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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 selection of themes for elaboration. 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 essays. 

I naturally hope that readers 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 'new states', I shall be content. If a few 
students arc encouraged to make modem 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 generous 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 

11 



12 PREFACE 

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



1 

SOME LEGACIES 

Introduction 

THE political systems of modern states arc usually developments 
from earlier, sometimes much earlier, times. The,systems underl!o 
change in response to changes in o_th_e_£aspects_Qf human behaviOur 
,and thought; they also I1ave the capacuy 10 excn muc.l-'cnut:m 
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 measure 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 ana--­
moulded the character of those non-political ideas and actions. The 
transformation of the British monarchy from the effective to th~ 
'dignified' head of the constitution;_lliC_pi:u:allel development of 
parliall_l<:_!!_t__ fron1 royal court to sover~jgnforum; the very dift'erent 
evolution 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 variatiQns, 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 
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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 arc brought 
about by internal upheaval, by the imposition of al~ulc or, thirdly, 
by its withdrawal or overthrow. We then have what arc frequently 
referred to~v states. In the modern world nuiJNIQliS examples 
of all three kinds are to be found-more easily indeed 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 seck 
to put the past firmly behind them and to create the future anew. 
This they will sometimes conceive as the expression of an ideology. 
But in the case of a former colonial or imperial territory released 
from alien rule the tendency will be to think of the new regime as a 
manifestation of indigenous ways of life long concealed and of 
national aspirations 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 inescapable independent mould­
ing influence of those institutions. And, almost certainly, they will 
see only with difficulty and resentment the extent to which the new 
politic~! system bears at least some of the marks of its distrusted 
immedtate predecessors. II!_ so far as these remarks apply to_Jndia -­
th_ey make he_r a good represeritati\'e of a class of new state_s. l!l S<? 
far as they are otr~rget for india they may indicate that country's _ 
unusual level of Political sophiStication. It Ts the business of this 
cha~ter to explore t~nature of modern Indla's -pof!i•~<iUnhc"ritancc-
recetved from the Pasf _ 
__,-In AugusTT947~B ·t.- h l · · t 

v n Is rue came to an end m the sub-contmcn 
and power was transferred to two independent Dominions India and 
Pakistan. In Jan_uary 1950 India adopted a new Consti~ution and 
became a repubhc. 'fhe momentous events are easiJ.y..,put in the uY0 

sente~es. But we have to ask: hQw new was .... the new ~epublic and 
w_hat was handed OYer along with 'power'? \The main legacies of 
~nee to our presen~ be~nveniently.considereiLuruler 
~s: ~overnment_;,Movement :.Intermediaries :.Problcms.Jind 
e!omises. 
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Go1'ermnent 

It is in more than one sense that the new India_inhcritcd govc.rnDlent. 
In the first place it inherited a widely held sentiment regarding the 
importance of there being a governn:tent. This is not as usual as it 
sounds; it is not dillkult to think of new states which have suffered 
grievously by the absence of such s~t. It is probably true that 
rural India-the several hundred thousand scattcrcd.Y.illages, made 
of earth and hardly rising out of it, connected wi1.h each other_."lnd 
wi!_l!_towns OQly by the m~rest rutted -trru;k;-=-thl~ India :.vas not 
int_imately_;_t_£qyaiutcd with British rule. Government was numerically 
tiny and even the most conscientious district officer on horse or jeep 
would leave many villages rarely visited. But in every village there 
would be the headman and the patll'ari (accountant, for land revenue 
purposes), men of the village who in these capacities represented the 
government. Ooven_}J11!!n~jtself_was.iaLaway__i_lL'LCaPitnl_§~ or 
never seen and its remotenes_s_onlyjru:r.easedit£1mposing_stamrj:; the 
power and authority were awesome; it was Government,~. SE.!J.iar. 
Yet its litHe 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 tl~is 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 edu_cation or urban living, 
would share certain feelings towards government that would be 
different from those of the villager; it would be less remote, more 
subject to criticism and infiuenfe, less mysterious, more bitterly 
detested as alien (t~~~l!lJ__go~Q~ment~!!n9 p~r_h~p_s _!~_be 
ay,:_.e). Yet even among such people 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 nature 
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 people there 
would be an importance attached to government, <!_regard, ;!lbcit 
resentful at times. for the j?.aj, ~ di~~g~ition in a significantly comn10n 
Indian I>hrnse to 'lo_o_k_tQ_ govf!rnment'. 

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 alien to the country; it is 
numerically vastly larger; it is less bureaucratically anonymous. '!l1e 
~ce of government is felt o_Q;i_n~w_increased scale .and in fresh 
areas of ~tivi~;.,government controls_;md regulatesJjt establishe,s 
.Qodies for the actual underta!d!lg of_ industrial enterprises,jt Jeachcs 
@wn through its_ Commu~ity D~velopm~nt_,._Qrganization to t!_le 
V~nd _siges so--not~~rely as-pofu:Cman and tax-collector b!;lt 
~agent for the improvement of ag~d the transformation 
~f rural society. The_little__finger has become,.__the whole hn_nd. 
Government is everywhere and inescapable. It is true that some 
people-especially perhaps Indian civil servants who worked under 
both regimes~onsider that government is now less_[_cs.rr_e_c~_9__!han 
JQrmer~y in, spite oUts__increascd as:ilility. It is also true that the 
expansion of government is not peculiar to India but common to all 
modern states. It remains the case, however, that the observer from 
outside discove · I · f 't . rs m ndm an awareness of government, a sense o 1 s 
u~~o~t~nce and a feeling of the need for its stability and strength 
w IC • IS found in few other countries. 
f This psychological fact of Indian political life was evidenced 

1r;.;uently during the discussions in the Constituent Assembly during 

1 
7- 9 when the new Constitution was being hammered out. It 

~ ayed--illl_imp_oitanLpru.t, for instance, ffi_1he__rejection of propor­
t~l representation,jn the insertion oLemergency_p.ro_visiQils, in the 
r'elstanc:~gainst elect_ed_state govern.QIS andin the_qualifications 
attached to fund al.righ ------ · ---~mrnt ts. The need for government so many 
seemed to say, is where we start from the indispensable centre 
around wh' h 1· · 1" ' .1c po 1t1ea 10rces must play. It is not fanciful to see the 
sa~~ sentiment at work in some features of post-independence 
pohttcs 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 sec imposed on government procedures which 
go so far beyond ensuring full criticism that they hamper the vitality 
of rule. 

ln_dia's politicalleJl_ders il!hc_ritc_<Lundcr_thisJlcading of government 
~f!.1_~r<:: tl!a-'_1 J.hc accumul.;1tcd _s11_m__o.(.,_psycl19logical capital; ~y 
received the more tangible equipment and machinery of_gov~I:n!"!]e_nt. 
These may be considered illrst, as _Qr,ganization.~clurc.. and 
~~9cedurcs,_~[1d, sc_c_ondly, as_person~I. 

If it is fair to describe India's present Constitution as federal but 
wi!.h..iJDportant_l!nitary features, it may not be wrong to say that the 
constitution sh~erit~_dm1947 was unitary but with strong federal 
fe;U!!!:cs. 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-pointcd firmly in the direction of 
fcci~srn. It was tiiCPenultimate 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 separately related to 
thcnirectors of the East India Company in London. That Act 
established the superiority of Calcutta by making it the__s_e.aLoLthe 
Governor-General and Council, but effective control over the other 
Presidencies and territories had to await the gradual improvement of 
inter_!!_<!) 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 r:esponsibility 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 
finam;iaLaruLrulministratiY_e__canU:ol, 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 meaus independent suvereigns, nev~thcl~!iS_c;njoycd a 
great deal of autonomy within their states. 

With some difficulty the tide moved after a while in the other 
direction. Legis~v~ P9~ers werc...restored to _the provinces in 186J, 
but_jt may very well be that more important than this was the 
increasingly careful and extensive consultation which went on 
between centr~_an_dpro_vinces on all iQ}Porta!lt m_atters of policy. No 
doubt it remame.d a centralized bur;aucracy, but the men at the top 
were not.so stupid as to wish to ignore the variety of conditions in a 
sub-contment, .nor were they so arrogant as to do without the 
opinions of their colJeagues in the provinces. Yet consultation alone 
was not enough and. the voice of the decentralizers grew loud in the 
}and. A~ at least three themes were over­
Ia~g:~d~~dQ__olitical. This was seen 
in the dt cu t~ ~.xpe~tencect by the Comm~io;.} ~~ Decentralization 
(1909) in ~estr;c 1~g Itself to the first. The solution to administrative 
apQI@XY dmvo v: tha constitutional re-allocation of powers and this 

5 boun up a e same r . . 
wa . non-official 0 . . •me With the need to associate developmg 
Jndta~ t"on which se Ptnlon With the deliberative process-an 

socla 1 emed m I h II 11· d as er levels than the c ore usefully and ess a~mfu y e ecte 
at Io~ther way:'-a weak. e~'ltral Council. The connectiOn may be put 
io _a.n~e !!!_tile re~~~cial_@.p;enci_cllf_~ on the ceo tre 
aod le of th~ pr~v~~~()l}st()_!!!_ty ofpro_vjnc.al governments to tl1c 
pe~uerwithout the T--l,l!_~nly be done well if done togctber; for 
th.e aut the latter wout~rtner .would be impossible while the former 
W11h~ se conclusions w ental] a multiplicity of local autocracies. 

'fvC ere le . . I 
. ~rms_oLl9Q9 tha . ss clearly mamfested m the Morey-

r.1:ID nsequent Act or 191 n tn the Montagu-Chelmsford report and 
the co 05rerred' subjects ~· l'his Act attempted to carve out a range 

f •tra d · su1tab1 · · t o etecte proviUC\a.J.l . e for entrusting to mm1sters accoun -
ab~e 101egJ.n.--the hands 0~&lslat~res, a balancc.nf 'resG.I:Y.c.d' subjcc~s 
oe1°~~~rc~~ir~~fllCia]s under the Governors. But this 
s~ral~ent. ~limjoary relaxation of control by 
the~troduction or 111s relaxation was not thought of as imply­
.0g th~)' rnore than co e~ but at the same time it was 
1 videot Jization; the favUld reasonably be conveyed by the term 
e ~tr~ f b· oured .,,1'\ln . . d oecercation ° su ~Ccts . Word was d:~tlon. It entatle a 
clllsstii Into 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 ancLccnual 
sources of revenue (with provision-for provincial contributions to 
the centre), indepen~icJ!LP.!QYincial budgets and the rcmo:vaLof..a 
host of administrati~IJ!rols. 

Tl1at the resp-onsible ministers of the provinces 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 seem 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 Sim.®_ ~~1mission, Nehm Committee, Round 
Tablej;:onf~rcnces and Joint Selc~Conunittee. Part of the dilficulty 
Jay in the failure 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 
twenties but for the most part confidence and clarity could only be 
obtained 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 federation 
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 sec 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, t~ 
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Act made three contributions to Indian olitical <!~mcnt. It 
esta IS e a full regime of responsible government in the jJ~QYl!Jccs 
operated on an exceptionally elaborate division of powers vis-it-vis 
the centre.lfi established in the Federal Court a promise of the 
federation to come. Not least valuable, i~~scs 
a model for the Indian Constitution of 1950; for here, dyarchy with 
its hesitations and the princes with their Instruments notwithstand­
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 ingenious 
modifications, as the basic frameworkJ:OLsuch different situations as 
Britim_Jndia dming the varied period ~7, Pakistan from 19_4.7 
to 1.2.2.6 and India from 1947 to 1949.) 

The fegeral stmcture is thus an-impru:.tanLparLoLthe--material 
legacy of government. But, as is evident, this was a later development 
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.~es of that s~m survived the pressures of 
nationalism and constitutional change so effectively that they too 
were handed over in 194 7. 

The paradoxical point about a centnllized bureaucracy is that 
ther_e are relatblely. felll hureaucmts. at the centre; the maiorit~ arc 
dispersed OYer tb.u.mmtry. Britain is ...not such a bureaucracy. 
Although it is no doubt geographically inexact to speak nowadays of 
the British civil servant as working in Wh~ll, it remains true that 
he is a member of the staff of a central government dcpartmcnt.,!.D 
re~ent years regional and e~c.aLoffic.cs.of ccn.tJE.LdeParlmcnts 
~~_gea~e<;Un..number, but it is still the case that an cnom1ous 
part of the business of administering Britain is pcrforn1cd by a host 
of local authorities each with its 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=go.vernment by village vancbeyats, but ex.ac_tJyJ.low 
general and how effective were these councils of elders is a matter of 
doubt aod dispute )_!!_the_ absence of adequate r~ds. What is 
certain is that in the course of the last century-British rule erected its 
own administrative system in which the foc~it was_t~ict. 
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All provinces were divided into districts. Their area 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_j_9_fornL<liYisions; in all provinces, each 
distri£! would be split up into sub-divisions, these in turn being 
composed of smaller units called T;;i;;i/s 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. TW,s framework was inherited by the new 
regime. 

Three features of this order of admirust.mtion ~arc_ of special 
sig__rlincance. In the firg_pl_!!ce it was a cardinal point of the system 
that in each unit there should be one official with overriding soneral 
resJ2Qnsibiljty: divisional commissioner; collector or district 
magistrate or deputy commissioner; sub-divisional officer; tehsildar 
or mamlatdar. Alongside the district officer there would be specialist 
ofllcers such as district suoerint~ of police and cl~ineer. 
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 se~ture is closely related to the first: there should be no 
rigid separation in tenns ~Qf personne_l_betwcen 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 th,ink 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 peace 
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 peace 
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 b~~rds could not be given substantial responsibility 
without undermmmg in some measure the accustomed position of 
the key administrator. For another almost by the time Western 
education in gene~al and familiarity ~ith public affairs in particular 
had become suflktently widespread to furnish an adequate number 
of participants for these bodies, the nationalist movement was ready 
and able to persuade most likely members that this was an enterprise 
to be scorned. In t.he ~esult, the boards contributed only a little to the 
satisfactory functtonmg of administration and the civic instruction 
of ~heir ~e~be~s, while constituting not infrequently a source of 
tedmm or trntatlOn to th.e effectively responsible official. Nonetheless 
a mass of complex legtslation rega ding these bodies lay on the 
provincial statute books by 1241_,a~d an inescapable parLoL1.be 
~oye~entwas thj~s_omewhat inconclusive experience of 

arranging a marnage between local self-government and ce!!lmlized 
bure.auc_racy. 

It will be cl:ar. t~at this administration was firmly hierarchical. 
From the provmcta Ggovernrnent (and in the heyday of th-esystem, 

Governor- en 1 ' 
from the d'l d era at the centre) the chain of command 

I d stea 1 Y own th · · II t d stretc 1e .11 rough commtsstoner, co ec or an 
tehsi!dar to th:e~:e~~~ :eadrnen. But_t~~ _hierarchical character is 
onlY partlY r~ ictur~_ ~the organizational_stx:l!cture; t.o 
complete the P - ~...se.e_L)w_personnel structure. Thts 
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was sui generis, though in its historical evolution perfectly under­
standable. The bureaucrats of India \vere not members of-a-single 
civil senjce; nor were there different services for manning the various 
Iev~f administration-central, provincial and district. Instead, 
the structure of services-each 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 one 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 service solidarity which made any general review of the 
service structure difficult. 

The original, senior and most SU!)erior service was the Indian Civil 
Service. In a country where any kind of governn1eriicmployment­
carried 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 I 921 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 noLuntil the-Lee Commission 
report (1924) planned a phased Indianization and recruitment 
examinations were 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 ma~~~_r_of L_e_gJJ.it.ment 
and-;-coverage oL<Ill~v_c::}1; Qf_gov_ernment, but it did not imply 
transferability from one provjncuo another. That was ruled out 
partly by the earlier tradition of indept:~ndent presidency govern­
ments, partly by the im_ggi!_ance attached to the _civil- servant's 
being familiar with the language, the needs and the ways of one 
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-India services of a specialist kind: the Indian Police, 
the Indian Agricultural Service, the Indian Educational Service, etc. 
Structured like theJ <:;_S Whom they served, they enjoyed considera blc 
status but still well below that of the senior service. Far more quickly 
Indianized than the ICS (already the Islington Commission of 1912 
accepted that), most of them also passed soon out of the control and 
protective eye of the Secretary of State as the subjects with which 
they were concerned became the responsibility of provincial govern­
ments. By 1947 only the ICS and the Indian Police remained as 
effective all-India services. The 'demoted' services, on ceasing to be 
al1-I~di~ in struct~re, joined the second main group of services, the 
provmcial. Recruited and employed within the provinces, these 
officers manned_ the less senior posts in the provincial secretariat and 
in the lower umts of government 

Finally, ..If thi~d group of services had developed which differed 
from the all-India and Provi~ices by being intended wholly 
for work at on~ level of government: the central services. One of 
these, the lmpe~Ial Secretariat Service, comprised the 'executive' and 
clerical grades Ill t~e New Delhi Secretariat. The others, such as the 
customs a~d Audit Services, Were engaged on the administration of 
central subJec.ts. _The _most remarkable of this group was th~Jndian 
PoliticalJ'er~Ice, mamly British, its members were employed in the 
two fascinatmg tasks of diplomatic supervision and guidance of the 
princelY states and watchful (sometimes warlike) surveillance of the 
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scarcely settled tribal areas 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 earlier 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 enom10us fact of Indian 
politics. They were present not so much as descriptions in text-books 
and manuals of office procedure, not even as physical buildings, 
rooms, corridors and human bodies, but as established habits, 
prejudices, interests and expectations in both the great am1y 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 Lenm 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 ds..struction would Qg_ fatal, 
wi!Qksillc preservation mi~!!!_be absurd in the changed conditions. 
The humdrum and dillicult 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 meet new needs of government. This job was in some 
measure 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 discu~~-~iTl_ Chapter 4. 

Movement 

If the new Indian rulers received a legacy of government from their 
pred£~es~s. 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 ofmodern Indian politics can be 
explained in terms of the interaction of these t\~~~acies. Many of 
the 'lines of force' in Indian political life run between these opposite 
and strongly contrasted poles. But not all; as Chapter 2 seeks 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 the sphere of 
governme~ concessions hs!_<!_tQ__he~e__lo___dc~entralization, 
devoll!_t!Q..n and eyentuallv pro¥incial autonomy; that the provincial 
civil service grew considerably and to some extent at the expense of 
the all-India services; that even in the (lll-India services men belonged 
~ovincial 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 
i~national movement. 

To give a bri~count of this second legacy is difficult; a national 
movement has facets more numerous and less tangible than a 
governmental organization. We can do no more than select some of 
those wh1ch appear to be most striking and most significant in their 
influence on Indian politics today. 

Probabl~ the fir~ It<llnt...to_be ma~e is__the_Yery . .simple one th~e 
Indian nat~Q~l_!!IOY~ID.ent had_a_t<:latively lonJLhi_story, rea~g 
well bac~-~n~o the mneteenth century. Perhaps it would be more 
accurate to spe~k of ~n !!!_dian political movem_ent, for Jh<L«Xplicit 
dem~ for natwna! I?d:pendence did not of course appear at the 
start. Nevertheless, It •s •mportant that the organization which was 

· · to take over in a pos1t1on power at the end bad been established very 
near the beginning. There had been several social reform movements 

I. · the nineteenth century d · · · ear 1er ID . . . an even a few poht1cal bod1es, such 
as the Bengal B_ntlsh !~dian 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 fom1ed in 1885 it scarcely managed 
to be anything very difrercnt 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 been 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 phases, the early twenties. But to explain 
this calls for some sketch of the strands and stages within the move­
ment. Such an attempt is in any case 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~ 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 to the fore under the impulse of a wave of revulsion against 
Westernization and, in Bengal, in protest against the partition of that 
province in 1905. The rift between 'extremists' and 'moderates' was 
indeed wide, a gulf of generations and cultures. The older men had 
absorbeq_ _all the values of lil;lcral England and sought onjy_ the 
gradual aQPlication of these to their own coJJntry; this was to be 
done by a process of rational arguinent and constitutional pressure 
on rulers who were wortlzy of every respect and' whose intentions 
wer~_hon~l!r~ble.'dn the other sidewere men who, ev~n if they had 
received Western-style education-as moSl·or 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 co-uld 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 DJCU-the 
alie.n mlers were hateful and su~heir regiiDe a_n_irHQlcrablc 
sh_ame not to be endured by the true_ patriot. The influence of such 
ideas was geographically patchy, bemg 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 indeed 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 w~~nce and outright rejection_ of 
~Q!l. In the event, the third way came rather differently. 
It manifested an element of creativeness; in a sense it achieved 
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 were 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 \vas 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 sec each other's point of view and come to 
a reasonable settlement. He appealed also to men of substance in 
Indian society. Though his own possessions were 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 
set upon turning social arrangements upside-down. 

