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COMMUNTTY DEVELOPMENT -- A REVIEW, o
/7N.E.S. RAGHAVACEART, I.C.S.,(Retd.}7 L - ’

The Community Development Programme was inagurated in
the country twenty years ago on 2nd October,1952. I propose to
review the working of this programme during this period.

There were various schemes of Rural Development in

India prior to the First Five ¥ear Plan smﬂ¥&EL. Brayne '8experiments
in Gurgaon District of the Punjab, Rural Tevelopment Scheme in
Baroda State, the Sarvodaya Scheme in Bombay and the Firka Development
Qcheme in Madras. However, the first atte:pt on a National Secale
for a comprenensive plan for rural development throughout the country
came with she Community Project Programme inagurated in 1952,
To stamtwith 55 projects all over Tndia with a budget of Rs. 65 lakﬁé'
each for a period of three years each project covering a population
of two to three lakhs. St fecuently it 'was realised that the area
‘ and population was rather large and smaller areas with a population

of 66,000 were taken up for developmeht;' Tﬁt(r:ca taken up was
named a block. Rvery year a few blockgwould be taken up under the
National Extension Service with a budget of [ 5:5 lakhs for 3 years.
But before the expiry of three years it would be converted into a
Community Development Rlock with a budge(ct ;e 15lakhs for three years,
after which the block would reach the post intensive stage when the
staff would be retained without central assistance programmes,it
beinz assurted that such funds woll@d be forthcoming from the Departments
concerned of the State Government. As these periods of three years
were found too short later two stares of § years each were introduced,
the block reaching th§°post-intensive stage after 10 years. The
original idea was to cOVer tpne entire country under the prograrme.
by the end of the gecond Five Year Plan, but the country could be so .

covered only during the Third Plan.

There were three basic concepts inherent in the scheme
viz. areadevelopment, coopdination of development departments and
people's participation. Right from the beginning it vas realised
that no development programme for the rural ereas would succeed
without the actiye participation of 'the people concerned. The

slogan at that tipe was it was not atCovernment prozramme with

people's participation' but atpeople's programme with Government
d Commitice which recommended. the

participation.! The Grow:More Too

introduction of this nation wide prog onded that a direct
1ink should be forged between the e3y BoE dministrative
organisations and that the oxistingMpinistrativy TRgHInery should ¢
be transformed into a welfare agondl. [ Tre tloek WG o be the

loyest administrative-cum-developmy ‘k lock. ‘L' . “}}1
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The launching of such an ambitious prozramme created

several administrative problems. I propose to deal with some of
these.,

In the first instance it was Soon realised that mere
avallability of funds did not help in caryying out a development
programme. At the erd of thpce years, it was found that most of
the.-large @ommunity Brojects inagurated in 1952 could hardly spend
even 50% of the amount provided.
ddministrative machinery had to be created, the co-operation of the
... Various development departments had to be obtained. Administrative
procedures had to be modified and lastly the necessary people's orvan:
sations had to be created so that these could come forward to meet
the people's share of the wvarious works programmes, Moreover
as the N.E,S. and C.D.Schemes were to bq[ﬁélativéwiimited duration

In the first instance the necessarﬂ

questionswere asked about the future of the organisation at the end of
the development period,

o
.

In Madras this question was posed for discussion at the
Collector's Conference heid in May, 1956 when various suggestions
were made by the Collectors and the Heads of Departments.

of Senior Officers presided over by a Member of the Board of Revenue

was appointed to go intothis question. T was a member of the

Committee as I was in charge of Community Development in the State
at thattime. One view expressed at the Collectois Conference

was that even at the post develomment stage a separate set of

staff should be continued in the blocks to look after the extension
work and the development work in the Second Five Year Plan and |
that there should be no merger of this staff with any other
departmental staff.

