 
Two states namely Andhra Pradesh and 
Odisha experience a contraction (negative 
growth) in RoLI in all the three decades, 
while Assam, Haryana, Kerala, Meghalaya, 
Punjab, Uttar Pradesh and West Bengal see 
two consecutive decades (in most instances 
the last two decades) of deterioration 
(negative growth) in their RoLI.
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 Much of the decline in RoLI can be 
associated with the sharp decline in the 
court-case disposal rate, until 2001 (Figure 
2.20). The crime index shows a contraction 
in 1980 by over –8 per cent followed by an 
improvement of over 14 per cent in 1990s 
and then again a contraction by well over 
–5 per cent in the last decade. The density 
of police personnel increases in 1980s 
by over 10 per cent and then declines 
and stagnates in the next two decades, 
respectively. These trends are also reflected 
in Figure 2.21. While the contribution of 
court-case disposal rate steadily declines 
that of the crime index and to a lesser 
extent the density of police personnel 
improves in the overall performance of 
the  RoLI.

 At the state level the five worst- 
performing states in descending order 
(starting with the worst) in 2011 are 

Kerala, West Bengal, Gujarat, Madhya 
Pradesh and Andhra Pradesh. All of them 
are large states and other than Andhra 
Pradesh and West Bengal in 2001 the 
rest are also in the bottom five worst 
performing states on RoLI in 2001. It is also 
interesting to note that Gujarat has been 
consistently in the bottom 2 to 3 states on 
RoLI all through the period 1981-2011. 
It does reflect poorly on a state, which is 
otherwise seen as being progressive. This 
is partly on account of Gujarat having a 
high incidence of SLL crime rate (largely 
related to prohibition laws) and the poor 
performance on court-case disposal rate. 
Among these five, the bottom states 
Kerala and West Bengal exhibit a similar 
trend of a rise in RoLI in 1980s followed 
by a continuous decline in the next two 
decades, albeit with some moderation 
since 2001. The other three show a sharp 
decline in the 1980s and stagnation or 
marginal rise in the RoLI thereafter. 
Figure 2.22(a) suggests the deterioration 
in Kerala’s rule of law performance is 
mainly explained by the crime index, 
which also contributes negatively to the 
performance of Andhra Pradesh. For most 
laggard states poor performance on RoLI 
is explained by the negative contribution 
of the court-case disposal rate. At the 
other end the better performing states/
union territories on RoLI in descending 
order are Nagaland, Lakshadweep, 
Sikkim, Mizoram and Meghalaya (Figure 
2.22(b)). Of these, other than Mizoram, 
which has a low performance rank in 
1981, the rest are among the better 
performing states throughout the period. 
They are not only small states or union 
territories but except for one, all are from 
the north-eastern region of the country. 
While Sikkim shows a decline in RoLI 
in the last decade, Meghalaya shows a 
more gradual decline since 1991. Only 
Mizoram from among these states reflects a 
continuous improvement in RoLI over the 
period. Mizoram reflects a more balanced 
contribution of the three components in 
the overall RoLI, the good performance 
of others is mainly on account of 
contribution from improved performance 
of the crime index.
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RoLI: Key Findings

Some key finds from the RoLI. Its 
components and their underlying 
indicators  are:

• RoLI shows a decline at the all-India 
level for the period 1981-2011, the 
deterioration being sharpest in the 1980s 
followed by stagnation in 1990s and a 
further decline though at a reduced pace 
in the last decade;

• The deterioration in the law and order 
and justice dispensation environment 
in the country is more widespread in 
the decade 2001-11, states that did not 
show any deterioration during 1980s 
and 1990s started showing deterioration 
in the last decade;

• At aggregate level much of the decline 
in RoLI can be associated with the sharp 

decline in the court-case disposal rate, 
in the first three decades and stagnation 
thereafter;

• All the worst performing states are large 
states and Gujarat has been consistently 
in the bottom 2 to 3 states on RoLI all 
through the period 1981-2011;

• All good performing states on RoLI 
are small states or union territories and 
except for one, all are from the north-
eastern region of the country;

• Generally police density (police 
personnel per 10,000 population) is 
rising and/or high in states with better 
performance on the RoLI, this is true of 
most north-eastern states;

• A high recorded crime rate is not 
necessarily a reflection of unsafe 
environment for living, it could well be 
a reflection of sensitive administration 
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and law enforcement in the state, hence 
best interpreted in conjunction with 
other information;

• At the all-India level, incidence of 
crime is high under SLL and marginally 
rising, it is relatively lower and declining 
under  IPC;

• North-eastern states show an overall 
fall in IPC crime rates over the period 
1981 to 2011, they also have a low 
SLL crime rate as compared to the 
national  average;

• States in the southern, western and 
central region of the country show a 
higher crime rates under IPC and SLL, 
whereas those in northern and eastern 
region have relatively lower crime rates 
than the national average;

• For the country as a whole, there is a rising 
trend in the incidence of cognizable 
crime reported against women under 
all categories namely, rape, molestation, 
abduction and cruelty by relatives, 
though there are regional variations in 
the increase by type of  crime;

• Over the period 1991 to 2011, there is 
a deteriorating trend in adjudication of 
cases under SLL and IPC, implying a 
rising trend in the pending cases at the 
national level;

• Andhra Pradesh and Tamil Nadu have 
high adjudication rates or low pending 
rates consistently, and despite lower 
than the national average crime rate, 
the north-eastern region presents a 
mixed picture accounting for the highest 
and lowest percentage of crime cases 
disposed under IPC and SLL in 1991 as 
well as 2011; and

• The data does not show any significant 
relation between improved growth per-
formance prospects (growth momentum 
over a five-year period) and performance 
on RoLI.