On the other side-if that is not too gross a simplification-there 
was much here to attract also the more ardent spirits. There was that 
strong note of self-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 Britishcr; 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 dlwti. 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, dieting 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 
always clear, at least his tone of voice was different from that of the 
liberals; he did not beg or supplicate, he stated tem1s and b~rgained 
as ~n equal. Fo~ another, Gandhi had a reputation (from h1s South 
Afncan campmgn) for success. Perhaps most important of all, 
':fandhi promised to be able to make Congress keep pace with the 
times of mass politics, to work upon millions instead of thousands 
only. 

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 increasing 
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 franchise make it reasonable to ask 
whether the extent of the previous transfom1ation 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 fim1 foJiow­
ing among the middle and lower middle classes of the medium and 
smaller district towns, that was already a great deal. By I 92 I 
Congress had a membership of some two millions-which compares 
favourably with other nationalist movements. (The UN P of Ceylon 
was perhaps at a 'I918' 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 viJiages. 
Just how far they were touched is more difficult to say. The viJiages of 
some areas were more advanced than others; those of the princely 
states were mainly dormant. Here and there, of course, there were 
intensive, specifically peasant campaigns-such as that led by 13!£.1 
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 organizatio~ for peasants than by them. 
Gandhian social workers went out into villages and Gandhi's name 
was widely known and ~espected, but probably as that of a new and 
impressive holy man wrth a devoted following. The strictly political 
appeal of Congress in rural India was probably limited to a very 
small rural elite-a few better-off peasants with sons going to college 
in the district tow~. The Political public was no longer confined to an 
aristocracy of cultivated gentlemen but it was still quite sophisticated. 
One important consequence of this was th;t it could think in all­
India terms and thus sustain an all-India leadership. 
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There was an ebb-and-flow movement within the rise of the 
Congress in the twenties-as Nehru's Autobiography indicates so 
vividly. But throughout that decade and into the thirties, there was 
no serious rival on the political scene to the Gandhi-lcd Congress. 
To have a serious concern for the political advancement of India 
meant some kind of attachment to Congress. Only among 1\:luslims 
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 early 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 reality one expects some gap 
and it is difficult to say how many moral supem1en 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 unc,Ie 
who somehow 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 real 
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 1237-unchanged through 
the thirties and forties. Numerically the party 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 thirties 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 disputes, however, never 
touched devotion to the organization. The same could not quite be 
said of later challenges, coming above all from two sets of opinions. 
The first was represented by the Co..!!,&rC~!L,soc81ists who formed as a 
group in J~nd 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 considered 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 excessive 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. Sometimes 
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 distinctlQ.n 
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.) Nehru himself hovered with delicate uneasiness between 
both and Gandhi. In any event, the difference between these later 
discontents and the earlier 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-lndian; that this should happen 
was a mark of failure on the part of Congress and error 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 
understandable 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 techni~ues of campaigning 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 responsibilities-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 general points must 
suffice. 

The first relates to the roles of leadership and rank and file in the 
organization. In looking at this question we must of course take into 
account 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 
~erely as an organization of delegates elected 'by political associa­
tl?ns and other bodies, and by public meetings'. By 1908 it had a 
hierarchy of elected committees from the All-India Congress 
Committee down through Provincial to District and even Taluka 
Congress Committees. After 1920 it changed both in scale and in 
metho~s: a membership basis was established and a strong Working 
Com~1ttee at the head was equipped to direct what was now seen as 
a pohtlcal struggle. If the AI CC was the elected Congress parliament, 
the Working Committee-whether chosen by the A ICC or • following 
an am~ndment in 1934, by the Congress President-was its 'highest 
~xecutive authority'. It was responsible to the AICC and this gave 
Its members valuable experience in the business of argument and 
ma~agement. AU points of view found expression on the AICC and 
at times a. substantial cleavage of opinion was revealed. Sometimes 
the Workmg C · · · · d 1 .omm1ttee would represent a maJOrity v1ew an mve 
to hold the mmority's loyalty· on other occasions (as in 1936 in 
~ehru's presidency, when resi~nations were threatened by some of 
his more conservative colleagues-including Rajendra Prasad, later 
to bec.ome first P~esident of the Republic) cleavage appeared on the 
Workmg Comm1ttee itself. There was ample scope for Gandhi's 
magic soothing effect but also for skilled leadership of a more 
workaday variety. The urge was strong to confront the British with a 
powerfully united movement, but it would be an oversimplification 
to present the organization as autocratic. It is no doubt true that the 
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Working Committee exercised considerable directive power over 
the hierarchy of elected bodies. 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 easily 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 team properly balanced in respect of opinions, regions or other 
relevant factors, so the Working Committee, virtually free to issue 
what directives 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 even 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 a9 organization accustomed to carrying out 
Qrders; 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 
existence 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 fanned and it subsequently called upon them to 
resign; as Nehru rightly said at the time, 't.!.!g_mini~trics, beii:!_S 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 easily 
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 committees. The 
rescue operations saved something of the autonomy of the parliamen­
tary wings but also served to underline the supremacy of the party 
centre. In the post-independence period the tussles bet ween the 
organizational andlegislature wings of the part~Jake place in a 
much changed situation. Politics is no longer a battle for national 
fre~om; Co~ charge of the central government as ~II as 
the~;. t~e t~~ty men arc almos_L;Ill __ cabinet ministers; the 
state pohttcJ~n 1s tncreasingly a man of the local political soil,_ its 
product and Its dependant. But although today'SCircQrristances-are 
different from those of 1937, the earlier experiences had their shaping 
influence and Congress is no exception to the rule_ that institutions 
are creatures of their __past. 

The legac~-of the I:Q<;>Jiement. thus contains many_ ft:.aturcs. It 
accustomed Its members to think in terms of the reconciliation of I 
different interests and views within the one organization. At the same 
time it made them used to discipline inside the party. Although it 
covered the country rather unevenly, it thought fairly consistently in 
all-India terms and sustained an all-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 a1 
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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.(irst.Jegacy­
the contrast that still today helps t_g_account for a certain amhiYalence 
of attitude towatds govcrnmC"~t. Even after independence govern­
ment is relied and leaned upon, and at the same time spat upon lJnd 
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 much to the period of nationalist struggle when it 
could be the mark of the truly moral and noble soul to d~fy the law 
and su.!!::._the_ 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 
enough to be able to control the situation, so that the demonstrators 
needed to have no anxiety 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 sec. 
It is to be acknowledged that Gandhi himself did on occasion call off 
or limit campaigns \~1ich promised to be damaging to order andit 
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 
rep@ced_by-.responsible government withyro~r channels for the 
expression o( grie_yances, it has become part of the Indian political 
sg:oe.. 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 settlement 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 one 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 household usc. 

Intermediaries 

This heading i~ ambiguous and requires some explanation. Under it 
are_to be considered those institutions which already in the British 
penod stood as it were between the two contesting forces. For 
altho~gh the stage of imperial India was dominated for most of the 
twentieth._century by the f . . con rontat1on of government an<!.__!!lovc-
ment, the dmlogue between th ---- --- f 

h-- ·- e two was modified by the presence o 
ot er actors These fo h:----c----- - --- -- --- . 
prevented them from ~:es w_ Ich mediated be~wccn the two co~ossl 
worlds. They provided ;ommg wholly exclusive and sclf-contamed 
their integrity was not~ area of overlap. In the transfer of power 
continuing influence los~ and they have been able to exert a 

· on nd1an nolitics 
It might be legitimate to . ~ · . 

'institution' the wh 1 mclude under this head as a col!££!!.Ve 
Ja;Yers engineersanode range of professions-teachers, doctors, 

, soon. Insev I . b n 
government and move era senses they d1d stand etwee 
. ment. They h d b · I d · · n m personnel and would f a ecomc almost entirely n 1a 
with the nationalist cauo cFourse have been in general sympathY 

- se ro h. "t 
leading members. On the ~ther m t e1r ranks Congress drew I _s 
members were government em hand a substantial number of the_Ir 
government colleges do ---..;.;t . ployees-for instance teachers 111 

• cors 1 h ' d 
even others were connected. d~ t e Indian Medical Service-an 
said to work under its aegis 1~ IrectJy With government or could be 
of their professions associat~d ~~~ con~retely, the very subject matt~r 
rulers. In some cases the link m With the Western world of their 
English law, English languag Was s~ecifically with Britain-it '"':as 
values which the professionse, Enghsh history in a word Enghsh 

. served t ' 1 To abandon a career m one or the o transmit and deve op. 
Professions to devote oneself to the 
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Congress was not only a matter of making oneself free in terms of 
time; it also signified a break of some kind in the connection with 
the government establishment. 

There were, however, two SP.ec_ific mediating institutions _o( very 
great importance. Erst, there were the legislative councils and 
assen1biics, the quasi-parliaments of imperial India; Here government 
and movement met on ground that belonged to neither. Here both 
had to abi~ Qy rules and conventions not quite of their own making. 
It is true that the legislati\~e_bodics_o[ the nineteenth century began 
their lives as creatures o_[g_~>Vernment, 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) t~at, 
as' in Britain, the posi~changcd. Membership of these bodies took 
boJh government and mQyenient just a little outside themselves, 
forced each to speak to the other. Of course, success was limited; the 
separate 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-elected 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 arc 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 
early twenties. In fact one of the many 'ifs' of recent Indian history 
is the question as to how the nationalist struggle would have 
developed if the leaders 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, one in favour of accepting and exploiting every improved 
opportunity for entering and influencing the constitutional apparatus, 
would have provoked less resistance and repression, occasioned less 
distrust and misunderstanding and thus have made possible a less 
lengthy road to independence (and, therefore, most probably an 
undivided India). Obviously such a view requires a nunJber_oLbig 
ass!!!]).jltiens. Here 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$econd, 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 m~ even less progress towards the lower social 
levels; in that case, India would have arrived at independence with 
leaders ill-equipped to survive the inescapable advent of popular 
politics. 

It may therefore be that if we had not to regret the distraction of 
the movement's attention away from the parliamentary meeting­
place we should have even more to regret. In any case, as already 
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 course, 
the experience was that of being on the opposition benches. But in 
the precious years 1937-9 there was also experience 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 that 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 least the notion 
of a dialogue or genuine discussion in which opinions and interests 
to be found in the country find free 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 consequences 
of failure. Even stated thus baldly, it 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 easy road for forn1erly bureaucratic 
governments. For Indian politicians of the nationalist movement it 
must have been no less difficult; the impatient protest mentality 
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already noted is one factor and another is the probability (discussed 
below) that in any case a real commitment to discussion is not usually 
found in societies which arc highly segmented and also close to 
traditional ways. 

The second great intermediate institution which was built up in 
impcrt1_!ndia and became part of the legacy handed over in 1947 is 
the systc n of law 'I d tl ·udiciar . This appears, and indeed is 
intended, to cover a grc:.t 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 inJJ.lcca~e_of_parJiamcnt; 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 rclation.Jo 
govcrnmc'lt_WilS inco_!}!Pietc. 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 
the judge of the (civil) district court were normally the same; the 
judges had no executive functions but they w~!!U"IJainly recruited 
frol)l_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 judicial 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 
s~cs. 

The influence of this institution on Indian life has been exerted 
effectively for a longer period than that of parliament. Moreover the 
values implied in its rules and procedures haVe been able to enjoy a 
prestige more immune from political attack. Though there was some 
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opinion in the movement in favO!!!:()~ b_~yco~t o~~h~~_<Jurts, it \~:s 
neyer as str_~g_§Jhat oppose<!JQ__p_articmatJOn m the ~lssc~~bllcsf 
There have been Britishers who have doubted the sui~a.billty 0 

English ideas on impartiality and evidence for Indian conditions, and 
it may well be that the results of the process of Jaw were different 
from those anyone intended. But from the Indian side there seems 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. Indeed, the politic~! 
effects of the hundred years' growth of the legal profession in lndm 
have perhaps never been fully explored. Impact evidently occurred 
at the leadership level: almost notorious was the preponderance ol 
lawyers among top politicians. This drew scorn and distrust from 
many British administrators who often regarded lawyers as un­
representative of the Indian people as a whole and too prone to 
embrace criticism for its own sake. They overlooked the positive 
effect: the establishment of a political class habituated to a world of 
rules and resistant to arbitrary autocracy. (Perhaps a Ghana would 
have shaped differently if its lawyers had been more numerous and 
stronger in political influence. Certainly significant has been the role 
of the bar associations as a centre of resistance to autocracy in 
Pakistan.) Impact would surely be discovered also at the lower levels 
of the small-town pleaders. It seems probable that these men per­
formed a vital function of making a bridge between traditional and 
modern values. They operated professionally in the modern setting 
of the court~ but their clients were mostly embedded in an alien 
world of ancie~t custom. Who more effectively than the small lawyer 
kep.t. rur~l India at least in faint touch with the cities where new 
poii~Icaiideas were growing? Hired to manipulate the mysteries of a 
foreign. legal system, would he not at the same time communicate 
somethmg of the ethos of that system to his clients? , 

Here then was a set of standards e b d' d . d upheld by . d . d m o 1e m an 
estabiishe m ependent institutions and . t d profession: 

· t d' an assocm e 
that the parties o Isputes stand equal in the eyes of the law and have 
eq~al access to th~ law; that an accused man is innocent until found 
gUI!ty; th~t t~le ~vi.dence must be brought forward and sifted before 
an 1mpartialjudoe, that the duty of the. d . d .. ter the Jaw 

d . . JU ge 1s to a mm1s 
having regar .to pnnciples of natural justice and with an indifference 
to the convemence of the politicallv or th . ful No Jess 

1 0 CrWISC power • 
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than the values carried by parliamentaJ_Y institutions, these while not 
native to the Indian soil took firnuoot there. The movement may at 
times have welcomed the existence of any authority standing apart 
from government but this connection is unimp_Qijant; rather, these 
values had already con@ered the minds_oLcducatcd-Indians and the 
movcn_~l}tc:lr~-.y_some of its o_w.nJeadjog_member~fton_!jh~ran~_s of 
ti11Degal profession. It is therefore little wonder that this legacy was 
taken over with respectful care. This is evidenced in the debates of the 
Constituent A~s~mbly, in the Constitution's provisions concerning 
the-judiciary and in the tone of that document as a whole. Even the 
i~on 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 
explgra.li.on designed to dis~r_ whatc!1~nges have taken place in 
the legacies since they were taken over. But the scene is not fully set 
and .the descripti~~ ofthe starting line 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 ta~s bef.ore the Indian politica~m, 
therefore, we need to see into the minds of the relevant men more 
than into fa<:ts and figures. · 

This seems to be trueeven of a problem like that of the poverty of 
,the Indian people. Doctors can tell us what intake of C?lories and 
vitamins is necessary to sustain a human life, economists can tell us 
the average income per head of the Indian peasant and den10graphers 
can give us infornJatiQIUI.s to mortality rates..from variQIIS categories 
o~uses. 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 
w~s by no means the first feature of national self-consciousness. The 
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first generations of Westernized Indians seem to have focussci their 
at!$t.nilim-partly because their rulers did so too-on the reform_ of 
soci'!.Land (eligious life. Only with works like that of Romesh Dutt 
(The Economic History of India, I 90I) does the emphasis change. The 
early liberals of the nationalist movement (Ranadc and Gokhalc 
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 passed 
by Congress in its Karachi session in I 93 I expressed this most clearly· 
So much was this 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 
international comparison and an awareness of a point of prestige.) 
!his commitment itself then becomes a political fact of the greatest 
Importance. It may be worth remarking that this does not yet 
establish the kind of rigid connection between economics and politics 
which is.often postulated. People frequently speak as if they supposed 
that pohtical stability in a country like India depended on the ability 
of the ~overnment to secure_ some particular, satisfactory rate of 
e~s. (They also imply that this adequate rate of 
development is connected in a similar hard-and-fast manner with the 
achievement of a certain kind of popular-participation political 
system. On. both these curious ideas, more is said in Chapters 3 
and 7.) Th1s is plausible only if politically relevant opinion itself 
makes the connection. 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 was 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 could adopt. It is useful, however, to 
see that the movement had in 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 tem1s of 
political forces and structure and how far they could be reconciled. 
The !!_rs_t 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 'the Bombay plan' in 1944; Nehru had 
himself already presided over the investigations of the Congress­
sponsored National Planning Committee during 1938-9; the 
imperial government had established a Planning Department i~19~4 
and had called on provi;;c:es--tOPrePare- scl1emes()[Cconomic 
a~vance. Apart from determining the kind of planning machi~ery 
required, the government would also have to decide on the relatton­
ship under any plan between private industry (with some of whose 
leaders Congress had close 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 ag~my and of 1~1. 

Another great range of problems would concern the formation to 
be given to the political structure itself. As already in~d, a 
system pointing to.wards f~s~a§....~, 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 sense 
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 boundaries had been 
determined by the c~ce.§_Of.,Se!Jguest and acquisition. Some 
of them-Bengal for instance-<:orresponded fairly well to the areas 
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 sentiment in 
favour of linguistic (i.e. linguistically homogeneous) 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 Prudesh (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~c~ould 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 decision-the 
distribution of powers between ce~ and un.iJs, the relations 
between h~e (centre and units) and responsJ..!iliuninjstries, 
and so on. But it was not the case that Congress had spent much time 
on framing model constitutions; after the Nehru All-Parties 
Conference 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 manreuvre. 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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~·just visible at the starting line, there would be the question 
of great importance, albeit indirectly, to political system: the future 
of the movement itself. 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 s1raraj, literally 
self-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 people who had 
achieved self-mastery. But the latter was a COJ!Qition o(_Jlloral 
reP.eneration and soci~truction. 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 sll'araj 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 concentraie its attention on its 
n~oral and soci;UJ:oJe. It should, Gandhi ~ggested; cast off its 
political self and r~-emerge as a Lok Serak 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 \Vorked against the dignity of man. It would be as if India could 
go back and take up again- that programme of social refo~1s which 
her first awakened leaders had taken up in the early 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 alie11_ riJ}~rs left power behind. 
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POLITICS AND SOCIETY 

A problem 

REFERENCE was made at the sta~!_ of the flrst chapter to political 
sys_tem~ in their relations to social structure. It is a fact that many 
accounts of the politics of modern states have given ~!lt attention 
to this relation. This may have been in part a consequence of 
specialization in soci.aL.studies. The student of p.Qli.t..ics 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-contillned nature of the material examined by his particular 
discipline. The close connection which often existed between political 
studie,!_~_!l_d law may have encouraged this attention to institutions. 
Even the links between philosophy and politics did little 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 rea_I.m_.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 sev~ments: 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 studies. If this 
approach implied some closing of the doors leading to ~~~ and 
philosophy, it opened others. The use of surveys, a preference for 
quantitat~ve_data, the attraction of sister-subjects engaged in close 
and exact studies of other kinds of actual behaviour-all these drew 
politics as a subject towards the c~mpany of -~q~ial JH.!tistics, 
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anthropology and sociology. This led to a new or revived interest in 
the impact of so~ial fa-ctOrs in poli1ical_Iife. In the study of electoral 
behaviour-one of the great fields for the di~.E§y of the new 
approach-attention came to be given to the infiuen~~_on vqters of 
clillJamily c_elationsJ_q_cal so_sial habits and so on. But this was ~ot 
the only co!!S1!illJI!.DCe; it naturally happened too that certain guiding 
backg~ound tem1s and concepts derived from SQCiQlogical nnd 
anthropologicaJ _!~eory s_nter<:.~i!!t~_p_Q!ltic~L~nalysis. A political 
sys~em came t(J be sec!:lkss in temlS of its own institutions-parties, 
leg1sl~t~s. bur~aucracies-and more in tcm1s of interests, functions, 
elitcs.and_mlcs. At best, both consequences were all gain, in that new 
aspects and fresh insights were obtained. At worst, however, there 
was some loss ~rasp of the internal coherence and independent 
influence of political institutions. ExploratiO!J of the activities of 
press~~_gr_qups, for instance, ten~ed to concentrate or~_showing__bow 
thcy__upscLthe accepted orthodox accounts of legislatures-some­
times at the cost of failing to sec how the pressure groups themselves 
were sll~.!:d.i!la_J)lcasurc 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, h~been flourishhigata ... time 
when incre~_in_gjn_t_crest is b!!in__g_shown in the politics of 'new states' 
or 'developing_areas'. One reason is no d~ubt th~t, confronted with 
the chalicnge 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 
reason: the relationship between politics and society in the new 
states is often of a kind which for western students of politics is 
nc>Vel- and arresting. If political studies of Western countries did 
until lately tend to ignore the social structure with which the polity is 
ine~ly 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 soc,i~~ and polity had grown up to_gether, continuously 
influencing each other through the country's history. Tl}£. ne81ect of 
sociological ~~!Idle~ oCBrilish politics, for instance, m~~been 
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unwise and unfortunate but it was prevent_~anLhcing absurd or 
di"sastrous by the 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. 
J>or under allen rule society and polity do not grow_lQgC!~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 
prevails the impact of Westernization on the p_olitidLsystem is w~ll­
nigti complete whereas the impact oQsocicty is part.ill.l.Jm_d un.cven. 
This at any rate is the Indian experience. The incoherence o~lity 
and society is fully disclosed only with the starLO.Lt!nlndc.pendent 
P.E.!!!Y· 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 maQY .. oLthe fascinating features of 
Indi!ln politics tQday. It also provides a strong and special 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 sev~ra] wa_ys. 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 ~~ial 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 fom1 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 unavoidable 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; t~re .are 
diffeJent categories operative within the Indian context itself. 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? 
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Y ct it is worth emphasizing that for most students of politics this 
phenomenon is unusual and for that reason at first bafl1ing to the 
understanding. Of course the ~ which political_ ~ctiyitY- is 
conducted certainlv varies from countrv to country. The Bnt1sher who 
seeks to under~t;~d 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 re~ns arc related to the 
main theme. The conversation of American politics may be 'tapped' 
at any level and any place and the language 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 one end that even in this 
socially tight little island politics looks rather different according as 
to whether it is seen in Whitehall or in a miners' lodge. But the 
diflcrences are, as it were, of tone and volume, not of basic language. 
For all participants have shares in a common culture. In some other 
countries 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 Clochemerlc to Paris. Further along this scale would come 
a country like Italy where culture contrasts between the south and 
the north arc pronounced. But even there-with the exception 
perhaps of Sicily's Mafia-politics could be said to be in one language 
with several dialects. 