The other view was that, at the post development
stage, |

as there would not be so much developmental work as in

the intnsive development stage, and as there would be considerable

overlapping of functions of the B.D.0. ani the Tahsildar, the
B.D.O, could look after certain revenye functions as welland the

B.D.0. - cum-Tahsildar could look afte%?@iocks; But the size of
the block and the staffing pattern for technical services,
including - Grma Sevaks shoud 1 be the same as in the intensive

stage. The Committee took note. of the views of the Planning

Commission that there should be no separate department gor

"National Fxtension Service". It is essentially a pattern of

administration under which a team of technical officers work

under the leadfrship of an gbministrator who cow-ordinates the

wark of the various officers, This pattern is applicable as
much at the blotk level as the sub-divisional level . and

district level where the Revenue Divisional Officer and the
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and the District Collector function already as l'eaders:.L i
Department has all along been the Department of GORETS duties, has
\mnd in its traditional role of adjusting 1tself €0 neiiné mor;
5een, in the present context of a Welfare State, devo.ttie rent
and more attention to development work also. The Coiiz i
thereforEhii would be appropriate a?d.w?Uld securzntrusted to the
efficienc;,ifﬁm devohnpntntal actlvlfles were e otration -
same set of persons Who function in ©he gene;aivilectors and R.D.0se.
é principle alregdy recognised in the case Ol ;ent ork would -
9ince, at the post intensive stage, the deve ii be done in fhe block
consist only of extension work, andé what has

: . _ emes
der the normal acgis of the departments working under the sch
under ‘

. . o
in the Second Five Year Plan, it would be qulteApos31b1?>for_on
in 2

officer to look after both functions. "The Cq@m;?teeO;zzzzizoiéizuld
that during the intensive development étage suc ba :0 rully taken up
not be satisfactory as the officers! t}m? Yould ihe extensionnteam
with the task of co-ordinating the aCth%tles Off o 11 area 1ike &
.nd mobilising all developmental activities that/ska

i in addition. The Committee
di ree any revenue functions 1
Dok b oo ’ at the post intensive stage the B.D.O
venue functions of the

The Revenue

therefore recommended that,
should be asked also to discharge the re
| ' insi blocKks.
!Tdmﬂdm'ummetmﬁr | |
| vanced by bhe Committee‘cpuld‘
i system was in voguexwith a

in charge of a Tehsil or Taluk,

. tylement was in vogue we
. arethe permanent set -
osition in States where . or Bihar
oo ietely dirferent, ~ In States  1ike Moot Bengatd r
Com b ‘. e a
theie was no officer gimilar to the Tah81ldi? Orwgiigteiow‘the
1 adninistration ‘
.14ing with revenue and genera- tage of
dozlz'gisionallbvel. -+, Bihar prouptly bodk advanfaiand' |
- lV . . " 3
ii t of B.D.0O and gave him the power of colluetloiho evone
e pos Do o o rev
‘ . as also certain other administratie POWer'iznit wt
revenue o o
fie1d, but not compulsive power. The blocf rizégﬂn 0 practically
co ex;ensive with the development block ani the Bele™ FRTEER T
became a Tahsildare | ' A
B.D.OO'\am,'f,“ AR
In Rajasthan the Tahsildar was maiez:: févenue?uwork ’
' i to agsist him 1R ot
- additional Tahsildar , ) .« time. to developm
o th anh: could devote the major portion of his :'élféady QVérV]y
so that I bay the MamletdaT (Tahsildar) who wih. éééiéééhceﬂéf .
e } e .
work.d InSBE: szitionwmade the B.D.0s Withouﬁommitféé. found toat
wzz%ii‘z:1 Tahsildar. The Balwant Ral gehziawbécks;wﬁhépﬁl?¢K§g?é
oo pon stemA had certain very seriou® ol apment ai wo rk L
:he ?O:::y iie Mamletdar.had 1ittle time for C*the'theh?;ﬂiési  o
oo la 1en. es. .
and the c;dre of the TehsildaT rec

ruited,under  N
T
‘ x, The Commit
unsuitable for developmental WOI¥

Wwhile the arguments ad
apply to gtates where the ryotwar
Tahsildar (or mamletdar

oo (therefore felt .