 A major policy take-away is the 
urgent need for improvement in the 
functioning of the judicial system in the 
country, especially in the adjudication 
rates of court-cases under both IPC and 
SLL. A comprehensive overhauling of the 
system including reforms of Civil Procedure 
Code to address procedural bottlenecks, 

Box 2.6: Mounting Burden of Justice: 
Pending Court Cases in India

In India, total number of cases pending in Courts is about 
31 million. As of December 2013, Supreme Court has a 
backlog of 65,661 cases and as of September 2012, there 
are 4.4 million cases in High Courts and 26.8 million in 
District and Subordinate Courts. This does not include 
Family Courts and Fast Track Courts. Fast Track Courts have 
given some momentum to the justice delivery system and 
as of March 2011, 3.3 million cases were disposed of by 
1192 Fast Track Courts which have been setup since 2000 
on the recommendation of Eleventh Finance Commission.
 There are several reasons for the long pendency of 
cases in the courts. Shortage of judges (along with delays 
in appointments to vacant positions), excessive burden on 
public prosecutors and inadequacy in the Civil Procedure 
Code – the procedural framework of rules and procedures 
supporting the institution of judiciary are some of the 

factors. Poor infrastructure and weak alternate dispute 
redress mechanisms also contribute to the situation. With 
awareness and access to legal remedies, the country faces 
a rising burden of litigation. The Government of India 
approved setting up of a National Mission for Justice 
Delivery and Legal Reforms with the objective of reducing 
delays in the system and enhancing accountability 
through structural changes. The government has accepted 
recommendations of Thirteenth Finance Commission to 
provide Rs 5,000 crore to the states during the period 
2010-15 to set up special magistrate’s courts, appoint 
court managers, organise more Lok Adalats, training of 
judicial officers and public prosecutors, and maintenance 
of court buildings. Clearly these measures have to start 
delivering quickly if the backlog has to be reduced before 
it is too late and justice is perpetually denied!

Source: Based on Court News, Supreme Court of India, various issues.
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expansion of judicial infrastructure and 
professionalization of court registry using 
information-technology are some of the 
steps that need to be taken to their logical 
conclusion. The second aspect is to relook 
at the policy for manpower planning of 
the police-force and their training and 
technological up-gradation for better 
crime prevention, crime investigation and 
law enforcement, especially so for crimes 
committed against women (see Boxes 2.6 
to 2.8), which have seen a significant spurt 
in the recent past, at least when it comes to 
reporting to the law enforcement agencies.

VI. Physical 
Infrastructure 
Development Index

In any society, more so a developing one, 
the importance of good infrastructure 

for directly contributing to human 
wellbeing and for supporting economic 
growth to sustain improvement in the 
standard of living of its people cannot 
be underemphasized. In developing 
societies a large part of this responsibility 
to create and maintain the required 
infrastructure, especially in the early stages 
of development, falls on the government or 
the public sector. Therefore, any attempt 
at analysing the policy effectiveness of the 
state in such a context has to include an 
assessment of infrastructure development, 
both in terms of the outcomes that it 
supports and in terms of resource-efficiency 
of the infrastructure development process. 
The latter though is not amenable to 
aggregative analysis and may appropriately 
be assessed at the project level.

 There is another good reason to 
consider an infrastructure development 
dimension in a measure of policy 
effectiveness for a developing country. In 
developed countries basic infrastructure 
and corresponding services that it supports 

Box 2.7: Public Interest Litigation: 
An Instrument for Development Action?

Individual capability, among other things, depends on 
economic opportunities, political liberty and freedom. 
The extent to which people enjoy the freedom to lead a 
good and healthy life determines the level of development 
in a country. The process to build capabilities and 
opportunities can also benefit from creating entitlements 
like the right to livelihood, right to minimum wages, right 
to food and right to information. Supreme Court of India’s 
PIL initiative and the decisions thereon have helped in 
guaranteeing such freedoms to the people. It has helped 
in establishing standards against which good governance 
and development outcomes can be assessed. 
 There have been certain positive outcomes of 
this system of jurisprudence. Through PIL, courts have 
included certain social and economic principles (which 
are not justiciable) into the ambit of fundamental rights. 
Further, even though it is recognised that a developmental 
state has an important role in the eradication of poverty, 
hunger, and malnutrition, it often does not get translated 
into adequate policy response. The court can then justify 
its intervention (through PIL) in these cases by enforcing 

existing law, or through directing executive action on 
social welfare programs and ensuring that they are 
properly implemented. Constitutional guarantees under 
Articles 226 and 32 provide avenues for PIL reforms 
since they allow direct access to High courts and the 
Supreme Court in case of ‘legal’ or ‘constitutional’ wrongs. 
These provisions can be used by less advantaged groups 
to assert their interests through the courts. The courts 
have shown a willingness to experiment with remedial 
strategies that require continuous supervision and that 
appear to significantly shift the line between adjudication 
and administration. The final orders in PIL cases are often 
detailed, specific and intrusive. In many cases, the court 
does not simply decide that the respondents ought to 
perform specific actions, but require that they return on 
a set date to report on implementation. The court has 
also created agencies to suggest appropriate remedies and 
monitor compliance. Though courts have faced systematic 
enforcement problems with many PIL orders, it could be 
said that India’s recent policy initiatives on social sector 
development and their implementation have greatly 
benefitted from this initiative.
 
Source: Based on Sarbani Sen (2014), Background Paper for IPPR 2014.
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are taken for granted and therefore are not 
likely to add significantly to a matrix for 
measuring human wellbeing, though issues 
of gaps in access for some population groups 

or regions to infrastructure services may 
remain. But in a developing country with 
weak basic infrastructure even a marginal 
improvement in the spread and quality 

Box 2.8: Rule of Law and 
Democratic Governance in India

When the Constitution of India was adopted on 26 
November 1949 by the Constituent Assembly, its members 
were mindful of the challenges of governance. Speaking 
after the completion of his work, Dr B.R. Ambedkar, 
Chairman of the Constitution Drafting Committee, said: ‘I 
feel that the Constitution is workable; it is flexible and 
it is strong enough to hold the country together both 
in peacetime and in wartime. Indeed, if I may say so, if 
things go wrong under the new Constitution the reason 
will not be that we had a bad Constitution. What we will 
have to say is that Man was vile.’ Since independence, 
various attempts to enforce and institutionalise the rule of 
law in the Indian society have not achieved the intended 
results. While the normative framework of constitutional 
governance is established through the Constitution of 
India and the various institutions established under it, 
deeply embedded values of constitutionalism have not 
taken roots in the Indian society. 
 The Indian legal system is faced with numerous crises 
starting with the fundamental challenge of enforcing the 
rule of law. While the system of governance in India is 
based on law, this does not necessarily translate into 
the behaviour of those who govern or the governed to 
have respect for the law. This lack of respect translates 
into serious threats to democracy, as the legal system 
may not be able to respond to the growing sense of lack 
of trust and faith in the institutions. Passing more laws 
and the establishment of more institutions credited with 
responding to injustices may not be the right approach. 
Enforcement of the rule of law and efforts to protect the 
rule of law ought to be shaped by a number of factors that 
will improve the capacity of the legal system to respond 
to injustices. The development of the Indian legal system 
ought to focus on three major reform initiatives, which 
will help in establishing a rule of law society, leading to 
the strengthening of democracy:
 Law schools and legal education: Law schools have 
played an important role in shaping the role and function 
of law in societies, which have established the rule of law 
as the basic framework for governance. The academics in 
law schools have shaped the understanding of law and 
legal processes along with imparting legal education with 

