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17 Communication, Innovation, and
Planned Change in India

Although the administrative structure of British India
gea'red lar.gely to law and order,'fit did include a numb Wan
natlon-bullding departments. Some of these departments reige(;-
::re;l;ef;}]rssire\gcewftoh the people, but their prcgrammes were
v any urgenc i
administrator, wielding vast po%versyforoihzlic;?rrl‘teg:;cegz?i:ral
and'order, was unmistakably the central ﬁguré in the adminéw
tratl‘{e set-up; the specialists and the technicians were rele atlS(;
to sebond.ary positions. Officials, both general administrgat ¥
and technical experts, constituted a special class and functi Or(?
as a subcultural segment of the society. Those on the him;le
ef:helons of the bureaucracy consciously tried to maintaéi”ner
dlsta.nce from the masses. The life of the officials was one oat"
relative ease, and the tempo of their activities was generall
:lllciw. Frfae from polhitical pressures and economic compulsionsy
tivg;:;g;x;:ed practising the prescribed routines in their respec-
Attam'rqent of freedom changed all this. The emphasis i
state activity shifted from maintenance of law and Iz>rd 05
planned development. For the new tasks, both the polifirci:lcr:
and the? l_)ureaucrat were not quite prepared. The former came
to _p.osmons of power with a rich background of agitational
g;)(lll:;cs andI (?f solildarity-building, but with little experiencc;nsf
em solving; the latter, used to a.sheltere i
stereotyped ways, was by temperament and trainii geigzt;:c;s;t:g
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itted to assume the vastly enlarged role expected of him.
Radical and purposeful changes in the norms of political as well
as bureaucratic behaviour were indicated.

Two types of communication networks were well developed
in India: the network of administrative communication and the
..etwork of political communication. The first consisted largely
of an organization for gathering administrative intelligence—
mainly information relating to the state of law and order,
especially concerning the possible sources of trouble. The
responsibilities of the nation-building departments were limited
and precisely defined. Their field agencies, supported by the
network of general administration, kept them well informed
regarding situations requiring their attention: for example, they
knew where they had to rush relief during famines or following
serious fires, and where they had to enforce preventive measures,
for instance at the outbreak of smallpox, plague, and cholera
epidemics. The concept of working in association with the
people was neither emphasized nor ‘understood. If the people
resisted persuasion, they had to be pushed. ‘

The network of political communication, resting on the
hatred of alien rule, was excellently developed for the flow of
agitational information. It succeeded admirably in building
certain patriotic images and in spreading the political ideology
of the nationalist movement. But nation-building requires.
modification in existing norms and institutional arrangements,.
creation of new norms and institutions, and innovations for
more effective communication. Traditional societies cannot be
modernized by exhortation alone. For the additional com-
munication functions required in nation-buiiding, the existing
network was not particularly suitable.

Viewed in the context of the requirements of nation-building,
effective communication between several identifiable segments
was necessary. This comprised:

1. Communication between the political sector and the

bureaucracy;
2. Communication between the planner and the political

decision-maker;
3. Communication between the planner and the research

agencies;
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4. Communication between the planner and the umts of
production;

5. Communication between the different departments and
agencies of the government;

6. Communication between the different levels of adminis-
tration;

7. Communication between the general administration
and the technician;

8. Communication between the modernizers and the
common people;

9. Communication between aid-giving and aid-receiving
countries;

10. Communication between overseas consultants/advisers
and their native counterparts.

Communication between the politician (the new political
chief) and the bureaucracy (the old work horse) was difficult,
especially in the earlier years of freedom. Although both were
patriotically motivated, their orientations and ethos were
different. There was considerable mutual distrust between the
two. The politicians’ image of bureaucracy, especially of the
higher civil servants, identified it closely with alien rule (did not
the civil servants lead a secure and comfortable life when the
freedom fighters suffered hardships and made sacrifices to dfive
the British out?). They regarded the bureaucracy, by and large,
as unimaginative, unworkable, and immobile and felt that as a
group it was concerned more with power and perquisites than
with the higher motivation of serving peopie. The civil servants,
many of whom had more than a sneaking admiration and
respect for the freedom fighters, resented this attitude. They
found that in positions of power some of the patriots were not
quite embodiments of service and sacrifice, and not without
some of the failings for which they criticized the civil servants
so vehemently. The bureaucracy, smug in its familiarity with
the skills of administration, was perhaps convinced of its indis-
pensability.

