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CHAPTER-ll 

AUDIT FINDING ON PANCHAYATI RAJ INSTITUTIONS 

This Chapter contains a Thematic Audit on Implementation of Mewat Area 
Development Scheme, two Long Draft Paragraph on Mahatma Gandhi 
Janbhagidari Vikas Yojana, Release and Utilisation of Grants as 
recommended by Fifth State Finance Commission and six draft paragraphs 
relating to Panchayati Raj Institutions. 

Rural Development and Panchayati Raj Department 

I 2.1 Implementation of Mewat Area Development Scheme 

I 2.1.1 Introduction 

Alwar and Bharatpur Districts' area in Rajasthan, which is thickly populated 
by the Meo community, is known as the Mewat Area. This area is considered 
socially and economically backward. Mewat Area Development Scheme 
(MADS) was started (February 1987) for socio-economic development of the 
Mewat area and is being implemented in 14 Panchayat Samities1 (PSs) of the 
Mewat Area. MADS is a State funded scheme and being implemented in the 
rural areas with the following objectives. 

(i) Economic and social infrastructural development ofMewat area. 

(ii) Execution of works related to five basic facilities included in SHREE 
Y ojana2 on priority basis 

(iii) To execute the works related to education, medical, archaeology and 
environment conservation etc. 

(iv) Phase-wise overall development of villages on the basis of population 
of villages and Gram Panchayats (GPs) headquarters. 

(v) Maintenance of assets constructed under other developmental schemes. 

(vi) Establishment of small-scale industries and development of necessary 
resources for employment and livelihood to local citizens. 

(vii) Development of art, culture and tourism. 

The guidelines for implementation of the MADS were issued in March 20153 

by the Rural Development and Panchayati Raj Department (RD&PRD), 
Government of Rajasthan (GoR). The Guidelines provided that 20 per cent of 
total allotted fund would be reserved at State level for basic infrastructures 
such as Railway Under Bridge, Railway Over Bridge, Community 
Warehouses, Community Small Scale Units etc. and three per cent of the 

1 Alwar: Kathumar, Kishangarhbas, Kotkasim, Laxmangarh, Mundawar, Ramgarh, 
Tijara, and Umren; PSs included since June 2020: Govindgarh and Malakhera; 
Bharatpur: Deeg, Kama, Nagar and Pahadi. 

2 Sanitation, Health, Rural connectivity, Education & Medical facility and Energy (SHREE). 
3 Before March 2015 the MADS was functioning on the basis of recommendations/ 

guidelines issued by Mewat Area Development Board (constituted in February 1987). 
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allotted fund would be utilised for administrative expenditure (State, District 
and Block level). From 2017-18, 19 per cent of allotted fund was to be 
reserved at State level for basic infrastructure and one per cent was to be 
utilised for administrative expenditure (State, District and Block level). The 50 
per cent of the remaining funds would be allocated to the selected districts on 
the basis of number of families below poverty line in the district. The other 50 
per cent of the funds would be allocated on the basis of literacy rate and 
difference of literacy rate of the districts to the literacy rate of the State. 

The RD&PRD is the administrative department for implementation of MADS 
at State level with overall responsibility for supervision, monitoring and co­
ordination of various activities of Panchayat Raj Institutions (PRI). Agencies 
responsible for planning and implementation of programme/scheme at State, 
District, Block and Gram Panchayat (GP) level are given in Table 2.1. 

Table 2.1 

s. Level Agency Headed by Role/responsibility 
No. 
1 State Mewat Area Chairperson Approval of Comprehensive Village 

Development nominated by Development Annual Plan (CVDA Plan) 
(MAD} Minister of received from districts. Supervision and 
Board RD&PRD review of progress of implementation of 

MADS and give guidance for further 
improvement. 

RD&PRD Additional Administrative department for 
Chief implementation ofMADS. 
Secretary 

2 District ZP (RDC) Chief ZP (RDC) is the Nodal Agency at the 
Executive district level. 
Officer 

District Level District All works relating to assessment, 
Mewat Area Collector implementation, execution and control of 
Development annual work plan for the development of 
Committee MewatArea. 

3 Block PS Block Sending of annual work plan (approved by 
Development GP) to ZP after approval in General Body 
Officer (BDO) Meeting ofPS. 