P



that only w 2

o Comb‘y wiin these defects were eliminated would it be possibge

oo ine € rcvenue and developmental functions in one ~
unctionary  at the block level, '

discussed tgse A%m:n?str?tl?e Reforms Committee of Kerala has also
consiaered 1 S QLéutlon in its report (1958)., The Committee
develon;zgta:efobae?tmon? to the combination of Revenue and
s th;t N ula:nctlons in one officey, The main objection
combined ai thpory énd developmental functions should not be
cTose ) ’ ’ officer charged with development has to have
contoet with and have the confidence of the rural people
The Committee agreed with the Madras Committee that the T: h .1;
?omld deal with revenue and dovelopmcntal functions in th‘ Slamar
interate stage and suggested that the size of the existi i POot.
should be reduced_to make this possible., The Committee nngahSlls
that in the intensive stage also the functions could b Suog?StGd
an Additional Trhsildar being anpointed to assist theeTcgm?lﬁed’
in revenue work during the intensive stage. 'ahsildar

Commi tto z:oiéi I;was a member o? both the Kerala and Madras

to combin;* theémjofpo?ﬂw I feel it would have been unwise

yoare the pace of chue and éevelopment functions. In subsequent

work connecteé wit;evelopment has incresed so fast and the

so much, that-it wouizvzz:: zz:ngz;eral administration increased

to deal wit ; , possible for one office

ot wens Eozzjzrltems‘even in a reduced area, These rec;;menda_
not implemented as there were subsequent

The Central Ministry of Communit

SO . TY¥ Develo .
Ofmizszzyzozzzzned with these Suzgestions for the cﬁzsizazjzn
Sevelommont : evelopmental funcpions as it .feared that
. pmen vork may suffer, At the same time it w )
aSESCEhi-ba319 objective of Community D-2velopment viz aiizous
a'peopieTsn if people with developmental activities so as to make it
ot Moht P ogramme' should not be lost sight of. The Balwant
tﬁin ih?ommlttee was ?ppointed in 1956 to study among oﬁnZ?

gs, the contents of the Community Development Prog
report on the system, organisation and methods of wg ;rammeéind *
for the implementation of the programme, cobpdinatioz baiOPted
various departments and bringing in greater spced in th: Zeen o
of business. The Committee was also asked to onquire int espatch
patteen of existing district adsimsbratibn. . ond sugc:Zto‘the
re-?rganisation, so that by sdages determined in adVa;ce ie; atic
bodles athigmﬂﬂevols and organically linked with V~llar; e
Panchayats would take over the entire genarzl admin;strition and

VS SN §

of justice.

_ provide
and social conditions in rural areas.

sypervision

development the district ar its
exception of certain fields like law and order and a
The Committee submitted its report in November,1957.

The Committee observed that o
velopment anc¢ National Extension Service

popular initiative. The programme
and participation

aspects of the Community De
programme was its attempt to evoke

evoked in its early years consilerable interest
ed good results in providing

oads, school buildings, drinking water wells,

£ it wag soon realised that it was not capable of meeting
and more significantly

in development work and achiev

amenities like village
etc. Bu

fully even the basic needs of all villages
am in the field of economic development

it failed to gencrate
The Committece noti
by the form

advisory in character had not succeeded.

no indication of either d
the motive force for continuing the improv
It,thereforezcame to the

conclusion that -

" 8o long as we do not discover
ywhich will supply the local interest
necessary to ensure thot expenditure of money
nd wishes of the

and democretic institution

and cnre

upon loc

locality, invest it with adequn

finances, we will never be
1ocal intimtive in the field of development'.
~blishment of bodies at three levels.
Prnchayatse.

recommended the est:

villoege lovel WOuldﬁé the Villoge

there would be o Panchaynt Smitd,
with some representa

Villnge Panchaynts

and co-operative organisations within
to be ascigned specific functions and s
At the Bistrit level ther

the Zila Parishad whic
Samities,
district level office
with the Collectorsas

Tt will be

three,tier system of pPancha
the Panchayat

The Committee f * democr
st effectively served, by devolﬁ%ﬁgf“f |

level body, viz.
rural development.

decentralisation would be mo

power onla‘small HoY e
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r

moment

h will consis

member of the State Legislature
rs of the dcvelopmen

1tS Chairmal’l.

observed th

1t however

e is to be a Cco

yati Raj laid e
gamiti as t

ced that attempts made to harness loca

ation of adhoc bodies which were mostly nom
These bodies had given

urable strength or leadership necessary to

al objects conforms with the needs =
te power and assign to it appropricte. .

nble toevoke l1ocrl interest and excite
The Committee

the block,

sub=-division, will the

dmmnistration

ne of the least successful

1 initiative
inated and

t

ement of economic

or create a representative

At the

At the block level
to be indirectly elected by the
tion for municipalities

This body is

pecific items. of revenue.
~ordinating body called

t of the Presidents of‘Panchayat

elt that the

1eft_it open

and Parliament and all
t departments as members

Fa

at theirécommendatipn for a
mphasis QnAthg;middle
he effective body for -

purpose of democratic

o tho statar .
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to transfer power to bodies at District or Sub-Divisional level.

