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India is fond of abbreviations and many of the following (marked *)
are in very common use. A few, however, have been included solely
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PREFACE

A full treatment of the subject is not claimed for a book of this size.
While I have tried not to omit any matter of importance, I have been
unable to avoid some sclection of themes for claboration. Moreover,
I have allowed my emphasis on certain aspects to be influenced not
only by my views on their intrinsic significance but also by my own
interests and my assessment as to which areas of the subject stood
most in need of exposition. In this sense the book may be regarded
as a group of cssays.

I naturally hope that rcaders already conversant with the subject
will find the presentation helpful. The main purpose of the book,
however, is to serve as an introductory guide. If it makes it easier
for students of politics to extend their general understanding towards
the most important of the ‘ncw states’, I shall be content. If a few
students are encouraged to make modern Indian politics a subject of
special study, this would be most rewarding.

The book is less the outcome of particular periods of research than
the product of continuing study of the Indian political scene. I must
nevertheless record my gratitude to the Rockefeller Foundation for
again making it possible for me to spend some months in India
collecting information. I wish to thank the University of Chicago
whose invitation to conduct a graduate course in this subject gave
me a valued opportunity of trying out my ideas on an unusually
lively group of students. To El Colegio de Mexico I am indebted for
offering me the interesting experience of talking about one developing
polity to students from another. My own university has been most
understanding and gencrous in its granting of leave of absence. A
limited version of Chapter 2 appeared as ‘India’s political idioms’
in C. H. Philips (Ed.), Politics and Society in India (1963).

I have received help from Mr S. Waddell, who located lost items
of information and wrestled with election statistics on my behalf, and
from Mrs Joan Hepburn, who in the midst of other duties produced
presentable typescript from often untidy handwriting.

My fellow workers in this field are not many in number but it is
to them that I owe most. Their own researches and stimulating
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12 PREFACE

interpretations, as well as their encouragement to my own cfforts,
have made the present enterprise possible and cnjoyable. My debt is
especially to Lloyd and Susanne Rudolph who read the typescript.



SOME LEGACIES

Introduction

THe political systems of modern states arc usually developments
from carlicr, sometimes much carlier, times. The systems undereo
change in responsc to changes in other aspects of human behaviour
and thought; they also have the capacity 10 exert mucpenaent
influence on these other aspects. If, in haste, we speak of a political
system ‘reflecting’ social conditions, we would recognize that the
process of reflection is one which changes both the instrument and the
subject. Parliament, monarchy, political parties and the arrangement
of law courts have throughout their history in British life reflected
in some mcasure the patterns of thought, the social and economic
forces at work in and through the people. In doing so they have
changed in structure and role; in doing so they have changed and ~
moulded the character of those non-political ideas and actions. The
transformation of the British monarchy from the effective to the
‘dignified” head of the constitution;_the parallel development of
parliament from royal court to sovercign forum; the very different
cvolution of the American presidency—no one can doubt that these
changes of political institutions have served at once to express and
to shape the conduct and thinking of men outside their political
relations. The independent influence of political institutions on the
lives of human beings is surely subject to great variations, but is
never wholly absent. For that reason it was poor advice that was
implied in saying ‘for forms of government, let fools contest’. To
argue and debate about political systems is not likely to be everybody’s
business, but it would be a sad error to leave it to fools.

The pattern and style of the interaction between political institu-
tions and the rest of human life has varied from time to time and also
from country to country. Sometimes the interaction can be seen as
a steady movement over a period. Sometimes the nature of the

13




14 THE GOVERNMENT AND POLITICS OF INDIA

interaction seems to be dominated by some great revolutionary
changes. Cases of the latter kind—we may call them changes of
regime—fall into three main categories according as they are brought
about by internal upheaval, by the imposition of alien rule or, thirdly,
by its withdrawal or overthrow. We then have what are frequently
referred to as new states. In the modern world numerous examples
of all three kinds are to be found—more casily indced than arc
old-established states. India is a leading member of the third
group.

New states usually like to seem newer than in fact they can be. The
makers of the new regimes come into possession of power after what
often seems and sometimes is a long and difficult struggle. They scck
to put the past firmly behind them and to create the futurc ancw.
This _they will sometimes conceive as the expression of an idcology-
But in fhe case of a former colonial or imperial territory rcleased
from ahen.rule the tendency will be to think of the new regime as a
mar.nfestatlo.n of indigenous ways of life long concealed and of
national aspirationg long frustrated. In these circumstances men may
tend to overemphasize the passive, reflecting nature of political
institutions, expecting them to act as clearways for the transport of
new.forces. They may thus miss the incscapable independent mould-
ing mﬁllenf:e of those institutions. And, almost certainly, they will
see only with difficulty and resentment the extent to which the new

political system bears at Jeast some of the marks of its distrusted
immediate predecessors, In so far as these remarks apply to India _
they make her a good representative of a class of new states. In s0
far as they are off-target for India they may indicate that country’s
unusual level of pg :

Political sophisticatio ; . this
chapter to explore the p n._It is the business of this

Ceeived from the pastl?lature- of modern India’s political inficritance
J/In August 1947 Britich rute came to an end in the sub-continent
and POWeT Was transferred 14 two independent Dominions, India and
pakistan. In Jan.uary 1950 India adopted a new Consti;ulion and
pecame a republic. The momentous events are easily.put in the two
sentences. But we haye t

>ntenc 0 ask: how new was.the new yepublic and
what was handed over a1on0 with ‘power’ ?{The_main legacics of
elevance Lo our present enquiry can be conveniently considered under
to/ur’ll_g_asis: Gpvernment aMovement:, Intermediaries:,Problems and
promises.
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Government

It is in more than one sense that the new India inherited government,

In the first place it inherited a widely held sentiment regarding the

importance of there being a government. This is not as usual as it

sounds; it is not difficult to think of new states which have suffered

gricvously by the absence of such sentiment. It is probably true that

rural India—the several hundred thousand scattered villages, made
of carth and hardly rising out.of it, connected with each other and
with towns only by the merest rutted tracks—this India_svas not
intimately acquainted with British rule. Government was numerically
tiny and even the most conscicntious district officer on horse or jeep
would leave many villages rarely visited. But in every village there
would be the hcadman and the patwari (accountant, for land revenue
purposes), men of the village who in these capacities represented the
government. Government itself was far away in a capital seldom or
never seen and its remoteness only increased its imposing stature; the
power and authority were awesome; it was Government, Raj, Sarkar.
Yetits little finger was a continuous presence in the alleyways between
the huts. Like a great god it had its contrasting aspects, giver and taker
of all, protector and tax-collector. What is important is that it was
respected and that the necessity for its existence and strength was
accepted and even perhaps understood.

Nor was this feeling restricted to the illiterate tiller of the fields.
Urban attitudes towards government were, of course, more varied,
as urban society is more varied; clerk, factory worker, shopkeeper
and lawyer would perhaps have their own special ways of looking on
government. All of. them, by virtue of education or urban living,
would share certain feclings towards government that would be
different from thos€ of the villager; it would be less remote, more
subject to criticism and influence, less mysterious, more bitterly
detested as alien (twwllager all _governments t tend perhaps to_be
ahen) Yet even among such pcople there would be respect for
government a respect probably supported by the capacity of
government service to attract so much of the country’s educational
cream. (Security, salary and satisfying work, together with the
absence of significant competition from industry, largely explain the
prestige of government service. But something must also be allowed
for the status of government itself; to serve such respected authority
would have enhanced a person’s prestige even if other factors had
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been absent.) Men in cities, less close to the vicissitudes of naturc
and, until lately at least, less directly aware of the government as
gatherer of taxes than the cultivators, would scarcely have the latter’s
clear double view of the Raj as destroyer and protector. But in
sophisticated circles no less than among the simple pcople there
would be an importance attached to government, a regard, albeit
resentful at times, for the Raj, a disposition in a significantly common
Indian phrase to ‘look to government'.

Much of this has been carried forward in the transfer of power,
though not without modifications. For several reasons, government
is less remote and awesome: it is no longer alicn to the countrys; it is
numerically vastly larger; it is less bureaucratically anonymous. The
~Rresence of government is felt on a new increased scale,and in fresh
areas of activity;, government controls_and regulates, jt establishcs
bodies for the actual undertaking of industrial enterprises, it reaches
down through its Community Development,organization to the
villages and dges so not merely as policeman and tax-collector but

&S agent for the improvement of agriculturg and the transformation
of rural society. The little_finger has become. the whole hand.
Government s everywhere and inescapable. It is true that somc
People—especially perhaps Indian civil servants who worked under
both regimes—consider that government is now less respected than
e?(g:;go In,spite of its increased activity. It js also truc that the
modern Sllaotf government is not peculiar to India but common to all
outside discgi' It 'remaxr'\s the case, however, that the observer f rom
importance g xfdrs in Inc.ha an awareness of g.ovcrnm.c'nt, a sense of its
which is foung .affeelmg of the ngcd for its stability and strength
This psycholz)n‘ew other countr'xcs. N . '
frequently durip Blﬁal .fact C_>f qulan polmc?al life was cv1denc7‘cd
1947-9 when thge the discussions in the Constituent Assembly during
played an import new Consntpuon was being l.1am_mercd out. It
tional lgr—e;er;ta{ i?me’ f'or ms}ance, [leCJCJCCtIOI?. pf pr_opor-
w»@m_MMmcmy_moymlms, in the

f@@ﬁi%Mct@d.Sﬁte governors and .in the _qualifications
attached to fundamental ri Ny

seemed fo say, is wh ghts. The need for g.ove'rnmcnt, so many
around whi ¥, 1S where we start from, the indispensable centre

w ‘1ch political forces muyst play. It is not fanciful to see the
san'.le' sentiment at work in some features of post-independence
politics such as the concern that elections should return effective
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governments (I am not suggesting that such concern was a factor of
dominating importance in the minds of voters, but it had some force)
and the reluctance to see imposed on government procedures which
go so far beyond ensuring full criticism that they hamper the vitality
of rule.

India’s political lecaders inherited under this heading of government
still more than the accumulated sum of psychological capital; they
received the more tangible equipment and machinery ofgovernmept
These may be considered (first, as organization, ~structure. and
procedures, and, secondly, as_personngl.

If it is fair to describe India’s present Constitution as federal but
with important unitary featyres, it may not be wrong to say that the
constitution she inherited in 1947 was unitary but with strong federal
features. Federalism, like democracy, is a matter of degree, and the
last Act of the British Parliament laying down a pattern of govern-
ment for India—the Act _of 1935—pointed firmly in the direction of
fcdc;ahsm It was the penultimate chapter of a rather long story
which began before the nineteenth century and included several
themes besides the federal—in the later stages notably the movement
towards self-government. Even the federal theme is at first uncertain
and ambiguous, mixed with ideas about decentralization. There is
also a to-and-fro movement in the emergence of the federal theme.
After all, before the Regulating Act of 1773 the three British settle-
ments of Bombay, Calcutta and Madras, each grown into a.
Presidency, were independent of each other and scparately related to
thc Dircctors of the East India Company in London. That Act
cstablished the superiority of Calcutta by making it the seat of the
Governor-General and Council, but effective control over the other
Presidencies and territories had to await the gradual improvement of
internal communications and the tightening of provisions for central
control as in the Acts of 1784 and, more conclusively, 1833. By the
time the governing of India became in 1858 the responsibility of
Crown and parliament instead of company, the system of rule was as
centralized as it could be without being unworkable (and some have
said it was more so). The units of British India are described as
having been reduced, by the loss of legislative powers and by
financial and administrative cantrol, to the status of agents of the
centre. On the other hand, it has to be remembered that other parts
of the country—by no means inconsiderable in area or population—
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were being deliberately left under the rule of Indian princes who,
while by no meaps independent sqvereigns, nevertheless cnjoyed a

great deal of autonomy within their states. B
With some difficulty the tide moved after a while in the other
direction. Legislative powers were restored to.the provinces in 1861,
but_it may very well be that more important than this was the
increasingly careful and extensive consultation which went on
bet_WEE.n_cﬂltf?-?‘&deQVinces on all important matters of policy. No
doubt it remame.d a centralized burcaucgcy, but the men at the top
were not so stupid as to wigh tq ignore the variety of conditions in a
Y so arrogant as to do without the

Sub.continent, nor were the
ini f their co : . .
opinions 0 “eagues.m the provinces. Yet consultation alonc
€ Voice of the decentralizers grew loud in the

was not enough and th

that stage it i
Jand. At that st is clear .
ing: administratiy that at least three themes were over

lii% difficulty experi:nc‘;?inl:;iltl;llic;ﬁal d political. This was scen
9) in restricting itse]g c Commnssnon. on Dccent'ra'hzau.on
(199 Jexy involved a cq t0 the first. The solution to administrative
pound up at the sanr:stlfutional re-allocation of powers and this
was == on-official o ' time with the nced to associate developing
Indlagztion which seernplrllorl with the dcliberative process—an
SOCIer levels than thee More usefully and less harmfully effected
at h:::;m;: Way:a weak, c;:. ral Council. The connection may be put
i'an increase in the req, o-OL Drovincial dependence on the centre
an 1e of the provinceg c *’ps!bili‘ty of provincial governments to the
p eolaﬁeT' Wfthoﬁtﬁefg‘g\d&nly be done well if done together; for
thf out the latter Woulq °r Would be impossible while the former
’tI' hese conclusions we Mail 5 multiplicity of local autocracies.
. oums.0f 1909 1~ “®SS clearly manifested in the Morley—
in onsequent Act of 19 agn !N the Montagu-Chelmsford report and
the © ansferred’ Subjects g - his Act attempted to carve out a range
of o elected Provingi,, © *30le for entrusting to ministers account-
ﬂb.le leﬁtilthe--hﬂnds Oeg'slatures, a halance of ‘reserved’ subjects
bWrchy’ r uif Cials under the Governors. But this
5 Went' ?d 2 preliminary relaxation of control by
the Ct . introduction ¢ £ S Felaxation was not thought of as imply-
ing a more than COuZ iSp but at the same time it was
e‘v’ide glization; the favg,, ®3sonably be conveyed by the term
dece 'ﬁCation of Subje(:ts ied word was devolntion. It entailed a
Glassl 0 those which were primarily the
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responsibility of provinces and those of which the centre continued
to be in charge. It also meant a separation of provincial and central
sources of revenue (with provision for provincial contributions to
the centre), independent provincial budgets and the removal of a
host of administrative controls.

That the responsible ministers of the provinees should in time come
to be entrusted with even the ‘reserved’ subjects and that some part
of the work of even the central government should be handed over to
Indian ministers may sccm now to be developments in accordance
with the natural course of events. They did indeed come about, but
not without prodigious labours of investigation, agitation, negotia-
tion and argument, whose record is to be found in such documents
as the reports of the Simon Commission, Nchou Committee, Round
Table Conferences and Joint Selegt Committee. Part of the difficulty
lay in the failurc of mutual misunderstanding and deepening distrust
between the British government and India’s political leaders. But
another factor of importance was the considerable awkwardness,
even with the co-operation of the best wills in the world, of discerning
clearly the shape of the central government, in particular the way in
which the logic driving towards a federation could work out in view
of the presence of nearly six hundred princely states alongside the
provinces of British India. Talk of a federation was common in the
twentics but for the most part confidence and clarity could only be
obtaincd by ignoring that half of the country. It is true that the
scheme eventually envisaged in the Government of India Act of 1935
was odd, but it is unfair to present it as more odd than the situation
with which it was intended to deal. There was to be a fedcration
composed partly and in straightforward uniform fashion of the
provinces, partly of such princely states as wished to enter, the latter
joining by Instruments of Accession separately negotiated. The units
of the federal state would thus have been most numerous, utterly
diverse in constitution and varying considerably in their relations
with the centre. The central government of this collection would
itself have been constructed on dyarchy lines of a separation of
ministers’ subjects and officials’ subjects. Neither those concerned
nor students of institutions were able to see the creation completed
and at work, for the stipulated prior condition that 50 per cent of the
princes should join had not been fulfilled when the outbreak of war
put a stop to all fundamental constitutional reform. Even SO, the
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Aﬁinade three contributions to Indian political development. It
established a full regime of responsible government in the provinces
operated on an exceptionally elaborate division of powers vis-i-vis
the centre. It established in the Federal Court a promise of the
federation to come. Not least valuable, it provided in its 451 clauscs
a model for the Indian Constitution of 1950; for here, dyarchy wnth
its hesitations and the princes with their Instruments nolwxlhstand-
ing, was a draft whose general vision and tendency to detail alike
India was not able to throw aside. (It may be worth adding—without
making it a specific contribution of the 1935 Act—that it proved,
despite its complexity and detail, to be a remarkably adaptable
constitution. Let us remember that it served, with ingcnious
modifications, as the basi¢ framework for such different situations as
British India during the varied period 1937-47, Pakistan from 1947
to 1956 and India from 1947 to 1949.)

The federal structure is thus an-important part of the-material
legacy of government. But, as is evident, this was a later devclopment
of British rule. Like the parallel and related growth of responsible
government, it was grafted on to a longer established system of rule
by officials. Certain features of that system survived the pressures of
nationalism and constitutional change so effectively that they too
were handed over in 1947.

The paradoxical point about a centralized bureaucracy is that

there are relatively few bureaucrats at the ceptre; the_majority arc
dispersed aver the country. Britain is -not_such a_bureaucracy.
Although it is no doubt geographically incxact to speak nowadays of
the British civil servant as working in Whitghall, it remains truc that
he is a member of the staff of a central government department. In
recent years regional and even Jocal offices of central departments
have increased_in_number, but jt is still the case that an cnormous
part of the business of administering Britain is performed by a host
of local authorities each with jts own more or less independent
bureaucracy. India’s experience has been rather different. Much is
heard in India these days about the indigenous tradition of local
democratic self-government by village pauchayats, but exactly how
general and how effective were these councils of elders is a matter of
doubt_apd dispute in the absence of adequate records. What is
certain is that in the course of the Jast century British rule erected its

own administrative system in which the focal unit was the district.




SOME LEGACIES =1

All provinces were divided into districts. Their arca and population
might vary greatly as between one part of the country and another
but a rough indication is given by the average figure of 4,400 square
miles and perhaps one million inhabitants. In most provinces,
districts_were grouped to form_divisions; in all provinces, each
district would be split up into sub-divisions, these in turn being
composed of smaller units called Tehsils or Taluks made up of a
number of villages. This was the framework which, outside the larger
towns with their own municipal governments, contained and covered
the whole population. Thj rork was inheri W
regime.

Three features of this order of administration are_of special
significance. In the first place it was a cardinal point of the system
that in cach unit there should be one official with overriding goneral
responsibility: divisional commissioner; collector or district
magistrate or deputy commissioner; sub-divisional officer; rehsildar
or mamlatdar. Alongside the district officer there would be specialist
officers such as district superintendent of police and chief engineer.
They would be responsible so far as the specialist service itself was
concerned to appropriate departments of the provincial government
but in general district administration they would come under the
district officer to whom they would look for leadership. Specialist
functions of government were a later accretion; the substantial and
senior tasks of government were the preservation of law and order,
the settlement of disputes and the collection of the revenue necessary
for the maintenance of the structure.

The sef_g_rlcumturc is closely related to the first: there should be no
rigid separation in terms of personnel between administrative and
judicial functions but, rather, there should be some measure of
combination of the functions in the same person. In this there was
nothing strange. Such had been the assumption not only of the
Moghal predecessors of the British rulers of India but also of the
British themselves; the separation of the judiciary from the rest of
British government was first a matter of convenience and only
subsequently a matter of principle. Moreover, it could become a
matter of principle only when men began to think at least as much
about their own rights against government as about their disputes
with their neighbours. The British rulers of India with some excep-
tions (of periods and persons) saw no reason to assume that India
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had to follow that sophisticated line; government had better be
simple and strong. This meant that the man entrusted with the pcace
and security of a district must also be responsible for the settlement
of disputes; in adhering to the tradition of the land one would also
be following reason, for if governments behaved themselves it could
only be from disputes between subjects that order and internal pcace
would be threatened. The district officer was therefore collector,
magistrate and administrator,

While the first and second features are original and fundamental,
the third is subsidiary, unrelated and even incongruous. The con-
Junction of reforming impulses and public awakening brought about
the introduction from the 1870’s—and especially after Lord Ripon’s
resolution of 1882—of boards of non-officials (at first nominated,
later elected) at the district and lower levels. The record of these local
self-government bodies was not glorious. For one thing the role of
adjunct to dominant district officer was not inspiring and could be
tricky; yet the boards could not pe given substantial responsibility
without undermining in some measure the accustomed position of
the key administrator. For another, almost by the time Western
education in general and familiarity with public affairs in particular
had become sufficiently widespreq to furnish an adequate number

of participants for these bodics, the nationalist movement was ready
and able to persuade most likely members that this was an enterprisc
to be scorned. In t.he result, the boards contributed only a little to the
satisfactory fum"o"m_g of administration and the civic instruction
of their m'en.1be§-S, while °0nstituting not infrequently a source of
tedium or irritation to the eﬂ'ectively responsible official. Nonetheless
a mass'Of complex legislatioy, regarding these bodics lay on the
provincial statute books 1947 and an incscapable pact_of_the
,_Issic_)’,gﬁgo’v ernment was this somewhat inconclusive experience of

arranging @ MArriage betweey loca] sc]f-government and centralized
bureaucracy-

It will be c‘l,?s;:;at this adminstration was firmly hierarchical.
From the pro o~ é0vernment (and, in the heyday of the system,
from th; G;;dily do*‘;:]liral at the centre) the chain of command
hed S g thr issi
stretcl the village heag Ough commissioner, collector and

ildar t0 f Men, B is hierarchical character is
tehs ily revealed if we look ut this

4 at the organizational structure; to
re :
he pictu —-mm“SLa]so‘sQe the personnel structure. This
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was sui generis, though in its historical evolution perfectly under-
standable. The burcaucrats of India were not members-of-a-single
civil service; nor were there different services for manning the various
levels of administration—central, provincial and district. Instead,
the structure of services—cach with its own largely self-contained
schemes of recruitment, promotion and salary—cut unevenly across
that of governmental organization. Thus to the bureaucrat it was
more important to know to which service onc belonged than to
remember what level of government one served. This has had certain
important consequences. On the one hand, for instance, it had the
advantage that officials were mainly disinclined to be narrowly loyal
to a particular organizational unit; on the other hand, it produced a
sense of secrvice solidarity which made any general review of the
scrvice structure difficult.

The original, senior and most superior service was the Indian Civil
Service. In a country where any kind of government employment
carricd appropriate prestige, membership of the highest service of all
lifted a man into a social stratosphere. To belong to the ICS was not
simply a guarantee of a good and interesting job, it was also a-
combination of a calling and an honour; no wonder one put the
letters after one’s name. More than that, it was practically the sole
repository of power. For from its ranks were drawn not only the
district officers and the senior officials of both provincial and central
governments but also the Governors of most provinces, the members
(until 1921 and in part until 1937) of provincial executive councils,
most of the members of the Viceroy’s executive council and even
some of the members of the Secretary of State’s India Council in
London. The ICS was recruited by competitive examination, at first
in England only and under the Civil Service Commissioners. Some
Indians entered by this route, but not until the Lee Commission
report (1924) planned a phased Indianization and recruitment
examinations werc organized in India did the number of Indian ICS
men increase substantially. British and Indian alike were on entry
assigned on a permanent basis to a particular province. They would
start their careers in the districts with a period of attachment under
the guidance of an experienced officer. In time they would themselves
take charge of a district. They might serve for a period at the provin-
cial secretariat. They might also be posted for a period on deputation
at the central secretariat; if so, they nevertheless remained on the
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strength of their province of original allocation; to that province
they would, in principle and often in practice, in due course return.
The senior posts at the centre were reserved for the ICS, but the
centre relied on these loans from the provinces for filling them. The
term ‘all-India service’ therefore indicated a manner of recrujtment
and a coverage of all levels of government, but it did not imply
transferability from one province to another. That was ruled out
partly by the earlier tradition of independent presidency govern-
ments, partly by the importance attached to the_civil-servant’s
bei1:1g familiar with the language, the needs and the ways of onc
region.

The ICS was the first all-India service but it did not remain the
only one. Its members were general administrators and, at the
higher levels, makers of policy. To assist them in dealing with a
growing range of. governmental activity there were established a
number of all-I'ndla services of a specialist kind: the Indian Police,
the Indian Agricultural Service, the Indjan Educational Service, ctc.
Structured like the ICS whom they served, they enjoyed considerable
status but still well below that of the senior service. Far more quickly
Indianized than the ICS (already the Islington Commission of 1912
accep te.d that), most of them also passed soon out of the control and
protective eye of the Secmtar}’ of State as the subjects with which
they were concerned became the responsibility of provincial govern-
ment§. By 1947. only ,the ICS and the Indian Police remained as
effective all-India services, The ‘demoted’ i ;

. . services, on ceasing to be
all-India in structure, joined the second mai . :
ovincial. Recruited in group of §crv1ccs, the
P l:fﬁcers manned the ]essand,emDIOYed within the provinces, these
ion the lower units of gof’:rr‘:r’;eljﬁfts in the provincial sccretariat and

Finally, 41{ Ith:ir‘d ETOUp of services had developed which differed
from the a_-_n_gl_and Provincial servjces by being intended wholly
for work at one level of 8OVernment: the central services. One of
these, the Iidnpe.r lalhsecretariat Service, comprised the ‘executive’ and
clerical 78 gs.bi?xc;'tesNe‘fv Delhi Secretariat. The others, such as the
Customs an : Tlh Crvices, were engaged on the administration of
central subJects- The most repy 0 of this group was the Indian

v rvice; mai e .
Polllfﬂiiz ting tasks 1:)13: dBr;“Sh, its members were employed in the
two fas !Plomatic g ision and guidance of the
prinCe] y states and watchfy upervision g e of

I (sometimes warlike) surveillance of the
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scarcely scttled tribal arecas of the north-west and north-east
frontiers.

With the transfer of power in 1947, the British as rulers withdrew.
Fresh British recruitment to the ICS had practically ceased some
years carlier and the majority of Britishers still in the service retired,
only a handful electing to continue in the employment of the new
regime. But the great machine of government remained intact. Its
build and shape, its manner of working, the relations of its parts—all
these were firmly present, constituting an enormous fact of Indian
politics. They were present not so much as descriptions in text-books
and manuals of officc procedure, not even as physical buildings,
rooms, corridors and human bodies, but as established habits,
prejudices, interests and cxpectations in both the great army of
government servants and in the citizen body alike. It was scarcely
possible for the new management to discard this legacy, to take'the
advice of a Lenin and ‘smash the state machine’. Sardar Vallabhbhai
Patel had to make the point in an impassioned defence of the all-
India services in the Constituent Assembly in 1949: ‘I have worked
with them during this difficult period. . . . Remove them and I see
nothing but a picture of chaos all over the country.” Only from Patel
would some Congressmen take this; for many, the ICS even if wholly
Indian was a distrusted instrument from a resented past and they
could not see what place it could have in a new order. Indeed, the
problem was not simple: if wholesale dgstruction would be fatal,
wholesale preservation might be absurd in the changed conditions.
The humdrum and difficult task presented by the legacy was that of
determining just which features of the existing machinery made
sense only as parts of an imperial design, which were suited to more
or less permanent demands of the Indian situation and which were
fitted to mect new needs of government. This job was in some
mcasure tackled by the makers of the Constitution, but there is
more in a machinery of government than can be said in even the

longest document and the work goes on today. Some aspects of the
problem are discus_sg_q in Chapter 4.

Movement

If the new Indian rulers received a legacy of government from their
predecessors, they assuredly carried over also a legacy from their own
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immediate past, from their experience of the nationalist movement.
Indeed much of the character of modern Indian politics can be
explained in terms of the interaction of these two legacics. Many of
the ‘lines of force’ in Indian political life run between these opposite
and strongly contrasted poles. But not all; as Chapter 2 sceks to
show, certain other important lines run as between these two legacies
taken together on the one hand and new factors of an even more
sharply contrasted nature.

In fact it can be said at once that in one obvious respect the two
basic ingredients of government and movement—the elemental data
of Indian politics—were not contrasted but similar. In both the
dominant emphasis was all-India, the final stress was on the note of
the unity and integrity of the country. This must not be over-
simplified, however; for this emphasis was not in either case attained
without difficulty. We have already seen that in thc sphere of
government, concessions had to_be made to decentralization,
devolution and eventually provincial-autenomy; that the provincial
civil service grew considerably and to some extent at the expense of
the all-India services; that even in the all-India services men belonged
to provincial cadres—with all that could imply in terms of loyalty.
For all that, the impact of the machinery of government was mainly
unifying. Similar conflicts and a similar outcome can be found also
in the national Egyemént.

To give a brief account of this second legacy is difficult; a national
movement has facets more numerous and less tangible than a
govemmental organization. We can do no more than select some of

~ those Which appear to be most striking and most significant in their
influence on Indian politics today.

Probably the first point to be made is the very simple one that the
Indian_p_gt,{_QIEmeﬂ?ms;m,_had,a-thative]y long history, reaching
well back into the nineteenth century. Perhaps it would be more

P S

accurate to Speffk of an Indianpc’ﬁtw;nt, for _the explicit
demand for national independence did not of course appear at the
start. Nevertheless, it is important that the organization which was
in a position to take over power at the end had been established very
near the beginning. There had been several social reform movements
earlier in the nme_tfeenth century and even a few political bodies, such
as the Bengal B_”t‘Sh In.dlan, Society and the British Indian Associa-
tion. But as their very titles in some cases indicate, they were mainly
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local in their appeal; they were in fact in the nature of select political
clubs for a few Indian gentlemen of the presidency capitals. When
the Indian National Congress was formed in 1885 it scarcely managed
to be anything very different but at least it claimed an all-India basis.
During the long period of its growth, its organization, mode of
operation and goals naturally changed vastly. But it still counts for a
great deal that in 1947 this body could look back on a life of sixty-two
years; mere continuity of existence can be vital in encouraging in the
members a sense of loyalty and devotion and a feeling of security and
confidence. This has becen a substantial asset (and only a slight
handicap) for India’s political leadership since independence.
Reinforcing this is a related subsidiary point: it so happened that the
generation of men who occupied the top positions at the moment of
independence was that which had joined the movement in what was
one of its most inspiring phascs, the early twentics. But to explain
this calls for some sketch of the strands and stages within the move-
ment. Such an attempt is in any casc useful, for the complex com-
ponents of the movement throw light on much that is otherwise
puzzling in post-independence political behaviour.

Before the twenties there had been two periods: the timid and
restricted beginnings down to the turn of the century, and then a
time of schism when cautious liberals concentrating on constitutional
concessions had to face the challenge of younger men with greater
ambitions and fewer inhibitions as to methods of work. These latter
had come t0. the fore under the impulse of a wave of revulsion against
Wcst.crniz.anon and, in Bengal, in protest against the partition of that
province in 1905. The rift between ‘extremists’ and ‘moderates’ was
il;)deci ‘zidc],l a gulf of generations and cultures. The older men had
absorbed all the values of liberal England and sought only. the
gradual application of these to tht_:i_r_o%v_niquntry; this was to be
done by a process of rational argument and constitutional pressure
on rulers who were worthy of every respect and whose_intentions
were honourable.*On the other side were men who, even if they had
received Western-style education—as niGst of them had—resisted
bitterly its claims to superiority and rejected its values, seeking
instead to revive memories of past Indian traditions. (It might be
more accurate to say that while intending to reject all of the West,
they in fact rejected only liberal values; their passionate nationalism
was as Western as anything could be. One could add that even their
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rediscovery of India’s past glories and spiritual and other greatness
owed much to the research of Western scholars.) For these men the
aliep rulers were hateful and subjection to their regime an intolerable
shame not to be endured by the true patriot. The influence of such
ideas was geographically patchy, being largely confined to Bengal
and parts of Maharashtra, but they did burn deeply into the minds
of the youth of those areas during the decade before the First World
War. Assassination became a rather noble calling and terrorism
fired boys to feats of heroism and daring, but even in the most lively
centres and at the most exhilarating times it could of course be only
a small minority that found release in action. There indeced was the
rub: a new high degree of interest in politics and desire for change
could find no satisfaction in either of the two ways of doing political
campaigning, for if one asked for too little the other called for too
much. A third way was needed. It might in principle have been found
in a mid-way position of a radical reform programme employing
vigorous but lawful methods and backed by some eclectic compro-
mise between Whﬂlﬁ,%ﬂlefé_c.,c&g(ﬁnce and outright rejection  of
Westernization. In the event, the third way came rather differently.
It manifested an element of creativeness; in a sense it achijeved
equidistance from the two poles but it did so by moving away in a
fresh direction. When Gandhi emerged into prominence shortly after
the end of the war he did so by an act of political invention which at
once amply met the needs of a new and insistently Indian generation
and was later to present itself as a universally valid challenge to
‘orthodox’ politics.

It does not matter that Gandhi’s invention, like most inventions,
was not wholly new, that one can locate sources and forerunners.
Nor should we be reluctant to admit that his amazing appeal and
his effectiveness owed a great deal to his own strange character and
personality in which charm, simplicity and gentleness werc combined
with a capacity for ruthlessness, calculation and very great deter-
mination. It remains useful to see how his lines of thought and action
had in them elements which could collect support from the most
diverse sections and engender enthusiasm among very different
persons. In the first place, he could appeal to many decent liberals of
the old school—to Gokhale himself for instance, to Motilal Nehru.
For Gandhi never seemed to reject liberal values; he only seemed to
say that they were not enough, Moreover, as a trained lawyer he was




SOME LEGACIES 29

not ill-at-case or impatient in the discussion of constitutional niceties.
Unlike the stormy terrorists, he was a quiet, reassuring man. Even if
there was a touch of magic in his persuasiveness, there was also much
reasoning and reasonableness. Indeed, the Gandhian way of non-
violent civil disobedience was presented as an instrument of moral
shock treatment designed to remove blind spots and thus enable the
two sides to any dispute to see each other’s point of view and come to
a rcasonable settlement. He appealed also to men of substance in
Indian society. Though his own possessions werc few, he was not
without understanding of those with plenty. Here was no social
revolutionary—at least not in the usual recognizable sense of a man
sct upon turning social arrangements upside-down.

On the other side—if that is not too gross a simplification—thcre
was much here to attract also the more ardent spirits. There was that
strong note of sclf-respect and pride, a detestation of weakness and
the declaration that to follow his path called for the courage of a
soldier and the willingness to sacrifice of dedicated souls. For men
captivated but also disillusioned by terrorism, this message was
irresistible. To be an Indian was not to be an imitation Britisher; it
was something different, something worthy in its own right. It did
not exclude absorbtion of some parts of the Western heritage, it did
not require uncritical continuation of all traditional Indian customs;
there was much good spiritual sense in the Bible and there was much
that was wicked in the treatment of the ‘untouchables’. Nevertheless
one kept the Gita at one's bedside and one wore a dhoti. In terms of
his concrete political demands, Gandhi struck many of his contem-
porary countrymen as awkwardly ambiguous, and to some seemed
to be more concerned with slightly quirky social or personal issues—
hand-spinning, chastity, dicting and prohibition—than with the
central political problems. But no matter, from Gandhi such things
could be tolerated. For one thing, even if his demands were not
a.lways clear, at least his tone of voice was different from that of the
liberals; he did not beg or supplicate, he stated terms and bargained
as an cqual. For another, Gandhi had a reputation (from his South
African campaign) for success. Perhaps most important of all,
s o %l o ke Conres ks e L
only, ass politics, to work upon millions instead of tho

It is worth pausing a moment on the last point. There can be no
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doubt as to the considerable extent of Gandhi’s success in incrcasing
the scale of Congress’s appeal. On the other hand, some of the
changes in Indian politics which have come about since independence
and the introduction of adult franchisc make it reasonable to ask
whether the extent of the previous transformation has not been
exaggerated. In the absence of any careful study of this subject, it is
difficult to be certain, but it now seems possible that Congress under
Gandhi only went part of the way towards introducing part of the
masses to certain aspects of politics. This is not to belittle the pre-
independence achievement; it is a long way from the top of Indian
society to the bottom, and before Gandhi Congress was limited to a
part of the top. If during the inter-war period Congress moved out
from the presidency capitals and established a large and firm follow-
ing among the middle and lower middle classes of the medium and
smaller district towns, that was alrcady a great dcal. By 1921
Congress had a membership of some two millions—which compares
favourably with other nationalist movements. (The UNP of Ceylon
was perhaps at a ‘1918’ stage of development when it obtained
power; no wonder it was practically swept away when politics then
began to reach down to levels of the population previously
untouched.) But India, as Gandhi himself often said, lives in villages.
Just how far they were touched is more difficult to say. The villages of
some areas were more advanced than others; thosc of the princely
states were mainly dormant. Here and there, of course, there werc
Intensive, specifically peasant campaigns—such as that led by Patel
in Bardoli, Gujarat, in 1928—and these no doubt made a profound
and lasting impression. Again, Congressmen were active in the
peasants’ Kisan Sabha organizations, but these were patchily
developed and often had about them, like trades unions in India,
more the character of an organijzation for peasants than by them.
Gandhian social workers went out into villages and Gandhi’s name
was widely known and Iespected, but probably as that of a new and
impressive holy man with a devoteq foJlowing. The strictly political
appeal of Congress In rural Indja was probably limited to a very
small rural élite—a few better.of peasants with sons going to college
in the district town. The politica] public was no longer confined to an
aristocracy of cultivated gentlemen, ¢ it was still quite sophisticated.
One important consequence of ;o wa¢ that it could think in all-
India terms and thus sustain ap a1 11 4i0 jeadership.
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There was an cebb-and-flow movement within the rise of the
Congress in the twenties—as Nehru's Auwtobiography indicates so
vividly. But throughout that decade and into the thirtics, there was
no serious rival on the political scene to the Gandhi-led Congress.
To have a scrious concern for the political advancement of India
meant some kind of attachment to Congress. Only among Muslims
was there some hesitation and holding back, indeed even a movement
away if comparison is made with the period of Congress-Muslim
League amity around the ‘Lucknow pact’ of 1916 and the Khilafat
movement in the carly twenties. It was in this period that most of
those subsequently referred to as the ‘Old Guard’ of Congress
determined to join the movement in a spirit of selfless dedication
worthy of the cause and its leader. It was during this period that the
image of Congress was fashioned—that image which as a standard
of behaviour in public life still plays so large a part in modern
Indian politics. Between images and recality one expects some gap
and it is difficult to say how many moral supermen Congress created.
A number from the middle classes gave up their professional careers
and became full-time unpaid servants of the movement. This certainly
meant something, but whether it meant as much as it sounds to
Western cars is another matter. It is only just to bear in mind the
employment position and the pattern of family life in India: in many
cases, what was sacrified was a dreary scramble for an uncertain
pittance and what was secured was respect and excitement at no
financial loss, for the other members of a large joint family were
always accustomed to sustaining the odd younger brother or uncle
Wl}o somchow never quite managed to earn. Even the periods in
prison were not so appalling: long spells of separation are not
unusual in India even for family men in normal times, the conditions
were normally not punitive and the results were satisfying to honour.
It is not suggested that this applied to all; obviously some rcal
martyrs there were—men for whom perfect fulfilment lay in service
to the party of Gandhi—but they were not as numerous as perhaps
outsiders and, in retrospect, even Indians themselves imagine.

It could be said that in a sense the position of Congress and the
Supremacy of Gandhi’s leadership remained—with the exception of
the steady rise of the Muslim League after 1937—unchanged through
the thirties and forties. Numeriﬁ[ﬁé—ﬁ-ty increased and there
were campaigns of great vigour and appeal—such as the early stages
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of the Quit India agitation in 1942. All the same, a change had taken
place from about the middle thirties. Allegiance to Congress was
substantially eroded not so much by any outside rivals—though the
Communist Party was proving attractive to many young intellectuals
by the late thirtics and Dr_Ambedkar had begun to organize the
scheduled castes—but rather by dissatisfaction within. Criticism of
Gandhi had never been absent; almost at the outset there had been
the split between those (called the Swarajists) who wanted to contest
the first elections under the 1919 Act and those with Gandhi who
favoured boycott. Again, Nehru tells of the several occasions on
which he and his father found Gandhi difficult to follow—though
also, be it added, impossible to leave. These disputcs, however, never
touched devotion to the organization. The same could not quitc be
said of later challenges, coming above all from two scts of opinions.
The first was represented by the Congress socialists who formed as a
group in 1934.and pressed for an appeal to the workers and peasants
on the basis of a policy programme wherein Congress would declare
what it would do with power; their disagreement with the leadership
was on both methods and goals for they considercd only a mass
movement could budge the British and only clear social goals could
rouse the masses. The second group is that most conveniently
associated with the leadership of Subhas Chander Bose. It was
particularly strong in Bengal, perhaps deriving some force from
local patriotism and memories of the terrorists. Their discontent was
with the pace of the movement’s advance and the cxcessive caution
and decency displayed by Gandhi. It seemed to them as if the old
man was holding back the potential fury of a subject people; leaders
ought rather to stimulate and call forth popular anger. Somectimes
these two strands of thought were viewed as ‘left’ and ‘right’
respectively and this was encouraged by Bose’s disposition to be
attracted by fascist ideas. But for the most part the distinction
between the two was one of personalities rather than of ideology.
(‘Right’ and ‘left’ have little meaning in colonial situations when a
socialist often enough means no more than an ardent and impatient
nationalist.) Nchru himself hovered with delicate uneasiness between
both and Gandhi. In any event, the difference between these later
discontents and the carlier disputes is that for the later rebels
Congress was less an end in itself and more simply a vehicle to use so
long as it was heading in the right direction.
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Since the Indian National Congress was to become, as the
Congress Party, the dominating political organization of independent
India, it is worth asking further what its members can be supposed
to have learnt in the way of political habits during the years of
‘freedom struggle’. They learnt certainly to think of Congress as a
body representing all the legitimate interests of the nation. Hence
the profound and genuine wounding of Congressmen'’s feelings when
they found that such groups as Muslims, scheduled castes and Sikhs
were inclined to feel the need for separate organizations to protect
their interests. To put themselves outside the Congress was to declare
that they were in some degree un-Indian; that this should happen
was a mark of failure on the part of Congress and crror on theirs.
This attitude of mind was one which it would clearly be necessary to
abandon if Congress became a party among parties, yet it is very
undcrstandable that this would not be found easy. That Congress
has on the whole succeeded in shedding its former view of itself says
much for its sense of political principle. It may be true that it is less
difficult to be tolerant of opposition groups when they arc so weak
as to constitute no threat. Against that it needs to be pointed out that
this was also the situation in Pakistan in the first years of indepen-
dence, yet even the most responsible Muslim League leaders
continued to talk in terms of opposition being anti-national. One
kind of organization against which Congress still tends to take the
view that it is not to be tolerated is any body which can be called
‘communal’ in character; Congress remembers—perhaps even too
well, bearing in mind the small size of the threat outside a few areas—
where it met failure in pre-independence years. Congress also does
not hesitate to call the Communist Party anti-national, but in view
of that party’s equivocal attitude towards China’s aggression against
India’s frontiers this cannot be called unjust.

Congressmen were accustomed then to holding together in one
organization many interests frequently thought of as requiring much
reconciliation and mutual adjustment. Congress, that is to say, was
used to performing in some degree the work of a national parliament
where clashing viewpoints and concerns meet to determine a generally
acceptable line of policy. Of course, in a situation of colonial rule
most of the argument is about techniques of compaigning against the
imperial government. But if the nationalist movement is permitted
to enter legislative bodies—and Congressmen were present in fair

B
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number in central and state legislatures from 1921—and, even more,
if the movement accepts some governmental responsibilitics—as
Congress did in eight provinces for the years 1937-9—then it is
difficult to avoid adumbrating policies on a wide range of public
issues. Congress had therefore to find ways of reconciling the views
of its very different kinds of members. If there were a good analytical
account of the internal working of Congress during the pre-
independence period (or even afterwards for that matter), we should
know just how this was done. As it is, two very gencral points must
suffice.

The. ﬁrs} relates to the roles of leadership and rank and file in the
organization. In looking at this question we must of course take into
accou'nt so far as possible both formal structure and customary
practice. So far as the former is concerned, the constitution of the
Congress has undergone several changes during its life. It began
merely as an organization of delegates clected ‘by political associa-
;‘9“3 and other bodies, and by public meetings’. By 1908 it had a
égl:;:a{ of elected committees from the All-India Congress
Congressei‘; dowr} through Provincial to District anfl even Talulfa
methods. 3 Ommlttees: AfteF 1920 it ch'fmgcd both in scale and' in
COmmit{ce ::ei;:bemhlp basis was establls‘hcd and a strong Working
a political strut e head was equipped to dircect what was now scen as
the Working Cgogle. I'f the AICC was the elected Congress parlmmc‘nt,
an amendment ;:‘lf;"gt;ie—whether chosen by tpc AICC'J Or"tfo'lll‘l?v:,’::sgt
executive authorigyr 17 by the Congress President—w ?s its *hig
its members rity’. It was responsible to the AICC and this gave
management V:luabl.e experience in the busingss of argument and
at times a syt 11 points of view found expression on the AICC and
the Workis étantla-l cleavage of opinion was 'rcv‘eale(‘i. Sometimes
to hold thegm‘omr'mt‘tec would represent a ma;gnly view and laaYc
Nehru's presidlenomys loyalty: on other occasions (as in 1936 in
his more conserr\:cy-’ Wwhen resignations were thr:catencd by some of
to become first Patl\.’e colleagues—including Rajendra Prasad, later

Ki }‘esndc.m of the Republic) cleavage appeared on the
WOf' Ing Co.mmlttee itself. There was ample scope for Gandhi’s
magic soothu}g effect but also for skilled leadership of a more
workaday variety. The urge was strong to confront the British with a
powerfully united movement, byt it would be an oversimplification
to present the organization as autocratic. It is no doubt true that the
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Working Committce cxercised considerable directive power over
the hierarchy of clected bodics. It planned and managed the periodic
AICC conferences and full sessions of Congress, and had full
powers in the intervening periods. It was always familiarly referred
to as the ‘High Command’ and Gandhi often stressed how like an
army an effective political organization had to be. On the other hand,
of course, a party can lose its members by desertion more casily than
an army can lose soldiers. Just as the President, free to choose his
Working Committee as he pleased, would in fact be careful to secure
a tcam properly balanced in respect of opinions, regions or other
relevant factors, so the Working Committee, virtually free to issue
what dircctives it pleased, would naturally avoid giving leads which
would not readily be followed. There was nothing in the structure of
the party which made it impossible for the members to make their
views felt by the leaders, but exactly how much came up from below
is difficult to say. Caution is needed cven in assessing the undoubtedly
exceptional position of Gandhi in the life of the movement. One side
of the truth is that on most but not all occasions what Gandhi
advised was done; the other side of the matter is that Gandhi was
most accessible and was engaged in a very great deal of correspon-
dence and conversation with his followers. Before he announced the
decision that would become law for the party he had usually sounded
all substantial opinions. It may be fair to sum up this topic by saying
that Congress was an_organization accustomed to carrying out
orders; that its structure permitted the formulation and communica-
tion of ideas and proposals; that its leaders were men with sensitive
ears; that nevertheless the policy-making process in the party was
one in which very few took any constructive part; that the resolution
of differences took place at or near the top and was effected as
discreetly as possible in order to preserve the unity and integrity of
the movement. To say this is perhaps to say no more—but also no
less—than that in these respects Congress was like most parties of a
non-totalitarian kind.

A second aspect of the internal working of the party concerns the
relations between the party organization and those of its members in
positions of governmental responsibility. This matter has assumed
great importance since independence, but it is worth noting that
already in the short pre-war experience the problem had arisen. The
cxistence of Congress governments in the majority of provinces
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between 1937 and 1939 had posed the question: to whom were these
ministries primarily responsible—to the local electorate or to the
national movement ? The dilemma was real because the situation was
unusual: Congress was engaged not in a parliamentary conflict but
in a struggle against foreign rule. In any national organization a
certain subordination of provincial leaders to the centre is to be
expected; the Congress top leaders kept out of the ministerial jobs
and sent second-level leaders to man the lesser parliamentary fronts.
The Working Committee had given permission for Congress
ministries to be formed and it subsequently called upon them to
resign; as Nehru rightly said at the time, ‘the ministrics, being the
creation of Congress, can be ended at any time by Congress’. The
relation of party headquarters to the party’s parliamentary groups
tended therefore to be that of principal to agent. At the same time
the manner in which control was to be exercised was not casily
settled. The Working Committee (mainly through its Parliamentary
Board) frequently rescued Congress ministries from ‘embarrassing’
attacks, often on points of administrative detail, launched by jealous
rivals working through the party’s provincial committces. The
rescue operations saved something of the autonomy of the parliamen-
tary wings but also served to underline the supremacy of the party
centre. Ir} the post-inwms between the
organizational and legislature wings of the partystake place in a
much changed situation, Politics is no longer a battle for national
freedom; Congress fs in charge of the ceniral government as well as
the states; t.he t%‘wa]most all cabinet mijnisters; the
state politician is increagingly a man of the local political soil, its
product and its dependant, Byt although today’s circumistances-are
different from those of 1937, the earlier experiences had their shaping
influence and Congress s o exception to the rule_that institutions
are creatures of their pagt. -

The legacy_of the movement. thus contains many_features. It

accustomed its members tq think in terms of the reconciliation of !

different interests and views within the one organization. At the same
time it made them used 1o giscipline inside the party. Although it
covered the country rather unevenly, it thought fairly consistently in
all-India terms and sustained ap 41 India leadership. It attracted in
its vital middle period the devotion of a substantial number of able
men from the middle layers of society and in doing so set forth al
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particular model of public life. If this were all, the contrast between
this legacy and that of government would not be emphatic.

The contrast comes rather from the duration and nature of its
anti-government agitation. For the best part of a quarter of a
century the Country's principal acknowledged leaders were engaged
in fundamental protest. Here is contrast indeed with the first legacy—
the contrast that stjj] today helps to account for a certain ambivalence
of attitude towarqg govcrnméht. Even after independence govern-
ment is relied and Jeaned upon, and at the same time spat upon and
abused. The same man who is *looking to government’ one moment
may in the next take part in demonstrations involving violence and
on a scale that threatens to make any government impossible. This
unbalance owes nyych to the period of nationalist struggle when it
could be the mark of the truly moral and noble soul to defy t W
and SU&"__‘_"Q consequences. For the purposes of Gandhi’s civil
disobedience campaigns, the British government of India was in a
way perfectly suited: it was (at least until towards the end) strong
cnough to be able to control the situation, so that the demonstrators
necded to have ng anxicty about causing social chaos and collapse of
order; at the same time, it was capable of being embarrassed, A
government that was either weaker or more ruthless would have
made a more awkward enemy. It is true that Gandhi frequently
declared that it was not his intention to cause embarrassment to the
government. Yet how this could be avoided and how morally
obligatory organized protest could stop short of what Gandhi
regarded as morally reprehensible mental coercion is difficult to see.
It is to be acknowledged that Gandhi himself did on occasion call off
or limit campaigns which promised to be damaging to order and it
must also be said that one object of all his campaigning was to instil
in his followers a capacity for discipline and self-sacrifice. Even so,
the difficulty remains; its practical importance increases when with
the death of the leader the weapons are left for other less qualified
men to use. Despite Gandhi’s warnings that civil disobedience would
cease to be a normally appropriate technique once alien rule was
replaced_by_responsible government with proper channels for the
expression of gricyances, it has become part of the Indian political
seene- Gandhians claim that the weapons of non-violent protest
could if more widely adopted resolve conflicts hitherto ‘settled’ by
force. The Indian situation is that men are readily disposed to use
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these techniques in cases where scttlement by discussion and
compromise might have been hoped for. They will often prefer a
pose of morally indignant protest to patient discussion and argument:
they may not be wrong if they reckon they will get more that way; a
premium is thus placed on impatience and intransigence. The range
of methods is considerable: the dramatic fast to death is at onc end,
at the other the ‘walk-out’ by a parliamentary group; the attitude of
mind is similar. Almost one could say that the weapon of last resort
has in the Indian polity come into regular houschold usc.

Intermediaries

This heading is ambiguous and requires some explanation. Under it
are to be considered those institutions which already in the British
period stood as it were between the two contesting forces. For
although the stage of imperial India was dominated for most of the
twentieth_century by the confrontation of government and move-
ment, the dialogue between the two was modified by {lQ'ﬁfé's’cgfﬁcc of
other actors. These forces which mediated between the two colossi

prevented them from becoming wholly exclusive and self-contained
worlds. They provided an ar

rias - ea of overlap. In the transfer of power

thenr' Integrity was not lost and they have been able to exert @

continuing influence on Indjan olitics

‘inlstﬁzlggrtl’b;::gn??e 10 include under this head as a collective
1511t . whole ra of H octors,

lawyers, engincers and so o . professions—tcachers, d

even others were connecteq inél:l th‘;- Indian Medical Servicc—?;";d
. . trect H . u Cc
work under it : ¥ with government or cO

Z??h% professions a:s?)?ls' Less concretely, the very subject matter
lers. In some cases thel Ted them with the Western world of their
rEunglis'h law, English langt:a eWaS Specifically with Britain—it »]vals
. ’ ngli ; : ish

values which the ,pmchSlons ;c cghst}:) l':lrstory,. tm adwgésell(i)r;g o

career in one ansmit an :
abandon a of the fofessions to devote onesclf t0 the
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Congress was not only a matter of making oneself frec in terms of
time; it also significd a break of some kind in the connection with
the government establishment.

