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RURAL DEVELOPMENT IN BANGLADESH: |
- MAJOR ISSUES REVISITED R

e 1. An Overview

: While the focus of development efforts in recent years on rural
~ development by national governments as well as by international agen-
‘cies is certainly a positive indication, the unfortunate part of the trend
‘however, is that rural development in the process has been turned into
a fad and at the same time, reduced to the level of a tautology. In
~most_cases, flow of assistance to the developing countries is tuned
to the shifting focuses and nuances of rural development thinking,
and planners also respond to such changes to keep abreast of the
latest development theones, ~a phenomenon described by some
scholars as ‘development fashions’.! Very often little distinction is
‘made between national development strategy and rural develops :
olicy in political discussions, planning exercises and academic
~discourses. ““A policy of rural development is a policy for national
development”, said President Julius Nyerere of Tanzania.? Such a
_conception of rural development as a strategy for national development
18 necessary for countries having a sizable rural sector. But what hap-
~ pens in practice is that, such emphasis is turned into euphemism, the :
“whole-and-component relationship becomes a mathematical identity"_

1. See Mahbubul Haq, The Poverty Curfain (New York: Oxford Unlversity
Press, 1978). i
2, Quoted in Wahidul Haque ef al, “Towards a Theory of Rural Development"
Devclopmem Dialogue (Upsala) Vol. 2, 1977, p. 14,
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and in the process, a great disservice is dome to rural development.
Bulk of the Government’s time and resources is apparently spent in
the name of rural development but what turns out is neither rural nor
development. New models are evolved, more resources are directed
toward rural development by the allocative machinery but rural
poverty, unemployment and social inequity accentuate all the same.
Emphasis as such is not be a problem in the way of rural develop-
- menf. . But emphasis becomes rhetorical and sometimes counter=
productive unless backed by will and real efforts.
Starting at the global end, more than one-fifth of the humanity is :
- still in abject poverty and three-fourths of them are living in rural
~ areas, two-thirds of whom again are concentrated in India, Indonesia,
Bangladesh and Pakistan.® The picture becomes more stark when
fthe global state of a few basic needs indicators is depicted in a row ;
- 873m adults of the world cannot read and write, 500m are either
unemployed or under-employed, 450 m people suffer from hunger
and malnutrition and 2 bn people do not have access to safe drinking
- water.* The rich-poor gap also has widened so much that the relative
position of the poor has further deteriorated, One may however,
argue that over these years, indicators like life expectancy, resistance
to diseases, child mortality and general standard of living (in terms
of varieties of food intake, quality and varieties of clothes and amenis
~ ties) have recorded significant improvement. While this is generally
~_ and superficially true, it may be said that such improvements reflect
~more of the spin-off effects of global technological developments and
acoompanying consumerism rather than the result of conscious efforts
toward removal of poverty, unemployment and inequity by indivi-.
dual nations.* Moreover, never has been poverty so stark and grim in

3. World Bank, World Development Report, 1982 (Washington: World Ba.nk'

1982
4. iluth L. Sivard, World Military aud Social Expendifures, 1981 (Varginia:
World Priorities Inc., 1982), p. 2.

5. For illustration on one of the poor countries like Bangladesh, see A; Fnronk.'
Changes in the Economy of Bangladesh, (Dhaka: University Press Limited,

1982), pp. 22-23. The study marks changes in the economy of Bansladuh
over the period 1930-79, ¥




‘ alauve terms and so voluminous in -absolute terms as it is today.
5 {And bulk of this poverty is concentrated in rural areas where interven-
" tion by consumerism and scattered technology centralises riches and

wealth and increases the magnitude and intensity of poverty.

Zeroing down to Bangladesh, the least developed of the four
poverty concentrate countries of the region, we come across a ‘test case
of development’® with a per capita GNP of U.S § 140 as of 1982 and
an average aonual growth rate of 0.3 percent over the period 1960-82.7
As of 1981, the population of the country stood at 90m and 85 percent

f them lived in the rural areas.® Rural development prog:a;nmcs
mmd in this part of the Sub-continent in the early 1950s, ‘nominal

20 percent of households i in rural Bangladesh have nelther i
- homestead nor agricultural land and 10 percent have ~only
- homestead but no arable land. Another 20 percent have
- acreage far less than subsistence requirement, so that peroentage

-of landless households stands at 50 percent of the total. 4

 The rate of increase of landless households over the past‘

- decade at 4-5 percent per annum was higher than the growth
of population at 3 percent annually and is likely to increase
further,!®

See Just Faaland and J. R, Parkinson, Bangladesh— A Test Case of Develop-
ment (Dbaka: Oxford University Press, 1978).
See World Bank, World Development Report. 1984 (Washington: World Bank
11984).
Population of Bangladesh has been estimated at 96 m in 1984 and the figure
is likely to be in the range 130-140 m by 2000 AD. See the Bangladesh
 Observer, 4 September 1984,
9, Ibid. :
- 0.“‘ Steve Jones, “An Evaluation of Rural Development Programmes in Bangla-
- deah" The Journal of Social Srudiea, No. 6 (December) 1979, pp. 75-76.
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The current unemployment. and underemployment is estim
at between 30 and 40 percent and is growing rapidly.1t

There has been a decline of about 50 percent in the real .
of agricultural wages between 1965 and 1975.12 :

As a consequence of these trends, the proportion of ‘absi
ly poor” houscholds increased from 52 percent to 87 p
between 1963-64 and 1973-74 and the proportion of ‘extre
poor’ households jumped from 10 percent to 54 percent ¢
 the same period.!? ' o
 Rate of literacy was 21 percent in 1981-82 -as com
16 percent in the pre-independence year which indicate
- a humble improvement, 4 T

- Rice produdtion which accounts for 80 percent of th
‘area was only 12.5m tons in 1979-80 as compared 1
tonsin 1949-50. On the other hand, rice equivalent ¢

capita income at current prices was 12 maunds's in 1930
- maunds in 1950 and only 10.2 maunds in 1980.16
The question that needs to be posed here has perhaps been
rlundred times: what is wrong with the rural development @ﬂ‘o [
past and the present ? The trials and errors in rural develop
continues and the question still merits repetition. The conventi

- wisdom answer of resource scarcity and administrative problems

many things that very broadly may be traced to the socio-poli

spheres and hence, cannot be substituted for by increase in resou

11. UNDF/FAO, “Agricultural Employment,” UNDP/FAO Mission Wo

_ Paper, I1X, April 1977, Dhaka, (mimeo), cited in Ibid,
12. A. R. Khan, “Poverty and Inequality in Bangladesh®, Poverty and |
lessness in Rural Asia, 1LO, Geneva, cited in 7bid,
13, A, R.Khan defines *“absolute poverty” as daily per capita calori_e in
of 1720-1935 and “extreme poverty” as below 1720, see Ibid. ;
14. The final counts of the 1981 Census published only recently, hi
: records a decline in literacy. See the Bangladesh Observer, op. cir, -
~ 15. One maund is roughly equivalent to 82 Ibs. F
See Farouk, op, cit., po 110,
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lo " For initiating a meaningful rural development process, the
on-resource questions assumes critical importance. The present paper
been developed along this line of argument. <

Since 1953 a number of rural development programmes as well as
utional changes for rural development have been undertaken and
st of them reflect the prevailing development thinking. While
stment, modifications and reforms are needed in these programmes
they have been basically experimental in nature, the question of
auity and consolidation of experiences become all the more pro-
nt in view of overall resource scarcity. To quote a former

ster of Finance :

exist as it does for, say, power generation or textil¢ manu-
facturing. But innovations within a given framework surely
- are more likely to succeed than frequent changes in the
~ framework itself."

50 important is the question of how substantially different are the
ous programimes and what the consequences of these frequent
ves are. This whole range of questions relating to experiments

thout continuity constitute the first issue to be reviewed in this

tical vacuum and it is lavishly assumed that there is no dearth
<political will’ under a benign government committed to rural
development. Discussion and policy exercises are confined to finance,
power, technology, knowledge and of course, administrative
mlining. While these are certainly important building blocks of
development, the socio-political dimension is often lost sight

A. M. A. Muhit in foreword to Bangladesh Planning Commission, Strategy
for Rural Development Projects (Dbaka: Rural Development and Institutions
 Division, Planning Commission, Government of Bangladesh, January, 1984)

1 PJ.

...we went on experimenting with new ideas. Indeed it seemed 8
that we were too free with experiments and new models. Itis
true that a tested technology in rural development does not

Most discussions on rural development are carried out in B e

e s L
R et R
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of. But because of the sheer size of the rural sector and its importa
in the national economy as well as in aid receipt, rural developm
may be said to pertain to distribution of scare resources and hen
the central issue of power struggle among pressure groups.!s
second issue therefore, to be dealt with in this article is :
socio-political issues affect the rural development process.