a view to ensuring excellence in promoting legal knowledge 
and advocacy skills. It helps students with legal training 
to occupy positions of responsibility in government and 
outside government and to engage in policymaking. 
 Lawyers and social change: Lawyers have a 
responsibility to recognise the problems of the legal 
system, the vast gap between the law in the books and the 
law that is practiced, and in particular, to appreciate that 
the fragility of the rule of law in India cannot be taken for 
granted. In fact, the respect for the rule of law ought to be 
institutionalised among the legal fraternity. This can help 
lawyers fulfill the role of law as an instrument of social 
change.
 Judiciary and the justice delivery system: The 
judiciary as an institution, particularly the High Courts 
and the Supreme Court of India, has performed admirably 
well in upholding the Constitution and protecting the 
rights of the people. It has acquired enormous faith and 
trust from the people. Expanding the interpretation of 
the fundamental rights enshrined in the Constitution, 
overcoming restrictions based on rules relating to locus 
standi, creating new avenues for seeking remedies for 
human rights violations through public interest litigation 
pleas and promoting genuine judicial interventions in the 
areas of child labour, bonded labour, clean and healthy 
environment, and women’s rights are a few examples of 
successful judicial intervention to uphold the rule of law 
and ensure justice. However, the justice delivery system in 
India is marred by lack of access to justice. The impact of 
the judiciary’s efforts in providing justice to the victims 
of various forms of injustice is still minimal, although 
profoundly significant. The working of the lower courts in 
India has to be significantly improved. The establishment 
of the National Judiciary Academy in Bhopal was a step 
in the right direction but there is need for substantially 
improving the working of state judicial academies. These 
institutions need to play an important role in identifying 
the problem of justice delivery systems, and how far the 
judiciary can help in establishing a rule of law society.
If democracy is to become meaningful in India, it should 
be based on two important factors: enforcement of the 
rule of law and the reform of the political system, each 
dwelling upon the other. 

Source: C. Raj Kumar, Background Note for IPPR 2014.
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of infrastructure and the corresponding 
services that it may support could also 
have a disproportionate impact on 
human  wellbeing.

 There is, however, the issue of what 
kind of infrastructure development should 
be reflected in the policy effectiveness 
measure. With the data on infrastructure 
development available more easily than 
is the case with other dimensions of the 
PEI, this choice could be addressed in 
multiple ways for an exercise such as 
this one. First, it is desirable to include 
information on those infrastructure 
services that have a direct and pronounced 
impact on human wellbeing. Second, is to 
consider the infrastructure predominantly 
supplied by the state as a part of its public 
goods provisioning. Third consideration 
is to select those infrastructure services 
that have large supply-demand. Fourth 
consideration is to ignore infrastructure 
that has been captured directly or indirectly 
in other dimensions of PEI. Finally, it is 
desirable to have a residual indicator with a 
catch-all feature that perhaps also helps in 
reflecting the role of natural environment 
and the quality of people’s habitat in their 
wellbeing matrix.

PIDI Attributes and Indicators

PIDI focuses on three attributes of 
infrastructure and the services that it 
supports for improving human wellbeing. 
The first of these relates to infrastructure, 
mostly publicly provided or publicly 
regulated that directly adds to human 
wellbeing at the level of households/
communities. It is captured by the indicator 
proportion of household with access to 
electricity, water and toilets (HhEWT). 
It is based on a cross-tabulation of three 
different indicators such that only those 
households that have access to all three 
namely, electricity, water and toilets are 
recorded as the relevant households for 
the indicator. There is ample recognition 
that all three are important in themselves, 

but for human wellbeing it is essential 
that there is a concurrent access in 
adequate measures to all the three at the  
household level.

 The second attribute of PIDI relates 
to an infrastructure that is collectively 
consumed by people and is vital for 
supporting economic activity and 
connectivity for accessing other services 
(public and private), especially in a country 
with predominantly rural population. It is 
captured by a composite measure ‘index of 
road connectivity’ (IRdCon). It uses two 
indicators namely, proportion of surfaced 
road to total (to emphasise the quality 
dimension) and adjusts it with increase 
in road coverage per 100 sq. km relative 
to the national average. Thus, both the 
quality and the quantity dimensions of 
the indicator are captured in the index of 
road  connectivity.

 The third attribute seeks to capture 
some aspect of the overall environment, 
especially pertaining to the quality of the 
habitat of the population. It is captured 
through the indicator proportion of 
households with pucca houses (literally, 
‘permanent’ but defined in terms of use 
of certain specified building materials 
for house construction hence capturing 
housing quality (HzQlty)). There are 
some obvious issues in using this variable. 
Housing is not something that is publicly 
provided, except perhaps in a limited 
sense of housing provided for the poor 
in the rural and urban areas under public 
programmes and therefore it is not a 
public good. However, it could be argued 
that the state has a role in ensuring that 
people have access to housing and that 
housing affordability is ensured for most 
households/individuals through appropriate 
policy measures. It is also conceivable that 
improved housing stock (pucca houses to 
begin with) is likely to be associated with 
better habitat and living spaces. Moreover, 
it is not easy to think of an indicator 
that could reflect the quality of physical 
environment at the level of disaggregation 
required for this exercise.
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 The indicators reflecting the three 
infrastructure attributes have been 
differently weighted to emphasise some 
normative considerations relevant for the 
current state of infrastructure development 
in the country and people’s access to it. 
While proportion of households with access 
to electricity, water and toilet is given a 
weight of 40 per cent, the other two are 
equally weighted at 30 per cent each. PIDI 
has been constructed separately for rural 
and urban areas, but only the broad results 
in respect of the regional disparities have 
been provided here. The basic analysis 
has been undertaken on the combined 
PIDI constructed for rural and urban areas 
taken  together.