There were, however, two specific mediating institutions of very
great importance. FEirst, there were the legislative councils and
assemblics, the quasi-parliaments of imperial India. Here government
and movement met on ground that belonged to necither. Here both
had to abidc by rulgs and conventions not quite of their own making.
It is true that the legislative_bodies of the nineteenth century began
their lives as creatures of government, devised for its own convenience
—in a position not unlike that of the first parliaments of Britain. It is
no less true (and rather more important in the present context) that,
as'in Britain, the posmon changed. Membership of these bodies ;ook
both government and mi movement just a little outside themselves,
forced each to speak to the other. Of course, success was limited; the
scparate worlds of the two main forces were far apart and proper
conditions for a dialogue were scarcely ever present. In the councils
set up under the Act of 1861 and then enlarged and made in some
degree quasi-clected from 1892, the balance between the two sides
was extremely uneven—almost all-powerful government and infant
movement. By the time of the Act of 1909 conditions from this point
of view are improved, but by that time also the extra-parliamentary
and indeed extra-constitutional aspects of the movement are pre-
dominating; within the movement, that is to say, there was taking
place a shift in its centre of gravity. This point indicates the im-
portance of the argument between Gandhi and the Swarajists in the
carly twenties. In fact onc of the many ‘ifs’ of recent Indian history
is the question as to how the nationalist struggle would have
developed if the lecaders had not consistently placed almost exclusive
emphasis on the organizational wing and its campaigns of non-
violent protest. A case can be made out for holding that a different
bias, onc in favour of accepting and exploiting every improved
opportunity for entering and influencing the constitutional apparatus,
would have provoked lcss resistance and repression, occasioned less
distrust and misunderstanding and thus have made possnble a less
lengthy road to independence (and, therefore, most probably an
undivided India). Obviously such a view requires a number_of big
assumptiens. Herc only three things need be said. First, such a
concentration on operating through the quasi-parliaments might
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have kept the movement continuously split with an extremist wing
wholly out of control,Second, a policy of parliamentary action alone
might well have deprived the movement of much of that distinctive
character which gave its members a sense of sharing in an Indian
invention; to that extent many of the advantages of the legacy would
have been missing. Third, it is probable that a parliamentary move-
ment would have made cven less progress towards the lower social
levels; in that case, India would have arrived at independence with
leaders ill-equipped to survive the incscapable advent of popular
politics.

It may therefore be that if we had not to regret the distraction of
the movement’s attention away from thc parliamentary mecting-
place we should have even more to regret. In any case, as alrcady
suggested, the assemblies and councils were far from being hollow
shams. Leaving aside the immediate effects of these bodies on both
parties—and these were not negligible—it is of inestimable value
that at least some of the leading men of the movement acquired a
skill and affection for parliamentary institutions. Mostly, of coursc,
the experience was that of being on the opposition benches. But in
the precious years 1937-9 there was also expericnce of government-
in-parliament at the provincial level. This went far towards avoiding
a groping in the dark when it came to constitution-making; they
knew what they were accustomed to and they found it good. It also
ensured t!mt .left to themselves they would in fact be able to work
such institutions and communicate the spirit of the rules to a
younger generation. Precisely what constitutes that spirit may be
variously formulated but it may be said to include at lcast the notion
of a dialogue or genuine discussion in which opinions and interests
to be found in the country find frec expression and in which govern-
ment, for all its power and prestige, has to give reasons for its
decisions and be willing to accept the responsibility and consequcnces
of failure. Even stated thus baldly, jt can be seen that this world of
parliament is indeed a different world from that of government and
movement. Both, in so far as they took a real part in the proceedings,
were bound to be altered by the experience. That even the quasi-
parliaments of the Pre-war period can claim to have done this is
remarkable. It could have been no casy road for formerly burcaucratic
governments. For Indian politicians of the nationalist movement it
must have been no less difficult; the impatient protest mentality
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already notcd is onc factor and another is the probability (discussed
below) that in any case a real commitment to discussion is not usually
found in socicties which arc highly segmented and also close to
traditional ways.

The second great intermediate institution which was built up in
imperial India and became part of the legacy handed over in 1947 is
the system of law and the judiciary. This appears, and indeed is
intended, to cover a great deal: the introduction and adjustment of
the English common law; the Bentham-inspired codes of procedure;
the relationship of the legal profession to the judges; the training of
lawyers in England; the structure of the courts and their relation to
government. Of course, the manner in which law and justice served
as an intermediary between government and movement is not as
direct as in the case of parliament; here is not an institution in which
the two meet but rather one which, while independent of both,
attracted the respect of both and influenced their attitudes.

It is true that the independence of this institution in relation to
government was incomplete. We have already noted how in district
administration executive functions and criminal jurisdiction were
combined in the same office of collector and magistrate. Above the
magistrates’ courts on the criminal side were the sessions courts.
Here criminal and civil jurisdiction met, for the sessions judge and
fhc Judge of the (civil) district court were normally the same; the
Judges had no exccutive functions but they were mainly recruited
from the ICS; however, the service had its special judicial branch
and men’s careers in the service did not usually entail movement
between executive and Jjudicial sides. At the higher levels, there may
have been ambiguity and hesitation in some of the eighteenth-
century developments (though the Calcutta Supreme Court very
Soon proved an awkward enemy of the administration); from the
establishment of the High Courts following 1861, however, there
was no doubt concerning the separation and independence of the
Judiciary, even though a certain number of the High Court judges
were chosen not from the English or Indian bar but from the judicial
sqrvices.

The influence of this institution on Indian life has been exerted
cffectively for a longer period than that of parliament. Moreover the
values implied in its rules and procedures have been able to cnjoy a
prestige more immune from political attack., Though there was some
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opinion in the movement in favour of a boycott of the courts, it was
never as strong as that opposed to participation in the assecmblies.
There have been Britishers who have doubted the suitability of
English ideas on impartiality and evidence for Indian conditions, and
it may well be that the results of the process of law were different
from those anyone intended. But from the Indian side there scems to
have been little criticism; indeed by attacking the mixing together of
executive and judicial functions in the magistracy they implied a
favourable view of the separate judicial ethos. Indced, the political
effects of the hundred years’ growth of the legal profession in India
have perhaps never been fully explored. Impact evidently occurred
at the leadership level: almost notorious was the preponderance of
lawyers among top politicians. This drew scorn and distrust from
many Briti§h administrators who often regarded lawyers as un-
representative of the Indian people as a whole and too pronc to
embrace criticism for its own sake. They overlooked the positive
eﬂ;ect: the establishment of a political class habituated to a world of
v g Gty ey (g  Ghans vl
stronger in political in%ue - awycr?c, had. bcg n more numerous and
of the bar associations ance' Certainly sngn} ficant has been the ro}c
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than the values carried by parlnmcnla_Lmsuluuons these while not
native to the Indian soil took firm root there. The movement may at
times have welcomed the existence of any authority standing apart
from government but this connection is unimportant; rather, these
values had already conquered the minds of educated-Indians and the
movement drew some of its. own leading juembers from the ranks of
the Jegal profession. It is therefore little wonder that this legacy was
taken over with respectful care. This is evidenced in the debate e
Constituent Assembly, in the Constitution’s provisions concerning
thejudiciary and in the tone of that document as a whole. Even the
inclusion of ‘un-English’ fundamental rights may be taken less as an
imitation of some other constitutions than as a tribute to the
judiciary in India and to the values it had preached for over a
century.

Problems and promises

The subsequent chapters of this book can in part be viewed as an
cxploration designed to discover what changes have taken place in
the legacies since they were tal\en over. But the scene is not fully set
and the description of the starting linc is incomplete without some
sketch, however brief, of the problems which confronted the political
system; for the legacy is composed of tasks as well as of equipment.
Tasks and problems are to some extent independent of ourselves, but
most of the tasks with which politics is concerned are of our own
creation. Our needs are only in part given and inevitable, our hopes
not at all. In looking for the tasks before the Indian political system,
therefore, we need to see into the minds of the relevant men more
than into facts and figures. '

This seems to be true even of a problem like that of the poverty of
the Indian people. Doctors can tell us what intake of caloriecs and
vitamins is necessary to sustain a human life, economists can tell us
the average income per head of the Indian peasant and demographers
can give us information as to mortality rates from varjous categories
of causes. But there are no tasks and no problems until someone
wishes to change some of these facts. That the nationalist movement
should have made this promise to itself can hardly be surprising to
us now. As in other countries, however, preoccupation with poverty
was by no means the first feature of national self-consciousness. The
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first generations of Westernized Indians seem to have focussed their
attention—partly because their rulers did so too—on the reform of
social and religious life. Only with works like that of Romesh Dutt
(The Economic History of India, 1901) does the emphasis change. The
early liberals of the nationalist movement (Ranade and Gokha.lc
prominently) devoted considerable energy to exposing the ways in
which imperial policies caused and did little to alleviate the poverty
of the masses. Their hopes were that the government could be got to
change its policies accordingly, In the later Congress period, under
the influence of the socialists and of those, like Nehru, sympathetic
to their views, the movement turns rather towards declarations of
what it will do when it comes finally to power. The resolution passcd
by Congress in its Karachj session in 1931 expressed this most clearly.
So much was thig kind of promise in Nehru's own mind that one of
his first pronouncements after independence made it a central point.
The leaders were thus committed to regarding this as a key task.
(It is not to deny the primarily moral urge behind this to add that
when the leaders speak of India’s economic backwardness or under-
development they indicate also a sense of shame at the implied
lntt?rnatiOnal comparison and an awareness of a point of prestige.)
:l‘h;s commitment jtse|f then becomes a political fact of the greatest
Importance, It may be worth remarking that this does not yet
esta}bli§h the kind of rigid connection between economics and politics
which is often Postulated. People frequently speak as if they supposed
that political stability in a country like India depended on the ability
of the government to secyre some particular, satisfactory rate of
economic progress. (They also imply that this adequate rate of
development is connecteq in a similar hard-and-fast manner with the
achievement of certain kind of popular-participation political
system. On both thege curious jdeas, more is said in Chapters 3
and 7.) This is plausibje only if politically relevant opinion itself
makes the connectjop, If such opinion—and not a large body of
persons is involved here—were persuaded that for some good reasons
only a very low rate wag attainable no matter what government
might do, then that rate would be consistent with political stability.
In a sense it is again the case that it is thinking makes it so.
This is not the place to consider the various economic policies
which an Indian government coyld adopt. It is uscful, however, to
see that the movement had i a general way committed India’s
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government not only to the goal of ‘economic freedom’ but also to
certain ways of achieving this, in fact to two ways above all. The
governments would have to see what each implied in terms of
political forces and structure and how far they could be reconciled.
The first was the use of some kind of governmental planning
machinery. The notion had come from a wide variety of sources—
socialist theory and Soviet experience, the American New Deal,
universal wartime regulation and controls. A group of Indian
industrialists had produced ‘thc Bombay plan® in 1944; Nehru had
himself already presided over the investigations of the Congress-
sponsored National Planning Committec during 1938-9; the
imperial government had established a Planning Department in 1944
and had called on_provinces. “to_prepare_schemes of cconomic
aglia_ng_. Apart from determining the kind of planning machinery
required, the government would also have to decide on the relation-
ship under any plan between private industry (with some of whose
leaders Congress had closc connections) and government enterprise.
On the other hand, Gandhi and those who followed his economic
preferences had insisted that the salvation, economic as otherwise, of
the country must be effected at the very base. This seemed to mean
the encouragement and protection of cottage and small-scale
industries. The political corollary of such a policy might be an
attempt to instil new life into bodies of a local self-government or
co-operative kind. Related to this—though not in the sense that
there was a clear Gandhian policy on these subjects—would be the
questions of the pattern of agricultural gconomy and of land reform.

Another great range of problems would concern the formation to
be given to the political structure itself. As already indicated, a
system pointing towards federalism was inberited, but there were
many quite unsolved difficulties as to the units of such a federation
as well as of the relative powers of centre and units. The drastic
partition of the country and the formation of Pakistan in a senseé
removed one problem but it left many others. What was to happen to
the 562 princely states? The Congress had made no secret of its
hostility to these regimes which tended to support the alien rulers;
while restricting itself to British India, it had fostered and assisted
the parallel organization of the States People’s Congress. But how
all these areas were to be ruled and integrated was not clear. Even
so far as the provinces were concerned, the inherited pattern was not
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as settled as it seemed. Most of the provincial boundarics had been
determined by the circumstances of conquest and acquisition. Some
of them—Bengal for instance—corresponded fairly well to the arcas
of habitation of language groups; others like Bombay and Madras
contained two or three such groups. These arrangements had given
rise to no profound discontent but there was some scntiment in
favour of linguistic (i.e. linguistically homogencous) provinces. In
two particular cases the imperial government had taken account of
this: in 1936 new provinces of Sind and Orissa had been carved out
on this principle. More important was the fact that Congress had in
1920 not only made a demand for a general revision of provinces
but also revised its own constitution so that the Pradesh (provincial)
Congress Committees operated with a few exceptions for linguistic
areas and ignored the governmental units. Here then was an implied
promise which would come up for redemption—though with what
insistence few can have guessed.

Not only the political units of the state would‘have to be decided;
a who@‘fonmitution would have to be prepared. That its general
form would be a republican development of the federal parliamentary
democracy towards which India had been steadily moving was fairly
clear. There would still be important matters for dccision—the
distribution of powers between ceptre _and units, the relations
between heads of state (centrc and units) and responsible minjstries,
and so on. But it was not the case that Congress had spent much time
on framing model constitutions; after the Nechru All-Partics
C<.)1'1ference of 1928 Congress had its hands full with the job of
criticizing the proposals of others. On these matters therefore there
would be room for argument, pressure and manceuvre. Only two
structural questions might turn out to be difficult issues of principle.
First, how much and what was to be done to incorporate the
Gandhian vision of a decentralized polity, in which decisions of vital
importance would be taken near the base of the government pyramid
and in which the higher levels would be actually constructed from
lower organs? Second, while the demands of the largest religious
minority had been met in the establishment of Pakistan, religious
minorities would remain; so also would the religious majority, at
least some of whom hoped for a state that would acknowledge if not

‘establish’ Hinduism. What constitutional recognition would be
given to such fears and hopes?
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Finally, just visible at the starting line, there would be the question
of great importance, albeit indirectly, to political system: the future
of the movement itsclf. Gandhi himself saw the matter clearly. For
him as for all the other members, the main object of Congress was
to gain independence from British rule, to achieve swaraj, literally
sclf-government or self-rule. But in Gandhi's way of looking at
things this was not a purely political task. Political independence
would fall like a ripe fruit into the hands of any pcople who had
achicved self-mastery. But the latter was a condition of_moral
regeneration and social reconstruction. For political independence it
might be enough that a core of devoted workers had become ethically
disciplined; in that case the work of spreading real swaraj would
remain. This work was evidently not that for which a political party
as normally understood would be suited. Congress had always been
both more and less than a political party. With the achievement of
independence it would be able to concentrate its attention on its
moral and social role. It should, Gandhi suggested, cast off its
political self and re-emerge as a Lok Sevak Sangh, an association for
the service of the people. In that capacity it could continue with those
tasks already begun: the breaking down of the backward isolation of
the untouchables, the softening of the hard lines between other castes,
the rectification of certain other undesirable features of social life
that worked against the dignity of man. It would be as if India could
go back and take up again that programme of social reforms which
her first awakened leaders had taken up in the carly nineteenth
century but which had been put aside pending the political settlement.
Now, not surprisingly, Congress did not choose to do as Gandhi
suggested. It remained a political party—almost the only party ready
in existence. This would pose problems of the relation between party
organization and party members of government not unlike those of
1937-9 but on a vastly increased scale. Equally, the problem of social
reform also remained in the minds of many of its members. They
could be expected to pursue it; in doing so they would naturally
explore how far politics could help—how far, that is to say, Congress
control of the legislative and administrative organs of state could be
useful in overcoming resistance to reforms, perhaps from the
traditionally minded. But that, as the next chapter will show, is only
one of several connections that politics and society would establish
once the alien rulers left power behind.
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POLITICS AND SOCIETY

A problem

REFERENCE was made at the start of the first chapter to political
systems in their relations to social structure. It is a fact that many
accounts of the politics of modern states have given scant attention
to this relation. This may have been in part a consequence of
specialization in social studies. The student of politics found
sufficient to command his attention in the forms and working of
political _institutions ever growing in number, complexity and
importance; he may sometimes have been anxious to demonstrate
the self-contained nature of the material examined by his particular
discipline. The close connection which often existed between political
studies and law may have encouraged this attention to_institutions.
Even the links between philosophy and politics did littlc to discourage
the tendency; indeed, the effect here was often to produce over-
rationalistic accounts of institutions, describing them as if they were
nothing more than attempts, more or less successful, to embody
purposes and values existing in a realm of ideas.

A strong reaction against this somewhat blinkered view of politics
has become especially evident in the last two decades. In some forms
this is referred to as the behavioural approach. The implications of
this term may not everywhere have been the same but it has usually
included Sevwments: a distrust of formal descriptions and a
desire to uncover an ‘inside story’ of actual operations; a preference
for particular and limited-scale studies of a strictly empirical
character; an aspiration towards precision and objectivity seen as
contrasted with unscientific and impressionistic studics. If this
approach implied some closing of the doors leading to law and
philgsophy, it opened others, The use of surveys, a prcfercnce for
quantitative_data, the attraction of sister-subjects engaged in close
and exact studies of other kinds of actual b_ehaviour—all these drew

48
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anthropo]ogy and socnology This led to a new or revived interest in
the impact of social factors in political life. In the study of electoral
behaviour—one of the great ficlds for the display of the new
approach—attention came to be given to the influence on voters of
class, family relations, local social habits and so on. But this was not
the only conscquence; it naturally happened too that certain guiding
background terms and concepts derived from_sociological and
anthropological theory entered into_political analysis. A political
)'Slc_lmr_ll(:_m_l;ma_lg,ss in_terms of jts own institutions—parties,
legislatures, burcaucracies—and more in terms of interests, functions,
élites.and roles. At best, both consequences were all gain, in that new
aspects and fresh insights were obtained. At worst, however, there
was some loss of grasp of the internal coherence and independent

influence of political institutions. Exploration_of the activities of
pressure groups, for instance, tended to concentrate on showing how

they_upsct_the accepted orthodox accounts of legislatures—some-
times at the cost of failing to sec how the pressure groups themselves
were shaped in a measure by the political institutions on and through
which they sought to operate.

It is not an accident that behavioural studies, although originally
developed (and still more advanced) in relation to political systems
such as the United States and Britain, hayve been flourishing at a time
when increasing interest is being shown in the politics of ‘new states’
or ‘devcloplng areas’. One reason is no doubt that, confronted with
“the challenge of incorporating such areas within the framework of
‘comparative politics’, it seemed more hopeful to turn away from an
institutional treatment involving such categories as ‘legislatures’—
which often do not even exist in new states—and look for more
effective, more universal categories of analysis. But there is another
rcason: the relationship between politics and society in_the new
states is often of a Kind which for western students of politics is
novel and arresting. If political studies of Western countries did
until lately tend to ignore the social structure with which the polity is
inevitably impregnated, it was surely not out of a mere desire to
carve out a separate subject of politics. It was also that the social
patterns had come to be largely taken for granted—and this for the
reason that sogjety and polity had grown up together, continuously
influencing each other through the country’s history. The neglect neglect of
sociological studies of British politics, for instance, may have been
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unwuse and unfortunate but it was prevented fram being absurd or
disastrous by fhe fact that a fund of historical background relating
social and political factors could be taken as read. The crucial fact

about new states like India is that this trick no longer works at all.
Jpor under alien rule society and polity do not grow_together in the
same way.

The consequences of Westernization are many and complex. The
central feature that concerns us here is that so long as alien rule

pr%ﬂlﬁ_t_ly__xmgact of Westernization on the political system is well-
nigh complete whereas the impact on society is partial and uneven.

This at any rate is the Indian experience. The incoherence o f polity
and society is fully disclosed only with the start of an_independent
polity. Moreover, in such a polity the incoherence is unstable and
from both sides forces move in to establish consistency. This is the
process which gives rise to so many of the fascinating I‘caturcs of
Indian politics today. It also provides a strong and spccial reason for
believing that without attention to social forces the study of such
politics is peculiarly partial and even misleading.

This position can be expressed in several 1l ways. It was put very
curtly by someone who remarked that ‘there has not yet been written
an honest book on Indian politics’; the suggestion is not that authors
have been lying but that to the full truth there is a difficulty of access.
While the political life of every state has its ‘inside story’ and every
‘honest’ book must try to bring it out, is there not a specrial difficulty
in the case of Indian politics arising out of its inside story being very
concealed and very different from outward appearance? The
observer of political life in India can indeed quickly form the impres-
sion that the main thing he has to learn is that nothing is ever quite
what it seems or what it presents itself as being. At first he may put
this down to his own faulty vision, to his unavoidablc tendency to
try to fit new things into categories which he has brought with him.
But later he realizes that the matter is not so simple; there are
different categories operative within the Indian context jtself. This
should not be surprising. Indeed, it would be odd if it were otherwise.
Everyone knows that in India’s economic life and in her social life,
too, whole European centuries coexist within the present moment.
The bus-ride from the airport to city centre announces this enormous
fact even to the passing traveller. Why then should we expect her
politics to belong to any single simple style?




POLITICS AND SOCIETY ol

Yet it is worth emphasizing that for most students of politics this
phenomenon is unusual and for that reason at first bafiling to the
understanding. Of course the idiom in which political activity- is
conducted certainly varics from country to country. The Britisher who
secks to understand American politics knows that he must master a
new idiom—one which is dictated by the size of the country, the
peculiar character of the nation-building process which has taken
place there, the separation of powers, and so on. But at least it is, by
and large, just one idiom. The regiopal variatians are related to the
main theme. The conversation of American politics may be ‘tapped’
at any level and any place and the Janguage will remain the same.

It may be argued that the matter is one of degree only—but then
the range is very wide. We may concede at onc end that even in this
socially tight little island politics looks rather different according as
to whether it is seen in Whitchall or in a miners’ lodge. But the
differences are, as it were, of tone and volume, not of basic language.
For all participants have shares in a common culture. In some other
countrics of Western Europe, such as Belgium and France perhaps,
the variety of political styles may be more marked: it may be a long
way from Clochemerle to Paris. Further along this scale would come
a country like Italy where culture contrasts between the south and
the north arc pronounced. But cven there—with the exception
perhaps of Sicily’s Mafia—politics could be said to be in one language
with scveral dialects.

The case of communist regimes seems different in an emphatic
way; if we are to speak of differences only of degree, then at least we
must say that here is a sizable jump along the scale. For in communist
countries it seems that an idiom of politics derived from Marxism is
foumi_lf\’lggg_Litll_a primarily national idiom; the two may not mix
in such a thorough way as to form a coherent new language. The
observer of the political life of such a state may easily get the
impression that things are not what they scem. The incoherence is in
the situation itself and can express itself in different ways. Men may
act in one political fashion but give an account of their acts in another
set of terms. Or some men may act more or less fully in one political
manner while others of their countrymen, within the same political
institutions, act more or less thoroughly in another manner. Or it

could be that the same men act in different styles according to
occasion and context.
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Languages of politics

This way of putting things may or may not be helpful in understand-
ing communist political life but it certainly proves an aid to probing
the nature of Indian politics. Tentatjyely three main languages in
which political life in India is conducted can be distinguished. The
lea§t inapgmpr.iate of a poor set of lakels for them would be ‘modern’,
‘traditional’ and ‘saintly’. (It will have been alrcady noticed that 1
speak of these as ‘languages’ and ‘idioms’ while also referring to
‘manners’, ‘styles’, ‘fashions’. Perhaps all these terms indicate a
particular view of politics. Perhaps they all seem ambiguous and
unclear. Some of the ambiguity attaching in particular to the word
‘language’ is, however, quite fitting. As already suggested, I wish to
talk both about behaviour and accounts of behaviour and 1 intend
to use the same term to extend over both. I am content to do this
partly because there is a similarity between learning or acquiring a
language and adopting a way of behaviour, partly because it may be
useful to emphasize the close interacting relation between practical
behaviour and descriptions of behaviour.)

The contrast between modern and traditional languages in
particular is, of course, a contrast between_the political institutions
of a nation state and the structure of an ancient socicty and, as
already suggested, the key to Indian politics today is the meeting of
these two as strangers. Political system and social structure, so far
from having grown up together, have only just becn introduced to
each other. Before independence, limited franchisc and alien rule
k‘%M‘E_nLQDart. Even the great national movement for all its long
history and wide appeal seems in retrospect to have skated quite
lightly over the surface of Indian social relations, cutting it up, as it
were, only in one Omtches, such as Gandhi’s untouchable
campaigns. With the disappearance of the white outcastes and the
introduction of adult suffrage, polity and society come to meet.
However, to speak of languages of politics still scems valuable. It
serves to stress that no social relations—however ancient and no
matter how far bound up with religious ritual—are devoid of political
content. Traditional India is not . non-political, only it contains a
different kind of palitics from that of the ‘modern’ state. This way of
putting the matter also makes it easier to bring out the peculiar third
language of saigtly politics.
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The language of modern politics is undoubtedly important in
India—more so than perhaps in most other parts of Asia. This is less
on account of the long period of British rule in itself than because of
one of its consequences—the existence for nearly a hundred years of
an Indian élite stecped in its grammar and masters of its accents.
Members of this ¢lite were not only the agents of much of the
administrative and economic development of the country; they also
provided the leadership of some of the more important movements
of social reform and of the nationalist movement itself. It is true that
an important change came over the nationalist movement with the
impact of Gandhi’s leadership after 1917, but it would be a mistake
to imaginc that Gandhi did not employ the modern idiom; he
combined it with another, but by no means abandoned it or prevented
its continuous development.

This language is so widespread in India that it has seemed possible
to give comprehensive accounts of Indian political life without
. moving outside its terms. This modern language of politics is thep
language of the Indian Constitution and the courts; of parliamentary ;
debate; of the higher administration; of the upper levels of all the;
main political parties; of the entire English Press and much of the
Indian language Press. It is a language which speaks of policies and
interests, programmes and plans. It expresses itself in arguments and
representations, discussions and demonstrations, deliberations and
decisions.

Within this idiom are conducted several momentous conflicts of
principle and tussles of interests. These are so wide-ranging that
observers could be forgiven for greeting this Indian politics as a
well-recognized familiar friend and assuming that this is the whole of
Indian politics, the complete story. One kind of ‘debate’, for instance,
is that which is carried on—partly within the Congress Party, partly
between it and the Swatantra Party on the ‘right’ and the Socialist
and Communist Partics on the ‘left'—about the size of the public
sector of the economy, the degree and forms of governmental
controls and the direction and pace of land reform. This looks very
like some of our own doctrine-and-interest conflicts. Another
‘argument’—still conducted within the modern idiom—relates to the
‘federal’ theme, and will also sound familiar to Western ears. Here
men will discuss the relative roles of centre and state governments,
the impact of the Planning Commission on the federal structure, the
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Supreme Court’s influence on the federal balance through its
interpretation of the Constitution, and so on. (The whole range of
disputes between India’s linguistic units concerning the division and
boundaries of territories—the splitting of Madras and Bombay, the
demands of the Sikhs, the violent hostility between Bengalis and
Assamese—can up to a point be regarded as falling within this
category; but, as we shall see, only up to a point; to get the full
meaning we have to move into 3 different language, for the rcason
that those involved are operating in a different language. The same is
the case with the strictly linguistic tussles between Hindi and the
regional languages and between both and English.) A third cxample
of “debate’ within the modern idiom would be most discussion about
forms of political organization and relations between organizations.
Here ‘one would place conflicts between party organs and party ,
groups in legislatures; relationg between ministers and back-benchers (
and between ministers and civil servants; the composition and

powers of the Planning Commission: relations between governments
and opposition parties.

Most evidently,
covering most of w
a book written in

then, this js an important language of politics,
hat is to be expected as_politics. A good index to
) these terms on Indian political life would bear
comparison with a standard work on Britain or the United States.
This is not to say that there would be no items peculiar to India; nor
t,hat many of the apparently familiar items would on closer cxamina-
tion prove so readily recognizable. It is only to say that if this modern
lang.uag? comprehended the whole of Indian politics, then as a
subject it would for all its distinctiveness be susceptible to analysis
by the same methods as French or Dutch politics. But this is not the
case. The observer of Indianypolitics will not look at his subject for
]ong before he gets the feeling that he is missing something. This
feeling can perhaps be described only be metaphors. The actors on a
stage do not know why the audience should laugh just then, because
they have not seen the cat which is playing with the stage curtains.
Or, again, the audience may detect an awkward pausc but they do
not know that the actors are preoccupied because the hero’s make-up
is coming apart. Such a feeling with regard to Indian politics is
perfectly justified; what the observer has so far not taken into account
is a play within the play,

hat India is even after partition an extremely heterogeneous
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socicty is too well known to require emphasis. If the British had not
alrcady made it clear, India’s lcaders have amply done so in recent
years. So frequently did Nehru in particular inveigh against com-"
munalism, linguism, castecism and the like that the composers of
newspaper headlines must be hard pressed to make the theme
arrcsting.\.BGt there is a big difference between the periods before and”’
after the transfer of power. In British times the division of political
importance was?:onmnal—that is, as between religious communi-
ties—a phenomenon primarily of urban and middle class origins
which was nevertheless capable of seizing hold of popular emotions
at certain times and places. What is significant in the present period
is the series of divisions that rise out of the caste foundations of rural
Hindu society. (Minority religious communities hmy _s(ill be
important cven here—in so far as they often behave and are treated
as if they were component parts of that system.)

What is caste? Until quite recently, the answer would have been
given in terms that have become familiar: Hindu society is tradi-
tionally divided into five great strata, ranked in terms of sacial and
ritual status, marked and left separate by endogamy and by the
possession of distinctive attributes and mores appropriate to
occupation. Thesc strata consist of the four castes (varna) of
Brahmin (pricsts), Kshatrivas (warriors), Vaisyas (traders), Sudras
(labourers), togcther with the outcastes or untouchables (associated
with a variety of ‘unclean’ occupations). Students of caste worked
mainly on religious texts and similar literary sources and were
interested primarily in its origins as a system and in its ritual aspects.
The smaller caste-like strata (whose existence in contemporary India
had been emphasized by the very different investigations done by
British administrators acting as amateur sociologists) were presented
as sub-castes dcrived by some process of division from the basic
strata. But in the last decade or so the study of castc has bcen
remarkably transformed and the new work, embodied in an already
considerablc literature, has presented caste rather differently. Social
anthropologists whose previous attentions in India had been devoted
to primitive tribal groups began to approach caste from the opposite
end to that of the indologists; they concentrated their studies on
small units, usually single villages. Their main interests were not
rcligious but social; sometimes there was a practical purpose in view
—such as the discovery of factors relevant to the progress of the
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government’s community development programme. The con-
sequence has been to give prominence to_castc not as varna but as
jati,\fﬁt is, as the small, local strata formerly dismisscd vagucly as
“sub-castes. Here is the basic unit of social stratification in traditional
rural India. That is, social realities are not well revealed by analysis
in terms of varna; for this purpose the sense of caste which is most
relevant is jati. The sub-division becomes the division and the fact
that each jati can be allocated to one of the large varna groups is of
reduced significance. (It seems not even to be historically the case
that there were first varna which became sub-divided into jati; jati
were real groups before varna categories were applied to them.) It is
more important to know in Andhra about the battles between
Kammas and Reddis-than to know that they arc both usually
regz.ardcd as of former Kshatriya and now Sudra ritual ranking. In a
ngarat village the dominant caste may be the Patidars, in Mysore
It is the Okkaligas and in Madhya Pradesh it is the Rajputs; these
an.a real groups, while the fact that the first two are Sudras and the
third Kshatriya is of less interest.

Segn thus, castes are not five but innumerable; in ecach small
locallty‘vafying in area in different parts of the country but always
:: :edti];?ugl}t of as a cluster of villages rather than a rcgion—tht':rc
endogs nir;ctwe constellation of ca§tcs. E.ach caste is an cxclusive
is associatucsl group and no person Is out§1dc the sys.tcr‘n. Each caste
Occupationi, w1th. a particular occupation or a limited range of
services ma];'the mterdepcnc_icncg of‘ castcs qnd the exchange of
local consteling‘ for an organic unity in cach village. Although. cach
jatisense) maatéOn of castes is distinctive, spme castes gcven n} the
in geographicy1 € COmmon to sev'eral. Castes indecd Yary mtcrestmgly
are a somesw : SDreafi, some bemg local, ot].1ers regional. (Brahmins
then it i at special case. Their spread is necarly complete—but

s no't the spread of a jati. The Chitpavan and Namboodri
Bra'hmms might be jari, but then they do belong to particular
r ?810[15-) Ea.ch €aste in every constellation will have its own customs,
ritual _functlons, distinct’features; it will often or perhaps normally
OCcupy a separate group of dwellings even in the smallest village.
There is virtually no mobility for individual persons between one
caste and another; a map stays in the castc into which he is born.
But 1t appears that a certain amount of group mobility has been
present—even before today’s social changes. Changing economic
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conditions could bring about a decline or an improvement in the
fortunes of a caste group; the demand for its services might be
reduced but it might move into some new ‘unallocated’ occupation.
It has been noticed that castes moving in this way up the economic
ladder and thus acquiring strength normally ask for ritual and other
rccognition of the change; they make claims usually in terms of the
varna model, pretending to Kshatriya ancestry or adopting strict
rules of dict associated with ‘purity’, and in time such recognition
comes to be accorded. The existence of a hierarchy of ranks is
thercfore compatible with group mobility but this is more true at the
middle levels where there is ambiguity and room for adjustment than
at cither the top or the bottom. It has also been observed that
although Brahmins are at the top of the varna hierarchy, this is not
completely so in the case of jari. A Brahmin in any village will
always have the highest ritual rank but this does not prevent non-
Brahmin castes from being normally the politically and economically
‘dominant’ caste of an arca. Brahmins arec in fact found to be
dominating only when they arc also possessors of the key to rural
power: land.

This is only the barest sketch of a model. But it may suffice to
indicate some of the characteristics of the language of traditional
politics. First, and most evidently, it is the language of a host of tiny
worlds. Varna has all-India meaning, but in the littlc worlds of jati,
varna is only a reference scale relevant in a limited range of relations.
The arena within which jati and village interact is a microscopic box,
in principle scaled away from the other boxes. It has—again, in
principle—no direct experience or sense of the other boxes or of
being part of a larger whole; India, even say Madras State, is merely
the vaguc outside. Second, it is a world in which men have their
stations and from these stations in the little society they derive
exclusively their rights and duties, their whole code of behaviour,
even their outlook on things. Here opinions and interests alike
belong not to persons but to groups. As there can be group mobility,
so there can be shifts in opinions and interests, but these will be
shifts by groups. Third, it is not a world in which influence and
power are absent, but they are present only as attaching to the jati
groups. For one thing, leadership is fragmented, cach caste having
its own leaders. For another, in so far as there is any lcadership
common to the village as a whole, it will come from the ranks of the
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locally dominant caste who will regard themselves and be regarded
as the natural hereditary repositories of such political status. Indced,
the furnishing of political services will be a recognized duty to be
performed by that jari in the same way as it will be that of another
Jati to cut hair, of another to wash clothes. The location of political
authority is no question of choice, will or clection; it is given—by
station in the social structure. Finally, the naturc of political
operations is clear. The work of the caste leaders is to ensure the
conformity of members to the caste code, to maintain the position of
the group in the village community, to achieve appropriate rcadjust-
ments in that position if the relative strength of the caste should for
Some reason increase. The job of the village leaders is twofold: to
PdeUCC a ‘consensus’—that is, to resolve and scttle inter-castc
disputes in such a way as if possible to maintain the status quo or if
necessary to secure a smooth readjustment of positions; at the same
time, t(? Tepresent the village as a whole in relation to the outside,
protecting it from interference and securing favours from whocver
hagpfzns to be Raj. This too, then, is a comprechensive language of
DOllth.S—for its own scale. But it may be noted that this language is
$§}fl°rl]:2ggrtant a's.bc}Taviour than description; it is by comparison
about. Thi;-n' D;)lmcs m.articulate, acted upon rath‘cr than §pokcn
little worlds 'l: h01‘ the s‘lmple reason that on qgcstnons outsndc.th‘c
So familiar (. as not}Ilng to say, whereas wnl}m.thosc worlds it is
But the stuz(llt‘ therc.ls no need for it to exp.]zun itsclf. o
system have bles which have provided us with a model of }hg jati
undergoing greeen undertaken at a time yvhcn the system is itself
understood o ?t .c;mngcs, What is happening to the systc;m of cas}cs
more importa rﬁ"‘ ? In particular, is it the casc that caste is becoming
the growth Oﬁndor le‘ssj? The generally held view has been t.lmt‘wuh
the developmemustnahzmion, the improvement of commun;gttrons,
power of casto a of urbanization and the sprcad.of cducatlo'n, t!wc
has been decli asa focu.s of loyalty and a dctcmllr!ant of social life
[Ceclning. It might also be added that social reform move-

ments _W'thlf‘ Hinduijsp, have been engaged with some success in
{'nodlfy Ing ritual exclusiveness. Moreover, the national movement
itself l?ad IMPACLs in the same direction: it provided a point of
attraction independent of caste, and by virtue of Gandhi's own
social gospel brought many people to feel a sense of shame at such

aspects of the caste system g5 untouchability. There is some truth in
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all this. But these forces, though operative over more than half a
century, have been doubly limited in their influence: quantitatively
in that so much of Indian society was left little touched, qualitatively
in that it has been mainly the ritual, especially ‘pollution’, aspects of
caste that have been weakened. Moreover, in certain most important
respects these very factors making for some weakening of caste have
in other ways provided caste with fresh power. For example, social
reform has often been anti-Brahmin in tone and purpose and its
cffect has often been actually to increase consciousness of caste on
both sides. More significantly, the improvement of communications
and even the growth of citics has made possible for the first time a
wider, more cffective, positive organization of caste. Jati, an essential-
ly local group, has been able to throw out links to its ‘opposite
numbers’ in neighbouring localities; caste begins, that is to say, to
manifest itsclf as regional rather than local, increasingly independent
and competitive in relation to other castes rather than interdependent
and co-operative, and as an organized association rather than a
natural social group.

The third language of saintly politics is to be found ‘at the margin’
of Indian politics. By this is meant the fact that it is in some quantita-
tive sense relatively unimportant, spoken only by a few and occupying
a definitely subsidiary place on the political page. But ‘margin’ may
fllso be allowed here to have something of the importance given to it
In cconomics: there may be few or none actually at the margin, but
the location of the point has an effect on all operators as a kind of
reference mark. In other words, saintly politics is important as a
language of comment _rather than of description or practical
!’c.ha""our-‘ The outstanding figure of nation-wide importance in this
idiom is Vinoba Bhave, the *Saint on the March® who tours India on
foot preaching the path of sclf-sacrifice and love and ‘polity without
power’. His effective active followers may not be many but his own
activities and pronouncements are reported week by week, almost
day by day, in the Press. The direct impact of Bhave is a matter of
some uncertainty and dispute. The startling initial success of his call
for donations of land for distribution to the landless prompted all
political parties to pay tribute to him and accord him respectful
recognition. Subsequently, doubts about the motives of land donors
and a certain ineffectivencss in the distribution programme have
lowered the temperature of enthusiasm. Some time ago, there
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occurred the experiment of taking Bhave’s help in dc‘a]mg with the
dacoit menace in the region south of Delhi; policc action was called
off while Bhave went in to talk to the brigand gang leaders; the
present impression is that the dacoits werc keen to benefit more from
the withdrawal of police attention than from the message of Bhave.
But the direct effects of Bhave arc less important than the indirect.
This language has a widespread appeal to all sections in India. For
many-people it is identified with the political style of Gandhi. This
is a bad over-simplification: for one thing this was only onc of
Gandhi’s styles; for another, this idiom was alrcady present in
Indian society before Gandhi undertook its systematic and organized
development. For it is in no way far-fetched to relate this language to
the ideals to be found expressed in classical Hindu religious literature;
the doc-trine of the four asramas or life-stages with the cmphasis on
renunciation and transcendence of self in the two later stages scems
always to have exercised a powerful fascination for the Hindu mind.
Be that as it may, the influence of ‘saintly” politics in India cannot be
ignored. Admittedly it affects men’s actual behaviour very little;
remarkably few men engaged in political activity Within the other
;gzéggr:sh:“;z;ilving to be saintly. Its influence is rather on the
Y used by the people at large for judging the

}c)lf‘.r'fonnance of politicians. In men’s minds therc is an idca of
césrtgf::sctzi ZZS;SSDCSS by contrast with which almost all normal
. X very shabby. Such a standard is not of course
;l_})plled continuously or o the exclusion of other standards.
at?i‘t?c;,::’t oltb:?::i C(;)ptribu}e pow.c.rfull).' to several \_/cry.prcvalc.:nt
of full approval fr1 In Indian political life: to a certain withholding
. -4l Irom even the most popular Icaders; to a stronger
feelmg'of distrust of and disgust with persons and institutions of
autl'w.rlty; finally, to profoundly violent and desperate moods of
cynicism and frustration, Thjs is not to make ‘saintly’ politics a sole
cause of t.hese Sentiments; only to say that it can add, as it were, a
certain bitterness ang ‘edge’ to them. It may also be suggested,
though more tentatively, that the existence of this standard may if
anything affect actual behaviour in a morally adverse manner: if the
only really good life is one which seems to belong to a world beyond
reach then a man might as wel] not strain too hard in that dircction

and indeed might as well be hung for a whole big black market sheep
as for a little irregular lamb,
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That saintly politics is worth listing as a third idiom does not imply
that it is wholly unrelated to the other two. In curious ways it takes
in much from both; indeed in this lies much of its power. A Bhave
talking of the corruption of party politics appeals at once to the
modern notions of public spirit and civic conscience and the
traditional ideas of non-competitive accepted authority working
through a general ‘consensus’. Similarly, and even more con-
spicuously a man like J. P. Narayan (sec also below, especially
pp. 214-16), speaking of public *participation’ in a ‘communitarian’
democracy stirs the imagination of the advanced radical and the
conscrvative traditionalist alike.

Corruption and distrust

The tale of three idioms may help us to understand certain both
general and particular aspects of Indian political life. Consider, for
instance, this matter of the gap between profession and practice, the
difference between the way things really get done and the way in
which they are presented as being done. Of course, this kind of
contrast happens cverywhere: in England, for example, different
sorts of ‘old boy networks® arc to be found smoothing the course of
politics in city council, parliament and Whitehall alike. There is a
cement of informality that holds together the formal bricks. But this
is not the same as the mixing of entire political styles that happens in
India. It is not simply that those people whom a foreigner is likely to
question will reply in the ‘Western’ idiom for his benefit—though
this certainly happens. It is also that such pcople will in any case
habitually use that idiom when explaining things to each other. That
is to say, Indian political life becomes explicit and self-conscious
only through the ‘Western’ idiom, that is practically the only
language in which the activity of description, giving an account of
matters, will normally take place. But this does not prevent actual
behaviour from following a different path. This situation is of course
to be found in many spheres besides the strictly ‘political’. ‘Applica-
tions for scholarships will be considered by the Committee on the
basis of reccommendations submitted by the Head of the Department’,
but the natural tendency will be for the aspirant to tackle this problem
in terms of ‘favours’ and ‘influences’. Likewise with such matters
political as the casting of votes, the selection of candidates and
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distribution of portfolios, and with such matters of admin.istralion as
the siting of a new school or the granting of an industrial licence. One
must be careful not to exaggerate and careful not to imply that in
English local government or in American party organization
everything is as in the text-books. But there is a substantial difference.

The gap between supposed and real patterns of behaviour is a
much wider matter than corruption but the two are closely related.
Corruption—the fact itself but, even more important, the talk about
it—occupies a great place in Indian politics. It is of two kinds. Much
of what is called corruption is no more than behaviour conducted in
terms of one idiom being looked at in terms of another. Anyonc
holding any kind of position of power may be inclined to regard that
position in both modern and traditional terms. Even if he is himself
peculiarly free from the grip of traditional categories and loyaltics, he
will be subjected to steady pressures framed in those terms—and it
will be very difficult not to give in. Of course, the proportions in
which modern and traditional are mixed will vary greatly: there may
be 100 per cent modernism in the Planning Commission and 90 per
cent traditionalism in a Mandal (local) Congress Committee in
Madhya Pradesh. But at most levels two mainly antagonistic sets of
standards will be in competition for the power to control a man’s
conduct. Equally important, these two sets will also be employed—
frequently by the same persons—for judging his conduct. The
behaviour which the traditional language holds to be irresponsible is
for the modern idiom responsible and that which the modern
regards as improper s for the other the very opposite.

This type of contrast can be greatly sharpened when the third
idiom is at present. This will happen more often than one might
imagine. This is not simply because of the personal influence of
Bhave or the traditiona] appeal of those ideas or even because of
memories of the saintly aspect of Gandhi. It is also on account of the
actual experience of many people in the nationalist movement. That
movement did bring out of ordinary men and women a remarkable
standard of behaviour. From a sense of dedication or merely from
sheer excitement and exhilaration men forgot about themselves and
thought only of the cause. Even if there is a tendency today to
exaggerate this in retrospective glances at the golden age of comrade-
ship and unity, it still contains a big element of truth. There is a
natural unwillingness to accept that period as exceptional and
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therefore a strong inclination to be severely critical about the decline
in standards.

The second kind of corruption is in a way the opposite of the first.
The first is a demonstration of the power of the traditional idiom; the
second is a sign of its weakness. When a man ‘fixes’ applications and
licences in disregard of merit but in accordance with group loyalties
he is obeying a law of social conduct more ancient than that of the
upstart state. But when a man puts into his own pocket moneys
intended for some organization, when he relentlessly exploits every
situation for perfectly private gain, this is not obedicnce to the rule
of any traditional socicty. No doubt in cvery society some men have
been very selfish when opportunity was provided. But within a
compact and tightly knit social unit of India's traditional kind, the
checks on anti-social selfishness would be very strong indeed, the
sanctions against it awesome. There can be little doubt that much
present corruption in India is the work of men not long released from
one sct of firm social bonds, not yet submissive to a new set. Both
corruptions can flourish side by side for two social processes are
contemporancous: the intrusion of caste into the new fields (mainly
of regional and even national politics) and the erosion of caste as a
feature of social life as a whole. Corruption is at once what one
political language calls the other and what happens when one is
displacing the other.

Related to this is a further striking general feature of Indian
political life—and again it is a feature rather of social life which
politics shares: a certain caution and distrust in relations between
people. In the courts a man in India is innocent until he is proved
guilty, but in social and political life the position tends to be reversed.
One has noticed the wariness with which people encounter each
other and the relative difficulty of establishing friendships except
within ‘community’ groups. If we understand the character of caste,
this is hardly surprising, for its little worlds are worlds of mental
attitudes and styles of behaviour. To have dealings of any intimacy
with a man of a different world from one's own is an adventure into
a dark unknown and best avoided; personal relations, in the strict
sense, are not contemplated in the scheme of Indian traditional life.
In politics this has its counterpart in features such as the extra-
ordinary extent to which the other man’s motives are suspect and
the enormous difficulties attending any attempt at concerted action.
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One particular manifestation of this character is the resistance to
unification which is often found in political groups with almost
identical policies and the great readiness of many groups to split and
break away into factions. Myron Weiner in his Party Politics in India
offered the explanation that in many cases party had become a
substitute for jati and that what members demanded above all from
their political group was the snug and reassuring coherence of a unit
in which there are no strangers or outsiders. A more gencral, though
not incompatible, explanation would be that even in the sophisticated
world of urban party politics men have not so far left behind the
atmosphere of tradijtional politics that individuals can be taken as
Persons; on the contrary, frankness is killed by suspicion and cvery
disagreement becomes a situation of intolerable distrust. Edward
Sﬁils, in his study of the Indian intellectuals, found them excep-
tionally conscious of being ‘cut off’ from the people. But he com-
meqted that this awareness went beyond the actual situation; the
reality is not any special ‘alicnation’ of intellectuals from socicty but
rather the ‘alienation of most Indians from Indian socicty®, the
awful way in which caste consciousness (at least in its present-day
fgrms) ‘cuts off most human beings from cach other’ giving risc to a
k"_ld of ‘social blindness’. The intellectual’s exceptional awarencss of
this does at the same time give him a special longing for unity and an
acute nostalgia for past moments of fellowship.

Thus man o man, man as clerk in an office, employec in a factory,
even student ip 5 college, is placed at a distance from his fellows;
:]lﬂelf:lésletn‘: (r110t casy to recognize the other as fellow. But this is not
Society—g -day India strikes many observersas a ruthless and unkind
seom strann _thls'by way of contrast with the recent past. This may
‘o establisﬁe N view of the well-known cfforgs pf the present regime
. . >+ @ welfare state and raise the living standards of the
tmpoverished masses, et the impression has some basis. As the
status society slowly crumbles, personal ambitions are released and
New men press har g, the traditional holders of authority. Perhaps
itis to be_ €Xpected that men escaping from a world of set status may
for a while swing violently to the opposite extreme of competitive
struggle for all kinds of power. To caution and distrust of the other
man the'r €comesto beadded disregard. This tendency, already present
before independence, wqg somewhat held in check by the spirit
of fellowship in the freedom movement; it has now been let loose.
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It is, then, the presence, the confrontation and, indeed, the mixing
of political idioms which dominates the Indian political scene and
gives it distinctive tone. For although the ‘pure’ expressions of each
language occupy certain areas, these are less significant than the
areas of co-habitation. But what is happening in this great encounter ?
Does one language gain over the others?

Our understanding of much that is happening in Indian political
life today is duc to the social anthropologists. For they have to
follow caste as a social institution wherever it may lead them, and it
has led them firmly into politics. The central discovery is that
politics is more important to castes and castes are more important in
politics than ever before. The regionalization of jari was in some
arecas a well-cstablished tendency even before independence. The
anti-Brahmin movement in Madras during the inter-war period was
perhaps an exceptionally advanced manifestation of this develop-
ment. (It has been usual to regard this movement—in the shape of
the Justice Party—as a provincial expression of an all-India anti-
Brahminism and to add that it attained political status in Madras
because anti-Brahmin sentiment was peculiarly strong there. But it
may be that it is equally important to see it as a coming together, on
the relatively wide basis of a linguistic region, of a number of local
non-Brahmin jati)) The process has been greatly quickened since
independence. India’s modern-idiom rulers are no-longerprotected
from the influence of traditional politics by the three bulwarks of
British administrators outside the caste system, the national move-
ment and a restricted franchise. All three safeguards have gone and
the little worlds of caste have been drawn upwards into the big
arenas. The top leaders may proclaim the goal of a casteless society,
but the newly enfranchised rural masses know only the language of
traditional politics which so largely turns about caste. Nor does caste
keep outside the city limits. Although the long-run effects of urban
and industrial life may be to weaken caste loyalty, the immediate
effects are the opposite. Since immigrants from rural areas keep very
close economic and social ties with their villages of origin and since
also they often tend to settle in distinct caste ‘colonies’ within the
city, the consequence is greatly improved facilities for organizing.
Moreover, cities teach men to forget caste as a co-operative element

(o]
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making for interdependence; caste becomes instead the unit in which
men associate for competition against others.

The result is not merely, not even mainly, the rise of particular
caste parties. It is rather that in any kind of politics away from the
highest levels, caste becomes a category to be reckoned with. So, in
the middle and lower reaches of all parties—and in the administra-
tion too—realistic men learn what language they have to talk if they
are to be understood and effective. What sounds fine in the Delhi
parliament or for the newspaper-reading public makes little sense at
the grass roots. Therefore, behind the formal clectoral returns,
knowledgeable observers discern the intermediaries who join together
the ballots of a caste group to the candidate with a party label.
Behind the formal lists of party candidates nominated for the
contests, there is probably an inside story of careful calculation in
terms of caste appeal. Or again, the wrangles of Mysore politics,
which the sociologically innocent might describe in terms of relations
be:tween parties and between parliamentary and organizational
wings of the Congress, comes to be seen as a new stage on which is
being ;?layed an age-old drama of inter-caste rivalry. Likewise, the
mysterious moves in Orissa’s recent political history may be illumined
by a study of shifting caste positions and alignments.