The impkementation of the recommendations varied in
different States. In Madras the scheme was more or less in line .
with the Committee's recommendations. The Panchayat Samiti or the
Panchayat Union Council agitis known in Madraes has been given the
necessary finance and certain powers for implementing schemes of
rural development, The block level development staff have been
placed at its disposal and the B.D.0. acts as the Chief Executive
Officer of the body, Certain x#g safeguards have been introduceg
to prevent abuse of power. The District Development Council is
purely a co—brdinating body. In Maharashtra and Gujarat, the
body responsible for development is the Zila Parishad at the District
level., The élock/level bodies are only committees of the District
body. A senior I.A.8., Officer is its Chief Executive Officer., The
staff at District level and below of the development departments
have been trnasferred to the Zills Parishad. While most other
States have followed the Madras pattern of an advisory and coordinatif
body and supervisory body at Di gtrict level, in Andhra Pradesh,
Uttar Pradesh, West Bengal and Bihar certain executive functions
have been entrusted to . the zilla Parishac, Kerala is yet to pass
the necessary legislation and Orissa abodished the Zi1la Parishad
in 1968,

When the implomentation of the recommendations of the

Committee was updor Consideration some of the Development cOmm1351on01
had grave doubts abcut the wisdom of glving vide powers to democratic
bodies as past experience in this regard had not been satisfactory.
There was the possibility of abuses expecidlly in personnel adminis-
tration in the matter of transfers and promotions, Factions might
dovelop among the members which would adver ol¥ affeft the pace

of development, 1In reply it was pointed out %hese defects werc
inherent in any system of democratic administration. The country
having adopted the democratic system at the National and State

level, such defccts werc possible at these levels also, On the

other hand such defects in a body administrating a small area

would soon come into the open and the membors would have to be

more gensitive to k¥ze loecal opinion than members clected to State
or National level bodies, Tt vas alsp argued that the local

bodies would act as g training ground in administration to members
sceking election to the hlgher level bodlcs, so that in coursc of
timc these higher bodies would have members w1th experience in
administration., 1In implementing the recommendations ecch 8tate

/n +.~n /
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such safeguards as it considered nccessary and
Some of these

In some Statcs

has introdyced
the working of thesc bodies is constantly roviewed.
reviews have shown a few cascs of abusc of power,
it was found that the tcachers of primary s€hools werc frequently
transferred at the whim of the President of the Zilla Parishad or
the Panchayat Samiti. In a few cases political factions have sprung
up, seriously affecting administration., On the other hand quite a
few Presidents of Panchayat Samiti have earncd such good name
that 1t i1s said the arca M,L.A.'s are jealous of thcir popularity.
On the whole the abuscs follow morc or less the same pattern as
likely abuses at the State level and if the State Government is a
stable one and is sufficiently vigilant prompt corrective action
can be taken.

It has been mentioncd slready that one of the objectives
of Community Development is co-ordinatedapproach to the problems

of rural development, Therc are several cdepartments of the’

. Government dealing with the rural people and sopetimes cven within

the same dcpartment there arc officecrs charged with different
spceifie activities, As the activitics of the Government increascd
the Departments grew vertically. Officials belonging to one
Department in a locality wecre often not awarc of the activitios

of anothcr department working in the same arca. If some problem
arosc affecting two such departments the proccdure was for the
official of onc Dcpartmient to write to his superiors who might in
turn cven address the Govermment and the Government would then

requit it to the other Department. There was no agency to

co-ordinate the act1v1tlcs »f the departménts. at lower 1lcvels.
Co-ordination could be cffcctcd snly at the highcst level viz.

the Government under the Community Dovelopment programme this
co-ordination has to be effected at the block lcvel by the B.D. 'R

The B,D.O. bcing responsiblc for all the devclopmental activities
within the block, it is his rcsponsibility to evolve a co-ordinated E
programme involving the diffcrent departments of the Government L
for the development of the area unCer his charge, and he has to ﬁ{?ff.
cnsure that this co-ordlnatcdprOgramme is carried out by the ,\.‘.
officials of the different dcpartmcnts working within the b1°01 o
He will have to issuc dircctions to these officials. from time ?o .