Another most distinctive thing about rural development in B: gla-
desh and for that matter, in any developing country with a sizable
sector, is that the sector itself is spatially, socially and percept:
if not conceptually, removed from the rest of the nation, from
~ doorstep of the urban based policy makers, planners, and bur
~ crats, The sector is largly isolated (penetration of wurban «
~ sumerism and urban-based-market-orientation of rural comm
~ mot to be confused with the issue of organic linkage of the
~ seotor with the mainstream national life) and non-monetised.

has to ‘know’ about the rural problems and ‘go’ there ‘physically

. implement the programmes the planning for which has carlier bee
carried out at headquarters in urban centres. From this follow hre
major issues that characterise rural development in Bangladesh : urba

bias, knowledge and perception gaps about rural problems, and p

participation in development programmes. These issues in that order

constitute the third, fourth and fifth problems to be taken up in this
~ paper. -

QCL]
>

The issues are nothing new, nor is there any need of preserib
new models, the paper argues. Models, if any, would grow or emerg:
from within as rural development is pursued, A second point ab
the issues is that they are so much inter-linked conceptually tha
analytical separation, as has however been done, may result in

overlapping. Yet as issues of policy action they merit separ.
treatment.

~ 18. See Geof Wood, “Raral Development in Bangladesh: Whose Framework
- The Journal of Social Studies, No, 8, (April) 1980, p. 30, e
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xperiments with Rural Develepment Programmes and Models

Experiments with rural development programmes and models in
adesh, as in most other developing countries, have been influen-
y two factors—evolution in development sthoughts that found
ce in the national economy through aid-dependency and political
s including. changes. of ruling regimes.. As nationals governments
» not isolated entities in the prevailing international system, it is not
pected that current pet concepts, specially those of the aid agen-
would be reflected in national development planning. Such
tion, however, without indigenisation and then discarding it in
our of another without consolidation of experiences with respect to
ier ones, leave the nation concerned not only aid-dependent but
odel-dependent. A major predicament to the process of
isation is the domestic political instability and changes of
regimes along extra-constitutional lines. The successive ruling
gimes in their search for legitimacy and craving for populism have
the tendency of ‘initiating’ new programmes, introducing new ‘models
instituting reforms. In some cases the content of programmes and
oforms are almost the same so that beginning them anew entails not
ly wastage of scarce resources but also dismantling of organizational
~and legal infrastructure created earlier. Where programme contents et
o more or less the same it is_through changes in organizational and
al infrastructure that the package is made new. Even when
o initiative touches a different area (sector, sub-sector or sub-sub
ctor) strategic shift on the new area automatically relegates .the
ier programmes to the background.

" The continuity of programmes needed for the growth of a viable
1 development mechanism is at stake in either case. In the absence
ontinuity, people begin to lose confidence in the successive wave
ew progi‘ammes and models. This eventually becomes a negative
oint for people’s participation in development programmes, an issue
 be taken up later in this paper. With this introductory, a brief
onological review of the rural development experiments in this
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part of the Sub-continent is made in the perspective of preva.ilmg
development thinking at gtobal level.

2.1. Community Development Programmes :_ The Community
- Development Programmes of the 1950s can be regarded as the begir
- ning of rural development in the developing countries in a comprehen
~ sive sense. The programmes emphasised optimal utilization of hu '
 resources. The original aim of community development was to cha

- communities,” The programmes included the expaﬁéidﬂ of school
educat:on, better water supplies, development of cooperative&.‘ tf
. improvement of health conditions. '

. This strategy, however, achieved limited success in relatively S_:: al
projects. Projects involving larger areas did not bring the desired
results.  Scholars have identified four main reasons?® for this: '

—the objective of raising agricultural production was noct pllrimcd
intensively enough;

~over-hastv execution and expansion took place at the expense
of providing a sound conceptual basis, taking organizaﬁo
preparations and realising efficiency. -

—there was a lack of integration of the existing research a
advzsory services: and

S —nmplemeqtahon of programme was pursued through a comx:lax
' administrative structure not comprehensible to the rural f

Rainer Wulf argues, however, that soch criticisms do not a
to the objectives or content of the programmes but to the metho
~ used to put them into practice.?! Moreover, he argues, “they were
far ahead of their time and can provide a useful starting point
future development success within the framework of . present
- fintegrated rural development’, assuming that'a comprehensive aﬂal
19. See Raimer Wulf, “On the Concept of ‘Integrated’ Rural Dmlopmeﬂf‘
. Egonomics (Tubingen, FRG), Vol 17, 197, p. 65.

. Mellor as quoted in Ibid, pp, 65-66.
MD Pn
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of the programmes is carried out.”?2 An additional observation on
the practice of the programmes may be made in terms of the prevai-
B ing development theory. In the 1950s and early 1960s growth-based
- development theory of Arthur Lewis became the model for most of

- the newly emergent developing countries. The urban industrial sector

was given top priority in the expectation that benefits of growth achie-

ved here would eventually ‘trickle down’ to other sectors including
rural areas. As such rural development efforts were of peripheral -
importance in relation to the core of the economy

~ Coming to Bangladesh context, the first ever concretn_: step toward
- rural development here (the then East Pakistan) was the Village
‘Agricultural and Industrial Development (V-AID) programme initiated
in 1953. The programme envisaged village as the focal point of
development and its principal objective was to solve the problems of
~ the rural areas by helping the villagers to help themselves .2* The
Y-J.\ID programmes intended to coordinate the resources of the
~ government and the people with aview to creating physical infrastr-
ucture (road, irrigation and land reclamation), secial infrastructure
health, education, cooperativesand youth development, recreation),
' raising output in agriculture and non-farm sectors like cottage indus-
tries. It used the principle of community organization and development
based on previous experiences.24

The programme was to be implemented in selected areas consisting. .

~ of 100-200 villages, known as ‘development area’. A team of extension

agents consisting of Area Advisory Committee, Village Councils,

" - Development Officer, Supervisor and Village Workers was created

- for the purpose. This team led by Development Officer would work

out priorities and targets of the rural plan with the help of the Advisory
Comnuttee One trammg institute was established in 1959 at Comilla.

22, Ibid, p. 66,
23, See M. Mohiuddin Abdullah, Rural Development in Bangladesh, (Dhqka.
~ Jahan publications, 1979), p. 30,

24, Ivid, p. 31.




However, the programme by and large failed to effect people’s
participation in plan formulation and implementation on the one hand
and any permanent impact on the rural economy on the other. .
& Dependence of V-AID areas on the government for men and material
& Tesources was so much that the villagers could " never learn to take
decision, mobilize internal resources to finance development projects.?s
Besides the working relationship between the Development Officer and
the local body of the Union Board was not clearly defined, Moreo:
~ the programme was not given a fair trial because of the prevailing

 political instability of the 1950s. At last in 1961, the military govern.
ment of the then Pakistan abolished the programme, | .

2.2. Change-over to Agricultural Development: The failure of the
~ rather broad-based community development programmes led |
- planners to focus development strategies to solely on economic aspe-
cts in the 1960s.2¢ The salients of these strategies were the elimin-

- ation of obstacles in the way of raising production and productivi
and improvement of the marketing systems. And the easiest way
eliminating obstacles. to increased productivity was introduction
~ modern technology in agriculture, even if that militated against emp-
loyment and social justice.” These programmes were encapsulated
. as ‘Green Revolution’ that showed remarkable success in the then
 West Pakistan (now Pakistan), Indian state of Punjab and partly in
~ the then East Pakistan (now Bangladesh). Viewed inthe perspective o
~ overall development thinking, it may be said that this was sort of a
X extension of the growth-based development strategy in agriculture. In
i comparison with the earlier community development approach, howe-
ever, ‘Green Revolution’ programme may be said to have marked a
significant departure. Agricultural development was divorced from
development in other sectors and in the Process, it became a sectoral
b approach rather than comprehensive area development approach. In
~ particular, non-farm economic sector and social development areas
25. Ibid,

26. Wulf, op, cit, p. 66,




\yete largely neglected. In any case, where applied in great rigour,
agricultural productivity rose but at the cost of great income disparity
rcsulung in social and political unrests in those countries.

o In Bangladesh (then East Pakistan), this phase of rural develop-
ment efforts had three dimensions: the central measure in agricultural
sector, that is ‘Green Revolution’. corrective relief-cum-infrastruc-
ture building programme, that is Rural Works Programme (RWP)
~and institutional ‘innovation,’ that is Basic Democracy,?® an exper-
imental system of local government ‘controlled by the Centre,

" The ‘Green Revolution’ aimed at increased agricultural productivity 5 i
through modern - technology (HYV seed, irrigation and fertilizer)
and improved farm practices. It was around this time that the :
Water Development Board (then Water and Power Development
uthority) came into being. The Board undertook a number
of - ambitious flood control, drainage improvement and irrigation
rojects. The impact was felt on agriculture, but more favourably

‘Green Revolution’ was pursued without bringing any
change in the prevailing mode of production. Such
technological approach to agriculture simply exacer-
bate the existing inequality because the inputs and
technology distribution favoured the landed peasantry.

on wheat in (the then West) Pakistan than on rice in Bangladesh. i
at, however, is of relevance to us was that the ‘Green Revolution’
s pursued in the context of over-all urban-biased indusrtrial develo-
pment strategy so that there was a_siphoning of resources from rural
fothe urban areas through appreciated Rupees (Pakistani currency)
‘a domestic price structure unfavourable to agriculture and favo- =
ble to the manufacturing sector. Secondly, ‘Green Revolution® was
‘Later on the Comilla model of Integated Rural Development Programme
_became institutional framework of the ‘Green Revolution’ while the Basic
- Democracy system of local bodies like the Union Council, Thana Councll
g bccame more pre-occupied w:th the Rural Works Prosramme 3
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pursued without bringing any change in the prevailing modg
production. Such technological approach to agriculture

- exacerbated the existing inequality because the inputs and technq
distribution favoured the landed peasantry.