The experience of working together threw up some new

problems, but in many ways it also brought the bureaucrats and
‘e politicians clos .r together. Personalized politics and diffused

expectations of the politician were now the major source of
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worry to the bureaucracy. Bureaucracy’s concern for set
procedure and established routine annoyed the politician and
the former, in turn, was dismayed by the impatient ways of the
political executive who did not want to go by precedent. The
two broadly agreed on the aims of national policy, but they did
not see eye to eye on the methods of implementing it. The roles
of the political and permanent executives were not sharply
distinguished, not at any rate by the politician. A curious con-
sequence of this, in some instances, was the merging or transfer
of the two roles. Good intentions and pious exhortations by
themselves could not remedy the situation. Some political execu-
tives tried to set a good example by confining themselves only to
the making of major policy decisions and to the exercising of
general supervision over the work of the ministries or depart-
ments they controlled; they did not interfere in their detailed
working and respected the bureaucracy’s right of placing its
views freely and fearlessly. The higher civil servants also modified
their thought- and work-ways. In between those who adopted
the path of abject surrender and those who continued to sulk
resentfully, a sizeable section of civil servants learned to live
with the politician. With a view to achieving speed and
efficiency, they modified their procedures, but they also generally
insisted on their right to present all aspects of a given case with
their own advice. The ultimate decision was of course with the
political executive, and this position was never in any serious
doubt. Passage of time was expected to evolve the norms
governing the relationship between the two.

On the intermediate and lower levels, modifications in the
established institutional arrangements and creation of |new
institutional patterns were expected to establish proper com-
munication between the civil servants and the politicians.
Some innovations were also tried: for example, participation by
the members of the two sectors in common orientation courses
and seminars was expected to bring them closer.

Communication on the highest planning level was ‘also not
always easy. All major policies were to be determined by the
political decision-makers, but the specialized job of preparing
detailed blueprints had to be handled by the technocrats.
Implementation of the plans and policies was largely left to
the bureaucracy. All three, the politician, the bureaucrat, and
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the technocrat, continued to speak their respective dialects.
_ There were significant differences in their approaches and ways
of working. Unlike the technocrat, who tried to look ’at
problems objectively from the point of view of his specializa-
tion, the politician could not be oblivious to ideological commit-
ments, to parochial pulis, and to the possible political consequ-
ences of the policies suggested by the specialist. In respect of
the priorities and the emphases in planning, the two often did
not see eye to eye. Acting under pressures of different types
and for a variety of reasons, the politician had to commit him-
self to positions that did not meet with the approval of the
expert. The expert’s computations and projections were often
beyond the comprehension of a majority of the politicians.
These factors‘created difficulties in the way of communication.
The. structure of India’s Planning Commission, though, is
such that it includes politicians, administrators and technocrats
—the three types of personnel most acutely needed in the
process of planning for national development. The Prime
Mmlster of India has been the chairman of Planning Commis-
sion from its inception. Its membership is varied and includes,
besides some of the key ministers of the government of India,
members drawn from the ranks of technocrats, administrators,
and politicians. This diversity in its membership posed some
problems of communication but, on the whole, the Commission
has succeeded in working at a team without sharp cleavages
anfi .pronounced differences. The prestige of the late Prime
Minister Nehru and the presence of some important members
of the Union Cabinet added weight to the views of the Planning
Con}mission and made them generally acceptable to the
P?rllament. Nevertheless, the dominating presence of the Plan-
ning Commission was occasionally resented by politicians both
1ns1(?e and outside the Parliament. It was particularly criticized
for its tendency to override the ministries by scrutinizing their
proposals and pronouncing judgements over them. For an
extra-cqnstitutional body like the Planning Commission to
exercise such control over the ministries was regarded as
unusual and objectionable. The Commission was sometimes
'desc.ribed as a ‘“parallel government’” or even as a “super
cabinet.”” The echoes of this criticism were also heard in the
~ capitals of the various constituent states of the Union. Although
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some channels of communication between the Commission and
political institutions have been created, many inadequacies still
persist.

The planner (and also the administrator) has not been able
to communicate effectively with the various research agencies
which have important roles to play in the country’s massive
efforts for economic development and technological change.
The Planning Commission and the various ministries concerned
with the implementation of development policies have to use
a great deal of research, both for formulating their policies and
for more economical and efficient implementation of these
policies. Besides utilizing the existing agencies and impressive
network of organization devoted to research, mostly of an
applied nature, has had to be created. Asa substantially large
part of the funds for research is provided by the government,
it can directly or indirectly exercise considerable influence on
research policies and priorities. While it is true that in framing
research policies, scholars and scientists are consulted, the
control of research funds and the management of research
organizations is largely vested in the bureaucracy which,
despite some notable exceptions, has little insight into or under-
standing of the nature and problems of research. In consequ-
ence, little really useful work can be done inside the impressive
buildings that are put up for the research organizations.