4 Gram GP Village Preparation and approval of annual work 
Panchayat Development plan in Gram Sabha and execution of 
(GP} Officer (VDO) approved works. 

A compliance audit of implementation of MADS, for the period 2015-2018 
was conducted during May 2018 to October 2018. For the purpose, six PSs 
(Alwar: 4 and Bharatpur: 2) being 50 per cent of the total PSs in each district 
where MADS was implemented, 60 GPs (10 GPs in each selected PSs) were 
selected for audit on the basis of maximum expenditure incurred and the 
number of Meo families' living in villages under PSs. (details in Appendix HI). 
Further, in each selected GP, detailed check/physical verification of 
works limited to maximum 10, were also carried out by the audit teams. 

The audit fmdings were communicated (November 2018) to the Department/ 
Government for comments but no reply was received. Thereafter, audit 
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findings were updated till March 2020 through detailed check/physical 
verification of works (maximum three) during November-December 2020 and 
March 2021. However, due to COVID-19 pandemic situation, this time 
sample was limited to four PSs (two from each district) and 20 GPs (five from 
each select PS). 

I Audit f"mdings 

Audit on implementation of MADS in both the districts of the State revealed 
deficiencies in planning, execution of works, management of funds and 
monitoring of the scheme. The deficiencies noticed during audit are discussed 
in the succeeding paragraphs. 

I 2.1.2 Planning and Governance 

2.1.2.1 Preparation of Detailed Project Report/Consolidated Project Report 
and Prospective plan 

Paragraph 6.1 of MADS guidelines provided for preparation of Detailed 
Project Report/Consolidated Project Report (DPR/CPR) for development of 
Mewat area in forthcoming years. Further, Paragraph 6.2 of MADS guidelines 
envisaged preparation of a prospective plan for next four years for 
comprehensive village development of Mewat area. 

Scrutiny of records of RD&PRD and test checked ZPs, PSs and GPs revealed 
that DPR/CPR and prospective plan for comprehensive village development 
were not prepared. 

GoR stated (November 2021) that Annual Plan is prepared at ZP level on the 
basis of proposals received from PS/GP concerned. Usually, these proposals 
are based on the demands of public and are approved by the Gram Sabha. 

The reply is not acceptable as prospective plan for Mewat area is different 
from the annual plan. A prospective plan is a comprehensive village level 
development plan for a period of next four years while Annual Plan being a 
part of prospective plan is executed during a particular year. The Department 
also did not prepare DPR/CPR. 

2.1.2.2 Delay in approval of Plan 

As per Paragraph 9.2 & 9.3 of guidelines, the process for approval of Annual 
Plan should be completed by end of April every year by District Level Area 
Development Committee (DLADC) and should be approved by the MAD 
Board IRD&PRD within 15 days from the receipt of plan. 

Scrutiny of records of RD& PRD and ZPs Alwar & Bharatpur revealed that 
the annual plans for the years 2015-20 were submitted by ZPs Alwar and 
Bharatpur with delays ranging from 10 to 285 days and approved by MAD 
Board/RD&PRD with delays ranging from one to 152 days beyond prescribed 
period. Due to delay in submission and approval of annual plan, the execution 
of plan and sanction of works were delayed to that extent. 
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GoR replied (November 2021) that the delays in preparation of plans during 
the period 2015-17 was normal. It stated that postponement of preparation of 
plan at State level due to political and administrative reasons and imposition of 
code of conduct for election were mainly responsible for delays in submission 
and approval of annual plan during 2017-19. 

The reply is not acceptable as there was a delay of 144 & 273 days in 
submission of annual plan by ZP Alwar during 2015-17, which cannot be 
justified as normal Further, the department remained silent on the fact that 
there was a delay of one to 152 days in approval of plan during 2015-20. 

1.1.1.3 Preparation of drainage plan 

Paragraph 6.3 of MADS guidelines provided for preparation of a drainage plan 
for systematic development of villages under MADS. 

Scrutiny of records of RD&PRD and test checked ZPs, PSs and GPs revealed 
that drainage plans were not prepared. 