~ The Rural Works Programme or Test Relief projects aimed
- the dual purposes of employment and building rural infrast

like construction of roads, excavation of irrigation and drai
channels etc. The local bodies like the Union Council, Thana Co
were entrusted = with the task of implementing those proj

- While a significant volume of seasonal employment was generated

these programmes, and infrastructure building works were promo
the fact remains that these programmes were basically project-or

- occasional in character and therefore, could not make signif
~ contribution to the cause of sustained rural development, w
~ineludes institution building and bringing about changes in the pro

~tion relations. Besides, considerable amount of leakage occurred

~ aresult of misappropriation and inefficient use of the resour
these local bodies dominated by local power structure. In ad
the programmes, like the Green Revolution were based purel_
exaemal Tesources and there was little moblhsatxon of local resou

: ‘We now come to the institutional measures of the period, that'
Basxc Democracy It was a ﬁve»ner system of rather mdlrect i

bearers in the higher bodies upto the Centre” in the heirarc
Although the lower local bodies were expected to identify local p:
- lems and formulate projects with wider participation, these bo

- tance. And the allocated resources significantly eroded becauﬁe
leakages. Tn this connection the intent and purposes of Basic Dem
cracy has to be understood in a wider national perspective.

' ~ indirect democracy was evolved in a bid to give a populist

to the then military dictatorship. As such the spoils and extrz
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uing from the various projects were considered to be pay-offs of
legitimisation function of these electorates. Local people were
‘removed from this system as well as the development projects in
t of participation. As we have seen, the projects ensured
icipation of only few elites in the project committees or advisory
dies. 1If we talk of political participation of the people, that was
limited to taking part in primary elections. The elected represen-
had virtually little accountability to the people who elected " i
em. 5
2.3. Transition to rural development: Transition to a broader
neept of rural development from agricultural development was
induced by the realisation that technical progress is not identical to
all progress and development cannot be attained by neglecting
e social aspects in a situation where unemployment and underempl-
yment rose along with persistent population rise. The current
lopment thinking in the mid- and late sixties therefore emphasised
on tihe creation of more employment and attaining growth with
°ty.29 :

1 p -

" This transitional phase of development thinking corresponded to ki
e:;perimental Comilla type of cooperatives in Bangladesh initiated *j
Mr. Akhtar Hamid Kban in 1959. The objective of this approach g

as to develop local interest and leadership for an internally ’»

otivated effort to solve the agrarian problems through specific g‘,

-

. of rural institutions. The experiment under the leadership of the
~ East Pakistan (later Bangladesh) Academy for Rural Development
_ introduced a two-tier cooperative system: Krishi Samabaya Samity '
" S or Agricultural Cooperative Association) at the primary level
nd Thana Central Cooperative Association (TCCA) at the thana level
a federation of the primary societies. It also envisaged to bring s
the socio-economic groups like the landless and the women, within
). See Paul Streeten, “From: Growth to Basic Needs”, Finance and Develop-
~ ment, Vol. 16, No.3 (September), 1979. Also see Abdur Rob Khan,
“Development Strategy of Bangladesh: Basic Needs Approach”, BIISS
rfoumal. (Dhaka) Vol. 2, No.' 1, 1981, pp 1-30, ;

*
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the fold of similar cooperatives to generate employment and inco
outside agriculture. More discussion on this approach follows int

succeeding paragraphs. But suffice it to say at this st?age that th
4 approach provided an explicit institutional coverage to ‘Green
) Revolution® initiated earlier. Also it marked an important departur
P from the traditional cooperative system introduced as early as 1904,
the case of Comilla approach thana (now Upa Zilla or Subdistri
was considered to play a pivotal role and the village leve! prima
cooperatives were rather sponsored and dependent organization.
the traditional cooperatives, however, the village level or union level
cooperatives were more or less self-sufficient. Viewed in this sense,
may be said that the initiative of cooperative in the Comilla approz
was shifted upto the thana from the village level where it was ear
under the traditional cooperative system. %

&

b “':‘.

2.4. “Unified Approach’—Integrated Rural Development Programmes:
e The UN General Assembly resolution No. 2681 passed on 11 Decem:
. ber 1970 provided wide publicity to the decisive re-orientati

»
2
o

of the development strategy of integrated rural development
i indicated earlier, The new approach termed ‘unified’ integra
o approach begins with an analysis of the failures of ‘the UN first
?«f .| Decade of Development and concludes from this that development
- must be conceived of not only as an economic process, but as one
g that affects the whole society.3 '
i As the model theoretically made a very convincing argument, it was,
E favoured by the TBRD and other aid agencies and it was introduced

in a number of countries. Empirically however, the integrative
approach did hardly encompass sectors and social groups other than
agriculture because such integration involved resolution ofa set of
complex questions. Even interdisciplinary teams have not been ab
to solve them. More importantly, it does not hold any operational
proposal as to how to effectively mobilise the rural people and
~_Tesources for local development,! As a next best alternative, it ends

(il g 30. See Wulf, op, cit. p. 69{
ey, Ibld
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th a bureaucratic approach with programmes reduced merely to
stribution gf‘ modern inputs. More awkward is the question of
ively organizing the non-land based social groups (landless,
omen, artisans) around productive activities. That situation

atens to reduce rural development to production-oriented

g '¢u_lmral development only bereft of distributive justice.

Coming to the Bangladesh context, the Integrated Rural Develop-
t Programme (IRDP) was initiated to duplicate the Comilla .
pproach of the BARD. It was taken up as a strategy of national
elopment in the First Five Year Plan (1973-78). As mentioned
arlier, the most important component of the IRDP is the two-tier
soperative structure—KSS and TCCA. The KSSs are normally orga- :
ed for joint use of low lift pump, deep tubewells, shallow tubewells
it is through the KSS that the individual farmers received govern-
nt credit, fertilizer, pesticides etc. So far as extension and training
ere concerned, the manager, chairman of the KSS and model farmer
received regular weekly training at the Thana Training and Develop-
'.p:hen’ﬁ Centre (TTDC) which is not pact of TCCA but has close
nd coordinating links with it. Similar cooperatives. were organized
or the landless and women mainly as mechanism for distributing
credits in non-farm arears like pisciculture, poultry, livestock etc.
In the case of agriculture proper, as a follow-up of the ‘Green Revolu- -
’, stepped up distribution of subsidised inputs led to increased
icultural production. i
_ This type of cooperative capitalism was adopted for rural deve-
opment for three main reasons.3? First is the land ownership pattern
of Bangladesh. Bulk of the land holdings in Bangladesh are small and
wo-tier cooperatives were found as an institutional mechanism for
diffusing modern inputs, credit and knowledge to these small farmers.®®
The second reason was the national political support and international
ndorsement the Comilla approach cbtained, And the third reason S

1
‘;
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was that'the HYV seed-fertilizer-irrigation technology was assumed
be scale-neutral so that equity could be ensured. '

As initial euphoria about IRDP subsided, the question of‘rsp
cability and equity came to the forefront. Between 1962-63 and 19
78, about 250 thanas could be covered by IRDP. Its replicabilit
faced the greatest hurdle in repect of land owmership which was hov
ever, assumed to be less inequitable while considering it as a nationa
programme. Perhaps it was the favourable land ownership pattern
of Comilla district where most of the experiments with IRDP a
concentrated, that prompted the policy planners to assume awa;
regional diversty in point of land ownership. There is indeed
~ regional diversity in the pattern of land ownership, social struc
social composition, hydrology etc. And this, in turn, raises a questio
as to whether a patented model evolved in the ‘laboratory’ of 0!
particular area under controlled situation and with so much of o
nizational and highly skilled manpower could be replicated in o
parts of the country with such diversities. The second major ¢
cism about IRDP is the scale-neutrality assumption and its conseq
ence on ~ socio-political and economic sphere. Contrary to
assumption, large farmers and those in local power structure be 2
to dominate the cooperatives, in particular, the distribution
management of the scarce resources funnelled through governm
machinery. Most of the nianagers, model farmers had larger 1
holdings. Besides small and marginal farmers were pushed out of
the credit and input distribution system because the rules and eligit
- lity criteria were too high for them to reach. The cooperatives ha
become, in the words of the Planning Commission itself, ‘closed clube'- iy
of Kulaks’.** The domination of large farmers is even more marked
at the Thana Central Cooperative Association that allocates inpu
and credits and provides the linkage between the primary societies
national funds, Various micro-level empirical studies in Banglad
shows that the large farmers received bulk of the subsidised inputs
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‘channelled through the cooperatives.’d One can easily smell 5
ne systemic bias in favour of the landed peasantry in general and
large peasants in particular in the IRDP system of cooperatives.

'I'htls while IRDP strategy has led to increased agricultural produc-
the programme has proved to be costly in terms of the social value
wqtce factors of production like capital for subsidies, skilled admi-
tive and other personnel. Besides, TRDP is not primarily oriented
poverty and basic needs as much as it is to production. The landless
d women’s cooperatives have virtually remained non-starter so far.