.But'in the mixing of idioms the effects are by no means all in one
fllrecuon. For the modern idiom is moving out of its base in the élite
Jqst as surely as the traditional idiom is emerging from its hitherto
!udc.ien .habitat. Therefore the attempt to show how modern political
Institutions are open to manipulation and exploitation by traditional
socna.l forcgs has to be accompanied by equivalent attention to the
way in which such institutions by their existence constitute modern
social forces. Unfortunate]y, close empirical studies are still far too
few and_ knowledge of the working of ‘inside’ politics in India is
sketchy in ;he extreme. For instance, the Congress Party, probably
tl?e most important single political institution in India today,
dISQlflylng within itself most of the important features of Indian
polftfcal life and in great measure determining the course of Indian
politics, has not so far been made the subject of serious systematic
study. But it seems clear enough that, to use the terms of our
analysis, Congress is a crucial meeting ground of the three languages
of politics. Within the party are to be found many men who speak
the modern idiom—most of them with skill and polish, some of them
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cven with love. Most of the internal party debates would seem to be
conducted in this language; for instance, the arguments between the
‘right-wingers® (supposedly, for example, Desai, Pant) and the left
(Menon and members of the one or two ‘ginger groups’) on the size
of the public scctor, the seriousness with which land reforms are to
be tackled, the tone of voice to be adopted when speaking to China
and the US. When commentators noted the wide range of opinion
held together by Nehru, it was a range within this one language which
they had in mind. (The same range is to be found, though more
obscurely, in the top administration.) The ‘federal’ tussles within the
party are also for the most part in the modern idiom—the location of
new steel mills and the choice of ports for development.

At the other end of the machine, so to speak, there is to be found
a very different kind of person engaged in a very different kind of
opecration: the Mandal and District party leaders. Now admittedly
local party secretaries in England and ward bosses in the US are
concerned with rather different issues from those which preoccupy
the parliamentary and senate leaders. The difference in India is,
however, a profounder one of the very manner and style of behaviour;
the difference in social setting imposes quite different techniques and
is associated with quitc different values and standards. But who is the
present-day Congress worker? Most observers would agree that
some change has taken place since independence in the character of
the men who do Congress politics at the lower levels. Older party
workers will often explain with regret and scorn how new men of the
wrong kind have got into the organization. The voice of saintly
politics is often heard in this strain. But the point has some validity.
Of course, the motives which impelled a man to join and work for
Congress in pre-independence days were more numerous and varied
than the old-timers would have us believe, and ‘national sentiment’
no doubt covered a multitude of different characters. But the new
men arc indced different.

Some investigators seem to have found two kinds of new men
inside the Congress machine. First, there are the leaders of the new
village establishment. Until the introduction of adult franchise, the
politically active sections of rural India were generally men of higher
castes than the peasants and for this reason even a mass party like
Congress was manned by Brahmins and other high caste men out of
proportion to their numbers in the community. The politics of adult
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franchise has in many regions raised the influence of the non-
Brahmin middle peasants who are at once numcrous and—as
compared with the hardly less numerous untouchables—cconomi-
cally substantial. Men from these groups seem to be more prominent
in Congress than before. The opponents of the party cry out that
Congress is courting and capturing the influential leaders of rural
life. Of course it is. But it is equally true that such leaders have in
their own ways been courting and capturing Congress. Village India,
playing its own game of politics in relation to outside Raj, has been
adjusting itself to Congress power. The men who for economic and
electoral reasons count in any area naturally regard it as one of their
functions to get to positions from which they can do what is expected
of them by their clients and dependants.

Secondly, however, there may have arisen an even newer kind of
local Congressman—the man who relies not on his local social
stqtus as a member of a dominant caste but solely on his political
sklll.in the new politics. Whereas the first type would operate in the
tradltignal idiom as a matter of course, this second brand of new-
comer is really a modern who is simply able to exploit that idiom.
(In addition to both these, there naturally continue to be many party
workers who belong to those sections who, while numerically and
even economically weak, provided social and intellectual leadership
in the past.)

Thus Congress is one of the great mecting-places of the three
lang_u?ges of politics. That the party has in some mecasure gone
tBriihittch):Sltunder the impact of mass elc.:c.torate politics seems clear.
organizat, not be forgotten that a political party as such—its very

N, as well as the character of Congress national leadership
and the fact of its governmental responsibilitics—is a modernizing
influence. So whicp, language wins? The question remains—and
must do so until we know more about Congress. But at least we
!(now what we need to know: the procedures by which Congress's
mternal. elections take place; the negotiations leading to the choice
of pfarhamentary and, even more important, Statec Legislature
candidates; the relationg between Pradesh Congress committees and
Congress State ministries; the character of the agitations and
campaligns on linguistic and communal (e.g. reservation of posts for
scheduled castes) issues; the extent and character of party pressures
on State Congress governments in relation to land legislation. On
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each topic there would be at least two main features to examine.
First, the extent to which community and caste considerations were
present and influential; second, the extent to which the exercise and
reception of authority was conducted in modern terms of the
institutions and offices or in traditional terms of social status and
customary respect. Lest it be thought that all this is in some deroga-
tory sense academic, let it be said that the battles being conducted
within the modern idiom as between ‘right’ and ‘left’, ‘centralist’ and
‘statist” will be most significantly influenced by the outcome of the
underlying conflict between the two languages. The traditional way
tends to point to the right and certainly points away from the centre.

Consider also India’s representative institutions. In this world, too,
as in the world of party, the two idioms meet (with the third idiom
again keeping up, as it were, an influential running commentary on
the proccedings.) There is general agreement that the central
parliament in New Delhi is a powerful instrument of political
education for members and public alike. The education it conveys is
almost entirely in the modern idiom; this is certainly true of the
debates on the floor of the House, in all the parliamentary committees
and in some party committees; it is less certainly so in the case of
certain other party committees and in regard to general lobby
conversation. The members are powerfully influenced by its
atmosphere and they are under that influence for by far the greater
part of the year. The public that reads papers is also accustomed to
watch it closely—so large is the space devoted by the Press to its
proceedings. The talk is all of issucs and problems and programmes
and the scale is emphatically all-India. As Asok Mehta strikingly
said recently, parliament is the great unifier of the nation. This is
true; it has taken over that role in large measure from the freedom
movement. (The parallel with the Tudor parliaments is close and
instructive: Nehru was ‘King in Parliament’; in no other place did
he ‘stand so high in his estate royal’; with him parliament learnt
how it could, in time without him, keep the country powers subdued
and in order.)

Much less clear is the character of the State Legislative Assemblies.
Students have already pointed out that the members of these bodies
are drawn from layers much closer to those of traditional politics. .-
Also they are in the Assemblies for quite a short part of the year; the
rest of the time they will be in their home districts which are,
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increasingly, their constituencies. No one can visit the lobbics of a
State Assembly without realizing quite vividly that the Member of a
(State) Legislative Assembly (MLA) is ‘in touch with’ his con-
stituents; the corridors are full of them, some still bearing the dust of
the village tracks if not the earth of the ficlds themselves. The MLA
is thus another critical point in the drama of Indian politics: which
language of politics does he speak? He is himself undergoing
‘modern’ education from his seniors on the front benches, but the
‘courses’ are shorter and of a fairly ‘clementary’ nature. Still he
learns to think of his state (ecven if not yet of India) and to talk of
power projects (even if the big decisions are taken in Dclhi). At the
other end there are the pressures from home and in the corridors—to
remember that he comes from the Vidarbha part of Maharashtra, or
that he is a Mahar or that he must please those who count in his
district party. So evidently he becomes ‘bilingual’. But we would still
like to know in which language he does his thinking and his dreaming.
Anyone anxious to secure the victory of the modern language over
the traditional would do well to concentrate on the MLA and
should presumably try to strengthen the links that join him to circles
where the modern idiom is spoken. The MLA is one of the great
‘gap-closers’ in Indian politics but we do not yet know whether he is
achieving this in ways favourable to the modern or to the traditional
style. Even statec ministers have to operate in the two languages.
Indeed, one might say that the successful chief ministers arc thosc
who are equally skilled in both idioms. Chavan of Bombay may be a
good exan:nple of this kind. When Kamaraj was Chicf Minister of
Mad_ras, It scemed that his role was, by his unfamiliarity with
English, confined to the informal politics of the state, while a
COHCagl.le handled policy talk with Delhi. But Kamaraj has since
shown impressive ‘bilingualism’ without English.

The combination, the containment in peaccful interpenetration,
of thesc diverse and in principle competitive languages of politics is
the great achievement of political life in independent India. Vast
social and economic changes are being accomplished steadily and
without obvious drama and are being accommodated and digested
by and within a political structure which is successfully flexible,
‘politically multi-lingual’. The instruments of this achievement are,
first, the two great legacies which India inherited from the days
before 1947: the Government and the Movement, a stable adminis-
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trative structure and a capacious political organization, both
equipped with able leadership. To these must be added India’s
parliamentary and local government institutions—in many respects
a development of post-independence politics, yet owing much of
their present success to carlier beginnings.
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EVENTS AND ISSUES SINCE 1947

WHILE the purpose of the first two chapters has been to set the scene
of Indian politics and indicate some of its distinctive features, that
of the present chapter is to give a short narrative account of the main
developments in the political system since 1947. In order to avoid
excessive overlap with the later, more analytical, chapters, the survey
is deliberately bare and sketchy; it is intended only to provide a
certain perspective of time. Even so, no strictly chronological order
is observed and the events are grouped rather according to character.
It does seem useful, however, to divide the period into two parts. The
first, from 1947 to 1952, can be represented as a period of construc-
tion: not only is the constitution itself considered and adopted; in
every part of the system there is, after the shock of partition, a kind
of self-discovery and mutual assessment. Individuals, institutions,
groups are finding their way about in the new world, taking stock of
themselves in relation to others—parliament in relation to the
cabinet, Congress in relation to other political groups and the
strands inside Congress to each other, civil servants in relation to
politicians, politicians in relation to voters. The task js to hold things
together, to cnsure survival, to get accustomed to the feel of the open
sea, to see to it that the vessels keep afloat. Although said in the
context of a discussion on the rcorganization of states, a remark of
Nehru’s in 1947 had a general validity: ‘First things must come first
and the first thing is the security and stability of Indja.’ But it is not a
negative task. For it involves also exploring the legacies—their
relation to each other and to the needs of the new state as the new
government begins to discern them—and sifting them. The period
since 1952 is one in which a system which has achieved recognizable
form and stability undertakes its operational voyage. It is a period
not without substantial difficulties and these make necessary signifi-
cant readjustments and amendments in the system. It is also a period
in which the more profound and long-term disparities and dis-
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continuities of Indian society come more clearly into view. But on
the whole there is an achicvement of containment—in which the
forces which demand recognition also begin to undergo a process of
taming and domesticization under institutions now more firmly
established.

Period of construction

An important preliminary point to be made concerning this period
is that it was one of tragedy and peril as well as of construction—so
much so in fact that it is a matter for some wondcr that any dcliberate
construction could take place at all. Independence opens with
partition slaughter moving down from divided Punjab into the
streets of the capital city itself. In the other divided province of
Bengal, earlier killings were not repeated, thanks mainly to the
almost miraculous fast by Gandhi who acted, as Mountbatten put it,
as a ‘one-man boundary force’. Before 1947 was out most of the
bitter fruit of partition had been gathered, the final estimated totals
being half a million killed and a further twelve million refugee
survivors, of whom perhaps seven million came into India. What
this horror deposited in the minds of the newly responsible ministers
was a vivid sense of the power of community-feeling to burst through
the tics of neighbourhood, citizenship and humanity. The smoulder-
ing resentment which it left in other minds made itself manifest in the
almost unbelievable event of January 1948 which so shook the
country: the assassination by a Hindu fanatic of Gandhi, ‘the father
of the nation’.

Not only from emotional frenzy was internal security in danger;
men of calmer passions were also working to provide other storms.
The Communist Party of India, formed as carly as 1924, had little
opportunity for growth before the war—so unchallengeable was the
Congress in the only campaign that mattercd and so effective were
the legal and administrative disabilities imposed for most of the time
by the government. But jn 1942 the ban on the party had been
removed On its expressing its willingness to be associated in what had
become, since Russia’s jnyolyement, a people’s war. Their policy
alienated then} gravely from nationalist sympathy, but freedom for
activity at a time when Congress was in suspense enabled them at
least to do much to build up a firm organizational structure and
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develop the training of cadres. This proved uscful for it put the party
in a position after independence to establish strong points in certain
arcas around particular gricvances. One such arca was Telengana,
the Telegu-speaking portion of the princely state of Hyderabad.
Here the discontent of an impoverished peasantry and hostility to
the somewhat harsh and unsympathetic regime of the Nizam had
alrecady become manifest during the latter months of 1947. Local
communist leaders on their own initiative were quick to lend their
organizing assistance and at times certain districts were out of
cffective government control. A change in the party’s national
leadership and a sharp ‘left” switch of policy carly in 1948 trans-
formed Telengana’s status in communist thinking from a slightly
puzzling eccentricity to a glorious guerilla warfare centre which
could be the starting point for the revolutionary conquest of power.
The peasant war was supported by vitriolic exposures of Nehru’s
right-wing policies and by dedicated efforts to stimulate and exploit
all forms of urban and industrial unrest.

The fact that the communists’ attempted rising took place in a
princely statc was not wholly accidental. As already mentioned,
Congress activity in thosc units had always been on a reduced scale
and its rclative advantage over other parties therefore less marked.
In some states the winds of political change seemed scarcely to have
touched cither the rulers or ruled. In 1947 the Nizam of Hyderabad
certainly failed to understand the world into which he had survived.
Hereditary ruler of by far the largest princely kingdom, he saw no
impermissible incongruity either in his position as old-style autocrat
or in being Muslim ruler of a mainly Hindu population; if British
India was moving to independence through the passions of com-
munalism and democracy, Hyderabad could move to her own
independence by other and older ways. Through the middle months
of 1947 cnvoys from His Exalted Highness's court, together with
intermediaries like Sir Walter Monckton, went silently to and from
Delhi carrying terms and proposals, feelers and conditions. By
November no more than a standstil] agreement had been secured
from the Nizam and in the following months stubborn negotiations
continued, to the accompaniment of free-lance arms-running from
outside and a crumbling of order from within. To the threat from
communist-led peasants of Telengana was now added ugly peril from
a violent and fanatical group of Muslim militants, the Razakars,
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aiming at the maintenance of an Islamic bastion in the Dcccan,
certainly making the most of the last days of this remnant of the
Moghul empire. By September 1948 the Indian government, with
fewer other worries and with no prospect of absorption by negotia-
tion, ordered its army to move. The ‘police action® took four days;
outside Pakistan, foreign protest was negligible despite the efforts of
escaped Hyderabad notables. The Nizam himself made a surprisingly
speedy adjustment to circumstance and became the nominal head of
state.

Along with Hyderabad, Kashmir was anothcr problem left
behind unsolved at the time of the transfer of power. The Hindu
ruler of this Muslim-majority state adjacent both to Pakistan and
Iridia had not at that time decided to which of the new states his
kingdom would accede. An incursion of tribesmen from Pakistan in
October 1947 quickly threatened his capital city of Srinagar and in
desperation he asked India for military aid. This was given only on
the ruler’s agreeing that Kashmir should accede to India. For the
government of India it was announced by Lord Mountbatten as
Qovernor-Gencral that ‘as soon as law and order have been restored
in Kasﬁmir and her soil cleared of the invader, the question of the
accession should be settled by a reference to the people’. This has
never happened; instead, Indian and Pakistan forces were soon
engaged in hostilities which came to an end only with the ccase-fire
agreement of 1 January 1949. As the Kashmir dispute pursued its
subsequent sad ¢course through UN debates and commissions and
unsuccessful bilatera] talks, the cease-firc line has become a de facto
froritier‘, each part of Kashmir being incorporated in practice in the
territories of its occupying and supporting power,

Hyderabad ang Kashmir were the two salient points of physical
force aiong the line of the problem of the princely states. But the
whole‘lme was intimidating in its complexity and potential for chaos.
Here it was a case of being bound to construct, and construct
quickly, l.f WOorse peril was to be avoided. The British had been
adamant in their view that their relations with the princes, expressed
in the term paramountcy, could not be transferred to the successor
states but must simply lapse. The most they felt able to do was,
thrc?ugii the last Viceroy, 1 ord Mountbatten, to discourage separatist
?spir'atxons by emphasizing the compulsions of geography. But the
interim government set up already from 1946 with Nehru as its leader
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had already taken the matter in hand: by August 1947, all the 552
states (with the exception only of Hyderabad, Kashmir and Junagadh)
had been persuaded to sign Instruments of Accession and Standstill
Agreements which had the effect of surrendering their powers in the
three fields of foreign relations, defence and communications and
maintaining unchanged all arrangements in other matters. The
energy and determination of Sardar Patel who was in charge of the
specially created states portfolio had much to do with this preliminary
success; these qualities were also needed to sce the process through.
No fewer than 216 smaller states were fairly quickly abolished as
separate units and merged into the provinces. In certain parts of the
country princely states covered large contiguous and mainly homo-
geneous areas; these, numbering 275 in all and including some
substantial units, were integrated to form five new unions, one ruler
from each being chosen as the head of state (or equivalent of
Qrovincial governor) and called Rajpramukh. With a third group of
SIXty-one states neither of these solutions seemed appropriate; for
strategic or other reasons they were instead brought under direct
central government administration, either as separate units or in
consolidated blocks. Hyderabad, Mysorc and Kashmir were left
unaffected by thesc changes. This massive tidying-up operation called
for a great deal of negotiation. Even when completed it called for
much patient administrative readjustment: the extension of provin-
c'lal administration into the merged areas; the approximate assimila-
tion pf the position of the new unions to that of the provinces in their
relétn.ons, financial and administrative, with the centre, and also in
thefr Internal system of government; the establishment of almost new
regimes for the centrally administered units.

Th'ns work settled some immediate problems; it also dictated
cert‘aun features of the new Constitution which was under discussion
dur'ﬂg.the same period. In particular it meant that the units of
fgderatlon would not be of the same kind but that these would be
mqe ‘Part A’ states (former provinces), cight ‘Part B’ states (the five
unions of states plus Hyderabad, Kashmir and Mysore) and ten
‘Part C’ states (under central administration). To this work of
constructing a constitution we may now at once turn our attention.
(A decade or so ago no special justification would have been required
for giving a certain priority to the constitutional aspect of a political
system. The behaviourists in political studies have, however, made
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any marked attention to legal and institutional forms seem such
vieux jeux that reasons had better be given: first, the constitution
happens to play at times an important part in Indian politics;
second, the process of its manufacture provides an instructive
introduction to many central problems; finally, the Indian leaders
themsclves considered it worth while devoting a not inconsiderable
part of their cnergies to the constitution-making task.) The Consti-
tuent Assembly, formally the maker of the document, was a body of
varying size. Originally elected (indirectly by communal groups of
provincial legislators) in 1946 on an all-India basis it in fact transacted
little business before the transfer of power; it met without the
presence of the boycotting Muslim League members and contented
itself in the uncertain circumstances with a very general Objectives
Resolution. After partition, the representatives of the Pakistan areas
went to compose the separate Constituent Assembly at Karachi,
while the Muslim League representatives remaining in India now
felt able to attend. Its composition also changed as representatives
(mostly nominated) from the former princely state arcas were added.
A body of some 300 members, simultaneously acting as legislature
for the new state, required to have its task carefully organized if it
was to be successful. This was done in three main ways. First,
committees were set up to report on the main issues of principle, and
in these national leaders like Nehru and Patel played a big part.
Sccond, the Assembly’s Constitutional Adviser brought together a
great deal of data on foreign constitutions and prepared, on the
basis of the committee reports, a rough draft. Third, a Drafting
Committee under the very able chairmanship of Dr Ambedkar
prepared the detailed Draft Constitution. Ample debate took place
on the committee reports and above all on the Draft—165 days in
all, spread over a period of more than two years.

Reference will be made in appropriate places to particular parts of
the Constitution. The central pillars of the construction are three,
and to cach of these special attention was given by the Assembly’s
committees: (a) a system of government by ministers responsible to
legislatures chosen by adult franchise is established at the centre and
in the units (Committees on Union and Provincial Constitutions);
(b) a federal re:]ationship between centre and units is worked out in
detail (Committces on Union Powers and Financial Relations);
(c) the relations among citizens and between citizens and the state
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are set in a framework provided by the sections on fundamental
rights, directive principles, minority privileges and the independent
judiciary (Committee on Fundamental Rights and Minorities).

On the principle of cabinet government there was no deep cleavage
of opinion but there were sufficient presidential enthusiasts at lcast
to force an adequate statement of rcasons to be given by the leaders.
The most powerful argument of the critics was that only by making
the executive independent of the legislature could its strength and
stability be secured. This was countered partly by the view that
English experience showed that weak, unstable governments were
not a necessary feature of the cabinet system, and partly by the point
that the stable president was likely to be in frequent conflict with the
legislature and this state of disharmony was a source of certain
weakness. There was also the further point peculiar to India: if
presidential government at the centre implied the same system in the
units, how could the Rajpramukhs be fitted in except by the retrograde
step of making them the real state rulers? But most telling of all was
the simple argument of experience: the British model had been
before them for a hundred years and they had been operating it in a
qualified form in the provinces and now in its completeness at the
centre itself: ‘After this experience,” said K. M. Munshi, ‘why should
we go back upon the tradition . . . and try a novel experiment 2 That
decided, there remained the determination of the relation between
the President as head of state and his ministers. The executive,
legislative and emergency powers of the President as listed in various
parts of the Constitution are most formidable. On the other hand,
the Council of Ministers with the Prime Minister at the head is ‘to
aid and advise the President in the exercise of his functions’, and it
was repeatedly stated that this formula was intended to convey that
the President would act as constitutional head only. That this is what
has in fact so far happened is fairly clear—though President Rajendra
Prasad did express his own views both publicly, in speeches and in
one significant message to Parliament (on the Hindu Code Bill), as
well as in private discussion and correspondence with the Prime
Minister. That this may not be the case in every conceivable future
situation is equally obvious. It was Prasad himself in the debates who
seemed anxious on the score that no provision was being included
that would explicitly bind the future President of the Republic to act
only and always on ministerial advice. In deciding against this
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course, the constitution-makers may be assumed to have reckoned
that the flexibility that is desirable for the unforesecable crisis cannot
be secured without giving a margin of discretion which might be
abused. In a situation where even the impeachment procedure which
has been included will not save the Constitution, the probability is
that nothing else would either.

This cabinet system is reproduced in the units, but with some
differences. That the position of the Governor of a state docs not
correspond to that of the President is indicated by the different
modes of sclection. The President is chosen by an electoral college
composed of all central and state legislature members with voting
powers weighted so as to give the state legislators power equal to that
of the central members, and also to give each state legislator power
proportional to the population represented. The Governors are
appointed by the President and may be dismissed by him. This was
a fairly late (1949) reversal of the original plan (1947) to have elected
Governors. The change reflected the leaders’ expcrience of the early
period of independence: India could not be held together without
care and effort: ‘It is very important’, said Nehru, ‘for us not to take
any step which might lead towards loosening the fabric of India.’
The risks of conflict between head of state and head of executive
which were accepted at the centre would be intolerable if reproduced
in every unit. Moreover, clearly structural unity would be assisted if
Governors were in one aspect agents in the states of the central
government. The Governors are in normal times constitutional
heads, but already since the Constituticn was inaugurated a variety
of abnormal situations has arisen in the states and the important
discretionary role of the Governors has been evident. Some instances
are mentioned later.

The position of Governors in relation to the President is only one
of the special features of the federal aspect of the Constitution. The
whole question of centre-state relations was one of big issues in the
Constituent Assembly debates. The Objectives Resolution of 1946
was passed before partition was certain and when there was some-
thing to be said in favour of a promise of autonomy for the units
which might yet avert the division of the country. By 1949 the leaders
h.ad enough experience of trouble in the states and enough imagina-
tion to sec more ahead. They were sure that only a central govern-
ment at least potentially all-powerful would suffice. Many politicians,
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especially those with strong links with particular regions and their
governments, did not share this fright and, morcover, attached great
importance to a wide area of state jurisdiction. At several points,
therefore, long debates were required; many members remained
dissatisfied and indeed the argument continues.

The Constitution lists elaborately the subjects of government. A
central emphasis is to be found in the size and importance of the
Union List; in the possession by the Union of residuary powers; in
the supremacy of Union over state legislation in regard to the
concurrent list (except if Presidential assent is secured for a state
law); in the provisions for central invasion of the state list in special
and limited circumstances. In a similar way the Constitution lays
down a comprehensive division of sources of revenue: union
sources; state sources; revenue levied and collected by the union but
assigned to the states; revenue levied by the union but collected and
appropriated by the states; revenue levicd and collected by the union
and distributed to the states. This last category includes income-tax
and may include excise, and the division of procceds in these cases is
made in the recommendations of the independent Finance Com-
mission appointed at regular intervals by the President. Other
financial matters may also be referred by the President to the
Commission but its second specific duty is to make recommendations
as to the principles which should govern grants-in-aid from the
centre to the states. More remarkable still are the explicit statements
in the Constitution concerning administrative relations between
union and state governments. Not only must the executive power in
every state be exercised so as to ‘ensure compliance with the laws
made by parliament’, but the union government is empowered to
give ‘such directions to a state’ as may seem to it nccessary for this
purpose. Further, the centre is able to give directions to secure no
impediment to its own functions in the statcs. States can be entrusted
with central functions and vice versa and the union parliament can
impose duties in the central field on state governments. Nor should
it be forgotten that the union parliament requires no more than a
simple majority to dismember existing states or create new ones.

To those in the Assembly who tended to form a ‘states’ rights’
school of thought, the most scandalous proposals of all, utterly
destructive of federation, were those contained in the emergency
provisions. Indeed, many other Congressmen found these difficult to
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swallow, so closely did they seem to resemble those of the pre-
independence period against which they had campaigned so ardently.
Even the leaders protested their distaste for these provisions and
their sincere hope that they would not be required in practice. As to
the necessity of their inclusion even brief experience had left them
in no doubt. Three types of emergency are envisaged: a threat to
sccurity by external aggression or internal disturbance; a breakdown
of constitution in a state; financial crisis. In cach case, the emergency
is announced by Presidential proclamation which requires parliamen-
tary approval within two months; in the second case, it is made on
the basis of a report from the state governor. A significant con-
sequence of the first two kinds of emergency is that the fundamental
rights guaranteed by the constitution may be suspended and action
to secure court action prevented. The security emergency frankly
entails the suspension of federalism; financial and legislative
autonomy goes and the states become centrally administered. The
financial emergency permits such directions from the centre as it
thinks necessary. While financial emergency has not yet arisen, a
security emergency was proclaimed in October 1962 at the time of
Chinesc advances across the frontier in the north-east. Constitutional
emergency proclamations, on the other hand, have been made on six
occasions to date. A failure to carry on the government of a state
‘in accordance with the provisions of the Constitution” might arise
for several reasons; in practice it has come to mean a situation of
chronic instability, though (as will be seen below) this can arise in
more than one way. Government by ministers is replaceable either
by Presidential or Governor's rule; legislation on behalf of the
state is undertaken cither by the central parliament or by Presidential
ordinance. The normal duration of a constitutional emergency is
limited to six months but this can be (and has been on two occasions)
extended.

On the desirability of including in the Constitution some body of
fundamental rights there was no disagreement in the Assembly. The
notion had for many years had great appeal not only as representing
advanced democratic thought but more particularly as a convenient
way of setting at rest the fears of minorities. Some difficulty was,
however, experienced in achieving a satisfactory formulation of the
rights. Many leaders were anxious to avoid what they took to be
somewhat unfortunate American experience; they sought some
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means of safeguarding majority-determined policy from frustration
through an over-enjoyment of rights by particular persons and
groups. A solution was found in the careful and explicit inclusion in
the Constitution of a number of qualifications to which the rights
must be regarded as subject. This by no means leaves the judiciary
with no interpretative role in regard to these rights, but it docs mean
that the constitution-makers wanted to make the necessarily limited
nature of rights perfectly clear to the courts. Thus, a group of ‘rights
to freedom’ is listed in Article 19 (1), and the list is followed by six
clauses, all of which take the form ‘Nothing in clause (1) shall affect
the operation of any existing law in so far as it imposes, or prevent
the State from making any law imposing, rcasonable restrictions on
the exercise of the right in the interests of—public order, decency or
morality, friendly relations with forcign states, and so on. ‘The
freedoms guaranteed by this Article’, said a critic in the debatcs,
‘become so elusive that one would find it necessary to have a
microscope to discover where these freedoms are whenever it suits
the State . . . to deny them.’ In fact the framers went further: chased
by the nightmare of a government hamstrung and enfecbled by
constitutional provisions, unable to act firmly in a crisis, they laid
down that in declared emergency the whole procedure for the
enforcement of rights may be suspended. If the government of India
should ever fai] to control the country it will not be for the reason
that the constitution denied it the necessary power.

- A related problem was what to leave out and what to include as
rl.ghts. The American and French draftsmen of rights in the
eighteenth century had an easier task. For one thing, theirs werc in
the nature of brave declarations, scarcely envisaging minute judicial
interpretation. For another, they antedated the practice of democracy
and the later notions of the welfare provisions demanded by social
justice. What was India to do about matters like social discrimination
and economic exploitation? Some ‘leftish® pressure to make funda-
mental rights all-inclusive was resisted on the common-sense ground
that it was pointless to give men guaranteed rights to things that no
one would have the capacity, for at least some time, to provide. The
Irish Constitution came to the rescue: under the heading of ‘directive
principles of state policy’, the status of a place in the Constitution was
secured for rights to work and free education, the desirability of
decent standards of living, village self-government, international
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peace and other similar objectives; at the same time these were
expressly declared not to be enforceable by any court. Despite the
use of this convenient device, the fundamental rights chapters of the
Constitution still contain some remarkable provisions. These include :
rights of minorities to cultural and educational privileges; prohibi-
tions against forced labour, certain forms of child labour and several
forms of social as well as administrative discrimination; and the
perhaps incongruously declamatory ‘abolition” of untouchability.
The Constitution's fundamental rights are thus doubly limited:
first, in the measure that they are qualified so as to permit certain
forms of state action which might infringe such rights of some
people; second, in that the category of justiceable rights has been
drawn up in such a way as to exclude the merely desirable aspira-
tions. To these limits may be joined two further considerations. It is
not open to the courts to create rights; the Indian Constitution,
unlike the American, does not suppose that there may be funda-
mental rights which it has not stated. Secondly, the fundamental
rights are in no way espccially ‘entrenched’. On the contrary, they
are not even among those (‘federal’) parts of the Constitution whose
amendment rcquires ratification by half the state legislatures; like
the rest of the Constitution they can be changed by vote in parlia-
ment, provided only that the majority is two-thirds of those present
and voting and also an absolute majority of the total membership.
These limitations were not designed (though it could be held that
it is their effcct) to weaken the guaranteed character of such rights as
are at any time stated in the Constitution, but only to give parliament
the continuing last word in the stating of the rights. Short of that
last word the guarantec is indeed firmly present. The Constitution
not only expressly states that any law which takes away or abridges
any right shall be void but it also includes in the rights the right to
move the Supreme Court for their enforcement. Moreover, the
Constitution devotes considerable care and attention to the judiciary;
appropriately so, for it is the judges who swear by their oaths of
office to uphold that constitution. Every effort is made to make
substantial the scope of their jurisdiction and the independence of
their position. The authority bestowed by the Constitution on
various parts of the state machine is open to review not only for the
protection of fundamental rights but also for guarding the established
federal balance; the Supreme Court has jurisdiction in any dispute
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between the centre and states or as between two or more states. The
judicial system is made strong also by being integrated. Unlike some
federal judicial arrangements, those of India ensure a single system
of courts from the subordinate courts through the High Courts in
the states to the Supreme Court which has supervisory powers and
appellate jurisdiction. The judges’ independence is aimed at in several
ways. The mode of appointment is by the President but only after
consultation with senior judges. Tenure is fixed (sixty-five for the
Supreme Court, sixty for High Courts) and removal is only possible
b)( resolution of both houses of parliament on grounds of proved
misbehaviour or incapacity. Qualifications, salaries (the actual sums
of money, charged on the Consolidated Fund and therefore not
subject to a legislature vote), allowances, privileges and immunities
are al! set out in the Constitution and schedules.

Poll.tnca.l construction could not wait on the making of the
C.:OUS"‘UUOH nor would it be confined to matters of which a constitu-
tl(?l‘l could take cognizance. A large part of government and politics
alike l>.<5gan to take shape before 26 January 1950, when the new
republican Consti}ution finally came into force, and the work went
g:iage:::srt?:.t\fhth states to be integrated, refugees to be rehabilita-
mo,u ths to beufelgn'tc-) be drafted, communists to be controlled and
plate in calm lei’slutris,s :l;])t that India’s leaders were free to contem-
g s e e, Mol
selves even on desperate] e
were needed just be, ¢!y busy men. Indeed, many of lhc.: cl:langcs
at least, explaing tﬁause.there was so much ?o.bc c!onc. This, in pert
cabinet of in depende adju§tments in the mmns}crnal structure. The
Executive Couni] :fflt Indl:a which was sworn in as successo.r to the
In the following fiy. the Viceroy was a quy of fourteen ministers.
Gradually—and hepay - Cral junior ministers came to be added.

. bed by the recommendations for orderliness
made in the report of Gopalaswami Ayyangar, himself then Minister
of Transport—a hierarch, ami Ayyangar, d: cabi . . .
ministers of state (a] Y T four ranks emerged: cabinet mmnstgrs,

e 'SO referreq to, for prestige rather than clarity,
as ministers of Cabinet rank) who may have independent lesser
portfolios or be in charge of , department within a ministry under a
cabinet minister; deputy Ministers; parliamentary secretaries. By

now,.the mINIstry as a whole numbers over fifty while the cabinet
remains at around fifteen,
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The changing composition of the ministry had also political
significance. The chosen fortress-holders of 1947 included many with
little or no connection with Congress. It was a coalition government
in two scnses. First and foremost, it contained a strikingly careful
selection of representatives of communities and regions—far more
so than any later governments. Secondly, it was a policy coalition
also, though not by virtuc of containing a balance of opinions: on
the contrary, the non-Congress opinion represented was all (with the
possible exception of Ambedkar) in some sense markedly conserva-
tive. By 1952, much had altered and the directions of future change
were also clear. Of the men who have disappeared from the govern-
ment, it can be said that they were usually strong either as representa-
tives of established groups or as personalities, or both. Some have
been removed by death: most important, Vallabhbhai Patel; later,
Kidwai and Ayyangar; most recently, Azad and Pant. Others have
gone by resignation on grounds of policy differences: Mukherjee,
Neogy, Mathai, Ambedkar and Baldev Singh before mid-1952;
subscquently, Deshmukh and Krishnamachari. Others again have
left to take appointments as state Governors—perhaps one of
India’s equivalents of a scat in the Lords: Munshi, Prakasa, Gadgil,
Giri and Katju. There has also been some to-and-fro movement
between the central government and chief ministerships in states:
Rajagopalachari and Mahtab moving outwards, Pant and Desai
coming in. This has indeed been the main fresh source of strength for
the centre, many of the other cabinet members being quiet and rather
colourless men of uncertain ability and distinction whose merit has
been to avoid giving or taking offence. (Mr Krishna Menon belonged
to neither category.)

A government is not simply a group of ministers. It heads an
administrative body. It is true that in India the (in some ways)
opposite origins of ministers and bureaucrats might have made a
joining difficult. But what circumstances demanded in the name of
survival and stability a powerful realist like Patel was able to achieve.
It is no doubt true that just as nothing short of access to private
conversations would reveal the whole story of ministerial movements,
only inspection of confidential files would disclose some of the
‘adjustments’ which were called for and effected in the higher
bureaucracy. Of general tendencies made evident during the period
of construction, three may be mentioned here. First, the basic civil
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services structure was preserved in its non-unified character: state
services, central services and all-India services. Whilc several new
central services have been established, the only all-India services arc
the Indian Administrative Service and the Indian Police Service. The
former is the successor service to the ICS and had already been
established in anticipation of the transfer of power. But the shortage
of top bureaucrats was acute; a committee of civil servants which
investigated the position in November 1947 (and recommended the
speedy recruitment of an emergency cadre of the 1AS) estimated the
need at 250 men, and this was no more than a minimum replacement
that took little account of expansion. Yect such expansion was
precisely what was soon required and this gave rise to other tenden-
cies. There was a good deal of change in departmental structures—
personal factors, uncertainty and genuine experimentation all playing
a part in such vicissitudes as were endured for some years by the
departments of industry, commerce, supply, works, production and
power. There were also the beginnings—envisaged already in the
Industrial Policy Statement of 1948—of a fresh movement of the
state into industrial and financial enterprises—and here too variety
(under the sometimes legitimate designation of undogmatic experi-
mentalism) was marked. In addition to direct departmental manage-
ment, which was already present in ordnance factorics, railways,
telephone manufacture, etc., trial was given to the public corporation
form (e.g. Damodar Valley Corporation, 1948) and to the govern-
ment-owned company (e.g. Sindri Fertilizers and Chemicals Ltd,
1951). In any case, the top management of the enterprises was
another job for the civil servants and it became usual for boards of
directors to be appointed from ‘parent’ ministrics, with the permanent
secretary of the ministry often as chairman of the board. F inally, just
two months after the Constitution was brought into force, there
came into existence, by simple resolution in parliament and com-
paratively little public discussion, the Planning Commission. The
idea of planning was not new; rather, as already indicated, this was
a commitment inherited from the past. But the new body came
suddenly upon the scene—unannounced by the Industrial Policy
Resolution of 1948 and only hurriedly preceded by an appropriate
statement from the Working Committee of the Congress Party—and
it seems likely that few foresaw the part it would play or the con-
troversy that would soon surround it. However, it could be
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reasonably guessed that with Nehru as its founding father and its
chairman it would cnjoy great influence of some kind. It would
provide another illustration of the rule that in any fluid political
situation battles are half won if there can be established an organiza-
tion or institution around which habitual procedures and loyalties
can grow. In this casc the battle was not merely or mainly one of
policy in the cause of planned economy; it was one of constitutional
structure in the causc of strong central direction of governmental
cconomic progranimes.

If political construction must be understood to comprehend on
the onc hand administrative structures, it must also be taken to
include party organizations on the other. In this part of the tale
Congress deserves most of the space to itself, for at the coming of
independence who else was present? The creation of Pakistan had
left the Muslim League for the most part looking unseemly and
feeling futile. The Hindu Mahasabha had little coherent and
cffective support except in patches, and the RSS (Rashtriya
Swayamsevak Sangh), which moved in its shadows, was exclusively
dedicated to the militant training of Hindu fanatics and therefore
only potentially a party in politics. The Communist Party had been
far from idle in its brief season of legality, but its support of the
Sovict—Allicd war, and then its readiness to see the Muslim League
demands as legitimate and even progressive, had crippled .its
capacity to appeal; its only listeners were to be found among the
ultra-sophisticated who might be willing to go beyond nationalism
and those whose horizons had not yet taken in the nation.

Yet if at independence it was only Congress that mattered, it is
also true that independence posed for Congress the question of
whether it should be a party. It was posed not for the first time, nor
for the last. Gandhi had created and fostered an organization which
was insistently different from a ‘mere’ political party, not simply by
virtue of its ‘total’ claims to speak for a national interest but also
by that side of its activities which was designated ‘constructive work’.
This covered the non-political part of the campaign for swadeshi--
the use of home-made goods—through encouragement to hand-
spinning and the wearing of khadi; it extended to social reform with
movements for prohibition and the uplift of the untouchables; and
it included voluntary social welfare activity on health, hygiene and
education. ‘Constructive work’ served many " purposes in the
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nationalist struggle. Not only did it attract and occupy and supply a
mission for some of the members all of the time; it also proved
convenient as a sector of retreat and withdrawal for most of the
members some of the time—whenever, in fact, a pause was for some
reason indicated on the political front,-

Now, in 1948 on the eve of his assassination, Gandhi in a solemn
document proposed that this part should become the whole and that
politics should be left to others. It must have scemed to him that
therc was little in common between party politics and ‘movement’
politics; or, using other words, that overall national service and not
political management was the main meaning of Congress and that
therefore the organization should properly move into a field where
that meaning could be preserved. In this view, he showed insight:
there was at least truth in the implied confession that his own
distinctive contributions to Congress—‘constructive work’ and the
techniques of satyagraha or non-violent civil disobedience—were not
the stuff of which workaday politics is made. But he was mistaken if
he imagined that his own contributions were limited to those parts
which were distinctive; his inventions were extra-political but his
practice included much politics. He was even more mistaken if he
thought the other leaders would be willing to preside over the
dismantling of what could become a powerful political machine. The
reply of the leaders to Gandhi’s plea had in effect been given in
anticipation of the event: Shankarrao Dco, as General Secretary of
Congress, had explained in_a_party. circular in_Aygust 1947 that
India’s need for r upity and stable g_overnmcnt in the coming period of
trial and penl could only be supplied by ‘one big political party’ and
that there should accordingly be no break in the continuity of the
life of Congress. He added—and Nehru subsequently stressed this
on many occasions—that the unfulfilled pledges of Congress in
economic and social matters pointed to the same conclusion. The
document was laid gently on one side, but the issue has never been
wholly stilled. Like the sayings of Bhave, the Gandhian vision of a
Lok Sevak Sangh hangs as a reference point in the sky above politics,
and in certain kinds of awkward times—as when party membership
qualifications are under discussion or when party devotees seem not
to be as well appreciated as party parliamentarians—men will be
found lifting their eyes in that inspiring dircction.

To decide that Congress would be a party was not to dispose of
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problems but only to scttle the range from which they could arise.
(Even the decision itsclf could get overlooked in moments of special
emotion: in 1953 Nehru said: ‘The Congress is the country and the;
country is the Congress.’) A key question was: who could no longer .
be accommodated within the organization? In 1948 the socialists
had their minds made up for them by a deccision banning parties
within the party. The Congress socialists became the separate
Socialist Party. But parties within the party were one thing; another
rclated question was whether members of Congress could at the same
time be members of another political organization. There had been
a long-standing rule making membership of Congress committees
incompatible with membership of committees of communal organiza-
tions which the Working Committee found anti-national. In 1948
this was doubly extended—mainly with communists in view: it now
covered membership of ‘any political party, communal or other,
[having] a separatc membership, constitution and programme’, and
it also applied not only to committee men but to all ‘qualified’
members. (In 1951 this was further extended to cover even ‘primary’
members.) But the ‘right’-ward approaches needed guarding almost
as much as the ‘left’. Naturally those Congressmen who were most
zealous in ridding the party of its radicals were less assiduous in
attending to the other side. Even so, it was remarkable that the
Working Committee should have permitted itself in 1949 to take
advantage of a period when Nehru was absent abroad to agree that
men associated with the RSS could be members of Congress—and
this within only a few months of the lifting of the ban on that body
which had been imposed at the time of Gandhi's death. That Nehru
saw to it that the decision was reversed is less surprising than that
it could ever have been taken.

Any political party expects that with luck it will one day enjoy or
at least share in the responsibilities of government. In the case of
Congress it was inconceivable that it should require any help from
fortune in this. B_ut this at once revived the problem of the thirties:
the proper relation between party and party-as-government. ‘At
once’ is correct: .already within two months of independence
Acharya K Kﬁﬂi'li‘zm resigned from his position as President of
Congress, explaining that there was no harmony between government
and party and that his own position was impossible since he did not
enjoy the confidence of those members of the party who were
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ministers. Prasad’s election in his place brought a period of calm at
the centre, but it quickly appeared that there were as many similar
difficulties as there were states with Congress in power. In most
states, indeed, Congress governments scemed to have more troubles
with their own party organs than with other partics; in thc Pradesh
Congress Committees were collected a fair proportion of disap-
pointed men, envious of those in office and occupied by no tasks of
sufficient interest to distract them from resentful criticism. From the
central office issued a steady strcam of excellent general advice,
encouraging mutual consultation betwcen party and government
leaders and urging the former not to try to control the activitics of
the latter. Such exhortations proved none too effective and by
mid-1949 the Working Committee had to dircct party committees to
refrain from passing—as in Rajasthan they had just done—no-
confidence resolutions against Congress governments; complaints,
they added—with an attempt at tightening the centre’s control—
should be lodged with the Working Committee.

The lopping-off of certain radical branches and the check on the
entry of some ‘right’ communalists had not secured perfect harmony
of viewpoints among the leaders. Nehru and Patel, the tallest of the
tall leaders, had for long been regarded as standing for different
things and had on more than one occasion been ranged on opposite
sides in the movement’s internal debates. Now they constituted the
‘duumvirate’ as it has been called—the ‘strange alliance’ of con-
trasted opinions and temperaments_which saw India through to
safety. But although each recognized the indispensability of the
other and both exercised admirable tact and discretion, tension was
present. It found clear institutional expression in the elections for the
Congress presidency in August 1950—an event which introduced a
critical period of thirteen months in the party’s history.

This was a closely fought contest. The electorate consisted of
delegates to the annual session of the Congress, and the fact that
they had been chosen in turn on the basis of membership rolls of
doubtful validity made it difficult to know whether the vote reflected
accurately the state of opinion in the party; there were those who
said it reflected which side had control of the party’s own electoral
machine. Purshottamdas Tandon, accepted as Patel’s candidate,
conservative and orthodox Hindu to the point of communalist, won
with 1,306 votes. Kripalani, a radical Gandhian, and taken, despite
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the large differences, as Nehru's candidate, obtained 1,092, while
Shankarrao Dco, a middle-way Gandhian, had 202. The necessary
absolute majority was sccured by twelve votes and the party dived
towards schism.

Whether things would have been easier if Patel had not died
before the end of the year is difficult to say; as it was, they were bad
enough. Kripalani set out at once to counter Tandon by organizing
what he no doubt hoped would be regarded as something less than a
party within the party, the Congress Democratic Front. It aroused
considerable hostility, and although Kripalani for some months
evaded and resisted gentler forms of Working Committee pressure
on him to dissolve it, he had to surrender to a firm directive of April
1951. This prepared the way for Kripalani's departure from Congress
at the cnd of that year to form the Kisan Mazdoor Praja Party
(KMPP). While the ‘rightist’ leaders were happy to use discipline on
radicals, Nehru took advantage of the situation to turn the same
weapons against those who, perhaps with some encouragement from
the right, were snapping at the government’s heels and even trying to
dictate policy. In one of his periodic bursts of anger, Nehru hit out
at ‘undue interference’ from party organs and got the Working
Committee directive to cover such activities also. But restive elements
were to be found on all ideological sides and some of the state
politicians who had to be disciplined—Prakasam of Madras, for
instance—became recruits for the KMP,

In this ugly year Nehru emerged more clearly than before as a
determined political fighter. His taste for intellectual arguments and
his habit of delicate and hesitant self-examination in public had
perhaps made people all along prone to underestimate his capacity
for skill and determination in tough situations. Now, more on his
own than ever before, he moved steadily towards a major show-
down. It seems likely that one of the decisive considerations with him
was the need to control so far as possible the nomination of Congress
candidates for the coming first general elections—nominations which
could greatly influence the character of legislatures and ministries in
both states and centre. Certainly the first action he took after his
victory was the despatch of a strongly-worded circular which not
merely reiterated the ban on groups inside the party but went further
in prohibiting any association of members with communal organiza-
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tions, and requiring men of ‘progressive social outlook’ to be chosen

rty’s candidates. ]
as';‘l;i(li)gn ):vas ousted from the presidency of the party by forcing
the party to choose between him and Nehru. Nchru's claims were
total: control over the leadership of Congress. Either Tandor? would
have to permit a ‘reconstitution’ of his Working Committee or
Nehru would resign from that body. For nearly two months the
other members tried to reconcile the contestants, but Nehru saw
that the party’s need for him was so great that he could win all, and
finally Tandon saw this too. On Tandon's resigning in September,
Nehru himself was chosen as President of Congress. Not only was
the duumvirate at an end both within the government and within the
party; it was also out of the guestion in Nehru’s_lifetime that party
and government at the centre could be other than_in_complete
harmony, each having the same master. This did not mean that
Nehru would thenceforward rule as he pleased; the political system
is free, Congress contains a varicty of opinions and Nechru's was a
sensitive ear. It meant that his was the final word; to influence
policy entailed persuading him. (In the new, more collective
leadership, a cabinet-party duumvirate reappears, but Shastri and
Kamaraj seem to work casily in harmony.)

Period of operation

The crisis in Congress and its resolution have such importance as
would without further help warrant our saying that 1951 ended a
period. But if Nehru’s victory in the party is one piece of the gateway
out of the stage of construction, the other is the general elections of
the winter of 1951-2, Before the elections took place there was a
certain tentativeness about political life despite the inauguration of
the new Constitution of the Republic in January 1950. Indeed, until
the elections were held, the Constitution was not fully in force; this,
appropriately enough, was the period not only of the ‘temporary and
transitional’ provisions (some of which continue) but also of the
‘Provisional Parliament’. In a sense, the people had not yet come on
to the stage; or, up to now it was but a rehearsal. ‘Provisional
Parliament’ was only a new name; the body was still the Constituent
Assembly, put together under British rule five very long years before
and now freed of its constitution-making function. How different
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would be the new Indian parliament chosen by adult franchise?

It is worth remembering, a dozen years later and after two further
clections, how bold a step this seemed at the time—as bold as it was
inescapable: ‘a leap in the dark” and ‘an act of faith’, said the leaders.
The 176 million voters of 1951-2 represented nearly a five-fold
increasc on those exercising the franchise in 1946. What would these
silent, illiterate, untapped levels of the people now say? Even if
Congress politicians might claim some familiarity with the people of
the former provinces of British India, who could say what would
happen in the former princely states ? The shocks were, in the event,
not severe. First, the administration survived. Nearly a million
government servants for varying periods manned the vast electoral
machine under the directions of the independent Election Commis-
sioner who had earlier been responsible for preparing the rolls and
delimiting 3,772 constituencies. To avoid the voter’s having to mark
his ballot paper in any way, he was required only to place it in the
box displaying the symbol of the candidate of his choice; this meant
over two and a half million ballot boxes to be made, distributed and
collected from the 200,000 polling booths. Just over 50 per cent of
the voters went to the polls. Not all of them understood the nature of
this new ritual and some were no doubt victims of others who under-
stood it wrongly and too well. Invalid votes totalled over one and a
half million and election tribunals were at work for over a year
deciding on a mass of petitions filed by unsuccessful candidates. But
the accounts of observers left little doubt that large numbers of
people became aware that they were important enough to be
courted and that a smaller but still not insignificant number realized
that some kind of choice was open to them. To say this is not at all
to underestimate the importance of group voting and its corollary,
so vital for the politician, that success demands an understanding of
how groups are led.

Scen from above, the campaign was dominated by Congress and
especially by its leader, who strove with fantastic energy to rouse the
party from its year of agony. From below, too, Nehru counted for a
great deal. But near the ground other considerations could also be
felt: some candidates were successful because they staod for Nehru’s
and Gandhi’s Congress, but others were given the Congress label
because they were going to be successful. Men of great 1ocal influence
were not easily to fail at this examination. Even those whose al-
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legiance was not secured before the clections—and the number of
independents was very large—often attached themselves to Congress
afterwards. In the Lok Sabha, the lower house of parliament,
Congress’s majority was massive: 364 out of 489, and the next
largest group, the communists, had only twenty-three. In every
state, Congress emerged the largest party. Against this, however, its
share of the vote was only 45 per cent and in four states it failed to
secure an overall majority'éf' St;z;tsf'ﬁus, it was firmly in power, yet
with the knowledge that a majority of those voting preferred others.
Only the mixed character of these ‘others’, scattered on all sides of
the giant, saved it. On the other hand, only such a wide scatter of
candidates could have gathered in so many non-Congress votes;
independents alone accounted for 521 candidatures and 15 per cent
of the votes. (For details see Tables at pp. 161-6.)

Nehru had campaigned mainly against the conservative com-
munalists—partly from personal prefercnce and conviction, partly
from his recent experience within Congress, partly perhaps from a
sense of where the longer-term threat lay. But certainly the results
seemed to point in a different direction. The three main Hindu
parties—Jan Sangh (very new but vigorously led by Shyama Prasad
Mukerjee), Hindu Mahasabha and Ram Rajya Parishad—
mustered only six million votes and ten scats in the Lok Sabha
between them; the communists alone had nearly as many votes and
twenty-three seats, while the socialists, together with Kripalani’s
KMP, gathered over seventeen million votes though only twenty-one
seats. Such totals of votes may, however, be misleading. As betwcen
socialists and communists, for instance, they do not reveal the
number. Of constituencies over which the votes were sccured. In fact,
the socialists and K Mp together spread their optimistic effort and
put 391 candidates in the field, while the communists chose to
c.oncentrau.e On seventy constituencies. (Unfortunately, it is impos-
sible to estimate what would have happened if different policies had
been followed. Both parties did in fact reverse their policies in 1957,
but that was five years ater and provides no more than a possible
answer.) Even looked at from the viewpoint of votes per candidate
the performance of the communalists was the poorest of all.