Some Trends

Basic Amenities
 Before taking up the composite 
variable HhEWT reflecting the access to 
three basic amenities, the trends in the 
constituent indicators namely, access to 
sanitation (toilet facilities), electricity 
and water are presented briefly. In respect 
of the indicator on sanitation, Census 
enumerates number of households having 
access to toilet facility within premises 
which has been used without going into 
further qualifications in order to have a 
comparable data over time. At the all-India 
level, there has been a two-fold increase in 
the households with availability of toilets 
within premises. The pace of improvement 
is higher in the decade 1991-2001 than in 
the subsequent decade. States like Bihar, 
Odisha and Madhya Pradesh from the 
eastern and central regions of the country 
are among the worst performing states, 
while states in the north-eastern region 
have the most proportion of households 
having toilet facility within premises. In 
other parts of the country namely, western, 
northern and southern most states improve 
their performance on the indicator over the 
period at a pace higher than the national 
average. North Indian states like Himachal 
Pradesh, Haryana, Punjab and Jammu and 

Kashmir also improve their performance 
on the indicator. There are however 
differences across rural-urban areas and 
among the social groups in having toilet 
facility within premises but the broad 
trends mirror the aggregate picture.

 Water is defined as safe if it is free 
from biological contamination (guinea 
worm, cholera, typhoid, etc.) and within 
permissible limits of chemical contamination 
(excess fluoride, brackish-ness, iron, arsenic, 
nitrates, etc.) as per IS-10500 standard of 
Bureau of Indian Standards. However, for 
this study safe water is classified as coming 
from piped water source (tap), hand-pump 
or tube-well. At the national level safe 
water coverage has increased from around 
40 per cent in 1981 to 85 per cent in 2011, 
from 25 per cent to over 80 per cent in 
rural areas and from 75 per cent to over 90 
in urban areas. At the state level in 2011, 
other than Sikkim all north-eastern states 
have a safe water coverage of well below 
the national average. States like Punjab, 
Himachal Pradesh, Haryana, Tamil Nadu, 
Uttar Pradesh, Bihar and West Bengal have 
over 90 per cent of its population covered 
with supply of safe water. While Kerala has 
a low coverage, it is mostly on account of 
water being accessed from covered wells 
which are typically not considered safe 
in the definition of safe water adopted for 
the country as a whole, but are generally a 
source of safe water in the state.

 Only two-thirds of India’s population 
in 2011 has access to electricity with 
around 55 per cent in rural areas and over 
90 per cent in urban areas. The coverage 
of households with access to electricity at 
the all-India level was around 26 per cent 
in 1981, with just 15 per cent in rural areas 
and 63 per cent in urban areas. While states 
like Himachal Pradesh, Goa, Gujarat, 
Haryana, Karnataka, Kerala, Tamil Nadu, 
Punjab and Sikkim have over 90 per cent 
households with access to electricity in 
2011, Bihar has less than 20 per cent, Uttar 
Pradesh less than 40 per cent and Odisha 
just over 40 per cent. Most north-eastern 
states have less than 70 per cent households 
having access to electricity.
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 In terms of concurrent access to all 
the three namely, sanitation, safe water 
and electricity, at the all-India level the 
coverage of households increases from 
around 10 per cent to over 36 per cent in 
2011. The proportion of the households in 
urban areas is over 70 per cent and in rural 
areas less than 20 per cent. In other words, 
even now only about one-third of Indian 
households have access to sanitation, safe 
water and electricity in their homes and 
it is largely an urban phenomenon. While 
the north Indian states like Himachal 
Pradesh, Haryana, Punjab, Uttarakhand 
and Delhi have more than 80 per cent 
households in urban areas and more than 
50 per cent of rural areas, Bihar, Odisha 
and Uttar Pradesh had less than 10 per 
cent households in rural areas and over 
50 per cent in urban with access to all the 
amenities. The proportion of households 
having none of these amenities at all-India 
level declines from 24 per cent in 1991 to  
5 per cent in 2011.

Road Connectivity
 The index of road connectivity has 
shown a steady improvement over the 
period 1981 to 2011. From a level of nearly 
46 per cent at the all-India level in 1981 
it rises by about 12 per cent in each of 
the next two decades before losing some 
momentum in the last decade when it 
records a growth of 8 per cent in reaching 
the level of 62 in 2011. Both the indicators 
constituting the road connectivity index 
namely, the increase in road length per 
100 sq. km (relative to national average) 
and the proportion of surfaced roads to the 
total (quality of roads) have shown a steady 
improvement over the period. The states 
with poor quality of roads (less than 50 per 
cent of surfaced roads) in 2011 are Assam 
(just 16 per cent), Odisha (23 per cent), 
West Bengal (39 per cent), Tripura (42 per 
cent) and Manipur (43 per cent). Punjab, 
Gujarat and Haryana have road quality of 
above 90 per cent, Sikkim around 89 per 
cent, and Tamil Nadu and Rajasthan just 
above 80 per cent.

Quality of Housing
 The Census presents data on quality 
of houses based on the material used for 
construction of walls and roof separately. If 
both walls and roof, based on the material 
used for construction, are made of pucca 
material, a house is called as pucca. If the 
wall and roof are made of kutcha (non-
durable material) material the house is 
classified as kutcha. In all other cases the 
house is classified as semi-pucca. A wall 
is considered kutcha if the material used 
includes grass, leaves, reeds, bamboo, mud, 
un-burnt brick or wood. It is pucca when 
the material used in is burnt brick, GI 
sheets, or metal sheet, stone of cement 
concrete. Similarly a roof is considered 
kutcha if the material used is grass, leaves 
bamboo, thatch mud, un-burnt brick or 
wood. It is pucca when the material used 
includes tiles, slate, shingle, corrugated 
iron, zinc or other metal sheets, asbestos, 
cement sheets, bricks, lime and stone or 
RBC/RCC concrete.

 All-India proportion of households 
living in pucca households steadily 
increases from 32 per cent in 1981 to 62 per 
cent in 2011, with a decadal growth rate of 
between 2 to 3 per cent during the entire 
period. Correspondingly the proportion of 
households living in semi-pucca and kutcha 
houses has decreased. In 1981, at the all-
India level, the proportion of households 
with pucca houses in urban regions is higher 
by around three-fold to the proportion of 
pucca houses in rural regions. Over the 
years the rural-urban disparity declines. In 
2011 rural regions have over 60 per cent of 
the proportion of pucca houses in the urban 
areas. The pace of conversion into pucca 
houses is understandably faster in the rural 
than in the urban areas. There are however 
wide disparities across states, in part due to 
the local architectural preferences. Thus, 
for instance, other than Mizoram with 
nearly 64 per cent proportion of households 
with pucca construction in 2011, all other 
north-eastern states are well below the 
national average on households living in 
pucca houses, in some cases just around 
one-third of the national average.
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 The inter-state trends in the three 
indicators namely, households with basic 
amenities (HhEWT), index of road 
connectivity (IRdCon) and housing quality 
(HzQlty), adjusted for inequality for the 
year 1981 and 2011 are reflected in Figure 
2.23. It follows the same methodological 
approach as indicated in the analysis 
presented earlier for Figure 2.13 and 2.17. 
Figure 2.23, show that there is average 
improvement in all the three indicators in 
2011 as against 1981; the dispersion around 
the national average or inequality across 
states (measured by standard deviation and 
reflected as fluctuation in the line graph 
of the variable in the figure) increases for 
all the three indicators with HhEWT 

registering more than double increase, 
HzQlty by 30 per cent and IRdCon by 
15 per cent; the correlation between 
households with access to basic amenities 
and housing quality which is high in 1981 
weakens considerably in 2011, and between 
households with access to basic amenities 
and road connectivity strengthens though 
not significantly in  2011.