The structure of the research organizations also leaves much
to be desired: modelled on stereotyped bureaucratic patterns,
it is not conducive to smooth and effective communication
within the research agencies themselves. They are run more as
offices than as organizations intended to produce high quality
research. In recent years, this problem has exercised the minds
of both the scientists and the planners. The question of allow-
ing a greater measure of autonomy to research institutions is
being considered. They are to be restructured in such a way
that intra-agency communication, conducive to greater produc-
tive efficiency, may be assured. So far only pious hopes have
been expressed; steps to translate them into action have yet to be
taken. It may be added that the research workers themselves
have shown little initiative in trying to break the barriers to
communication. Being preoccupied with fundamental problems
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they often fail to relate their research directly to the require-
ments of national planning and development. The scientists,
especially the social scientists, speak and write in a jargon that
is becoming less understandable to those outside their circle.
Their findings cannot make the desired impact unless they
translate themselves in a language that can be understood by
the politician and the administrator.

India has a mixed economy. The growing public sector is
under state control. This makes for relatively easy communi-
cation between the government and the public sector. But this
sphere is also not without problems of communication. The
public sector not only has to meet the requirements of
planned development but also has to work for the fulfilment of
some of the ideals of social justice adopted by the government.
At the same time, it cannot be entirely oblivious to the opera-
tion of the laws of a market economy. At several points it has
also to communicate with the private sector. The nature of its
structure, aims, and control creates problems of communication.
The problems of the private sector are of a different nature.
Within the framework of an economy ideologically committed
to develop along socialistic lines, state controls on the public
sector are many. Licences, import permits, foreign exchange,
state purchase, fiscal measures, and company law administration
are some of the major instruments in the hands of the state
to control the activities of this sector. In recent years, some
innovations have been made to establish communication bet-
ween the plannevr and the government, on the one hand, and the
units of production—in both the private and the public sectors
—on the other. The industrial policy resolutions set the direc-
tion for industrial development. A number of development

‘councils for various industries, such as chemical and electrical

industries, have been set up. The membership of these councils
is drawn from both the sectors. The planning and administra-
tive wings of the government are also represented. Common
programmes of production are worked out by discussion and
mutual exchange of views by these councils. Another example
of such innovation is provided by the Export Promotion
Council, which discusses all questions concerning production
for the export market as well as those concerning incentives for
exports and quality control.
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India is not the only country whose government is charac-
terized by interministry and interdepartmental rivalries. As
elsewhere, ministries and departments of the government in
this country also try to inflate their own importance and
attempt to enlarge their spheres of influence. Planning is a
complex and many-sided process that requires pooling and
integration of the resources of these departments. The preva-
lence of rivalries and jealousies between different parts of the
same government, especially among those who are engaged in
the tasks of nation-building, creates serious problems. Itisnot
difficult to imagine what happens to developmental activity
when, for example, the ministry in change of irrigation or
cooperation differs in its approach and operational strategy
with the Ministry of Agriculture. Similarly, differences between
the Ministries of Education, Health, and Community Develop-
ment can also create awkward situations. These barrierg to
interministry and interdepartmental communication have been
recognized. Interministerial and interdepartmental coordina-
tion committees have been set up to bring about a degree of
harmony and unison in their planning. Ministries and depart-
ments working in allied fields are brought together in such
committees. ;

Although India has a fairly stable and well-organized
administrative structure, communication does not flow smoothly
between the different levels of administration.

The wider national view and the narrower view of the cons-
tituent states, in'regard to even, some of the more pressing
problems, are not always in harmony. Local problems and
pressures force the ‘state governments to view the issues in a
different perspective. The National Development Council and
other similar bodies, which bring together representatives of the
central and state governments, try to provide a forum to
harmonize competing claims and evolve common acceptable
policies. But communication mechanism still remains inadequate.

Communication from the centre and from the state head-
quarters to the district (the key unit of administration) and the
block (the key unit of development) is also'defective, although
perhaps the best organized. Directives move from the higher
to the lower units in the hierarchy, but the flow of information
in the reverse direction is not equally well provided for. Within
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the bureaucracy, status structure is a strong barrier to the flow

of information from the lower to the higher levels. Many
officials on the upper echelons do not have sufficient tolerance
for suggestions coming from those down below.