S
1

h
time in this rcgard. The superiors of thesc off1cialshatit :Sitlon :
District and State level were initially rcsentful zilt Gt :Ee -
of a generalist over the activities of their officials & |

ir authority over. these e

They qucstionca ‘ ;

block level. They werc afraid that the -y
officials was being eroded by this arrangetichit.

2
M
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the competence of 4 generalist 1ike the B.D.0. to give dircctions
to technical officials. Some Heads of Departments asscrted that
they would be able o show better Progress in their respective |
spheres if there was ne B.D,0, One Dircetor of Agricul turc asserto
that progress in agriculture was better outside a communi ty ‘

development block than in-gide, %nm It had to po pointed »ut

to him that he was as much responsible for agricultural development

i

inside the block as outside. "He did not rcalise that the B,D,O0,
was there to assist his officials in their work., There were
dicussions on this point at various levels. It has been finally
Cstablished thzt tpe departmental supcriors would be fully
responsible for teehnical supcrvision over their officials at the
block level, #hile the B.DiO, was rcsponsible fop co=ordination
and administrative supervision,Whilc this arvangement  implics o
dual control to some extent and as such mizht not be as efficient
as smngle line control, such dual control is ecssential for Progress.
The position has been in a sense further complicated by the L©
introduction of Panchayati Raj where the non-official Presidont

of the Panchayat Samiti or zilla Praishaghas 4150 bcen given
powers of supervision over these officials. On the other ham

the introduction of Panchayati Rej has to gome extent Silenceg
the suprior o ficors ag they coudd not Very well object to g
democratic body having control over their officigls,

The Chicef
Bxocutive Officor of the Panchayot Samitl or the Zilla Parighad
then acts on benalf of the body in much ¢ he same Way as a

Sceretary to Government acts on behalf of the Govemnment, In 5
sense the B.D,0, 4is himsolf sibject to dual control under
Panchayat Raj. Some technicql dcpartment.havo eome to realisc that
the Community development brogranmme has added strength to their
gctivities. It has cnableg them £0 aet pPromptly in the easc of
Agricultural pests op cpidemics among livestock as such cascs
arce promptly brought to the notice by the Grama Sevaks. The
Departments have been able to intoraXfy theip activities with
the support of the democratic bodics, Requests for addi tional
funds for such activitics would pe more easily forthcoming

when they are Supported by democratic bogdics,

However, the debate botwoen the technic

While the Hoads of Nopartments arc reconciled to the intervension

of the B.D,0, and the PanchaystSamiti for their normal programmcs
they tend to have separate set of officials for special Drogrammcs
undertaken by them on the ground that thoy would be able to

: JProgress .
supcrvise such / - better, if they hmd direct control over

b i e o/ tic body has been
the staff./IH Maharastra where the democratic :

deliberately established at the district level to;@eﬁ?%;
wider powers being delicgated, importent schvemesisu;:{,e Cvillagc
scéd forms, tractor ptoughing, svild'conseTvatiQnéﬁrnzqtéréd
schemes have been outside their contrOl} and are adminis
dircetly by the departments conccrned..

It is pertinent to note here one impgrtzét'EEZijgz;nii
of Panchayati Rnj., It has helped to prescrve the integ

Vi he ads of
the Community Tevelopment Programme, Bui for this the He

. >ir resgpective
Departnents would have made representations to the . P
vepartne ' setivities from its scope.

thic Heads of Dcpartment§
o wWicr view. This trend

Ministers to withdraw more and more
Often Ministers .  tend tosupport
under their control and do not take t the time of
on the part of the Ministers was secn ev?n a This was one
the report of the Balwant Rai Mchta Committee.  onee
impoftant consideration in favour of PanchayatiRaJ’tain powers
Panchayati Raj bodies are cstdblished and given cer i MndStors
< ' ) . ir activities, 2
interest in thelr activi

the develsp a vested 1in , hdraw such

nd cven Legislatures would find it dirfiCUIt to wit ha: rosulbod
a “r ogrammes

: e i f development progra

ower, The implementation o e ector, Some

in considerable additional work o-p the district Collector,

f?n itional fiecr desigr
States have given him the ass®tance of/additiona offieer
ate > €

ind ; he Conllector
as District Devclopment Officer, In Tninld Nadu t

. i v or "