RD&PRD accepted the facts and stated (May 2018) that drainage plans were 
not prepared as the Finance Department had not sanctioned administrative 
expenditure for this purpose. The Department of Finance allowed (February 
20 17) expenditure of one per cent of fund available for detailed survey, 
identifying critical gaps etc. as administrative expenses. RD&PRD further 
stated (August 2020) that concerned ZPs are also carrying out drainage works 
from the other schemes. 

GoR stated (November 2021) that Annual Plans at GP, PS and ZP level are 
being prepared in accordance with the scheme guidelines issued in 2015. 

The reply is not convincing as drainage works done by department were part 
of annual plan and not drainage plan, which was not prepared even after 
sanction of funds by the Finance department. 

Thus, in the absence of plan, systematic drainage system in villages of Mewat 
area could not be developed (as discussed in para 2.1.3.4 (ii)). 

I 2.1.3 Execution of the scheme 

1.1.3.1 Non execution of works as envisaged in the objectives of MADS 

The main objective of MADS was to implement projects relating to livelihood 
activities, establishment of small-scale industries, creation of community 
assets and infrastructural assets, employment generation works relating to art, 
culture and tourism development and execution of five4 basic infrastructure 
facilities included in SHREE Y ojana. 

Scrutiny of records of RD&PRD, ZPs Alwar and Bharatpur revealed that 
total 4,263 works worth ~ 190.21 crore were sanctioned during the period 
2015-20. Details are given in Table 2.2 below: 

4 Sanitation, Health, Rural connectivity, Education & Medical facility and Energy (SHREE). 
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Tabk2.2 

s. Name of works Number of Sanctioned Percentage of 
No. works Amount total sanctioned 

sanctioned ~in Crore) amount 
1 Sanitation 178 13.355 7.02 
2 Health 1,883 35.386 18.60 
3 Rural connectivity 1,373 87.207 45.84 
4 Education and medical facility 284 13.988 7.35 
5 Energy 5 0.509 0.27 
6 Other activities10 540 39.8011 20.92 

Total 4,263 190.21 100 . 
Source: As per mformatwn provzded by ZPs . 

It is evident from the above table that majority (79.08 per cent) of the works 
were executed prioritising the components of the SHREE Y ojana. However, 
other activities such as establishment of small-scale industries, projects 
relating to livelihood activities and works relating to art, culture and tourism 
development were not included as envisaged in the objectives of the scheme. 

Moreover, Guidelines of 2015 provided that 20 per cent (2015-17) and 19 per 
cent (2017-18 onwards) oftotal allotted fund would be reserved at State level 
for basic infrastructures such as Railway under Bridge, Railway Over Bridge, 
Community Warehouses, Community Small Scale Units etc. It was observed 
that a provision off 23.90 crore only was made for the period 2015-17, 
however, no funds were sanctioned. During 2017-18, f 9.40 crore were 
reserved at the Headquarter and were transferred to the Mukhyamantri Jal 
Swavlamban Yojana. Further, during 2018-19, no provision was made and 
during 2019-20, ~ 1.22 crore were reserved at Headquarter, however, 
expenditure for basic infrastructure was not done. 

GoR stated (November 2021) that livelihood, art, culture and tourism have 
been benefited due to the ease of transport by the roads constructed in the 
Mewat area of the National Capital Region. 

Further, small scale units have also been benefited by the use of local 
materials in construction of sanctioned assets. 

The reply is not acceptable as department did not undertake works/activities 
related to establishment of small-scale industries, which would have directly 
generated livelihood and employment for residing community. Further, ease of 
transport could benefit art, culture and tourism only indirectly. Activities for 
protection of environment and development of art, culture and tourism were 
also not sanctioned in Mewat area under the scheme. 