The case of communist regimes seems different in an emphatic 
way; if we arc to speak of difterences 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 
found tlong with a primAJ.ilY national idiom; the two may not mix 
in sue 1 a thorough way as to fom1 a coherent new language. The 
observer of the Q.Qlliical life of such a state may easily get the 
in1pression th,at things are not what they seem. 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 helpfulj!]_understand­
ing communist political life but it certainly_prO\'CS. an aid to nrobing 
the n~ture "cl- Indian J2Q.litics. Tent~_thrc.e maill_l<!_Qguagcs in 
which political life in India is conducted can be distinguished. The 
lea~·t inl)ppropriate of a poor set oflabels forlhcm would be 'modern·. 
'triditiomil' and 'saintly'. (It will have been already noticed l'h.;t I 
speak of these as 'languages' and 'idioms' while also referring to 
'manners', 'styles', 'fashions'. Perhaps all these tem1s 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 I 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 betwe_cQthe p~IhT~~!_jn_sti~utions 
of a nation state and the structure of an ancient society and, as 
alrea~y suggested, the key to ~olitics today-is -the meeting of 
these two a~angers. Po!ilic.-11 system and social structt~re, so far 
from having grown up together, have only just been introduced to 
each other. Before in~dence, limited franchise and alien rule 
kc;wt them apart. 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 or two patches, sue~ Gandhi's untouchable 
campaigns. With the disappearance of the white outcastes and the 
introduction of adult suffrage, es>lity and -~,ciety come to meet. 
However, to speak of languages of politics still seems 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 POlitics from that of the 'm~tate. This way of 
putting the matter also makes it easier to bring out the peculiar third 
language of saiqtly_oolitics. 
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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 elite steeped in its grammar and masters of its accents. 
Members of this elite 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 imagine 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 the f, 
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 
lndian 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 Parties 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-<:an 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 a different language, for the reason 
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 example 
of 'debate' within the mo~rn idjom would be m~t discussion about 
forms of political organization and relations between organizations. 
Here one would place conflicts between party organs and party / 
groups in legislatures; relations 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. 

M~st evidently, then, this is an important language~olitics, 
covenng most of what is to be expectec! .i!_S_p_olitics. A good index to 
a book written in 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~at many of the apparently familiar items would on closer examina­
tion prove so readily recognizable. It is only to say that if this modern 
language 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 Indian.politics will not look at his subject for 
long 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 pause 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. 

ihat India is even after partition an extremely heterogeneous 
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society is too well known to require emphasis. If the British had not 
already made it clear, India's leaders have amply done so in recent 
years. So frequently did Nch~.u in particular inveigh against com_,· 
munalism, linguism, castcism and the like that the composers of 
newspaper headlines must be hard pressed to make the theme 
arrcsting . ..Bti't there is a big difference between the peri~fore and·' 
after the transfer of power. In British times the division of political 
importance wascOn1111Unal-that is, as between religious communi­
tics-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 J 

Hindu society. (Minority religious communities may still be\ 
important even here-in so far as they often behave and arc 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 fiv<;._grcat strata, ranked in tcm1s of social and 
ritual status, marked and left separate by endogamy and by the 
possession of distinctive attributes and mon•s appropriate to 
occupation. These strata consist of the four castes @rna) of 
Brahmin (priests), Kshatriyas (warriors), Vaisyas (traders), Sudras 
(labourers), together 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~s.....dcrived by some process of division from the basic 
strata. But in the last decade or so the study of caste has been 
remarkably transformed and the new work, embodied in an already 
considerable 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 
religious 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 caste not as mma but as 
jati '-tfiat is as the small local strata form7rly dismissed vaguely as 
SUE~castes. Here is the b~sic 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 rarna groups is of 
reduced significance. (It seems not even to be historically the case 
that there were first l'arna which became sub-divided into jati; jati 
were real groups before l'arna 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 
regarded as of former Kshatriya and now Sudra ritual ranking. In a 
Gujarat village the dominant caste may be the Patidars, in Mysore 
it is the Okkaligas and in Madhya Pradesh it is the Rajputs; these 
are real groups, while the fact that the first two arc Sudras and the 
third Kshatriya is of less interest. 

Seen thus, castes are not five but innumerable; in each small 
locality-varying in area in different parts of the country but always 
~0 be thought of as a cluster of villages rather than a region-there 
Is a distinctive constellation of castes. Each caste is an exclusive 
~ndogo~ous groupanctno-person is outside the system. Each caste 
IS associated with a particular occupation or a limited range of 
occ~pations, the interdependence of castes and the exchange of 
services making for an organic unity in each village. Although each 
~oc~l constellation of castes is distinctive, some castes (even in the 
~at! sense) may be common to several. Castes indeed vary interestingly 
m geographical spread, some being local, others regional. (Brahmins 
are a .so.mewhat special case. Their spread is nearly complete-but 
then It IS not the spread of a jati The Chitpavan and Namboodri 
Br~hmins might be jati, but the~ they do belong to particular 
r~gwns.) E~ch .caste in ev~ry constellation will have its own customs, 
ntual functwns, distincffeatures; 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 man stays in the caste into which he is born. 
But it 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 
recognition of the change; they make claims usually in terms of the 
mma model, pretending to Kshatriya ancestry or adopting strict 
rules of diet associated with 'purity', and in time such recognition 
comes to be accorded. The existence of a hierarchy of ranks is 
therefore compatible with group mobility but this is more true at the 
middle levels where there is ambiguity and room for adjustment than 
at either the top or the bottom. It has also been observed that 
although Brahmins arc at the top of the varna hierarchy, this is not 
completely so in the case of jati. 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 area. Brahmins arc 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 little worlds of jati, 
l'ama is only a reference scale relevant in a limited range of relations. 
The arena within whichjati and village interact is a microscopic box, 
in principle sealed 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 vague 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 wl1ich influence and 
power are absent, but they are present only as attaching to the jati 
groups. For one thing, leadership is fragmented, each caste having 
its own leaders. For another, in so far as there is any leadership 
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. Indeed, 
the furnishing of political services will be a recognized duty to be 
performed by thatjati 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 election; it is given-by 
station in the social structure. Finally, the nature 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 readjust­
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 
produce a 'consensus'-that is to resolve and settle inter-caste 
disputes in such a way as if posslble to maintain the status quo or if 
~ecessary to secure a smooth readjustment of positions; at the same 
time, t~ re~resent the village as a whole in relation to the outside, 
protectmg It from interference and securing favours from whoever 
ha~~ns to be Raj. This too, then, is a comprehensive language of 
poht•c.s-for its own scale. But it may be noted that this language is 
m~re Important as behaviour than description; it is by comparison 
With modem politics inarticulate acted upon rather than spoken 
~bout. This ~s for the simple rea~on that on questions outside the 
httle w~~lds It has nothing to say, whereas within those worlds it is 
so famihar that there is no need for it to explain itself. 

But the studies which have provided us with a model of the jati 
sys~em ~ave been undertaken at a time when the system is itself 
un ergomg great changes. What is happening to the system of castes 
understood as · "? • • 

. Jatt · In particular, is it the case that caste IS bccommg 
more •mporta~t or less? The generally held view has been that with 
the growth of mdustrialization, the improvement of communications, 
the development of urbanization and the spread of education, the 
power of cast~ ~s a focus of loyalty and a detem1inant of social life 
has been.de.chm~g. It might also be added that social reform move­
men~s ~Ithi? Hmduism have been engaged with some success in 
~odJfymg .ntual exclusiveness. Moreover, the national movement 
Itself ~ad ~mpacts in the same direction: it provided a point of 
attractiOn mdependent of caste and by virtue of Gandhi's own 
social gospel brought many peo~le to feel a sense of shame at such 
aspects of the caste system as 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 ritu.al, 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 
effect has often been actually to increase consciousness of caste on 
both sides. More significantly, the improvement of communications 
and even the growth of cities has made possible for the first time a 
wider, more effective, 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 itself as regional rather than local, increasingly ind~ndent 
and COf!1pctitj_\_'c in relati~n ~o ot!l~.!" castes rather than il!!.erd~dent 
and co-operative, and as an organized association rather than a 
natural socialg;.oup. 

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 
also be allowed here to have something of the importance given to it 
in economics: 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 poli.!.!cs is important as a 
langu~ge of commcn_t_ rather than of description or practical 
?e.havi~ur: The outstanding figure of nation-wide importance in this 
Idiom IS Vmoba Bhave, the 'Saint on the March' who tours India on 
foot preaching the path of self-sacrifice and love and 'polity without 
power'. His effective active followers may not be many but his own 
activities and Pronouncements arc 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 dist~ibution 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 ineffectiveness in the distribution programme have 
lowered the temperature of enthusiasm. Some time ago, there 
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. . • h Jp in dealing with the occurred the expenment of takmg Bhave s e . . II d 
. . f 0 Ih". police action was ca e dacoit menace m the region south o e 1 • 1 d 1 . . h b · and gang ea ers · t 1c off while Bhave went m to talk to t e ng • 

present impression is that the dacoits were keen to benefit more from 
the withdrawal of police attention than from the message o: Bl~ave. 

But the direct effects ofBhave arc less important than the Indirect. 
This language has a widespread appeal to all sections in India. F~r 
many·peoplc it is identified with the political style of Gandhi. Th1s 
is a bad over-simplification: for one thing this was only one ~f 
Gandhi's styles; for another, this idiom was already present m 
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 doctrine of the four asramas or life-stages with the emphasis on 
renunciation and transcendence of self in the two later stages seems 
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; 
rema_r~ably few men engaged in political activity within the other 
two IdiOms are striving to be saintly. Its influence is rather on the 
standards habitually used by the people at large for judging the 
performance of politicians. In men's minds there is an idea of 
disinterested selflessness by contrast with which almost all normal 
con~uct can ~eem very shabby. Such a standard is not of course 
applied contmuously or ·to the exclusion of other standards. 
H~wever, it does contribute powerfully to several very prevalent 
attitudes to be found in Indian political life: to a certain withholding 
of f~ll appr~val from even the most popular leaders; to a stronger 
feeling. of distrust of and disgust with persons and institutions of 
aut~~nty; finally, to profoundly violent and desperate moods of 
cymc1sm and frustration. This is not to make 'saintly' politics a sole 
caus~ of ~hese sentiments; only to say that it can add, as it were, a 
certam bitterness and '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 well not strain too hard in that direction 
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 
conservative traditionalist alike. 

Cormption and distmst 

The talc 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 arc presented as being done. Of course, this kind of 
contrast happens everywhere: 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 people 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 recommendations 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 administration 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 arc 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. Anyone 
holding any kind of position of power may be inclined to rcg;trd that 
position in both modern and traditional terms. Even if he is himself 
peculiarly free from the grip of traditional categories and loyalties, 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 modem and traditional arc mixed will vary greatly: there may 
be 100 per cent modernism in the Planning Commission and 90 per 
cent traditionalism in a Mandai (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 is 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 traditional 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 obedience to the rule 
of any traditional society. No doubt in every 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 set of firm social bonds, not yet submissive to a new set. Both 
corruptions can flourish side by side for two social processes are 
contemporaneous: 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 arc 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 <l 

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 general, 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 traditional politics that individuals can be taken as 
P~rsons; on the contrary, frankness is killed by suspicion and every 
disagreement becomes a situation of intolerable distrust. Edward 
Shils, in his study of the Indian intellectuals, found them excep­
tionally conscious of being 'cut off' from the people. But he com­
mented that this awareness went beyond the actual situation; the 
reality is not any special 'alienation' of intellectuals from society but 
rather the 'alienation of most Indians from Indian society', the 
awful way in which caste consciousness (at least in its present-day 
f~rms) 'cuts off most human beings from each other' giving rise to a 
k•~d of 'social blindness'. The intellectual's exceptional awareness 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 as man, man as clerk in an office, employee in a factory, 
~ven student in a college is placed at a distance from his fellows; 
mdeed 't · ' 

1 ' 1 IS not easy to recognize the other as fellow. But this is not 
a 1. _Present-day India strikes many observers as a ruthless and unkind 
societY-and this by way of contrast with the recent past. This may 
seem stra_nge in view of the well-known efforts of the present regime 
~0 estab~Ish a welfare state and raise the living standards of the 
tmpovens?ed masses. Yet the impression has some basis. As the 
status society slowly crumbles, personal ambitions arc released and 
~e_w men press hard on the traditional holders of authority. Perhaps 
It IS to be_ expe~ted that men escaping from a world of set status may 
for a while swmg violently to the opposite extreme of competitive 
struggle for all kinds of power. To caution and distrust of the other 
man the_re comes to be added disregard. This tendency, already present 
before Independence, was somewhat held in check by the spirit 
of fellowship in the freedom movement; it has now been let loose. 



T/re,~cs 

It is, then, the presence, the confrontation and, indeed, the mixing 
of pol~t_ical idioms which c:lomjn;Jtcs the Indian poljtjcnl 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-!!_abi!.;ltion. 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 due 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 jati was in some 
areas a well-established 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 !?arty-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 m)ers ore no hmger protected 
from the influence of traditional politics by the th~(!~ 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 c~steless 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 

c 
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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 fom1al electoral 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 
between parties and between parliamentary and organizational 
wings of the Congress, comes to be seen as a new stage on which is 
being played 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 
direction. For the modern idiom is moving out of its base in the elite 
just as surely as the traditional idiom is emerging from its hitherto 
hidden habitat. Therefore the attempt to show how modern political 
inst_itutions are open to manipulation and exploitation by traditional 
social forces has to be accompanied by equivalent attention to the 
wa~ in which such institutions by their existence constitute modern 
social forces. Unfortunately, close empirical studies are still far too 
few and knowledge of the working of 'inside' politics in India is 
sketchy in the extreme. For instance, the Congress Party, probably 
the most important single political institution in India today, 
displaying within itself most of the important features of Indian 
political 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 tem1s 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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even 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 sector, 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 arc 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 
operation: the Mandai 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 quite 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 indeed 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 everi 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 arc at once numerous and-as 
compared with the hardly less numerous untouchables-economi­
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 
status as a member of a dominant caste but solely on his political 
skill in the new politics. Whereas the first type would operate in the 
traditional 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 
~ven economically weak, provided social and intellectual leadership 
m the past.) 

Thus Congress is one of the great meeting-places of the three 
lang~~ges of politics. That the party has in some measure gone 
tradl.tlonal under the impact of mass electorate politics seems clear. 
But lt.mu.st not be forgotten that a political party as such-its very 
orgamzatiOn, as well as the character of Congress national leadership 
~nd the fact of its governmental responsibilities-is a modernizing 
mfluence. So which 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 P~rhamentary and, even more important, State Legislature 
candtdates; the relations between Pradesh Congress committees and 
Congress State ministries· the character of the agitations and 
campaigns 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 oflices or in traditional tenns 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 proceedings.) 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 issues 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 lobbies 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 fields themselves. The M LA 
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 'elementary' nature. Still he 
learns to think of his state (even if not yet of India) and to talk of 
power projects (even if the big decisions arc taken in Delhi). 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 M LA 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 state ministers have to operate in the two languages. 
Indeed, one might say that the successful chief ministers arc those 
who are equally skilled in both idioms. Chavan of Bombay may be a 
good example of this kind. When Kamaraj was Chief Minister of 
Madras, it seemed that his role was, by his unfamiliarity with 
English, confined to the informal politics of the state, while a 
colleague handled policy talk with Delhi. But Kamaraj has since 
shown impressive 'bilingualism' without English. 

The combination, the containment in peaceful interpenetration, 
of these 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 earlier beginnings. 
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EVENTS AND ISSUES SINCE 1947 

WHILE the purpose of the llrst 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 docs 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 is to hold things 
together, to ensure 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 reorganization of states, a remark of 
Nehru's in 1947 had a general validity: 'F!:~t things must come first 
and the first thing is the security and stability of India.' 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 achievement 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 wonder that any deliberate 
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 early as 1924, had little 
opportunity for growth before the war-so unchallengeable was the 
Congress in the only campaign that mattered and so effective were 
the legal and administrative disabilities imposed for most of the time 
by the government. But in 1942 the ban on the party had been 
removed o_n its expressing its willingness to be associated in what had 
become, smce Russia's involvement, a people's war. Their policy 
alienated them 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 useful for it put the party 
in a position after independence to establish strong points in certain 
areas around particular grievances. One such area 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 
already 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 
effective government control. A change in the party's national 
leadership and a sharp 'left' switch of policy early in 1948 trans­
formed Tclengana'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 state was not wholly accidental. As already mentioned, 
Congress activity in those units had always been on a reduced scale 
and its relative advantage over other parties therefore less marked. 
In some states the winds of political change seemed scarcely to have 
touched either 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 envoys 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 standstill 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 ofTelengana 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 Deccan, 
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 another 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 
India had not at that time decided to which of the new states his 
kingdom would accede. An incursion of tribesmen from Pakistan in 
Octob~~ 194~ 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 
Governor-General that 'as soon as law and order have been restored 
in Kashmir 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 cease-fire 
agreement of l January 1949. As the Kashmir dispute pursued its 
subsequent sad course through UN debates and commissions and 
unsu:cessful bilateral talks, the cease-fire line has become a de facto 
fro~tie~, each Part of Kashmir being incorporated in practice in the 
terntones of its occupying and supporting power. 

Hyderabad and Kashmir were the two salient points of physical 
force a~ong th~ line of the problem of the princely states. But the 
whole .lme was Intimidating in its complexity and potential for chaos. 
He.re It ~as a case of being bound to construct, and construct 
quickly, If worse 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, 
through the last Viceroy, Lord Mountbatten, to discourage separatist 
aspirations 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 crcatedstates portfolio had much to do with this preliminary 
success; these qualities were also needed to sec 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 
provincial 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 these changes. This massive tidying-up operation caiJed 
for a great deal of negotiation. Even when completed it called for 
much Patient administrative readjustment: the extension of provin­
c_ial administration into the merged areas; the approximate assimila­
tiOn of the position of the new unions to that of the provinces in their 
relations, financial and administrative, with the centre, and also in 
the~r internal system of government; the establishment of almost new 
regimes for the centrally administered units. 