National
ThOugﬁ'thO programmc has bcen formulated om a Natlo

— e been
Sesle undor 2 centrally cvolved pattern there hav

' T nditions
variatiions between States oﬁing to the different co

N ntial progres:s
revailing in each State. But therc has been substa 1 P
preva ea, tt

' qsent ears
in pural development in all the States during the tgz: yy
e )
since the Community Development Programme was laun »

' ed with-
The Community Development Programme was launch

" Tt was then
a programme of a limited duration ?nfeaCh area;ouiz have been
conceh¥ed that in this limited period the Z:eaumped into the 1\ .
brought up to a certain stage with the fund pdf the departments
area so that theréafter the normal activities

, ~yfrience has hQWEver¢  )
would be sufficient to look afte? it. nE§2§Zi cgﬁe to 2. -
shown that developmentel activ1tlcs'ca io ment will .continue -
saturation point after which cconomic dcYeitiés ‘The necds -Of
under the momentum rencrated by such aCtlz thqt}ig uniikely

1 population heve been growiné so‘ﬂas ST

rura. po* WV

3 - ‘,.C he
that saturation point will be ri; be'conti . a
activities will therafore haved-ficd from‘tiﬁé'b?‘time t?]megﬁ*%’
1 ' being modlllt ' S e ,
limit, the »nrograrmmes

i ,.GdS .

the requirerients of changing N

nuedwyithoutitmméyﬁﬁﬂ'w

1070
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Constant vigilance is required to sce that the B.DJOe
and his officars do not fall in routine bureaucratic activity.
. Therc 1s also a wrong gotion thatthcirquenium of work is depend
on budget allocation., While this may be so in the case of
the Engincering personnel connected with works programme, the
work of the cxtension officcrs for Agriculture or Animal Husbandyy
does not depend on his budget 2llocation. The success of their
work depends on the number of people to whom they can carry their |
nessage of extension. Development staff have to be dynamic
and constantly on the lookout for mocifications required from
time” to time, to meet the '  reguirements of the changing situation
There is a tendency on the part of Governments to look upon thelr |
staff as merely a set of officers having contact with thc rural
people and thus usc them for collcction of funds, 8uch as
defends funds, red cross funte cte, Such collection detract then

from their work besides as a certain amount of pressure has o be
excrted for such collcetlon,peonle koep away from the block stoff |
durinz such collcctlons, This defeats the vory purpose of the . \;
existence of such staff as the rural pcople sholld feel free totaks
their problems to them at any time, I woul. suggest thot any

such fund raising should be loft to the Tahsildar and other revenu°ﬁ
staff, |

One of the objectives of Community Pevelopment is to
ensure peoople's participation in developmental programmcsy Whilc
in a scnse participation of pcople's representsmtive has been
brought about by the irtrovetion of Pancha&ati Raj Institutions,
it is difficult t3 say that cven after twenty years, the rural
population at large have any scnge of participatiocn in the
programm€. No doub enterprising and well %2 do cultivators
have rcaped the benefit of the prosramme by getting loans
and timely suppl¥eg of fertilizers and scelts, the wezker section
of the rural community like Harijans, and Agricultural labourecrs
have practically been unafrfected by the prozramme. Where the
members of the Panchayati Raj Lody has showa intcrest 1in the

weaker sections some progress has been made« But by and large

the interest of these members AR the more lotal and well to 4o

gections. To this extend Panchayti Raj hadnot made the requisite
impact on the community as = wholec,

Certain broad conclusions emerge from the forcgoing:

1) Rural development is a continuaus proccss and
therc can be no time limit,

2) Combination of rew

cnue anddevelopmental functions
in onc officer is undesirable at the block level
iin view of the hoavy burden luposed by such combinati””

£ /P,.'F.O.-/

3) Co-ordination of th

/11/

o work of different development

. a1
departments 1s essentlal, o
Panchayati Raj with rospons1billty for rura;'
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