5 ZP Alwar- 53 works:~ 8.60 crore and ZP Bharatpur-125 works:~ 4.75 crore. 
6 ZP Alwar- 1,156 works: ~ 25.47 crore and ZP Bharatpur-727 works: ~ 9.91 crore. 
7 ZP Alwar-788 works: ~ 60.61 crore and ZP Bharatpur-585 works: ~ 26.59 crore. 
8 ZP Alwar- 169 works: ~ 9.46 crore and ZP Bhamtpur-115 works: ~ 4.52 crore. 
9 ZP Alwar- 0 work: f 0.00 crore and ZP Bharatpur-5 works: f 0.50 crore. 
10 Construction of tin sheds, platform and boundary wall of crematorium, Construction of community 

halls etc. 
11 ZP Alwar- 318 works:~ 15.05 crore and ZP Bharatpur-222 works:~ 24.75 crore. 
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2.1.3.2 Maintenance of Assets 

(a) Paragraph 5.4 of MADS guidelines provided that upto 15 per cent of 
available funds could be utilised for maintenance, strengthening, restoration 
and upkeep of the assets created under various scheme. 

During 2015-20, funds amounting to ~ 133.01 crore (ZPs Bharatpur: ~ 55.56 
crore and ZP Alwar: ~ 77.45 crore) were released by State Government. 
Therefore, upto 15 per cent funds i.e. ~ 19.95 crore (ZPs Bharatpur ~ 8.33 
crore and ZP AI war: ~ 11.62 crore) could be utilised for maintenance, 
strengthening, restoration and upkeep of the assets. The roads were found in 
damaged condition due to non-construction/blockage of drains during joint 
physical verification conducted (May-October 2018, November-December 
2020 and March 2021) by Audit with department (discussed in Para 2.1.3.4). 
However, expenditure on maintenance/repair of these roads was not incurred 
by test checked ZPs, PSs and GPs on these activities. 

RD&PRD replied (March 2020) that in Bharatpur during 2015-17, no 
proposals for repair and maintenance were received from the GPs at the 
district level while during 2017-18, six works amounting to~ 19.90 lakh were 
approved for repair and maintenance. ZP Alwar and Bharatpur further, replied 
(September 2020) that the sanctions of works for repairing and maintenance 
included in approved plan, will be issued soon. 

GoR stated (November 2021) that maintenance works wherever required, are 
being included in Annual Plans by the Gram Sabhas and approved 
accordingly. 

The reply is not acceptable as repair and maintenance works were not 
sanctioned/undertaken during 2019-20 despite availability of funds, though 
included in the approved annual plans. 

Further, various assets/roads constructed under the scheme were damaged and 
therefore, maintenance/repair thereof was necessary. However, only six 
maintenance/repair works in ZP Bharatpur were executed despite availability 
of 15 per cent earmarked funds for this purpose. 

(b) As per paragraph 24.3 of GKN, 2010, a register of assets (Assets 
Register) is required to be maintained at ZPs, PSs and GPs to record all assets 
created under various schemes in each GP. 

Scrutiny of records of selected ZPs, PSs and GPs revealed that register of 
assets created under various schemes was not maintained in test checked ZP 
Bharatpur, PSs Nagar, Laxmangarh & Tijara. 

Further, out of test checked 60 GPs, register of assets were not being 
maintained in the two GPs, 45 GPs stated that registers are being maintained 
but copies of register were not made available to audit for verification while in 
remaining 13 GPs, audit could verify the registers being maintained. 
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GoR stated (November 2021) that asset register has regularly been maintained 
at ZP, PS and GP levels. However, these registers were not made available to 
audit for verification by 4 7 test checked GPs. In the absence of the registers, 
Audit could not assess as to whether the registers were maintained properly by 
the ZP/PS/GP. 

1.1.3.3 Physical performance of works 

The position of works sanctioned and completed in the test checked ZPs 
during 2015-20 was given in Table 2.3 below: 

Tabk1.3 
(l' in crore) 

s Name of No. of Sanetioned No. of Expenditure No. of Amount of 

No. ZP1 workl amount workl incomplete incomplete 

&anctioned completed work& workl 
1 2 3 4 5 6 7- (3-5) 8-(4-6) 

1 Alwar 2,484 119.19 2,246 103.51 238 15.68 
2 Bharatpur 1,779 71.02 1,674 67.74 105 3.28 

Total 4,263 190.21 3,920 171.25 343 18.96 

Source: Information as per Integrated Works Monitoring System 

It can be seen that 343 works amounting to ~ 18.96 crore (1 0 per cent) were 
not completed. 

GoR stated (November 2021) that only 253 works in ZPs Alwar (148 works) 
and Bharatpur (1 05 works) were under progress as on September 2021 and the 
same would be completed soon; while other 90 works in ZP Alwar were stated 
to be completed. 