This work settled some immediate problems; it also dictated 
certain features of the new Constitution which was under discussion 
during the same period. In particular it meant that the units of 
federation would not be of the same kind but that these would be 
nine 'Part A' states (former provinces), eight '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 specialjustification 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 fom1s seem such 
1•ieux 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 
themselves considered it worth while devoting a not inconsiderable 
part of their energies 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 nominate~) from the former princely state areas 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. 
Second, 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 Am.bedkar 
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 arc three, 
and to each 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 relationship between centre and units is worked out in 
detail (Committees 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 least 
to force an adequate statement of reasons 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 Rajpramuklzs 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?' 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 unforeseeable 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 selection. 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 ( !94 7) to have elected 
Governors. The change reflected the leaders' experience 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 arc in nom1al times constitutional 
heads, but already since the Constitution 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 
had enough experience of trouble in the states and enough imagina­
tion to see 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, moreover, 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 levied and collected by the union 
and distributed to the states. This last category includes income-tax 
and may include excise, and the division of proceeds 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 necessary for this 
purpose. Further, the centre is able to give directions to secure no 
impediment to its own functions in the states. 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 
c;imple 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 
security by external aggression or internal disturbance; a breakdown 
of constitution in a state; financial crisis. In each case, the emergency 
is announced by Presidential pr-oclamation 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 
Chinese 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 either 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 (I), and the list is followed by six 
clauses, all of which take the form 'Nothing in clause (I) shall afrect 
the operation of any existing law in so far as it imposes, or prevent 
the State from making any law imposing, reasonable restrictions on 
the exercise of the right in the interests of'-public order, decency or 
morality, friendly relations with foreign states, and so on. 'The 
freedoms guaranteed by this Article', said a critic in the debates, 
'become so elusive that one would find it necessary to have a 
microscope to discover where these freedoms arc whenever it suits 
the State .. , to deny them.' In fact the framers went further: chased 
by the nightmare of a government hamstrung and enfeebled 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 fail 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 
rights. The American and French draftsmen of rights in the 
eighteenth century had an easier task. For one thing, theirs were 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 
usc 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 especially 'entrenched'. On the contrary, they 
are not even among those ('federal') parts of the Constitution whose 
amendment requires 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 effect) 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 guarantee 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 
by 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 all set out in the Constitution and schedules. 

Political construction could not wait on the making of the 
Constitution nor would it be confined to matters of which a constitu­
tion could take cognizance. A large part of government and politics 
alike began to take shape before 26 January 1950, when the new 
republican Constitution finally came into force, and the work went 
on afterwar~s. ~ith states to be integrated, refugees to be rehabilita­
ted, a constttut10n to be drafted communists to be controlled and 
mouth.s to be fed, it is not that I~dia's leaders were free to contem­
plate m c~lm leisure the structure of government. Nevertheless, 
severallastmg changes in the machinery of government forced them­
selves even o.n desperately busy men. Indeed, many of the changes 
were neededJu.st because there was so much to be done. This, in part 
at l~ast, e~platns the adjustments in the ministerial structure. The 
cabme~ of mdependent India which was sworn in as successor to the 
Executive C~uncil of the Viceroy was a body of fourteen ministers. 
In the followmg five · · b dd d Years several junior m1msters came to e a e . 
Grad~ally-and helped by the recommendations for orderliness 
made m the report. of Gopalaswami Ayyangar, himself then Minister 
of. ~ransport-a hierarchy of four ranks emerged: cabinet ministers; 
m1msters of state (also re"er d t " st·1ge rather than clarity, . . f . 11 re o, ,or pre 
as mm .. sters o .cabtnet rank) who may have independent lesser 
por~fohos ~~be m charge of a department within a ministry under a 
cabmet m1~1s~er; deputy ministers; parliamentary secretaries. By 
now, the mm1stry 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 senses. 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 virtue 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. or 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 Sirigh before mid-1952; 
subsequently, Deshmukh and Krishnamachari. Others again have 
left to take appointments as state Governors-perhaps one of 
India's equivalents of a seat 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 



88 THE GOVERNMENT AND POLITICS OF INDIA 

services structure was preserved in its non-unified character: state 
services, central services and all-India services. While 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 I CS 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 lAS) estimated the 
need at 250 men, and this was no more than a minimum replacement 
that took little account of expansion. Yet 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 enterprise-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 factories, 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' ministries, with the permanent 
secretary of the ministry often as chairman of the board. Finally, 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 
chaim1an it would enjoy 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 case the battle was not merely or mainly one of 
policy in the cause of planned economy; it was one of constitutional 
structure in the cause of strong central direction of governmental 
economic programmes. 

1 f political construction must be understood to comprehend on 
the one hand administrative structures, it must also be taken to 
include party organizations on the other. In this part of the t~le 
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 
effective 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 
Soviet-Allied war, and then its readiness to sec the Muslim League 
demands as legitimate and even progressive, had c@pled 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-- p~rposes in the 



90 THE GOVERNMENT AND POLITICS OF INDIA 

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 seemed to him that 
there 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-'constructivc 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: S~nka!:f~~ D..£Q, ~s 9c_n~ralSccretary of 
Cgnsr~s.s, _h~d $XPlaiq_ed_ in_ a_p~ty_ circular in .AI.Jgi,ISt .1947 t_hat 
I_nd!a'~n~ecl}or.uoity a.nd ~tl!bJe &,.ov~nmco_nt i_n the coming period of 
trial and peril 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 direction. 

To decide that Congress would be a party was not to dispose of 
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problems but only to settle the range from which they could arise. 
(Even the decision itself could get overlooked in moments of special 
emotion: in 1953 Nehru said: T~~ ~ongre~ ~ !_h.f! country and the5. 
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 decision banning parties 
within the party. The Congress socialists became the separate 
Socialist Party. But parties within the party were one thing; another 
related 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 separate 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. But 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 
~_0arya K!j.Qa_la:ni resigned from his position as President of 
Congress, explammg 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 seemed to have more troubles 
with their own party organs than with other parties; in the 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 stream of excellent general advice, 
encouraging mutual consultation between party and government 
leaders and urging the former not to try to control the activities of 
the latter. Such exhortations proved none too effective and by 
mid-1949 the Working Committee had to direct 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 opmions and temQeram~nts_w_hi~h sa w_India _thr.ough to 
s~fety. 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 Deo, a middle-way Gandhian, had 202. The necessary 
absolute majority was secured 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 end of that year to fom1 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 
as the party's candidates. . 

Tandon was ousted from the presidency of the party by forcmg 
the party to choose between him and Nehru. Nehru's claims were 
total: control over the leadership of Congress. Either Tandon 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 question in Nehru~uifcl.irne that party 
and government at the centre could be other than in complete --- ---- --
h~Imony, 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 variety of opinions and Nehru'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 
~amaraj seem to work easily 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 

elections, 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 
increase 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 fom1er 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 arc led. 

Seen 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 stood for.Nehru's 
and Gandhi's Congies""S,--but others were given the Congre~s_ label 
b~aus~ the_y were_g<:>ing to b~SJ:!£Cessful. Men of great IOCa'finfluence 
were not easily to fail at this examination. Even those whose al-
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legiance was not secured before the elections-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" ofseats:-Thus, 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 preference 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 
sea~s .. such totals of votes may, however, be misleading. As between 
socialists and communists, for instance, they do not reveal the 
number of constituencies over which the votes were secured. In fact, 
the socialists and KMP together spread their optimistic effort and 
put 391 candidates in the field, while the communists chose to 
concentrate 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 later 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 



EVENTS AND ISSUES SINCE 1947 97 

categories of 'other parties 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 amtirs 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 economic development. These issues are not resolved 
within the decade; they arc 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 ove~ 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 JusticeS. 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 easily stilled. They might 
bide their time a little, but soon they would try to demonstrate that to 
ignore them would damage unity more than to recognize them . 

.-Especially insistent were the voices from the south :"l"elegu-speakers 
were in parts of three states (Madras, Hyderabad and Mysore) and 
demanded an Andhra state of their own; Kannada-speakers 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 Tamils., 

The frustrations were sufficient to cause anxiety inside Congress, 
and the party, late in 1948, appointed Jawaharlal Nehru, Yallabhbhai 
Pat~l and Pattabhi Sitaramayya as the ('JVP') Committee to look 
agam a~ the question, presumably from a more purely political 
standpomt. Their report also advised against linguistic states, but 
did ~o with certain reservations. It was evident to good politicians 
that mdeed a point might be reached when unity would be not helped 
but harmed by continued resistance:1Jnfortunately for the status qua, 
they in almost so many words said "so. In particular, they rather 
singled out the instance of Andhra (Sitaramayya's home area) as one 
where 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 Patti 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 areas 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 donc-'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 arca.,In the end the States Reorganization Act of 1956 provided 
for a Bombay state undivided and enlarged by the inclusion of 
additional Marathi-spcaking 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 
ncar-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., 

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
east 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 :I Assam (Assamese language but with significant Bengali 
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and tribal minorities); Andhra Pradesh (Tclcgu); Bihar (Hindi 
mainly); Gujarat (Gujarati); Jammu and Kashmir (Kashmiri 
mainly); Kerala (Malayalam); Madhya Pradesh (Hindi mainly); 
Madras (Tamil); Maharashtra (Marathi); Mysorc (Kannada); 
Nagaland; Orissa (Oriya, with tribals); Punjab (Punjabi and some 
Hindi); Rajasthan (Rajasthani and some Hindi); Uttar Pradesh 
(Hindi); West Bengal (Bengali). (It should be 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 areas arc 
disputed by Pakistan.), 

The states as reconstituted seem in the main to be stable entities, 
though further minor boundary adjustments arc not ruled out. 
Perhaps the only doubtful point is Punjab. Here the issue is not a 
sim~le 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 ~ikhs had for many years their own political organization, the 
Akah Dal, and talk of a Sikhistan was heard by the British (1946) 
Cabinet Mission. Disappointment on securing 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 fifties, but made little impact on either the 
SRC or the government. The leadership of Master Tara Singh 
seeme~, as so often in the past, to be at once fiery and unccrtain­
reflectmg perhaps the community's own divisions and its inability to 
agree o~ whether intransigeance or conciliation would secure most. 
The mam leaders agreed in the 1957 elections to back Congress­
th?ugh Tara Singh attempted a last-minute reversal-and a compro­
~Jse :orm~la on language policy in the state was adopted. But 
dJ~sat~sfact•_on and distrust manifested themselves very soon; the new 
agJtat_JOn, _mvolving mass arrests, culminated in Tara Singh's 
allowmg himself to be pressed by ardent supporters into a fast to 
death for th~ cause of Punjabi Suba. The government remained firm 
and Tara Smgh lost much face by abandoning the fast in return 
merely for a promise to have a commission to inquire into Sikh 
grievances; the newspaper photos showed him engaged in the menial 
task of shoe cleaning as a penance for his unwillingness to die.J 

States reorganization is best regarded as clearing the ground for 
national integration. It seems 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 seem 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 ofT 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 forn1er 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' (I per cent). 
The drawback to Hindi is that it places the non-Hindi areas (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 to a limited extent from the educated classes of other parts. With 
the Report of the Official Language Commission (set 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 t~e newly powerful regional languages were by no means pro­
Engltsh 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~ges 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 had all manners of virtue 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 at the damage that would be done to the unity of India, to her 
educational system and public life and to the people of the non­
Hindi areas who would be placed' at a serious disadvantage in all 
competitive fields. In the south the cry of 'Hindi imperialism' came 
to be sounded loudly . .:,-he 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 committee 
of parliament (a further procedure imposed by the Constitution), the 
issue had become one of first political importance. The Committee, 
while very firmly endorsing the Commission's views, expressed 
anxiety 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 
'impo.ition' 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 indefinite period. The Chinese war, and perhaps some 
Hindi pressure, secured 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 areas. 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 literature 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: 
translntions may incrense in volume and improve in quality; greater 
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attention may be paid to the teaching of English at least to those 
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 arc 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 tcr­
ritoriaL,Since an attempt was made 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 events?, 

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 
of the community, the Muslim League, died a natural death except 
i~ 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 
I 961 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 Hindu 
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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 

c.-·Or 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 
stulra 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 leaders 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 Committee 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 
ministers attended and Nehru sent a message. While on the one hand 
the voice of submerged Muslim protest was clearly heard-the 
demand for proper recognition of the Urdu language and a cry that 
Musli~ 'life, honou'r 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 a- States Chief Ministers' Conference on 
Na,!ional Integration ~as held, at which attention was given to 
communalism and langua'ge problems; three firm decisions were 
made in favour 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 D M K had begun to put 
forward in Madras-and which were later made unconstitutional 
by the 16th Amendment). The National Integration Council, set up 
as.~ Permanent body and composed of Prime Minister, Home 
Mmister, 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 Week and the taking of a national integration pledge by 
schoolchildren and citizens. Before sceptical minds had much time 
to cast doubt on the value 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 dcrclopmcllt 

The place of national integration as an issue in political life is both 
important and clear; that of economic development seems 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 tc'nds 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; ifjoo slow, it~ill 
prove fatal to the present political system. Then again, from the 
other side, economic 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 economics 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 
easily 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 these to 
take sufficient shape to be grasped; the first general elections which 
somewhat helped this process came only four and a half years after 
independence. Moreover, there was indeed little disagreement 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 a large and central position and 
its skill in exploiting it. But in examining this we shall sec that 
developll).ent policy has after all influenced the shape of political 
alignments. 

This third factor became prominent in the period between the first 
and second general elections (1 9S2-7). By this time public debate on 
problems o~ 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 agree on certain 
general goals, their policy interpretations could differ: what kind of 
land refor~s, what sort of industrialization (cottage and small-scale 
or ~teel mills?~ and whose investment (public or private?)? At this 
penod ~he mam Policy criticism came from left of Congress. The 
e~onomic an~ social conservatives were comparatively quiet by 
VIrt~e of ~hetr location: those outside Congress were in political 
par.ttes (Hmdu Mahasabha, Jan·Sangh, Ram Rajya_ Parishad) whose 
mam platforms are r~ljgious and communal and whose economic 
programmes are imperfectly worked out; the larger number inside 
Cong~ess. wor~ed mainly behind the scenes, urging caution and 
etfectmg mactton. 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 either insufficiently strong 
or insuflicicntly different from Congress to worry about. Moreover, 
the Congress government had moved in two important directions, 
each 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 clements 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 
majorities of scats 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 sense: since the socialists and Congress were in fundamental 
agreement on the key matter of economic development, they 'should 
not f_ritter away their energies 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 Nehru felt unable to enter into such a ~ommit­
ment. Both sides' leaders 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, 
greeted the failure with relief because it meant that their insistence 
on the 'equidistance' of socialists from conservatives (Congress) and 
communists alike could be maintained. Others, represented notably 
by Asok Mehta, 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 virtue of necessity. The soci<llists alone 
could not create an effective opposition, but then was this what 
India required? Might not the usual idea of opposition be 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 economic 
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 leader, 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 san•odaya (roughly, social regenera­
tion by voluntary service instead of state action) and his road the one 
'of Bhave's blwodan. 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 
hi~ banners of ideological purity. For over two years the Praja 
Socialist Party groaned with internal divisions. 

Congress made matters ~0 easier 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 programme' some of the left's fourteen 
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 Avadi Congress session of January 1955: 
'planning 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 to 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 
tux 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 budgets, in the second Plan and in legislation in the 
late 1950's. 

A centre P~lrty can hardly avoid conducting a war on two fronts. 
The Avadi operation was successful in that it seemed to scatter the 
left and enthuse much of Congress itself without unduly alarming 
the conservatives inside or beyond the party. But in leading the party 
towards a 'socialistic' society, Nehru was certainly following his own 
inclinations 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. · · · As a first 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 elements 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 lat~r 
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 economic development, it would be mislea~­
ing to pretend that this is the whole story. On the contrary, 1t 
remains the case that many policy questions have occasioned 



114 THE GOVERNMENT AND POLITICS OF INDIA 

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 the 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 directions 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 useful as inter­
mediaries who may be able to influence the operation 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 expands, so, in these ways, 
does the job of the politician. His need and desire to make friends 
and influence people find new means of expression. 

Problems of economic policy in relation to the need for develop­
ment have affected governmental administration as much as they 
have influenced political alignments and the activities 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 argue 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, chiefly 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 areas of adjustment 
have been subject to the influence of the National Development 
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 tenns 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 setting 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 furthe~ 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 extent 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 people. 

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 year enthusiasm from the 
Indian government and the offer of funds from the US government 
had brought into existence a Community Development (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 efforts 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 ~Y 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-fledged 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 (BOOs) and nearly a hundred times as many Village 
Level Workers (VL Ws). 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 clements 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 Mehta, 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 indirect elections; 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, tem1 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 Jess well known, Jess 
accessible and less susceptible of sure generalization. It seems, 
however, that most states have officers (together with committees 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 one 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. 

T!!_e p~riod after 1952 has been described as a period of operation 
in whiCh ihe great issues of national integration and economic 
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 issues, even when properly met, 
ar~ not such as disappear. The period of operation goes on. 

Nevertheless, it may well be that 1962 will come to be seen as 
another dividing line. The reorganization of states and the intro­
duction of new processes at the local levels of political life were both 
practically complete; the permanent effects of the c.hincse 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: o_bservers suggested that the breakdown of Sino-Indian 
fellowship was a shock from which he never recovered; yet his 
resilience also showed itself-in an impressive recovery of at least 
outward 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 Nehru's leadership 
even before 1962-he was politician enough to like to sec how others 
~ere fe~ling before he gave a lead; second, we have to admit that, 
Ill the Important matter of the 'Kamaraj Plan' (the scheme put 
forward by the Madras Chief Minister whereby Congress ministers 
would resign to take up party organization work-sec also below 
p. 177), he showed_that he was still capable of exploiting skilfully the 
initiatives of others. On the whole, therefore, the 'end of the Nehru 
era' could 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 firm shape; its leading builder 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 di~logue between 
two inheri~~t_r_adi!.ions, 'government' an<:t'IJ10vcment', a dialogue 
taking place within a 'mediat!!!g_framc.work' of pqrl.i.amentary and 
judicial processes which can properly be regarded as a t'tlird_trad­
ition.--

The trad~tiO_J!S have all_\lndcrgonc._ great changes. 'Goye_rnment' 
has changed least-partly because administrative p__roccsses are sud­
stantially dictated by factors whi~nge slowly-whereas 
'movement' has, in appearance at least, been transformecL[rQ!Jl a 
coperent single national front into a ~iegat.e.d_pattem of po_liti.cal 
forces. The framework continuously influences the conversing -elements; they, by participating in the regulated conversation, make 
their own contribution towards moulding the framework. 

All three elements are of course 'ideal' and separated o~for 
e'ill.Q.Sition. The patterns of behaviour and the processes to which 
they refer are in practice mixed; one instillltion therefore__p_artakes 
of more thaiLonc_ clement. The chapter headings have a tidiness 
which must be denied to the contents of the chapters. 'Cabinet' must 
thus appear in all three places, 'party' certainly jn 'framework' as 
well as in 'political forces'. This is only to say that the whole is a 
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 c~~e 
of adm!!!istr<ttCie life. -

119 
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The civil servams 

As already explained in Chapter 1, it was neither 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 
easier and more difficult, one of discriminating adaptation. This has 
been done piece~ and minimally, ~ot by comprehensive review 
and radical reform. This is itself a remarkable fact. Aroongp_olilicians 
a~s and o.fJill__gq_r.tie.s_ then:~ha~Q_e~.!L ah:nost continuously a 
g~at deal _of t~lk.J!Q..ouLthe need fo_r_ a_complctely new kind of 
administration to meet the fresh needs of a planning and welfare 
state. But Indian administration seems resistant to change, while 
non-administrators are not easily 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 evident concern of some politi­
cians, no sufficient opportunity for major overhaul of the civil 
services. The Constitution in its 'Part XIV: 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 already 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 lAS (Indian Administra­
tive Service) and IPS (Indian Police Service) as the only two all-
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India services common to Union and states (and regulated by 
parliament), but it provjded that othe~s 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 
'pojiticS: at <?ncc_in._to purest a-dministration: 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 arc reluctant to sec 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 
people. 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 services-engineering, forestry and health and 
medical-while resisting the proposal for a fourth, for education. 