5. Poverty-oriented strategies of the World Bank and Bangladesh

iments with rural development: Although IRDP continued to draw
vernment’s attention in terms of policy action till late 1970s, it was
served that development organizations and aid agenc:es like the
orld Bank began to cast doubt about its proverty«-onented effectivity
ch earlier. For example, in 1971, the World Bank expressed concern
er the monopolisation of benefits of the Green Revolution by the
althy farmers; in 1972 it expressed its clear bias for attaining equity;
1973 it urged for paying more attention to small farmersand their
oductivity, in 1975 it visualised the process and need for bringing

oor in to the process of development efforts. In 1980, the World
nk President re-affirmed the need for removal of poverty:

To reverse the trend, governments must be prepared to make
tough and politically sensitive decisions, and to reallocate
- scarce resources into less elaborate but more broadly-based
- delivery system that can get the services to the poor, and the
poor to the services.36
While these goals still figure prominently in the parlance of the
Id Bank and other development agencies, again there seems to have
policy reversal in favour of less subsidy and more privatisation

See ‘M. Raihan Sharif, “The Village, Rural Poverty and Development
Policy Issues : The Bangladesh Case” The Journal of Social Studies,
'No.16, (April) 1982, pp.33-34.

%Quoted in Ibid, P 34,
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of the distributive system, before the poverty-oriented concepts -
could be operationalised. : i

For understanding the Bangladesh experiments with rural de
ment in the post-1975 period, rural development programmes
such should not be confused with institutional changes related o
development. Also distinction has to be made between official 2
institutionalised programme on the one hand and rather
institutionalised but political programmes on the other.

Let us concentrate on the official institutionalised policies
Till the launching of the Second Five Year Plan (1980-85) the |
Strategy continued to enjoy the status both of a programime as v
strategy for institution building. However, disenchantment with
IRDP led to the conception of what is known as the Comprel
Rural Development Programme?’ within the plan framework, G
the background to the new approach the Plan document reads:

It is widely admitted that government officials and agen
from very closely related fields in agriculture often wo k 8
~ cross-purposes at the rural level, thus wasting the me:
resources that can be channelled to the country-side ... ...
last few years, particularly the last 2-3 years, have been perio
of experimentation with several methods of rural developmen
Several aspects of local planning, specially village plann
with the participation of the villagers have been experime;
at several places by independent groups. In the ligh
the new ferment in ideas the existing projects, programmes and
policies associated with rural development were examined
~ @ spirif of questioning and with an urge to do better and |
these ferment in particularly rural development contribu
to the evolution of the strategy of comprehensive r
development.38 _ !
37, See the Bangladesh Planning Commission, The Second Five Yw
" 1980-85 (Draft), (Dhaka: Planning Commision, Government of Bai
. 1980) VII-146. :
38 bxd.VH«Z
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JBhs:oally the strategy is administrative in nature emphasising on
' tane:ty and complementarities of programmes and delivery system.
_ simultaneity and complementarities are, however, used in the:
docnment as useful analytical tool rather than as a principle of
egration of dlﬂ‘erent agencies and services as was the case with the
Py~ The Plan document pointsout :

The major 1equ1rement is that services be smuitaneously
available and itis often possible to ensute such  simultaneity
without administrative integration.?’

programme components of the Comprehensive Rural Development
'atégy are not that different from those of the IRDP. What however
i 1ﬁerent isthe institutional aspects. It seems that the institutional
urden of ensuring simultaneity through coordination ,would be
ifted to one of the local government bodies, presumably, the newly
nstituted Upa Zillas (formerly thana).
While the current progarmme of decentralisation of administration
he government has to be viewed in this perspective, careful
tlnct:on has to. be made among the constituent concepts of
) deconcentration of resources and decision making from headquarters
branch offices, (b) devolution of authorites to autonomous bodies/
cal bodies or autonomous units of government and (c) delegation of
thonty to organizativn outside the regular bureaucratic structure

ch as public corporations, regional development bodies, credit organ- > I

ons or NGOs.® Of these, deconcentration seems to be the
mmon practice, although, delegation of authority can serve the
pirit and purpose of decentralistion. The Plan, however, remains
bu(alent on these specifics. This logically raises the question as to
what would be the local level organizations as counterparts of KSS
the proposed framework ? Will KSS play the same role as they
layed earlier ? In that case there is the question of relationship
etween TCCA. and Upa Zilla Council. Or will the Union Council
tﬂetrad‘mpnal primary cooperatwes under the Samabaya System

Ibid. VII-5.
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- for Works Programmes (FWP) or Rural Works Programmes (RWE):, _

o “however, generate significant volume of employment, particularly for

the ‘at risk’ families.4!

We now turn to the rather less institutionalised but poliﬁcﬁl
programmes of rural development. These programmes, normall
brainchild of the political leadership, are characterized by high populi
_ value, There are always conscious efforts to posit these programmes
on a distinctive base in relation to the preceding regimes. This is n
to say that‘these programmes as such do not have any developmen
‘value. Some of them do contribute to . infrastructure buildi
agricultural development and local level institution building. Also the
carry behind them some commitment and high political motivation.
Thus such programmes have greater likelihood of success in mobilisa~
tion of popular participation. . However, what happens in practic
is that such programmes are not always given operational shape and
thereis a tendency to go for hasty implementation without giviﬂiig
~ proper thoughts about technical, administrative and other aspeots
Often the total administrative resources are mobilized to implemen

 the projects. In the process, the projects do not become cost effectiv

And the unfortunate part of the story is that when the reglmﬁa
changes so do the respective programmes.

A third category of experiments in rural developmenn is the wonlc
of the NGOs. Since independence, a host of local, national, foreign
‘and international voluntary ' agencies have been engaged in differen

: aspects of rural developmcnt in diﬁ'erent parts of the country. I’-

41. Steve Jones, op.cit.

42. See Ahmadullah Mia and Abdur Rob Khan, Pamclpatian of Na»Gomn-
mental Organization in Integrated Rural “Development Programm
- Bangladesh (Unpublished country report for Centre on Integrated R
Deve]opment in Asia and Paciﬁc. Comilla, 1981) i




7 level of operation, some are local, some national, while some ate
multinational. As there is hardly any sufficiently comprehensive
inventory of the number, type, functional and geographical coverage
‘of these organizations, we may make only a few preliminary observa-

ons. In the first place, most of these organisations have specific entry

 points like health, family planning, agriculture, literacy, even religion.
aybe resource-wise they cannot cover everything but conceptually
"'hey take an integrative approach of the problems of the rural people.
bndly, these organizations in their operation are less bureaucratic and
more flexible and field-oriented. Their organizational infrastructures are
mostly geared to the field programmes rather than headquarters mana- :
gement. Consequently, their access to the people and people’s access 0

them is relatively easy. They can easily build rapport with the common
‘and otherwise inaccessible people in remote areas. Thirdly and more

~ importantly, bulk of the programmes are poverty and basic needs
oriented. Most of the programmes have specific social class or group as
their target population. Thus, the approach, orientations and method
work of NGOs in general are distinct from those of the conven
tional bureaucratic organizations. However, there are some limitations
 the part of the organizations to make effective contribution to rural
development. Firstly, most of the projects initiated by these organiza- 5
n are of pilot type based on the assumption that these are
‘meant to make the people self-reliant in solving their own problems
‘and once they achieve the objective, the agencies themselves would
W _ﬁldraw to another vulnerable area. But the reahty had hardly been
50. Quite often a patron-client relationship between the beneficiary
oups and the agencies develop and the NGOs find the people too
~dependen1: to withdraw from. Thus replicability of their programmes
ecomes extremely limited. This is an issue that should be addressed
?in national perspective as to how self-reliant programmes can really
be made viable for the vulnerable and below-poverty-line population.
dly, most, of these organizations operate as isolated units having

Jittle linkage with national administrative and support organization.




tary mgamzatmns themselves. The point is that these organizations
ha've certain amount of ﬁnancml matenal and orgamzat:onal resoUrees.