Perhaps more significant was the fact that more than half the seats
(and not much less than half the votes) that did not go to Congress
did not go to the main known rivals either, but went into the
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categorics of ‘other partics and independents’. The ‘other parties’
were almost entirely those with a purely regional appeal and basis;
leading examples were the Akali (Punjab Sikhs), Jharkhand (Bihar-
tribals), Dravidian parties (Madras) and Ganatantra Parishad
(Orissa). The independents (1952 is referred to here; the tale changes
somewhat by 1962) were more local than even regional, representing
no eccentric ideologies but rather position, status and influence of
greater value than any party label. The success of these groups and
individuals can be regarded as having posed at the outset of the
period of operation of the new Indian polity a literally basic question:
could adult franchise sustain a genuinely all-India polity ? The full
dimensions of the problem were, however, not fully disclosed merely
by this evidence. Rather, the critical aspect lay as yet mainly hidden
in the internal affairs of the major party itself. How far the surviving
all-India leadership could communicate downwards its integrating
influence was to become a decisive consideration in the years to come.
Such influence would be exercised of course not through Congress
and other all-India parties alone but also through institutions such
as parliament and the administrative machinery of government.

It is not an excessive oversimplification to say that the period of
operation has been dominated by two great issues: national integra-
tion and cconomic development. These issues are not resolved

within the decade; they are at least formulated in some of their key
aspects.

National integration

‘National integration’ appeared in so many words at the end of the
fifties but was of course present as a problem from the start. Its
territorial aspect was manifested in two phases with only a brief
interlude between them: the work of integrating the princely states
was barely completed before the reorganization of states on linguistic
lines was on the active agenda. Thus an important job of construction
was held over into what we have called the period of operation. Yet
the anomaly is not too awkward, for this particular task of construc-
tion was one which at the same time entered very fully into the
operations of Indian politics—to the point where it became perhaps
the chief concern of very many politicians in the fifties.

The proposal to redraw the boundaries of the units to coincide

D
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with the language areas of the country had met with some British
approval and had been so emphatically endorsed by Congress for
thirty years (see p. 46 above) as to have about it the quality of a
promise. The matter was raised early in the Constituent Assembly
and received the first of its three major studies in the report prepared
for that body in 1948 by a Commission presided over by Justice S. K.
Dar. The verdict was firm and hostile. Linguistic states could not be
established without a loss of administrative efficiency, the creation of
unhappy linguistic minorities on the wrong side of any possible
borders and, above all, a substantial and unnecessary threat to
national unity at a time when every effort was required to preserve it.
To concede the demands, the report indicated, would be irresponsibly
unpatriotic. But so many aspirations—political and economic as well
as cultural—had developed in association with the regional languages
over half a century that they were not to be casily stilled. They might
!:)ide their time a little, but soon they would try to demonstrate that to
ignore them would damage unity more than to recognize them.

specjally insistent were the voices from the south :¥felegu-speakers
were In parts of three states (Madras, Hyderabad and Mysore) and
demgnded‘an Andhra state of their own; Kannada-spcakers were
dominant in Mysore but also present as minorities in neighbouring
states; Maharashtrians looked to a state of their own in place of a
Bombay shared with Gujaratis; similar dissatisfactions and hopes
were felt among Malayalees and Tamilss

The frustrations were sufficient to cause anxiety inside Congress,
and the party, late in 1948, appointed Jawaharlal Nehru, Vallabhbhai
Patc_al and Pattabhj Sitaramayya as the (‘JVP’) Committee to look
again at the question, presumably from a more purely political
St'andpol{lt. Their report also advised against linguistic states, but
did so with certain reservations. It was cvident to good politicians
that indeed a point might be reached when unity would be not helped
but harmed by continued resistance Anfortunately for the starus quo,
tl.wy n almost.so many words said so. In particular, they rather
singled out the instance of Andnra (Sitaramayya’s home area) as one
wl.lere a strong case could be made and on which at least an open
mind had better be retained. This was an irresistible invitation to the
Telegus to bend their energies to closing the minds of the leaders in
the right direction. (This is not to say that concealment of the political
assessment could have postponed indefinitely the day of reckoning
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with linguistic movements; to arrest the general movement would
have probably required increasing repression.) A mounting sentiment
for Andhra soon led to growing support for the communists, schism
and disaffection among Madras Congressmen and a state increasingly
difficult to govern. It required only a Gandhi-style exercise in moral
pressure to produce violence: when at the end of 1952 Potti Sriramula
went through to death with his fasting in the cause of Andhra,
indignation burst the bounds of order and the government gave in.
The new state was conceded almost at once and came into existence
within the year.

But the case of Andhra was not unique; if, to be convincing, what
the other arcas lacked was fervour, this could be put right/ Partly to
head off other agitations, the third and largest investigation of the
problem was undertaken. The States Reorganization Commission
(SRC) was composed of men of independent standing and reputa-
tion: Fazl Ali, Panikkar and Kunzru. Their terms of reference told
them to bear in mind national security and the need to preserve and
enhance national unity, the viability of the units and the welfare of
the people including linguistic minorities. Still, ‘reorganization’ was
in their title as well as in everyone’s mind, and it did look as though
much would depend on the amount of feeling and support which
could be mobilized. Over wide areas of the country, politicians’
energies were devoted in this direction throughout the Commission’s
two years of work. Congressmen were affected as much as anyone;
the party directive of 1954, requiring that members, while allowed to
submit their views to the SRC, should not conduct agitations or
associate with other groups for such purpose, was flagrantly
disobeyed. But the agitation and campaigning directed at influencing
the SRC was mainly sedate and constitutional; it entailed much ink
and no blood. This is more than could be said of the activities that
followed the publication of the report and which were directed at
coercing the government.

The SRC report recommended substantial changes to meet the
wishes of Malayalees and Kannada-speakers but baulked at the
splitting of Bombay. Instead, they recommended forming a state of
Vidarbha out of parts of Bombay and Madhya Pradesh. This no
doubt gave some Marathi-speakers a state of their own but it left the
main body in a weaker position vis-a-vis the Gujaratis in undivided
Bombay state. This compromise sold badly and eighty people were
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killed in Bombay city rioting in January 1956. With this, the problem
landed firmly on the table of the Congress Working Committee.
(How far it came before the cabinet is difficult to judge since the two
members of the cabinet who have expressed their views seem to
contradict each other flatly. C. D. Deshmukh, Finance Minister from
1950, resigned on precisely this question. He alleged that neither the
cabinet nor any cabinet committee had discussed the matter and that
he had not even been individually consulted. The Prime Minister
insisted that there had been consultations with every colleague and
decisions taken with the full consent of the cabinet.) The problem
was by no means easy and although much wobbling was done—and,
worse, was seen to be done—'firm decision’ might have worked no
better. One attempted solution was to split the state in two but give
Bombay city to neither, making it into a separate centrally adminis-
tered area.In the end the States Reorganization Act of 1956 provided
for a Bombay state undivided and enlarged by the inclusion of
additional Marathi-speaking areas. This pleased neither the
Maharashtrians, who still wanted their own state, including Bombay
city, nor the Gujaratis, now become an even smaller minority in the
undivided state. Moreover, both sides were by now thoroughly well
organized. Almost, the political parties had been effectively replaced
by two language-front organizations, composed initially of leftist
parties but soon attracting support from many even non-political
people: Samyukta Maharashtra Samiti and Mahagujarat Janata
Parishad. The drawing together of diverse sections—rural leaders,
students, artists, business men and civil servants—in a common
enthusiastic sentiment and sense of unity paralleled, on its regional
scale, the best days of the nationalist movement. A shaken Congress
organization was reduced in the 1957 elections from a position of
near-monopoly in the Bombay legislature to one of a slender
majority (though it managed even then to hold on to the bulk of its
voting strength). Further agitation and violence finally secured in
1960 the splitting into Gujarat and Maharashtra.y

In 1961 the government, in a slightly desperate attempt to put an
end to a troublesome war with the Naga tribal people of the north-
cast frontier, agreed not merely to release them from subordination
to the government of Assam but to allow them to form a separate
state of the Union. Effected in 1963, that brought the total of states
to sixteen:‘Assam (Assamese language but with significant Bengali
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and tribal minorities); Andhra Pradesh (Telegu); Bihar (Hi“fj!
mainly); Gujarat (Gujarati); Jammu and Kashmir (Kas!mlm
mainly); Kerala (Malayalam); Madhya Pradesh (Hindi mainly);
Madras (Tamil); Maharashtra (Marathi); Mysore (Kannada);
Nagaland; Orissa (Oriya, with tribals); Punjab (Punjabi and some
Hindi); Rajasthan (Rajasthani and some Hindi); Uttar Pradesh
(Hindi); West Bengal (Bengali). (It should bc added that Kashmir
consists only of those parts of the former princely state on the
Indian side of the 1949 cease-fire line and that even these arcas are
disputed by Pakistan.),

The states as reconstituted seem in the main to be stable cntitics,
though further minor boundary adjustments arc not ruled out.
Perhaps the only doubtful point is Punjab. Here the issuc is not a
simple one of language; Punjabi is closely akin to Hindi. Rather,
Punjabi is the language of the Sikh community which is prominent in
the state but which has some fears of losing influence and identity.
The Sikhs had for many years their own political organization, the
Akali Dal, and talk of a Sikhistan was heard by the British (1946)
Cabinet Mission. Disappointment on sccuring no special recognition
added a bitterness to the community’s migration sufferings and
retaliations. Separatist political claims for Punjabi Suba were put
forward again in the early fiftics, but made Jittle impact on cither the
SRC or the government, The’ leadership of Master Tara Singh
seemed, as so often in the past, to be at oncc fiery and uncertain—
reflecting perhaps the community’s own divisions and its inability to
agree on whether intransigeance or conciliation would sccurc most.
The main leaders agreed in the 1957 elections to back Congress—
thpugh Tara Singh attempted a last-minute reversal—and a compro-
mise forrnula on language policy in the state was adopted. But
dls.sat{sfaction and distrust manifested themselves very soon; the new
agitation, involving mass arrests, culminated in Tara Singh’s
allowing himself to be pressed by ardent supporters into a fast to
death for the cause of Punjabj Suba. The government remained firm
and Tara Singh lost mych face by abandoning the fast in rcturn
merely for a promise to have a commission to inquirc into Sikh
grievances; the newspaper photos showed him engaged in the menial
task of shoe cleaning as a penance for his unwillingness to dic.)

States reorganization is best regarded as clearing the ground for
national intcgration. It scems at least likely that refusal to grant
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political recognition to the cultural areas would have focussed and
held all political attention on this one spot. The newly fashioned
units, it is true, have a self-conscious coherence and pride, but they
are willing, thus equipped, to do business with the centre, to work as
parts of a whole that is India. This would not be true of those who
support Dravidisthan movements in Madras, but these movements
contain other clements: caste feelings and further aspects of the
language problem.

The political importance of language was indeed not exhausted by
the reorganization of states. In the first place, the new states’
governments were bound to advance the local language by every
means—including the educational system. The reorganization Act
had expected such linguistic patriotism and had provided for two
institutional checks. There were to be five Zonal Councils (see also
below, p. 144); these advisory bodies under the chairmanship of the
Union Home Minister and consisting of Chief ministers and two
other ministers from each state in a zone were to draw neighbouring
states together for the settlement of disputes and the organization of
joint activities. Most of the councils have achieved little but the
Southern Zonal Council has done useful work as a meeting-place for
neighbouring governments and, through its committees, of officials.
Among the more important subjects handled are irrigation waters,
police reserves and linguistic minorities. The last of these was also
the subject of a second provision of the Act: the establishment of a
Commissioner for Linguistic Minorities. The two measures together
have fairly effectively met the dangers of unfair treatment of
minorities in the new states; in particular, provision has usually been
made for appropriate educational facilities. (This is not to say that
minority problems have disappeared everywhere: the mutual
distrust of the Assamese and Bengalis in Assam remains and in 1960
reached tragically violent proportions.)

In the second place the new enthusiasm and scope for the dominant
regional languages impinged not only on linguistic minorities but
also on the position of Hindi as the all-India language. The Constitu-
tion had distinguished between ‘languages of India’ (of which there
were fourteen listed) and the ‘official language’ for all-India purposes.
For the latter Hindi was chosen but English was to continue to be
used as such until 1965. This outcome of one of the Assembly’s most
bitter debates was a useful compromise for 1948, but to those
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concerned fifteen years soon ceased to scem a long time. The Hindi
enthusiasts realized that a real change-over from English could be
achieved in 1965 only if the process were started without delay. Their
opponents saw that the best way to keep off the evil day was to
postpone all preparations. With the best wills the problem is
extremely difficult. A country can have two or even three official
languages, but hardly fourteen. Moreover, the claims of Hindi and
English are different: the former is the language of the largest
number, though not quite of the majority (42 per cent); the latter is
the language of all parts but only of the ‘educated classes’ (1 per cent).
The drawback to Hindi is that it places the non-Hindi arcas (and
especially South India whose four languages belong to the distinct
Dravidian group) at a disadvantage in relation to the rest; yet to
select English as official language would be to accept a barrier
between government and people inimical to democracy. The opposi-
tion to Hindi came robustly from South India, less so from Bengal,
only toa limited extent from the educated classes of other parts. With
the Report of the Officia] Language Commission (sct up in 1955 in
accordance with a constitutional provision), the question came to a
head.—at the very time when states reorganization was giving
certain regional languages ground for pride and joy. The protagonists
of th.c newly powerful regional languages were by no means pro-
Engllst'l but they were sometimes anti-Hindi; certainly the Hindi
enthusiasts for their part did not find it easy to look on while all the
other langu.agcs received encouragement. The Commission under-
took a massive examination of the subject and the majority concluded
in effect that the Constitution’s formula could not be improved.
English h'ad all manners of virtye and Hindi might have several
shortcomings, but the Union’s official language would have to be
Hindi. Strong dissent came from two of the twenty members, one
Bengali and one from Madras; they expressed alarm and despon-
dency Z}t the damage that woylq be done to the unity of India, to her
educational system and pybjic life, and to the people of the non-
Hindi areas who would be placed at a serious disadvantage in all
competitive fields. In the soutp the cry of ‘Hindi imperialism’ came
to be sounded loudly. Fhe balance of forces was delicate: on one
hand, the south made up for lack of numbers by impressive ardour
and unity on this point; on the other, Hindi enthusiasm had gone so
far as to frighten much neutral or uncommitted opinion. When by
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1958 the Commission’s report was reviewed by a special committce
of parliament (a further procedure imposed by the Constitution), the
issuc had become onc of first political importance. The Committee,
while very firmly endorsing the Commission’s views, expressed
anxicty about a too hurried switch to Hindi. In this situation the
Prime Minister gave an effective casting vote on the side of a go-slow
policy. In an important statement in 1959 he sought to avert a
collision between Hindi and English. He was opposed to any
‘imposition’ of Hindi on non-Hindi areas and he thought English
could remain for an indefinite period as an additional or associate
official language. The retreat from a rigid 1965 switch-over was made
official in a Presidential Order in 1960, and two years later legislation
was promised which would establish this ‘associate’ status for
English for an indcfinite period. The Chinese war, and perhaps some
Hindi pressure, sccured a delay in 1962 but the south was evidently
not to be bullied; legislation was finally passed and the country
accepts—some parts gladly, others with resentment—the practical
fact of two official languages.»

Thirdly, these questions intimately affect education policy at
several points. The medium of instruction at the primary level is
everywhere the regional language. This continues through secondary
education where Hindi is introduced as a second language for the
non-Hindi arecas. English has ceased to be the medium of instruction;
it is a compulsory language in the south but usually optional in the
north. Attention is in some measure being given to the new problem
of teaching English as a foreign language through non-English
language media, but general standards in English have necessarily
fallen in most areas. The teaching of a South Indian language to
Hindi pupils is a subject of exhortation rather than an actual
achievement. College and university education has encountered the
greatest difficulties. Only at the master’s level is English universally
still the medium of instruction. Oral instruction in English has in
many places broken down and teachers find themselves able to make
themselves understood only through the regional language. At the
same time the litcrature to be read by the student is still scarcely
available in these languages. Students with capacity for advanced
studies are therefore frequently handicapped by incompetence in
English. The situation may in time be improved from both ends:
translations may increase in volume and improve in quality; greater
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attention may be paid to the teaching of English at lcast to thosc
selected for advanced studies. The placing of university education
into regional compartments would certainly have great disadvantages
even if standards did not fall; the all-India community of scholars
would be in danger of disintegration and student migration, already
limited, would cease.

These questions of regionalism and language have been so much
in the forefront of Indian politics and are so readily related to events
in India’s recent political history that it is sometimes difficult to
realize that they do not constitute the whole of the problem of
national integration. Social divisions arc as troubling as the ter-
ritorialySince an attempt was madc in Chapter 2 to give an interpreta-
tive presentation of the bearing of social cleavages on political life,
only a little more needs to be said here. At what points has India’s
social heterogeneity, ever active in the body of her politics, made its
appearance on the face of cvents?,

Although the divisions of religious community have been less
obstrusive since independence than before, they have not been wholly
absent. The real mood of the substantial body of Indian Muslims is
perhaps one of the mysteries of Indian life. Dazed and subdued by
partition and the disappearance of their main leaders, the com-
munity seemed to accept as inevitable a loss of political identity.
Separate electoral rolls were dropped and the leading political party
f)f the community, the Muslim League, died a natural death except
in the south. While no doubt some integration of a political kind has
taken place through Congress and other parties, it is far too soon to
say .that‘ this part of the communal problem is finished. Communal
rioting in Jabalpore in 1960 and in West Bengal later, agitation in
and around Aligharh Muslim University, the Muslim Convention of
1961 and the role of the Muslim League in Kerala politics—all these
testify to some degree of communal consciousness, though it should
quickly be added that this may be as much stimulated by continuing
Hindu distrust and discrimination as by lingering separatism among
Muslims themselves. The Indian Christian community, previously
irrelevant in politics, has become prominent in Kerala affairs through
its substantial identification with the state Congress. The political
aspirations and frustrations of the Sikhs in the Punjab have already
been mentioned.

As stressed in Chapter 2, social cleavages within the Hindy
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community have been of greater political importance than those
between the communities. But these have for the most part worked
their way into political life through existing institutions, above all
through Congress itself. Only a small part of this massive iceberg
makes a distinct appearance in political events. A few examples must
suffice. In the legislative field, the tussle over the Hindu Code Bill—
originally a single comprehensive measure of social reform, sub-
sequently processed piecemeal through years of legislative discussion
—illustrated the stresses within the community when confronted with
reform imposed by a secular state. The political position of the
scheduled castes or untouchables is that they have exchanged a
separate political party (the Scheduled Castes Federation, led by
~Dr Ambedkar) for a status of legal and constitutional equality and
the nominal freedom to compete for political power through any
party; if this has been checked and in some areas negated by the
hostility of socially powerful castes, it is supported and made
substantial in others by their own strength of numbers and growing
sense of power. The ‘backward classes’ (a more loosely defined
category far wider than the scheduled castes and including significant
sudra groups) have been able to secure such privileges as to place
some of them in some states in positions of supremacy over the
higher castes; a Supreme Court decision in 1962 found that the
Mysore government, in reserving 68 per cent of places in certain
institutions of higher education for backward classes, had gone so
far beyond the fundamental rights provision (which permits special
assistance to such classes) as to have perpetrated ‘a fraud on the
Constitution’. Finally, it can be said that while caste loyalty is
almost everywhere present as a factor in political relations, in a state
like Madras the rapid rise of the non-Brahmins has not merely
dominated the whole shape of Madras politics but has in particular
made a significant contribution to the movement for Dravidian
separatism, now expressed by the Dravida Munnetra Kazhagam
(DMK).

Disintegrative factors and tendencies have thus been at work, often
as causes of major events in the nation’s recent history. The forces of
integration—and this category includes every all-India institution
almost by virtue of its mere existence, whether a political party or an
administrative organ—tend to work less obtrusively. Their silent
ways have been in many eyes their great defect and Jeaders have
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searched for means of increasing this force by providing more
explicit institutional forms.;Most extraordinary was the campaign
culminating in the setting up of the National Integration Council in
1961. Although Nehru had almost from the moment of independence
regularly and unceasingly inveighed against all kinds of particu-
larisms, it was not until 1958 that the phrase ‘national integration’
(coupled with ‘social cohesion’) achieved prominence when it
appeared in a Congress Working Committec resolution. It seemed
to come to the fore mainly as an expression of concern at the possible
consequences of the new linguistic states. But it soon acquired
further point. Communal feeling following the sudden violence at
Jabalpore gave rise to the demand even among Congressmen that
communal organizations should be made wholly illegal. Perhaps in
an effort to calm and placate Hindu opinion, perhaps in the hope
also of reassuring fearful Muslims, an all-India Muslim Convention
Was called together in Delhi in 1961. Muslim M.P.s and even former
Mministers attended and Nehru sent a message. While on the one hand
the voice of submerged Muslim protest was clecarly heard—the
demand for proper recognition of the Urdu language and a cry that
Muslim “life, honour and property’ were still unsafe in India—on the
Other hand communal organization was disavowed and Muslim
adherence to ‘national integration’ emphasized. Only two months
later, in August 1961,/21/ States Chief Ministers’ Conference on
National Integration was held, at which attention was given to
commuralism and langudge problems; three firm decisions were
made in fayoyr of a common script for all Indian languages, the
establishment of new all-India civil services and the prohibition of
any secessionist demands (such as the DMK had begun to put
forward in Madras—and which were later made unconstitutional
by the 16th Amendment). The National Integration Council, set up
as.a‘ Permanent body and composed of Prime Minister, Home
Mlmster, chief ministers, party parliamentary leaders, educationists
and others, set to work in 1962 and soon stimulated a campaign at
Several levels—from the elaboration of a press code and the creation
of new all-India civil services to the organization of a National
Integration Weck and the taking of a national intcgration pledge by
schoolchildren and citizens. Before sceptical minds had much time
fo cast doubt on the valuc of some of these measures, the Chinese
Invasions (October 1962) of the northern frontiers took over from
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the campaign organizers and achieved, at least for a time, an almost
unprecedented integration of the nation.

Economic development

The place of national integration as an issue in political life is both
important and clear; that of economic development scems at once
much less certain and probably less important. Let it be said quickly
that this is not how the matter is normally viewed in India itself.
There it is widely believed that_simple strong links join economic
development to politics. Each tends to be thought of as an efficient
means for the solution of the other’s problems. Economic develop-
ment, if fast enough, will cure political troubles; if too slow, it will
prove fatal to the present political system. Then again, from the
other side, cconomic development can only be secured by a kind of
mass political awakening; a mobilization at least substantially
political in character. These views imply a relation between politics
and cconomics which is too simple to be true. They underestimate
the autonomy of these two aspects of a society. Rapid economic
development may cure some political troubles, leave some untouched
and aggravate others. Whether or not a poor rate of economic
growth is damaging to the political system will depend on many
factors—above all, perhaps, on the extent to which it is accepted as
the best possible by those who lead in the formation of opinion. On
the other hand, a political awakening of itself may hamper almost as
casily as it may help economic development. Equally, its absence far
from being fatal to economic development might be of little impor-
tance or even beneficial. Investigation, not dogmatic assertion, is
called for.

In the meantime and in this place it will be enough to indicate a
few of the political implications of economic development which
have become evident in recent years in India. They can be grouped
under two heads: first, problems of policy and the effect of these on
political life; second, problems of organization and administration
and their effects on the structure of government.

There is a general impression that economic policy has scarcely
been a lively issue in Indian politics, that here is a land where all are
‘socialists’ now. This is not wholly true but it has some foundation.
For one thing, Indian politicians schooled in the nationalist move-
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ment were not exactly accustomed to looking for issues in the realm
of constructive economic policies. It took a few years for thesc to
take sufficient shape to be grasped; the first gencral elections which
somewhat helped this process came only four and a half ycars after
independence. Moreover, there was indeed little disagreecment any-
where in India at least on what the economic problem was: to
increase production in order to remove abject poverty. Agreement
would even prevail over the spelling out of this prescription to mean
attention to investment, industrialization, land reforms and the
creation of employment opportunities. More than this, no one could
imagine that these tasks would not require in the Indian situation a
large increase in governmental initiative and activity. Beyond these
two factors of lack of practice in economic policy argument and the
existence of much fundamental agreement lay a third factor:
Congress’s advantage in occupying @ large and central position and
its skill in exploiting jt. But jn examining this we shall sce that
development policy has after all influenced the shape of political
alignments.

This third factor became prominent in the period between the first
and second genera] elections (1952-7). By this time public debate on
problems of development had begun to get established and some of
the latent disagreements on policy were emerging into clearer light.
It became apparent that while most people could agrce on certain
general goals, thejr policy interpretations could differ: what kind of
land reforn;ns, What sort of induystrialization (cottage and small-scale
or §teel mills?) and whase investment (public or private?)? At this
period t_he main policy criticism came from left of Congress. The
economic and social conseryatives were comparatively quiet by
virtue of their locatjop. those outside Congress were in political
parties (Hindu Mahasapp, Jan'Sangh, Ram Rajya Parishad) whose
main platforms are religious and communal and whose economic
programmes are imperfectly worked out; the larger number inside
Congress wor}ced Mmainly behind the scenes, urging caution and
effecting inaction. Nevertheless, the challenge to Congress was not
powerful. The non-communist left (Socialist Party and KMP)

emerged sobered from the 1952 elections in which they fared
disappointingly; indeed, they quickly effected a merger to create the
new PSP (Praja Socialist Party). Nehru’s own electoral campaign
had also impaired their self-confidence; by directing his main attacks
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against the rightist groups (and minor ones against the communists)
he had seemed to imply that socialists were cither insufficiently strong
or insufficiently different from Congress to worry about. Moreover,
the Congress government had moved in two important directions,
cach of which was pleasing to different socialist sections. The more
modernist-minded were satisfied that the establishment of the
Planning Commission and the shape of the first plan meant a
decided step towards a planned economy with large-scale industry
and a growing public sector. The more Gandhian elements were able
to approve the inauguration of the Community Development
projects (and related National Extension schemes) as a start to a
programme of ‘constructive work® on rural reconstruction.

At the same time, Congress had emerged from the elections in
pensive mood; it was difficult to be wholly jubilant about the massive
majoritics of seats when these were so often based on a minority of
votes. It seemed to Nehru—then Congress President as well as Prime
Minister—that party and government advantage coincided with
common sensc: since the socialists and Congress were in fundamental
agreement on the key matter of economic development, they ‘should
not fritter away their energics in mutual opposition®. Out of the need
of each for allies could be constructed the benefit of a co-operative
effort by men of goodwill dedicated to building the nation; only the
communists on one side and the communalists on the other would
be excluded. On Nehru's initiative, talks with socialist leaders took
place in March 1953. Nothing came of these despite the discovery of
wide areas of agreement; the socialists brought with them a fourteen-
point programme but Nchru felt unable to enter into such a commit-
ment. Both sides’ lcaders wanted co-operation but found the others’
price too high—if not for themselves at least for their followers. But
whereas Nehru drew back from any course which would have
threatened Congress unity, the socialists found their unity imperilled
even though the talks had failed. Some of them, led by Dr Lohia,
grected the failure with relief because it meant that their insistence
on the ‘cquidistance’ of socialists from conservatives (Congress) and
communists alike could be maintained. Others, represented notably
by Asok Mechta, were not convinced about the theoretical validity of
‘equidistance’ and were certain that it would doom the party to a

long period of practical ineffectiveness just when a great national
regeneration was in prospect, .
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The Mehta view made virtuc of necessity. The socialists alonc
could not create an effective opposition, but then was this what
India required? Might not the usual idea of opposition bc inap-
propriate to an underdeveloped economy where what seemed to be
both called for and attainable was a united front or coalition in a war
against poverty? Mehta certainly argued thus: ‘The cconomic
backwardness of India exerts inescapable compulsions on our
policies’ and this was held to require in particular that socialists
search conscientiously for areas of agreement and co-operation with
- Congress. J. P. Narayan, formerly top socialist Icader, meanwhile
had concluded not only that oppositionist politics was misplaced but
that all conventional politics was inadequate and improper for India;
his socialism became Gandhian sarvodaya (roughly, social regenera-
tion by voluntary service instead of state action) and his road the one
of Bhave’s bhoodan. It was not surprising that in these circumstances
Dr Lohia should find support for resistance against both these
counsels of apparent despair; many militant socialists gathered round
his banners of ideological purity. For over two ycars the Praja
Socialist Party groaned with internal divisions.

Congress made matters no casier for the socialists by stealing their
words for pinning to the Congress banner. Already within a few
months of the failure of the PSP-Nehru talks, Congress had put into
its.‘social and economic brogramme’ some of the left’'s fourtcen
points. More important perhaps than general phrases about
equitable distribution, socialized economy, welfare state and full
employment was the translation of vague ‘land reforms’ into a
mention of ‘the fixation of ceilings on land holdings’. None of these
developments; however, attracted as much attention as the quickly
famous declaration of the Avadj Congress session of January 1955:
‘pla'nr}in.g should take place with a view to the establishment of a
socialistic pattern of society’. This has received almost as much
commentary and explanation as a Biblical text and no clear meaning
has yet emerged. It made some business circles anxious and it
increased the distance between the Mehta and Lohia segments of the
PSP; it was swallowed with quiet grace by conservative Congress-
men. If subsequent decisions can be regarded as implementing the
declaration, it may be safe tq say that it has come to entail several
policies: the most rapid practicable expansion of the public sector of
the economy, not by the reduction of private enterprise but by its
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exclusion from some of the main sectors of growth; moves towards a
more equitable distribution of wealth by such means as appropriate
tax policies; gradual removal of privilege and increasing equality of
opportunities for all classes by aid to backward sections, general
expansion of education and social services and attacks on some
social bases of inequality such as landlordism. These policies found
expression in budgcts, in the seccond Plan and in legislation in the
late 1950's.

A centre party can hardly avoid conducting a war on two fronts.
The Avadi operation was successful in that it scemed to scatter the
left and enthuse much of Congress itself without unduly alarming
the conservatives jnside or beyond the party. But in leading the party
towards a ‘socialistic’ society, Nehru was certainly following his own
mplmations and not merely a line of tactics. Those inclinations took
him a further step four years later, to a resolution at the Nagpur
Congress of 1959; “The future agrarian pattern should be that of
co-operation joint farming in which the land shall be pooled for joint
cultivation, the farmers continuing to retain their property rights and
getting a share from the common produce in proportion to their
land. ... Asa firs step . . . service co-operatives should be completed
within a period of three years.” This seems to have proved more
alarming to more people than the socialistic pattern or even the talk
of ‘ceilings’. Conservative clements evidently considered that a
general aim of socialism could be dealt with more satisfactorily as
and when it emerged in specific measures, while the move to impose
ceilings on land holdings could be (and indeed has been at least in
Some measure and in some areas) undermined by quiet pressure at
the state legislature level designed to ensure sufficient legal loopholes.
But farm co-operatives appeared as a different matter, at once
concrete and difficult to circumvent. This may not have been a
correct calculation—would the substantial peasants have found it
too difficult to capture and ‘*fix’ local co-operatives ?—but it con-
tributed to an important political development: the formation later
in the same year of the Swatantra Party, the first primarily ‘ideologi-
cal’ and policy based party of the right. While it is thus clear that
some events in political life have been closely related to policy
questions arising out of cconomic development, it would be mislead-
ing to pretend that this is the whole story. On the contrary, it
remains the case that many policy questions have occasioned
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surprisingly little political debate and that many important decisions
in the field of economic policy have been taken on mainly expert
advice and with little subsequent political repercussion. This could
be said of most of the decisions embodied in the plans. Political
party opinion has not found it easy—outside thec more sophisticated
sections of the PSP and, later, Swatantra—to form on such policy
matters. However, this is not to say that economic development has
not given politicians much to do. They have been very active on the
‘spoils’ side. This has entailed at least three dircctions of energy.
First, politicians have worked to secure for their regions (or, less
often, for their community groups) the benefits of government
enterprises—in terms of employment in a state factory, for instance.
Politicians have taken great interest in ‘location of industry’
problems. Second, they have found themselves uscful as inter-
mediaries who may be able to influence the opcration of govern-
mental controls (e.g. licences for export-import business) on behalf
of ‘clients’ and ‘allies’, actual or potential. Third, with the growth of
rural development expenditure increasingly in the hands of new
elected local bodies, politicians have found much to do in cultivating
faction leaders who may be able to offer useful votes in return for
suitable pressures applied from above on local officials and petty
bureaucrats. When government activity cxpands, SO, in thesc ways,
does the job of the politician. His need and desirc to make friends
and influence people find new means of expression.

Problems of economic policy in relation to the nced for develop-
ment have affected governmental administration as much as they
have influenced political alignments and the activitics of politicians.
It is by now very well understood that economic development
depends on much more than economic factors. It depends on cultural
values, on social structure and social forces, and on political climate.
(The relations are extraordinarily complex and it is doubtful if their
full character has yet been mapped. Those who arguc that traditional
Hindu values, extremes of social inequality and political frustration
are obviously and in every respect obstacles to economic growth in
India are by no means having things all their own way.) It depends in
some, though perhaps limited, degree on the system of government
administration. Since development rests so largely on government
initiative, control and even management, the administrative
machinery is called to new tasks. Sometimes wholly new organs are
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required, sometimes existing instruments have to learn new uses. In
both cases adjustments of attitudes and acquisitions of skills are at
the heart of the matter. Some examination of these changes is given
in Chapter 4, where the present governmental administration is
described. Here it is necessary only to indicate some of the main
events and the general manner in which economic development
policies have evoked administrative adjustments.

At the level of the union government, the most important change,
the establishment of the Planning Commission in 1950, posed
problems of three main kinds for the machinery of government.
First, there were problems arising out of the composition of the
Commission and its staff, chicfly centring on relations between
responsible ministers, civil servants and non-official experts. Second
came problems concerning the relations of the Commission to other
parts of the central machinery, notably the ministries and in particu-
lar the Finance Ministry. Finally, the central planning machinery has
had its impact on union-state relations, All three arcas of adjustment
have been subject to the influence of the National Decvelopment
Council. Established in 1954, this body, composed of members of
the Planning Commission together with chief ministers of the states,
has become a significant manifestation of co-operative federalism, an
all-India cabinet standing above both union and state governments.
To be sure, this is not spelt out in its terms of reference, but its
membership along with the indefinite ramifications of planning
policy have made it into a key institution of the governmental
sytsem.

Another development, mainly out of the central government, has
been the sctting up of a large number of state enterprises. Here, too,
different sets of problems have emerged. One group concerns the
form and personnel of these organizations. Should they be run as
departmental branches of central ministries (e.g. railways and their
locomotive works), or as public corporations (e.g. Air India) or as
limited companies in which the government is principal shareholder?
Should they be staffed by civil servants expected to turn to these
tasks as general administrators or should a special managerial corps
be recruited from the world of business? The answers to these
questions (discussed further in Chapter 4) were on the whole given
unobtrusively and with little public attention. More rousing have
been the questions concerning the relation of these bodies to
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parliament—the extent to which parliamentary scrutiny of their
affairs is desirable and the manner in which it is practicable. Most
explosive of all has been the problem of ministerial responsibility for
these enterprises; the case of the Life Insurance Corporation (other-
wise known as the Mundhra affair), culminating in the resignation of
the Finance Minister, ensured for this issue the widest publicity.
Apart from these developments, which were new in kind, the
central government has changed much in degree, in the cxtent of its
activities of control, supervision, initiative and sponsorship. These
changes have given rise to problems of departmental structure, of
personnel qualifications and of bureaucratic morale: suitability and
adaptability of organizations, capacity and integrity of pcople.
Equally clear have been the administrative changes at the opposite
end of the line of government, at the local levels. These have come in
two main phases. The first consisted in the setting up, at first on a
limited and ‘pilot’-character scale, of Community Development
projects. Experiments in rural development had been undertaken
before the war by Gandhians and also by dedicated British officials.
Further experiments with American foundations’ guidance and
support had been initiated in the post-war period and had by 1951
led to fifteen pilot projects. Within a ycar enthusiasm from the
Indian government and the offer of funds from the US government
had brought into existence a Community Devclopment (CD)
Programme. All aspects of rural life were to be within its province—
from agricultural methods and communications to education and
the uplift of backward sections. It was to be distinct from other
government agencies in its method: the use of government to initiate
schemes which would rouse the villagers to new cfforts on their own
behalf. It had still at the outset a pilot character: fifty-five ‘develop-
ment block’ areas were designated in all parts of India. The ‘block’
idea has justified itself and is now the key unit for development
administration. The average population of a block is 60,000-70,000,
covering an area of perhaps 150 square miles and comprising about
100 villages. At the centre, a Community Projects Administration
was created, independent of any ministry but responsible to a’
special committee under the Prime Minister and including all
members of the Planning Commission. By 1956, when the number of
blocks had been increased to 1,200, covering over a quarter of the
rural population, the Community Projects Administration gave way
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to a full-ficdged Ministry of Community Development. The network
of blocks was to extend to all parts by 1963.

The erection of this new apparatus has entailed the recruitment,
training and despatch into rural India of an army of new-style
government men—>by the end of 1963, about 6,000 Block Develop-
ment Officers (BDOs) and nearly a hundred times as many Village
Level Workers (VLWs). This army is to awaken village India—by
encouragement, by demonstration, by offers of material help to those
who will stir to help themselves. Finding this army, ensuring that it
is properly equipped for its task and giving it continuous direction
in the field is only one of the new political and administrative
problems thrown up by this campaign. The others concern the
relations between this army and other elements already in the field at
district level and below. Three sets of relations have turned out to be
important: those with the ordinary government administration—
district officers in particular; with local political leaders; and with
the various sections and groups in village life.

These last problems have been in some measure transformed by
the second phase of local adjustment to the rural development drive.
When the CD programme was well advanced, its progress was
examined by a special study group under the chairmanship of
Balwantrai Mchta, a leading Congressman. The report (1957) of this
body recommended in effect the integration of the whole CD
structure into a new system of democratic local government.
Substantial powers and resources for development purposes were to
be placed in the hands of popular representatives, chosen by direct
and indircct clections; the new bureaucrats would be their servants.
State legislation to implement these proposals was put into force in
Rajasthan in October 1959, in Andhra soon afterwards and sub-
sequently in most other states. The rule of elected bodies (the terms
democratic decentralization and Panchayati Raj are used indifferently
in India but the latter, more evocative, term is now the commoner)
has changed much; exactly how they have become related to the CD
officials, to the general government administration in the districts, to
the politicians and to the group bases of village politics will require
analysis below.

The impact of the issue of economic development in terms of
administrative events is thus fairly clear at the levels of central and
local government. That much has also happened at the level of state
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government is no doubt true. But the facts are less well known, less
accessible and less susceptible of sure generalization. It seems,
however, that most states have officers (together with committces of
ministers and officials) designated as responsible for the co-ordina-
tion of planning and developmental activity. They look upwards to
the Planning Commission in Delhi on the onc hand and down to-
wards the local apparatus of development on the other. It may still
be that the machinery of government has changed least at the state
level and that it is here that the next improvements arc required.
The period after 1952 has been described as a period of operation
in which the great issues of national integration and cconomic
development were squarely faced—in part by making major
readjustments in political and administrative life. Great have been
the changes in a decade. But these issucs, even when properly met,
are not such as disappear. The period of operation goes on.
Nevertheless, it may well be that 1962 will come to be scen as
another dividing line. The reorganization of states and the intro-
duction of new processes at the local levels of political lifc were both
practically complete; the permanent effects of the Chinesc invasion
were not yet discernible; on the other hand, the failing of Nehru’s
grasp was becoming evident. It is not easy to get the last point in
perspective: observers suggested that the brecakdown of Sino-Indian
fellf)'wship was a shock from which he never recovered; yet his
resilience also showed itself—in an impressive recovery of at least
oyt\{va‘rd poise. It seemed that his capacity for strong initiative was
diminished, though here again two things need to be remembered:
first, we must not exaggerate the forcefulness of Nchru’s leadership
even befo‘re 1962—he was politician enough to like to sec how others
were fet?llng before he gave a lecad; second, we have to admit that,
in the important matter of the ‘Kamaraj Plan’ (the scheme puit
forward b_y the Madras Chief Minister whercby Congress ministers
would resign to take up party organization work—see also below
p. 1'77‘), he showed that he was still capable of exploiting skilfully the
initiatives of others. On the whole, therefore, the ‘end of the Nehru
era" cpuld only come with the end of his own life. Even with
diminished powers his presence dominated. When that end came,
it was for India ‘the end of the beginning’: the political system had
taken flrm .sha.pe; its leading bujlder was also its greatest disguise
and with his disappearance its character stands out more clearly,
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GOVERNANCE /

THE first three chapters have been aimed in different ways at
preparing the ground for an account of the political system of
modern India. That system is to be presented as a dialogu: ‘een
two inherited traditions, ‘government” and_‘movement’, a dialogue
taking place within a ‘mediating_framework” of parliamentary and
JudlCleEgggs_sgs which can properly be regarded as a third _trad-
ition.

The traditions have all_undergone great changes. ‘Government’

has ch'mgcd lcast—partly bCCduW}.mUVC pracesscs are sud-
stantially dictated by factors which _change slowly—whereas

‘movement’ has, in appearance at least, been _transformed from a
coherent smglc national front inta a variegated pattern of political
forces. The framework continuously influences the conversing
clements they, by participating in the regulated conversation, make
their own contribution towards moulding the framework.

All three elements are of course ‘ideal’ and separated onlyfor
exposition. The patterns of behaviour and the processes to which
they refer are in practice mixed; one institution therefore partakes
of more than one element. The chapter headings have a tidiness
which must be denied to the contents of the chapters. ‘Cabinet’ must
thus appear in all three places, er’ as
well as in ‘political forces’. This is only to say that the whole isa
system, an affair of permeating interactions.

We begin at the beginning, with ‘governance’. While some parts
of this complex—notably the cabinet—are at the same time con-
stituents of the ‘framework’ and even reflections of ‘forces’, other
parts are more isolated. Within the field of governance in India, it

will be best to start with those latter parts, the relatively still centre
of administrative life,

119
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The civil servants

As already explained in Chapter 1, it was ncither possible nor
necessary for India (nor indeed even for Pakistan) to start from
nothing in making a system of administration. The task was at once
casier and more dlfﬁcult one of discriminating adaptation. This has
been done piccémeal and minimally, not by comprehensive review
and radical reform. This is itself a remarkable fact. Among politicians
at all levels and of all parties. there has been almost continuously a
great_deal of talk_about_the need for a_complctely new kind of
administration to meet the fresh needs of a planning and weclfare
state. But Indian administration seems resistant to change, while
non-administrators are not casily able to produce practicable
proposals for reform. (The conservative character of even the upper
levels of the Indian bureaucracy may be in contrast to what is found
in some other developing nations. Their British predecessors, of
course, were hardly innovators.) Certainly at the constitution-
making time there was, despite the cvident concern of some politi-
cians, no sufficient opportunity for major overhaul of the civil
services. The Constitution in its ‘Part X1V : Services under the Union
and the States’ is content to state the outlines of the status quo. Union
and state legislation is to lay down regulations for recruitment and
conditions of service for union and state services respectively. Civil
servants hold office during the pleasure of the President (or, in the
case of state services, Governors)—a provision whose effect is to
give security of tenure, especially when read along with other
articles prohibiting arbitrary dismissal. Independent Public Service
Commissions (for the Union and for each state) are established with
members (half of whom must be civil servants of ten years service)
appointed for six years by the President (or Governors). The
Commissions are responsible for conducting the examinations for
admission to the services and have to be consulted on disciplinary
matters and all questions relating to recruitment, promotion,
transfers and demotion.

Reference has alrcady been made to the fact that India has not a
single civil service but instead three sets of services: those of the
states, those of the Union or Centre and those known as all-India
services. The Constitution recognized the IAS (Indian Administra-
tive Service) and IPS (Indian Police Service) as the only two all-



GOVERNANCE 121

India services common to Union and states (and regulated by
parliament), but it provided that others could be established by
parliament if so resolved by a two-thirds majority of the Council of
States. This reference to the upper house of parliament signified
acknowledgement of the states interest in this matter. And here came
‘politics. at once into purest administration: State governments have
been determined in their opposition to the creation of new all-India
services. When, between 1920 and independence, certain areas of
administration were transferred to the provincial governments,
several all-India services were disbanded and replaced by provincial
services; government medical and forestry officers for instance were
switched into state services from their previous all-India cadres.
Today's states are reluctant to see this process reversed. They do not
wish to share control with the centre over their bureaucrats; they
want to avoid high salary scales (and perhaps the difficulties of
dealing with prestigious civil servants) which tended to go with all-
India services; they may also prefer to restrict intake to their own
pcople. At the same time, the case for more all-India services has
become gradually stronger and more evident : only thus can minimum
standards be secured everywhere, all talent well used regardless of
area of origin and local political pressures minimized. Above all, the
all-India services have come increasingly to be seen as a great force
for national integration, in many respects more reliable for this
purpose than all-India political parties. When the States Reorganiza-
tion Commission bowed in 1956 before the demand for linguistic
states, it sought to counter any tendency therein towards disintegra-
tion by recommending new all-India services. The campaign
developed strongly behind the scenes and won a victory when
advantage was taken of the ‘national integration’ movement to
force a concession out of the states: their chief ministers, at a special
‘integration’ conference in August 1961, agreed to the creation of
three new all-India scrvices—engineering, forestry and health and
medical—while resisting the proposal for a fourth, for education.
If almost any account of civil servants in India_begins with the
1AS it is because this service has inherited much of the prestige-of its
pr%or the ICS. In mere number it is insignificant: the total
authorized strength in 1962 was about 2,200 (alrcady increased from
only 800 in 1948) and its actual strength about 1,900. Many of these
have been recruited by special procedures called for by the fairly
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sudden disappearance of the ICS (alrcady by 1949 the British

members numbered only 22; by 1953 Indian and British numbers

together were down to 373, by 1958 to only 146) and the growth of

government responsibilities, and the shortage is still marked. The

normal recruitment has been less than 100 persons a year, about

25 per cent by promotion from other services and the balance by

competitive examination. The direct intake rose fairly steadily from

33in 1947 to 73 in 1959 but the Krishnamachari Report (1962) made

it clear that the annual figure needs to be near 100. The competitors

are graduates of twenty-one to twenty-four years (by typical
concession, twenty-nine for scheduled castes) and the test is frankly
academic with no preference for particular subjects cxcept that Essay
and Language (still English) papers and General Knowledge are
compulsory. For a period it was the rule that a candidate could be
failed on personality test alone, but the interview mark is now simply
added to those of the eight papers. The rush_at this entrance to the
¢lite corps is considerable: there are over 5,000 hopeful men cach
year for the 250-0dd places (IPS and certain other superior services
compete along with the IAS). This is about | in 14 of all India’s
graduates and as many as 1 in 3 of all with first-class honours. There
may be declining standards among competitors (35 per cent have
‘thirds’), but not among the winners (cven of the ‘firsts’, only 1 in 7
succeeded). Some years ago there could have been ground for the
opposite fear—that government service was stealing too much of the
highest talent; the increasingly vital role of government initiative and
control, combined with the small numbers involved, perhaps disposes
of this.

Social factors reinforce the select character of the IAS. Of 350
appointees over a few years, 200 were sons of government officials
and a further 100 were from professional families. Nearly 100 had a
‘public school’ education in India or abroad. Only I‘S’pcr cent came
from rural areas. The predominance of certain universities—and,
even more, of certain old-established colleges—is quite marked. The
regional distribution, too, is uneven: between onc-quarter and one-
half of the successful candidates regularly come from Madras; UP
with Delhi accounts for a similar proportion; some states provide no
more than one or two.

The chosen few are made further aware of their position by the
remarkable training period. Each batch of successful candidates, the
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‘probationers’, spend nearly a year at thc National Academy of
Administration at Mussoorie. Originally, they had their own training
school in Delhi; at the Academy, exclusiveness is modified by the
presence of cadets from a few other superior services who join them
for a common ‘foundation’ section of the course; but the IAS is
still the core. The course seeks to avoid a too strongly vocational
emphasis but has to reckon with the wide field of degree subjects
previously studied. The examination at the end of their training year
consists of two parts: Qualifying Tests in a regional language, in
Hindi (but thosc who take it as their regional language are not
required to take any other language—nice illustration of Hindi's
favoured position) and in Riding (a quaint survival, even though
there certainly are some rural areas where jecps cannot go); written
papers in General Administrative Knowledge (including social and
political history of India, clements of economics and public admini-
stration), Indian Criminal Law (with a view to the magistrate
functions of district officers) and the Constitution and the Five Year
Plans. The last item is the most obvious concession to the new world.
The politicians, often still haunted by fear of civil servants out of
sympathy with national aspirations, have further ensured that the
young men receive lectures in Gandhian Philosophy. During the
course they may spend as much as threc months on visits and short
periods of attachment to various governmental institutions—
community development training centres, magistrates’ courts, a
river-valley project, a steel plant, and so on—all over India. Their
placing in the final examination, taken together with their perfor-
mance in the competitive entrance examination and their course
record, determines their seniority within their ‘batch’. (It may here
be mentioned that some other services—railways, postal, etc.—have
their own training establishments, as do certain states, where
immediate post-entry training is given. There is little or no institu-
tional training for ‘cxecutive’ and ‘clerical’ civil servants.)

No one who has met a class of probationers can fail to be impressed
by their keenness and awareness. The valuable part of the ICS ‘cthos’
has been astonishingly preserved. Their job is honest administration
without fear or favour; to be part of an élite corps is to be given a
heavy responsibility; they are ‘guardians’ of the highest purposes and
protectors of the meanest person; India cannot do without their
devoted contribution of intelligence and energy. At the same time,
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they know that the facts of political life are new. Their predecessors
were themselves the government; the IAS arc scrvants. Their
masters are politican-ministers, often innocent of administration and
its requirements, responsible to an elected assembly and scnsitive to
all kinds of pressures. They know that even as district officers they
will now be confronted by new classes of local politicians not without
power. The young IAS seems to accept the challenge: they see their
role as still crucial but to be played in 3 pew style; they go from
Mussoorie willing to learn that style.

Although the IAS and IPS are all-Indja services, they consist of
state cadres. Each entrant into the service js allocated to a particular
state cadre and in that cadre he stays for his carcer. The initial
a}location is influenced by the officers’ own wishes, the top proba-
tloqc_rs having more choice than others. Byt these wishes may not be
dec‘lswe, for they may not fit in with the states’ needs. Morcover, it is
deliberate policy—for the purposes of furthering integration (even
before that word became a slogan) and securing impartiality and
greater freedom from local influences—to ensure that at least half of
each state’s cadre shall come from outside the state. The result is that
the entrant from, say, Orissa or Assam stands a good chance of

to his home state if he so wishes (quite a number of the

men are happy to have a carcer away from their own home state);
his fellows from Mad

them will be allotted

being allotted

ras are so much more numerous that many of
clsewhere.

To become 3 member of, say, the West Bengal cadre, is, however,
not necessarily to spend one’s whole service in that area. In the
absence of any central cadre of these all-India services, the Union
government relies for the staffing of most of its senior posts on a
system of deputation from the state cadres. The young entrant will
normally begin in district administration within the state to which
ht’: has bc.en. allotted. For the first eighteen months (there have been
wide variations of period in different states, but this is both an
average and a recommended period) he is regarded as still continuing
training and indeed his period of probation extends, by a recent rule,
for one year beyond hjs passing out of the Academy. This on-thc-job
training involves the performance of some duties as well as attach-
ment to more senior officers; apart from quitc a short period at the
State Secretariat, the work will normally be in all the parts of district
administration—collector’s office, treasury, land scttlement and
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survey, police, magistrates’ courts, sub-divisional offices and,

increasingly important, all branches of development work. Variety

of experience continues to be the keynote even after this cighteen

months; by the time he is ready for a senior post (e.g. as district

collector) after six or seven years’ service, he will have had perhaps

two years in charge of a sub-division and two as Under-Secretary in

the Statc Secretariat,

During these carly years of @ man’s career, his progress is in some
measurc watched by the appropriate personnel division of the
central Home Ministry, but the postings will have been the copcern
of the state government. Thenceforward, however, his career move-
ments arc more variable. Although central secretariat posts are not
reserved for the IAS (they were for the 1CS), the central ministries
expect to be able to rely on filling a substantial number of key posts
from IAS. In 1961, 404 out of 1,419 senior IAS posts were centre
posts filled by deputation from state cadres of the 1AS. The factors
which determine the carcer movement of an IAS man between centre
and state are several, and evidence regarding their relative strength is
not casy to assemble. Some force attaches to the old notions of
mobility, still guarded by the services division of the Home Ministry:
spells at the centre should be followed by a return to the state to
whose cadre he belongs, the rounded officer of an all-India service
being one who carries with him always the viewpoint of district and
state as well as of New Delhi. But sometimes it scems that the
establishment chiefs can only preside over a real tug-of-war between
central government departments and state governments, each
wanting the best men. It is alleged that movement is frustrated in
that many who go to the centre stay there while others remain
always within their states. Personal and quasi-political factors are
also believed to play an important part. States ministers are said to
develop favourites among the senior civil servants; there is a
suggestion that weaker ministers prefer local men or men of their
own community or political vxewpomt, while stronger ministers like
to have men from outside the state as impartial top administrators.
The wishes of powerful statc premiers carry some weight even against
central ministries and service opinion. Federalism is a reality even in
the management of the all-India services.
Outside the IAS and IPS, complexity reigns in the central as well

as the state civil services. It was not helpful of Nehru to hurl the
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epithet ‘jungle’ in the direction of the administration while showing
little interest in its reform, but the description as applied to services
structure was not inappropriate. The central services alone number
more than twenty, of which the Foreign Service, Audit and Account,
Customs, Income Tax and the Central Secrctariat Scrvice arc the
main non-technical ones; the technical services include Geological,
Archaeological and Zoological. The ecstablishment of scparate
services, each with its own pay scales, conditions and rules is usually
justified in terms of the distinctive requircments of cach of these
groups of functions: they can lay down their own rccruitment
standards and procedures and offer satisfactory carcer ladders to
their members. The plea is sometimes made for a rationalized
integration into one single civil service of all the ‘fragmented’ central
services—or even of the all-India services too; or, failing that, at least
the bringing together of all the technical services into one Scientific
Civil Service. To this the reply is given that if this was to be more than
a very superficial tidiness it would necessarily entail the loss of these
advantages of specialism. The present complex structure no doubt
shows the marks of ad hoc response to emerging needs, but its
‘fragmentation’ is inherent in the variety of tasks to be performed. If
it tends to produce petty inter-service jealousics these are mostly
harmless and may even have their useful aspect in service pride and
]oxalty. Just how far this reply is adequate is difficult for an outsider
to judge, but three comments may be offered. First, the fragmentation
of the technical services is more easily defended than that of the
non-tecfhnical ones. Second, the case for some all-India services,
belonging exclusively neither to central nor to state and distinct
from the central and state services, is on general political grounds
very strong. Third, the pride and loyalty of members with regard to
their owp service has not only an administrative usefulness, it scrves
also an important political purpose by supplying a stiffening and
independence of spirit to a burcaucracy which in the Indian situation
might have swung too violently and too far from its original position
of domination to one of subservience.