If almost any account of civil servants jn India begins witb.-the 
I AS it is bccau~e ~his service has inherited much of the_prestige-Gf its 
pr~deces.sor, the ICS. In mere number it is insignificant: the total 
au-thorized strength in 1962 was about 2,200 (already 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 (already 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. TJ!e 
normal recruitment has been less than 100 persons a year, about 
25 per cent by promotion from other services and the balance by 
CQ!!l,.P~titive examination. The direct intake rose fairly steadily from 
33 in 1947 to 73 in 1959 but the Krishnamachari Report (1962) made 
it clear that the annual figure needs to be ncar 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 except that Essay 
and Language (still English) papers and General Knowledge arc 
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 rus1La1...1h.is._cntran.cc_to the 
e~ coros is considerable: there are over 5,000 hopeful men each 
year for the 250-odd places (IPS and certain other superior services 
compete along with the lAS). This is about 1 in 14 of all India's 
graduates and as many as I 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 (even of the 'firsts', only I 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 lAS. Of 350 
appointees over a few years, 200 were sons oJ gg_y_ernment officials 
and a further 100 were frolll..P.rofessionaLfamilics. Nearly 100 had a 
'public school' education in India or abroad. Only rS per 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 one-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 the 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 lAS 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 those who take it as their regional language are not 
required to take any other language-nice iilustration of Hindi's 
favoured position) and in Riding (a quaint survival, even though 
there certainly arc some rural areas where jeeps 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 three 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 'executive' 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 'ethos' 
has been astonishingly preserved. Their jo~ is honest administration 
without fear or favour; to _!:>c part of an elite 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 arc new. Their prcdcccsso~s 
were themselves the government; the lAS arc servants. Thc1r 
masters are politican-ministcrs, often innocent of administration and 
its requirements, responsiblt!"to an elected assembly and sensitive 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 lAS seems to accept the challenge: they sec their 
role as still crucial but to be played in a new style; they go from 
Mussoorie willing to learn that style. 

Although the lAS and IPS are all-India services, they consist of 
state cadres. Each entrant into the service is allocated to a particular 
state cadre and in that cadre he stays for his career. The initial 
allocation is influenced by the officers' own wishes, the top proba­
tioners having more choice than others. But these wishes may not be 
decisive, for they may not fit in with the states' needs. Moreover, 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 
th~~l!!.~~~ from, say, Orissa or Assam stands a good chance of 
being allotted to his home state if he so wishes (quite a number of the 
men are happy to have a career away from their own home state); 
hi~ellows from Madras are so much more numerous that many of 
them will be allotted elsewhere. 

To become a 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 
he has been 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 his passing out of the Academy. This on-the-job 
training involves the performance of some duties as well as attach­
ment to more senior officers; apart from quite a short period at the 
State Secretariat, the work will normally be in all the parts of district 
administration-collector's office, treasury, land settlement 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 eighteen 
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 State Secretariat. 

During these early years of a man's career, his progress is in some 
measure watched by the appropriate personnel division of the 
central Home Ministry, but the postings will have been the concern 
of the state government. Thenceforward, however, his career move­
ments arc more variable. Although central secretariat posts are not 
reserved for the lAS (they were for the lCS), the central ministries 
expect to be able to rely on filling a substantial number of key posts 
from lAS. In 1961, 404 out of 1,419 senior lAS posts were centre 
posts filled by deputation from state cadres of the lAS. The factors 
which determine the career movement of an lAS man between centre 
and state are several, and evidence regarding their relative strength is 
not easy 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 seems 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 '1 

suggestion that weaker ministers prefer local men or men of their 
own community or political viewpoint, while stronger ministers like 
to have men from outside the state as impartial top administrators. 
The wishes of powerful state 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 lAS 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 Secretariat Service arc the 
main non-technical ones; the technical services include Geological, 
Archaeological and Zoological. The establishment of separate 
services, each with its own pay scales, conditions and rules is usually 
justified in terms of the distinctive requirements of each of these 
groups of functions: they can lay down their own recruitment 
standards and procedures and offer satisfactory career 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 Joss 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 jealousies these arc mostly 
harmless and may even have their useful aspect in service pride and 
loyalty. 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-technical ones. Second the case for some all-India services 
belonging exclusively neith;r to central nor to state and distinc~ 
from the central and state services, is on general political grounds 
very strong. Third, the pride and loyalty of members with regard to 
their own service has not only an administrative usefulness, it serves 
also an important political purpose by supplying a stiffening and 
independence of spirit to a bureaucracy 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 central 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 I CS 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. About sixty key posts 
were incorporated in the new cadre which was to be filled by officers 
with appropriate qualifications not only from the ICS 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 ~stablished. At an 
initial strength of 120 these posts were to be filled by men selected 
(by a committee of senior secretaries) from the lAS, 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 Pool 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 field of private enterprise, government had naturally 
entrusted this important sphere of activity to its valued and 
experienced 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 Management Service and after much hesitation a decision 
in Iavour o!sucna new SClTice 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 enterprise. 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 pressure from existing services, 
especially lAS, who saw an area of valuable employment being 
taken too firmly away from them. In the event the compromise 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
stration 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 
other places that if a bureaucracy becomes a leading avenue for 
social mobility in a country with an otherwise rigid social structure, 
there is some tendency for the bureaucrats to develop independent 
political 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 elitist lAS is drawn to the extent of 25 per cent from other 
services by promotion. The proportion of posts filled by promotion 
in the other services is even higher. In the states' civil services the 
position on paper is 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 
t)J.e~betw_ee.n..grade.s or c~_ss~ in tern1s _of _pay~sjmd 
s!_l!tus. 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 
'superior') and others and between classes within services, such as 
the central secretariat service. India is a country in which most men 
speak enthusiastically 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 see 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 ofr 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 D.ilLCommission 
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 clement 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 p~oposed 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 the 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 1:43 in 1939 to 1:7 in 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 finn exposure of the unsatisfactory nature of the Staff Councils 

E 
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as machinery for consultation and negotiation (their powers being 
limited to advising the ministers) and strong recommendation that 
government should go ahead with genuine Whitley Council arrange­
ments (as indeed alreadY suggested in 1947) together with compulsory 

arbitration. Payment which is regarded as fair, conditions of work felt to be 
reasonable and a machinerY through which grievances can be met­
these are basic to good bureaucratic morale. But there are other 
factors. One of these is the pattern and style of working dictated 
mainly by the structures and procedures. Paul Appleby's contro­
versial survey, Public Administration in Indiu, at least did well to 
press the analysis of admi~is~rative faults beyond the too-sweeping 
popular complaints. It. w1ll m~c_ed_D!jlt dc:>_ to say simply _that .the 
bureaucracy is too large (when m fact there arc at some of the higher 
levels too few for thefncrcased work to be done), that it is i~cient 
~n~~p:ypt (when these tcrm_s arc too vague to bCl1clpful in 
md1~atmg what is needed ~or Improvement) or that there is 'red 
!ape (when so~e of what ~~ covered by this phrase 1Sa~~a1 
"!'art of the busmess of runnmg a responsible public service) No · 
~t much more than a starting point to record the impr ~ · r 

1~ 
lmh pregnable indifference and massive sloth which assails e .s1.0tn ° 
t e clerical 1 1 f a v1s1 or to 
h h eves o government offices. It seems agreed 1 

t at t e well-ordered bureaucrac 1 f b h . . ' lOWever, replaced b ·· -- · - ---· · y_ e.J_ Y t e Bnllsh has_notyet been 
tlie new r-'!!\~9uall~ we]l_-!Jr9er_<;d_ one more fitted to th~ n~c~of 
· P annmg and welfare ..st"'· 0 -- --· curiously elong~t~ -- - · - · . w.c. ne trouble seems to be the 
secretariats-te d" shape acquired by most hierarchies in lndian 
Tr ---.. n mg to further th 1 -- . ne onruna:J fair! . 1 e purpose ess passmg of paper 
to have afford d ~mp e pattern has been strctcbcQ.ilnd this seem~ 
·-- e Increased scollC..fo k ... n~'· pre-independence d . ·' >L.W.c.a nesscs l-8dJlaps nrcsent in 
- - a_mm•strat •an · d"strust f t\ CX£.~C zeal ..fu . · . 1 0 1e man b~ow, 

rcaclll·na _.____. • r coll~tmg even famtly_r~lcvanLopinions..bcfore 
' .,....LI.lOl..;Js!Ot:~S and '" · · 

tl t
. f ~ pre.ercnce for co~ordmatmg.and advising 

1e ac 1ons o oth h --- · · . cr~ ri.!t.<lr.Jb!l.IJ..J!llder_taking _direct execution. The 
u~;ual levels nowad<_l~s arc: Secretary, Additionafsecrctary, Joint 
Secretary, Deputy Secretary, Under-Secretary, Section Officer (Class 
1 and II), Assistants-Clerks (Division 1 and II); efforts at streamlining 
bY eliminating Additional and Joint Secretaries and Assistants have 
been allegedly defeated less by work requirements than b~ status 
needs. On the other hand, Organization and Methods umts have 
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been steadily at work for a decade and conduct a continuous battle 
against duplication and delay. (The 0 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 leisurely days, the tendency for status-consciousness 
to kill team-working and the dilution of quality (perhaps particularly 
at the 'executive' level) consequent upon massive expansion of 
numbers, little direct recruitment and over-rapid promotion at 
certain middle levels. No __ q_oe _ _Q_Q_u_pj_s th111_ there. is a substantial 
number of most able andde~icate~ t.op ad!lli~ist~~~;;nor_t_bat the 
young_~ntrants iJ1!9_th~eno_r_servlce~a;re_ofa_s_ 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 those below them, yet they them­
selves cannot escape 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 which is an essential part ofthatjob. It is 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 imagineSv-The civil s~~11dependent India is 
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 011 Public Admillistratio11 

pointed out that 'the psychological atmosphere produced by thi~ 
persistent and unfavourable comment is itself the cause of further 
deterioration, for peo~le will begin to adapt their methods, even for 
securing a legitimate nght, 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 Repqrt-has 
been widely shared. ~vera~ explanations of increased cot:ruption 
have been~red: the wartime decline of standards jo the iltea of 
war contracts; the incr~sed SCOQ~_f9_r _C9J:-IJU2tiQQ which comes (rom 
growing regulatory ac.t..iYlty_Qy_go.ver.nment; certain_n~w fQ.IIDS..of 
political pressure-and several variants of the kind of analysis offered 
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in Chapter 2. Explanations as to why stories of corruption arc 
bound to be exaggerated can also be offered. Measurement of the 
facts of corruption, however, proves as elusive as ever; even 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 
"i'~d. 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. Thc_se 
figures unfortunately do not SQeak for themselves. Perh~? they tell 
u~ no more than that_counter-corruption absorbs consiqerable 
energy. Dete~ion ~nd punish111ent ap<u:t, it is, of course, possible to 
d_evise proce_dures which tend to the prevention of corruption by 
making it difficult. Unfortunately, much skill is necessary if what is 
thus gained on the swings of corruption is not lost on the roundabouts 
of further delays.l 

Many civil servants would say that it is a pity there is no vigilance 
division to spot corruption among their political masters. The 
d~mand has indeed been voiced frequently-and notably by a former 
Fmance M. · r · · · . Inlster-,or the establishment of a standmg mqUiry 
~nbunal 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 questio~. 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 sedJ!ionist to responsible minister 
and of official from ruler to servant did not have to take place in a 
moment; expe_rlcru:e_of_co=operation, in 1937-9 and again in 1946-7, 
had been brief but valuable. Nevertheless the gulf in ways of thought 
and beha~ur 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· 

I 

wings. Several forms of distortion from a proper relation can be 
distinguished. One form is that where the politician abdicates his 
task out of weakness and becomes a creature of powerful officials. 
Tl1is 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_<;_ol]!!agues. 
(Even the influential and independent-minded staff of the Planning1 
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 politiciao . .who approaches his 
ofticials in postur~r and destroys any_pi}rtnership quality.in 
thel~ relation. Such aggression may be ideologically mruiYated: the 
official is supposedly rJ!actionary and needs tcibe bullied into execut­
ing the policy. Or 'tlle politician may be moved by a determination 
not to allo\v officit1J§_t9_~tn_nd between him and the exploitation of 
even the details of administratT~-Political-cum-personal ~~ds­
benefits -al-ief concessions for 'clients' of one kind or another. SecondV 
(and this form, like the third, may come as responses to the firsCor 
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 tos-abotage of the one for the 
sake of protecting the other. "'"hirdly, 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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mast<.:r. This ahdi~ation of rok from the oflicial's side may produce 
imm<.:diat<.: harmony hut only at serious cost in terms of the quality 
of governm<.:nt. The ·~ourtier' oflicial ends by not even serving his 
master well, fur he deprives him of independent advice: at worst their 
properly distin~t roles get blurred and each may abet the other's 
corruption. 

In this realm it is not easy to proceed further than impressions and 
each observer has his own to offl!r. The chief one to be put forward 
here is that, whih.: no doubt ovl!r 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 improveml!nt has taken place in the last few years. If 
true this would not bl! wholly surprising. The old days arc by now old 
enough; for most of the direct entry members of the lAS, the 
struggle between government and movement is a talc told by the 
cldcrs: the preoc~upations of the present close the political gap for 
all cxcept those with little but long memories. The cultural gulf 
between ollicial and politician has also narrowed; both the 
Westernized and the home-spun arc less insistently so than twenty 
years ago. Many of the I AS have learnt brilliantly the new art of 
understanding and then handling the politician, and they combine 
this with a zeal for development work which rivals that of the most 
ardent political leaders. The differences remaining between them are 
not much more than those required for the maintenance of distinct 
~-olcs and a desirable modicum of tension. The remaining anxiety is 
mt~e~d that harmony may not always be of the right kind-that the 
ofltcml, disheartened by lack of appreciation from ministers for 
outspoken, independent advice, has very often turned courtier. The 
disowning of a senior civil servant by the Minister of Finance in the 
Life Insurance Corporation case (the Mundhra aff.1ir) was particu­
larly depressing in its effects on officialdom's morale; the minister's 
resignation was 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 contribttt!OJ1to a p;rtncrship ()(g-;;;;;r:!_!ncnt. It is reasonable 
to hope that the new gcnerati~'!..9f officials...wm bc_il~.2J!!!ive at 
this position more easily than their predecessors. 
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The machinery of gol'emment: at Delhi 

We have taken some views of the administration from within. We 
now need to move towards a larger picture in which the administra­
tion is s;:en in its relation to the rest of the political system. Th~a 
picture in thr.c.c_nmi.!!..JllirtS: the organization of the gO-vernment of 
Indi~; the nature of centre-state .relations; the emgging_char-acter 
of India's new local government. 

The--government of India began to have departments in 1763: it 
started ofT with two, frankly designated Public and Secret. Such 
simplicity did not last long; the increase in departments was steady 
up to and even including the Se~ond World War. In 1946, when 
Congress and Muslim League were at last brought together to fom1 
the last government of u-ndivided India, there were eighteen depart­
ments, each with a secretary as permanent official head. The 
politicians who took office as members of the Viceroy's Executive 
Council were fourt~n in ~mber, 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 
executive. 
~ring 1947-50, under the constitution of the suitably amended 
Act of 1935, the place of the Executive Council was taken by a 
Council of Ministers and it is this designation which has continued 
under~cw Constitution from 1950. The Council (or 'Ministry'), 
in fact, ne~~~ts; the c~binet \'{_as almost_fronlJhe__start a smaller 
~<?E_y, and apart from cabinet ministers there are ministers of state 
and deputy minis_!Srs. The last category is unambiguously junior and 
assistant, but ministers of state (often described as 'of cabinet rank') 
have been variously_used-to hold sep~r~~db_!.!t_lesserportfolios, 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 a~glifty 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 elderly loyalists to fill 
deputy ministers' posts. And that in turn matters less than that of the 
fe)Y 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 one department (a secretary's charge) 
only, four should be multi-department. Thus an increased number 
(twenty-eight) of departments would be consistent with no great 
change in the number (twenty) of ministries. In order to facilitate 
inter-departmental co-ordination, each multi-department ministry 
was to be given a central administrative office for 'functions of a 
common house-keeping nature'. Moreover, thirteen other ministries 
were to be grouped in four bureaux, each 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 bureau 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 Legal) which should have their own secretariat organizations 
and 'authority to give binding decisions on most of the matters 
entrusted to them'. Ayyangar attached special importance to the 
Economic Committee, furnishing it with support from cabinet sub­
committees, a 'Council of Economic Administration' (consisting of 
sccn~taries of ministries concerned) and an Economic Wing of the 
~abmet Secretariat-all for the tasks of CCQ_nQ.mic __ inl.clligence and 
IJ1_!£gration. 

This last proposal was partly implemented but partly overtaken 
by ~he creation of the Planning Commission. The other ideas were 
mamly set aside. Certain cabinet committees have proved to be more 
permanent and powerful than others but the advantages of flexibility 
and the influence of personalities 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 been the 
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consequence of trying in various ways to accommodate new areas of 
governmental activity; the need to secure ham10ny 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 numbered eighteen, minist(!r~ ()f._state__twelve, de_p_uty. 
ministerit\ve~ty-t,~o -and parliamentary secr(!taries seven. 

A continuous problem of any government is the unity of its parts. 
Stature of leadership 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 
equidistant 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 ~ower, and by the ~he 
great names had vanished Nehru himself (especially after the punch 
from China) was less able to have his magic way. This is to say that 
tt,~s~~_l; __ g~t~veen ministei:S h~ve n.._~erj~_!::~ll absenta!l9_ theiuesolution 
has seldom been a matter ofsi_mpl~ d\c~ate fro!ll the._top. Cabinet 
conimfttees and Informal ministerial groups play an important part 
in this task, but two ministers, almost regardless of personality, have 
special influence: Fin~nc~ and Home. The latter has importance not 
only intrinsically but as minister for the civil services, and also, by 
convention, as deputy chairman of many ~a~ine!_comn:llllees. 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 _pa_r~l~l _ _par_ty__hier.archy. On 
the official side co-ordinatio~1 is- sought through a Committee of 
Economic Secretaries and, above all, through the Cal;l_Ln~t 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 
each. Co-ordination nevertheless persists as a problem; the gQQ.g.Qf 
the Ayyangar R~?P.9.!L!v.~l~~ again and lately the~:e haye_ b!;§l pleas 
for an 'overlor~: __ system. -------------- ·· ---- -

·o~~~i~~d~hip in a different sense arises in another field of central 
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government activity: it is often alleged that ministers wield exces­
sively dominating control over s_tatc _entcrptt;cs. These arc 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 boundaries of public 
and private sectors, the latter has had little public discussion and 
government policy has received 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, the locomotive and coach 
factories under Railways are the main example. The bulk of 
industrial enterprises arc managed throughprivat~ limited companies ~ 
in which the government is <:~~own,~r; these include Hindustan ... 
Aircraft Ltd, Sindri Fertilizers and Chemicals Ltd, Hindustan Steel," • 
Ltd, Hindustan Machine Tools Ltd. The third form is the public ) 
c<m:~oration, which has been used for air tra_ns~rt, life insur~~cc 

:_':/'\-- - --- ' 
riv~JSl!_llc;y_ ~leyelopm~n~ pr~jccts and industrial finance and cr_edit. 
The company form has been defended as convenient for the inclusion 
of foreign capital and management but it seems likely that its chief 
attraction was its supposed greater flexibility and independence. 
Against this it has been attacked, notably in the mid-fifties by the 
Auditor-General, as a '(r~-~c! ()n the Constitution and on tllC. Com­
paf!i_e~_Act', preventing adequate parliamentary control over llUblic 
money. -the -question of parliamentary control raises several 
issliCs, 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 case 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) min~_telj~ <!i!:ectives seem to be the chief QSeds 
wh_e_th~r with cqr.pqrations or _companies. 