"-poor landless and wvulnerable people of this country. The str&tegy-
should be one of maximizing geographical, social, economic: an&

: 'mentai resources. There is no reason why these organizations who ar
,somally and physxcaIIy armdsﬁ the target populatlon should be  gi

.‘want to call it so, should be one that takes an integrative approach ngm
~only to the problems of the people but also to the resources of the

To sum up, rural development efforts have been made in this pa.'“ 5
of the world at different leVeh--mtemat:onal national and local ‘

The nation has always been in search of a viable strategy of rural
~ development. But a strategy to be viable for a society has fo grow,
: '1t cannot be developed quickly. Good elements ofa model should :




ext here means that certain social values, political culture and
tutions are conducive to rural development and need to be nur-
ed and taken within the programme fold ; certain features ofsocial
and political structures cannot be changed, at least in the short term
_ and are to be taken as parameters of rural development, while others
e detrimental and hence need to be curbed and modified. And this
Qhould form an essential part of conscious efforts toward rural develop=
‘ Jt But ironically, there is a gap between conscious efforts and
reality. In discussion on rural development, non-economic factors*
fin _general and socio-political in issues particular are cither over-
: loa ked or assumed to behave in a partmular way. The ana!yms

s reflects part of conscious efforts so far as political issuds"iﬁ
lqevelopment is concerned. At real end, however, pohtwal issues
do arise at d:ﬂ'erent levels and act as mtetventlon variables, conscmusly

elopment assumes central place in power struggle among differen

ups ( perhaps also between classes ) because the rural sec ;
ominates the national economy in terms of its contribution to GDP, ;.1 ;
mployment and export earnings and because it involves allocatios
nd distribution of scarce resources. The relationship at the level is,
owever, less clear as social relations and politics are more complica-

ted because of the one-way feed-back of mnational politics. The Ry

deological stand and activities of local formal politics mainly come

. For that matter, general dlsCUSSIOnB on developmental issues also overlook N
these factors. For details see, B.F. Hoselitz, “Non-economic Factors in/

' Economic Development”’, dmerican Econamac Review, Vol 77 {May), 1957. L

- pp.2841. :
See KM Tipu Sultan, Government and Cl‘rizem in Palftfcs and Dmiop- )
“ment: andsian Case (Comilla Bangladesh Aco.demy for Rural Dew
pmenf,. 1978) e oo ke o :
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down uniformly from the central command at the headquat
Secondly, there is local politics, traditionally known as ‘vill
‘politics’, centred around kinship, clans and groups and characte
by factions and cleavages. Now while national polities in most :
acoentuates rather than unifying, local cleavages, local pohtlcs
turn affect local level institutions and distribution of resources
opporunities—two crucial building blocks of rural development.
while discussing the socio-political dimension of rural development
~ may interpret them in the broader sense to indicate the value or
~ ation of development policy and in the narrower sense, to discuss
: ‘actual politics, that is the permutation and combination of relatio
~ between and among individuals, groups and institutions at local
- mational level.

- 3.1. Political institution and rural development : The poor state of
tical institutionalisation as obtains in the country and for that matt
- in most of the developing countries, results in political instability

- frequent political changes at the top. This in turn, results in adho

- and frequent changes in development policies as we have tried to po
_out in the preceding section. Nothing can really strike roots. Lacl
continuity in the political sphere results in lack of accountability
 hence, lack of a sense of obligation in maintaining continuity
policies, programmes, even in projects at the micro-level.
features emanating from low level of political development are (a)
“of sharp differentiation between political and the sphere of pers
and social relations ; (b) prevalence of cliques ; (c) lack of inte
tion among the various participants in the political process ; (d) sha

:”politics."" " At least one obvious implication of these features is

45, Adapted from Lucian W. Pye, “The Non-Western - Political Prodées -
Harvey G. Kebschull (ed), Politics in Transitional -Societies 1 The
- of Change in Asia, Africa and Latin America (New York : Appletbn
ﬁﬂh. 1968). pp.49-59 .
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e is little scope of arriving at a broad - political consensus as to

t the perceived needs of the people are and how to approach
them, At the local level, implementation of programmes becomes

ion-based. Kinship and family relationship gets preference over

al relations and social relations get preference over politicial]
rofessional relations. Also the predominance of traditional local S

itutions and at the same time, desire for modernisation create

ins on these institutions.

- 3.2. Class character of the ruling regime: Although class formation
part of the Sub-continent has never been clear-cut, the class =~
ter or at least class orientation of the ruling regimes very much
uences the development strategy pursued, the distributive machi-
&gry the distribution of spoils, to be more specific. The Green Revo~

on of the 1960s was pursued by a regime backed by a coalition

_lnnded aristocracy and civil-military bureaucracy with explicit :
ommitment to growth-based development strategy financed by
pital extracted from agriculture. Viewed in a broader perspective

s phenomenon may be explained by what is known as the backward
¢ forward linkages of the ruling regime. The ruling regime uses

The local peasantry develop a two-dimensional coalition
JSor survival and sustenance: one with the national bur-
eaucracy through local and intermediate bureaucracy,
and the other directly with the national politicians.

d military equipments from the developed countres and in the pro-
8, there is transer of capital from the peripheral rural peasantry to
he metropohs through the medium of the ruling regime.*® Similar
ervations may be made about the post-indendence strategies on
ml development which traditionally backed the landed peasantry

See Mary Kaldor, “The Military in Development'’, World Dev!opmm,
\‘_foM. No.G. 1976, pp454-482. ,_
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who, in turn, dominate the local power structure.#” The local p

try develop a two-dimensional coalition for survival and sustena
one with the national bureaucracy through local and interme at
bureaucracy, and the other directly with the national politiciz
The relations between the national bureaueracy and national politici-
ans, in turn, define the nature of state power. That is, however, go

- somewhat beyond the scope of this paper.*® The mutual dcpende
synderome has been illustrated by Steve Jones*:

- Locally this power is based on the support of dependent
croppers, landless laboureres and other clients in intra-
disputes and union and thana council elections. Natio
the political importance of large farmers individually and
a class depends on their ability to muster votes for the =
political parties and to help keep down rural unrest
would threaten the interest of the urban bourgeoisie.
again depends on having a large number of clients locally.
exchange for performing these functions, government poli

: are tailored to protect and support large farmers’ interest.
- Is that marriage of expedience necessarily detrimental to
development? That is again entering into another debate cen
~partly around the technical question of efficiency of farm :

47, For understandmg the nature of local power structure, see Atiur Rah
Rural Power : A Study of the Local Leaders in Bangladesh, (Dhaka: Ba
desh Books International, 1981). Also see M. Ameerul Hugq, Exploita
and the Rural Poor : A Working Paper on the Rural Power anqcm"
Bangladesh (Comilla: Bangladesh Academy for Rural Development, 1
Also a good number of micro-level studies sponsored by the Earl
Implementation Projects (EIP) and Bangladesh Water Development Bou'ﬂ
(BWDB) in connection with evaluating the socio-economic feasibility.

small—scale water sector projects (unpublished official reports) may prov
useful insights.

48, For elaboration, see Mosharraf Hossain, “Nature of State Powe
Bangladesh”, The Journal of Social Studies, No. 5, (October) 1979, pp.1-4

~ 49. Steve Jones, op.cit. :
- 50. See M.G. Quibria, “A Note on Farm size, Efficiency and Socio-econe

of Land Distribution”, The Bangladesh Davelopment Studies, Vol IV
~ (January) 1976, i




peasantry on large farms are not certainly anti-productive,
ically it has been found that small farms are more efficient than
farms.® Even in case of large farmers, the capital generated as e
sturns to first round of inves(tmeﬁt, if any, is hardly recyled in agri- |
Iture. Rather, it is invested in urban or semi-urban centres or |
by moductxve usurious practi¢es. Re-lending of cheap bank credits at
“exborbitant interest to disa vantaged farmers and other occ:upatxen
Ips, and the use of LLP motors in rice mills and cinema projetors
e rural moneyed people in semi-urban centres, market places,
known facts. As to distributive justice, the coalition referred
excludes in most cases the small, marginal and landless farmers;.‘;_.'
m the scope of public investment in agriculture and other rura '
opment activities. And  this constitutes a major road-block to
clpatory deve]opment in rural areas. Thus propping up of largc\

56 al that such political mobilisation be accompanied by corres-
i mg alternative programmes and institution building. In the =
of an alternative in sight, political mobilisation alone:
os ‘the general mass highly politicised threatening to break§
. existing social fabric of the polity. To give an example,
'oal parties upholding egalitarian principles can directly make
ass appeal to the disadvantaged poor people like the marginal
ers and the landless on the issue of social equity, distributive
and repressions. But these parties hardly provide am alter-
ive to fall back upon on the part of these poor who are
erwise tied to the landed peasantry in an apparently benign depen-
\g@latnonshlp Such sensitisation therefore, has the potency of




brings to the forefront two policy issues. First, there is a need for
domestic political order, that is functional or production-oriente

di‘s;iosal' Secondly, the sensitisation programmes carried by some
the NGOs ‘working in the country need a careful evaluati )
 the above perspectwc %

that is sometlmes resorted to in initiating new programmes'
: Political mobilisation also z
aritwa importance in maintaining continuity of certain rural
ment programme even when regimes change as well asin 8%
: over to suitable development strategy by the same regxme. : ‘_ 2

inputsand services to the poor. In passing it should be men
that effectiveness in delivering services to the poor, however,
among these organizations because of differential - representativ
~access and service orientation. Secondly, they can mobilis

-pohtxcs. Sl
. However, most of these local level institutions are d
oh the urban centres, Their identity is not rooted in thc‘
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r are located in and the rules of business and administration

yport of these organization normally come from up and as such
tiative at local level is circumvented. Secondly, the elective local
bodies are in reality dominated by those in local power structure.
% ,?Zhe network of kinship and group support in the rural areas is such
: rich landed peasantry and local elite get elected each time. The
Eﬂmmnanoe is sustained in a complex mechanism of dependency of the
isadvantaged people on them, Kinship support from urban centres
d condoning or callous acquiescence from the local and intermediate
ﬁﬁrgaucracy, all contribute to reinforce their position. Thirdly, the
level voluntary organizations or NGOs work in an uncoordin-

d manner both among themselves and with respect to the local

ernment bodies and other agencies. Although the most valuable
tal they command is their easy acceptability to the common

e, whatever tangible resource they possess is sometimes dissi-
ted in so many ambitious programmes they undertake at one

Besides, they obtain little encouragement and support from

government. Then there is the questions of accountability of

organizations either to the people or to same controlling

of rural development in Bangladesh. It isthe local institutions
have the potentials of providing the landless and disadvantaged

: ﬂae'dtsadvantaged in these organizations, autonomy and at the same
ne accountability, service orientation and elements of inter-orga-
lization competiveness, resources and guidance from the cenntre
‘at the same time, accomodation to local initiative, are some

the ways to build local institutions.