1.1.3.4 Joint physical verification 

For the audit period 2015-18, out of the total 1,602 completed works 
amounting to ~ 63.93 crore in test checked 60 GPs of six PSs; 550 works 
amounting to ~ 22.21 crore (34.33 per cent) were physically verified (May­
October 2018). For updation period i.e. 2018-20, out of total 99 completed 
works amounting to ~ 4.06 crore in test checked 20 GPs of four PSs; 53 works 
amounting to ~ 3.02 crore (74.38 per cent) were physically verified 
(November-December 2020) alongwith the officials of the department 
(Assistant Engineer (AEN)/Junior Technical Assistant (JTA)Nillage 
Development Officer of GPs). The results of physical verification are 
discussed below: 

(i) Unfruitful expenditure 

Thirteen works of Cement Concrete ( CC) road, installation of single 
phase/deep bore with tanki, nallah/nali nirman, boundary wall, kamra nirman, 
hand pump nirman and pokhar khudai karya were sanctioned (March 2016-
December 2018) at a cost of ~ 0.46 crore and completed (June 2016-
December 20 19) with an expenditure of~ 0.43 crore in five PSs. These assets 
were not being utilised due to encroachment, damage, accumulation of water, 
not ensuring catchment area and non-installation of motor & electric 
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connection on single phase boring etc. (Details of defects are gtven 
in Appendix IV). 

Some ofthe, illustrative cases are as under: 

Case study 1 
Work: Nallah nirman karya asru se johad ki aur at GP Piproli, PS Ramgarh, District 
Alwar. The nallah was blocked due to presence of stone, sand, bushes and it was 
encroached at one place. The expenditure on construction of the nallah was unfruitful as 
it was not connected with the 

Case study 2 

Work: Pokhar Khudai Karya, Jhanjhar at GP Jhanjhar, PS Nagar, District Bharatpur. 
There was no catchment area for incoming water and Pokhar was dry. 

Thus, an expenditure of ~ 0.43 crore incurred on these works remained 
unfruitful. 

RD&PRD replied (March 2020) that the defects of hand pump have been 
repaired and are now in working condition, nallah has been cleaned, complete 
catchment area was ensured for the pokhar, motor for the boring has been 
repaired and is now being used. However, these defects were found not to 
have been rectified even during physical verification conducted by Audit 
along with departmental officials in March 2021. 

GoR attached certain photographs and stated (November 2021) that out of 
total 13 non-functional assets, seven assets (02 hand pumps, 01 boring, 03 
nallahs and 01 gate) were functional as of September 2021 and were being 
utilised by the community. In case of one non-functional hand pump (S.No. 2) 
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it was stated that the water level had depleted. Further, in cases of two 
pokhars (S.No. 12-13) it was stated that the catchment area for the pokhars 
was ensured before sanction of works but the pokhars dried due to lesser 
rainfall (290 mm) in 2017-18 than the average annual rainfall (674 mm) in the 
district and high percolation rate of the sand. In respect of remaining three 
damaged/non-functional assets (S.No. 9-11) the compliance had been sought 
(June 2021) by GoR from the ZPs concerned and the same was awaited 
(December 2021 ). 

The reply is not acceptable as photographs provided (November 2021) to 
show the assets as functional were those photographs which were earlier 
provided (March 2020) by the department and the same were found incorrect 
during the joint physical verification in March 2021. Further, low rainfall 
cannot be the sole reason for dried pokhars as sufficient annual rainfall was 
recorded in PS Nagar during 2018 (480 mm) and 2019 (450 mm). Audit is of 
the view that absence of catchment area for inflowing water to the pokhars 
could be the main reason. 

(ii) Damaged works 

GKN-2010 provided that wherever required, drains should be constructed 
along the roads to prevent water logging and improve strength of the road. 
Further, MADS guidelines also provided that internal roads should be 
constructed along with drains. 