The impact of the Planning Commission (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-least 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 \Vide-not merely the formulation of the plans to 
ensure an effective utilization of resources, but also the statement of 
priorities, stagciand <tllocation~the detection of barriers to develop­
ment and -the appraisal of implementation-but all this._is in 
principle by way of recommendation tQ..Jhe_cabinet. However, the 
coJi1position of the PC clearly moulds its relations with the cabinet. 
As at first set up, it had five full-time me_m~rs who were not 
mil}jSlcrs, but.c~l!nthen_the _Frirn~Minis.tcr wasits.chairma.n. In the 
course of a few years a strong_!ni[1isterial elementwas intraduced, 
and_fr<~Jl}_ 1956 !he five full-time non-ministeri~l members_were 
'balanced' by the PM plus three ministers (Finance, Planning and­
inexpli-cably 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 I 962. In mid-1963 the PC consisted of Nehnu!uhairrnan, Nanda 
(Minister of Planning) as_~~pu~_c_ilaim1an, two other ministers in 
Desai (Finance) and T. L_l(rishnamachari (Economic and Defence 
Co-ordination, from I962), 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 I 960, on the diplomatic skilJ 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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~ou t"cs have substantial place: (a) the expert staff of the PC; 
r par I PC ( ) I . . . I (b) the full-time members of the ; c t 1c mtmstcna group on the 

PC; (d) the cabinet and its Economic_ C~mmitte~. The obvious and 
important point is that these four arc mttmately hnked, so that hard 
divisions between PC and cabinet arc rendered unlikely: (c) is 
contained in (d), (b) and (c) arc members of the same body, while (a) 
and (b) have close affinity. (Me_!]!_b_crs of the PC attend meetings of 
the cabinet and its committees when PC papers arc under discussion.) 
Moreover there are certain key official links: the Cabinet Secretary 
is PC Se~retary; the Secretary of the PC's Committee on Plan 
Projects (which sets up efficiency investigation te~uns) is Director of 
0. & M. in the Cabinet Secretariat as well as Jomt Secretary in the 
Ministry of Finance; the Economic Adviser to_ the PC holds the 
same position in the Ministry of Finance . .f;:xpcr_tcncc_ l~c~c seems to 
confirm the rule that such multiple and ovcrlappmg dtvtstons reduce 
the chances~f ~ra~~--fri~ti·or;- and deadl_ock. (There have also been 
interesting·~~d-~b~bly.uscf~l dis~grccmcnts within these groups­
for instance between 'generalist' and 'technocrat' clements on the 
PC staff itself.) Overall views in mainly physical terms arc 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, Commerce, etc.) 
through the cabinet, its committees and the PC itself. Furthem1ore, 
pla_!!ning is a continuous activity an_~ there is permanent contact 
be~w.een..m--wstrles~on.the~o~e~bin([and the subject 'divisio.ns' of the 
Ps;:; eachJ~.C mell!Qer_f!_!!S a grouped portfolio and each di~ision a 
'chief', and thus irdgatiorao:i:.instince_engagcs the attention o.f the 
mil!i_ster ind.ms.:statLin __ c.onjunctiQ.o with the appropriate PC 
member, divj~~on~j-~f._ancJ J~!aff. __ T.@ outcome is not uniform; in 
practice so much depends on the strength of personality and argu­
ment behind the pressures and on the direction of the 'casting votes' 
of the key figures-deputy chairman, Minister of Finance and Prime 
Minister. For this reason it has been easy 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 sense 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 each 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 doing so they encounter two~r 
problems. First;-'there is a choice to be made between maximizing 
in~n~fate returns on investment and securing dev~opment wbich 
is geographically and socialll 'balanced'. Second, assistance mH~e 
given in such a way M..to stimulate rather than discourage the fullest 
mobilization of resources on the part of the states. On both issues 
interests are engaged w1iich 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 



142 THE GOVERNMENT AND POLITICS OF INDIA 

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 arc 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 tr_!l~ort __ w~~lEs::grou.J?S i.!!_thc 
states. Centre-state tussles can JbuJ;_lJe_!=l_v.~id by sec_t()r rivalries, 
·andthe more technocratic the officials the more important this can 
. be. M~ch will depend, too, on th·c·-deg~ec ~f attachrncnt of the state 
Officials to their own state as against all-India sentiments. (This may 
in turn depend greatly on their relations with state ministers.) The 
official who identifies himself mainly with the state he serves will less 
readily team up with his corresponding centre colleagues. Increas­
ingly important as co-ordinators and checks on such divisions-and 
also as agents of central influence-arc the PC's Programme 
Advisers, each 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 
claims. But in most states the chief minister is the key figure in 
relations with the centre. His officials and ministers will be to and 
fro to Delhi often enough but their difficulties and unfinished 
business of importance will be gathered up in the chief minister's 
file.for. d.iscussion with the capital. While much of the discussion will 
be mdlvidual and informal the National Development Council is a 
regular meeting place for s~ates and centre. Its sessions are only for 
two days and about twice a year (this alone rules out 'super-cabinet' 
as a label :or the NDC), and no doubt the real pressing of claims is 
done outside. Moreover, N DC meetings arc clearly great occasions 
for the PM to Preach the centre's view of general policy. Neverthe­
less, they also serve the states· here one chief minister can follow 
another in hammering home ;heir common needs and difficulties. 
Neith.er 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, 
1957-60) been 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 politic?_o(_QlaQningjnJLfcdcr_al state is the role of M Ps. 
Tiicy arc associated with the planning process not merely by -the fact 
that the plans arc submitted to parliament for debate and final 
approval but more significantly by committee consultations. For the 
third plan, at least, a large all-party committee held a series of 
meetings 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 arc more 
prominent than regional ones in these discussions (the opposite 
might be true of the more rudimentary M LA committees in states) 
but state blocs of M Ps can have some influence. 

The upshot as re~'lrds plan formulation seems to be a convincing 
form_Q[ co-operative federalism-so long as we understand that 
p~se to include hard co~1pctitive bargf!ining. This is indeed 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 _P.ills 
passed by state legislatures may on submission to the Governor be 
refused assent or returned for reconsideration or r~crved for the 
consideration of the !Xeslik.nt, and further that bills dealing with 
public acquisition of property must be J>O .rcscrve_d. 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 forn1al; 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 ~esOlii-ces of revenue for states and centre, 

distffisuTshes source_s_jQ__b_e_c.olle~ed by states from those collected 
by .the Union but to be distributed to t!1e states, and prescribes an 
independent finance C~ion~c-t up every five years, to Jay 
down the distribution of these shared taxes and the principles for 
making grants-in-aid from the centre. However, since 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'),v'fhese have become by now the backbone of 
federal planning finance. The attractions of this fom1 are oh.vious but -- .. 
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criticisms have been voiced as to its effects. Apart from the partial 
eclipse administered to the Finance ~Q11JI}1J1;sion 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,_putLing _up_ scheme 
after scheme to attract funds, and tlwn happily run up big d<ji~jt~ by 
failing to collect their own sj11}r_e_oflhe-costs-was_partly_mct by some 
procedural improvements in_!rQ_d_yc~_<iin_J..958. Nevertheless, politi­
cally sensitiVe state govcrn~lents 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. 
Invented (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), Southerrr'(Andhra.-hladras, Kerala, Mysorc), 
~astern (Bengal, Bihar Orissa Assam), .,M'cstcrn (Maharashtra, 
Gujarat) and CentraKUttar r:adcsh and Madhya Pradesh). The 
insertion of a third tier between centre and states would serve both 
to bring those two main levels closer and at the same time to smooth 
relations between neighbouring states. Although some observers 
expected great things of the new bodies, in fact their purely govern­
mental character tended to indicate that no more than an administra­
tive co-ordinating mechanism was intended. Each Council consists 
of the chief minister and two other ministers from each of the state 
go_vernments 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 twice a year. Matters dealt with include the formation of 
a zonal police reserve, water supplies for irrigation and power 
development schemes in which more than one state has an interest. A 
signal success for the Southern Zonal Council was its satisfactory 
handling of the problems (mainly educational) of linguistic minorities 
such as 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 /veal/ere/ 

It has already been explained (p. 116) that the 'somewhat inconclu­
sive (pre-1947) exper~nc~fmarriage between local self-government 
and centralized bure~ucracy' was quickly JQilo~ed __ by_the-double 
impact of Con1!1,unity Development (CD) and Pancil.ay,>_t 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 the.local 
-~ 

The prc-1947 district boards and constituted village panchayats 
(the Tattcrbcingdistinct from caste panchayats and informal village 
leadership groups, both of which could have real power in their own 
fields) were significant in local administration mainly perhaps as 
additional factors reg__l)iJ.i!lg to be managed by the appropriate local 
officials. Th~ sit'E_l_tign changed already with the coming of CD. The 
effCCr\vas to create in local government a kind of 'dyarchy': while 
the 'negative', law-enforcement side (together with older environ­
mental services) cont~o be the responsibili_t¥_9Lth(! regylar 
d_istrict staff under the supervision of the collector,~P_alld.!!d 
'positive' or welfare side was develoeed by t~e n~w <_;:Q_ __ ~aff. The 
two structures were not exactly parallel, for although District 
D~pment (or Planning) Officers were introduced, the ke~ 
1.!-rlll was_ th<,;_ blo~kJ of which there wouW be more than one in each 
district. They differed too in that while the distri~t administration 
was firmly linked with appropriate departments of the state govern­
ment, that of CD tended to look beyond the State Development 
Officer to the bustling new CD ministry at Delhi. Above all, the 
ethos 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 io self-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 

yElock Advisory Committees, but in the absence of statutory powers 
-and even with the best will in the world on the part of the BOO-
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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 ncar 
and fatal: insufficient distinction (between the two operations) and 
insufficient co-operation. The regular district stan· were not to be 
indifferent to CD but were to help in every way. Thk...CD staff were 
to_gt up not as rivals to the ordinary a~ministration but <!S. an 
~dditfonalalbeit n~~el arm. It Jl!:9Ved ve~ydifficult to hit on the right 
"course. If CD men actcdin..Jiew W~S they pointcc.!_~_contrast w.hich 
~ irritating._t~-~the rcgi!Lar.J;mrea~£ra~y and scemc_~_to \~a ken 
administration'; if they followed established attitudes and pro­
~d_ures-;they failecfln their p·urpose and seemed to add little to local 
administra:ilon beyond confusion. If~ collector showed enthusiasm 
for aeveJOi)ijie!ii..».LoFk,hfshigh status would dominote aver all; if he 
and h~ _struf stayed aloof. they could hinder work. In addition to 
these difficulties, it was soon reported that relations within the CD 
structure were far from smooth. The '_team' ideal readily disintegrated 
partly because status-consciousness demanded superior-inferior dis­
tinctions, partly because of pressure for quick results. BOOs more 
often than not found release from their own double subordination (to 
the higher CD levels and to the collector) by turning their own block 
specialist staff into subordinate assistants and by bossing the V L Ws. 
This was rather the last straw for the latter, already encountering 
enough difficulty in understanding and dealing 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 
to the CD programme. Reports by the Project Evaluation Organiza­
tion, by individual investigators and finally by the Balwantray Mehta 
study team 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 P~n<:_~at Raj 
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(PR) would simultaneously _':_~S~lve the administrative tensions. 
It is not easy 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 eagerly away by the end of 1959. The genera~. 
taken from the Mehta Report, was for thre_e levels of representative 
bodies all turned out in Hindi titles: Gram Panchayat (village), 
Pa~~yat Samiti (block) and ZUa Parishad (district). (Even the 
BOO became Vikas Adhikari.) While the gram panchayat was to be 
directly elected, the higher two levels were to consist of members 
indirectly elected from the tier below, together with co-opted 
p-arliamentarians, 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 unifom1ity as to the 
powers of these bodies 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 CO-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-arc 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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POLITICAL FORCES 

The nature of the system 

IT IS not difficult to characterize India's political system as belonging 
to the type of the onJLqominaQt 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 bare and simple form of 'legacy' explana­
tion will only go part of the way. That Congress was already there in 
command could perhaps tell us why it dominates when the new state 
begins its life. But more seems required if we arc to understand its 
scarcely diminished stature as much as sixteen years later. It is at 
least necessary to remind ourselves 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 itself is an achievement 
which requires explanation. The sixty-two years of pre-independence 
continuous development indicates from one viewpoint the near­
equilibrium of forces on the two sides of imt~erial power and 
nat~st asniration. It 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 I 907 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 the 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 medieval learning, from which that Western 
intellect was born! But it did combine a fineness of mind with a 
familiarity with leadership in a manner \vhich made a political asset. 

Age is a cause 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 p~suasion and P.ressure, here were 
encountered all the fom1s of resistance. Almost it becomes a 
rhetorical question to ask: What experience could independence 
bring that had not already been met in some not too dissimilar form 
in the years of struggle? Congress did not embrace all sections of the 
Indian people with equal thoroughness, but membership of its 
Worki~ Co111111ittcc or even of its 1ow.er. organs at_provin_cial and 
district_h!_vcls was_an excellent introduction not simply to_nationalist 
agitatiQn but_lo the constituent clements of Indian society and 
th~fore of Indian political life. These clements 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). 
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All this is to say that Cuogrcss long_ago learned that i~bgs.idto_bc an 
Aristotelian party, a party of the middle way, if it was to survive and 
suc~ccd .. And the Congress political leader 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 Nehru 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 easily 
led from slightly left of its own centre than from slightly right.) Most 
nationalist movements arc ideologically eclectic; Congress, no 
exception, has been able to make good use of this for maintaining 
its political supremacy. By any normal definition 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 arc men of the centre, 
right and left minorities extend far, though the requirements 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 
needs to be added a dimension of depth. Briefly, a party like Congress 
enjoys special 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 easily 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 arc different. For the latter is able both to grasp the 
notion of alternative policies and to be influenced by the power of 
general 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 seck his vote. He has also understood 
that there is competition for his vote, that in some sense 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 
anyone else 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 a 
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 
of certain specific local non-Brahmin castes. Rather different arc 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 the Justice Party in 
Madras. The Dravida Kazhagam (OK) and Dravida Munnetra 
Kazhagam (DMK) Parties which succeeded the Justice Party have 
retained 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 has given rise to separatist programmes. These cases 
are, however, all less typical than the formal or informal organization 
of caste as a pressure group. To form a caste party is a bold move, 
but it is very likely to cut~ the group off from access to influence in 
government-unless the party can get into some kind of coalition. 
Eve~ quite highly organized caste associations such as the Nair 
~ervlce Society in Kcrala have therefore sought to avoid translation 
m~o . a separate political party, preferring to work through the 
;xlstmg POlitical parties. But if they arc to do this, what party should 
h~y concentrate on if not the party of government, the Congress? 

It IS true that castes in some areas (Ezhevas in Kerala, Kammas in 
Andhra) seem to have been captured fairly solidly by (and/or co . 

mmltted themselves to) the Communist Party. But these arc the 
~ases that demand special explanation rather than the general 
1~pregnation of Congress by caste influences. 
. Congress thus acquires a consolidation of its domination because 
It operates in a political society in which nothing can succeed like 
s~ccess and in which there is almost every reason why the pendulum 
~ ou.ld not swing. But it should be noted that this existence of a 
0~~nant party does help to achieve smoothly the integration of 

poll~l~al styles: It seems likely that in the absence of such a party 
tra~l.t!Onal socml groups would be more tempted to form their own 
~ohtlc~l bodies. (It is often the case that in regions where Congress 
IS relatlvel_y weak, caste support in rather explicit form is given to 
other parties. But 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-oriented. Congress by contrast is a great educator: its 
eclectic ideology and shifting centrist policies arc 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' 
sense that it brings into contact and interpenetration all levels of 
politics from the most sophisticated to the most simple and 
traditional. / 

The next questions to be put relate to the other parties. The most 
usual question would be why they arc 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 weakness in terms of electoral 
votes, for non-Congress candidates have polled regularly more than 
half the votes in the Lok Sabha elections: 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 elections 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 seats: 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 elections gave non-Congress strengths 
as follows in all the assemblies taken as a whole: 1952, 32 per cent; 
1957,35 per cent; 1962,40 per cent. 

If then the weakness of other parties is not a total weakness but 
one arising out of their own multiplicity, this multiplicity is it~lf in 
part a consequence 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; the 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 docs not exceed what would be 
expected from their political position alone. As already mentioned 
above (p. 64), oppositibn fragmentation is furthered by the general 
social difficulty of co-operation and by the preference of the partv 
m~ts for the little unit even without power rather than the larger 
group. Real prospect of power has after all seemed 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 heterogeneous society 
party fragmentati()l! outside the dominant party cannot be regarded 
as odd. All these points become clearer on reviewing the non­
Congress 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 DM K 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 fonnal recogni­
tion to this distinction by compiling for each 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 one area quite dificrent from what it bears in another-a feature 
which tends to produce strains on the all-India coherence of the 
party and bitterness 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 reservations regarding the all-India character of 
some parties would of course apply in some measure to Congress 
itself. 

Most political parties have modelled themselves on Congress in 
structure, 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 PS P; the party has its influential leaders but their differences 
have helped to ensure a relatively large role for the rank-and-file 
members. At the other extreme are parties whose membership is 
extremely vague and whose constitution is either non-existent or a 
dead letter, leaving 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 leader. 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 see 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 R R P, 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 ge11eris, seeking 
to combine 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 Committee (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 parties. 
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 expresses 
boldly a conservative policy of defence of the private sector 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 its 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 
~nd the blowing of conch shells at meetings to a heavy stress on the 
~de~ ~f dharma (approximately, a 'natural law' concept of duty, 
mdlvld~al and public, with religious sanction). The truth is that 
mo~ermsm and traditionalism are the twin interacting features of 
lndl~n po~itical movements, the proportions of the mixture usually 
varymg With the level of the organization. Traditionalism in style 
a~d even 'content' will tend to be strong at the base; the top leaders 
Will. t.end to be modernist, if not by background and training then by 
poht1cal experience itself. 

In practice, modernist-traditionalist is close to another distinction, 
that between 'communal' and 'ideological' parties, and on this latter, 
too, there are difficulties in avoiding the domination of hybrids. If 
'communal' is taken in its narrower sense of political concern with 
the claims of a distinct religious community, there will be a few 
parties which 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 
Mahasabha, in principle all-India but mainly prominent in Madhya 
Pradesh and neighbouring areas. 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 the 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 diflicult to distinguish from those of the 
Mahasabha, but its being a newer party, less burdened by memories 
of the past and more 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 arc 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 
Maharashtra 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 leaders, 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 CPl. 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 consequent 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 leaders 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 keep 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 oflndia 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 PS P reuniting with Lohia to form the Samyukta 
Socialist Party). The Mehta line that the 'compulsions of a backward 
economy' entailed a modification of the opposition role displayed 
high conscientious 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, PS P groups broke loose 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 
PS P further. More fundamentally, it could perhaps be said that while 
the 'haves' of Indian society 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 are 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 three 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 arc 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 least 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 easier to achieve than unity of 
the left. Of the rightist parties, 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 leader). 

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 elections, 
totals conceal unrepresentative, individual, 'accidental' events and 
influences; if trends can still have meaning, it is because on the whole 
the politieallanguage 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 
expressed by saying that not for nothing is the tem1 'intermediary' 
crucial to an understanding of the Indian electoral process. Normally, 
candidates simply cannot speak to the electorate-not merely for 
physical reasons (state assembly constituencies may have populations 
of over 75,000, Lok Sabha constituencies 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' is 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 colllimwcl 011 page 167 



POLITICAL FORCES 161 

NOTES ON THE ELECTORAL TADLES 

I. 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-lcd breakaway from the PSP; JS=Jan Sangh; HM=Hindu 
Mahasabha; RPl =Republican Party of India, before 1960 the Scheduled 
Castes Federation; RRP=Ram Rajya Parishad; DMK=Dravi?a 
Munnctra Kazhagam; GP=Ganatantra Parishad; ML= Mush~ 
League; PWP , Peasants and Workers Party; PDF= Peoples Democratic 
Front. 

2. The 1952 and 1957 figures have been taken from the official &ports 
of tlu: Election Commission. Those for 1962 come from India 1962 and the 
files of Asian Recorder. The party-wise distribution of both scats and votes 
is subject to variation in different sources; candidates' labels can be 
differently interpreted (sec 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 elections (Tables II and IV) arc normally held at the 
same time as Lok Sabha elections, but circumstances have sometimes pre­
vented this. The Andhra elections of 1955 have been included in the 1957 
figures, the Kcrala elections of 1960 and Orissa elections of 1961 have been 
included in the 1962 figures. 