Urban Bias in Rural Development
One nnportant issue of development economics that is drawmg i
ly interest in recent years is the urban bias in overall develop-




RURAL DEVELOPMENT IN BANGLADESH

ment policy, prioritisation, allocation, even in rural prograﬁilﬁﬂ
themselves. ' Emphasis is put on rural development, yet resour ;
allocation and other practical measures end up beefing up urban
based development and urban consumerism. The period since the
1950s when rural development was pursued in a serious way has been
_termed by some as “a quarter century of anti-rural development‘.“‘ :
Such a bias also been evident in Bangladesh where the urban sector
~commands only about 15 percent of the total population. Ur
bias. is reflected in wurban-rural income disparity, allocation
resources, social ' infrastructures and food rationing system.
‘Teasons may be traced in contemporary historical development, ¢
~ character of the pressure groups that matter as well as the sysﬁemi
or technical aspeots of the planning process.

- The development strategy pursued in the 1950s and 1960s, as

have seen, created a wide urban-rural disparity. When Bangl ’

- was born in 1971 it had one of the most appalling urban-rural i income

inequality in the world. Average per capita income was, in 1969-7(

~ estimated to be almost five times higher in urban than rural aj

- Over these years such difference has been further accentuated

allocation bias, inherent bias of the colonial education system

- cally against the rural areas, concentration of basic amenities in
~urban areas and unequal access to subsidised food and other P

uctive services.

The obvious bias against rural development occurs in the ca
allocation of resources. In this context, the general statement ma
by Holmquist may be cited :

...it is more llkely that the urban and upper class mﬁerest
bureaucrats and their political allies will triumph and mo

vlvllfll flow towards enhancing the urban upper class way
e’ 4

- 53, Wahidul Haque, op.cit. p.14.

54, See M. Alamgir, “Some Analysis of Distribution of Income, Consum

~ Savings and Poverty in Bangladesh”, Bangladesh Devebpm ;
it ¥ol.II NDA (October), 1974,
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:rmlar argument holds for Bangladeshas well. As private capi- =
accumulation is very low, public sector plays an important role
velopment. And as such, allocation of resources is all the more
.~ relevant for rural development in general and agricultural development
inpartltmlar. So far the official policy is concerned, agriculture and
or that matter, rural development, has always been given high priority
mensurate with the importance of agriculture in the national
jomy. Till recently, all modern agricultural inputs have been
ily subsidised, Attempts have been made to create elaborate admi-
ative machinery to cater to the of needs of rural areas. However,
riculture’s share in public and private expenditures and bank credit
not been commensurate to agriculture’s share in export earn-.
, employment and GDP as may be seen in Table 1, “Priority to
ulture, funds to industry and urban infrastructure’ seems to have i,

: Share of Agriculture in National Economy and Investment 2

Percentage of total
(1973-77 average)
~90-95
75-80
55-60
20-30
9-11
7-9
12

rasa whole instead of agriculture alone into conmderatxon.
rding to one study, only 24 percent of the total resources under
F ¢ year Plan (1973-78) were. allocated to rural development as
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- compared to 43 percent under the Pakistan Fourth Fwe Yean
In the Second Five Year Plan (1980-85), the figure is 29 percent

 The year-to-year Annual Development Plans (ADP) would

reveal the same pattern of allocation to rural sectors vis-a-vis oth
_ sectors as have been shown in Table 2 for the period 19757
1982-83. One obvious limitation of the table, of course emanati
. from the very the sectoral approach to the planning process, is
lack of clear-cut demarcation along urban-rural lines. Althoug
~ empirical tracing of the flow of rescurces upto the destination is
~ very difficult but rewarding and at the same time politically ur
table proposition, ift the absence of any such evidence, we méy b
on our experiences to argue that agriculture, flood control and w.
resources. and rural institutions constitute the rural developme
sector. One may argue about the dual role of transport and co
nication, health and family planning as well as edacation. But bulk
the resources is spent in the urban areas and only a fraction, if a
goes to the tural areas. From Table 2, it is seen that allocation
agriculltural sector has increased but it decreased for flood control a
water resources as well as in rural institutions over the period.
,._infrastmoture building in agriculture got less importance than pro
ing subsidies to agricultural inputs. Such subsidies availed mair
_'by the large farmers in fact helped maintain their high level o
cuous consumpnon because subsidies to this group of farmpru
avings to them, Thus even in agricultural development proper,
percentage of development outlays was actually less than wh
shown in the ADPs., There is a second degree urban bias €
whatever resources are allocated for the rural areas. And that
; hlg: degree of leakage in urban-based super-structure of rural de
'ment in terms of the mlmstnes dwxsxons d-partments, dxrectorates

-

_57 saé‘"nnihan Sharif, Planning with Social Ju.r!lce :
{ -pangladuﬁ Bopk; Intemations Limnted, 19&2). pt
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Public Administration. —

,Snm l;;gg)ladesh Bureau of Statmhm, Statistical Year Book of Bangladesh 1982, (Dhaka: BG Pness
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~ educational reform that connot solve the basic problem. Also age,
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bearing insignias of, for example, rural water supply, or rurat.'
electrification.

" In the field of education, the problem may largely be traced to the
system as well as content of education, a legacy of the colonial pas
and perhaps, immune from a number of abortive reform measures. An
educated man finds himself unfiit and unemployed ‘in’rural areas.
Behind the ‘very idea of giving and getting education there is the urban.
oriented desire to secure a job there and live well. Text books, curris
cula, examinations, professional recognition, mobility, all these shape
urban-oriented ambitions. The mechanism and outcote may be ill
trated with the help of the following general argument:

Both internationally, ahd within individual developing coima
tries, centripetal forces draw resources and educated people if
towards the cores and away from the peripheries. At the inter=
national level, brain drains are a well-known phenomenon. B
there are similar movements within the developing countri
The urban web attracts and then traps professionals, holding
them fast with better houses, services, schools and career pros-
pects.5?

It Is sometimes agued that posting of officials in the remote rural
areas under a well-conceived decentralisation programme might be a
remedy to revert the direction of brain-drains. But without proper

Perhaps more serious attention should be focused on the

basic question of a functional education system and

accompanying institutional measures that ensures job
« prospects in the rural areas as well.

urban and administrative centres, Academic researchers go to field

marriage, children, and seniority would again draw'them fowards largot' i :

work in rural areas when they are young, enthusiastic but less expgrlw
enced. But when they are older and gain more expertise, Iihey too

59, See Robert Chambers, “Rural Poverty Unperceived: Problems and Rems&u
ies", World Development Vol. 9, 1981, p. 2.
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o%ne trapped in urban centres. Perhaps more serious attention .
ould be focused on the basic question of a functional education
sy em and accompanying institutional - measures that ensures job
tpcqts in the rural areas as well.

The othet field in which urban bias is reﬂected is the food ration-
system introduced in the country by the British government during
¢ 1943 famine in the then Bengal. The major beneficiaries'of the food
tioning system are again the urban dwellers, that also in a highly

quitable ner.®® Roughly 2 million tons of food grains obtained
om donor agéncies and procured commeicially from domestic produ-
cers are distributed through the system. Of this, one third is channelled
thre ugh statutory rationing system to the urban middle class, one-third
‘the ‘priority ' groups’, namely, l;he armed forces, the police and
overnment employees while only about one-tenth goes to the modified
tioning areas including rural areas and less than one-fifth to the rural’
or through FWP or relief.®? The leakage, however, in both the
rocesses is so big that hardly one-tenth of the total off-take ultimately
reach the target group in the rural areas.

' Now, what are the major factors behind urban bias? Though this _
basically a matter of political will, it may be traced to two frotors: <
ass background of the political leaders, somewhat covered in a prece-
‘ding section, and the planning process itself. One study reveals that
-more than 50 percent of the parliament members in 1975 came from
occupation groups like lawyers and businessmen obviously based in the
~__t_lrban areas.? This dichotomy of urban and rural professions however .
‘has partial explanatory value in the socio-political context of Bangla-
desh where interests of both urban and rural rich and middle class fuse
togethereconomically and politically as we have-also-seen-earlier-———
- Secondly, experiences with two five-year plans and the earlier two-
ear interim plan suggest that despite political direction to socialistic

de Vylder, op. cit.

it L AR Ot y:l
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;See Rounaq Jahan, “Members of Parliament in Bangladesh” (m:mco),
March 1975,




- tions, the operational parts of the plan  documents collapse
-conventional planning methodology. And the methodology involves

~ isTequired to redirect material and man-power resources for rur'él'

64, Ibid.

planning or self-reliant devel&pment strategy in the preambular sec-

a number of mechanical steps like, (a) provison of statistical bas
on essential parameters (population growth, savings/investment raﬁc&)
during the base year ; (b) provision of basic premises based on va 7
judgment (equity vs. efficiency or growth for example) ; (c) des-
igning magro-economic model ; (d) designing macropolicies on sub-
sectors to support the m:cro-pol'cles (f) building up sectoral andﬁ.:'
sub-sectoral programmes; (g) resource budgeting ; and (h) determ~
ining resource gap and then exploring ways of meeting the gap with
foreign aid.®* In suck planning framework, policies regarding the
rural areas remain disguised under the rigours of input-output
model. Even regional policies, when designed, are not elaborately
programmed with identification of urban-rural components.