PIDI Combined (Rural and Urban)
 Overall at the all-India level, PIDI 
shows a sustained momentum being 
maintained with only a marginal dip in 
the decadal growth rate from around 32 
per cent in the 1980s and 1990s to 25 
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per cent in the last decade. Among the 
large states, all states have a positive 
growth in PIDI in all the three periods, 
except Gujarat and Jammu and Kashmir, 
both of them record a negative growth of 
about –3 per cent in the period 2001-11. 
Improvement in all the three components 
of the PIDI contributed to the overall 
performance of the index, the indicator 
capturing households with access to basic 
amenities improving its momentum in the 
post-1991 period (Figure 2.24). This trend 
is also reflected in Figure 2.25. While the 
contribution of index of road connectivity 
in the overall performance of PIDI 
declines that of household with accesses 
to basic amenities improves with a nearly 
doubling of its share in the total.

 There are however large disparities 
in the rural and urban performance of 
PIDI components. Figure 2.26 shows that 
rural-urban disparities in respect of index 
of road connectivity diminishing over the 
period but at a faster rate after 2001. The 
proportion of households with access to 
basic amenities shows some divergence 
in the rural-urban attainments, especially 
after 1991 with the pace of divergence 
moderating after 2001. The component 
reflecting the quality of housing also shows 
a gradual dip in the rural-urban disparities 
post-1991.

 At the state level the five worst- 
performing states in descending order 
(starting with the worst) in 2011 are 
Odisha, Assam, Bihar, Manipur and 
Meghalaya. While three of these states 
are form north-east, the other two are 
traditionally backward large states. While 
Odisha and Assam are among the bottom 
five worst states throughout the period, 
other than Meghalaya, the other four are 
also the worst performing states on PIDI 
in 2001. Among these five states, Odisha, 
Assam and Manipur exhibit a similar trend 
of a rise in the momentum in PIDI from 
1991. In case of Bihar this improvement 
in momentum comes a decade later and 
in case of Meghalaya it comes in 1990s 
followed by some loss of steam in the post-
2001 period. The relative contribution 

of the three components in the overall 
performance of PIDI (Figure 2.27(a)) 
shows that for two states, namely, Bihar 
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and Odisha, the driver is quality of housing 
component, and in case of Manipur and 
Assam it is households with access to basic 
amenities that improved their share in the 
overall index by more than 50 per cent over 
the period 2011 over 1981. Meghalaya has 
a balanced contribution from all the three 
components. For most laggard states, poor 
performance on PIDI is explained by weak 
performance in improving road quality as 
captured in proportion of surfaced road to 
the total.

 At the other end, the good performing 
states/union territories on PIDI in 
descending order are Chandigarh, Punjab, 
Sikkim, Delhi and Haryana. Except for 
Sikkim they are all in the northern region 
of the county. Indeed the sixth state after 
Haryana in that order is Himachal Pradesh, 
also a northern region state. Thus, on the 
PIDI performance the northern region 
seems to be taking a lead over other regions 
of the country. While Sikkim and Punjab 
have a similar trend of a continuous rise 
in the PIDI with a slightly improved 
momentum since 1991, Chandigarh 
and Delhi both shows a decline in their 

growth, Chandigarh post-1991 and Delhi 
from 2001. In the case of Haryana there is 
decline in the 1980s before a sharp pick-up 
in growth in the next two decades. In terms 
of contribution of components to overall 
change (Figure 2.27 (b)) there is a negative 
contribution of the road connectivity 
index in the case of Chandigarh’s PIDI, 
whereas for others there is a significant 
improvement in the share of households 
with access to basic amenities driving their 
PIDI performance.

PIDI: Key Findings

Some key findings from the analysis of PIDI 
combined, the rural and urban variants and 
their underlying variables are:

• Overall at the all-India level, PIDI shows 
a sustained growth momentum being 
maintained in all the three decades;

• Except Gujarat and Jammu and Kashmir 
that register a negative growth in 
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the period 2001-11 all other states 
experience positive growth during the 
entire period 1981 to 1991;

• Improvement in all the three compo-

nents of the PIDI contributes to the 
overall performance of the index;

• There are significant rural-urban dis-
parities in PIDI performance, though 
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Box 2.9: Some Issues in Public-Private 
Partnerships: Road and Power Sector 

National Highways sit at the apex of road sector projects 
in India. At 79,000 km, National Highways comprise just  
2 per cent of the road network in the country, but carry  
40 per cent of the traffic. Despite their economic 
importance, only 24 per cent of the National Highways are 
four-lane or more and only 52 per cent are two-lane. This 
implies tremendous road congestion leading to wastage 
of time and fuel, compromising overall competitiveness 
of country. Similarly, power sector is probably the most 
important and weakest link of Indian infrastructure. In 
1991, India began its power privatization program as part 
of the overall liberalization of the economy and as an answer 
to persistent power shortages. It amended the Electricity 
(Supply) Act (1948), allowing private participation in 
power, followed by the more comprehensive Electricity 
Act, 2003. 
 In view of fiscal limitations, time and cost 
overruns and generally poor quality of publicly provided 
infrastructure, the government has leaned on the private 
sector to address the road, power and other infrastructure 
deficits in the country. As per the Private Participation 
in Infrastructure Database of the World Bank, while 
road sector accounts 45 per cent of all Public-Private-
Partnership (PPP) projects in India and only 20 per cent 
of PPP investments at USD62 billion, the power sector 
accounts for 40 per cent of PPP investments.
 India has developed a robust institutional structure 
for PPP projects with the Public-Private Partnership 
Appraisal Committee (PPPAC) tasked with appraising and 
approving PPP projects. There is a standardization of 
contracts through Model Concession Agreements drawn-up 
through inter-ministerial processes and inputs from other 
stakeholders including the private sector. These model 
documents define the risk-return framework for the public 
and the private sectors in precise terms. They expedite 
contracting, make it more transparent and protect the 
stakeholders from arbitrary action. Further, because most 
infrastructure projects have substantial externalities, 
which, by definition, are not captured by financial returns 
to companies, Government of India has introduced a 
Viability Gap Funding (VGF) Scheme to enable building of 
infrastructure projects with substantial economic benefits 
but whose returns fall below standard thresholds of 
financial viability.
 While some PPP road projects like the Jaipur-
Kishangarh highway are providing satisfactory user 
services, are profitable to the private sector and considered 
successful, there are many other projects like the Gurgaon-