4. The scats and votes percentages of the one-state parties have been 
calculated on two different bases; in the Lok Sabha election (Table III) 
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 IV) their performance is given as a p~rcentagc of the tota~s 
of scats and votes in t~c sta~c in which they fought, thus showing the.lr 
sometimes large place m the1r chosen areas. In this Table, the figures Ill 

brackets in the 'Scats gained' and 'Votes polled' columns arc the totals for 
the particular state (not constant over the period owing to states re­
organization) and the pcrce~ta?c columns express this relation. E.g. the 
PWP has always operated Wlthm Maharashtra but the figures in brackets 
in that line arc the Bombay state totals. Again, the Forward Bloc (or, mo~e 
accurately, the several local F~rward Blocs) contested in several states ~~ 
1952 but the bracketed figur~s 111 this case are the West Bengal totals for 1t 
was only there that the vote Impact was significant. 

5. The d.istinction between 'all-India' and 'one-state' parties is of com:se 
far from tidy for there are several 'some-states' parties. Of the part1es 
usually thought of as all-India, both Swatantra and the H M 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 I952. 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 
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for individual states over the period.) Certain parties have been wholly 
excluded: KLP (Kriskak Lok Party), a Congress breakaway which fought 
in Andhra areas with some success but which has since 1960 disappeared 
into Swatantra; the two parties of Kashmir State, National Conference and 
Praja Parishad, the former approximately equivalent 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) because the party's candidates contested as independents in 
Travancore-Cochin and as People'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 I) 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 I ,059,886. 

8. The SCF (RPI) vote for 1962 state assembly elections (Table II) docs 
not include the votes from the state of UP; the party did, however, get 8 of 
its II scats there and it may therefore be assumed that the party's vote total 
as shown is much understated. 

9. The 18 Swatantra scats in the Lok Sabha in 1962 (Table I) were those 
gained by the party under its name at the elections. Subsequently (sec 
note 2 above) 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 

Parlies 

·ss Congrc 
Swatan 
CPI 

tru 

p PsP{s 
SP 

KMP 

JS 

artics 

HM 
RPI 
RRP 
Other P 
Jndepe 
Total 

ndents 

1957 

c 
s 
c 
p 

ongress 
watantra 
PI 

{SP SP KMP 
s 
J 

p 
s 

HM 
RPI 
RRP 
0 

T 

ther Parties 
Independents 

otal 

1962 

Congress 
Swntantra 
CPI 

{SP PSP KMP 
SP 
JS 
HM 
RPI 
RRP 
Other Parties 
Independents 
Total 

I 

i 
I 
I 

I 
I 

I 

I 
I 
! 

I, Seats 
Candidates Gained 

I 472 364 

I 49 16 
25(• 

! 
12 

145 \1 
I 

93 
I 

3 
31 4 
27 

i 

2 
55 3 

215 35 
521 41 

489 

490 
I 

371 I 

' 
108 I 27 
189 19 

130 4 
19 I 
19 4 
15 -
73 29 

475 39 
494 

488 361 
172 18 
137 29 
166 12 

107 6 
198 14 
32 I 
69 3 
35 2 
82 21 

497 27 
494 

I 

I 
I 
I 

I 

"' /o 
Scats 

74·4 

3·3 
2·5 
1·8 

0.6 
0·8 
0·4 
0·6 
7·2 
8·4 

75·1 

5·4 
3·8 

0·8 
0·2 
0·8 

5·9 
7-9 

73·1 
3-6 
5·9 
2·4 

1·2 
2·8 
0·2 
0·6 
0·4 
4·3 
5·5 

I 

Votes 
Polled 

47,665,875 

3,484,401 
11,216,779 
6,156,558 

3,246,288 
1,003,034 
2,501,964 
2,151,603 

11,739,244 
16,778,749 

105,944,495 

57,579,593 

10,754,075 
12,542,666 

7,149,824 
1,032,322 
1,812,919 

460,838 
5,804,873 

23,377,805 
120,513,915 

51,512,243 
7,784,495 

11,399,268 
7,829,997 

2,812,795 
7,363,772 

502,115 
3,185,168 

629,823 
7,251,066 

14,154,805 
114,425,547 

I 

I 

I 
i 

I 
I 
I 

% 
Votes 

45·0 

3·3 
10·6 
5·8 

3·1 
0·95 
2·36 
2·03 

11·1 
15·8 

47·78 

8.92 
10·41 

5·93 
0·86 
1·5 
0·38 
4·81 

19·39 

46·02 
6·80 
9·96 
6·84 

2·49 
6·44 
0·44 
2·78 
0·55 
6.33 

12-27 

I 
I 

I 

I 

163 

Votes per 
Candidate 

100,987 

71,110 
43,816 
42,459 

34,906 
32,356 
92,665 
39,120 
54,601 
32,205 

117,509 

99,575 
66,363 

54,999 
54,333 
95,417 
30,723 
79,519 
49,216 

105,558 
45,259 
83,206 
47,169 

26,288 
37,191 
15,691 
46,162 
17,995 
88,428 
28,481 
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TABLE II. ALL-INDIA PARTIES-STATE ASSEMBLIES 

1952 

Parties Candidates I Seats % 

I 
Votes 

I 
% I Votes per 

Gained Scats Polled Votes 
I 

Candidate 

I 

' 

I Congress 3,153 2,246 6!1·4 43,802,546 j 42·2 13,892 
Swatantra I I CPI 465 106 3·2 4,552,537 4·38 9,790 

{SP 1,799 125 3·11 10,071,211 9·7 I 5,5911 
PSP KMP 1,005 77 2·3 5,306,219 5·11 

I 
5,280 

SP 
JS 717 35 1·1 2,866,566 2·76 3,998 
HM 194 14 0·4 848,415 0·82 4,373 
RPI 171 3 0·1 

I 
1,751,294 1·6!1 10,241 

RRP 314 31 0·9 1,260,049 1·21 4,013 
Other Parties 7,492 635 19·3 

I 
10,776,136 10·4 4,405 Independents 22,566,226 21·74 

Total 3,283 103,801,199 

1957 
----

Congress 
Swatantra 

3,027 2,012 64·9 54,794,454 44·97 18,102 

CPI 812 176 5·7 11,407,192 9·36 14,048 
{SP 1,154 208 6·7 11,881,094 9·75 10,296 PSP KMP 

SP 
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 
RRP 146 22 0·7 842,956 0·69 5,774 
Other Parties 4,863 611 19·7 36,317,487 29·81 7,468 Independents 
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 5·2 7,721,870 6·49 7,630 
CPI 975 197 6·0 12,403,703 10·42 12,722 

{SP 1,149 179 5·4 9,153,193 7·69 7,966 PSP KMP 
SP 632 64 1·9 2,828,409 2·38 4,475 
JS 1,135 116 3·5 6,436,784 5·40 5,671 
HM I 75 8 0·2 287,777 0·24 3,837 
RPI 99 II 0·3 673,680 0·56 6,805 
RRP I 99 13 0·4 348,536 0·29 3,521 
Other Parties 

I 
5,313 

I 
242 7·3 27,357,469 23·0 5,149 Independents 313 9·5 

Total 3,297 119,013,386 
! 
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ONE-STATE PARTIES-LOK SABHA 

C d'd I Scats ./ I Votes I % an 1 atcs Gained sca"ts Polled Voics 

8 2 0·4 569,973 0·53 

12 
"' 

0·8 959,749 0·91 

0·2 79,470 0·08 

6 2 0·4 601.865 0·57 

8 425,971 0·40 

12 899,489 0·85 

6 I 0·2 236,094 0·22 
7 

12 1-4 1,367,40-' 1·29 

15 7 1·4 

I 

1,291,141 1·07 

12 5 1·0 751.830 0·62 

5 2 0·4 665,341 O·SS 

6 4 0·8 868,344 0·72 

II 3 0·6 501.269 0·42 

8 2 0·4 1,044,032 0·87 

18 7 1·4 2,315,610 2·02 

7 3 0·6 829,129 0·72 

10 4 0·8 342,970 0·30 

4 0·4 419,761 0·37 

II 0·6 499,950 0·44 

6 0·2 615,395 0·54 

10 703.582 0·61 
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ONE-STATE PARTIES-STATE ASSEM 

Candidates I Scats I % Votes 
I 

~;,; 
Gained Scats Polled Votes 

I 

I 
88 33 17·7 922,268 ' 14·6 (186) (6,333,058) 
38 31 22·1 741,887 20·2 (140) (3,677,046) 
13 s 1·3 186,546 1·0 (375) (19,997,256) 

53 33 10·0 765,272 8·0 (330) (9,548,840) 
77 10 4·2 506,274 6·8 (238) (7,444,225) 
87 14 4·4 717,963 6·5 (315) ( 11,123,242) 
38 II 3-3 301,691 3-2 (330) (9,548,840) 
78 42 24·0 1,096,112 21·2 (175) (5,178,593) 

- -~-------

109 Sl 36·4 1,221,794 28·7 (140) (4,255,915) 

70 31 9·7 726,983 6·9 (318) (10,585,421) 
26 8 3·2 425,318 4·1 (252) (10,469,803) 
60 33 8·3 1,186,169 7·1 (396) (16,712,160) 

122 22 6·9 831,273 7-9 (318) (IO,S8S,421) 

63 23 21·9 914,335 2S·4 (lOS) (3,603,S85) 

142 so 24·3 3,406,804 27·0 (206) (12,620,99Sl 
46 19 12·3 798,925 11·9 (IS4) (6,701,171) 

121 37 26·4 655,099 22·3 (140) (2,932,28S) 
12 II 8·7 401,92S S·O (126) (8,104,077) 
84 20 6·3 4S8,244 4·7 (318) (9,848,99S) 
34 13 5·2 441,098 4·6 (2S2) (9,S71,091) 
79 IS S·1 818,801 1·S (264) (10,96S,394) 



Colltillll<'cl from p. 160 

and it is not too much to say that electoral 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
plexities and uncertainties which can defeat the best intem1ediaries 
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 
seats 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 'electoral 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 
easy 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 I 957. It is in cases like this that the votes per 
candidate figure is most useful. Here again, however, it has to be 
borne in mind that parties normally contest where they arc 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 one 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 scats 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 scats. The non-communist left has clearly done less 
well. The Socialists and K M P 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 effort, but the total socialist vote shrank 
further 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 
Assemblies 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, making its first appearance 
in I 962, became at once the second largest opposition party. It 
obtained a better percentage of votes in the Lok Sabha elections 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 elections). It would seem correct 
to say that over the ten years the total all-India right has gained 
significantly, while 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 perfommnce 
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 parties 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, etc.), 
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 perh~ps awaiting substantial lission of the 
dominant party at a later date, operate 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 
Congress politician to changes of force and direction in the currents 
of opinion. This is combined with the party's wise tolerance (or 
realistic acquiescence) towards fairly open dissent in its ranks short 
of explicit organization. To these reasons must be added that fluidity 
in electoral manreuvre 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 political movements within Congress operate inside the party's 
own constitutional framework which must first be outlined. This 
constitution has itself been mu~h altered in the last fifteen years and 
some of the changes are themselves indicative of interesting features 
~f Congress life. The main organs of the party as inherited on 
mdependence (see also pp. 34-5, 91-4 above) were (a) President of 
Congr~ss, (b) the Working Committee, (c) the All-India Congress 
Committee, (d) the Annual Session of the delegates, (e) the Provincial 
and District Congress Committees. The body of delegates was 
hist~rically 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 DCCs; from among them the AICC was chosen, by PCCs 
selecting one-eighth of their number to form the AICC. The 
delegates, themselves numbering some 5,000, were in turn chosen by 
the membership of the party. (It 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 tlze nationalist movement 
procedures may have been extremely informal.) 
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Already before independ\!nce-indeed, as soon as the leaders were 
released from prison in 1945-it was realized that amendments were 
required, 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 fonnula 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 fellowship.' 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 klzacli, 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-rupee (Is 6d) 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 engineered 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 creating 
effective lower units and integrating them in the party's electoral and 
decision-making structure. The basic local unit formed in 1948 was 
termed Congress Panchayat and on it was erected a system for the 
indirect election of the delegates: all members were to vote for the 
Panchayat but members of the Panchayat had to be qualified mem­
bers of the party; all Panchayat members together with all Effective 
members were to vote for the delegates who had to be effcctives; 
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 all members 
belonged: this was called (from 1952) the Mandai Congress Commit­
tee (for a population area of about 20,000) and the total party 
membership organized in these units was to choose from among 
actives its quota of delegates. This apparently proved too unwieldy 
or subject to abuse, for in 1958 the process was reversed: the M CC 
was retained but itself made into an elected body chosen by general 
assembl~es of primary members on the basis of one per 2,000 
populatiOn. These MCCs were then to elect the DCCs and also the 
PCCs. 

~ourthly, the advent of Congress to power in government and the 
achievement of large majorities of Congressmen in Parliament and 
State Assemblies prompted consideration of means of integrating 
these P~rsons with the party organization which had placed them in 
the !egisl~tures. In 1952, therefore, following the first general 
electiOns, It was laid down that MPs who were members of the 
Executive Committee of the Congress Party in parliament should 
be geared in by being made ex officio 'associate' members of the 
AICC and of their appropriate PCC and DCC; ordinary Congress 
MPs 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 and their own DCC, while ordinary Congress MLAs were 
to be 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 A ICC, 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 
M P, like 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 M P appear regularly before his constituency. 
'Nursing' a constituency 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 intem1ediaries. 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 Congress 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 set-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 M CCs 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 already noted, these bodies were elected 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 general 
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 A ICC. (While there arc 
Pradesh Election Committees who prepare lists of candidates for 
approval by the Central Election Committee, there has been no 
state-level equivalent 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.e. Prime Minister and chief ministers) should be 
ex officio members of Central and Pradesh Election Committees 
respectively-a provision which had meaning in states where 
antagonism between chief minister and PCC President had resulted 
in the by-passing of the former in the preparation of lists of candi­
dates. In s?m: ways most interesting of all was the way the party met 
a chall~ngmg democratizing' proposal that the Working Committee, 
the 'H1gh ~ommand' of the party, should no longer be nominated 
by the President but elected by the AI CC-a change that would have 
imposed on the party President the necessity of working more 
closely in conformity with the views of the party as a whole. After 
much hesita~ion it was agreed, as an experiment, to have one-third 
of the Workmg Committee chosen in this way. 

These several changes have not silenced critics within the party. 
The point~ on ";hich concern is still felt-apart from the continuing 
and seemi~gly mtractable problem of membership irregularities­
are two. First, a~d less generally felt, is the question of whether a 
purelY geo~raphical basis of party organization is sufficient. Some 
Congress Circles have been proposing an clement of occupational 
or functional representation within the party. They do not go so far 

S to seek a 'corporate' structure (or the kind of 'sector' basis that is a . . 
found, for mstance, 111 Mexico's dominant party), but they would 
Jike to see Labour, the Professions, Peasantry, Industry, etc., 
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represented alongside geographical units. Congress does, of course, 
already dominate certain section organizations (some trades unions 
-sec 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 subsequently (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 I 955 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 MLAs 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 bas 
been more complex. In Andhra, for instance, it was said that the 
line-up in I 960 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 Legislature 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-regional allegiances-as in Mysorc (Lingayat 
against Vakkaliga, and new against old areas 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 arc 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 ones; 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 sec Congressmen as other than office-seekers without 
scruple 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 
interference 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 (e.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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indeed 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 leaders. The party centre can only be most 
effective when the state struggles arc 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 leaders who usc what means they can to oust the office 
holders. 

The changes in the party constitution designed to break down the 
'parliamcntary'-'organization' tension by creating some ex officio 
membership of party bodies for parliamentarians do not seem to have 
had the desired effect. (One cynical version had it that the effort to 
associate M Ps and M LAs 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-Nara;an 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 scats of power. 

In all this, what is the place of policy divisions inside 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-there 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 been 
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 even 
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 
acquiesced in a left lead from above, to some extent out of a suitable 
humility in face of a respected leader, to some extent on a calculated 
reflection 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 arc 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. Three 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 either 
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-C~ngr~ss 
generosity. This has been heightened by the role of bodies hke 
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 seen. For all 
Asok Mehta's desire to be constructive and identified 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 been 
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 one voted govern­
ment to attract the boon and then having got it with some disil­
lusionment, voted against?) Other ~arties also feel that they cannot 
attract the open support of men who fear to displease government. 
Swatantra in particular has complained that business men-who 
certa!nly mi~ht be expected to give some support to that party-do 
not hke to give them donations because they have the idea (which is 
all.cged so~ct.imes to have been put to them as a warning) that this 
~Ight prcJU.dicc their obtaining a variety of necessary permits and 
hccn~es. It IS Probably true that many such people do nevertheless 
contnbute to Swatantra-while continuing with payments to 
Congress also. 

Non-party movemems 

No~ _the wh~le of any free country's politics is absorbed within 
political parties. The proportion which escapes party is small when 
the sta.te is totalitarian (meaning all-pervading), and in developing 
countnes the state docs tend to be totalitarian in this sense even when 
the rulers are wedded to the idea of a free society. The national 
movement heritage 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 fonns 
of specialization (vocational, religious, cultural). India occupies a 
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 
easily 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 one important 
segment of this whole. The Gandhian inspiration expresses itself not 
only in the devotion to the characteristically Gandhian 'constructive' 
or social welfare activities 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 easy 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 into 
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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lions, 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 exert influence on party officials, on M Ps 
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 ideas even 
in the making of immediate policy. It is significant too that the 
Association of Voluntary Agencies for Rural Development 
(A V ARO) 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 'pressure groups' of India 
are only in part the spontaneous and independent results of felt 
nee~ a~o.ng occupational categories. The Chambers of Commerce 
are m ongm Probably the most independent of such bodies-in part 
at least because their rise followed and imitated the fairly independent 
organizations of British commerce in India. But although the 
Chambers of Commerce have thus been in no sense creatures of 
part~, links between their members and Congress go back into 
pre-mdependence days. Commercial and industrial interests were to 
some e.xtent supporting Congress from the 1890's though at the 
same time keeping on speaking terms with government for the 
purpose of making representations. Since independence made 
Congress and government one the links between business and both 
tended to become stronger. The fact that the Congress government 
has introduced. economic planning has not upset representatives of 
private enterpnse, 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 business 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 arc some frustrated clements 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 Nehru hesitate about giving his annual address to the 
Federation of Indian Chambers of Commerce and Industry. 
FICCI meanwhile maintains an efficient oflke in New Delhi, has its 
spokesmen in parliament and access to the ministries. 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 1920's 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 !most 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, believing 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 and its pro-Pakistan sympathies from 1945 to 1946, it 
su~ered 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 this labour movement. It resolved, after some 
careful consideration and in view of the CPI's grip on the AlTUC, 
to create a parallel federation of such unions as it influenced: the 
Indian National TU c came into being in 1948. The socialists who by 
now were separating from Congress followed suit: the unions in 
which their followers had influence were brought together about the 
same time in the Hind Mazdoor Sabha. While it is therefore correct 
to ~~eak of three parallel 'TUC's' each aligned with a different 
~ohtical party (four, if the non-CPI Marxist parties' United TUC is 
mcluded), this may give an impression of greater organizational 
development than actually exists. The limited proletarianization, 
amply shown by sociological 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 
norms'.) The federations and the unions themselves arc 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 institutional 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 
arc 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; Paters 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 A I KS 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 CPl. This domination was reinforced by the 
withdrawal of many non-communist Kisan leaders from 1942. The 
AIKS 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 leaders of the CPl. The core 
of the matter is that while there are no doubt some rural interests 
which are as a whole opposed 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 served separately as bases 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 parties 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 cases awaiting exploration. It appears that at least in 
certain areas the formation of caste associations began in the early 
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 instance, Kshatriya derivation and 
connection) or its numbers amply recorded. In the early stages of its 
awareness of itself as a competing entity which could gain strength 
by o~ganization 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 
re:ently campaigning, against strong opposition, for recognition as 
bemg 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 a 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 pace 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 cabinet 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 structure of political partie5 
-and thereby strongly influenced in a modern direction. 