(a) Works where drains were required but not constructed 

Sixty three works of CC roads/interlocking tiles Kharanja sadak were 
sanctioned (September 2015- November 2019) for ~ 3.22 crore and 
completed (November 2015- December 2019) at a cost of~ 3.15 crore. It was 
observed that drains were not constructed along the roads. As a result 39 out 
of 63 roads were either damaged or there was water logging/mud on the 
roads. Further, 20 roads were also damaged due to laying of pipe line under 
the Chambal Project. These roads were required to be repaired by contractor 
but the same has not been repaired so far (March 2021). (Details are given in 
Appendix Y). Illustrative cases are as under: 

Case study 3 
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Case study 4 

Work: CC road nirman Ishak ke ghar se school tak at GP Bilond, PS Kama, District­
Bharatpur. 
It was observed that the drain was not constructed along with road and there was sludge and 

of the road due to from houses and lack of ................. 5 . 

Case study 5 

Work: CC Road Chhirmauli ke ghar se hargyan ke ghar ki aur at GP Sonokhar, PS Kaman, 
District Bharatpur. 
It was observed that due to non-construction of drain, there was dirty water and mud on the 
road and road wa;;s~~~:..,.... ___ _ 

RD&PRD stated (March 2020) that works were constructed as per guideline 
and the expenditure incurred was not unfruitful. Due to dispute between the 
families residing nearby, the construction of drain could not be completed. It 
was also stated that there is johadl2 on one side and fields on the other side of 
the roads therefore, construction of drain was not taken in estimate. It further 
stated that in some works the construction of road was done with one side 
slope so that water flows out of one side and brick drain has been made on that 
side. In other works both side slopes are made along with road for water 
drainage due to which there is no problem in water drainage. It was further 
explained that at present roads are in good condition and no dirty water is 
collected on the road. RD&PRD also stated that cleaning of road is being done 
regularly with support of the villagers. 

The reply is not convincing as the roads were not constructed with drains as 
provided in guidelines as well as GKN 2010. This resulted in repeated 

12 Johad is a small check dam built from earth and rocks to intercept and conserve rain 
water. It helps to improve percolation and increases groundwater recharge. 
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occurrence of water logging and mud deposition, thereby, damaging the road. 
The facts were reconfirmed during the physical verification conducted 
(March 2021) by Audit. 

GoR stated (November 2021) that out of 63 works, in 19 cases (S.No. 4,9-
12,15,17-23 and 31-36) there was no requirement of drain as the slope of road 
was constructed in such way as to let the water flow easily. In 08 cases (S.No. 
1, 2, 14, 16 and 26-29), the drain has been constructed and in 05 cases (S.No. 
3 and 5-8), drains would be constructed from 14th Finance Commission's 
grants. In 03 cases (S.No. 24, 25, 30), the garbage/sand deposited on the edges 
of road that blocked the water flow was cleared and in a case (S.No. 13), the 
drain was not constructed as the road was narrow and construction of drains 
would have further reduced the width of road. In remaining 27 cases (S.No. 
37-63) compliance had been sought (June 2021) from ZP Bharatpur and the 
same was awaited (December 2021). 

The reply is not acceptable as photographs provided (November 2021) to 
show that drains were constructed were those photographs which were earlier 
provided (March 2020) by the department and the same were found incorrect 
during the joint physical verification in March 2021. Further, in the cases 
where GoR said that the drain was not required, roads were found in damaged 
condition during physical verification (March 2021) due to water logging in 
absence of drains. 

(b) Roads were damaged due to blockage of drains 

Construction works of 23 CC/Interlocking Tiles/Interlocking Cement Eent 
Kharanja roads with drain were sanctioned (September 2015-November 
2016) for~ 1.14 crore and completed (November 2015-April2017) at a cost 
of~ 1.12 crore in PSs Kaman and Nagar (ZP Bharatpur) and PSs Laxmangarh 
and Ramgarh (ZP Alwar) (details are given in Appendix VI). 

It was found that although the road were constructed with drains, the drains 
were blocked and dirty water/mud was lying on the roads due to which the 
road were badly damaged. 

Some of the illustrative cases are as under: 

Work: CC Road with NaZi 
Nirman Ratti ki Dukan se 
Illiyas ke Ghar ki ore at GP 
Bilond, PS Kama, District­
Bharatpur. 

It was observed that the road 
was damaged due to flow of 
dirty water and mud 
logging. 
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