Jaipur Highway that have proved otherwise. Lately, many 
of the road projects have stalled owing to aggressive 
bidding, increasing input costs, and declining traffic 
growth. Any post-award relief to the private players of 
these projects while balancing the public and the private 
interests has to stand up to the scrutiny of the oversight 
agencies, which is perhaps one of the reasons holding up 
an early resolution of the problem.
 There are three main sub-sectors in the power sector, 
generation, transmission, and distribution. In the power 
generation sector, as against actual capacity addition 
of about 55,000 MW in the Eleventh Plan period (2007-
12), which was more than double that in the Tenth Plan 
period, capacity addition of about 88,500 MW is planned 
in the Twelfth Plan period (2012-17). Of which over half 
is expected to come from the private sector. However, the 
generation segment is lately facing acute problems related 
to fuel availability and price. Currently, many of the power 
generation projects are veering towards re-negotiation 
because of the problem of fuel availability and price.
 The fuel availability and price risk was allocated 
to the private sector in the Standard Bidding Documents 
that the Ministry of Power was following till now. A basic 
principle of risk allocation is that the risk should be 
allocated to the party which has more control over the risk 
factor and since the private sector does not have control 
over fuel availability and price, this risk should have been 
allocated to the private sector. Though this has been 
addressed with this risk effectively allocated to the public 
sector, the problem remains. If retail tariffs are politically 
capped, which is the case, the allocation of fuel price risk 
to the public sector gets transferred as increased losses of 
the distribution sub-sector. 
 Distribution is the weakest link in the power sector 
value chain. There have been only two cases of state-wide 
PPPs in power distribution sector in India, Odisha and Delhi, 
the former considered a failure while the latter a relative 
success. There are also five cases of urban franchisees with 
private participation in cities like Bhiwandi and Agra. 
Private sector participation in the power distribution 
sector is politically problematic because the cost of power 
purchase by the distribution utilities is much higher than 
the average revenue realization leading to a loss. The losses 
in the power distribution sub-sector were USD10 billion 
in 2010-11. Since distribution is the sub-sector through 
which money comes into the system, the huge loss in that 
sub-sector makes the whole power sector unviable. Any 
effort towards power sector rejuvenation has to tackle the 
difficult distribution sub-sector for sustainability. 

Source: Kumar V Pratap, Background Note for IPPR 2014.
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disparities in respect of index of road 
connectivity diminishes over the period, 
increases in case of proportion of house-
holds with access to basic amenities and 
post-1991 gradually diminishes in the 
case of quality of  housing;

• For most laggard states, poor 
performance on PIDI is explained by 
weak performance in improving roads;

• The good performing states/union 
territories on PIDI, barring one, are 
all in the northern region and include 
Chandigarh, Punjab, Sikkim, Delhi, 
Haryana and Himachal Pradesh;

• States like Bihar, Odisha and Madhya 
Pradesh from the eastern and central 
regions of the country are among 
the worst performing states in terms 
of households having toilet facility 
within premises, while states in the 
north-eastern region are among the 
better  performers;

• Other than Sikkim, all north-eastern 
states have safe water coverage well 
below the national average, while 
states like Punjab, Himachal Pradesh, 
Haryana, Tamil Nadu, Uttar Pradesh, 
Bihar and West Bengal have over 90 
per cent population with access to safe 
water;

• Only two-thirds of India’s population 
has access to electricity in 2011, around 
55 per cent in rural areas and over 90 per 
cent in urban areas;

• Only about one-third of Indian 
households have access to sanitation, 
safe water and electricity concurrently 
in their homes and it is largely an urban 
phenomenon;

• The index of road connectivity has 
shown a steady improvement during 
the period 1981 to 2011, but several 
north-eastern states along with Odisha 
and West Bengal have poor road quality 
while Punjab, Gujarat and Haryana 
have road quality of above 90 per cent;

• All-India proportion of households 
living in pucca households has steadily 
increased from 32 per cent in 1981 to 62 
per cent in 2011, and over the years the 
rural-urban disparity is declining;

• There are however wide disparities 
across states, in part explained by the 
local architectural preferences such 
as in northeast where most states are 
well below the national average in 
the proportion of households living in 
pucca houses;

• Improved growth prospects (growth 
momentum with a lag) appear to support 
improvement in PIDI especially in the 
decade 2001-2011 (Figure 2.28).

 Though infrastructure development 
especially in some of the aspects captured 
in PIDI has shown significant improvement 
over the entire period 1981-2011, there 
are critical gaps that remain to be bridged. 
There is considerable scope to improve the 
access of households to basic amenities 
across the rural-urban divide and in the 
eastern and central region of the country, 
and in the quality of road connectivity, 
particularly in the north-eastern region. 
Reforms in the power sector to bridge the 
demand-supply gaps and for improving 
the quality of electricity supply, better 
management of the water resources and 
rapid scaling-up of sanitation infrastructure 
in urban and rural areas also needs policy 
prioritisation as it has implications for 
performance on other social attainments 
and human wellbeing. Finally, given the 
magnitude of investment required for 
improving the spread of and bringing about 
a qualitative improvement in infrastructure, 
the limitation of managerial skills in 
the public domain, it is necessary that 
innovative financing and implementation 
modalities, including the Public-
Private-Partnerships are established and 
standardised across different infrastructure 
sectors to ensure timely delivering of 
outcomes (see Boxes 2.9, 2.10 and 2.11 and 
Chapter 4).
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Box 2.11: Jyotigram Yojana – Gujarat

Jyotigram Yojana is one of the flagship programmes of 
Government of Gujarat with the objective of providing 
reliable and quality power supply in rural areas by a system 
of load management through bifurcation of rural load into 
two separate feeders, one for agricultural purposes, and 
the second one for other purposes.
 The important step taken in this programme is to 
rationally manage subsidies where needed, and implement 
user charges where possible. This is a big departure from 
the politically common view of providing huge subsidies 
to rural electrification as a default option. Further, this 
programme indirectly raises the price of groundwater 
supplied by tube well owners by 30 to 50 per cent, thus 
providing a signal for reducing over-use of groundwater.