If various civil services remain unintegrated, then it has to be
recognized that new administrative needs will from time to time
suggest either the creation of new services or some breaking down of
barriers between established services. This question has arisen on a
few occasions in recent years. Already in 1938 a breach in traditional
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service structure had been made with the creation of the Finance—
Commerce Pool. The introduction of provincial autonomy With the
Act of 1935 had substantially separated centra] and provincial
subjects and this, together with the increasing complexity of financial
and trade problems to be tackled by the centre, had suggested the
need for change. The old idea of the generalist top administrator of
the ICS with district experience having a tour of duty at the central
secretariat seemed not quite to respond to the call for expertise now
being heard from certain central ministries. Aboyt sixty key posts
were incorporated in the new cadre which was to be filled by officers
with appropriate qualifications not only from the 1CS but also from
such central services as Customs, Audit and Income Tax. By 1950
this Pool had become depleted, yet the need was even greater. After
much deliberation within the top administration, eventually at the
end of 1957 a Central Administrative Pool was established. At an
initial strength of 120 these posts were to be filled by men selected
(by a committee of senior secretaries) from the 1AS, the central
services and the top class of state services on the basis of their
capacity and experience in ‘economic administration’. In addition, a
small number of men with economics qualifications were to be
directly recruited from business or academic life. A third example of
the ‘pool’ device is the Industrial Management Poo] also formed in
1957. This too was a response to a call for expertise. A number of
state enterprises had come into existence and new ones were
appearing each year. In view of the seeming difficulty of finding (for
what were in many cases industries new to India) suitable persons
from the ficld of private enterprise, government had naturally
entrusted this important sphere of activity to its valued and
expericnced generalist administrators of the ICS/IAS. But running
a steel mill was conceded to be a novel line of activity for a civil
servant and the need for more deliberate provision for such manage-
ment posts was acknowledged. The problem was considered for
several years. Parliamentary and other voices called for a new
Industrial Managemegt Service and after much hesitation a decision
in favour of SUCh a new service was in fact announced in 1956;
within a year it had been altered to the ‘pool’ idea. The pool was a
compromise between a full new service to staff management posts
throughout the public sector and separate staffs to be recruited
independently on its own lines (though perhaps subject to certain
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general governmental rules) by each enterprisc. The abandonment of
the idea of a special service was the result of pressure from the
enterprises desiring no restriction on the field of their recruitment; it
was perhaps also the result of pressurc from existing services,
especially IAS, who saw an area of valuable employment being
taken too firmly away from them. In the event the compromisc got
the worst of both worlds. The enterprises, not bound to take their
staffs from the Pool, often went their own way and had to be bullied.
The recruitment into the Pool was sluggish (there were great delays
in the working of the scheme, which did not help), both from the
other services as well as from the private sphere, and in fact out of a
total of 212 men eventually (1959) selected (for an initial establish-
ment of 200) by the Special Recruitment Board, only 131 actually
got as far as accepting definite offers of pool posts. By 1963 the size
of the Pool was diminished; the scheme, though far from worthless,
had made several enemies; another reappraisal began.

Just as the idea of a ‘pool’ is designed to overcome rigidities as
between parallel services, so of course promotion arrangements are
the main device for countering ‘horizontal’ cleavages of grades and
classes. Almost as much is heard of the sinfulness of Indian admini-
strfation on this score as on that of the vertical inter-service divisions.
It is, however, debatable whether the degree of mobility is out of
keeping with the country’s social ideas. (There is evidence from
othf:r Places that if a bureaucracy becomes a leading avenue for
socnal.mobility in a country with an otherwise rigid social structure,
thefe. Is some tendency for the bureaucrats to develop independent
pqlmcal ambitions.) It is true that these ideas are changing but it is a
mistake to exaggerate the distance so far covered. As already noted,
even the élitist IAS js drawn to the extent of 25 per cent from other
services by promotion. The proportion of posts filled by promotion
in t.he other services is even higher. In the states’ civil services the
position on paper js that in some states and for some grades the
promotion proportion is 70 per cent—while in practice it has been
100 per cent since the examinations for direct entry have simply not
been held.

It is true that promotion is not everything, that much depends on
the_gaps between grades or classes_in terms of pay, conditions and
status. It is further true that these gaps have been considerable in
India—in part a legacy from the days when the top administration
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was British—both between some services (significantly termed
‘supcrior’) and others and between classes within services, such as
the central secretariat service. India is a country in which most men
speak cnthusiastically of equality but, in spite and because of this,
cultivate distinctions with loving care—and nowhere more as-
siduously than inside the civil services. If we add to this the difficulty
of man-to-man imaginative sympathy in India—to say nothing of
superior—inferior relationships—we can sce a situation readily
damaging to good morale. That all is far from well in this connection
was shown by the threatened strike of certain central government
employees in 1957, called off only by the setting up of the Second
(Das) Pay Commission. (The first Pay Commission of 1947 had
recommended a reasonable closing, from both ends, of the gap
between the highest and lowest salaries.) The_Das Commission
report, a 700-page result of careful delving, turned up much informa-
tion about the facts of material life inside the bureaucracy. The
number of central government employees was 1,770,000 (since then
risen to about two million), an increase of 23 per cent over nine
years. (Since the great bulk of these are employees of railways, posts
and telegraphs and ordinance factories, it is not surprising that the
workshop and manual element is two-thirds of the total.) The 1947
Commission had recommended 156 pay scales but the 1957 Commis-
sion found 517 different scales still flourishing and proposed a
simplification down to 140. It resisted the demands of the unions for
a substantial rise in the basic minimum, rejecting the ‘model
employer’ notion; while the government should not betray the
principles it preaches to private employers, it would impose unfair
burdens on the taxpayers if it acted as pace-setter in wages. The
need-based minimum was worked out at Rs. 80/- per month (as
against the Rs. 125/- demanded), an increase of Rs. 5/- only. They
also proposed that thec maxima required no reduction; only forty-
seven men were getting over Rs. 3,000/- per month and the disparity
between bottom and top starting salaries had already been reduced
from 1:43in 1939to 1:7in 1948 to 1:5 in 1957. The five-day strike
of the employees in July 1960 was the outcome partly of disappoint-
ment with these proposals, partly of annoyance at the slowness of
the government in implementing even the increases of which it had
declared its acceptance. Most important perhaps was the Commis-
sion’s firm exposure of the unsatisfactory nature of the Staff Councils

E
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i ultation and negotiation (their powers being
allig;r\r':::;htlge;gvg:i‘;\;cmsc ministers) and strong fccon‘mc“df*t‘on ‘hi‘
t should go ahead with genuine Whitley Cc?uncﬂ arrange-
f:;’:l:: (r:: ?ndeed already suggested in 1947) together with compulsory
arbitration. hich is regarded as fair, conditions of work felt to be
Pay;:;;: ::\d‘i machinery through which grievances can be met—
reaso basic to good burcaucratic morale. But there are other
;.22:2 r:'reo nislgf thegse is the pattern and style of working‘; dictated
mainly by the structures and pmf:edn.!rcs. P.aul Applcby‘s contro-
versial survey, Public Adnu.msqunon in India, at least did well‘lo
press the analysis of admim's.'tratwc faults beyond thcf too-sweeping
popular complaints. It will lnflc_ed__r)g_t_g_q to say simply _thaf the
bureaucracy is too large (whenin fact there arc at some of the higher
Jevels 100 fow for the increased work to be done), that it is inefficient
and corrupt (when these tcrm:s are too vague to be helpful in
indicating what is needed for lnwprovcmen}) or tl\;xﬂ@gg_e is ‘red
tape’_ (when some of what i§ covered by ‘thns phrase 1s an essential
Part of the business of running a responsible public service). Nor is
it much more than a starting point to record the impression of
impregnable indifference and massive sloth which assails a visitor to
the clerical levels of government offices. It seems agreed, however,
that the well-ordered bureaucracy left by the British has not yet been
replaced by an equally well-ordered one more fitted to the needs. of
the Tiew planning and welfare state. One trouble seems to be the

gmﬂgated shape acquired by most hicrarchics i ian
cretariats—tending to further the purposeless passi
The O}Tg_i purp passing of paper.

nal fairly simple pattern has been stretched and this seems

tgﬁave afforded increased scope for weaknesses perhaps present in
pre-independence administration: distrust of the man_below,

excessive zeal for collecting even faintly._relevant opinions_hefore
reaching decisions and a preference for co-ordinating.and advising
the actions of others rather than undertaking direct execution. The
ysual levels nowadays are: Sccretary, Additional Secretary, Joint
Secretary, Deputy Seeretary, Under-Secretary, Section Officer (fl?ss
[and I1), Assistants-Clerks (Division I and 11); efforts at s}r::ansslg:r:lge

climinating Additional and Joint Secretarics and Assistan ‘t
d less by work requircments than by status

peen allegedly defeate y

izati its have
eeds. On the other hand, Organization and Methods un
n .
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been steadily at work for a decade and conduct a continuous battle
against duplication and delay. (The O and M Directorate was placed,
after a tussle between Finance and Home, in the Cabinet Secretariat,
with units in each ministry. There is within Finance a Special
Reorganization Unit also concerned with economy and efficiency but
concentrating on work study; it too has trained officers from other
ministries for this purpose.) They are up against strong enemies—old
habits of more leisurcly days, the tendency for status-consciousness
to kill team-working and the dilution of quality (perhaps particularly
at the ‘executive’ level) conseéquent upon massive expansion of
numbers, little dircct recruitment and over-rapid promotion at
certain middle levels. No_one doubts that there.js a substantial
number of most able and dedicated top administrators; nor that the
young entrants into the superior SCIVICes are of as high a quality. But
although it is tempting to say that the pity is that their efforts are
spoilt by the time-wasting ways of.lhose below them, yet they them.-
selves cannot cscape blame for this position. A high administrator
cannot be in a full sense good at his own job if he is failing in the
leadership role whichisan essential part of that job. Itis unfOrtunately
only a few of these able men who have the ability to inspire and guide
their staffs as a team.

The spirit and temper of a bureaucracy is also influenced greatly
by its general standing in the eyes of society; a people gets the
bureaucrats it imagines, The civil servant of independent India js
regarded generally as less powerful, less impartial and less honest
than his predecessor. Whether there was real ground for such opinion
is difficult to say, but such opinion tends to make itself valid: former
civil servant A. D. Gorwala, in his Report on Public Administration
pointed out that ‘the psychological atmosphere produced by thi;
persistent and unfavourable comment is itself the cause of further
deterioration, for people will begin to adapt their methods, even for
securing a legitimate right, to what they believe to be the tendency of
men in power and office’. Gorwala’s concern—manifested in his
making the chapter on ‘Integrity’ the longest in the Report—has
been widely shared.BEveral explanations of increased cotruption
have been 1 offered: the wartime decline tan i tea of

war contracts; the increased scope for corruption which comes from
growing regulatory activity by government; certain_new forms of
poll_tlcal pressure—and several variants of the kind of analysis offereq
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in Chapter 2. Explanations as to why storics of corruption are
bound to be exaggerated can also be offered. Measurcment of the
facts of corruption, however, proves as elusive as ever; ecven a
steadily rising graph of successful prosecutions might only reflect
greater vigour and skill in detection. Such counter-corruption
measures have in fact been taken in the civil services. The Administra-
tive Vigilance Division in the Home Ministry is the clearing-house
and headquarters of 490 units located in government departments
and offices. Between 1956 and 1960 over 40,000 complaints were
registered and over 27,000 of these found worth investigation. As the
result of cases taken up, gazetted officers were in 132 instances
dismissed or demoted and in 274 instances subjected to minor
penalties, while among the lower ranking employees 2,700 were
dismissed or demoted and 9,286 given minor punishments. These
figures unfortunately do not speak for themselves. Perhaps they tell
us no more than that_counter-corruption absorbs considerable
energy. Detection and punishment apart, it is, of course, possible to
devise procedures which tend to the prevention of corruption by
making it difficult. Unfortunately, much skill is nccessary if what is
thus gained on the swings of corruption is not lost on the roundabouts
of further delays.‘
Many civil servants would say that it is a pity there is no vigilance
division to spot corruption among their political masters. The
dgmand has'indccd been voiced frequently—and notably by a former
::rlll;inci Mmistcr—'for th.c establishment of a _standing inquiry
tribunal charged with the investigation of accusations of corrupt or
Improper conduct brought against ministers. The suggestion has not
found favour with the government, who fear that such an institution
would be exploited for base personal and political motives, resulting
in the throwing of mud in public in the hope that some of it would
stick. Instead they regard as adequate on the one hand official
machinery for setting up tribunals for specific investigations, and on
the other the Congress Party’s own machinery for handling allega-
tions against members of the party in office. However, following
the publication of the (Santhanam) anti-corruption committee
report in 1964 (and the removal of Nehru’s over-protective hand),
a further drive began and even Chief Ministers were not spared.
This raises at once the question, so important for bureaucratic
morale and the inner harmony of government, of the relations in
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general between politicians and civil servants. Nowhere easy, these
relations in India have been subjected to peculiar extra strains. The
transformation of politician from seditionist to responsible minister
and of official from ruler to servant did not have to take place in a
moment; expericnce of co-operation, in 1937-9 and again in 1946-7,
had been bricf but valuable. Nevertheless the gulf in ways of thought
and behaviour between the new ministers and their senior officials
was considerable, and relations were not eased by the frequent public
declarations made by some politicians expressing hostility and
distrust towards the bureaucrats and a determination to clip their:
wings. Several forms of distortion from a proper relation can be
distinguishcd. One form is that where the politician abdicates his
task out of weakness and becomes a creature of powerful officials.
This is not spoken about as common in India; the officials are not
thus aggressive, and most ministers, centre and state, have been
either strong enough or, if weak, sufficiently ‘covered’ by colleagues.
(Even the influential and independent-minded staff of the Planning,
Commission makes no exception; they may have been able to over-
power individual Commission members and ministers but only by
putting themselves behind the Prime Minister.) Three other forms
arc at least much talked about and must be present in significant
measure. Fifst, there is the aggressive politician who approaches his
officials in posture of war and destroys any partnership quality in
their relation. Such aggression may be 1deolo_glgzﬂlxmgluated the
official is supposedly reactionary and needs to be bullied into execut-
ing the policy. Or The politician may be moved by a determination
not to alloW officials to ) stand between_him and the exploitation of
even the details of admlmstranon for political-cum- -personal ends—
benefits and concessions for ‘clients’ of one kind or another. SecondV
(and this form, like the third, may come as responses to the first or
may be independently inspired), there is the official who distrusts the
politician and fears the damage he can do to the administration. He
feels himself to be the guardian of the machine, and in order to
shield it becomes emphatically professional, secretive and uncom-
municative. Moreover, the attempt to separate policy and administra-
tion which is then entailed can lead to sabotage of the one for the
sake of protecting the other. %irdly, the official may over-adjust
himself to the new regime—to the extent of being willing to do and
say all that will please and nothing that will displease his political
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master. This abdication of role from the official’s side may produce
immediate harmony but only at serious cost in terms of the quality
of government. The ‘courtier” official ends by not cven serving his
master well, for he deprives him of independent advice: at worst their
properly distinct roles get blurred and cach may abet the other's
corruption.

In this rcalm it is not casy to proceed further than impressions and
cach obscrver has his own to offer. The chicf one to be put forward
here is that, while no doubt over the several hundred minister-official
relations in states and centre governments things have gone seriously
wrong at times, the worst in terms of hostility and distrust is past and
a remarkable improvement has taken place in the last few years. If
true this would not be wholly surprising. The old days are by now old
cnough; for most of the direct entry members of the 1AS, the
struggle between government and movement is a tale told by the
clders; the preoccupations of the present close the political gap for
all except those with little but long memories. The cultural gulf
between  official and  politician has also narrowed; both the
Westernized and the home-spun arc less insistently so than twenty
years ago. Many of the TAS have lcarnt brilliantly the new art of
understanding and then handling the politician, and they combine
this with a zcal for development work which rivals that of the most
ardent political Icaders. The differences remaining between them are
not much more than those required for the maintenance of distinct
roles and a desirable modicum of tension. The remaining anxiety is
Int!c?d that harmony may not always be of the right kind—that the
official, dishcartencd by lack of appreciation from ministers for
o.utspolfcn, independent advice, has very often turned courtier. The
dl‘sowmng of a senior civil servant by the Minister of Finance in the
Life Tnsurance Corporation case (the Mundhra affair) was particu-
larly dcprcssing in its cffects on officialdom’s morale; the minister’s
resignation wog accepted with obvious reluctance and within a few
years he was back in the cabinet, while the civil servant’s career was
brought to an end. But harmony for good reasons is also happening

—-in which politician and administrator come to respect each other’s
distinct contribution to a partnership of government. It is reasonable
to hope that the new generation of officials will be.able to arrive at
this position more casily than their predecessors.
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The machinery of government: at Delhi

We have taken some views of the administration from within. We
now necd to move towards a larger picture in which the administra-
tion is scen in its relation to the rest of the political system. Thisdsa
picture in three main parts: the organization of the government of
India; the nature of centre-state relations; the emerging-character
of India’s new Tocal government.

The government of India began to have departments in 1763: it
started off with two, frankly designated cht Such
simplicity did not last long; the increase in departments was steady
up to and even including the Second World War. In 1946, when
Congress and Muslim League were at last brought together to form
the last government of undivided India, there were eighteen depart-
ments, cach with a secretary as permanent official head. The
politicians who took officc as members of the Viceroy’s Exccutive
Council were fourteen in number, as dictated by the painfully
negotiated ratio of the elements of the coalition, 6:5:3. The grouping
of some departments to form a member's portfolio was not new but
the political compulsion on the size and composition of the
‘ministerial’ group was; both features continue into the post-1947
cxecutive.

\/Dflring 1947-50, under the constitution of the suitably amended
Act of 1935, the place of the Executive Council was taken by a
utive Loun
Council of Ministers and it is this designation which has continued
under the new Constitution from 1950. The Council (or ‘Ministry’),
in fact, never meets; the cabincet was almost from the start a smaller
body, and apart from cabinet ministers there are ministers of state
and deputy ministers. The last category is unamblguously junior and
assistant, but ministers of state (often described as ‘of cabinet rank’)
have been variously used—to hold separate but lesser portfolios, to
be responsible for a department within a ministry and even to have
duties not easily distinguishable from a deputy minister. In 1949
Gopalaswami Ayyangar, a member of the cabinet, was charged with
the job of being a one-man commission to report on the organization
of the central government. He was content to let alone the minister
of state ambiguity but advised a clear training role for the deputy
ministers not unlike that of the British Parliamentary Secretary. In
practice both categories have continued to be very mixed, considera-
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tions of status, convenience and influence combining to put tidiness
out of reach. (That matters less than the usc of clderly loyalists to fill
deputy ministers’ posts. And that in turn matters less than that of the
few young deputy ministers fewer still have made the grade upwards.)

The Ayyangar Report contained an interesting ‘Basic Plan of
Reorganization’. On the basis that a minister’s job is different from
that of a permanent secretary it was proposed that although most
ministries should consist of onc department (a sccretary’s charge)
only, four should be multi-department. Thus an increased number
(twenty-eight) of departments would be consistent with no great
f:hange in the number (twenty) of ministrics. In order to facilitate
inter-departmental co-ordination, cach multi-department ministry
was to be given a central administrative office for ‘functions of a
common house-kecping nature’. Morcover, thirteen other ministrics
were to be grouped in four burcaux, cach with a similar central
office: Natural Resources and Agriculture; Industry and Com-
merce; Transport and Communications; Labour and Social Services.
This was seen to have the additional advantage that the cabinet
could be small—one representative of each burecau might suffice. It
was also proposed that co-ordination should be furthered by a rather
formal establishment of four standing committees of the cabinet
(Defence, Economic, Administrative Organization, Parliamentary
and ?egal) which should have their own secretariat organizations
and authority to give binding decisions on most of the matters
cntruste<.1 to them’. Ayyangar attached special importance to the
ECOnOmnc Committee, furnishing it with support from cabinct sub-
committees, a ‘Council of Economic Administration’ (consisting of
sccrc':tarles of ministrics concerned) and an Economic Wing of the
Cablnet Secretariat—all for the tasks of cconomic intelligence and
integration, -

This last proposal was partly implemented but partly overtaken
by the creation of the Planning Commission. The other ideas were
mainly set aside, Certain cabinct committees have proved to be more
permanent and powerful than others but the advantages of flexibility
and 'the influence of personalitics have precluded uniformity. The
‘Basic Plan’ 'itself has not been followed and the subsequent dozen
years have witnessed frequent changes in the structure of departments
and ministries. The fluctuating fate in particular of portfolios such as
Industry, Commerce, Works, Production and Supply has becn the
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conscquence of trying in various ways to accommodate new areas of
governmental activity; the need to secure harmony of personalities
and political balance has of course also been evident. While indignant
pleas for ‘logic’ and ‘reason’ are a little naive, it does seem as if some
of the shifts betrayed indecision or insufficient attention. In mid-1963
the cabinet r numbered cighteen, ministers of state_twelve, deputy
nllnlSlC['S twenty-two and parliamentary secretaries seven.

A continuous problem of any government is the unity of its parts.
Stature of lecadership must count for much in this and, clearly,
having the same leader for over fifteen years induces a tendency for
unity to be shaped in terms of personal control. Nehru’s relations
with his cabinet, however, have seldom been those of a commander
cquidistant from a number of inferiors equal among themselves. For
when Nehru was strongest there were other strong men like Patel
capable of forming subsidiary centres of power, and by the time the
great names had vanished Nehru himself (especially after the punch
from China) was less able to have his magic way. This is to is to say that
tussles between ministers have never been en absent ‘and their resolution
has seldom been a matter of simple dictate from the top. Cabinet
committees and informal ministerial groups play an important part
in this task, but two ministers, almost regardless of personality, have
special influence: Finance and Home. The latter has importance not
only intrinsically but as minister for the ciyil services, and also, by
convention, as deputy chairman of many cabinet committees. The
holders of these portfolios—especially Home (e.g. Patel, Pant and
Shastri)—may, of course, derive further strength for ministerial
battles by virtue of their status in the parallel party hierarchy. On
the official side co-ordination is sought through a Committee of
Economic Secretaries and, above all, through the Cabinet Secretariat,
headed by a very senior civil servant and having under its wing the
Organization and Methods Division and the Central Statistical
Organization. It is also worth remembering that in spite of the
increased size of New Delhi and the administration, the top circles of
civil servants and ministers still form intimate groups; social life
does not bring the two groups very close together but it consolidates
cach. Co-ordination nevertheless persists as a problem; the ghost of
the Ayyangar Report walks again and lately there haye. been pleas
for an over]ord’ system.

Overlordshlp in a different sensc arises in another field of central
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government activity: it is often alleged that ministers wield exces-
sively dominating control over state enterprises. These are various
both in their area of operation and in their form of organization—
but whereas the former matter has been widely debated on the basis
of Industrial Policy Resolutions indicating the boundarics of public
and private sectors, the latter has had little public discussion and
government policy has reccived no clear expression. Broadly, it can
be said that a few industrial undertakings of a kind associated
closely with a particular central department have been simply made
additional departmental responsibilities, thc locomotive and d coach
factories under Railways are the main example. The bulk of

industrial enterprises arc managed through private limited companies
in which the government is chicf owner; these include Hindustan -

Aircraft Ltd, Sindri Fertilizers “and Chemicals Ltd, Hindustan Steel .’

Ltd, Hindustan Machine Tools Ltd. The third form is the public
corporauon which has been used for air transport, life msurancc
rlver valley development projects and industrial finance and credit.
The company form has been defended as convenient for the inclusion
of foreign capital and management but it secems likely that its chief
attraction was its supposed greater flexibility and independence,
Against this it has been attacked, notably in the mid-fiftics by the
Auditor-General, as a ‘fraud on the Constitution and on the. Com-
panies Act’ preventmg adcquatc parliamentary control over public
money. The question of parliamentary control raises scveral
issues, but here it may be remarked that ministerial control is not
precluded by the company form; it is only forced to operate in
unobtrusive and informal manner. This is in any casc one of the
valid criticisms offered of ministerial relations with the public
corporations. The Life Insurance Corporation case illustrated how
ill-defined can be the scope of ministerial influence and how casual
its character. Fuller public reporting and more explicit (but not
necessarily increased) miniStcrial dircctives seem to be the chief needs

‘The 1mpact of the Planmng Commnssnon (PC) on the constellation
of ministries and departments is undoubtedly an important and
controversial matter. Any examination of it should begin with
acknowledgement that the problem of integrating a planning
machinery into an established administration and accommodating
it within an open democratic political system is one that has nowhere

.
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yet been satisfactorily solved—Ileast of all in Britain. Of the two
extreme accounts of what has in fact happened in India, one insists
that the PC has acquired such power as to make nonsense of
ministerial responsibility, the ordinary machinery of government and
even the democratic Constitution. The other view presents the PC as
a helpless victim of frustrating resistance from the established
administration and of distorting pressures from politicians, the
adviser no one listens to.

When a PC was first spoken of, in 1946, it was envisaged as a“
small, independent, non-political, advisory body of full-time
members. The advisory role is still there at least in form; the PC’s
scope of work is wide—not merely the formulation of the plans to
ensure an cffective utilization of resources, but also the statement of
priorities, stages and allocations, the detection of barriers to develop-
ment and the appraisal of implementation—but all this is in
principle by way of recommendation to_the cabinet. However, the
composition of the PC clearly moulds its relations with the cabinet.
As at first sct up, it had five full-time members who were not
ministers, but even then the Prime Minister was its.chairman. In the
course of a few years a strong ministerial element was_ intraduced,
and_from 1956 the five full-time non-ministerial members_were
‘balanced’ by the PM plus three ministers (Finance, Planning and—
inexplicably except on personal grounds—Defence), together with
the influential statistician-ideologue, Professor Mahalanobis, confi-
dant of the PM. This pattern survived Krishna Menon’s departure
in 1962. In mid-1963 the PC consisted of Nehru as chairman, Nanda
(Minister of Planning) as deputy chairman, two other ministers in
Desai (Finance) and T. T. Krishnamachari (Economic and Defence
Co-ordination, from 1962), Professor Mahalanobis and five full-time
members. Of the last, two had political careers, Sriman Narayan
notably as Congress Secretary, T. N. Singh as MP and Public
Accounts Committee chairman, while three—Trivedi, Thacker and
Tarlok Singh—had mainly official careers, Tarlok Singh as a senior
member of the PC staff. The task of balancing rested, up to his
retirement in 1960, on the diplomatic skill of the deputy chairman,
V. T. Krishnamachari, and neither he nor any one else in possession
of information has so far revealed evidence that would enable
judgement to be passed on the nature of the balance.

It is clear, however, that in the making of central planning policy
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four parties have substantial place: (a) the expert s}aﬁ‘ of the PC;
(b) the full-time members of the PC;. (c) the m'mlslcrlal grou.p on the
PC; (d) the cabinet and its Economlc‘Cc‘)mmlltcc’. The obvious and
important point is that these four are intimately Imkcd..so that hard
divisions between PC and cabinet are rendered unlikely: (c) is
contained in (d), (b) and (c) arc members of the same body, while (a)
and (b) have closc affinity. (Members of the PC attend meetings of
the cabinet and its committees when PC papers are under discussion.)
Moreover, there are certain key official links: the Cabinet Sccretary
is PC Secretary; the Secretary of the P(.Z’s Commi.ttce.o.] Plan
Projects (which sets up efficicncy investigation 1Cfllhs) is Dircctor of
0. & M. in the Cabinct Sccretariat as well as Joint Secretary in the
Ministry of Finance; the Economic Adviscr to the PC holds the
same position in the Ministry of Finance. E.XPCF"Cncc' h.c.rc secms to
confirm the rule that such multiple and overlapping divisions reduce
the chances of gragé_g;jptioq_qnd deadlock. (There have also been
intemé.éﬁd‘ i;;.:;bably useful disagreements within these groups—
for instance between ‘generalist’ and ‘technocrat’ clements on the
PCstaffitself.) Overall views in mainly physical terms are formulated
by the PC staff ; overall views in terms of resources and finance are
presented by Finance and the Economic Committee. At all except
perhaps the earliest phases of planning, representational pressures
can be exerted by individual ministries (Agriculture, Commerece, etc.)
through the cabinet, its committees and the PC itsclf. Furthermore,
Planning is a_continuous activity and there is permanent contact
between ministries on the one hand and the subject ‘divisions’ of the
PC; each PC member has a grouped portfolio and each division a
‘chief’, and thus irrigation for instance engages the attention of the
minister and_ his_staff in _conjunction with the appropriate PC
member, division chief and staff. The outcome is not uniform; in
practice so much depends on the strength of personality and argu-
ment behind the pressures and on the dircction of the ‘casting votes’
of the key figures—deputy chairman, Minister of Finance and Prime
Minister. For this reason it has been casy for opposite tales to
contain truth—that of the PC pushed by a powerful minister out of
its rational course and that of the minister whose voice is not heard
in the high-pitched hum of the planning machine. If there is
maladjustment rather than fruitful tension, it is more likely to be
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remedied by improving the calibre of the PC members than by
chasing the chimera of an independent body.

Bargaining federalism

The role of the PC is controversial also in the next topic: centre-state
relations. Here again contrary stories are told, presenting the PC as
victim of federalism, or as its killer. What is clear is that the formula-
tion and implementation of the plans is now the major area of centre-
state relations in practice. On this, as on the wider political relations
between state leaders and those of the centre, the Constitution is
naturally almost silent. In this sense the Constitution may be said to
have been by-passed, but in this sensc every constitution is by-passed.
This docs not make it unimportant, indeed it still carries much of the
political traffic. The unitary emphasis built into the federal Constitu-
tion has already been mentioned (in Chapter 3). The impact on this
of the planning process is by no means simple.

A fast-growing and by now very substantial part of state budgets
is geared to the plans. The planning initiative comes from the PC but
the state governments are the main instruments through which
development is pushed. (The large public undertakings are of course
owned by the centre.) Everyone wants to see development, but there
can be differences of interest and opinion as to the type and location
of development and as to the manner of its financing. State govern-
ments will cach attempt to maximize benefits and minimize costs.
Each will stress its own needs and, even more, its potential for
development, while hingeing this firmly on to central aid. The PC
and the centre generally will be endeavouring to induce development
by offering assistance. In wmmr
problems. First; There is a choice to be made between maximizing
lmmcdnte returns on investment and securing development which
is geographically and socially ‘balanced’. Second, assistance must be
given in such a way as to stimulate rather than discourage the fullest
mobilization of resources on the part of the states. On both issues
interests are engaged which find several points at which to press on
the planning process.

The interchange between centre and states in this process is as
continuous as between PC and ministries, and the running assess-
ment of the current plan is meshed in with the formulation of the
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next. The interchange is at both official and political levels. The
former has tended to manifest an unbalance in favour of the centre—
partly because the PC has no equivalent at state level. State planning
boards in some cases exist but they are usually no more than
committees of department officials. The main links tend to be
specialized along subject lines, a centre transport working-group, for
instance, being associated with transport working-groups in_the
States. Centre-state tussles_can _thus be_overlaid by sector rivalries,
and the more technocratic the officials the more important this can
.be. Much will depend, too, on the degree of attachment of the state
9fﬁcials to their own state as against all-India sentiments. (This may
in turn depend greatly on their relations with state ministers.) The
ofﬁci'al who identifies himself mainly with the state he serves will less
Feadlly team up with his corresponding centre colleagucs. Increas-
ingly important as co-ordinators and checks on such divisions—and
3150_ as agents of central influence—are the PC's Programme
Advisers, 9ach in close touch with a group of states.
The political level is no less complex. Each state minister will of
course have official dealings with the appropriate minister at the
centre and some will be more effective than others in pressing their
clalrr}s. But. in most states the chief minister is the key figure in
;elatlons w1t!1 the centre. His officials and ministers will be to and
brl?SiI:ZSsDoe;hil often enough but their difﬁc'ultics an.d unﬁqished
il for discusl;}gorta.ncc will b.e gathcr'ed up in the ch!ef Iﬂl.nlSlCl‘jS
be individual anrcll le;h the capital. Whnlc much of the d:scussmp \.wll
regular meotis ]ln ormal, the Nauonal Dcvelopn:lcnt Council is a
two days and fbp ace f'or states and. centre. Its sessnor‘ms are onl)f for
as a label for theorlilt Swncc a year (this alone rules out‘ super-ca})me_t‘
done outside. Mo C), and no dou.bt the real pressing of clam}s is
for the PM to preg ;:'er, NDC tnee}mgs are clearly g'reat occasions
less, they also o the centre’s view of gcpcral 'pc')hcy. Neverthe-
’ 4 ve the states; here onc chief minister can follow
anc?ther in hammering home their common nceds and difficulties.
Nelthpr centre nor states can impose decisions on the other. Nor
must it be forgotten that these men have so far (with minor exceptions
such as that caused by the Communist government in Kerala,
1257—60) beeq members of the same party, many of the chief
ministers meeting the PM and other central ministers as members of
the Congress Working Committee and other party bodies. Another
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strand in the politics of planning in_a federal state is the role of MPs.
They are associated with the planning process not merely by the fact
that the plans are submitted to parliament for debate and final
approval but more significantly by committce consultations. For the
third plan, at least, a large all-party committee held a series of
mectings even before the preparation of the draft outline, while five
more specialized committees later examined particular aspects of the
outline. It is probably true that sectional representations are more
prominent than regional ones in these discussions (the opposite
might be truc of the more rudimentary MLA committees in states)
but state blocs of MPs can have some influence.

The upshot as regards plan formulation scems to be a convincing
form_of co-opcrative federalism—so long as we understand that
phrase to include hard competitive bargaining. This is indced the
character of Indian federalism throughout. Whereas the emphasis in
the Constitution is on demarcation, that of practical relations is on
co-operative bargaining. One illustration may be given from
procedures on legislation. The Constitution prescribes that bills
passed by state legislatures may on submission to the Governor be
refused assent or returned for reconsideration or reserved for the
consideration of the President, and further that bills dealing with
public acquisition of property must be so-geserved. By convention,
however, states send such bills to the centre for examination and
comment in advance, so that the reservation procedure when reached
is merely formal; some states go further and submit in this way most
bills which deal with subjects on the concurrent list.

The same is true of financial relations. As already mentioned, the

Constitution sets out the sources of revenue for states and centre,
distinguishes sources to be collected by states from those collected
by the Union but to be distributed to the states, and prescribes an
independent Finance Commission, set up every five years, to lay
down the distribution of these shared taxes and the principles for
making grants-in-aid from the centre. However, sincc the second
plan both these tasks have declined in relative importance as
compared with the rise of a system of ‘matching’ grants scarcely
envisaged by the Constitution (they are made under Art. 282 which
simply states that ‘the Union . . . may make any grants for any
public purpose’)., These have become by now the backbone of
federal planning finance. The attractions of this form are obvious but
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criticisms have been voiced as to its effects. Apart from the partial
eclipse administered to the Finance Commission it has been said that
the system gives rise to an undesirably pronounced atmosphere of
dependence and irresponsibility in the states. The particular charge
that states indulge in competitive importuning, putting up_schcme
after scheme to attract funds, and then happily run up big deficits by
failing to collect their own share of the costs-was partly. met by some
proce;du_r_a_l_ improvements introduced in 1958. Nevertheless, politi-
cally sensitive state governments will always be tempted to barter
away the responsibilities of freedom for the comfort of support, even
with controls attached.

Within this section belongs some mention of the Zonal Councils.
Ipvented (see above, p. 103) at the time of the linguistic reorganiza-
tion of states in 1956, they were envisaged as a countervailing device
against excessive provincialism on the part of the newly created
states. States were grouped into five zones: Northern (Punjab,
Rajasthan, Kashmir), Souther{Andhra, Madras, Kerala, Mysorc),

A\Eas.tern (Bengal, Bihar, Orissa, Assam), J¥cstern (Maharashtra,
-Gujar_at) and OentraP(Uttar Pradesh and Madhya Pradesh). The
mser%lon of a third tier between centre and states would serve both
to br.mg those two main levels closer and at the same time to smooth
relations between neighbouring states. Although some obscrvers
expected great things of the new bodies, in fact their purely govern-
mental char.acter tended to indicate that no more than an administra-
tive co-ox:dmating mechanism was intended. Each Council consists
of the chief minister and two other ministers from cach of the state
goyernments of the zone, and the body meets under the chairman-
ship Of_ the central government Home Minister. The Southern Zonal
Council, which has been the most active and effective of the five, has
met about tvyice a year. Matters dealt with include the formation of
a zonal police reserve, water supplies for irrigation and power
d'evelopment schemes in which more than one state has an interest. A
sngnal' success for the Southern Zonal Council was its satisfactory
handling of the problems (mainly educational) of linguistic minoritics
such.a'._; Telegu-speakers now in Tamil-speaking Madras. Apart from
administrative co-ordination and the negotiation of solutions to
certain kinds of common problems, Zonal Councils may also serve
as a convenient channel for broad regional representations to the
centre.
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At the local level

It has already been explained (p. 116) that the ‘somewhat inconclu-
sive (pre-1947) experience of marriage between local self-government
and centralized burcaucracy’ was quickly followed by_the_double

impact of Community Development (CD) and Panchayat Raj (PR).
There can be little doubt that the third stage of reforms has been the
most important in modifying the character of governance at thelocal
The pre-l947_c_listrict boards and constituted village panchayats

(the Tatter being distinct from caste panchayats and informal village
leadership groups, both of which could have real power in their own
ficlds) were significant in local administration mainly perhaps as
additional Tactors requiring to be managed by the appropriate local
officials. The sxtua_t_x_qughanged already wnth the coming of CD. The
effect was to create in local government a kind of ‘dyarchy’: “while
the * ‘ncgative’, law-cnforcement side (together with older environ-
mental scrvices) continued to be the responsibility of the regular
district staff under the supervision of the collector,.an_expanded
‘positive’ or welfare side was developed by the new CD staff. The
two structures were not exactly parallel, for' allhough District
Deyelopment (or Planning) Officers were introduced, the key CD-
unit was the block, of which there would be more than onc in each
district. They differed too in that while the district administration
was firmly linked with appropriate departments of the state govern-
ment, that of CD tended to look beyond the Statc Development
Officer to the bustling new CD ministry at Delhi. Above all, the
cthos of the CD was to be quite distinct: if it was to be by strict
definition a bureaucracy, it was to be perfectly unbureaucratic. In its
procedures, red tape would be banned; its staff would be found in
the field, not in the office; its purpose was to be not control but
service through guidance and assistance and inspiration to sclf-help.
(In drawing its own image, CD liked to point the contrast with the
ordinary district administration, but the outcome was sometimes a
caricature of the latter as absurd as it was ugly.) Although CD was
to work ‘with’ the people, it was largely left to the village level
workers to discover how this was to be done. There were established
Block Advisory Committees, but in the absence of statutory powers
—and even with the best will in the world on the part of the BDO—
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these usually became as ineffective as the still existing but mainly
decrepit district boards.
-/Dyarchy of this kind required much skill and understanding for
its working. The two rocks between which it had to steer were near
and fatal: insufficient distinction (between the two operations) and
insufficient co-operation. The regular district staff were not to be
indifferent to CD but were to help in every way. The CD staff were
to_set up not as rivals to the ordinary administration but as_an
additional albeit novel arm. It proved very difficult to hit on the right
course. If CD men acted in_new ways they pointed a contrast which
was irritating to the regular bureaucracy and sccmed to ‘weaken
administration’; if they followed cstablished attitudes and pro-
cedures, they failed in their purposc and seemed to add little to local
administration beyond confusion. If the collector showed enthusiasm
for development work, his high status would dominate over all: if he
and his staff stayed aloof, they could hinder work. In addition to
these difficulties, it was soon reported that rela wions_wijthin the CD
structure were far from smooth. The ‘team’ idcal readily disintegrated
p.artl'z because status-consciousness demanded superior—inferior dis-
tinctions, partly bécause of pressure for quick results. BDOs more
often than not found release from their own double subordination (to
the h.igber CD levels and to the collector) by turning their own block
spe.cmhst staff into subordinate assistants and by bossing the VL Ws.
This was rather the last straw for the latter, already encountering
enough difficulty in understanding and dcaling with the traditional
power relations in village life.
However, it was not these administrative creakings which led to
the next stage so much as the disappointing response of rural India
tf’ the CP programme. Reports by the Project Evaluation Organiza-
tion, by individual investigators and finally by the Balwantray Mchta
study tearp all agreed that although it could be said that CD was in
demand, it was sought for wrong reasons. So far from stimulating
self-help, CD seemed only to have increased the proneness to look to
government. There were also accusations that CD had been efficiently
exploited by dominant sections of the rural community in such a way
as to strengthen their own positions relative to the less fortunate. The
remedy for these ills was to be a grasping of the nettle of local
politics by the thoroughgoing introduction of democratic local
bodies with real powers. Many thought that this Panchayat Raj
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(PR) would sim_u_ltincousw _resolve the administrative tensions.

It is not casy to understand the widespread enthusiasm with which
in the years 1959-62 state governments all over India set about a
reconstruction of local government. The panacea-like quality of PR
owes something to Gandhian memories and their revival by J. P-
Narayan; the latter’s teachings tended to present PR as indigenous
and traditional—‘communitarian democracy’—and at the same time
as more modern than the West—‘participating democracy’. Hard-
headed civil servants and staid parliamentary draftsmen laboured to
produce schemes and bills for rapid implementation. Rajasthan and
Andhra were cagerly away by the end of 1959, The general_idea,
taken from the Mchta Report, was for three levels of representative
bodies, all turned out in Hindi titles: Gram Panchayat (village),
Panchayat _Samiti (block) and Zila Parishad (district). (Even the
BDO became Vikas Adhikari.) While the gram panchayat was to be
directly clected, the higher two levels were to consist of members
indircctly clected from the tier below, together with co-opted
parliamentarians, co-operative movement officials and others. The
legislation of some of those states which took more time to think
about the implementation of PR has in fact shown variations from
this general pattern, some (e.g. Maharashtra) preferring the old
district to the newer block as the basic unit and introducing direct
elections for that level. There is also no strict uniformity as to the
powers of thesc bodics and the controls which are retained by the
collectors and state governments.

While it is still early to assess the consequences of PR—and the
interesting political repercusions are considered later—it does seem
clear that the foundations of a new system have been laid. The
officials—both regular and CD—are now confronted for the first
time by a co-ordinated network of popular bodies endowed with
considerable powers and protected by political support. This will not
at once end administrative tensions, nor will a single body of local
government ‘servants’ be born overnight. But already the Panchayat
Samitis, where (in most states) power is concentrated—Village
Panchayats are mainly agents and Zila Parishads mainly co-ordina-
tors—are feeling this power and exercising it. It will always be
possible for a skilful official to exert great influence over lay
representatives—but to speak in these terms is already to speak of a
transformed situation, one akin to that of ministers and civil servants.
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The nature of the system

IT1s not difficult to characterize India’s political system as belonging
to the type of the one dominant party. But the mere assertion that it
is a system demands an account of the interacting parts, while the
label ‘one dominant party’ does not by itself tell us clearly all we
need to know about the way in which political forces operate.

We may open the analysis by asking how it happens that there is
one dominant party. Any barc and simple form of ‘legacy’ explana-
tion will only go part of the way. That Congress was alrcady there in
command could perhaps tell us why it dominates when the new state
begins its life. But more seems required if we are to understand its
scarcely diminished stature as much as sixteen years later. It is at
least necessary to remind oursclves of some of the distinctive features
of this legacy. The great age of Congress is a factor, no doubt—habit
and loyalty having great importance in political behaviour—but one
of the implications of age is skill, and age itsclf is an achievement
which requires explanation. The sixty-two ycars of pre-independence
continuous development indicates from onc viewpoint the near-
equilibrium of forces on the two sides of imperial power and
nationalist aspiration. ]t also indicates, given India’s heterogeneity,
a capacity for political management, for it is not as if there were not
several threats to coherence (of which the Surat split of 1907 was
only the most dramatic). That capacity in turn must be related to
many considerations. One point must be that Westernization was
not only profound in some places but also that the degrees of
Westernization were infinite, the slope to thc shallow end very
gradual. This meant that there could be found a set of leaders at once
accomplished in the modern art of political claim-making and not
too isolated from at least a substantial body of followers. (This is not
to deny that there were vast non-political sections, or, more precisely,
sections confined to the tiny worlds of traditional politics.) Another
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point may be that despite the Western impact, sufficient remained of
the refinement and sophistication of the former cultures to provide a
basis for a high level of political maturity. The tradition of learning,
the habit of disputation and argument preserved in Brahmin
families may have had some shortcomings when regarded from the
standpoint of Western intellectual character—indeed, the same
shortcomings as mediceval learning, from which that Western
intcllect was born! But it did combine a fineness of mind with a
familiarity with Icadership in a manner which made a political asset.
Agc is a causc as well as an effect of skill. The art of managing men
and their ideas became developed by being exercised within the
confines of the Congress. A Jawaharlal inherits not only from
Motilal and Gandhi but from the earlier past of the movement, not
only from a few generations of Western influence but from many
more of cultivated living and leadership. But the inter-war period
alone was a great school of politics for Congressmen. Here were
tried all the techniques of persuyasion and pressure, here were
encountercd all the forms of resistance. Almost it becomes a
rhetorical question to ask: What experience could independence
bring that had not alrcady been met in some not too dissimilar form
in the years of struggle ? Congress did not embrace all sections of the
Indian people with cqual thoroughness, but membership of its
Working Committee or even of its lower organs at_provincial and
district levels was an excellent introduction not simply to.nationalist
agitation but_to the constituent clements of Indian society and
therefore of Indian political life. These elements had to be reconciled
and adjusted. It is true that differences of interest and attitude on
social and economic matters could be submerged for periods by the
more pressing questions of nationalist strategy—but only submerged,
not resolved, and only for periods. Radicals and socialists were
always trying to translate ideology into policy and independence into
terms that would appeal to the masses, thereby alerting and even
alienating the establishment sections of the movement. The Karachi
Congress of 1931 was an occasion of sharpening discord. Gandhi
himself was frequently upsetting some section by his opinions,
though he took care to distribute his irritants evenly on all sides. As
already mentioned earlier, significant indications of divergent
opinions were given by the formation of inner groups such as the
Congress Socialist Party (1934) and Bose’s Forward Bloc (1939).




150 THE GOVERNMENT AND POLITICS OF INDIA

All this is to say that Cangress long ago learned that it had to be an
Aristotelian party, a party of the middle way, if it was to survive and
succeed. And the Congress political lcader became moulded as a
man of the centre, normally permitting himself the luxury of only a
shade of emphasis on one side or the other. (Was Nechru not a very
big exception? Yet it must be remembered that he never joined the
Congress socialists. Also, the political centre of India and of Congress
has on many matters, such as planning, an inherent left bias. Further,
Congress, like the British Labour Party, can perhaps be more casily
led from slightly left of its own centre than from slightly right.) Most
nationalist movements are ideologically eclectic; Congress, no
exception, has been able to make good use of this for maintaining
its political supremacy. By any normal dcfinition of the political
spectrum there is almost as big a range to be found within Congress
(Krishna Menon to S. K. Patil) as within India. It is thus difficult for
anyone outside Congress to voice opinions which will not be echoed,
or at least silently endorsed, by some members of the great party. At
one end it is, of course, unlikely that any Communist Party members
are Congress members and no Marxist could feel at home in
Congress. Similarly, at the other end, the more blatant and bigoted
forms of communalist and social reactionary arc no doubt absent.
Thus, while the majority of Congressmen are men of the centre,
right and left minorities extend far, though the requirecments of
harmony dictate a certain discretion in the expression of views too far
from the middle. (Krishna Menon’s position is peculiar: his back-
ground of London exile and the protection of Nehru combined to
afford him special licence.)

These explanations, ‘from the top’, do not go all the way. There
nefads to be ?dded adimension of depth. Briefly, a party like Congress
enjoys .specml advantages in conditions where a sudden expansion of
franchise and political involvement invades hitherto unaffected
social levels. Quite evidently the main electoral strength of Congress
is, with a few exceptions, in rural areas rather than in the large cities.
There can be little doubt that if the franchise had been kept narrow
and restricted to mainly urban and educated groups, Congress
supremacy would have been secured with much greater difficulty. To
say that this is because the villager is more casily manipulated
polling-fodder is to put the matter too crudely to be true. It is
rather that the ‘interests’ and approach of the peasant and middle-
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class city dweller are different. For the latter is able both to grasp the
notion of alternative policies and to be influenced by the power of
genceral ideas or ideologies, and on both counts his allegiance to
Congress may be precarious. The illiterate villager is in a very
different frame of mind. He has understood (if not in 1951, then
certainly by 1962—and not merely because of general elections but
also because of local elections) that he has a new importance and
that men come from away to seek his vote. He has also understood
that there is competition for his vote, that in some sensc he therefore
has a choice. But there is still a large gap between his approach and
that of the educated city voter. In so far as he understands only the
traditional language of politics he will have to grasp ‘party’ in terms
of groups with which he is more familiar. He may simply follow the
advice of his caste leaders; he will certainly find it difficult not to act
as a member of a traditional group. But, above all, he will tend to see
the competition not as between parties to become government but
between government and others. This is a big difference. What the
villager expects of government tends to be very tangible, material,
local—a school, a well, a road. (What he fears from government has
the same quality of particularity.) He will therefore need very good
reasons not to give his vote to government. Even if he is displeased
with what government has done, who else but government is in a
position to do things for him? From this point of view, the question
turns out to be, not why the Congress collects many votes, but why
anyonec clse collects any.