A way out of this systemic bias, suggests one economist, is ‘Rur- 4
alisation Strategy’, not mere change in sectoral allocation ratios.o* £
Although he does not operationalise the concept, it sounds to be a
rewarding departure and perhaps also a difficult re-onentatxon Thu'
requires more thoughtful atiention and experiments. But so far d1s-f
sipitation of resources is concerned, which is also a serious problem,
accountability at all stages, both official and political acoountab:hty,
has to be established. And accountability is a two-way process.
After all, why does the landed elite-politician or local-¢lite-bureaucrat
coalitions work ? It is as much due to mutuality of intrest as some
sort of two-way accountability that works.

In any case, a major reorientation, attitudinal and administrative, 1

development to rural areas.

63, See Raihan Sharif, op. cit,, p, 23.



It is hard to belleve that in apredommant:ly rural country like

Bangladesh with only 119 urban centres®® covering a small fraction

of total area and with only 15 percent of the population living in

' those centres, there is knowledge and perception -gap about rural
- problems. In the fiirst place, the urban and rural areas in Bangla-
‘desh form a continuum in which there is a two-way flow of people,
~ commodities and ideas expedited by improved communication. Bulk
~ of the urban dwellers, including those who matter in rural development,
- have rural linkages in terms of upbringing, early education, kinship
~ and property. Thus, the urban-rural dichotomy in Bangladesh should

not have-been that pronounced as in the developed industrialised

societies. Secondly, since the 1960s, particulafly 1970s a considerable

volume of literature has grown on different aspects of 1ural develop-

~ ment. The latest is the village study trend. Most of the empirical
~works related to development and socio-economic surveys are carried

out with respect to the rural areas providing greater insights about

_ .nu'al life and problems. Comments one scholar :

Knowledge on the micro-dynamics of a v1llage has nearly
reached the saturation point. Rather than spending valuable
research man-months more and more on these micro elements,

“65. An urban centre normally includes place having a Municipality/Town

| Committee or Cantonment Board with at least 5000 population in a contin-
uous collection of houses where basic utility services are catered to. These
places are normally centres of non-agricultural activities like industry, trade
and services. In Bangladesh, places with less than 5000 people are also
- considered to be urban centres if other characteristics are present. See
Government of the People’s Republic of Bangladesh, Census Commision,
Bangladesh Population Census, Bulletin No. 2 (Dhaka: BG Press), and cited
inN. Islam, *Rural Development through Urbanization, BIISS Journal,
Special Issue No, 2, 1982, p. 59. No figure however is available as to what
percentage of total area is covered by these 119 urban centres. But it may
be presumed that most of them are very small as 54 percent of total urban
population live in 6 largest cities.
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priorities should now be assigned to the weaknesses about the
solution of the identified problems, i.e, development policy.%¢

While no one should have any disagreement on the thrust of the
second part of the observation in regard to programme formulation
and implementation, the first part of the comment does not seem to
be a valid description of reality. Even if making a bibliography on

any area of rural developmnt is likely to run to a hundred or

more,*? it is doubtful if even a significant fraction of the villages in
Bangladesh have been covered by studies broadly concerned with
issues of rural development. Inadequate geographical coverage is
co-existent with duplication or triplication in some places resulting

And it is through rural development tourism that we
learn about rural problems and at the same time know-
ledge and perception gaps occur.

from a set of biases to be taken up in what follows. There is
hardly any coherent and comprehensive body of knowledge about

rural problems. Nor is there any internal and institutionalized process ,

of learning about rural problems other than through what has come
to be known as “rural development tourism’*—the phenomenon of
brief official or unofficial rural visits. And it is through rural develop-
ment tourism that we learn about rural problems and at the same
time, knowledge and perception gaps occur. The ‘tourist’ or visitors
are normally leaders and government officials, head of the state/
government, ministers, bureaucrats, health staff, agriulturalists,
educators, community development officials, engineers, private techni-
cal spé&ialists, academic research staff, foreign volunteer ‘cbrﬁs,
diplomats, staff of aid agencies, jurnalists and consultants. They

- have three things in common: they come from urban areas, thewwant

to find something about rural areas and they are short of time.
66. See Raihan Sharif op cir, '

6. nu : g
- 68, See Robert Chambers, op cit p, 3
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Shortage of time, importance of the visitor and the type of informa-
tion desired determine what is eventually perceived. Lack of time
.(_irives out the open ended questions, the visitor desires a particular
type of answers, and the respondents are in desperate search for a
; éqrrect answer, sometime hesitant and shaky and sometimes over-
‘eloquent. On the whole, formal actions and non-reactive objects are
given more attention. The visit inevitably becomes guided by local
'.dﬁcials, influentials and other groups. An intimate and private life
 of the community remains out of sight and knowledge of the visitors.

~ Such trips are likely to be seriously affected by a number of biases
: lxke (a) spatial bias leading ‘tourists’ to visit mainly near-urban centres v
. or road-side villages, which are accessible by land rovers ; (b) project
bias for which the visitor has greater inclination to visit areas where
at least some programmes have been introduced and non-projects
_areas are left out of the itenerary of the ~visitors; (¢) success bias,
~ which means the successful projects attract repeated attention while
~ the unsuccessful cases remain unseen and unexplored; (d) person bias ;
in favour of these with whom the rural ‘tourists’, local officials and
~ rural researchers can develop contact and communication, from whom =
~ they can expect to obtain impressions and information, (e) dry-
~ season bias and (f) professional bias.®® Professional training. val-
ues and objectives dictate the ‘tourists’ to look for and find what fits
 their paradigm. Visiting the same village, a water development
engineer looks into the hydrological factors affecting agriculture, an
~ agronomist investigates into the yield rates, pethaps very much
~ affected by hydrology, an economist in wage and price which are foa
great extent determined by productivity, while a sociologist looks into
the patron-client relationship in agriculture. While these are legitimate
specialised fields of inquiry by individual experts, the fact remains
~ that ‘hé interacting and inter-locking characteristics of poverty
‘comes to the individual tourists in a truncated fashion. :

_ The is not to say that all individuals and agencies take such --.',ﬁ
‘specialized and partial approach in knowing rural problems. In recent .
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years, there has been a shift toward generating information on rural
poverty in an integrative and comprehensive manner. Even then the
basic limitations of rural development tourism—that is taking a still
picture rather than the moving and living thing over a longer
timeframe remains.

The question arises as to what are the areas in which knowledge
and perception gap is very pronounced. In very general terms, the exact
dimension of farmers® poverty is the darkest area. Secondly, farmers
response pattern to a particular set of interventions is not known.
Thirdly. the fact that rural people are ignorant about their activities,
is nota valid description of reality. We go to the rural areas to
know their problem, yet we try to impose our version of their pro-
blem on them. Fourthy, the social relation, dynamics of rural power
structure etc. are areas about which we do not have a correct perce-
ption.

The immediate impact of this knowledge and perception gap is felt
on a realistic programme formulation and the modalities of its im-
plementation. The importance of knowledge and perception 'lies in
the fact that rural development is a social process par excellence which
simultaneously - engineer the social relations between and among
different social groups. A correct perspective of these relations would
go a long way in programme implementation.

What is the way out ? At academic or research end, perhaps
participatory observation (anthropological method, that is) method
could be emphasized alongside the technical data collection through
living in the rural area for quite some time. Participating in the way
of life of the people would help obtain the most unposed picture of
a community. At practical or actual rural development end, regular
and efficient internal monitoring system could obviate the limitations
of rural development touris\m.. An alternative through which the two
ends could be combined is the concept of action research which has
been undertaken with some organizations in Bangladesh. It helps
experiment with programmes and at the same time minimises
knowledge gap about rural problem.
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6. Poor Participation in Development Process
Participation in development programmes on the part of the people

(not few individuals) may serve a double-trick—end and means of

development. Participation is an end of development in the sense that
it transforms the people from mere demographic entity to economic
and social units. Development is as much a social proceess and through
participatiou they get opportunity of going through the process which
changes their attitude, perception, receptivity, mobility and other
economic qualities. It is a means in the sense that through participa-
tion of the people in development process an effective implementa-
tion of programmes may be ensured, People’s opposition, rejection
or indifference to programmes is a great hindrance to programme
implementation. Apathy and lack of response of the silent majority,
the target group that is, makes any mechanism of reaching the benefits
to them ineffective. But participation itself is a problematic concept
in the context of a developing country like Bangladesh with bulk of

.the people living even below the subsistence level. And participation

on the part of the below proverty line people is not the same thing
as that on the part of the above poverty line people. In order to
bring the former to the mainstream of national life and enable
them to participate in development programmes, special programmes
have to be undertaken. But before we come to that let us see what
people’s participation is.