 As a result of this programme, employment 
opportunities in agriculture have shown improvement, 
bringing down distress out-migration by 33 per cent, 
students work for longer duration at home and time spent 
by women on household chores is reduced by 26 per cent, 
improving their quality of life. Regular and assured supply 
of electricity enables 53 per cent of families in rural 
areas to work at night and greatly facilitating industrial 
activities like diamond polishing and agro processing. 
All this has been made possible with no extra burden on 
exchequer, or without a tariff increase. 

Source: Based on ‘Feeding a Thirsty World’, Report 31, Stockholm 

International Water Institute (2012) and ‘Impact Assessment of 

Jyotigram Yojana in Gujarat’, IRMA, 2005.

Box 2.10: Pradhan Mantri Gram Sadak Yojana 

Pradhan Mantri Gram Sadak Yojana (PMGSY) is a central 
government intervention and an important component of 
rural poverty alleviation strategy. The primary objective 
of the programme is to provide single all weather 
connectivity to all eligible unconnected habitations with 
a population of 500 and above, 250 and above in case 
of Special Category States, Schedule V Areas. PMGSY has 
been in operation since December, 2000. As on October 
31, 2013, project proposals for providing connectivity to 
1,38,120 eligible habitations have been sanctioned with 
a the total sanctioned cost of Rs 1,64,381 crore, against 
which Rs 1,10,929 crore has been released, a total of 
3,85,315 km roads (including upgrading of roads) have 
been constructed with all-weather connectivity provided 
to 93,846 eligible habitations. 
 Several reasons can be identified for the success of 
this initiative including: (a) use of on-line management, 
monitoring and accounting system as a decision support 
tool; (b) transparency and citizen monitoring of work 
with a mandatory information board in local language 
at every work site and joint inspection of works by 
the implementing agency and public representatives;  
(c) all PMGSY roads are required to be covered by a 
5-year maintenance contract as a part of the construction 
contract; (d) all work with effect from April 2009 is being 

procured through e-tendering; and (e) to maintain quality 
standards, a three tier quality management mechanism has 
been institutionalized, involving in-house quality control 
at programme implementation unit level, structured 
independent quality monitoring at the state level and 
through the national quality monitors deployed by National 
Rural Roads Development Agency.
 Socio-economic impact assessment of the programme 
indicates better connectivity improving economic 
activities (particularly in business and trade); farming 
becoming more remunerative; access to health services 
both private and public and fall in dropout rates in 
schools. Average monthly household income in connected 
habitations increased by 12 per cent per year, as against 
an average increase of 4 per cent per year in unconnected 
villages. All-weather connectivity helped in establishing 
a customer base for artisans and craftsmen, which in turn 
led to a steady income. There are some issues like non-
availability of qualified engineers, administrative delay 
in award of projects, inadequate capacity of the project 
implementation units, non-availability of construction 
materials and man power locally, procedural delays in 
getting the land especially under forest areas that are 
holding up the pace of work in some areas.

Source: Information accessed at http://pmgsy.nic.in/pmgi112.asp, 

on 10 February 2014.
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VII. Development Radars

Planning Commission (2002) in the 
National Human Development Report-2001 
introduced development radars as a means to 
present a snapshot view of the development 
profile of states. A development radar is a 
diagrammatic representation of performance 
of states on different identified indicators, 
depicting valued social attainments, for 
two points of time namely for 1991 (or 
early 1990s) and for 2011 (or the closing 
years of the decade 2001-11). It provides a 
quick visual on development attainments, 
which could potentially facilitate the 
process of policy prioritisation and policy 
action required to address the concerns. At 
one go it reflects several distinct features of 
the development process. First, the level of 
attainment or outcomes on the identified 
indicator at state level, collectively the 
structure and balance of various social 
attainments in that state, the pace of 
progress in attainments at two points of 
time and the gaps relative to predetermined 
norms on desired attainments that remain 
to be bridged. Unlike a composite measure 
that collates the influence of different 
indicators based on the adopted aggregation 
principle (simple or weighted average), 
the development radar retains the selected 
indicators separately to highlight how each 
one of them is evolving over time, but 
presents them together to reveal the picture 
of overall development in the state.

 The indicators selected for the 
development radars in this report are 
real per-capita consumption expenditure 
adjusted for inequality; incidence of 
poverty as captured by the head count ratio; 
proportion of households with concurrent 
access to electricity, safe water and toilets 
(basic amenities); intensity of school 
education (reflecting school enrolments); 
infant mortality rate; proportion of under-
weight children in the age group 1-47 
months (reflecting malnutrition); sex 
ratio and crime index from the exercise 
on constructing RoLI. The selection of 
these indicators highlights the progress 

being made in improving attainments on 
some vital aspects of life that contribute 
to human wellbeing. Together, they are 
also meant to give a picture on wellbeing 
dimensions that address the thematic focus 
of this report namely, ‘Poverty, Hunger 
and Malnutrition’. Some of the indicators 
included are retained from the analysis 
undertaken for building the PEI and 
its  components.

 To ensure comparability in 
attainments on different indicators, the 
respective magnitudes have been scaled 
and normalised to take a value on a 
scale ranging from 0 to 5. As a result on 
each indicator, including the IMR and 
poverty ratio where the reciprocal of the 
indicator has been used, the scaled least 
achievement corresponds to 0 whereas the 
best achievement is closer to 5. Thus, all 
indicators move in the same direction to 
depict improvement in the corresponding 
attainments. For the said scaling procedure, 
some norms have been adopted for some 
indicators, which are presented in the 
Technical Annexure. In some cases the 
norms are self-selecting, as for instance, is 
the case of incidence of poverty or access 
to basic amenities and in some others like 
infant mortality rate, there is an element 
of value judgment. In such cases the 
norms have been decided keeping in view 
attainments of the best performing state on 
the concerned indicator, the comparable 
international norms and the consideration 
of setting norms that are relevant for a 
reasonable span of time starting from the 
base year 1980 and are suitable for India’s 
state of development and its economic 
transition over the next couple of decades 
(see Technical Annexure).