+To these considerations must be added others linked with the
arguments of Chapter 2. The translation of caste from social and
local unit to political and regional unit has operated to strengthen
the tendency to the dominance of Congress. In this respect there is 2
significant difference between caste and the larger religious com-
munity—such as Muslims or Sikhs. Caste is a component element of
a complete traditional society; when the traditional world is dis-
turbed, caste can compete for position, but it cannot be separatist.
Caste seeks to be accommodated. When caste moves upwards into
the modern political structure—when, that is, caste affiliation acquires
significance in supra-local politics—it looks for effective means of
improving its position within the established order. On occasion such
means have seemed to present themselves in the form of distinct
political organizations. Thus behind the small Commonweal and
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Tamilnad Toilers Parties in Madras in the 1950’s were the aspirations
f)f certain specific local non-Brahmin castes. Rather different are the
Instances of more generalized anti-Brahmin sentiment and pressure
to be found already before independence in the Peasants and
Workers Party (PWP) in Maharashtra and thc Justice Party in
Madras, The Dravida Kazhagam (DK) and Dravida Munnetra
Kazhagam (DMK) Parties which succeeded the Justice Party have
retai_ﬂed the anti-Brahmin theme but have added to it a southern
hostility to North India and the Hindi language, and it is this latter
aspect which hag given rise to separatist programmes. These cases
2;6, however, all Jess typical than the formal or informal organization
buf?:t'e as a D}'cssurg group. To form a caste party is a bold move,
IS very likely to cut the group off from access to influence in
E%Z‘;mm?nt—.unless the party can get into some kind of coalition.
Servicgl;te-hlgl.ﬂy organized caste associations such as the Nair
into 2 SOClety in Ke.rfala have therefore §ought to avoid translation
existing eplz'ir'ate poll.tlcal party, preferring to work through the
they conl:;z itical part}es. But if they are to do this, what party should
It is trug tl?trate on {f not the party of govcx:nment, the Congrcs§?
Andhra seat Castes in some areas (Ezheva§ in Kcr.a]a, Kammas in
committeq te}in to have been captured. fairly solidly by (and/or
cases that demselvcs to)' the Comml.lnlst Party. But these are the
impregnatimemfand special explan.atxon rather than the gcneral
/Congress th0 Congress by caste mﬂucnces.,. o
it operates o us acc!lflres a cpnsolidaugn of its .domnnatlon bccagse
success and ina lI]J.ohtlcal society in which nothing can succeed like
should nog sw}V ich the'rc is almost every rcason w}_1y the pendulum
dominant partmgci But it should be noted that this ?xistence of a
political styles yIt oes he]r:\ to achieve smoothly the integration of
traditional Social Seems likely that in the absence of such a party
political bodies (Igrgups would be more t.emptc?d to form their own
is relatively Weiak tis often the case that in regions where Congress
; » Caste support in rather explicit form is given to
other parties. BU? Cause and effect are not easy to separate here.) So
long as such parties operated within the modern idiom, it is true that
the process of integration would go ahead. But it would be less
thorough. For one thing, such parties would be at most regional in
scale. For another, their style would be less clearly modern: leader-
ship would tend to be ascriptive, authoritarian and only minimally
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policy-oricnted. Congress by contrast is a great educator: its
eclectic idcology and shifting centrist policies are not great handicaps
to the performance of its task as the instructor of new recruits to the
modern political process. Thus a dominant party is a unifying agent
not merely in the obvious *horizonal’ sense in which it holds together
a range of opinions and interests but also in the important ‘vertical
sensc that it brings into contact and interpenetration all levels of
politics from the most sophisticated to the most simple and
traditional. 7

The next questions to be put relate to the other parties. The most
usual question would be why they are so weak and so divided. In so
far as their position is the obverse of the dominance of Congress, it
has in part been accounted for in explaining the latter; as already
suggested, the question should perhaps be why they exist at all. But
discussing their position further, the nature of their weakness
requires clarification. It is not a wecakness in terms of electoral
votes, for non-Congress candidates have polled regularly more than
half the votes in the Lok Sabha clections: 1952, 55 per cent; 1957,
52 per cent; 1962, 55 per cent. In the state assembly elections the
figures were: 1952, 58 per cent; 1957, 55 per cent; 1962, 56 per cent.
Non-Congress parties do better in the contest for state assemblies
than in the Lok Sabha clections because constituencies are smaller,
non-Congress candidates more numerous and local personalities
and issues more important. With a first-past-the-post electoral
system the distribution of ‘opposition’ votes over several parties and
groups naturally gives Congress a clearer advantage in séats: at the
centre, non-Congress members constituted in 1952, 26 per cent; in
1957, 25 per cent and in 1962, 28 per cent. Congress’s relative
weakness in the state assembly clections gave non-Congress strengths
as follows in all the asscmblies taken as a whole: 1952, 32 per cent;
1957, 35 per cent; 1962, 40 per cent.

If then the weakness of other partics is not a total weakness but
one arising out of their own multiplicity, this multiplicity is itself in
part a conscquence of the nature of Congress dominance Congress’s
skill in moving so as always to occupy the central area leaves only a
host of diverse peripheral positions for others. These positions are,
by definition, so to speak, difficult to combine; from circumference
to centre may be a shorter distance than from one circumference
point to another, left and right opposition groups having more in
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common with Congress than with each other. Indeed, all they share
with each other is exclusion from power; thec motions of no confidence
in the government which they jointly endorse obscure the even less
confidence they have in each other. It is a question, however,
whether their mutual distrust does not exceed what would be
expected from their political position alone. As alrcady mentioned
above (p. 64), opposition fragmentation is furthered by the general
social difficulty of co-operation and by the preference of the party
militants for the little unit even without power rather than the farger
group. Real prospect of power has after all scemed remote to most
parties most of the time since 1952; in these circumstances the
delights of good companionship become all the greater and the
incentive to co-operation minimal. To all these explanations should
be added the general consideration that in a heterogencous society
party fragmentation outside the dominant party cannot be regarded
as odd. All these points become clearcr on reviewing the non-
Co——;éress political groupings.

The non-Congress groups

It is not easy to find any classification of India's other parties which
is significant and watertight. There arc several useful distinctions
which can be drawn, but none avoid great overlapping. While some
parties present themselves as all-India parties, others arc by definition
regional in scope and activity. In this way it is possible to distinguish
between, for instance, the Communist Party (CPI) and the DMK;
while the former takes the whole country as its audience and fights
in every state, the latter has meaning and aspirations only for a
limited area. (The DMK was born and lives in Madras or Tamilnad,
but it has often spoken as if it represented the whole of the Dravidian
south.) The Election Commission has indeed given formal recogni-
tion to this distinction by compiling for cach general election a list
of the parties entitled to all-India status. At the same time, this
distinction should not obscure the fact that an all-India party may
have strong regional bases and indeed be most unevenly represented
over the country as a whole; this would be true, for example, of the
Swatantra Party. Nor should it be taken of course that an all-India
party will work in the same way in different regions; on the contrary,
local factors may be so important as to impose on a party a character
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in onc arca quite different from what it bears in another—a feature
which tends to produce strains on the all-India coherence of the
party and bittcrness in the relations between party HQ and the
regional bosses. The special caste bases of the CPI in Andhra and
Kerala might be instanced, as also the aristocratic colour taken by
the Swatantra Party in Bihar and Rajasthan as compared with its
more popular complexion in Andhra, or the special features of the
Praja Socialist Party (PSP) in Assam (stress on Assamese fears of
Bengalis) and Kerala (close association at times with the Nair
community). These rescrvations regarding the all-India character of
some partics would of course apply in some measure to Congress
itself.

Most political partics have modelled themselves on Congress in
structurc, but useful distinctions could be made between them in
terms of the manner of their internal working and the character of
their internal mechanisms for arriving at decisions and policies. At
one end might be placed the rather genuine constitutional democracy
of the PSP; the party has its influential leaders but their differences
have helped to ensurc a relatively large role for the rank-and-file
members. At the other extreme are parties whose membership is
extremely vaguc and whose constitution is either non-cxistent or a
dead letter, lcaving the way open for authoritarian dictates from the
leading personality or personalities at the top. This is partly a matter
of size and most of the clear examples would be found among small
parties: the Jharkhand Party, mainly of tribals in Bihar, was created
and sustained by the colourful Jaipal Singh in whom it had its being;
Ram Rajya Parishad (RRP), an orthodox Hindu party, might be
another case though without a single widely known lcader. Size
apart, what a party stands for has some influence on its internal
working. We may bow towards Michels’ iron law of oligarchy but
still sec that some can be more so than others. Parties whose creeds
are conservative and traditional will contain men most respectful of
authority and they will accept and prefer strong rather than account-
able leadership. The RRP, besides being small, is this kind of party.
Even the substantial Jan Sangh seems to be somewhat thus inclined.
In terms of this distinction, the CPI is of course sui generis, seeking
to combinc a membership of none but active militants of an anti-
traditionalist disposition with an exceptionally tight discipline. The
CPI has in fact not found this easy and its discipline has been very
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poor by international communist standards. This stems from a
combination of regional and doctrinal tensions and has nothing to
do with the constitutional changes introduced in 1948, when, in order
to emphasize a switch of emphasis to the parliamentary front, the
party insisted that ‘cells’ become ‘branches’, and replaced the familiar
Politburo (of 9) and Central Committee (of 39) by a Central

Executive Committece (of 21) and a National Council (of 100).
Traditionalism, an clement in the formation of authoritarian style
parties, can be made the basis of a further distinction; reference is
often made to the two types of modernist and traditionalist partics.
There are no doubt some fairly clear examples of both—the CPI and
the RRP might serve as the two opposites—but there arc far more
cases in which substantial clements of both arc combined. Swatantra,
for instance, has a strong and clear modernist aspect: it cxpresses
boldly a conservative policy of defence of the private scctor in
industry and the rural establishment in agriculture against ‘socialistic’
measures of state ownership and controls and radical land reforms,
and no figure in Indian public life could be more unambiguously
modernist than jts secretary Minoo Masani. On the other hand, the
party’s founder and leader, C. Rajagopalachariar, is an ingenious
and perfect combination of both worlds, and a great deal of
Swatantra publicity is couched in traditional terms—from prayers
{:md the blowing of conch shells at mectings to a heavy stress on the
fde?‘ ,°f dharma (approximately, a ‘natural law’ concept of duty,
mleldu_al and public, with religious sanction). The truth is that
;nc:;ler NISm and traditionalism are the twin interacting features of
Vr;r;?:gpzliltttllc?:l movements, the pro‘porfions of tl?c. mixFure usually
and even ‘cong ¢ ,10\'?1 of the organization. Traditionalism in style
ent’ will tend to be strong at the base; the top leaders

w1ll' tend to be modernist, if not by background and training then by
political experience itself.

In practice, modernist-
that between ‘commupg)’
too, therc are difficulties
‘communal’ is t

traditionalist is close to another distinction,
and ‘ideological’ parties, and on this latter,
in avoiding the domination of hybrids. If
. aken in its narrower sense of political concern with
the f:lalms' of a distinct religious community, there will be a few
parties “{thh clearly declare themselves communal: the remains of
the Muslim League, Surviving only in South India and strong only in
Kerala on the basis of the Malabar Moplah community; the Akali
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party of the Sikhs, operating only within Punjab; the Hindu
Mabhasabha, in principle all-India but mainly prominent in Madhya
Pradesh and necighbouring arcas. Of these, the last may perhaps be
regarded as less than wholly communal; the Mahasabha has made a
slight attempt to broaden its appeal to rather more than a defence of
the rights of thec majority community against excessive secular
impartiality, and it has produced programmes on general questions
of social and economic policy. The position of the Jan Sangh is
delicately intermediate. The views and motivations of many of its
adherents would be difficult to distinguish from those of the
Mahasabha, but its being a newer party, less burdened by memories
of the past and morc geared to an electoral struggle, has helped to
make its adumbration of policy and programme rather more than a
top dressing for a communal base. If communal is, on the other hand,
taken in the broader sense of relation to any socio-religious com-
munity even within the Hindu fold, then this is a brush with which all
parties are at some level and in some measure tarred, Congress
itself not least of all. (Congress in Kerala has been so linked with the
Christian community there that it has been called communal even in
the narrow sense.) Even the CPI, as already noted, has cultivated the
communal field to some purpose in a few areas. Perhaps the PSP
would of all parties be the most willing to undergo examination to
prove absence of traces of communalism. The Republican Party
(formerly Scheduled Castes Federation) is perhaps the only expressly
caste political party. It may be added here that linguistic community
became for a while and in some regions a dramatically successful
basis for the organization of ad hoc political groups such as
Mahagujarat Janata Parishad and Samyukta Maharashtra Samiti,
whose campaigns presided over the formation of Gujarat and
Mabharashtra out of Bombay state.

In describing Congress as occupying a centre position, reference
was made to the hallowed categories of ‘right’ and ‘left’. And
certainly it is in these terms that much of the urban discussion of
Indian politics takes place. Already before independence, ‘right’ and
‘left’ were popular as descriptions of wings of the national movement,
but although the reception of Western ideas was indeed profound on
the part of some of the lcaders, the terms had nevertheless a local
(or at least a ‘colonial’) significance; leftists were distinguished at
least as much by the impatience of their nationalism and their
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willingness to use extra-constitutional means as by their socialism.
Today, too, the terms stand in need of special Indian interpretation,
though now the greater awkwardness attaches to ‘right’. Both ‘right’
and ‘left’ in fact contain sub-divisions which might be argued to be
more important than the general label.

The left of course sub-divides into communist and non-communist.
That this should be true in India may seem to indicate mismanage-
ment on the part of the CPI. Certainly some of its past policies—
logical though they were in terms of its doctrines—have made the
establishment of a united front under their influence very difficult.
Even if some of the bitter and sectarian attacks on the Congress
during the inter-war period could now be forgotten, the approval of
the war as a ‘People’s War’ (and conscquent opposition to the
climactic Quit India movement in 1942) and the sympathy shown to
the Muslim League’s Pakistan demand as a legitimate aspiration of
the Muslim people were still near enough to make barriers, even
before the party’s initial hesitation and eventual split on the Chinese
issue placed it at further disadvantage. But even if the CPI had been
spared these compulsions of international loyalty and marxist
doctrine, united fronts would have met two substantial obstacles:
the presence of a sufficient few among the socialist lcaders who were
adequately versed in the history of communist handling of other left
parties and familiar enough with Marxism not to be intellectually
Put 'off course; second, the existence of a separate, Gandhian
Inspiration for social radicalism. Marxist thinking among socialist
leaders in fact decreased after independence and this served not only
to lfeep socialist and communist apart but also to bring together the
socialists with Kripalani’s Gandhian KMP after the 1951-2
elections.

The Praja Socialist Party formed by the merger did not flourish as
much as expected. The distance between its Gandhians and the rest
was not easily bridged. There was almost an embarras de richesses
so far as leaders were concerned; they did not make a team while in
the party yet their subsequent withdrawals made for further weak-
ness: J. P. Narayan moved into the Bhoodan movement from 1952
Lohia, after fighting from within for some years, formed his own
Socialist Party of India in 1956; Kripalani preferred increasingly to
make complete and explicit his ever-independent role; Asok Mehta
in 1963 became Deputy Chairman of the Planning Commission (and
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later gave up opposition by joining Congress with some followers—
the bulk of the PSP reuniting with Lohia to form the Samyukta
Socialist Party). The Mechta line that the ‘compulsions of a backward
cconomy’ entailed a modification of the opposition role displayed
high conscicntious responsibility, but it failed either to bring in the
vote or to offer a rousing battle-cry for the faithful. (Nor was it
always observed by regional branches of the party; in UP and other
states, PSP groups broke loosc into noisy agitations on linguistic and
other similar issues.) Congress's own proclamation of the aim of
establishing a ‘socialistic pattern of society’ dulled the image of the
PSP further. More fundamentally, it could perhaps be said that while
the ‘haves’ of Indian socicty were not prepared, for all their love of
socialist talk, to go further than Congress would take them, the
‘have-nots’ were not yet ready for an independent political role. The
PSP’s failure to unlock the political energies of the poorer peasantry
and landless labourers (still closed in village worlds) and of the
industrial workers (still unorganized and essentially rural or, if
organized, still contained within Congress control) does not mean
that the socialist parties are finished, only that they have to play a
waiting game. This may have made political life less lively than it
might have been but it has helped the political system as a whole to
take shape and it has spared economic development some awkward
pressures.

The sub-divisions of the ‘right’ are no less profound, though they
are less clearly reflected in party terms. ‘Right’ in India can mean
what it means in the West, but it can also mean communal. These
two senses arc combined in different proportions among the rightist
groups. In contrast with the situation on the left, there is, one sup-
poses, no logical difficulty about being ‘right’ in both senses but the
two have in fact by no means emerged completely. There is also the
third sense of ‘right’ as traditionalist which can be distinct from both
communal and modern ‘right—‘Tory’ rather than ‘conservative’
perhaps. Thus we could say that the Mahasabha is primarily com-
munal right with strong traditional and slight modern elements,
RRP would be primarily traditional with some communal element,
Jan Sangh is a blend of the threc in equal proportions, and Swatantra
is primarily modern conservative with elements of the others mainly
in localities where it has linked up with previously existing groups.
The more specialized communal parties (such as Akali) and regional
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parties (such as DMK) may or may not be ‘right’ in the traditional
or modern senses. The DMK tends to be anti-traditional (because
the dominant South Indian traditions are Brahmin-tainted—but
they work hard, especially through films, to revive non-Brahmin
Tamil lore), while the colour of its social and economic policies has
been a subject of dispute between its leaders, with at Icast one wing
favouring radicalism as being most likely to appeal to its under-
privileged sections. The Akali Sikhs, on the other hand, tend to be
more traditionalist and conservative. Enough has been said to make
it plain that unity of the right is hardly casicr to achicve than unity of
the left. Of the rightist partics, Swatantra is certainly the most flexible
and the most realistically power-oriented, and it is noteworthy that
it did in 1962 achieve some success in joining up (in varying degrees
extending from electoral arrangements not to compete to fuller
integration) with the Akalis in the Punjab, Ganatantra Parishad (a
party of mixed princely and popular character) in Orissa, and the
Krishak Lok Party (a Kamma caste, Congress breakaway of 1951
created by Ranga, who later became a Swatantra lcader).
The tables show the electoral achievements of all these parties in
the three general elections on pages 161-6.
The temptation, when confronted with tables, is to discern trends.
Here the greatest caution is advisable. Even in Western clections,
?otals conceal unrepresentative, individual, ‘accidental’ events and
influences; if trends can still have meaning, it is because on the whole
the political language of the voter is the same as the leaders of the
parties. But in India, as already suggested in Chapter 2, this is not
the case, and what is concealed in the totals is not the merely
eccentric but rather part of a different scheme of things. This can be
exprfassed by saying that not for nothing is the term ‘intermediary’
crucial toan understanding of the Indian electoral process. Normally,
candidates simply cannot speak to the electorate—not merely for
physical reasons (state assembly constituencics may have populations
Of_ over 75,000, Lok Sabha constituencics over three-quarters of a
million, and communications of all kinds may be poor) but because
the electorate as a whole does not yet grasp his political language.
(A local ‘big man’ ig admittedly in a different position; he will not
attempt to talk what we should call politics.) This will be true even
of urban constituencies though there the proportion of the ‘inaccess-
ible’ may be smaller. Candidates will therefore rely on intermediaries

Text continued on page 167
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NOTES ON THE ELECTORAL TABLES

1. Abbreviations: CPI—Communist Party of India; PSP=Praja
Socialist Party, formed after 1952 by merger of the Socialist Party (formerly
Congress Socialist Party) and Kisan Mazdoor Party; SP=Socialist Party,
a new Lohia-led breakaway from the PSP; JS=Jan Sangh; HM=Hindu
Mahasabha; RPI =Recpublican Party of India, before 1960 the Schcdu!cd
Castes Federation; RRP=Ram Rajya Parishad; DMK=Drav1'da
Munnetra Kazhagam; GP=Ganatantra Parishad; ML=Mushrp
Leaguc; PWP- - Peasants and Workers Party; PDF=:Peoples Democratic
Front.

2. The 1952 and 1957 figures have been taken from the official Reports
of the Election Commission. Those for 1962 come from India 1962 and the
files of Asian Recorder. The party-wise distribution of both seats and votes
is subject to variation in different sources; candidates’ labels can be
differently interpreted (sce the very important case of (a) below) and
candidates may be classified either under the label they used for the contest
or under the label they adopted after election.

3. State Assembly clections (Tables II and IV) are normally held at the
same time as Lok Sabha clections, but circumstances have sometimes pre-
vented this. The Andhra clections of 1955 have been included in the 1957
figures, the Kerala elections of 1960 and Orissa elections of 1961 have been
included in the 1962 figures.

4. The seats and votes percentages of the one-state parties have been
calculated on two different bases; in the Lok Sabha clection (Table 11I)
their performance has been shown in proportion to the all-India totals to
bring out their relative insignificance on the full scene; in the State Assembly
elections (Table 1V) their performance is given as a percentage of the totals
of scats and votes in the state in which they fought, thus showing their
sometimes large place in their chosen areas. In this Table, the figures in
brackets in the ‘Seats gained’ and ‘Votes polled’ columns are the totals for
the particular state (not constant over the period owing to states re-
organization) and the percentage columns express this relation. E.g. the
PWP has always operated within Maharashtra but the figures in brackets
in that line arc the Bombay state totals, Again, the Forward Bloc (or, more
accuratcly, the several local Forward Blocs) contested in several states in

1952 but the bracketed figures in this case are the West Bengal totals for it
was only there that the vote impact was significant

5. The distinction between ‘all-India’ and ‘one-state® parties is of course
far from tidy for there are several ‘some-states’ parties. Of the parties
usually thought of as all-India, both Swatantra and the HM left some areas
uncontested. The RPI and RRP might have all-India claims but they too
failed to contest in more than a few states after 1952. Parties like the
PWP and the KLP have operated within a single area but the area has
itself fallen into different states at the three dates as a result of changing
state boundaries. (It is this which makes extremely difficult any comparisons

F
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for individual states over the period.) Certain parties have been wholly
excluded: KLP (Kriskak Lok Party), a Congress brecakaway which fought
in Andhra areas with some success but which has since 1960 disappecared
into Swatantra; the two parties of Kashmir State, National Conference and
Praja Parishad, the former approximately cquivalent to Congress and
providing the government and the latter, a Hindu-minority group, favour-
ing speedy integration with India; the Hill Leaders® Conference in Assam;
the Praja Party in Bihar; the Revolutionary Socialist Party and other very
small ‘leftist’ groups, mainly of Kerala or Bengal.

6. The official statistics underestimate the Communist vote in 1952
(Table I and II) becausc the party’s candidates contested as independents in
Travancore-Cochin and as Pcople’s Democratic Front in Hydcrabad.
Asian Recorder gives 5,299,095 as the total CPI vote for Lok Sabha, 23 as
the number of scats gained.

7. The SCF Lok Sabha vote of 1957 (Table 1) is given by Asian Recorder
as 2,430,324 and the number of scats gained as 7. This would imply that
some ‘independents’ were in fact SCF men. Again, the same source gives
the SCF (RPI) vote in the 1962 Lok Sabha elections as only 1,059,886.

8.. The SCF (RPI) vote for 1962 state assembly clections (Table 11) does
not include the votes from the state of UP; the party did, however, get 8 of

its 11 seats there and it may therefore be assumed that the party's vote total
as shown is much understated.

9. The 18 Swatantra seats in the Lok Sabha in 1962 (Table I) were those
gained by the party under its name at the clections. Subscquently (sce
note 2 al?ovc) their strength in the House was increased to 28 by the
merger with Ganatantra Parishad and the accession of independents.
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TABLE |I. ALL INDIA PARTIES—LOK SABHA

1952
|
S : Seats % Votes 1 % Votes per
Partics Candidates | Goined | séats Polled | Votes | Candidate
i I
| '
Congress 472 364 l 744 47,665,875 ! 450 100,987
Swatantra '
CPI 49 16 33 3,484,401 | 33 71,110
pspJSP 256 12 2-5 11,216,779 10-6 43,816
Ssp KMP 145 ' 9 ‘ 1-8 6,156,558 58 42,459
1S 923 k) 0.6 3,246,288 31 34,906
HM 31 3 1 o8 1.003.034 | 095 32,356
RPI 27 2 04 2,501,964 | 236 92,665
RRP 55 i 3 06 2,151,603 | 2:03 39,120
Other Parltics 215 35 7-2 11,739,244 | 11-1 54,601
Independents 521 41 84 16,778,749 158 32 205
Total 489 105,944,495 i
1957
|
Congress ‘ 490 3T 751 57,579,593 47-78 117,509
Swatantra !
CPI1 108 ' 27 54 10,754,075 8.92 99,575
PSP } 189 19 38 12,542,666 10-41 66,363
KMP :
JS 130 4 0-8 7,149,824 5-93 54,999
HM 19 1 02 1,032,322 0-86 54,333
RPI 19 4 0-8 1,812,919 1-5 95,417
RRP 15 — 460,838 0-38 30,723
Other Partics 73 29 59 5,804,873 4-81 79.519
Independents 475 39 79 23,377,805 19-39 49,216
Total 494 120,513,915
1962
Congress 488 361 731 51,512,243 46-02 105,558
Swatantra 172 18 36 7,784,495 6-80 45,259
P1 137 29 59 ll 399,268 9-96 83,206
PSP{SP 166 12 24 1820,997 6-84 47,169
KMP
SP 107 6 1-2 2,812,795 2:49 26,288
JS 198 14 2-8 7,363,772 6-44 37,191
HM 32 1 0-2 502,115 044 15,691
RPI 69 k] 0-6 3,185,168 2-78 46,162
RRP 35 2 04 29,823 0-55 17,995
Other Parties 82 21 43 7,251,066 6.33 88,428
Independents 497 27 55 14,154,805 12:27 28,481
Total 494 114,425,547
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TABLE II. ALL-INDIA PARTIES—STATE ASSEMBLIES
1952
- : Scats V. Votes VA Votes per
Parties Candidates Gained | Scats Polled Votes Candidate
Congress 3,153 2,246 684 43,802,546 422 13,892
Swatantra
CPI 465 106 32 4,552,537 4-38 9,790
PSP SP 1,799 125 3-8 10,071,211 9-7 5,598
SP KMP 1,005 77 2-3 5,306,219 511 5,280
JS 717 35 1-1 2,866,566 2-76 3,998
HM 194 14 04 848,415 0-82 4,373
RPI 171 3 0-1 1,751,294 1-68 10,241
BRE g | St | | 00| e | 4d |
ther Parties y " -
Independents 7,492 635 | 193 | 23566226 | 21-74 4.405
Total 3,283 103,801,199
1957
Congress 3,027 2,012 649 54,794,454 44-97 18,102
Swatantra
CPI Sp 812 176 57 11,407,192 9-:36 14,048
ls’:P KMP 1,154 208 67 11,881,094 9-75 10,296
JS 584 46 1-5 4,380,638 3-60 7,501
HM 87 6 0-2 614,754 0-5 7,066
RPI 99 21 0-7 1,603,578 1-31 16,198
Iél:P Parti 146 22 0-7 842,956 0-69 ,174
ther Parties
Independents 4,863 611 19-7 36,317,487 29-81 7,468
Total 3,102 121,842,153
1962
Congress 3,062 1,984 60-2 51,801,965 43-53 16,918
Swatantra 1,012 170 52 7,721,870 6-49 ,63
CPI 975 197 6-0 12,403,703 10-42 12,722
psp{ ¥ up 1,149 179 54 | 9153193 | 769 7,966
SP 632 64 19 2,828,409 2-38 4,475
JS 1,135 116 3-5 6,436,784 5-40 5,671
HM 75 8 0-2 287,777 0-24 3,837
RPI 99 11 03 673,680 0-56 6,805
S%P Parti 99 2]; (7)‘; 348,536 0-29 3,521
ther Parties 4 . .
Independents 5,313 313 9.5 27,357,469 230 5,149
Total 3,297 119,013,386
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ONE-STATE PARTIES—LOK SABHA

Candidates Gsac:rlcsd Sc"‘:?ls l\’,:l}:csl V;:cs
8 2 04 569,973 0-53
12 4 0-8 959,749 091
1 1 0-2 79,470 0-08
6 2 04 601.865 0-57
8 — — 425971 0-40
12 — —_ 899,489 0-85
6 1 0-2 236,094 0-22
12 ! 1-4 1,367,404 1-29
15 7 1-4 1,291,141 1-07
12 5 1-0 751,830 0-62
S 2 0-4 665,341 0-55
6 4 0-8 868,344 0-72
11 3 06 501.269 0-42
8 2 04 1,044,032 0-87
18 7 1-4 2,315,610 2:02
7 3 06 829,129 | o072
10 4 08 342970 | 030
4 0-4 419,761 0-37
11 3 0-6 499,950 0-44
6 1 0-2 615,395 0-54
10 — — 703.582 061




e GOVERNMENT AND POLITICS OF INDIA
ONE-STATE PARTIES—STATE ASSEM

Candidates | §38, | %o | B | vihs

|

|
88 (13836) 177 (6, 2%5(2123) . 146
38 oy | 21 | adnoen | 202
13 375) 13 | (1099735 | 10
53 (333::)) 100 | (5 363330) | 80
7 @) | 42| aseary | 68
87 arsy | 44| an Z:}Z 29 | 65
38 (3'3'0) 33| 03480 | 32
78 rs) | 240 .. e 5'9;) | 212

|
|

i |
109 (4o | 364 | @355919 | 87
70 ( 33|'3) 97 | (o, ;’gg 42313) 69
26 ey | 32| (odeasen | 4
60 w6 | 83 | aénisiey | ™
122 e | 8| qo gasl an | 7
63 (,2035) 219 a3, 60] gg;) 254
142 (25(?6) 243 (lg:ggg:ggg) 270
46 asy | 123 | @dorian | 1o
121 a0y | 264 | 25350 | 23
12 a2 | 87| @ioaorn | 50
84 am | 63| oainsosn | 47
34 @ | 52| esTioon | 4
9 aen | ST | 1086s30h | 7S




Continued from p. 160

and it is not too much to say that clectoral success depends on getting
the right intermediaries—men who themselves have a direct ‘follow-
ing’ or ‘clientele’ and/or who can locate and persuade the leaders of
sub-groups to hand over their vote-bundles. (Persuasion need not
involve money but seems often to do so.) But there are still com-
plexitics and uncertainties which can defeat the best intermediaries
and which keep the electoral process surprisingly ‘open’ and
unpredictable. For one thing, ‘leadership’ in village India is not
always unambiguous: the man who might be followed in his attitude
towards new methods of agriculture may not be followed in electoral
advice. Situations change over time, too, and last year’s leader may
be discredited today. Moreover, cross-currents can be bewilderingly
numerous; caste leadership is not identical with village leadership
and caste itself can be factionalized. Slips will therefore occur. Inter-
mediaries may fail to live up to expectations, through inability or
disloyalty. Success with one group may have astonishingly disastrous
effects in pushing others into the hands of the opponents—just be-
cause of some local antagonism not sufficiently taken into account.

This said, however, certain tentative conclusions can be drawn
from the figures. The position of Congress has changed only little
over the ten years. In the Lok Sabha elections, its percentage of
scats has fallen from the 1957 *high® to below the 1952 figure, but its
percentage of votes, while a little lower than in 1957, is still frac-
tionally better than in 1952. The votes per candidate figure show a
clear fall from 1957 to 1962 but to a point still above 1952. The
poorer showing on seats is probably due to the greater use made in
1962 of anti-Congress ‘clectoral arrangements’ and ‘fronts’. In the
State Assembly elections, Congress does less well, but so do most of
the main parties; they all find more effective competition in these
elections from independents and the smaller parties with local or
regional pockets of strength. Over the three elections, the Congress
position in the Assemblies changes in the same way as for the Lok
Sabha, except that the scats position is more steadily eroded.

If Congress is losing a little, who is gaining? The CPI record is not
casy to read for the reason given above (p. 162, note 6). Also it must
be noted that with each election the CPI has put forward more
candidates. Now it is true that this policy will usually imply grounds
for believing that there is increasing support for the party, but it still
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makes comparison of vote figures delicate. On the figures in Table 1,
it would seem that the CPI was three times as successful in votes in
1957 as in 1952. Even the alternative figure for 1952 (five million)
would still mean a doubling of this vote. But they had nearly twice
as many candidates in 1957. It is in cases like this that the votes per
candidate figure is most uscful. Here again, however, it has to be
borne in mind that parties normally contest where they are strongest,
and some parties (certainly CPI) have particular regional strong-
holds. Also, of course, to contest widely requires some constituency
organization and a supply of candidates. Therefore onc cannot
suppose that if they had contested more widely they would have been
able to sustain the votes per candidate figure. It seems fair to say that
their 1957 improvement was largely but not wholly a consequence of
their wider coverage and their further 1962 gains in votes and scats
were less than commensurate with their further extensions of effort
(votes per candidate have fallen). Nevertheless, the party’s propor-
tion of seats and votes has improved, though less rapidly in the
second five years than in the first. The same pattern is reflected in the
State Assembly seats. The non-communist left has clearly done less
well. The Socialists and KMP together polled heavily in 1952 but
these votes were gathered in by a very large spread of candidatures,
In 1957 the PSP halved the area they contested and of course votes
fell,‘ but by much less than half. In 1962 the breakaway Lohia
socialists made a significant cffort, but the total socialist vote shrank
fl'lrt_her. and so did the percentage. The State Assembly pattern is not
dissimilar but the total decline is rather less marked.
The non-left parties’ story is also uneven. Taking Lok Sabha and
Assemblics together, while the Hindu Mahasabha has declined in
both effort and performance, the Jan Sangh has increased its efforts,
steadily improved its proportion of the poll (though not to an
extent commensurate with the effort) and achieved a quite good
proportionate increase in seats. Swatantra, makingits first appearance
in 1962, became at once the second largest opposition party. It
obtained a better percentage of votes in the Lok Sabha clections than
in the Assemblies (the influence of important top leaders perhaps)
but the position was reversed for scats (more electoral agreements
could be managed for the Assembly clections). It would seem correct
to say that over the ten years the total all-India right has gained
significantly, whilc the total all-India left has lost.
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The tables do not reveal the large regional fluctuations of fortune
which have taken place over the period. For example, Congress,
while generally improving its position in 1957, lost heavily in
Bombay solely because of the unsatisfied demand for linguistic
states in that region; its less impressive 1962 general performance
hides a complete restoration of its losses in that region (now Gujarat
and Maharashtra). The 1962 figures for Congress also contain really
dramatic losses in Madhya Pradesh, and to a smaller extent in
Rajasthan and Bihar—largely due to internal dissension in the party
and the ability of Jan Sangh and Swatantra to take advantage of this.
Similarly, the Swatantra figures contain both substantial impacts in
Bihar, Rajasthan and Gujarat and negligible support in some other
regions; Jan Sangh recorded impressive gains in MP, Rajasthan
and UP.

The smaller parties do not have an easy time. Those which are in
principle all-India have had to see a shrinking of their area of
effective competition. Those which are by definition or history
regional partics survive better, but even these may be faced by take-
over bids. Akali (Punjab) went out of operation for 1957 and has
scarcely been able to stage a full come-back. Ganatantra Parishad
(Orissa) remained strong but nevertheless entered into an election
deal and then merged with Swatantra. Jharkhand moved inside
Congress. KLP has been swallowed by Swatantra. The more
resistant small parties are the doctrinaire groups of the left (Forward
Blocs, Revolutionary Socialists, Revolutionary Communists, €tc.),
the Muslim League in its small Kerala base and the new DMK in
Madras. Independents remain important but now include a declining
proportion of local “big men’ of genuine independence and a growing
proportion of Congressmen who failed to get the party nomination

but can still get the support of dissidents and those parts of the party
machine which they control.

Politics within Congress

It is evident that for some time to come the movements inside the
dominant party will have at least as great an importance as those
outside. It is, of course, the interaction of the two which constitutes
the core of Indian political life; tensions and factions within
Congress stimulate and are stimulated by the pressures of the outside

F*
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groups. The latter, while perhaps awaiting substantial fission of the
dominant party at a later date, opecrate currently partly by weaning
away disillusioned elements and partly by giving confidence and
encouragement to those of their way of thought who stay within the
ample fold of the Congress. This interaction is active, genuine and
open. One reason for this is the existence, along with great respect
for those in authority, of a contrary tradition—more recent but real
in politically active circles—of criticism and distrust of government.
The dissident Congressman and the opposition spokesman are
alike carrying on the noble work of denigration of government for
long performed by the nationalist movement. The interaction is
effective also because of the trained democratic sensitivity of the
Congn:ess politician to changes of force and dircction in the currents
of qpmion. This is combined with the party’s wise tolerance (or
realistic acquiescence) towards fairly open dissent in its ranks short
Qf explicit organization. To these reasons must be added that fluidity
in e{ectoral manceuvre referred to above (p. 167) which makes it
possible for persons to make some political impact provided only
that they can secure a number of the right backers.

The pollfical movements within Congress operate inside the party’s
own constitutional framework, which must first be outlined. This
constitution has itself been much altered in the last fifteen years and
S?me of the Chfmges are themselves indicative of interesting features
iOndéion[:'lress life. The main organs of the party as inherited on

pendence (sce also pp. 34-5, 91-4 above) were (a) President of
Congrojss, (b) the Working Committee, (c) the All-India Congress
Comml.tte(?, (d) the Annual Session of the delegates, (¢) the Provincial
apd ],)'St“Ct Congress Committees. The body of delegates was
h‘St‘?r ically and Structurally the centre-piece: they elected the
President who then nominated his own Working Committee; they
actually constituted not only the Annual Session but also the PCCs
and PCCS; fTQm among them the AICC was chosen, by PCCs
selecting one-cighth of their number to form the AICC. The
delegates, thenjselves numbering some 5,000, were in turn chosen by
the membership of the party. (1t must be added that little is known
about the membership and election situation in practice in the years
before independence. The difficulties experienced in recent years

suggest that when Congress was simply #he nationalist movement
procedures may have been extremely informal.)
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Already before independence—indeed, as soon as the leaders were
released from prison in 1945—it was realized that amendments were
requircd, and after over two years’ hesitation the first batch was
produced in 1948. The process has continued and, as criticism
concerning the vigour and harmony of the party has grown, so has
the prominence of constitutional reform. The proposals and changes
can be grouped under several heads. First, and of least importance,
there had of course at independence to be a change in the objects of
the party. The formula was introduced in 1948: ‘The well-being and
advancement of the people of India and the establishment by
peaceful and legitimate means of a co-operative commonwealth
based on equality of opportunity and of political and social rights
and aiming at world peace and fcllowship.” To the noun ‘common-
wealth’ thus interestingly revived was added in 1957—following the
1955 Avadi Session’s notable espousal of ‘a socialistic pattern of
society’—the additional adjective ‘socialist’. Second, there has been
much doubt and experimentation with the party’s membership. In
1948 a three-tier membership was established: Primary—for which
the qualifications were to be over twenty-one years of age, pay a
four-anna (4d) subscription and believe in the objects of the party;
Qualified—with a more exacting list of conditions including the
wearing of khadi, teetotalism and non-communal beliefs; Effective—
requiring the performance of given work for the party. Three years
later the Qualified and Effective categories were merged into one
Active group and the Primary qualifications changed to eighteen
years of age and a one-rupce (ls 64) subscription. This slight

tightening coincided (see below) with an attempt to give primary
members more weight, but was abandoned after only a year when the
four-anna fee was revived for primaries, while actives were not only
kept to the one rupee but had in addition to all their other commit-
ments to collect Rs. 10/~ for the party. In 1953, following shocking
revelations of bogus membership in some areas, it was laid down that
DCCs were to keep registers of members in their areas and that
enrolment, which should be restricted to a person’s place of work or
residence, was to be examined by specially created Scrutiny Commit-
tees. Evidently some (presumably lesser) leaders had aspired to
control blocs of delegates by creating ‘rotten’ party constituencies;
that the danger has not been wholly removed was made clear in a
party memorandum prepared several years later which spoke of
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falsified lists, ‘lost’ registers and financially engincered enrolment.
Membership figures (1960: Primary 4,644,436; Active 74,436) should
therefore still be accepted with reserve.

Thirdly, the party has struggled with the problem of crcating
effective lower units and integrating them in the party’s elcctoral and
decision-making structure. The basic local unit formed in 1948 was
termed Congress Panchayat and on it was crected a system for the
indirect election of the delegates: all members werce to vote for the
Panchayat but members of the Panchayat had to be qualificd mem-
bers of the party; all Panchayat members together with all Effective
members were to vote for the delegates who had to be effectives;
elections were to take place every three years and the number of
delegates to be chosen was to be determined by the scale of one
delegate per 100,000 total inhabitants of the given area. In 1951 this
pattern was replaced by an attempt to get a unit to which a// members
belonged: this was called (from 1952) the Mandal Congress Commiit-
tee (for a population arca of about 20,000) and the total party
membership organized in thesc units was to choose from among
actlves. 1ts quota of delegates. This apparently proved too unwieldy
or subject to abuse, for in 1958 the process was reversed: the MCC
was reta.ined but itself made into an clected body chosen by general
assemblies of primary members on the basis of one per 2,000
Iln;z:péiatlon. These MCCs were then to elect the DCCs and also the
ac;‘:‘:;:':iy,tthe advent of. Cc?r.\gress to power in golvcrnm(.:nt and the
State Assen bof large majorities qf Cor.ngressmen in Parliament and
these persom 1l§s prompted consu'icra.uon of" means of integrating
the legislatns with the party organization Whl(?h had placed them in
eloctions itures. In‘ 1952, therefore, following the first general
Executiv; i was .Iald down that MPs who were members of the

-Ommittee of the Congress Party in parliament should
be geared in by being made ex officio ‘associate’ members of the
AICC and of thejr appropriate PCC and DCC; ordinary Congress
MP§ Were to be associate members of their own PCC and DCC.
Similarly, in the states, members of the Executive Committee of a
(State) Congress Legislature Party were to be associate members of
the PCC af.ld their own DCC, while ordinary Congress MLAs were
to b? associate members of their own DCC. In 1958 integration was
carried further when the parliamentarians ceased to be associate and
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became full members of these party organs. It may also be mentioned
here that from 1955 provision was made for the inclusion by
nomination on the AICC, PCCs and DCCs of a number of party
members representative of special interests (e.g. women, communal
groups) that might have been insufficiently brought forward through
the elective process.

It may be appropriate to stress at this point that the Congress
MP, likc any other M P, can with difficulty have close direct relations
with his constituents. There can be no equivalent of the week-end
exodus from Westminster; neither as political educator nor as
welfare agent does the MP appear regularly before his constituency.
‘Nursing’ a constitucncy is scarcely possible; perhaps the intimacy
implied in the phrase requires a common political language for
voter and member which is still to be cultivated. But, apart from
that, distances and the length of parliamentary sessions make it
necessary for him to rely on intermediarics. For the Congress MP
these will naturally include men with positions on bodies such as
PCC and DCC. Such men will get in the vote through their own
village connections; they will also be able to use influence at the time
when party candidature lists are being prepared for general elections.
Clearly he must keep ‘well in” with such people. (Since the lists have
to be endorsed at Delhi, he must also have friends at that court—or
at least no enemies.) The difference between a C ongress MP and one
of another party is that the former has a real party organizational
network through which to operate; the informal links are still vital
but they function within a formal sct-up. The member of a State
Legislative Assembly is in a rather different position since his
constituency is nearer and smaller and he is not bound to be away at
the state capital for so long. Even so, it is not that he will not use
similar methods but only that he will be more easily an integral part
of the machine in his area. He will be more region-bound than the
MP, but even in his case ‘constituency party’ does not yet exist in the
British sense of the term. The democratization of local government
(discussed later in this chapter) may change this.

Finally, there have been some changes in the relations between the
higher organs of the party. Dangers of some incoherence between the
organization levels of the party were met in 1958 by making all
Presidents of MCCs ex officio members of their DCC and likewise all
DCC Presidents ex officio members of their PCCs. (These dangers
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could not arise before 1958 when all delegates were members of these

bodies; from 1958, as alrcady noted, these bodics were clected by

MCCs, and it became possible for the head of a subordinate

committee to fail to be elected as a member of the superior body.) In

1948 formal constitutional recognition was given to party organs

concerned with the supervision of the party’s work in the legislatures

and with the selection of the party's candidates for the gencral

elections: the Parliamentary Board was to consist of the Congress

President plus five men appointed by the Working Committee, while

the Central Election Committee was to be composed of the Board

together with five men chosen by the AICC. (While there are
Pradesh Election Committecs who prepare lists of candidates for
approval by the Central Election Committee, there has been no
state-l.evel_cquivalent of the Board.) In 1960 a modest contribution to
a diminution of tension between party organization and parliamen-
tary party was made by a provision that party parliamentary and
assembly leaders (i.c. Prime Minister and chicf ministers) should be
ex oﬁ‘_'"’ members of Central and Pradesh Election Committees
respcctn{ely—a provision which had meaning in states where
antagonism bc?tween chief minister and PCC President had resulted
in the by-passing of the former in the preparation of lists of candi-
dates. In 5_0“"? Ways most interesting of all was the way the party met
ach ‘al]«'anglng democratizing’ proposal that the Working Committee,
the ‘High ?Ommand’ of the party, should no longer be nominated
by the President but electeq by the AICC—a change that would have
imposeC.1 on the Party President the necessity of working more
closely ln.Cor.lfOn:mty With the views of the party as a whole. After
much hesntat.lon 1t was agreed, as an experiment, to have onc-third
of the Working Committee chosen in this way.

Thes? several c_ha“gCS have not silenced critics within the party.
The points on which concerp s sl felt—apart from the continuing
and seemingly intractable proplem of membership irregularities—
are two. First, an d less generally felt, is the question of whether a

urely geographical basis op party organization is sufficient. Some
Congress circles have beep proposing an clement of occupational
or functlona‘l represent‘ation within the party. They do not go so far
as to seek a ‘corporate’ stryeqy e (or the kind of ‘sector’ basis that is
found, for Instance, In Mexico’s dominant party), but they would
like to sc€ Labour, the Professions, Peasantry, Industry, etc.,
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represented alongside geographical units. Congress does, of course,
alrecady dominate certain section organizations (some trades unions
—see below, p. 184), but the suggestion is partly that it could
advance its influence by organizing more explicitly its penetration
into the occupations and partly that the workaday life of the country
should be reflected more obviously in the form of party organization.
The dangers (to a free society) as well as the convenience (to the
party) of this suggestion should be obvious.

Second, and far more widespread, is concern with the divorce and
continuous antagonism between party-as-government and party-as-
movement, between the parliamentary or ‘ministerial’ wing on the
one hand and the party organizers and ‘constructive workers’ (see
p. 89) of the party on the other. This problem has already been
mentioned as having arisen even before independence (pp. 35-6) and
having become prominent subscquently (pp. 91-4). The question has
not been of pressing importance at the centre after 1951: Nehru’s
survival of the party crisis of that year, his combining from then up
to 1955 the roles of party President and Prime Minister, a succession
from that date of Congress Presidents willing to concentrate on
party-building leadership and leaving government alone, the con-
siderable overlap of membership between the ‘high command’ and
the government, the greater sense of responsibility among men at the
centre, above all the unchallengeable position of Nehru—all these
kept the question in the background. The position in the States
has been very different. It is not too much to say that in the majority
of states where Congress is faced by no serious opposition threats,
political life has been dominated by this kind of intra-party conflict.
Some observers have gone so far as to say that in many states there
is a two-party system, the Congress Party organization (PCC)
constituting the opposition to the Congress Party state government,
offering itself (to the high command and to the state public) as the
alternative government. This is indeed a fair account of events in
such states as UP, Orissa, Mysore. In fact, in UP and Orissa, this
‘opposition’, based in the PCC but working to undermine the
loyalty of Congress MLASs to their chief ministers, proved com-
pletely successful, Sampurnanand being obliged to surrender to
Gupta, Mehtab to Patnaik. In other cases, the pattern of conflict has
been more complex. In Andhra, for instance, it was said that the
line-up in 1960 was chief minister with some of his cabinet and the
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majority of the Congress Legislature Party, assisted (untypically) by
the President of the PCC and with some help from a member of the
central government, opposed by the Finance Minister backed by a
majority of the PCC, a minority of the Congress Legislaturc Party
and the President of Congress. This recruitment of allies from New
Delhi for state struggles was also reported from Gujarat.

These tussles within Congress have their ugly aspect. The disputes
seldom seem to be genuinely about policy matters, even though both
sides will generally parade a few arguments for decency’s sake.
Personal rivalry appears the central point, accentuated sometimes by
community or sub-rcgional allegiances—as in Mysore (Lingayat
against Vakkaliga, and new against old arcas of the state) and
Andhra (Reddy against Kamma and scheduled castes and conflict
between the three sub-regions of the state). On the other hand, it is
not the case that these intra-party struggles are quite valueless. In
the absence of strong opposition parties, it is something to have a
party opposition. It may manufacture grievances, but it will also
collect and express some genuine oncs; government is spared the
temptations attaching to power which is not subject to criticism.
This, however, is little consolation to the party chiefs at the centre,
who see the image of Congress becoming daily more tarnished: how
can the people sce Congressmen as other than office-scekers without
sF:ruple and office-holders without merit? How long can the party
live on its capital? Who can fail to be attracted by Vinoba Bhave's
plea for an end to party politics?

The Congress leadership has not been idle in this matter. As early
as 1949, a central circular instructed PCCs not to attempt control or
mter.ference in the conduct of state Congress government. In
particular a firm prohibition was placed on the passing (as Rajasthan’s
PCC had done) of no confidence resolutions against their own party’s
government. On several occasions, warring faction-leaders from the
states have been called before the Working Committee and warned
to put a stop to their morale-spoiling activities. At other times,

emissaries from the high command (usually the General Secretaries,
sometimes even ministers) have gone down to the state capitals, not
so much to impose a decision in favour of one side but rather to
initiate and supervise some procedure (c.g. full debate and vote in
the Congress Legislature Party) for a resolution of deadlock. But
what these interventions can achieve is limited. This situation is
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indced an indication of some shift in the centre of gravity in the party
which has taken place in recent years, a shift away from the centre
leaders to the regional Icaders. The party centre can only be most
effective when the state struggles are between fairly evenly divided
forces; it cannot easily discipline a man who has real backing in the
state party machine and it cannot prevent the rise of new and
younger lecaders who usc what means they can to oust the office
holders.

The changes in the party constitution designed to break down the
‘parliamentary’-‘organization’ tension by creating some ex officio
membership of party bodics for parliamentarians do not seem to have
had the desired effect. (One cynical version had it that the effort to
associatc MPs and MLAs with party organs so that they should
interest themselves in the work of the organization side was
superfluous: the main work of the organization is the ‘fixing’ of its
own elections, an activity which, because it indirectly influences the
selection process for parliamentary candidatures, is already of
absorbing interest for the sitting parliamentarians.) Some Congress
circles have accordingly advised more drastic reforms. One set of
proposals simply seeks a further substantial increase in the representa-
tion on AICC and PCCs of parliamentarians, so as to make it
difficult, for example, for a PCC to constitute a separate force.
Another idea, first put forward probably in 1959, suggested a
systematic ten-year periodic switch of Congress leaders from
ministerial to party office. This notion was endorsed by the Congress
President himself in 1961 and was so much talked about in some
circles that one chief minister, who in 1962 was being belaboured by
rivals using the weapon of the ‘ten-year rule’, had to appeal to the
Working Committee to declare that no such rule existed. The idea,
however, persisted and blossomed strangely in 1963. The mass
resignations (for the purpose of devoting themselves to the party) of
six central ministers and six chief ministers of states in August of that
year (see p. 118) enabled Nehru to give Congress government a new
face and served as a response to the first successful attempt to get a
no-confidence motion against the government moved (not, of
course, passed) in the Lok Sabha. But it was also the kind of
renunciation gesture which could be expected, first, to restore the
public repute of Congress in the face of Bhave-Narayan and general
criticism about the sin of love for power, and second, to reassure the
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organization wing of their own importance and at the same time of
their opportunities to reach the seats of power.

In all this, what is the place of policy divisions insidc the party?
It must be admitted that their place is minor. Men of firm policy
leanings of opposite kinds—Krishna Menon and S. K. Patil will
serve as examples—therc no doubt arc in Congress; the majority are,
however, spread over a gently shaded centre. There have also been
informal organizations of groups among Congress M Ps. These have
usually been radicals of some kind and have been referred to as
‘ginger groups’. But their composition and continuity have bcen
uncertain and their level of organization minimal—though the group
calling itself Congress Socialist Forum did get as far as publishing a
few pamphlets such as ‘Nehru Must Give the Lead’ and later cven
a journal. The passing by the AICC and the Annual Sessions of
advanced resolutions cannot be given any clear significance such as
denoting a ‘left majority’ in the party. There is little evidence that
either Avadi 1955 (the ‘socialistic pattern of society’) or Nagpur 1959
(co-operative joint farming, ceilings on holdings, state trading in
food grains) was the result of any marked pressure from below. No
doubt all who were somewhat left of centre were pleased, but the
approval given to the resolutions does not indicate the relative
weight of left and right in the membership. The AICC—and, even
more, the plenary sessions—have long since ceased to be the place
for fighting. It is more than likely that centre and right merely
ach}c'sce.d in a left lead from above, to some extent out of a suitable
humlll't)’ in face of a respected leader, to some extent on a calculated
reﬂfactlon that the Avadi slogan could harm no one except the PSP
while Nagpur would in any case require to be implemented by state
governments on whom appropriate pressure could if necessary be
put in discreet manner and in due time.

But left and right, relatively minor as they may be now, are still
not negligible and are likely to become more rather than less
important. It seems that the AICC meeting at Jaipur in November
1963 revealed this kind of division rather more openly than before.
These are among the seemingly inescapable categories of modern
politics, and the talk of the town coffee shop will in time become that
of the village too. This is the public language of politics and it is
likely that more and more politics will become public. The top
echelons of the other parties hammer away daily in these terms and
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help to stimulate tensions in these terms within Congress. (It is
probably the case that the rise of Swatantra has boosted the right
within Congress.) To say this is not to predict a coming disintegration
of Congress but rather to say that one kind of division in the party
will assume greater importance in relation to others.