Ideally people’s participation has been defined as “the direct
involvement of the rural inhabitants through grass root’s level
orginizations in the decision making, planning and implementation of
development activities.”™ By this definition, a situation where govern-
ment officials consult local people to guide government decision
making and when people’s involvement in the implementation of
development activities is confined to the provision of local labour

70, See L.E. Birgegard, Manual for Analysis of Rural Underdevelopment (Up-
sala : International Rural Development Centrs, Swedish University of
Agricultural Science, 1980), p. 95.
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‘would not qualify as people’s participation,”! But this would be
perhaps raising the standard at too high a level. We have seen
earlier that the local level institutions are not that developed and they
have little autonomy in control of resources. The local government
bodies are not functioning effectively either. Besides some of the
rural development projects are technically complicated. As such it
- is difficult to meet the above rigid criterion of participation. At -the
other end of the spectrum we have an impressive radicalisation of the
concept of participation in terms of government’s participation in
people’s programme instead of people’s participation in government’s
programmes.’> Such a concept has been endorsed by the World
Bank and has been applied in irrigation project in Philippines. While
ideally this should be the true meaning of participation, there are
institutional as well as structural problems. The institutional problem
emanates from the rigidity in bureaucratic organization and the
traditional top-down decline of manpower quality in the hierarchy.
Participation in people’s programme require high calibre management
and leadership. There is need for attitudinal and behavioural change
in government machinery. And the structural problem pertains to
the below-subsistence population for whom such participatory devlop-
ment is meant and expected respectively. It is too much to expect self-
development or community development programmes to be designed
by themselves even when overall guidance is provided. They have to
be provided with basic needs and other support to bring them upto
the mainstream level. What is needed is specialised programmes as
well as target group orientation in other development programmes.
The lin:{jtations of both these definitions therefore dictate that parti-
cipation should be defined and operationalised in a flexible manner at
least in the short run. We would take people’s participation as
more of an end than a means of development. Viewed in this
perspective, the minimum requirement of participation may be said
to have been achieved when (i) the programme concerned reflect the

71. Ibia. ;
72. See World Bank, World Deyelopment Report 1983, p. 93,
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felt-need of the people, (ii) the target population have access to the
benefits of the programme, and (iii) representation in the committee
is open to the local people in general and the target group in
particular. §

It would be worthwhile to identify the obstacles to participation
on the part of disadvantaged group of the society. The commonly
held view is that obstacles to participation are basically structural
pertaining to the poverty syndrome mentioned earlier. More than
80 percent.of the people of the people of Bangladesh live below the
poverty line—deficient not onmly in income, nutrition and hence
physical capability but also in the favourable will and attitudinal
factors. It is argued that in the midst of poverty, they develop an
attitude of passivity, fatalism, reluctance, and not the least, an apathy
toward development programmes. They are resistant to change and
apt to make ‘we-vs-they’ line of division on any issue or development
programmes. They look at outsiders with suspicions. These attitudi-
nal and perceptual factors may at best be attributes of poverty and

More than 80 percent of the people of Bangledesh live
below the poverty line deficient not only in income,
nutrition and hence physical capability but also in the
Javourable will and attitudinal factors.

cannot by any means be considered as the sole or major reasons for
poor participation in programme. If participation is viewed as one
of the objectives of development, then these factors become non-
argument. There are other significant road-blocks to effective participa-
tion, even it is defined in a flexible manner as has been done earlier.
In what follows some of the major obstacles to participation has been
identified.
6.1. Decision making and programme formulation mechanism :
This problem emanates from lack of growth of sufficient local
« level institutions with delegation of authority. In the absence of such
local institutions, decision making and programme formulation are
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carried out by distant bodies up in the hierarchy. Programmes
come down to the area not in institutionalised shape but as piece<meal
projects. This creates the first decisive gap even if the projects reflect
felt-need of of the common people. The implication of implementing
non-institutionalised programme in the rural areas is that supervision
to implementation work is done again through ‘rural development
tourism’ and in the process, those in charge of implementation are
accountable neither to local people nor to the authority. Local
people are hardly consulted excepting the rich, well-to-do and
the influential ones. Thus the poor people are distanced and only
few privileged ones may have marginal participation in the residual
decision making and project management. A second implication
of the lack of appropriate local institutions in sufficient number is
that the disadvantaged ones, even if they become vocal or resentful
can hardly make their voice felt. The point that is made here is that
local level organizations, even if they are of NGO type, with member-
ship from the poor people, can act as pressure groups or bargaining
poles moderating the role of conventional local bodies and minimizing
adhocism and bungling with people’s money.

6.2. Procedural complicaies and poor access to institutional facilities:
In most cases, the poor and the disadvantaged donot have easy access
to whatever institutional facilities are available in the localities. Eligi-
bility criteria are normally too high; exceptions are made for these who
may obtain facilities under normal rules and the procedures are too
complicated for the simple ignorant but innocent people. Bank credits,
KSS membership (land ownership criterion) are same of these institu-
tional facilities to which the poor have little access. Examples are
there when in even in goods and services specifically. meant for target
groups, the powerful and influentials can manage to appropriate a
large portion.

6. 3. Local power structure : From the above it also seen that the
role of local power structure in obstructing people’s participation is
of more fundamental nature. Local power structure is a function of
lack of effective local organization and at the same time impedes the
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growth of such iustitutions. What is more, they come to provide
‘natural’ leadership to local institutions including looal elective bodies,
even some of the voluntary organizations. Member of the some elite
family control many organizations through (a) land-based local power
and influence, (b) apparently benign dependency relationship with
the poor, (¢) kinship relation with those in positions, (d) educated
brother, son and daughter, in-law (¢) social worker wife, (f) act
of (cost-effective) benevolence, like donation of publicity-orinted lump
some money, piece of land, and not the least, (g) generosly warm
hospitality toward visiting politicians, bureaucrats, aid agency people
or a consultant engaged in feasibililty study. In the process, they
are catapulted to decision making role, control of resources, contract
for local construction works etc. They participate in devolopment
programmes on behalf of the poor. (?) The have to be cajoled and
coaxed for making a programme acceptable to the people. Where
slightest personal interest is involved, any programme endangering
such interest is opposed or compelled to be modified. An honest and
upright bureaucrat sometimes become disgraced if their activities
adversely affect the power structure. Now, *power structure in the
rural areas is not something homogeneous having unity of purpose.
Different poles of power have different stakes from the same program-
me and results in a conflictual situation and at times, deadlock.
Opposition for opposition’s sake becomes norm in programmes
sponsored, initiated or favoured by people not liked by others.
Common people in the process become disillusioned about such
programmes.

7. Conclusions and Recommendations

We have tried to highlight five major issues of rural development:
one, experiments without continuity, consolidation and replication;
two, level of socio-political development and coalition of interests
obstructmg removal of rural poverty, unemployment and social
meqmty, three, urban bias; four, knowledge and perception gaps and
finally, poor participation in development programmes. At least
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the first four of these issues could broadly be traced to political
sphere in the sense that they pertain to political development and
political stability. Political will, attitude and perception of those
who matter in rural development, the dynamics of relations and
interactions between different interest and pressure groups and power
structure at national and local levels all those matter. The quan-
tum of resources that eventually filter down to the site of the rural
development projects is determined by these factors. The response of
the local level institutions and the response of the local people or the
target group of population are also functions of these socio-political
factors. In view of this chained linkage, approach to these sequence
of issues could be starting at two ends of the spectrum: political end
and- participation end.

At the political end, we have pleaded earlier that there should be
continuity of progammes, at least of the beneficial elements of a
progamme irrespective of the regime in power. The argument here is
one of national interest, a desperate one at that, given the increasing
and alarming level of poverty, landlessness, unemployment and social
inquality. So far as the problem of continuity lies in the political
sphere, one way out could be less politicisation and more national
orientation of programmes so that the succeeding regimes feel less
tempted to discard it in favour of their own programmes. The
opposition as well as other interest groups could be motivated to
participate in decision making and policy discussions so that the
programmes get semblance of legitimacy and do not get an absolute
political colouring. In the like manner, politics of production should
not be the monoply of the ruling regime. The opposition and other
interest groups should take a competitive attitude (a healthy one, of
course) toward productive works and development of the nation,
A certain percentage of their party fund could be publicly committed
to certain programmes, however, limited they may be.

At the participation end the imperative of participation should be

reiterated first. In addition to the two dimensions of participation.

refered to earlier—end and means of development, that is—there is
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a third dimension pertaining to the value orientation of the society.

The vision of an egalitarian sociéty with participatory democracy and
participatory development requires meaningful participation of bulk
of the population who are incidentally the poorer section. Their
participation presupposes access to productive resources and
opportunities lest they are driven to polarised and even radicalised
view points. This is not to sound out a dooms-day theory but high-
light the imperative of participation. As to how effective participation
can be brought about, the emphasis should be on institution
building under public, private jand non-governmental initiative.
Focus on local level institutions follows from the fact that the rate
‘of participation, however flexibly defined, would be hopelessly low
on the part of below subsistence people when considered as
individuals. On the other hand, they may be effectively mobilized in
an organized fashion by the local level institutions, even if they are
dormant and weak at the moment. True, these organizations may be
dominated by the rich class even within the organizational folds.
But proliferation of organizations for target, cross-target and cross-
social groups would loosen such rich-class grips and democratise
prograrmmes and institutions, The central point of this argument
is that growth of target group oriented organizations would help
create multiple poles and dilute the traditional power structure. In
the process, the bargaining power of the poor would be strengthened.
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