In the political hierarchy, the situation is different.” The
political executive, besides having the benefit of established
channels, also obtains information through formal and informal
political channels. A certain number of local problems reach
the higher civil servants through the political executive,
although these political channels mostly communicate only
complaints and the more pressing needs.

Several innovations have been made to remedy these defects.

Through repeated exhortation and organized training, an
attempt has been made to break the class barriers between
officials. These efforts have contributed to develop emotional
awareness of the fact that development is a collaborative effort,
but this awareness has not appreciably eased the process of
communication. Under the scheme of democratic decentraliza-
tion, an effort has been made to link the political and the admini-
strative networks: democratic institutions, charged with the
responsibilities of planning and development for their respective
spheres, have been set up at the village, block, and district
levels; and the administrative machinery of the government at
these levels has been placed under these democratic bodies.

A third innovation in this field is the setting up of statutory
and/or ad hoc advisory councils or committees. These bodies
have a special focus; their terms of reference cover one central
interest or a set of related interests. On them, representation
is given to politicians and administrators, as well as to groups
intimately connected with the particular interest the body
represents. ‘

Nation-building requires close collaboration between the
general administrator and the technician. In India, as perhaps
elsewhere, these two groups do not interact well and communi-
cation between them' often becomes difficult. The traditional
structure of administration in the country was highly compart-
mentalized: each department had a distinct line of command;
interdepartmental links were few. Although the general
administrator enjoyed a distinctly superior status, little direct

and formal control was exercised by him on the technical
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departments. Integrated development progranzltne(slerfgggzienat
high degree of coordination. In the commu(rll 3:1 e
blocks the technicians Were p}uced un.dcf,r L;"ve Comml,over
block development officer exercised gdm;mstrq i e
them, while higher officers of their respectlvg gpi;xovqtion
conti'nued to exercise tc—:chnicalt v:iigtcrgl{si;{l‘ef:.;sblér;egs;ance,’
1 5 i eption, me '
Zisdlczlvl}e’nsotilzii;? igzz(ll:g“years after thc? inaugurau’on 0:; ttlkllee
community development programme, this moglﬁzitlo;cclepted'
traditional arrangement has not been emotpzx gfsted o
The general administrator feels tha;thezr;hg]r; y{ﬁvgher i
to control the technician is not adequate, R
i resentful because they
e t;d:&‘cz\f ?ﬁsirt:lnfgitrse.ar(irientation and training pro-
1gorsatme;nzs,uaimed at rectifying the breach, have not met with the |
req'lfj;f: ciidfx%;e;r%fbsl:;fe:rséa in the communication procesii in
; tion-bugilding—involving commgnicatio_n between the ;n;)l e:irr-1
i nd the common people——w111 be dlscus‘sed. more fu yh.
f}lxze:eit of this contribution. The practical _51gn1ﬁcap§e Ofbteel,i
aspect of the problem is widely recognized. It has

site -
approached in two different ways—almost from two oppo

the
directions. An extension network has been crez;ted}:? :ﬁ::ame
. ation to the common peopic. :
message of modernization r s, s
i i i interest in the local co :

e, in order to articulate 1n 1ot L0 N
zzwork of decentralized democratic institutions pas also b;ay
set up. This arrangement was intended to estz‘lbhsh a tv‘v(;eded
v roce;s of communication. In a limited way, 1t has s;u,tc B
?n achieving its objective. However, as we shag §eea iseri,rmer
two sets of institutions are hampe.rt;d l;s/ blur];:opl:: (;gon,lm‘mi‘

icti tional difficulties.
.contradictions, and opera : '
cation between the two has not ye; be'cn eSt'zbl‘lOS:liSany ¢ her
\ i n foreign al

[ndia has had to depend upo . _ d

development projects. The policy of nonaginme;;tv;\r/lxgthtsl:eek
j ks necessitated her .
of the two major power bloc : -
;ﬁch aid without any political strings. For severa:1 ycﬁl;ssmity
policy was misunderstood, and it even aroused aftlvemisunder-
1t)owards India in certain quarters. Thc‘ar‘e was \a;szmg. it
ing i ' f the priorities 10 P " !
tanding in respect ofsom.e o : -
zslspects E(T’)f her nationa) policy were not clearly understood