Congress and the administration

One of the features of a one-dominant-party system is the special
kind of relation which comes to exist between that party and the
administration. Threc aspects of this have already been touched
upon: the inner party tensions between ministerialists and organizers,
the relations of bureaucrats to ministers, and the electorate’s
tendency to identify party and Raj, Congress and the administration.
The fact that Congress is everywhere (or almost everywhere) the
government does indeed continuously affect the attitudes of several
groups. First, Congressmen themselves are bound to find it difficult
to avoid being regarded as valuable channels of influence. The
Gandhi cap has become, as the saying goes, the sign of cither
belonging to “the establishment’ or wanting to be thought important.
Have you a son needing a job or a nephew wanting to start up in
business or would you like that man who is bringing an action
against you in respect of a piece of land to be dissuaded from doing
so? A word with prominent Congressman X, who is a friend of the
deputy minister, will help you. For these reasons many people have
wanted to join the party. For these reasons every versatile party
member is something of a liaison officer of government. (Congress in
Calcutta apparently has a Public Relations Officer whose work of
linking people and party consists largely in the performance of
‘intermediary’ jobs.) Men of influence have become Congressmen
and Congressmen have become men of influence. In the second
place, administrators cannot without difficulty either be independent
or be thought to be independent.

Thirdly, the other parties and their members feel themselves to be
placed at a disadvantage. They cannot easily associate themselves
with the beneficent works of the welfare agencies of the state—and
the more government undertakes, the more serious does this exclu-
sion appear. The Community Development network has special
significance here. Penetrating as it does to every village, it could
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hardly fail to convey a message of Government-cum-Congress
generosity. This has been heightened by the role of bodies like
Bharat Sevak Sangh in which many of the Gandhian ‘constructive’
social workers are mobilized. Such agencies, created and sponsored
officially, yet not wholly government and not exactly party either,
but poised nicely between the two, serve further to perfect their
identification. Nothing could in a sense be more natural than that
Congressmen should continue their pre-independence work of social
welfare, but the plight of, say, the PSP must also be scen. For all
Asok Mehta’s desire to be constructive and identificd with those
government measures which he approves, it is not easy for PSP men
to get in on the welfare administration. The competition between
good works and mere faith must seem at times very uneven, and the
thought that the PSP at least escapes blame for all the unpopular
acts of government is insufficiently consoling. (There has in fact becn
Some evidence to show that when CD was in process of expanding
over the face of India, Congress did relatively worse in districts
where CD had been in force. Did this mean that onc voted govern-
{::il:)tnzﬁeitttract the b(?on and then, having got it with some disil-
attract the ’0 vzted against?) Other parties also fcel that they cannot
Swatantra i r:) naS;{DDort of men who' fcar to dlsplc.asc government.
certainly migh?br icular has cop‘nplamed that business men—who
not like to give the expected to give some support to that party—do
alleged somotin, em donations because they have the |flca (which Es
might prejud; S to have }chn put to them as a warning) that this
iy prejudice their obtaining a variety of necessary permits and

ences. Itis probably true that many such people do nevertheless

contribute to Swat : Ui i
antra—w uing with
Congress also. hile - continuing payments to

Non-party movements

;C;ittig;? pv;}rlgl: ?Ii:hany free country’s politics is absorbed within

‘ - - 1€ proportion which escapes party is small when
the sta‘te 1s totalitarian (meaning all-pervading), and in developing
countries the state docs tend (g pe totalitarian in this scnse even when
the rulers are 'wedded to the idea of a free society. The national
movement herxtsfgc and the large role undertaken by government
alone impose this pattern, Further, a richness of associational life
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usually comes only when a simple society in which there is an all-
embracing unit (family, tribe or village) gives way to various forms
of specialization (vocational, religious, cultural). India occupies @
mid-way position in this matter and contains several varieties of
non-party movements.

First mention must be given to the movements which make their
non-party character explicit and insistent. These movements are not
casily defined for their organization is, perhaps naturally, extremely
loose. Generally, however, they may be described as Gandhian in
inspiration and labelled Sarvodayan (‘service to all’). The Bhoodan
movement, already given prominence in Chapter 2, is onc important
segment of this whole. The Gandhian inspiration expresses itself not
only in the devotion to the characteristically Gandhian ‘constructive’
or social welfare activitics but also in a general attitude to life and to
politics in particular—about which a little more will be said in the
last chapter. Sarvodaya workers must be regarded as engaged in the
kind of activity which they consider Gandhi would have undertaken,
had he lived long enough into independent India. Political indepen-
dence is no more than a by-product of the first stage of the develop-
ment of human beings; the uplift of man is at once spiritual and
social, and political activity as practised in parties and parliaments
has little to contribute and much to take away from this task.

Nevertheless, it is not casy for Sarvodaya workers to keep aloof
from government and politics. In a situation of a dominant party and
a social-engineering government, politics and administration are
almost omnipresent. A complete indifference to governmental
activities such as Community Development (CD) and the introduc-
tion of Panchayat Raj (PR) is impossible. To some extent they have
to be criticized from a Sarvodaya viewpoint—as being marred by
their emanation from organized power instead of being dependent
on voluntary co-operation; to some extent they must be entered int0
and worked through. The Bharat Sevak Sangh serves this purpose as
a quasi-governmental agency through which the efforts of the social
workers can be gently geared into those of official bodies. In the
same way, complete alienation from Congress is also unthinkable.
Good Gandhians will feel that, apart from the sentiment of tradition
and the force of habit and in spite of the base and distasteful struggle
for power which corrupts so many in the party, Congress still stands
for something noble and is therefore the place where, with reserva-
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tions, they belong. These links with party and with government
permit the ideas of these groups—both their standards of service and
sacrifice and their policies of political and economic decentralization
and voluntary effort—to cxert influence on party officials, on MPs
and MLAs, on government officials, to a degree that is difficult to
assess but likely to be considerable. It is probably not too much to
say that the faith in the idea of CD as well as the criticisms of its
governmental implementation—the attitude epitomized and further
propagated by the Balwantray Mehta Report, and leading to the
great drive to establish PR—has been nourished by the beliefs and
ardour of Sarvodaya groups. Anyone who has heard hard-headed,
sophisticated bureaucrats speaking the pure doctrine of J. P.
Narayan will not readily underestimate the power of these idcas even
in the making of immediate policy. It is significant too that the
Association of Voluntary Agencies for Rural Development
(AVARD) set up under Narayan’s guidance in 1960 has been able
to enlist the co-operation of senior government officials.

A second category of non-party movements must be looked for in
the area of occupational or functional organizations. But here, of
course, the non-party element is even less clear and strong than in
the case of Sarvodaya movements. The ‘pressurc groups’ of India
are only in part the spontancous and independent results of felt
needs among occupational categories. The Chambers of Commerce
are in origin probably the most independent of such bodies—in part
at leas.t bef:ause their rise followed and imitated the fairly independent
organizations of British commerce in India. But although the
Chambgrs of Commerce have thus been in no sense creatures of
party, links between their members and Congress go back into
pre-independence days. Commercial and industrial interests were to
some extent supporting Congress from the 1890's though at the
same time keeping op speaking terms with government for the
purpose of Making representations. Since independence made
Congress and 8overnment one, the links between business and both
tended to become stronger, The fact that the Congress government
has intrOduced_eCOIlomic planning has not upset representatives of
private enterprise, for the latter have not been opposed to planning.
Even the expansion of the public sector has provoked little open
distress on the part of busjness men; the private sector still offers
great scope. Private industry and trade is of course subject to much
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government control, but knowledge of how to use the channels of
influence is highly developed in business circles and opportunities for
big gains have not been lacking. The pleas uttered on behalf of the
business community by the Swatantra Party suggest, however, that
there are some frustrated elements and others who have fears for the
future. Congress relations with business have also been strained by
the blatantly anti-social tax-dodging activities of some interests; the
(1963) report of the Commission of Inquiry on the administration of
Dalmia-Jain companies high-lighted these activities in such a way as
to make Nchru hesitate about giving his annual address to the
Federation of Indian Chambers of Commerce and Industry.
FICCI mecanwhile maintains an efficient office in New Delhi, has its
spokesmen in parliament and access to the ministrics. Meanwhile,
too, Congress continues to receive massive financial backing from
companies and individual business men. When Mundhra revealed
(in the course of the Life Insurance Corporation case) that he had
paid Rs. 100,000 to the party, and when central minister Malavaiya
admitted ‘asking’ a business man to put money into a Congress
electoral campaign, a tiny portion of the iceberg of Congress finance
came into view. Mutual irritation may frequently occur between
business and Congress-and-government, but on the whole each has
such great need of the others that the triangle is likely to remain in
flourishing existence.

The origin of trade unions in India was naturally less spontaneous;
before the working-class could produce its own leaders, philanthropic
motivation had led some middle-class professionals to espouse the
cause of the factory labourer. Unions thus organized by white-collar
outsiders had come into existence well before the First World War.
What is more surprising is that this kind of leadership has tended to
persist up to the present. Part of the explanation may be the same as
that which explains the large proportion of still unorganized labour
—viz. the retention by so many urban workers of rural links
(families and possessions still remaining in the village) and ‘com-
munity’ (caste) connections, both of which slow down the process of
proletarianization. One consequence at any rate has been that trade
unions have from the 1920s been easily led into political affiliation
and allegiance. The All-India TUC came into existence as a federa-
tion of unions as early as 1920 and was then under Congress
influence. Although Gandhi’s first successful experiments with
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satyagraha in India were conducted for the rights of indigo plantation
workers in Bihar (against British owners) and for a reconciliation of
the interests of mill workers and (Indian) owners in Gujarat,
Gandhi’s own influence and interest in trade union matters remained
limited and Imost restricted to Ahmedabad, where he had helped to
organize the Textile Labour Association. But socialists within
Congress were for ever urging the leaders to ‘go out’ to the workers
and peasants, belicving partly that only thus could the movement be
made truly national, partly that only thus could radicalism penetrate
the movement, partly that if Congress didn’t others would. Others
did; the small but active CPI worked hard in the unions (even they
used few men of working-class origins), captured control over certain
centres and by 1929 had wrested the AITUC from Congress hands.
A similar sequence occurred in the students’ organizations,

A doctrinaire sectarianism seems to have led the CPI to form a
Separate federation in 1931, but after four years they moved back
Into control of the AITUC. When the CPI isolated itself further
from the main stream of nationalist politics by its pro-war policy
from 1942 ang its pro-Pakistan sympathies from 1945 to 1946, it
suffered in student support but held on to its industrial strongpoints.
With the advent of independence, Congress had to determine how it
was to deal with thjg labour movement. It resolved, after some
careful consideratjon and in view of the CPI's grip on the AITUC,
to Create a parallel federation of such unions as it influenced: the
Indian National TUC came into being in 1948. The socialists who by
nc;l\:v hwere' Separating from Congress followed suit: the unions in
whic ‘thelr. followers had influence were brought together about the
fi“;;;:::ec:? ::e Hind Mazdoor Sabha. Whilf: it is lhf:rcfore correct

SP ree parallel “TUC’s’ each aligned with a different
Pollmcal part)f (four, if the non-CPI Marxist parties’ United TUC is
g:i}:li;i);e:t“ihmay give an impression of greater organizational

an actually exists. The limited proletarianization,
amply shown by sociologjca enquiries into the character of industrial
labour, makes that difficult. (Trade union organization, in fact,
resembles party in presenting the individual with a ‘conflict of
porms’.) The federations and the unions themselves are only patchily
integrated. On all matters from the basic individual union member-
ship to the formulation of a co-ordinated national policy, there is
considerable institutionaj looseness and informality. Coherence
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depends on personalities, particular unions’ leaders. These even have
seldom been able to rise above a local status, but there they may
enjoy great sway. Thus independence in the trade union movement
is not to be found so much at the top but lower down; the top leaders
are not independent of party, but the local bosses are independent of
them. That said, however, it must be added that this is far less true
of the communist group than of the others. It must also be stressed
that in spite of the looseness and uncertainty, these union structures
do still carry some two-way traffic. The party leaders do have here a
channel of influence downwards, while the union leaders do have
access to politicians who can put their case.

The organization of the peasantry as an occupational group has,
not surprisingly, been even more beset with difficulty. Gandhi and
some of his followers had of course led local peasant protest move-
ments along satyagraha lines in the 1920’s; Patel's Bardoli campaign
against enhancement of land revenue payments was the best
organized and best known of these. Partly in the wake of such
campaigns, rudimentary peasant associations developed in some
regions and received help from Congress workers. With the rise of
Congress radicalism in the 1930’s efforts to mobilize the peasantry as
an arm of the movement were increased and the All-India Kisan
Sabha was set up in 1936. But for a variety of reasons—fundamental-
ly, perhaps, because Congress’s rural strength lay mainly among men
of some substance who were not enthusiastic about such potentially
disturbing organizations—the AIKS leaders were not wholly
content with their Congress associates, and within a few years the
organization had come to be largely dominated by members and
sympathizers of the CPI. This domination was reinforced by the
withdrawal of many non-communist Kisan leaders from 1942. The
ATKS continues to be a loose federation of state bodies, each
fluctuating in membership and activity according to the energy made
available for this ‘front’ by the regional lcaders of the CPI. The core
of the matter is that while there are no doubt some rural interests
which are as a whole opposcd to those of urban areas—and as such
tend to get fairly full expression through the more numerous
representatives of rural constituencies—it is not easy to find in ‘the
peasantry’ a single simple occupational interest group. The factions
of village India—based as they can be on so many things: locality,
caste, economic status—cut deep and create fragments.
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A third type of movement, non-party but with political signifi-
cance, is, of course, that based on caste. Sufficient has already been
said about the place of caste in politics generally. Here it is only
necessary to underline the role of the ‘caste association’. In the
traditional model, caste or jati was a unit in a system of complemen-
tarity (albeit a system from which some benefited more than others).
It has been indicated how modern political parties have had to learn
to take caste into account and how in doing so they sometimes
emphasize the element of competitiveness as between castes which is
already a feature of social change. It has also been pointed out that
generally castes have not scrved scparately as bascs for new political
parties but have rather sought to be ‘accommodated’ within existing
parties and above all within Congress. The intermediate stage
between the traditional world and that of partics is partially filled by
the caste association—the explicit organization of jati groups on a
basis wider than a small number of villages in one locality and for the
purpose of defending or improving the position of the groups in
relation to others,

No nation-wide study of these associations exists but it is possible
that the few completed investigations of particular cases are reliable
guides to other cascs awaiting cxploration. It appears that at least in
certain areas the formation of caste associations began in the carly
years of this century. Their creation was sometimes prompted by the
usefulness of being able to bring some organized pressure to bear on
the decennial operations of the Census Commissioners. Such
pressure would be designed—as with the Pallis of certain Madras
districts—to get the name of the caste changed (from one implying
low status to one indicating, for instancc, Kshatriya derivation and
connection) or its numbers amply recorded. In the carly stages of its
awareness of itself as a competing entity which could gain strength
by organization and by the throwing out of links beyond immediate
locality, caste concentrated on ritual status rather than directly on
political or economic rights. The low-caste Pasis of UP were quite
recently Campaigning, against strong opposition, for recognition as
being of high Caste, even entitled to wear the sacred thread. (These
aspirations, though ritual in character, significantly followed a change
of occupation on the part of most of the group from inferior toddy-
tapping to general agriculture.) That is, they arc now at a stage
passed through half g century ago by the Pallis (now Vanniya Kula
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Kshatryas) of Madras or the Yogi weavers of Bengal. But after a
while (and the stages tend probably to be increasingly telescoped
with the faster pacc of social change) the aspirations take more
material form. The ‘Sangham’ (association) formed by the Vanniyars,
for example, began to formulate in the mid-1940’s requests for a due
number of ‘places’ in the civil services and a fair proportion of
Congress Party candidatures. A similar shift in the concern of the
Nair Service Society of Kerala took the organization right into the
heart of king-making politics in that state during the late 1950’s.

While the Nair organization became an independent political
force, it did not attempt to turn itself into a community political
party but preferred to work on some of the existing parties, giving its
vigorous support to the anti-communist alliance in 1960. The
Vanniyars, however, behaved rather differently. Disappointed by the
reception given to their requests by Congress in Madras (at that
time more Brahmin-led than later), they moved first into ‘indepen-
dent’ electoral candidatures and then into the organization of two
small political parties. Each of these was restricted in scope to two
districts where the caste was strong, but there they did make headway
and won several state legislature scats. After this success, and helped
by the coming to power of non-Brahmin leaders in the Congress,
negotiations with Congress were begun afresh. The major concession
of two cabinct places for their members and the promise this
contained of better things to come for the whole party led to the
dissolution of the little parties and their absorption in Congress,
within which they have been able to continue their efforts to lift up
the Vanniyars.

The cases mentioned are admittedly ‘advanced’. Yet what is
significant is that even so, and in both cases, the final (or at least
more persistent) pattern is that of the caste association working
through existing political parties rather than the caste party. As
already stated, caste even when broadened out into the association
form is still too small to be effective by itself in state politics; it is
therefore ready to be accommodated. Lloyd and Suzanne Rudolph,
who studied the Vanniyar case, are surely amply justified in insisting
that these developments are not simply to be deplored as the
corruption of party but, if anything, to be hailed as the adaptation of
caste to modern bargaining democracy. For the future it may be less
important that India has associations on a caste basis than that these
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associations are being assimilated into a structurc of political partics
—and thereby strongly influenced in a modern direction.

Local politics

A word must be said about the cffects on political life of the institu-
tions of Panchayat Raj already bricfly mentioned above (pp.145-7).
he hope of at least some of the leading advocates of democratic
de<=entralization was that ‘party politics’ could be kept out of the
New elected local bodies. In order that popular interest and initiative
(Which had not been effectively roused by the € ommunit)f Develop-
Ment programme as such) should be cnlisted, clected bodics seemed
to be necessary. At the same time, there was the fear that clection
could mean conflict and that this would aggravatc the already
Paralysing factional divisions of village lifc. To avert ‘a trail of
bitterness, animosity and feuds’, therefore, clections should so far as
Possible express ‘the general consent of the people’, and this was
taken to imply unanimous choice. )
In 5o far as this has been cncouraged and has come about, it
Séems very probable that the old village leadership has been able to
Capture the seats—a situation of apparent no change but with the
Important difference that the unprivileged or the minoritics have the
added grievance of electoral hypocrisy- Fortunately, despite cn-
couragement, it has gencrally not happencd. Partics have been drawn
In—Congress itself most of all. Existing factions, whether simply
Caste-based or cutting across castc lines, have ccrtainly shaped
village ‘party alignments’, and it may sometimes even be misleading
to use the latter term at all, so decisive is the influence of past
divisions. But if faction is to be reduced it will be not by contrived
upanimity but by its being transformed through contact with
divisions of a wider significance such as party- i
More specifically, one may put the probable cffects of PR on
political life under three headings. (These are more than guesses for
the evidence regarding the first years of the system is accumulating
and seems to support these views.) First, the position of Congress in
rural areas vis-a-vis other parties is likely in the immediate future to
improve. It has the largest organization, onc capable of cultivating
this multitude of new bodies; it tends alrcady to have the support of
the influential sections of village society; above all, it has as govern-
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ment party a great deal to offer—and at this level tangible material
bencfits are an even larger part of the purpose of political activity
than at idcologically more susceptible levels. The greater identiﬁC_a-
tion of Congress, government and local bodies does not necessarily
mecan that ‘Congress candidates’ will win elections but rather that
candidates who win will become Congress representatives if they aré
not so already.

Secondly, Congress may well receive advantage indirectly through
effects on its internal life. The new bodies supply an outlet in terms
of governmental power for the local party zealots. These men, if not
content to be social welfare workers, have had to busy themselves
with power contests in the party machine, mainly at the DCC level.
This may have been fun, but it was a long way from real power; that
was concentrated at the State level where room was restricted. These
new avenues may be expected not only to absorb unsatisfied party
workers but also to act as a training and proving ground for promo-
tion up the party ladder. Above all, perhaps, they may solve
Congress’s real problem of how to attract new blood into the
organization; new layers of political talent and ambition in rural
arcas may be tapped by these new tiers of government. .

Finally, PR will probably step up mobility and competitiveness It
rural politics. In some senses this works against our first point, but
not cntirely so. Congress will be the first gainer but this is not to say
that competition will not also increase. Indeed, it is very likely that
opposition parties will have great opportunities in some areas. Where
the landless have particularly acute grievances and where the
established local leaders aligned with Congress prove too rigid and’
unresponsive or too incompetent in the new responsibilities, ‘left
parties have a real chance of tasting local power—a taste which may
prove pleasanter than that of permanent opposition in State politics.
Similarly, a party like Swatantra may be able to capture other local
bodies—when, for instance, they can exploit fears of the better-off
peasants concerning the leftward tendencies canvassed from above
or the radical aspirations from below. Most important of all, these
new clected bodies will by increasing political competition assist
peaceful social revolution. What is likely is neither the protection of
the established rural leaders nor their wholesale removal, but
instead the introduction of a new process of selection. Only some of
the old village leaders will want to face elections, only some of these
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will be able so to adjust their style as to be successful. Those who
fail may be replaced to some extent by abler men from lower social
ranks aided by radical parties; probably more will be replaced by
men of the same economic and social status but of greater flexibility
and greater competence in the new ways of politics. Parties, in helping
this sifting, will help themselves and help India.



6

THE ORDERING FRAMEWORK

THE length of this chapter is no guide to the significance of its
subject matter; it is short partly because the present writer has
examined eclsewhere the important parliamentary party of the frame-
work, partly because the legal system is well dealt with in other works.
By ‘ordering framework’ is meant those parts of India’s political
system which make it a constitutional system. By this in turn is
meant not necessarily a system equipped with a formal documentary
instrument of guidance but rather a system in which the constituent
clements, including especially government, operate according to
rules which they are not able unilaterally to prescribe. It is at the
same time a mediating framework, keeping and holding in relation
with each other the two active ‘poles’ of government and political
forces. It requires them to maintain a dialogue and it further imposes
the rules and style of their debate. By the same token this framework
is at the same time that part of the system which makes government
accountable and responsible, imposing on those in authority the
obligation to explain and defend their exercise of it, enabling those
outside to have channels of representation, criticism and appeal. It
is, finally, that part of the system which provides machinery for the
rejection of a particular group from the positions of power and their
replacement by others. If the machinery has not significantly
operated in that sense up to the present, it is for reasons which have
been sufficiently exposed above and not for any defects in the frame-
work itself. Moreover, it does not follow from its non-employment
for the ‘last resort’ function that its working has been ineffective along
the rest of the line. This chapter will indeed mainly argue the contrary.

Parliament

There is no doubt a sceptical view about parliamentary institutions
in India, even a denigrating attitude, which has to be met. Such
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views owe a little to examination of the ?w.dcn.cc, much rgolr.u teo ::;St
of general reasoning which argue that it 1s difficult to ' e lctlzv that
India can have succeeded where other new states have ﬁu.lc or 1t

there is a necessary incompatibility between pnc-dormnant-pz}r y
regimes and parliamentary institutions. If the z‘:vldcn‘(:‘c indced points
to the importance of parliament in India, the simple mcor}u,)atlbllny

view will have to be set aside and reasons given for India’s greater
success. The study of the role of parliaments has indeed a special
significance with reference to ‘new states’. The political systems of
most of these states are characterized by the dominance of one
political party, yey nothing is clearer than that as between these
systems there are large differences. The dominance varies in degree,
in form and in cayse. Gpana Nigeria, Tanganyika, Mexico, India,
Malay 3, Algeria, Egypt_thc’ list could be very long indeced—have
much in common, by they are, on any close examination, spread
over a great fange, apgd any attcr;npt to use a single label is crude and
m'S]eaqm& tests ang criteria are wanted which will place these
stz;t:,s in Meaningfy, Sub-categories. Evidently one set of tests will
cr:f)znetsi;:(; Nature of the internal organization of the party which
Congress Parte av.e already seen some of the fcal}lrf:s oi: the.lndlan
other domijp, ich would at once serve to distinguish it frorp
indeed to a5 Parties. But another test of cqual. importance js
parliament. (T role js played by the representative assembly or

dominant p, y ‘WO tests are not unconnected: a certain type of
of conceptg alr, Will fi with a certain type of parliament.) In terms
if 0 how g5,

Y Used above, a critical question is whether, and
other instity; nse €an speak of a framework of parliamentary and
political fore, o Ich ‘mediates’ between government and party
have I one v, ' SOme of these countries party and government
mediating rqp, i O another pecome indistinguishable, so that the
exist constitme § Ppearg and the parliamentary institutions if they
which barely i :s ®aningless survival or a quaint shop-window
No accurate 5, ou *he different business carried on in the workshop.
jnstitutions jp a "t of Indian politics can dismiss her parliamentary

The Uni()n part]-way.

(House of the Peq AMent consists of two houses—the Lok Sabha

Jatter 2N e brigq © and the Rajya Sabha (Council of States). The

elected on the basisy dlsmisscd. Whercas the lower house is directly

°Cady¢ suffrage for five years, the Rajya Sabha
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(RS) is (except for a few nominated by the President for special
knowledge) indirectly elected on a PR basis by the state legislatu.res.
The state quotas for the upper house are proportionate to population,
and the justification for the RS has always been in terms of ‘second
thoughts’ rather than ‘states rights’. The RS is not dissolved but
one-third of its members retire every two years. The powers of the
two houses are similar in relation to ordinary legislation, but money
bills can be introduced only in the LS, and any changes suggested by
the RS must be made within fourteen days and can be rejected by the
LS. The machinery for resolving any deadlock between the two
houses is a joint sitting in which the RS members constitute less than
one-third of the whole. However, this is less important than that the
RS is a party-chosen body and conflict with the LS on matters of
policy (as distinct from prestige) is scarcely conceivable except in the
cvent of a landslide change in the LS. The upper house is distinct
neither in the character of its members nor in the work it does. Yet
it cannot be dismissed as merely harmless. On the one hand it does
some harm by demanding the too precious attention of ministers
who have the right to speak in both houses and therefore are felt to
be obliged to do so. On the other hand, it has three outweighing
merits: it supplies additional political positions for which there is
demand, it provides some additional debating opportunities for
which there is occasionally need and it assists in the solution of
legislative timctable problems.

Turning mainly to the Lok Sabha, a first question to pose concerns
the manner in which the representative body is chosen. Is it elected
fairly? Here there are many points to inspect. The territorial
constituencies agreed upon by the Constituent Assembly as the basis
for elections are left by the constitution to be regulated by ordinary
laws of parliament. But the dangers perhaps latent in this provision
have been avoided by the provision which parliament in fact made
for a Delimitation Corpmission presided over by a retired Supreme
Court judge. Complaints about gerrymandering have not been
absent but have been no more common than in England—and this
in spite of areas of great delicacy. Secondly, the electoral system of
(since 1962) single-member constituencies with a simple first-past-
the-post method (?f determining the winning candidate was chosen
after some discussion of alternative methods. Certainly proportional
representation would have favoured all opposition parties, though

G
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not so much as they sometimes pretend (see tables at pp. 163-166
. above); PR would not have put Congress generally out of power, it
. would have complicated its task. Third, the conduct of all clections

is placed by a separate chapter of the Constitution in the hands of an
Election Commission consisting of the Chief Election Commissioner
and Deputy Commissioners. The former is an independent official
appointed by the President not for life but under conditions other-
wise similar to those of judges, with salary not subject to vote and
removal only by a two-thirds votc in both houses. His staff for the
preparation of rolls and for the actual conduct of the balloting
consists of ordinary state government officers. Complaints of
partiality on the part of election administrators have been rare and
their substantiation rarer.

Inspection of the legal and administrative framework does not
exhaust the question of fairness. It would be absurd to pretend that
in India the government party enjoys no special advantages.
Ministers may all too easily use their position and facilities and fail
during the campaign to draw the lines between government and
party. This may often make a mockery of the laws regarding clection
expenses. The legal limits (Rs. 25,000 for a Lok Sabha constituency)
are low and the routes around the provisions are several and well
trodden. Moreover, the government party has casier access to large
business donations than other partics. Above all, the government
party has so much more, legitimately and illegitimately, to offer; and
promises to one can so casily become or come to be felt as threats to
another. But much of this can reasonably be regarded as the kind of
imperfection, aggravated admittedly, familiar to older democracies;
an inegalitarian society docs place barriers before fairness. It is
serious enough, but it is still different in kind from the contrived
unfairness which handcuffs the opposition Press, inhibits the free
activity of opposition politicians and strikes tcrror into voters.
Outside Kashmir (and perhaps at times Punjab) these things do not
happen in India.

If parliament is to be real it must be fairly conducted as well as
fairly elected. Here, if more than self-restraint on the part of the
governing party is to be looked for, the position of the Speaker and
the group of parliamentary officials is central. The Indian parlia-
ment’s first decade was guided by the able Mr Mavalankar, sharp
and shrewd, patient and determined, faithful Congressman but no
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tool of the government. He built up his own parliament staff and
with them largely shaped the rules and conventions of debate,
established the privileges of the house and protected them both from
enlargement at the expense of the public and from encroachment for
the advantage of government, set up a machinery for determining
with adequate opposition participation the allocation of parliamen-
tary time and created a whole system of parliamentary committees
to function as watch-dogs over the conduct of administration. That
is, he made his position—and through it that of parliament—one of
substantial independence of government. It cannot be said that the
Speakers of most State Assemblies have been so successful and it
cannot be said of all that they even tried very hard. Yet even here the
influence of the centre has been felt and by means of the annual
Speakers’ Conference the spirits of the weaker ones have been
rallied. Quite recently, the Speaker of the Punjab Assembly, under
pressure from the state government to depart from the line of
impartiality, made a stand of resistance, and in doing so announced
that he would seek support from his fellows at the next conference.

The fair conduct of proceedings is a good test of parliamentary
independence, but with a weak opposition more may be required if
government policy and its administration are to obtain certain and
searching examination. Here the structure and working of parliamen-
tary committees is particularly important. The Public Accounts
Committee (PAC) is the senior of them in that the first PACs were
constituted at the centre and in the provinces as early as 1923. But
they met under the chairmanship of the Finance Member, their
secretariat consisted of finance department officials and their role
was confined to technicalities. Moreover, the Auditor-General’s
position was more governmental than independent and he was in no
sense a servant of the legislatures. When in 1950 the PAC was made
a real parliamentary committee (since 1954, it contains members of
the Upper House also) and the Auditor-General’s independence
spelt out in the Constitution, an effective examiner of the administra-
tion was created. Expertise has been acquired and enthusiasm has
developed among both the members and the parliament secretariat
staff who service the committee. The fact that Congress has, of
course, a majority on the PAC is less important than that all
members become devoted to the job they have to do. The fact that
their scrutiny is ex-post facto is less important than that the govern-

G‘
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ment has continuously to act in the knowledge that scrutiny of any
item may take place and that waste or impropriety may be widely
exposed in the House and the Press. The fact that government
replies to the PAC are often vague and cool is less important than
that behind the reply there has often been embarrassment and some
resolve not to let it happen again.

The Estimates Committee, created in 1950, has made up in activity
for its later arrival. Indeed, it has gone far to justify the parliamentary
joy and the official hostility which attended its establishment. Its
thirty (Lok Sabha) members are charged with the examination of
departmental estimates. They cannot get far by a perusal of the bare
estimates and there is no equivalent of the audit report on which the
PAC bases its work. They are therefore empowered to call upon the
ministries to furnish material in support of their estimates. Like the
PAC they then proceed to the examination of witnesses from the
departments under review. In the dozen years a good deal has been
learnt about the best ways of questioning officials. They are supposed
to look for possible economies but they have in fact been happy to
rub out the faint line between economy and efficiency. Further, they
have not hesitated to recommend in the name of cfficiency large
administrative reforms and even re-orientations of policy. Their
audacity occasioned strong comment and it may be that they have in
the last few years been more modest in the scope of their reports.
But of their growing competence and effectivencss as a control over
ministries there can be no doubt. If they find less to be indignant
about it is in part because their influence is now automatically
reckoned with.

Similar stories could be told of other committees of the Lok
Sabha—including the extraordinary Committee on Government
Assurances which records and chases the most casual ministerial
promise to ‘inquire into the matter’ and the Committce on Subordi-
nate Legislation which scrutinizes the use made by departments of
rule-making powers delegated by parliament. The use of select
committees is a stage in the legislative process which has been rather
limited to bills of great complexity whose detailed examination would
have been difficult in general debate; some such bills have been quite

considerably amended in committee. A last kind of committee which
must be mentioned is the Consultative Committee. Of these there are
now several covering each area of government and corresponding
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mainly to ministries. They are in a sense a revival of the standing
advisory committees of imperial days. Those committees had beep
effectively dominated by British members of the Executive Counc.ll
who used them mainly to sound Indian non-official opinion, but this
is not to say that their advice was not taken nor that they wefe
otherwise without value. They were in any event done away with in
1952 following the general election—under pressure from ministers,
perhaps out of fear that the newly elected opposition members could
not respect confidences, ostensibly because the committees blurred
and confused ministerial responsibility. Congress back-benchers did
not protest loudly for they knew that the party’s own committees on
transport, agriculture, etc., would achieve the same purpose. TO
alleviate opposition disappointment, the PM said he would hold
informal conferences on different subjects with the opposition. Out
of this promise (as well as the desire to meet opposition frustration
and perhaps the need in foreign affairs and economic development
to associate all with the government) came the Consultative Commit-
tees. It is not easy to assess their value but at least some of the
advantages hitherto open only to the Congress MP (opportunity t0
cultivate special interests and enjoy an additional channel for making
representations and communicating ideas) must have been made
available to the opposition.

To these points must be added others of an even less tangible and
measurable kind. Question Hour in India has perhaps gained a
certain reputation, not undeserved, ever since (then) Sir Anthony
Eden was said to have felt more at home during his witnessing of it
than he had while attending that of the Australian parliament. While
the form of the initial question is firmly disciplined, the freedom given
to the putting of supplementaries is fairly large and ministers cannot
use escape routes on too many occasions. (In any case, this only gives
the Committee on Government Assurances further opportunities for
the chase.) Decisions may or may not be affected, but reasons must
be given for what is being done.

The same is true of general debates. No doubt the opposition must
lose when it comes to the button-pressing and no doubt whips are
hardly ever disobeyed. But the opposition is heard by the public and
it also addresses itself continuously to the appropriate sections of the
Congress Party itself. Further, the currents in the Congress are
sensitively judged by the whips and communicated upwards.
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Concessions may or may not be made there and then, but the point
can be taken for next time. Moreover, there have been great occasions
when parliament has ‘spoken for India’ and surprised the govern-
ment. Perhaps the reaction to the ‘Voice of America’ deal in 1963
was a good example.

The outcome of all this is that opposition groups are able to be far
more effective in parliament than their proportion of seats might
suggest. (They would no doubt have been even more effective if they
had not been so diverse in nature and if they had more talent
available.) It also adds up to a view of parliament—and even the
State Assemblies to a much lesser degrece—as possessing distinct
character and performing a distinct role, an independent institution
not to be seen as an extension of government or of party. How has
this come about?

A great deal can be attributed to ‘legacies’ of one kind or another,
The pre-1947 experience ‘counts’. The legislatures under British rule
were not full parliaments but they were not captive and docile
durbars. The government could act without the legislature if it could
not act with it; it could not be stopped from doing what it liked, but
it could not do what it liked with and through the legislature. Within
their constitutional limits, the quasi-parliaments preserved their
dignity and their independence. Government was massively present
in the l§gislature but the two could never be confused or identified.
The legislature was, if anything, its elected element, and that element
was largely the permanent opposition to British rule.

A related‘but different point is that Indian politics has been

brought up in a school of distrust. In so far as the distrust is of
almost everyone, it is a mark of 2 deeply divided society. But alien
rule added its contribution to this by giving some people, indeed
politically lead,",‘g people, the mission of cultivating distrust in
estabh'sl}ed pphtlcal authority, This has laid a curse on some aspects
of political life, but it hag helped to provide a soil for opposition
even in the absence (for othe, reasons) of much of an opposition. A
particular consequence of thjs jg that Tndia has been able to create a
‘separa’tIOH ?f powers’ atmosphere without any ‘separation of
powers . Pa:"llament Is far from being the US Congress but very often
it speaks of ‘government’ in the e that good American legislators
use of ‘th‘? administration’ and ¢pe Secretariat is made to seem as far
from Parliament House as the White House is from Capitol Hill.
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Thirdly, account must be taken of the profundity of the ideological
commitment of many of India’s rulers to the Westminster model.
Even of Nehru himself, headmaster though he was, it makes sense to
say that if opposition had not existed he would have found it necessary
to invent it. In part, the dedication is determined by the need to prove
an old point, to disprove old allegations that India could not be a
home for responsible government. But it is also more than that, for
attachment to the institution has grown. For one thing it has become
easier to praise what came from the imperial base, for another it has
become easier to forget where it did come from. There is also by now
the attachment to the familiar, and habit sets the seal; whether or
not ‘time and custom give authority to all forms of government’,
they are at work on behalf of parliament in India, and sixteen years
is not always a short time. But before habit could do its job it was
necessary that in the minds of men at the top there should be some
vision of what was proper and some capacity to impose that vision
on others.

This capacity to impose brings one to the last but perhaps most
vital factor of all: the Congress Party. Without that dominant party
there could hardly have been a successful imposition. At least in that
sense then, the one-dominant-party system has served not to destroy
but to sustain parliamentary institutions. But there are of course
specific characteristics of this organization which saved the reality of
parliament. In view of the discussions above (Chapters 1 and 5), the
three main points can be put briefly. The retentive capacity of
Congress—no automatic result of nationalist struggle but rather the
work of great skill acquired over a long period—has meant the hold-
ing together of very many regional and sectional interests within the
one organization. This has not merely ensured governmental
stability but also averted the total exclusion of any part of the
national community from the channels of power. The Sikhs and the
Tamils, the industrial workers and the Harijans have been able to
find as much place inside Congress as anywhere else. In this way
coherently disaffected segments have not materialized and fear of
threats to the integrity of the state has been mostly allayed. DMK
has been substantially contained and the CPI has been unable
(except in a few areas) to win secure segment bases. The fearlessness
which parliament needs has been mainly preserved.

Second, the same retentiveness has made a monolithic party very
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difficult. This has given every opposition group some point d’f:ppm
(and even point of entry) in the Congress itself, so that its work is not
as much in vain as might appear. (The fact that (;OHSFCSS has nCV‘ff
at the centre or in the States as a whole had a majority of the country’s
votes behind it has also given the opposition a boldness and the
government a certain caution which could not be understpod from
the distribution of scats alone.) It has also made a rcaI!ly of .the
inescapable federalism of Indian politics, for Congress itself is a
highly federal body. Sometimes the High Command has bccp able to
dictate to the party in a State—even shaping the formation of a
Congress Government. But on other occasions Pradesh Congrcss
Committees haye been tails which wagged the deg in Delhi. Above
all, perhaps, the history of Congress has practically demanded a
continuous tension—except at points that were under the immediate
control of Nehru—between government and party or between the
party’s ministerial ang organizational ‘wings’. (The 1963 Karflaraj
Plan—and, eyep more, the choice of Kamaraj as Congress Prcs1der:|t
—at least permits the tension to move into Delhi in futt{re.) This
has given state politics a secmingly shabby air at times but

has also Provided a buijlt-in opposition in the form of the party
officials.

There is 3 thi

rd sense in which the onc-dominant-party has saved
parliament,

h Although Congress was more wide]y based as a
nationalist movement thap many, adult franchise ncvertl?elcss
opened up pey, worlds to conquer. These new worlds of village
politics were jn their essential nature alien to the modern political
system, worlds of traditional social cleavages and ascriptive political
leadership, But COngress, partly by virtue of its hold in the middle
layers of the intermediaries, partly because of its power as govern-
ment party, Partly by jts willingness to be ‘corrupted’ by the values
and pressure of rural society, has been able to absorb and integrate
these realms, Panchayat Raj is now assisting the process. The littlo
loyalties of the jtjq community’ find room in the party; caste is
accommodated. A System of political communication opens up,
linking top to bottom, [p other words, the men from the alien worlds
are not excluded from the system but brought in—and with this, the
potential threat to Parliament from social change seems to be passing

over. The size of what hag been called ‘the ineffective electorate’ is
steadily decreasing.



THE ORDERING FRAMEWORK 201

The law, the constitution and the courts

The sccond major clement in the mediating and constitutional frame-
work is the legal system. No adequate exposition is possible in the
space available but its ‘framework’ character can be somewhat
explained and assessed.

The system of law itself in India is basically derived from the
‘expansion’ or ‘migration’ of the English common law. This is a
rather astonishing fact. The seemingly all-powerful nineteenth-
century executive-bureaucracy was neither able nor wholly willing to
exclude from its territories a legal system which contained many
features unfriendly to autocratic government. The Bentham-
inspired law reformers exported to India were not opposed to the
transplantation of much that was enshrined in earlier English legal
traditions. The result is that with the exception of shrinking areas of
family and religious law, the law of India is a codified and modified
version of English law. The great codes—Penal (1860), Civil
Procedure (1859) and Criminal Procedure (1861)—were supplemen-
ted by a series of statutes in the 1870's on succession, contract,
evidence and the principles of equity, and in the following decade a
further series on property transfer, trusts and negotiable instruments.
Large areas of civil wrongs have remained uncovered in this manner
and here, as well as in the application of the statutes, the judges have
enjoyed powers of interpretation.

Much of this has been unaffected by India’s independence; what
had been law was to remain law until it received amendment. But
two major developments have taken place. First, in the great
tradition of the previous century, a Law Commission was set up in
1955, and the examination of substantive law and the administration
of justice have been going steadily ahead. In this process, the selective
application of English law continues. Recommendations for the
abolition of the jury system (which never had more than partial and
uncven application in India) have been made as well as for the
retention of the system of precedents. Secondly, some of the
principles of the common law have been embodied in the Constitu-
tion itself—habeas corpus, the independent judiciary and aspects of
the rule of law.

Practically any constitution is bound to set limits to the conduct of
governments; a constitution as lengthy and detailed as India’s does
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so inescapably. The document does not cxprcssly.rccogqizc any
doctrine of the separation of powers but it naturally differentiates the
various branches and offices of the state machincry and in doing so
sets barriers against the assumption by one organ ‘of functions
belonging to another. Neat boundaries between executive and legis-
lative are impracticable in a parliamentary system and the balance
between the two is a matter of political practice. The position of the
judiciary is more evident from the Constitution itself and the key
provisions have been already mentioned (sce pp. 85-6). The massive
report (1960) of the Law Commission on the reform of judicial
administration had startling things to say on the degree of indepen-
dence enjoyed by the judiciary. It found that ‘communal and regional
considerations and executive influence (cxerted from the highest
quarters)’ had operated to keep the best High Court talent from
finding its way into the Supreme Court. It alleged that although the
letter of the Constitution had been observed in the consulting of
chief justices on the appointment of High Court judges, its spirit had
been neglected because chief justices had given in to the wishes of
state chief ministers. The quality of the subordinate judiciary also
left much to be desired for similar reasons. They recommended an
all-India judicial service and a tightening by amendment of the
provisions to ensure judicial control of judicial appointments.
Although that Report strongly suggests that some of the new
state-level politicians have not inherited quite the same respect for
the impartial judiciary as their predecessors, it is not easy to find
obvious signs of government-dominated judges. Judicial review is an
essential part of the Indian constitutional system. Apart from being
implied in the division of powers between Union and state legislatures
and in the inclusion of fundamental rights—both of which deny any
simple supremacy to Parliament—judicial review is explicit in the
provisions that the Supreme Court has jurisdiction in cases between
governments, that it is the court of appeal in cases involving inter-
pretation of the Constitution and that the right to move the court for
the enforcement of fundamental rights is itself a fundamental right.
The weapons given to the judges are also powerful. High Courts have
power to issue to any person or any governmental authority any of
the established writs or any order for the enforcement of fundamental
rights ‘and for any other purpose’. The Supreme Court has shown
willingness to entertain appeals not only from ordinary Courts but
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also from industrial courts, clection tribunals and other quasi-judicial
adjudicating bodies. L.

In the course of the first dozen years of the Constltutloq, the
courts have had ample work to do in the field of fundamenta.l rights.
The group of ‘cquality’ rights (Articles 14-18) produced a Q}"Ck crop
of cases. The provisions are directly towards securing ‘cquality be_zf'ore
the law’ and ‘the equal protection of the laws’—the first (British)
phrase being usually taken to mean no privileges in law, the latter
(Amcrican) to indicate similar treatment of similar cases. The
dilemma that discrimination on grounds of sex or caste may in f.act
be necessary in the interests of making special provisions in education
and employment opportunities for underdeveloped sections led .to
the first constitutional amendment making such provisions permis-
sible. But difficultics remain: how to square the proper and con-
tinuing nced for differential treatment with the avoidance of
discrimination, and, above all, how to ensure that the really weak
and under-privileged are not too timid and poor to be able to reach
the courts. Only judicial common sense and political development
respectively can mect these.

The ‘frecedom’ rights (Articles 19-22) of speech, assembly,
association, movement, residence, property and occupation, together
with those concerning conviction and detention, have naturall.y
occupied an even more prominent place in the interpretation of this
part of the Constitution. The framers had sought to protect govern-
ment by writing in the grounds on which freedom could be restricted,
but the phrase ‘reasonable restrictions’ left room for the courts. ’I-'he
original grounds of permitted restriction on speech and cxpression
included libel, slander, defamation, contempt of court, offence
against decency or morality and undermining the security of the
state. Cases in which the last of these was at issue resulted in bold
decisions declaring certain sccurity legislation void and unconstitu-
tional. The Ist Amendment thereupon extended the permissible
restriction to cover the ‘interests of public order’, but the reasonable-
ness of the restriction remains for the courts to judge. This is also the
position with the other freedoms, though the 1st Amendment had
also to add that freedom of occupation must not preclude the
establishment of professional qualifications or state monopolies. The
habeas corpus right is expressly declared by the Constitution not to
apply to cases of preventive detention. This provoked strong
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criticism at the time in the Constituent Assembly, and the Preventive
Detention Act, first passed in 1950 and subsequently extended, has
also been vigorously opposed. The use made of this drastic measure
has not been scandalous and the Constitution and the Act provide
some checks (e.g. three months limit unless sanctioned by an
independent Advisory Board), but the judges have continuced to look
askance at this quasi-permanent part of the legal scenc.

While the rights against exploitation (forced and child labour) and
those of religion and minorities have occasioned less controversy,
there remain two further areas where dispute has been great. First,
the right to property in its original form led to the invalidation of
land reform and nationalization lcgislation. The 1st and 4th
Amendments were required before such legislation—including the
amount of compensation for property compulsorily acquired—was
removed from judicial attack. Sccond, the right to move the
Supreme Court for the enforcement of fundamental rights was itself
suspended as a consequence of the proclamation in 1962 of a state of
emergency.

It must be admitted that by constitutional amendments, by the
loophole of preventive detention and by the recent use of the emer-
gency provisions, the legal framework has bcen somewhat bent to
the needs of the government. It may also be the case, as some
observers allege, that judges have in their still substantial areas of
discretion tenfied of late to be more sympathetic to the point of view
of the cxecutlv'c arm of the state. It is very possible that political
prfess:ures.ha\fe influenced some judicial appointments. But when all
this is said, it is not enough to make a mockery of the legal and
constitutional framework in which the governments are required to
move. The political and moral values inherent in a system of rule by
law have been Suﬂiciently communicated to all parts of the politica]

system to ensure considerable resistance to arbitrary action. Small-
town pleader and High Court judge alike have joined with the
parll‘amen.tarlans to construct, from their different sides, limits
within which the relations of ruler and subject and government and
politics must be conducted,
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TENDENCIES AND IDEAS

Tendencies

THE attempt to formulate tendencies is more hazardous in politics
than in economics, and necessarily so from the nature of the subject.
The propositions of the economist must no doubt be most carefully
phrased; he has to define preciscly the circumstances in which they
hold, and every predictive hypothesis has to be cautiously hedged
around with conditions. Nevertheless, he does handle concepts which
can be meaningfully quantified and, more important, he is dealing
with an aspect of human behaviour which is relatively autonomous
and universal in its regularities. Political phenomena are by_no
means Without regularities, but what can be isolated and formulated
at present seems likely to be either too general or too trivial when
compared with what insists on remaining individual and contingent.
However, since even scepticism can become too dogmatic, it is as
well to Concede that attempts at systematic understanding of politics
though not wholly recent are yet not so many in the intellectual
history of mankind as to warrant disbelief in further advances.

If the preceding pages have done their work, some of the tenden-
cies within the Indian political system will already have been made
evident. The main point to be emphasized is that it is in itself a signal
achievement of the Indian polity that it has, over a relatively short
period, acquired ¢ definable shape and form—st%bility not in the sense
of a stationary state but in the sense of regulated movement. It is this
which has made possible coherent description and talk of tendencies.
This is scarcely true of all new states. In some indeed it is difficult to
reduce events to an order and impossible to speak with assurance of
any general direction of development ; almost anything could happen
and an ample variety of things has already happened. India has heen
giyen coherence and shape by the character of the three elements in
terms of which our account has been given: # machinery of govern-
ment, a onc-dominant-party system and a parliamentary con-
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stitutionalism. India, that is, has been-able to cultivate institutions.
These institutions imply behaviour according to patterns capable of
change but not in erratic or wayward fashion. These institutions were
in minor measure chosen with deliberation, in major part accepted
and acquiesced in. They_serve to make development possible by
controlling it; they render it real by removing obvious drama. The
ﬁi'mly established nature of the institutions of political life tends to
disguise the pace of change, but change is nonctheless taking place.
Moreover, the institutions are of a kind which tend to ensurc that
change is at once about as fast as society can bear and at the same
time about as sure (i.c. non-reversible) as man can make it.
There have not been lacking observers who have found at work
trends of a potentially startling kind. There arec thosec who con-
fidently expect India to move firmly over to the ‘left’ and arc indeed a
little puzzled that this has not already happened. Such people tend to
attach great importance to the restraining influence exerted by
Nehru and accordingly expected momentous change following
the leader’s death. Such views owe something to a mental trap or
trick which is in a way contained in the diluted Marxism of the ‘left-
right’ analysis: the habit of thinking that more stability attaches to
either of the main categories than can possibly belong to the ‘centre’,
the notion that centre is less a point of rest than a necessarily un-
stable and delicate balance. But beyond that, this view rcadily and
simply associates the co-existence of poverty and development with
the dominance of a leftward tendency—without reckoning all the
countervailing forces which can operete. The evidence to date from
India is certainly not conclusive for that view. While the extremely
gradual erosion of the position of Congress has been accompanied
by a fairly steady though slow and patchy improvement in the
position of the communists, it is noticeable that, in the 1962 elections,
it was the ‘right’ as a whole which gained more than the ‘left’.
Further, it must be asked whether any more rapid disintegration of
Congress (without which neither side can significantly gain) is likely.
Even admitting Nehru’s own peculiar status and the impossibility of
finding any replacement with the same combination of qualifications,
it is easy to see ample reasons for the continuation of Congress
coherence. Politicians must calculate, and who would willingly leave
the high road to power ? It is of course conceivable that some section
might come to place its chances of influencing policy from within so
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low as to make an independent stand attractive—but this itself could
only happen if the successor leaders threw away all the skills and
habits of thought they have come to acquire. Congress unity may
come to require more effort and more intelligence when the element
of magic is reduced, but there seems to be ample incentive for
success. When a priori arguments of doubtful validity are replaced
by an examination of the actual factors at work, it is difficult not to
conclude that India, if left alone, will continue to have a political
complexion not very different from that of the present. Reasons have
already been given in Chapter S for believing that the advent of
democratic decentralization, while most important, will bring
political change only gradually to rural India. If India is not left
alone, many things could ol course happen.

Other observers have been impressed by the forces working to-
wards a disintegration of a regional kind in the country as a whole.
This has led them to envisage if not the balkanization of India at
least the felt need for strong and more autocratic government in
order to preserve unity. No one would deny that the days of the
rcady-made all-India political leadership are numbered, or that
regional loyalties have become in some respects more important.
But it is still a one-sided view. For one thing it tends to be derived
from an examination of a period (the middle fifties) of peculiar
regionalist agitation connected with the reorganization of states.
For another, it is unconsciously inclined to judge India by the
irrelevant standards of a unitary state; a study of other federal states
would reduce the dangers of India’s regjonalist fissiparous tendencies
to life-size. India is probably more genuinely a federal state now and
in future than ever in the past. This means that the units are real
lively centres of loyalty and distinctness. It means that all-India
leadership has to be negotiated, worked for, created. It means that in
the busincss'of administration as well as in the life of political groups,
the reconciliation of regional pressures is to be a large fact of public

life. Federalism is not obsolete—in Indja any more than in the USA
or Canada.

Ideas_.