 In interpreting development radar, the 
greater the shaded area of a indicator the 
better is the attainment on that indicator. 
Similarly, the more symmetrical the shaded 
portion of the radar, the more balanced are 
the attainments on different dimensions 
of wellbeing and, hence, more balanced is 
the development for the concerned state. 
At the same time, the more is the shaded 
area corresponding to 2011 vis-à-vis the 
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area corresponding to 1991, the faster is 
the pace of development for the state in the 
intervening period. Finally, the larger the 
gap between the periphery, representing 
the norms, and the shaded areas around 
the centre, the larger are the gaps on 
attainments of each indicators and, thus, 
larger is the distance that the state needs to 
traverse before attaining the desired levels 
of outcomes on the respective indicators.

All India

The development radar for all India 
shows a skewed development profile 
with weak attainments levels in at 
least one-half of the indicators. While 
there is noticeable improvement in the 
educational attainment indicator, access 
to basic amenities, the improvement in 
poverty incidence, IMR and standard of 
living captured by monthly per capita real 
adjusted consumption expenditure has 
been much less. There is only a marginal 
improvement in proportion of under-
weight children and no improvement on 
the crime index. Notwithstanding the 
somewhat disappointing picture at the 
national level, there are several states with 
impressive performance to their credit in 
the period 1991 to 2011.

Northern Region

The northern region comprising the states 
of Himachal Pradesh, Haryana, Jammu and 
Kashmir, Punjab and Delhi are among the 
better performing states as depicted in the 
development radars. The hilly states of 
Himachal and Jammu and Kashmir, reflect 
a similar pattern of development with the 
former ahead of the latter in the level of 
attainments on different dimensions of 
wellbeing. For both these states there is 
work to be done in addressing malnutrition 
and in improving their performance on 
crime control. Punjab’s case is interesting 
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in that its performance on crime in 2011 
dipped from its levels in 1991. This could 
be a reflection of the post-militancy period, 
when the law and order system was given 
more attention and therefore had better 
results to show. Delhi’s performance is 
more balanced other than on crime and 
poverty alleviation. Haryana’s development 
profile is largely the same as the national 
average with some improvement in the 
performance on access to basic amenities.

North-eastern Region

North-eastern region presents an 
interesting contrast in the unfolding 
development pattern in comparison 
to other parts of the country. Sikkim 
emerges as among the top performer in the 
country on the development radar, both 
in terms of overall attainments as well as 
the development balance. Nagaland and 
Manipur show better performance on the 
crime and IMR unlike any other state in 
the country. Meghalaya has improved 
the performance on IMR but slipped on 
crime and Mizoram has also done well 
on improving IMR. Assam’s development 
pattern follows that of the national 
average but with much lower attainments. 
It has also slipped on the crime index 
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between the two point of time. Arunachal 
Pradesh presents improved and more 
balanced attainments at a good pace 
during the period.

Eastern Region

In the eastern region both Odisha and 
West Bengal show a similar pattern of 
development as the national average, with 
improvements largely confined to the top 
right half of the radar. However, West 
Bengal’s performance is much better than 
that of Odisha and it has also made rapid 
strides in improving IMR, educational 
attainment and access to basic amenities 
in the state. Bihar’s development seems to 
have stagnated and slipped considerably on 
the crime index, where it enjoyed a near 
perfect attainment in 1991 and also on the 
sex-ratio. It is possible that Bihar’s good 
performance on crime in 1991 may have 
been on account of under reporting and its 
sex ratio may have declined due to spread 
of foetus sex-selection procedures aided by 
improved access to medical technology.
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Southern Region

Kerala among the southern states has been 
a model of good social attainments for 
many years. This is partly reflected in its 
development radar. Kerala’s performance 
has slipped on its crime index and it has 
done as poorly as the rest of the states in 
improving malnutrition among its children. 
In respect of access to basic amenities, 
as pointed out earlier Kerala does poorly 
on household access to safe water as it 
depends on wells for supply of water, 
which is not included in the definition of 
safe water. Karnataka among the southern 

states has improved its performance on 
crime index considerably. Tamil Nadu and 
Andhra Pradesh have similar development 
patterns as the national average and both 
have improved their pace of development, 
Tamil Nadu more than any other state in 
the  region.

Central Region

The three states in the central region 
namely, Madhya Pradesh, Rajasthan and 
Uttar Pradesh have the same overall 
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development pattern as that of the 
national average. They have all been able 
to raise their performance on educational 
attainment by rapidly increasing 
enrolments of their children in school-
going age group. While Uttar Pradesh has 
slipped on the performance of its crime 
index, both Madhya Pradesh and Rajasthan 
have done little to improve malnutrition 
of their children. There are, however, signs 
of improvement in IMRs in both Madhya 
Pradesh and Rajasthan. All the three states 
have a considerable distance to travel 
in alleviating the incidence of poverty 
and improving the standard of living of 
its  population.

Western Region

The three states in the western region are 
generally seen as being among the better-
off states. On the whole, Goa shows a far 
better picture than the other two, both 
in terms of levels of attainments and the 
development balance across the different 
wellbeing dimensions captured in this 
profile. It is followed by Maharashtra and 
than Gujarat. Both Goa and Maharashtra 
are among the very few states that show 
some improvement in crime as well as 
malnourishment over the two points of 
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time. Gujarat’s improvement on poverty 
reduction, malnutrition and crime 
is marginal, if any, during the period 
1991- 2011.

 The development radars, as well 
as the composite indices are, no doubt, 
useful tools in policy formulation, mapping 
progress over time and across space and 
in undertaking substantive development 
assessments. However, by their very 
construct there are limitations in using 
them, which must always be recognised. 
Even for a relatively homogeneous space 
such as a country, a region or a state, 
there are invariably some local issues and 
concerns that may have a more direct 
relevance for human and social wellbeing 

of residents of those areas and therefore 
may have to be included in any meaningful 
framework for evaluating development at 
that level of analysis. It becomes essential 
to then look at other indicators, beyond the 
set of indicators that for instance have been 
identified for this exercise. Nonetheless, 
a set of core composite indices or radars 
have a certain universal relevance and are, 
perhaps, useful from the point of tracking 
developmental changes at the national 
level for facilitating comparisons across 
states. They help in bringing about a 
certain level of objectivity in the analysis of 
issues that are important for policymaking 
and in the larger context of exercising 
informed political choices individually as 
well as collectively.
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