—
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new images, aspirations idi
<20y , and idiom of Indi
Fotire ) 1a were not ade
aiﬁgisi_ited by. either block. In consequence, relations b(i?\iteely
o %nrclieiltlions and India continued to remain somewhe:;
. proj.ect hezrl herself was partly to blame for this as she failed
be easil d programme and policy in a manner that could:
sl eviiile‘;ln erSfood by the aid-givers. On the other hand
Sy 1c<t: exists to suggest that the more advanced mtionsr
Uﬂderstanz‘trl, Ilnac%e any conscious and sustained effort to’»
chapter in th lﬁ» ndian attitude and sentiments. This unha
e iy e 1stor}f of India’s relations with aid-giving natil())Ir)J}‘l
aspects of tgenecessllty of a serious examination of the’diﬂ‘ereni:
problem of internation: s g e
field of technical assistance tional communication in the:
Man e
o Caé’}:ii?e overseas technicians, consuliants, and advisers
. e and work-ways in th g
to its € country, espe
apparenltxz::tcal culture and bureaucratic patte}r];s pItClivl;Z
that their pri(;r:rzggxihefm WEIEIO E16880 VoY Care.fu”)’ and~
. ) or the ov i
obvio .. erseas - assign
vidualL;Sley ulhnadequ.:ate, Positive and forward-lgolr:;?]m '“;]a‘&
constiil;te(ii lappeg with cross-cultural perspectives and ex'rglp;?h 4
Aol pehas tl:nmomy. Though numerically small, this grouy’-
co-workers Oj most successful in interacting well with Indi. p:
o geneé : ers copld not feel at home in the countr ag
ol assoi'yt 1m§;\;gem and critical of the ways ofytﬁz"
¢ lates. ile some of th ¥
and hostilj is €0l them developed ant] ;
. rlc};gtto India and Indian things, othersihose ttligal?nly
to the mini — aQOptmgan attitude of formal complian e-
il Ind.qmum requirements of their jobs. On thepothce.
Cians,and 1;;1 personnel chosen to work with foreign tech er
new role Tl?:r:isiaﬁere atso not carefully prepared for th:il;'
ey gue between the t
unsat . WO was o
1sf§ctory, and their collaboration could kb
productive. uld not become very
The abo ine is i
important ::ezstilrlln\f/llls' Igt::;:ded only to be suggestive of certain
i 1c ere exists : i
munication. In a ske a need for effective
# tchy and som S
an ‘attem .ewhat perfunctor
that haveplt)e:rzlls bec;én .made.to list some of the in};(r)r\lfirtliner’
i hma e in India to fill the gaps in COmm; on.
as been made of some efforts to modify exilsltlic:é

norms and institutional arrangements, of
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some attempts at

creation of new norms and institutions, and also of a few
innovations for more effective communication. It may be
emphasized that while many of the maladies have been recog-
nized, their treatment has so far been largely symptomatic.
Serious diagnostic studies of the nature and strength of the
different types of barriers to communication in different areas
of development planning and administration have yet to be
made. In the absence of such scientific studies, covering every.
significant aspect of the problem, comprehensive planning for
removal of inadequacies and defects in communication cannot

be attempted.

INDIAN VILLAGE: INNOVATION IN COMMUNICATION

e to the rural masses, several types
of innovations in communication have been attempted in India.
They include: (1) creation of new channels of communication;
(2) introduction of new methods of communication; and 3)
utilization of traditional methods for new purposes.

The new channels of communication created for this purpose

are:

To carry the message of chang

(a) A network of extension services
(b) A network of local agents of communication
(c) A network of decentralized democratic institutions

nation-building departments tried to intro-
duce some changes in their respective jurisdictions but their
efforts lacked coordination and integration, althoughin a limi-
ted way they did succeed in persuading'the village people to
adopt some progressive innovations. The benefits of these efforts
were mostly confined to a few individuals or to small segments
of the village-communities. Inadequate support from other -
departments responsible for activities in allied fields resulted at
best in half-hearted efforts to bring about change. The greatest
weakness of this approach was that it did not take a total view -
of the problems of village development and did not make any
effort to involve the community in the process. Field agents of
different departments were trained essentially as technicians;

In the past, the
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326 S.C. DUBE

have training, experience, and desire to forge ahead in this
field.

It is heartening to observe, however, that the importance of
communications for programmes of planned change is being
increasingly recognized. This recognition, it is hoped, will be
followed by purposeful, imaginative, and concerted action.
For the speedy and smooth realization of the objectives of
development policy, the need for more inputs in research, in
evaluation, and in the training of mass media experts in the
general field of communication cannot be overemphasized.