Within this framework of federalist constitutionalism great change
noyw takes place. The speed of change is concealed by the steadiness
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of its pace and by its being contained within mainly familiar institu-
tions. Politically, the change copsists.in the permeative absorption of
all forms of influence and power in one system—the crecation of one
political nation, the working out of onc ‘language’ of politics. This is
happening largely through the dominant party system, but it does
not entajl direction by the dominant party. It requires of that party
skill, flexibility and capaciousness. It takes place mainly in the lower
and rural reaches of society, but it involves adjustments and modifi-
cations at the higher and more sophisticated political levels. It is a
process whereby the many are inducted into the council chambers.
'Here they come to acquire the ways of speech and thought already
In use; at the same time their presence does something to alter the
accents and style in which the conversations and debates proceed.
The mundane, the local and the traditional, alrcady in a scnse
announced by Gandhi (which is not to say that Gandhi was cither
munda'ne or traditional), make their full appearance but arc at the
same tl.me guided and contained. The Congress aristocracy is not the
first aristocracy to come to terms with new forces and survive by
changing, bu% its achievement is not the least notablc of its kind.
The operation was presided over by an outstanding lcader who was
:;:1?52 lippu]ar idol and aristocrat of aristocrats. But although his
Nehrur : ;rTS]IOf temperament were perfect for the part to t?c played,
dosite and ce ect}lal characteristics were 1es§ .clcar]y suited. The
eminently pr:pacuy to reconcile different positions was, of cour_se,
the mundans Sf;llt and has proved inva.luablc. But the _]ol? of meeting
more often tl',l e local and the traditional was not tO'hlS taste, and
polity that haan not thes'c were the very t:argets of his a'buse. In a
created), he Was ttho be without ideology (in order_ that' it may be
was an éc]ectics f‘:naturgl ideologist. He spoke against ‘isms’ and he
from i deologica;mxer of .1deo]ogics, but he could not escape casily
India, West €xpression. In this he represented urban, educated
, ‘ern-gducated at that. In doing so hc prevented the
complete alienation of that section from the new politics of India.
The f?ducz';ted middle-class citizen of India was the spearhead of
the nationalist movement in its early days and was hardly displaced
by any of the consequences of Gandhi. (To a large extent, they could
be sau.:l to have appropriated and used Gandhi—to produce
Gandhism.) They are i great measure being by-passed and left

behind by the new politics of bread and butter. Yet they remain the
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commentators, the articulate ones—the journalists, teachers and
publicists. Little wonder that the great positive changes in Indian
politics take place almost unnoticed, while the air is filled with cries
of lamentation and anger from the non-participating intelligentsia.
It is not of course the case that the politicians no longer include
among their number representatives of this group; they are indeed
to be found in all parties. But it is the case that they are no longer in
command and that their influence is diminishing. It is also the case
that a decreasing proportion of the intelligentsia is actively engaged
in_palitics. The distastc and frustration which they feel colour pro-
foundly the picture of Indian politics as presented to all who stand
outside it. If, increasingly, they wearied of Nehru’s leadership, it
must also be said that, without it, they would have been even more
thoroughly lost and without a man to speak for them.

The ideologies which Nehru mixed in different proportions
during his lengthy political career are many, and they all have their
place—separately as well as in Nehru-like combination—in the
mind of the intelligentsia. Somewhat over-simplifying, it may be
said that the elements are mainly three, two modern and Western,
one Indign—marxism, democratic liberalism and Gandhism. (There
is an Indian traditionalism too—assertively Hindu and politically
autocratic, but this is not to be confused with Gandhism. It is to be
found in the communalist groups and some of their Congress
sympathizers.)

Marxism is in _some measure present in much anti-colonialist
thinking for the simple reason that the exposure and denunciation of
imperialism employed some of the key marxist concepts. But the
influence of marxist ways of thought, once thus introduced, pene-
trated further. For example, the presumption that there is a job to
be done in the form of an unmasking of the other man’s ideologyasa
cover or ‘superstructure’ of ideas designed to conceal economic
interests is very common. Again, the readiness in developing coun-
tries to insist on a major role for the state in economic affairs, to-
gether with the drive for greater equality, brings much general sym-
pathy for the marxist position as being one of thorough-going
socialism. At the same time, marxism has an influence in a dia-
metrically opposite sense: the ‘withering away of the state’ is an idea
which can be used as a support for such decentralization of power as
would reduce the state to nothing. The ‘enqlwpgliﬁcs’
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envisaged by cx-marxist Gandhians is as much the result of their old
training as it is of their new allegiance.

The messages of Marx are thus by no means confined to the
organized marxists of the Communist Party. Some part of Marxism
forms an element in the make-up of most members of the Indian
intelligentsia. It is in this scnse that Laski may be said to have a
nation of followers. But this can be said for another good reason:
most of these men would also have, as Laski had, a big place in their
minds for the tenets and valucs of liberal democracy. The re-
conciliation is not casy and may indced be judged strictly illegitimate,
but just as the reply to the view of the Amcrican system Qf govern-
ment as ‘unworkable’ is that the Americans work it, so it must be
said that the Indian intelligentsia not only manages this reconcilia-
tion but feels it to be the most natural and comfortable of all in-
tellectual positions and one requiring no cffort or self-deception.

Nor must it be thought that there is anything merely ‘borrowed’
and ‘alien’ about these liberal values in the Indian mind. If the
British had made a point of preaching them, their conquest of Indian
minds would no doubt have been limited and tenuous. But almost
the opposite was done—so that it was liberal nationalism which had
to do the preaching tself, cven to some degree against what has been
neatly called the ‘Macy’ of the imperial rulers. That the
rulers were ideologically almost defenceless against such attack may
be the glory of British imperialism, but it made the Indian take-over
of liberalism no less genuine. It is truc that Gandhi’s lcadership
SWept aside those who called themselves the liberals and it is also
true that jp Gandhi’s teachings and methods there was much that
had little tq do with liberalism. But in large measure what he did was
toadd to liberalism while striving to keep many of the liberal values.
Satyagraha, he might have said, docs not abolish liberalism but
perfects it. What a large part of all the years of nationalist campaign-
ing could be presented as embodying the gospel of liberalism accord-
mg’to John Stuart Mill and Thomas Hill Green—the protests
against police excesses, the protection of liberty of opinion and dis-
cussion, the demand for accountable government and proper
representation, the freeing of justice from governmental pressures,
in a word the opportunity for subjects to become citizens! In this
way, through this experience, did liberalism become integral to the

Indian way of thought in politics.
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As already suggested, Gandhi was nothing if not complex. At the
heart of his teaching is a liberalism not unlike that of Green—that is,
one which conceives the business of politics to be neither the ardent
creation of a social kingdom of heaven nor the austere confining of
the state to the avoidance of gross frictions and conflicts, but rather
the searching removal by the organized community of all hindrances
to the good life to be lived by the individual but not to be chosen by
individual whim. The goal towards which Gandhi sought to move
was anarchy by self-government through decentralization—the
shifting downwards and outwards of decisjon-making from a centre
to smaller communities, and eventually, a5 a result of example and
discipline, to each individual who would by control of self become a
citizen without the aid of law. The specifically Indian part of Gandhi’s
teaching consisted in the mode and language in which this doctrine
was cxpressed, together with the elaboration of the techniques by
which the stages towards the goal could be chjeved. Thus the unit of
initial devolution is the village, the combjpation of moral pefsuasion
and sclf-discipline is found in sa_tyggraha, the philosophica] justi-
fications are given in the language of the Gita, and so on. The end of
politics is the ending of politics; the replacement of the government
of men by the administration of things cap come only through men

learning to govern their selves; the procegs of self-government is one
of conquest of violence.

Indian political thought of the post-Gandhi period has continued
to consist of variations on these three majbﬁleﬁ1es and it is noi éasy
to be sure that any onc has gained very obvﬁjs'ly at the expense of
the others. It is frequently asserted that the younger members of the
intelligentsia no longer feel drawn towards Gandhi’s teachings.
Against this, however, it must be said that probably few of them ever
were; they were drawn to the man and grasped the opportunities he
offered for dramatic self-dedication to the nationalist cause, but
followers of the teachings were always far fewer. Also, even if there
has been some falling off it is not confined to the Gandhians but has
affected most political and social movements. For every ‘ism’ there
is a god that seems to have failed. It is partly that it is easier to accept
the criticism that each makes of the other than to embrace the
positive doctrines of any. It is also that in general the feverish in-
terest in politics characteristic of the nationalist era has since
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declined. This may eventually be a ‘healthy’ climate, but it takes
some getting used to.

If the current thought continues to combinc clements drawn from
marxism, liberal democracy and Gandhi, this is by no means to say
that varicty is absent, for the combinations can be in very strongly
contrasted proportions and styles. Even within schools of thought
which have much in common, clear differences can be scen. The late
Sardar K. M. Panikkar, Minoo Masani and A. D. Gorwala all may
be described as Western-style thinkers with indifference or hostility
towards marxist and Gandhian thought. Panikkar in his The State
and the Citizen (1956) spcaks for all three in his basically liberal
democratic views. He sces the problem of reconciling individual
rights with welfare state activity; he speaks of the importance of
assisting the indidivual to resist mass opinion and of the nced for
dispersed leadership rather than the clevation of onc man to a
unique position; he distinguishes, as the Gandhians fail to do,
between the undoubted ‘right of cach individual, where his con-
science is concerned, to decide whether he could submit to the
authority of the state’ and the impermissible ‘right to organize
disobedience’. He has only scorn for talk of the spiritual basis of
Indian life; this is self-deception and the truth is that ‘nowhere do
worldliness and the desire for advantage over others have a greater
hold on people than in India’. He regards the scarch for indigenous
forms of polity based on simple village units to be ‘mcaningless’;
there must be no attempt to withdraw India from her fortunate and
successful marriage with ‘the common tradition that civilised
humanity has developed during the last 150 years—the tradition of
fiempcralic liberalism. Panikkar was willing to have an interest in
Ind!an doctrines of politics’ as developed in the ancient and
medlcvgl kingdoms but not willing to say that what India now has

was built upon those foundations. Masani, founder member of the
Congress Socialist Party in the early thirties but now one of the
leaqer s of right-wing Swatantra, would endorsc these views, but his
main contribution to political debate is a vigorous attack—such as
R anikkar did not support—on the expanding state and an equally
vigorous (and in a developing country unusual) defence of free
enterprise. Also, his dealings with the communists in his earlier
career have made him more passionately anti-CPI. A. D. Gorwala
occupies a further distinctive position within this trio. A former civil
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servant, he was one of the few Indians to resign from the ICS after
independence. At first he continued not hostile to the government
and accepted commissions to report on administrative problems.
Subsequently he moved away and in recent years has published
privately a weekly Opinion which expresses some of the most violent
criticism of government. Gorwala is too much of a civil servant to
take a Masani view, but he differs from Panikkar in refusing to be
on specaking terms with a government which he now regards as
simply evil. His concern with clean and efficient administration has
widened to become an anxiety about the poisoned atmosphere of
public life as a whole, an atmosphere in which Gorwala would say
that men of moral standards can scarcely breathe.

Outside men such as these, it might be difficult to find any Indian
political thinkers who would not regard themselves as some kind of
socialist. But thc scope for difference remains. Until his recent
acceptance of the position of Deputy Chairman of the Planning
Commission, Asok Mehta was leader of the PSP and the most
intellectual of all the top politicians. In writings such as Democratic
Socialism (1951) and Studies in Asian Socialism (1959) he ranges
widely over marxist and non-marxist thought. He readily acknow-
ledges Marx’s ideas as ‘majestic’, but rejects them as illustrating in
their determinism a ‘lack of faith in social elasticity’ and as entailing
‘mysticism’ about class, and the subordination of the individual to
the new servile state by means of the party. He attaches importance
to the utopian tradition in socialist thought and speaks of Gandhi
and Vinoba Bhave as being in this tradition. In his capacity as party
leader, Mehta adumbrated a view of the modifications required in
the classical conception of parliamentary democracy before it could
fit the circumstances of a developing country; mainly, the role of an
opposition should change and become ‘constructive’ because there
was bound to be so much on which men of many parties were really
agreed that ‘opposition” would tend to be unreal or anti-national.
His joining the Planning Commission and Congress is in a sense a
consistent conclusion. In these views he tended to part company
not only with Lohia (who, while no less distrustful of the com-
munists than Mehta, insists on the theory of ‘equidistance’ from
Congress and CP alike) but also with Kripalani (less socialist but
more bitterly anti-Congress than Mehta).

There are various kinds of socialists within Congress as well as
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outside. Nehru's own brand was the most ‘central® ad cclectic of all.
For him, socialism mecant mainly social justice with a movement
towards equality, but it frequently connoted cflicicncy and a modern,
scientific approach to the arrangements of socicty. He always looked
back in admiration on the Sovict Revolution as ‘a great Icap' and
‘a bright flame’, but marxism was too complete and coherent a
doctrine to contain Nchru; he used its concepts, when it suited him,
He was a marxist without the logic of marxism, a Fabian without
the faith in administration, a Gandhian without the acceptance of
anarchy for morality’s sake.

A leading Congressman who has written on the socialism of his
party is Sriman Narayan, Gandhian cconomist and poct. One of his
booklets is entitled A Plea for Ideological Clarity (Delhi, 1957)—
others are Towards a Socialist Economy (Dclhi, 1955) and Socialistic
Pattern of Society (Delhi, 1955)—but he scems not to have achieved
any clearly distinctive level of treatment. More interesting is
Sampurnanand, former Chief Minister of Uttar Pradesh, whose
views are set out in The Individual and the State (Allahabad, 1949)
and Indian Socialism (Bombay, 1961). Here democratic socialism is
presented as a continuation of traditional Indian philosophy. India
‘can evolve a new system of political philosophy on the basis of her
age-old thought’ and an indigenous version of democratic socialism
would be no more than the cradle for the philosophers® ideal of self:
realization, ‘the logical outcome of Shankara’s advaira’.

What Sampurnanand declares in general terms has not really been
worked out in systematic fashion. The ncarest attempt was in
Professor K. P. Mukerji’s The State (Madras, 1952). Much more
influential has been the rather different development represented by
the most vital political thinker in modern India, Jaiprakash Narayan.

Here some appeal is made to India’s ancient ‘village republics’ and
there is an emphasis on finding a political system suitablc to India’s
own needs. But the ideological arguments used by Narayan have
unmistakable Western roots and he makes little attempt to connect
with Hindu philosophy. Before the war ‘J.P.’ was a leading Congress

Socialist and_onc of the more accomplished and ardent marxists of
that group. During the Quit India movement of 1942 he was an
jmportant organizer of the underground movement. In the course of
the first decade after independence his position moved round to one

of similarity to Gandhi’s, The story is told in his Socialism to
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Sarvodaya (Madras, 1956). But he has not stopped there. About
1959, he prepared for private but quite wide circulation a most
stimulating document entitled ‘A Plea for Reconstruction of Indian
Polity’. In the light of comments received, he published Swaraj for
the People (Banaras, 1961). Unfortunately, the latter is a version
which omits much of the interesting argument of the earlier essay.

‘J.P.’ launches an attack on the Western type of democracy which

India is attempting to operate. It is not merely unsuitable for India;
it is basically deficient, and India will be the world’s benefactor if
she can show the way to a more true form of democratic polity. J.P.
reveals relics of marxist thought when he speaks of his reconstructed
policy as ‘most rational and scicntific’ and ‘in line with the natural
course of social evolution’. The same is true of his persisting vision
of a state that will wither away in time, once the ‘reconstruction’ has
been undertaken. The defect which J P, sees in conventional demo-
cracy is that it is still government by a few over the many. It is based,
he says, on an atomistic view of society which leaves the individual
helplessly at the mercy of power imposed from above. Instead, all
legitimate power comes from below and as little as possible should be
dclegated upwards. The two key adjectives which he uses to describe
his kind of democracy are ‘communitarian’ and ‘participating’. A
genuine pyramid of politics based on village communities must be
created; the *higher’ organs of state power will be derived electorally
from the lower bodies and will have only residual co-ordinating
functions. In this way all will participate in the making of the
decisions. Not only that: by reviving local communities party
politics will be slain and the divisive character of party democracy
www; in the real community-that is possible in smaller
units,-~ consensus is natural and a general will emerges_ without
impediment from the competition for power.

Marx, Rousscau and Gandhi are all discernible as influences here-
(So also is M. N. Roy, a communist of the 1920’s who moved round
to a position which he designated ‘radical humanism’ and who
before his death had captured the attention of many intellectuals
even though his political efforts brought little return.) Nag_«’gan’s
gospel was indirectly responsible for the push to introduce Panchayat
Raj and, although his teachings may as yet attract no large and active
body of followers, his standing is high in many circles. Together with

Bhave, he keeps alive the message of purit idealism-already
g pgr_u_,aud»
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referred to in Chapter 2. He has declared his break with the world of
party politics, but what he says still penetrates into that world.
Moreover, in any situation that could be presented as one of national
crisis and absence of effective lcadership, he might still be persuaded
to return to the affairs of state. In the meantime, he represents a real
and Indian point of view; in his own way he helps to fill the gap left
by Gandhi. That gap was so wide that not even a Nehru could fill it;
the parts which Nehru could not act are played by J.P. It is true
that, since the rural masses who now move into the political scene
may have less interest in utopias than in irrigation, J.P. may para-
doxically find that the receptive audience for his preaching of village
democracy will be mainly in the towns. But until the political system
of India has had time to be established in the minds of men through-
out Indian society, there must remain the dichotomy represented by
‘Ij\le‘:lru and Narayan. In real political life, however, it is conquered
aily.
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It has been thought worth while to cater for the most serious
students by providing a thorough guide to further work. Others can
use the Note with varying mecasures of selection.

1. The subject of modern Indian politics can be approached by
several routes. Much depends on the direction from which one
arrives. The reader already familiar with the country’s history and
culturc will enjoy some advantages, the student of comparative
politics will enjoy others; cach needs ideally to acquire the other’s
cquipment. The following are all in their own way valid routes:

(a) An approach to an unfamiliar country is often successfully
made through imaginative literature and biographical writing.
Novels by Englishmen include E. M. Forster, Passage to India (1924)
and L. H. Myers, The Root and the Flower and The Pool of Vishnit
(1940). Among the Indian novelists writing today in English are
R. K. Narayan, Mulk-Raj Anand, Ruth Jhabvala, Khushwant
Singh, Kamala Markandaya and V. Madgulkar. Some of the
distinguished general biographical writing includes N. C. Chaudhuri,

the Autobiography of an Unknown Indian (1951), P. Tandon,
vPunjabi Century (1961), several books by S. Ghose and Ved Mehta,
“Face to Face (1957).

(b) Somc journalists and visitors in India during recent years have
prepared good popular accounts: e.g. R. Trumbull, As I See India
(1957); “Taya Zinkin, India Changes! (1958); Lady Mabel Hartog,
India: New Pattern (1955).

(c) India’s cultural traditions and her pre-British past are almost
inseparable. They can be studied in histories such as A. L. Basham,
The Wonder That Was India (1954); Sir Jadunath Sarkar, India
Through the Ages (4th ed., 1951); H. G. Rawlinson, India, a Short
Cultural History (1952); R. C. Majumdar, Ancient India (tev. ed.,
1960); in rather more popular surveys such as K. M. Panikkar,
Survey of Indian History (3rd ed., 1957) and J. Nehru, Discovery of
India (1946); in the appropriate portions of general histories like
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T.G.P. Spear, India (1962), W. H. Morcland and A. C. Chatterjec,
A Short History of India (1953) and R. C. Majumdar, An Advanced
History of India (2nd cd., 1958). W. T. de Bary, Sources of Indian
Tradition (1958) is a valuable book of rcadings. Less historical
presentations are found in ' S. Radhakrishnan, Religion and Society
(1947) and The Hindu View of Life (1928), A. Schweitzer, Indian
Thought and its Development (1936), A. K. Coomaraswamy,
Hinduism and Buddhism (1943) and Max Weber, The Religion of
India (1958).

(d) That part of the pre-British experience which concerns

political institutions and ideas about government may be approached
t}:‘fOUE’,h D. Mackenzie Brown, The White Umbrella (1953), which
_Blves excerpts from Indian writings and bricf commentarics,
’Kau_tilya, Artlxasqsrra (Trans. R. Shamasastry, 5th ed., 1956), the
medieval classic,"U. N. Ghoshal's general survey, History of Hindu
Polin'c:al Ideas (Rev. ed., 1959) and ‘A. S. Altekar, State and Govern-
ment in Ancient India (3rd cd., 1958).

() India’s politics can also be reached through the study of
ccrtz.un general works on the politics of ncw statcs. E. Kedourie,
Na”""aﬁsm,(1960),".?. Plamenatz, On Alien Rule and Self-Govern-
ment (19§0), R. Emerson, From Empire to Nation (1960) arc exccllent
preparations. Rather broader treatment is given in M. Zinkin, Asia
and the ’_’V"“ (1953),. P. W. Thayer (Ed.), Nationalism and Progress in
1;'; ee Asia (1956) and Vera Dean, The Nature of the Non-Western

‘I’.r[.d (1957). The challenge to our understanding posed by the
Igzullt(l:: of new states is stressed in a number of articles: Kahin,
Ameri and Py_eg ‘Comparative politics in non-western countries’ in
Zmerican Political Sejopce Reviey, December 1955; Almond,
Comparz‘mve Political systems’ in Journal of Politics, August 1956
.II{uLll;tol‘g’S 71.‘161‘\1\; horizons for comparative po}itics' in " World Politics,

. .~ 2 “\eumann, ‘Comparative politics: a half-century ap-
pr 3}5?1 In Journqg] of Politics, August 1957; Pye, ‘The non-western
political process’ i Journal of Politics, August 1958; Shils, ‘Political
deyeIOP ment in the new states’ in gomparati ve Studies in Socicty and

History, July 1960; the Introduction by G. Almond to Almond and
Coleman (Eds.), The Politics of Developing Areas (1960).

II. The British period is important for reasons indicated in
Chapter 1. The literature is vast but some headings may be useful.
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(a) Outline histories include E. Thompson, Rise and Fulfilment of
British Rule in India (1934), T. G. P. Spear, India, Pakistan and the
West (3rd ed., 1958) and an Indian ‘reply’ by K. M. Panikkar, Asia
and Western Dominance (1953). A. B. Keith, Speeches and Docu-
ments on Indian Policy, 1750-1921 (1922) and, even more, C. H.
Philips, The Evolution of India and Pakistan, 1858-1947 (1962) are
useful collections. General features of British rule are discussed in
R. P. Masani, Britain in India (1960), G. Wint, The British in Asia
(1954), P. Moon, Strangers in India (1945), Sir P. Griffiths, The
British Impact on India (1952) and L. S. S. O'Malley (Ed.), Modern
India and the West (1941). Most evocative portraits are provided in
P. Woodruff (pseud.), The Men who Ruled India (2 vols., 1953-4) and
Lord Beveridge, India Called Them (1947).

(b) The structure of British government in India and its con-
stitutional development arc described in A. B. Keith, Constitutional
History of India (1936) and R. Coupland, iicnort on the Constiti-
tional Problem in India (1942-3). Closer views of the administration
are given by L. S. S. O'Malley, Indian Civil Service (1931) and
E. A. H. Blunt, The ICS (1937), whilc"i:l. Tinker, The Foundations of
Local Self-Government in India, Pakistan and Burma (1954) is the
standard work on its aspect of the subject. Some of the earlier
accounts, mostly written from the inside, are most illuminating:
W. H. Sleeman, Rambles and Recollections of an Indian Official
(1844); G. O. Trevelyan, The Competition Wallah (1864); R-
Carstairs, The Little World of the Indian District Officer (1912);
J. Chailley, Administrative Problems in British India (1910). Examples
of valuable recent research on the nineteenth century include K.
Ballhatchet, Social /Policy and Social Change in Western India,
1817-1830 (1957), E. Stokes, The English Utilitarians and India
(1959), which examines the relation between political ideas and
administrative practice. Among the interesting articles are two by
B. S. Cohn (‘Some notes on law and change in North India’,
Economic Development and Cultural Change, vol. VIII, pp. 79-93,
1959, and ‘The iryial British impact on India; a case study of the
Benares region’, Journal of Asian Studies, August 1960), which use
the insights of social anthropology to administrative history. C. H-
Heimsath, ‘The origin and enactment of the Indian Age of Consent
Bill, 1891’ in Journal of Asian Studies, August 1962, and J. H.
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Broomfield, ‘The vote and the transfer of power: Bengal election
1911’ in Journal of Asian Studies, Feb. 1962.

(¢) The politics of the period leading up to independence is land-
marked by the two documents related to the reforms of 1919 and
1935: the (Montagu-Chelmsford) Report on Indian Constitutional
Reforms (Cmd. 1909 of 1918 and the connected papers Cmd. 103,
141, 176, all of 1919) and the (Simon) Report of the Indian Statutory
Commission (Cmd. 3568-9 of 1930 with the associated Franchise
report, Cmd. 4086 of 1932). Gwyer and Appadorai, Speeches and
Documents on the Indian Constitution, 1921-47 (1957) is an excellent
collection. The more useful studies include ‘Kerala Putra® (K. M.
Panikkar), The Working of Dyarchy (1928), A. Appadorai, Dyarchy
in Practice (1938), G. Schuster and G. Wint, India and Democracy
(1941) and B. P. Singh Roy, Parliamentary Government in India
(1943). The actual transfer of power is described in outline in
E. W. R. Lumby, The Transfer of Power (1954) and in more detail in
"V. P. Menon, The Transfer of Power in India (1957). (V. P. Mcnon,
The Integration of the Indian States (1956) completes the story as
regards the princes.) Vivid accounts of events away from the con-

ference tables are provided in F. Tuker, While Meniory Serves (1950)
and P. Moon, Divide and Quit (1961).

III. While the nationalist movement as a whole still awaits satis-
factory historical re-assessment, there are several tracks towards its
understanding,

(a) The nationalist movement was preceded by social and religious
ferment. The religious beginnings are discussed in J. N. Farquhar,
Modern Religious Movements in India (1915) and D. S. Sarma,
Studies in the Renaissance of Hinduism in the 19th and 20th centuries
(1944). The links between that renaissance and politics were explored
in arresting fashion in Lord Ronaldshay, The Heart of Aryavarta
(1925). Aspects of social change arc described in B. B. Misra, The
Indian Middle Classes (1961), B. T. McCully, English Education and
the Origins of Indian Nationalism (1940), S. Natarajan, A Century of
Social Reform in India (1959), One attempt to explain the conncctions
is A. R.Desai, Social Background of Indian Nationalism(rev. ed., 1954).

(b) The record of the main political movement is chronicled in
P. Sitaramayya, The History of the Indian National Congress
(1946-7). A broader account is given in W. R. Smith, Nationalism
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and Reform in India (1938), while C. F. Andrews, The Rise and
Growth of the Congress in India (1938) deals mainly with the early
years. The comments of English contemporaries were sometimes
illuminating, as in V. Chirol, Indian Unrest (1910), J. R. Macdona]d'
The Awakening of India (1910), E. Bevan, Indian Nationalism (1913_)’
R. Byron, Essay on India (1931), and H. N. Brailsford, Subject India
(1943).

(c) There is a good deal of interesting writing by and about the
leading figures in the movement. D. M. Brown, Nationalist Move-
ment: Indian Political Thought from Ranade to Bhave (1961) 8IV€S
some readings. The following are by or about the main leaders:
Dadabhai Naoroji, Poverty and un-British Rule in India (1901,
R. P. Masani, Dadabhai Naoroji (1939), Gokhale, Speeches and
Wiritings (Eds. Patwardhan and Ambedkar, vol. I 1962), D. V-
Tahmankar, Lokmanya Tilak (1956), S. A. Wolpert, Tilak and
Gokhale (1962), W. Wedderburn, 4. O. Hume (1913), S. K. Ratcliffe,
Sir William Wedderburn and the Indian Reform Movement (1923),
R. Tagore, Nationalism (1917), K. Kripalani, Rabindranath Tagore
(1963), M. Gandhi, An Autobiography and the Story of my Experi-
ments with Truth (1927), H. A. Jack (Ed.), The Gandhi Reader (1956),
‘R. Duncan (Ed.), Selected Writings of Mahatma Gandhi (1951),
B. R. Nanda, Mahatma Gandhi: a Biography (1958), L. Fischer, The
Life of Mahatma Gandhi (1950), S. Banerjea, A Nation in the Making
(1925), B. R. Nanda, The Nehrus, Motilal and Jawaharlal (1962
J. Nehru, An Autobiography (new ed., 1949), M. Brecher, Nelru: @
Political Biography (1959), A. K. Azad, India Wins Freedom (1959)’
S. C. Bose, The Indian Struggle, 1935-1942 (1952), H. Toye, The
Springing Tiger: a Study of a Revolutionary (1959), R. Prasad,
Autobiography (1957). (The books of Brecher and Nanda are
excellent surveys of the period as well as biographies of persons.)

(d) The Muslim movement culminated in the creation of Pakistan
but was of course a part of the Indian political scene up to 1947. The
standard work is W. C. Smith, Modern Islam in India (2nd ed., 1946)>
but the following can be useful: A. Husain, Fazl-i-Husain (1946

< . .
A. H. Albiruni, Makers of Pakistan (1950), H. Bolitho, Jinnah (1954);
K. K. Aziz, Britain and Muslim India ( 1963).

IV. The social setting of Indian politics has become the subject of
keen study in recent years. Here it is enough to indicate some of the
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key works and especially those which have a fairly explicit bearing
on political life.

(a) Of earlicr studies, two which retain a value arc B. H. Baden-
Powell, The Indian Village Conumunity (1896) and L. S. S. O'Malley,
India’s Social Heritage (1934). Modern studics arc usually focussed
on particular communitics but K. Davis, The Population of India and
Pakistan (1951), M. B. Singer (Ed.), Traditional India: Structure and
Change (1959), C. H. Philips (Ed.), Politics and Society in India (1963)
are all general in scope.

(b) At the centre of recent social research are studies of villages
and the significance of caste in rural commupnitics. Some of the more
path-breaking contributions have been W. H. and C. V. Wiser,
Behind Mud Walls 1930-1960 (1963), W. H. Wiscr, Hindu Jajmani
System (2nd ed., 1958), M. N. Srinivas (Ed.), India's Villages (1955)
and Caste in India and Other Essays (1962), F. G. Bailey, Caste and
the Economic Frontier (1957) and Tribe Caste and Nation (1960),
McKim Marriott (Ed.), Village India (1955), S. C. Dube, Indian
Village (1955), O. Lewis, Village Life in Northern India (1958) and
A. C. Mayer, Caste and Kinship in Central India (1960). T. Zinkin,
Caste Today (1962) is a useful booklet summary for the layman;
M. N. Srinivas, ‘Caste: a trend report and bibliography’ in Current
Sociology, vol, VIII, no. 3, 1959, is the best review of the literature;
L. Karve, The Hindu Society (Mimeo., Berkeley, 1960) and Changing
India: Aspects of Caste Society (1961) are morc general theoretical
re-assessments; M. Carstairs, The Twice-Born (1957) is a fascinating
psychological study.

(c) There have also been valuable studies of particular social
groups and religious communities: J. and R. H. Useem, The Western-
Educated Man in Indiq (1955), ‘E. Shils, The Intellectual between
Tradition and Modernity: the Indian Situation (1961), B. N. Nair, The
Dynamic Bralunin (1959), D. R. Gadgil, Origins of the Modern
Indian Business Class (1959),"M. Cormack, The Hindu Woman (1961)
and She Who Rides a Peacock (1962) and, Khushwant Singh, The
Sikhs (1953).

(d) The application of these sociological studies to the under-
standing of political behaviour is to some extent undertaken in a
few of the works already mentioned, but it is the main purpose of
others. One of the influential articles was S. S. Harrison, ‘Caste and
the Andhra communists’ in‘ American Political Science Review, June
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1956, to which L. Rudolph, ‘The political role of India’s caste
associations’ in‘faciﬁc Afjairs, March, 1960, was a valuable ‘correc-
tive’. F. G. Bailey is one of the leading anthropologists drawn
towards a study of politics; his work has appeared as ‘Politics in
Orissa’ in Economic Weekly, several issues August—Novcmper 1959,
‘Traditional socicty and representation: a case study’ in European
Journal of Sociology, vol. I, no. 1, 1960, and, above all, in book form
as Politics and Social Change: Orissa in ]959 (1963). This arca of
enquiry was examined by the participants in C H. Philips (Ed.),
Politics and Society in India (1963). The programme of community
development has focussed attention on the borderlands between
sociology and politics: some of the more uscful contributions are
S. C. Dube, India’s Changing Villages (l958),tf(usum Nair, Blossoms
in the Dust (1961), H. Tinker, ‘Authority and Community in village
India’ in Pacific Affairs, Dec. 1959, A. C. Mayer, ‘Some political
implications of community development in India’ in European
Journal of Sociology, vol 1V, no. 1, 1963. Several of the chapters in
the important volume ‘R. L. Park and 1. Tinker (Eds.), Leadership
and Political Institutions in India (1959) (which is also referred to
below) deal with this problem. The student of politics should also
notc the relevance to his work of some of the explorations in the
ficld where economic and social research meet: valuable examples
are’R. Braibanti and J. J. Spengler (Eds.), Tradition, Values and
Socio-Economic Development (1961), *T. S. Epstein,. Economlc
Development and Social Change in South India (1962), N. V. Sovani
and V. M. Dandekar (Eds.), Changing India (1961), and D. and A.
Thorner, Land and Labour in India (1962).

V. There are a few general accounts of Indjan politics similar in
scope though not in approach to the present volume: N. D. Palmer,
Indian Political System (1961), H. Tinker, India and Pakistan: @
Short Political Guide (1962), V. Dean, New Patterns of Democracy in
India (1959). Chapters on India have been contributed by M. Weiner
in'G. Almond and J. Coleman (Eds.), The Politics of the Developing
Areas (1960), by N. D. Palmer in G. McT. Kahin (Ed.), Major
Governments of Asia (1958) and, more briefly, by W. H. Morris-Jones
in'S. Rose (Ed.), Politics in Southern Asia (1963). The volume

v Leadership and Political Institutions in India (1959), edited by R. L.
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Park and I. Tinker, is a collection of special papers but onc which
achieves comprehensiveness.

VI. There is no one full-length account of the machinery of
government in India at the levels of centre, statc and below. The
picture has to be pieced together by taking studics of particular parts
and aspects. Much of the most useful material is contained in official
publications; with a few exceptions thesc arc not listed here but in
section X below.

(a) In the Indian Institute of Public Administration’s compilation,
The Organisation of the Government of India (1958), the bare bones
of the central administration are exposed (but there have been several
changes since the work was completed), while the best critical study
is A. Chanda, Indian Administration (1958). B. B. Majumdar (Ed.),
Problems of Public Administration in India (1954) covers a wide
field, though unevenly. Much interesting comment on the adminis-
tration is found in reports: P. H. Appleby, Public Administration:
Report of a Survey (1953) and Re-Examination of India’s Administra-
El;vge5f ivstem (1956), A. D. Gorwala, Report on Public Administration

(b) There is nothing adequate on state-level machinery and little
e'nough on the federal relations between central and state administra-
tions. 'The student can, however, learn a great deal from a bricf
ana!ysns. by a senior civi] servant, E. N. Mangat Rai, Civil Adminis-
fration in the Punjab (1963), also from the reflections of a retired
civil servant, S. G. Barve, Wiy, Malice Towards None (1962) and

th0§e of a former' minister, K. Santhanam, Union-State Relations in
India (1960). An important part of federal finance is discussed in the
lattc'ar book, as also in p, p, Agarwal, System of Grants in Aid in
lfzdza (1959). As ll)ese authors make plain, it is impossible to con-
sider federal relau?ns Wwithout taking up the whole machinery of
planning. Here agau} there is no adequate study as yet, though there
is valuable information anq comment in K. Santhanam, Democratic
Planning (1961?, V-‘T- Krishnamachari, Fundamentals of Planning
(1962), R. Braibanti and J, j, Spengler (Eds.), Administration and
Economic Development in Ingiq (1963), as well as in some of the
articles of D. R. Gadgil to be founq in his Economic Policy and
Development (1955) and Planning ang Economic Policy (1961).

(c) It is no longer easy to separate district (and other local)



FURTHER READING 225

administration from community development (mentioned above)
and democratic decentralization or Panchayat Raj (see below). How-
ever, more purely administrative studies are N. B. Desai, Repor? of
the Administrative Survey of Surat District (1958), S. S. Khera,
District Administration in India (1960) and K. S. Desai, Problems of
Administration in Two Indian Villages (1961).

(d) The bureaucratic structure and personnel are discussed in
several of the works listed above (especially Chanda and Braibanti-
Spengler), but special studies include N. C. Roy, The Civil Service
in India (1958), R. Dwarkadas, The Role of the Higher Civil Service
in India (1958). Bureaucracy and Political Development (1963), edited
by J. La Palombara, contains no contribution specifically on India
but much that is relevant to the Indian situation. An important aspect
of modern administration in new states is the management of pl.lb]ic
cnterprise. An carly report on this subject was K’ D. Gorwala’s On
the Efficient Conduct of State Enterprises (1951), and thereis a good
deal on India in A. H. Hanson, Public Enterprise and Economic
Development (1959). The main study, however, is V. V. Ramanad-
han, The Structure of Public Enterprise in India (1961).

VII. On party and other forms of political activity there is a
growing but still modest literature; the most serious gap is at the
centre of the picture—the absence of any full-scale study of the
Congress party itself.

(a) Insights into the nature of the party system and of political
lifc generally are provided by several of the contributions to the
volume edited by Park and Tinker already mentioned. M. Weiner,
Party Politics in India (1957), is an important study of fragmentation
of the opposition parties; "A. Mehta, The Political Mind of Indid
(1952), gives a valuable survey of the state of affairs at the time of the
first general clections; R. Kothari, ‘Form and substance in Indial
politics’ in Economic Weekly, April-May 1961, provides a broad and
stimulating view. A

(b) Good studies of particular parties are G. D. Overstreet and
M. Windmiller, Communism in India (1959), M. R. Masani, 7/
Conununist Party of India (1954),°3. A. Curran, Militant Hinduism in
Indian Politics (1951). On Congress there are three useful papers bY
Susanne Rudolph, The All-India Congress Committee, The Actio"
Arm of the Congress: the Pradesh Congress Committee and The
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Working Committee (Mass. Institute of Technology, Mimcq, 1?55),
and more recently an article by M. Franda, ‘The organisational
development of India’s Congress Party’ in Pacific Affairs, Fall 1962.
Other articles of note include L. Rudolph, ‘Urban life and popular
radicalism’ in Journal of Asian Studies, May 1961, on thc DMK.
and H. L. Erdman, ‘India’s Swatantra Party’ in Pacific Affairs,
vol. 36, no. 4.

() It is of coursc important to see the activitics of parties in the
wider context of attitudes and demands, and herc linguistic and
regional loyaltics are important. An excellent study is ‘M. Weiner,
The Politics of Scarcity (1962), while the regional question has been
sct out in Joan Bondurant, Regionalism versus Provincialism (1958)
and developed arrestingly in S. S. Harrison, India: the Most
Dangerous Decades (1960).

VIII. The constitutional framework of Indian politics and the
working of parliament and courts has had a more adequatc treat-
ment than most aspects of the subject.

(@) D. D. Basu, Commentary on the Constitution of India (3rd ed.,
1955) is the standard full-length lawyer’s commentary, but M. V.
Pylee, Constitutional Government in India (1960) is comprechensive
and less technical, while C. H. Alexandrowicz, Constitutional
Developments in India (1957) is the most valuable analysis of the
main provisions. B. Rau, India’s Constitution in the Making (2nd
rev. ed., 1963) does not furnish an account of the workings of the
Constituent Assembly but it brings together some papers of the
Assembly’s Constitutional Adviser. There are several descriptions of
India’§ political system givenin mainly conventional manner; the
more interesting of these are N. Srinivasan, Democratic Government
in India (1954) and K. V. Rao, Parliamentary Democracy of India
(1961). A useful close-up of one state is A. J. Dastur and U. Mehta,
Congress Rule in Bombay, 1952-1956 (1958).

(b) W. H. Morris-Jones, Parliament in India (1957), is the full-
scale study of the national legislature. A. B. Lal (Ed.), The Indian
Parliament (1956), contains some useful essays. The details of pro-
cedure are treated in A. R. Mukherjea, Parliamentary Procedure in
India (1958), and financial aspects in P. K. Wattal, Parliamentary
Financial Control in India (2nd ed., 1962).

(c) The best introduction to law in India is G. C. Rankin,
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Background to Indian Law (1946), and the best brief accounts of the
system of law are M. C. Sctalvad, The Comumon Law in India (1960),
and A. Gledhill, The Republic of India (1951). Judicial control is
examined in S. R. Sharma, The Supreme Court in the Indian Con-
stitution (1958), and A. T. Markose, Judicial Control of Administra-
tive Action in India (1956). A crisp trcatment of the subject of
constitutionally guaranteed rights is in A. Gledhill, Fundamental
Rights (1955), while a particular question of interest is analysed in
D. H. Bayley, Preventive Detention in India (1962). Also relevant
though more general in approach is the collection of seminar papers,
Congress of Cultural Freedom, Representative Government and
Public Liberties in the New States (1958). An important aspect of the
constitutional framework is its regulation of relations between
religious communities and the state; this question is given full-scale
examination in the widest context in D. E. Smith, India as a Secular
State (1963). There arc contributions relating to India in J. N. D.
Anderson (Ed.), Changing Law in Developing Countries (1963). The
handling of caste disputes by the courts is excellently treated in
M. Galanter, ‘Law and caste in modern India’ in Asian Survey,
Nov. 1963.

(d) The clectoral part of the framework of politics is less well
covered. Apart from the official reports (see below), there are, how-
cver, Margarct Fisher and Joan Bondurant, The Indian Experience
with Democratic Elections (1956), The Third General Elections:
Studies in Voting Behaviour (reprinted in 1963 from Economic
Weekly, July-Scpt. 1962), and A. H. Somjee, Voting Behaviour in an
Indian Village (1959). Two books by S. L. Poplai, National Politics
and the 1957 Elections (1957) and 1962 General Elections (1962)
contain documentary material.

(e) There is a large and growing literature on the local framework
which has grown out of the community development programme-
H. Maddick, Democracy, Decentralisation and Development (1963)s
is a general study but based to a considerable extent on Indian
material.'R. Retzlaff, Village Government in India (1962) and D. C-
Potter, Government in Rural India (1963) are more specific studies-
Among a host of articles may be mentioned W. H. Morris-Jones,
‘Democratic decentralisation: some political consequences’ in
Economic Weekly, July 1962, and L. L. Shrader and R. Joshi, ‘Zill2
Parishad elections in Maharashtra’ in Asian Survey, March 1963-



228 THE GOVERNMENT AND POLITICS OF INDIA

IX. Modern Indian political thinking is of course much influenced
by the ideas evolved during the nationalist movement, but a distinc-
tive pattern is emerging. ‘

(a) A good background book of readings isW. T. dc Bary and
others, Sources of Indian Tradition (1958) and a collection of more
recent writing is in K. P. Karunakaran (Ed.), Modern Indian
Political Tradition (1964).

(b) Gandhi’s thought (see also 111 (d) above) is a necessary basc
line and its quintessence is found morc in his Hind Swaraj (rev. ed.,
1939) than in any other single volume. Among studies of Gandhian
ideas are Joan Bondurant’s distinguished work Conquest of Violence
(1958) and Indira Rothermund, The Philosophy of Restraint
(1963). Reference may also be made to N. K. Bose, Studies in
Gandhism (rev. ed., 1947), and W. H. Morris-Jones, ‘Mahatma
Gandhi—political philosopher? in Political Studies, Feb. 1960.
Another strong though less original influence was M. N. Roy, whose
post-Marxist views are found in his Politics, Power and Parties (1960).

(©) The most interesting recent writer is J. P. Narayan, whose
intellectual journey is indicated by Towards Struggle (1946),
Socialism to Sarvodaya (1956), Towards a New Socicty (1958), A
Plea for the Reconstruction of Indian Polity (privately circulated
paper, 1959), Sawraj for the People (1961). A critical note on *J.P.’
was W. H. Morris-Jones, ‘The unhappy utopia’ in Economic
Weekly, 25 June 1960. Other authors of interest include V. Bhave,
Bhoodan Yajna (1954), K. Santhanam, Satyagraha and the State
(1960), Sampurnanand, Individual and State (2nd ed., 1957) and
Indian Socialismn (1961), S. Narayan, Socialistic Pattern of Society
(1957) and Gandhian Constitution for Free India (1946), A. Mehta,

Politics of Planned Economy (1953) and Democratic Socialism (1954),
K. Panikkar, State and the Citizen (2nd ed., 1960). Accounts of the
Bhoodan movement are given in H. Tennyson, India’s Walking
Saint (1955) and J. J. Lanza del Vasto, Gandhi to Vinoba (1956).
Several socialist tendencics are sketched in Margaret Fisher and
Joan Bondurant, Indign Approaches to a Socialist Society (1956).
(d) Among the more penetrating comments on modern Indian
thought are F. G. Carnell, ‘Political ideas and ideologies in South
and South East Asia’ in S. Rose (Ed.), Politics in Southern Asia
(1963), Susanne Rudolph, ‘Consensus and conflict in Indian
politics’ in World Politics, April 1961, Phyllis Rolnick, ‘Political
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ideolqu: reality and myth in India’ in Asian Survey, Nov- 19
‘Charity, trusteeship and social change in India: a study
ideology” in World Politics, April 1962,

X. The Government of India is a great author and Indian
reports and documents are of exceptional value and jmportd
the student.

(a) Regular or standard publications include: @) parliamé
Lok Sabha Debates; Reports of Estimates, Public Account
other Committees; Who's Who; Journal of, Parliamcnmf}’
(ii) Government of India: Annual Reports of Ministricss
Memoirs of Ministrics; Allocation of Business Rules; .
Rules and Regulations for the All-India services; Administrat.we
Directory of the Government of India; Annual Repgrt; of the O,gamSa‘
tion and Methods Division of the Cabinet Secretariat; Anni@ Rep orf-‘f
of the Commissioner for Scheduled Castes and S;‘hcdll ed ""bis-’
Annual Reports of the Commissioner for Linguistic Minoritiess (iif)
Government of India (Planning Commission): Five Year Pplans @~
draft outlines and summaries); Progress R.eports on the plans,

Annual Evaluation Reports and certain special reports of ¥
Programme Evaluation Organization, e.g. Leadership an Groups "
a S. Indian Village (1955) and Some SllCC(;Ssﬁll Panchayats (1960)'
(b) Special documents and reports include: The Constitutio” o
India, as amended; Report of the Central Pa); Conmission ’
- White Paper on Hyderabad (1948); Report of the Linguistic provinc®
Commission of the Constituent Assembly (1948)"White Paper or
Communist Violence in India (1949); Report on tlu: Reorganisaf"o" of
the Machinery of Government (1949): jeporz of the Indian States
Finances Enquiry Committee (1949); White Paper on Indian States
(1950); Report of the University Education pCommission (1950);
*“Report of the Local Finance Enquiry Committee (1951); Repor®® of
the Finance Conunissions (1952, 1957, 1961); ‘Report :,f the Press
Comumission (1954); Report of the S’afC:S Reorg’vanisfztion Commissio"
(1955); Reports of the Election Commission on the general elections °
1951—.2 (1955) and 1957 (1959), on bye-elections (periodicaUY) an
on mid-term general elections in particular states; Repor! of 1he
Railway Corruption Enquiry Committee (1955); }éepor; of the Taxation
Enquiry Committee (1955); Report of the B:zckward Classes
mission (1955-6); Report of the Official Language Commissiolz

ntary :

ndbook 0

the
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(1956);'ICommunity Development Ministry, Local Sclf-Government
Administration in the States of India (1956) and Critical Analysis of
India’s Community Development Programme (by C. C. Taylor)
(1956);*Planning Commission Committec on Plan Projects, Report
of the Team for the Sm.(}v of Community Projects and National
Extension Service (1957); Report of the Committee of Parliament on
the Official Language (1958);%0170:'1 (141h) of the Law Conunission
on the Reform of Judicial Administration (1958); Rcport of the
Commission of Enquiry on Emoluments and Conditions of Service of
Central Government Employees (1957-9); Planning Commission,
Report on Indian and State Administrative Services and the Problems
of District Administration (by V. T. Krishnamachari) (1962);'Report
of the Committee on Emotional Integration (1962); Report of the
Study Team on Nyaya [Judicial] Panchayats (1962); Report of the
Punjab Commissi?} (1962); Planning Commission, Progress of Land
Reforms (1963); Community Development Ministry, Evolution of
the Community Development Programme in India (1963) and ‘Report
of the Study Team on Panchayati Raj Finances (1963); Keport of a
Committee on Corruption in Public Life (1964).

XI. Among other bodies which have produced useful publications
may be listed: (a) State Governments: c.g., Government of Mahar-
ashtra,./.chort of the Committee on Democratic Decentralisation
(1961); Government of Rajasthan, Report of the Panchayat Elections,
1960 (1961) and Report on the Working of Panchayati Raj (1962);
also, a few states have published Administration Enquiry Committce
Reports: Bengal (1945), Bombay (1948), Kcrala (1958); (b) The
Indian Institute of Public Administration: c.g., H. K. Paranjape,
Industrial Management Pool (1962), 'V. K. Narasimhan, The Press,
the .Public and the Administration (1961) and several reports of
seminars such as Morale in the Public Services (1959) and Recruit-
ment and Training for Puplic Services (1957); () The National
Institute of Community Development: e.g., H. W. Beers, Relation-
ship among Workers in C.D. Blocks (1962); (d) The Association of
Voluntary Agencies for Rural Development: €.g., Report of a Study
Team on Democratic decentralisation in Rajasthan (1961); (¢) The
Gokhale Institute of Economics and Politics: ¢.g., the series of Kale

Memorial Lectures; (f) Akhil Bharat Sarva Seva Sangh: e.g., Report
on the Koraput Gramdans (1960).
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The publication activity of the political parties is somewhat uncven
but both Congress and the Communist Party are active in the pro-
duction of pamphlets. Swatantra has a Newsletter and the PSP
publishes Reports of Annual Conventions. The Congress head-
quarters puts out the Congress Bulletin at rather irregular intervals
and there is an Annual Report of the General Secretaries. The
Congress Constitution is published and there is its official constitu-
tional history, M. V. Ramana Rao, The Development of the Congress
Constitution (1958). Special organs of the Congress have provided
uscful reports: ¢.g. Congress Parly in Parliament, Official Language
Controversy Set at Rest (n.d.); Reports of the Congress Planning
Sub-Committec; Report of the Congress Village Panchayat Com-

mittee (1954); Report of the Congress Agrarian Reforms Comimittee
(1949).

XIIL. As already indicated, much of the morc interesting work
appcars in journals and periodicals.

(a) There is no scrious periodical publication outside India
cxclusivcly/dcvotcd to Indian politics_but articles on the subject
appear in Journal of Asian Studies, Asian Survey, ﬁaciﬁc Affairs,
Journal of Commonwealth Political Studies, World Politics, Political
Studies, Parliamentary Affairs, Political Quarterly, European Journal
of Sociology, Economic Development and Cultural Change, Compara-
tive Studics in Society and History. ,

(b) Indian publications include (i) information summaries: Asian
Recorder (Delhi, weekly), Indian Recorder and Digest (previously
Indian Afjairs Record, Delhi, monthly), Indian Information (Delhi,
Official, fortnightly), Journal of Parliamentary Information (Delhi,
half-yearly); (ii) academic journals: Indian Journal of Political
Science, Indian Journal of Public Administration (which has pub-
lished useful special issues on particular subjects such as planning
administration in July-Sept. 1961), Tndia Quarterly, ‘International
Studies, Journal of the Indian Law Institute, Indian Yearbook of
International Affairs; (iii) gencral periodicals: Economic Weekly
(Bombay), which has an outstanding record of achievement in the
originality of its contributions and the level of its comment, Eastern
Economist (Delhi, weekly), Quest (Congress for Cultural Freedom
organ, quarterly), Public Opinion Survey (Indian Institute of Public
Opinion organ, monthly), Seminar (monthly, Delhi, each issue on &
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particular topic), Thought (Delhi, weekly), Modern Review (Calcutta,
monthly); (iv) political organs: A 1CC Economic Review (Congress),
New Age (Communist), Janata, Vigil and New Socialist (Socialist),
Swarajya (Swatantra), Organiser (RSS), Opinion (independent con-
servative); (v) newspapers: Hindu (Madras), Hindustan Times
(Delhi), Statesman (Calcutta), each producing also an airmail
overseas weekly edition; (vi) reference volumes: India: a Reference

Annual (Ministry of Information), Times of India Directory and
Yearbook.

XIIL. Further bibliographical aid can be obtained from: P.
Wilson, The Government and Politics of India and Pakistan, 1885~
1955: a bibliography of works in western languages (1956); F. Carnell,
The Politics of the New States: a select annotated bibliography with
special reference to the Commonwealth (1961); Maurcen Patterson
and R. B. Inden, South Asia: an Introductory Bibliography (1962);

‘B. S Cohn, The Development and Impact of British Administration in
Irxc{za: a bibliographical essay (1961); Library of Congress, Southern
A:vzq Acces.fions List (monthly); J. S. Sharma, four descriptive
lI)/lF)llographles on Mahatma Gandhi (1955), Jawaharlal Nehru (1955),

inoba and Bhoodan (1956) and Indian National Congress (1959);

Indian National Bibliography (1957-); International Political Science
Abstracts,
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