Local politics 

~word must be said about the effects on political life of the institu­
tions of Panchayat Raj already briefly mentioned above (pp.l45-7). 
The hope of at least some of the leading advocates of democratic 
decentralization was that 'party politics' could be kept out of the 
new elected local bodies. rn order that popular interest and initiative 
(which had not been effectively roused by the Community Develop­
ment Programme as such) should be enlisted, elected bodies seemed 
to be necessary. At the same time, there was the fear that election 
could mean conflict and that this would aggravate the already 
P~ralysing factional divisions of village life. To avert 'a trail of 
bitte~ness, animosity and feuds', therefore, elections should so far as 
Possible express 'the general consent of the people', and this was 
taken to imply unanimous choice. 

In so far as this has been encouraged and has come about, it 
seems very probable that the old village leadership has been able to 
~apture the seats-a situation of apparent no change but with the 
Important difference that the unprivileged or the minorities have the 
added grievance of electoral hypocrisy. Fortunately, despite en­
~ouragement, it has generally not happened. Parties have been drawn 
In-Congress itself most of all. Existing factions, whether simply 
c~ste-based or cutting across caste lines, have certainly shaped 
VJIJage 'party alignments', and it may sometimes even be misleading 
t~ ~:e 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 
~~~n.imity but _by its being transformed through contact with 

IVISions of a Wider significance such as party. 
More specificalJy, one may put the probable effects of PR on 

political life under three headings. (These arc 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, one capable of cultivating 
this multitude of new bodies; it tends already to have the support of 
the influential sections of village society; above all, it has as govern-
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mcnt party a great deal to offer-and at this level tangible material 
benefits arc an even larger part of the purpose of political activity 
than at ideologically more susceptible levels. The greater identifica­
tion of Congress, government and local bodies does not necessarilY 
mean that 'Congress candidates' will win elections but rather that 
candidates who win will become Congress representatives if they are 
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 maci1ine, 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 
areas may be tapped by these new tiers of government. . 

Finally, PR will probably step up mobility and competitiveness 1ll 

rural politics. In some senses this works against our first point, but 
not entirely 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 pem1anent 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 elected 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 elsewhere 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 arc 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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· · · f 1 idcncc much more to bits views owe a httlc to cxammatton o t 1c cv • . 
· · h t ·t ·s difficult to believe that of general reasonmg whtch argue t a t t . 

India can have succeeded where other new states have fatlcd or that 
there is a necessary incompatibility between ?nc-do~ninant-p~rty 
regimes and parliamentary institutions. If the ~vtdcn~c mdccd _P~t~t~ 
to the importance of parliament in India, the stmplc 'mcompattbthty 
view will have to be set aside and reasons given for India's greater 
success. The study of the role of parli<tmcnts has indeed a special 
significance with reference to 'new states'. The political systems of 
most of these states arc characterized by the dominance of one 
political party. Yet nothing is clearer than that as between these 
~ystcms there arc large differences. The dominance varies in degree, 
m form and in cause. Ghana, Nigeria, Tanganyika, Mexico, India, 
Malay~, Algeria, Egypt-the list could be very long indeed-have 
much m co111rn 1 · t. d on, but they are, on any c osc cxamma ton, sprea 
o~e~ a J.reat range, and any attempt to usc a single label is crude and 
mts ea. mg; tests and criteria arc wanted which will place these 
states m mean· f . . 

1 te t th tng ul sub-categories. Evtdcntly one set of tests Will re a o e natu . . h 
counts-a d re of the internal organization of the party w ich 
Congress~ We have already seen some of the features of the Indian 
other don-.·arty Which would at once serve to distinguish it from 

.. •tnant . . . 
indeed to ask Parttes. But another test of equal Importance IS 
parliament. (T\!vhat rote is played by the representative assembly or 

. le tw d . dommant Part . o tests arc not unconncctc : a ccrtam type of 
of concepts at Y Wtl! fit with a certain type of parliament.) In terms 
if so how far ready Used above a critical question is whether, and 

· • one ' 
oth~~ Institutions ca~ speak of a framework of parliamentary and 
pohtt~al forecs. Inwhtch 'mediates' between government and Party 
}lave_ 1~ one wa some of these countries party and government 
rnedtatmg tole d~ or another become indistinguishable so that the . t . Isap . , 
eXt~ constttute a Pears and the parliamentary institutions if they 
whtch barely hide l11eaning\ess survival or a quaint shop-window 
-....ro accurat s the d"fii · · 
J"' • . e accou I erent busmess earned on in the workshop. 
·nstitUtiOns in nt or I d" )" . d" . 1" 
1 . that n tan po Illes can ISmiss her par mmentary 

The Union p .way. 
d use of th arhal11 

(P0 e Pe0 PI ent consists of two houses-the Lok Sabha 
}atter can be brieth,e) .and the Rajya Sabha (Council of States) The 
lected on the b . J dism· d I I . . . e asis Issc . W 1crcas t 1c lower house IS directlY 

Of adult suffrage for five years, the Rajya Sabha 
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(RS) is (except for a few nominated by the President fo~ special 
knowledge) indirectly elected on aPR basis by the state legtslatu.res. 
The state quotas for the upper house are proportionate to populatton, 
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 arc 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 
event 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 timetable 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 Commission 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 of 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 elections 
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 vote 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 docs 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 usc 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 election 
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 easier access to large 
business donations than other parties. Above all, the government 
party has so much more, legitimately and illegitimately, to offer; and 
promises to one can so easily 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 terror 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 
governn1ent 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-

a• 
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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 arc 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 arc 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 efficiency 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 effectiveness 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 Committee on Subordi­
nate Legislation which scrutinizes the use made by departments of 
rule-making powers delegated by parliament. The usc 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 been 
effectively dominated by British members of the Executive Council 
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 were 
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 beca.use 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 to 
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 Jess 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 fim1ly 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 arc able to be far 
more effective in parliament than their proportion of scats 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 degree-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 legislature 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 eve~one, it is a mark of a deeply divided society. But alien 
rule: _added Its ~ontribution to this by giving some people, indeed 
pohtJ~ally lea~J~g People, the mission of cultivating distrust in 
estabh~~ed P_?htlcal authority. This has laid a curse on some aspects 
of po_htJcal hfe, but it has helped to provide a soil for opposition 
eve~ m the absence (for other reasons) of much of an opposition. A 
part1cul~r consequence of this is that India has been able to create a 
'separation of powers' atmosphere without any 'separation of 
powers'. Parliament is far from being the US Congress but very often 
it speaks of 'government' in the tones that good American legislators 
use of 'the administration' and the 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'appui 
(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 Congress has never 
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 understood from 
the distribution of seats alone.) It has also made a reality of the 
inescapable federalism of Indian politics, for Congress itself is a 
highly federal body. Sometimes the High Command has been able to 
dictate to the party in a State-even shaping the formation of a 
Congress Government. But on other occasions Pradesh Congress 
Committees have been tails which wagged the dog in Delhi. Above 
all, ~erhaps, the history of Congress has practically demanded a 
contmuous tension-except at points that were under the immediate 
control of Nehru-between government and party or between the 
party's ministerial and organizational 'wings'. (The 1963 Kamaraj 
Plan-and, even more, the choice of Kamaraj as Congress President 
-at l~ast Permits the tension to move into Delhi in future.) This 
~as gtven state politics a seemingly shabby air at times but 

ffias ~!so provided a built-in opposition in the form of the party o ctals. 

~?ere is a third sense in which the one-dominant-party has saved 
par. tament. Although Congress was more widely based as a 
natiOnalist . 

movement than many adult franchtse nevertheless 
opened up ne ' ld · r . w worlds to conquer. These new wor s of village 
po ttlcs were in their essential nature alien to the modern political 
system, worlds oft d" . d · · 1· · 1 1 d h" ra tttonal social cleavages an ascnpttve po tttca 
lea ers ftp. But Congress partly by virtue of its hold in the middle 
ayers o the inter d" : f . 

me Ianes, partly because o Its power as govern-
m~nt party, Partly by its willingness to be 'corrupted' by the values 
a~ pres~ure of rural society has been able to absorb and integrate 
: es~ ~ea ~s. Panchayat Raj 'is now assisting the process. The little 
oya ties 0 the 'little community' find room in the party; caste is 
~cc~mmodated. A system of political communication opens up, 
lmkmg top to bottom. In other words the men from the alien worlds 
are no~ 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 has been called 'the ineffective electorate' is 
steadily decreasing. 
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The law, the constitution and the courts 

The second 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 refom1ers 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 
uneven 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 expressly recognize any 
doctrine of the separation of powers but it naturally differentiates the 
various branches and offices of the state machinery 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 (see 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 (exerted 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 election tribunals and other quasi-judicial , 
adjudicating bodies. 

In the course of the first dozen years of the Constitution, the 
courts have had ample work to do in the field of fundamental rights. 
The group of 'equality' rights (Articles 14-18) produced a quick crop 
of cases. The provisions arc directly tO\vards securing 'equality before 
the law' and 'the equal protection of the laws'-the first (British) 
phrase b::ing usually taken to mean no privileges in law, the latter 
(American) to indicate similar treatment of similar cases. The 
dilemma that discrimination on grounds of sex or caste may in fact 
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 difficulties remain: how to square the proper and con­
tinuing need 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 meet these. 

The 'freedom' rights (Articles 19-22) of speech, assembly, 
association, movement, residence, property and occupation, together 
with those concerning conviction and detention, have naturally 
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. The 
original grounds of permitted restriction on speech and expression 
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 security legislation void and unconstitu­
tional. The I st 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 
]so been vigorously opposed. The usc made of this drastic measure 

~as 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 continued to look 
askance at this quasi-permanent part of the legal scene. 

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 legislation. The 1st and 4th 
Amendments were required before such legislation-including the 
amount of compensation for property compulsorily acquired-was 
removed from judicial attack. Second, 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 been 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 tended of late to be more sympathetic to the point of view 
of the executive arm of the state. It is very possible that political 
pressures have 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 sufficiently communicated to all parts of the political 
system to ensure considerable resistance to arbitrary action. Small­
town pleader and High Court judge alike have joined with the 
parliamentarians 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 precisely 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. Politic.al phenomena are by..no 
means '~hout 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 conc.sde 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 sig_nal 
ach_i:_~ement of the Indian nQJ.it.y_that it has, over a relatively_libort 
r>~d, acquired definable shape and form-st~hility 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 a!!1Q.!e variety of things has already happened. InWa..has-been 
gi~n coher~ and sp~e by the character_of_th~J~e_elements_in 
terms of which_o.ur account has been givc;.o: i( macbinecy of ~oyern­
ment, a one-dominant-party system and a pa~liarnentarY con-
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stit.utianalism. India, that is, has bce!Wlble to culti\_''!te iniliJutions. 
These institutions imply behaviour according to patterns capable of 
change but not in erratic or wayward fashion. The~c instittl_!ions were 
in minor measure chosen with deliberation, in major part accepted 
and acquiesced i~. They ~cry_e_to make d_e_yelo_nment p_Qs_s_LbJc. by 
controlling it; they render it real by removing obvious drama. The 
firmly established nature of the institutions of political life tends to 
disguise the pace of change, but change is nonetheless taking place. 
Moreover, the institutions arc of a kind which tend to ensure that 
change is at once about as fast as society can bear and at the same 
time about as sure (i.e. 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 arc those 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 readily 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 5 for believing that the advent of 
democratic decentralization, while most important, wi..!L.!!ing 
political change only gradually to rural India. If India is not left 
alone, manythmgs could of 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 
ready-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 regionalist 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 business 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 India any more than in the USA 
or Canada. 

Ideas,.... 

Within this framework of_k.deralist consHtutionalism greaLchallge 
now takes.Jllace. The speed of change is concealed by the steadiness 



208 THE GOVERNMENT AND POLITICS OF INDIA 

of its pace and by its being contained within mainly familiar institu­
tions. Politically. the change consistsinthe-perm_eative~bso_rptjQI}_ of 
all forms-~f influence~~d p~wer in one system-the creation of one 
political.n---atlon, the working out_o.Lone janlli@ge' of politics. Thi~is 
h;ppening largely through the dominant part~_ system, buLit does 
not entail djr~ction by the dominanLparty. I~uircs of that ~arty 
skill, flexibility aod 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 docs something to alter the 
accents and style in which the conversations and debates proceed. 
The mundane, the local and the traditional, already in a sense 
announced by Gandhi (which is not to say that Gandhi was either 
mundane or traditional), make their full appearance but arc at the 
same time guided and contained. The Congress aristocracy is not the 
first aristocracy to come to terms with new forces and survive by 
changing, but its achievement is not the least notable of its kind. 

The operation was presided over by an outstanding leader who was 
at once popular idol and aristocrat of aristocrats. But although his 
qualifi~at~ons of temperament were perfect for the part to be played, 
Ne~ru s Intellectual characteristics were less clearly suited. The 
des_Jre and capacity to reconcile different positions was, of course, 
emmently Present and has proved invaluable. But the job of meeting 
the mundane, the local and the traditional was not to his taste, and 
mo~e often than not these were the very targets of his abuse. In a 
po!Jty that has to be without ideology (in order that it may be 
created), he W~s the natural ideologist. He spoke against 'isms' and he 
was a~ eclect_Jc mixer of ideologies, but he could not escape easily 
fro~ Ideological expression. In this he represented urban, educated 
India, Wes~ern-educated at that. In doing so he prevented the 
complete alienation of that section from the new politics of India. 

The ~duc~ted middle-class citizen of India was the spearhead of 
the natwna!Jst movement in its early days and was hardly displaced 
by any of the consequences of Gandhi. (To a large extent, they could 
be said to have appropriated and used Gandhi-to produce 
Gandhism.) They are in great measure being by-passed and left 
behind by the new poli!i_~of bread and bu,tter. 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 ellgaged 
in_Jla.litics. The distaste and frustration which they fee) colo..ur..pro­
foundly the picture of Indian politics as Qresentcd 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 moctem and Western, 
one Indiaij 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 pres_~fl.Lip. much anti-colo.niallst 
thinking for tb.e_simpJeJeason that the_ exposure and demmciation_of 
irnperialism emQIQ~.d some of the ke_y marxist cQru:epts. But the 
i~Or n1anZist ~~~ys ~f-th~ught,· ~:rl~~th~~ 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 ideology as a 
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 'engi_!!g of power pglitics' 
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envisaged by ex-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 confmed 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 sense 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 values of liberal democracy. The re­
conciliation is not easy and may indeed be judged strictly illegitimate, 
but just as the reply to the view of the American system of govern­
ment as 'unworkable' is that the Americans work it, so it must be 
s~id 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 effort 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 
B~itish had made a point of preaching them, their conquest of Indian 
mmds 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 itself even to some degree against what has been 
neatly called the ·~acy' of the imperial rulers. That the 
rulers were ideologically almost defenceless against such attack may 
be t~e glory of British imperialism, but it made the Indian take-over 
of liberalism no Jess genuine. It is true that Gandhi's leadership 
swept aside those who called themselves the liberals and it is also 
true ~hat in Gandhi's teachings and methods there was much that 
had httle to do with liberalism. But in large measure what he did was 
to add to liberalism while striving to keep many of the liberal values. 
Satyagra/za, he might have said docs not abolish liberalism but 
~erfects it. What a large part of ali the years of nationalist campaign­
~ng could be presented as embodying the gospel of liberalism accord­
mg. to John Stuart Mill and Thomas Hill Green-the protests 
agai?St police excesses, the protection of liberty of opinion and dis­
cussiOn, the demand for accountable government and proper 
~eprcsentation, the freeing of justice from governmental pressures, 
10 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 poiitics. 
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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 decision-making from a centre 
to smaller communities, and eventually, as a result of example and 
discipline, to each individual who would by control of self become a 
citizen without the aid oflaw. The specifically Indian part of Gandhi's 
teaching consisted in the mode and language in which this doctrine 
was expressed, together with the elaboration of the techniques by 
which the stages towards the goal could be achieved. Thus the unit of 
ini!i~l __ deY.olution is the village, the co_mbio.ation_of mor;:tJ persuasion 
and self:~Jscipline is found in saJ.YJlgraha, the .Qhilosophj~qljusti­
fications are_giyen in the language of t~e Gita, and so on. The end of 
politicslsthe ending of politics; the rePfilcement of the government 
of men by the administration of things can come only through men 
learning to govern their selves; the process of self-government is one 
of conquest of violence. 

India_g_political ~houg.!!!_ ~f the post-~'lndhi_p_erioc!__has c_onHn_1,1ed 
to consist of variations o!!_!hese three maJ~r themes and it is not easy 
to be sure that any one has ~iously at the expense of 
the others. It is frequently asserted that the younger members of the 
i~ellig~a 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 combine clements drawn from 
marxism, liberal democracy and Gandhi, this is by no means to say 
that variety 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 seen. The late 
Sardar K. M. Panikkar, Minoo Masani and A. D. Gom·a\a al\ 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) speaks for all three in his basically liberal 
democratic views. He sees the problem of reconciling individual 
rights with welfare state activity; he speaks of the ill.ID_o.tlance of 
assisting the indidivual_jo_resi!lt (Ilass _Qpinion and of the need for 
dispersed leadership rather than the elevation of one man to a 
u!!igue p~tton; he distiniuishe~:-;s the- Gandhians fail to do, 
between the undoubted 'right of each 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 search for indigenous 
forms of polity based on simple village units to be 'meaningless'; 
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 
democratic liberalism. Panikkar was willing to have an interest in 
'Indian doctrines of politics' as developed in the ancient and 
medieval 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 
lea~ers of right-wing Swatantra, would endorse these views, but his 
mat~ contribution to political debate is a vigorous attack-such as 
~amkkar 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 \vas 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 dift"ers from Panikkar in refusing to be 
on speaking 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 the 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 ( 195 I) and Studies in Asian Socialism (I 959) 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 parlian1entary 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 eclectic of all. 
For him, socialism meant mainly social justice with a movement 
towards equality, but it frequently connoted ellicicncy and a modern, 
scientific approach to the arrangements of society. lie always looked 
back in admiration on the Soviet Revolution as 'a great leap' and 
'a bright flame', but marxism was too complete and coherent a 
doctrine to contain Nehru; 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 economist and poet. One of his 
booklets is entitled A Plea for Ideological Clarity (Delhi, 1957)­
others arc Towards a Socialist Economy (Delhi, 1955) and Socialistic 
Pattern of Society (Delhi, 1955)-but he seems not to have achieved 
any clearly distinctive level of treatment. More interesting is 
Sampurnanand, former Chief Minister of Uttar Pradesh, \vhose 
views arc set out in The Individual and the State (Allahabad, 1949) 
and Indian Socialism (Bombay, 1961 ). Here democratic socialism iJ 
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 ad1•aita'. 

What Sampurnanand declares in general terms has not really been 
worked out in c;ystematic fashion. The nearest 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. 
}-lere some appeal is made to India's ancient 'village republics' and 
there is an emphasis on finding a political system suitable 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.' \\las_a leading Congress 
Socialj~t ~nd~ne of the more accorrt_Q!I~ll_C(i __ and __ a.n:le~t marxists of 
th~t grol!_P:_ During the Quit India movcmeJ1t of l_ill...he was an 
inlPortant org~~Jzer of the underground_!!loveElent. In the course of 
the first decade after independe-nce his position moved round to one 
of similarity to Gandhi's. The story is told in his Socialism to 
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Sari'Odaya (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 conm1ents received, he published Sn;!llJlL.for 
the People (Banaras, 1961). Unfortunately, the latter is a version 
whicl~ -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 scientific' 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 T ~ • ...sees in conventional demo­
cr~cy is th~t it is_~till government by a few ov.er 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 
delegated upwards. The two key adjectives which he uses to describe 
his kind of democracy are 'conm1Unitarian' and 'participating'. A 
genuine pyramid of politics based on village comm~ must be 
created; the 'higher' organs of state power will be derived electoraliY 
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: ~}' reviving local communities p~ 
politics will be slain and~v~charactcr of partv democracY 
will bcovercome; il! the-real community-th~_p.9ssibliUD. smaller 
tmits,- consensus is natural and a general will emerges __ without 
impediment from-if1e con-lpetition for power. 

Marx, Rousseau and Gandhi are all discernible as influences here. 
(So also isM. 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.) Na~an's 
gospel was indirectly re~sibJe for the push to introduce Pancha~at 
Ji~ and, although his t-eas!tmgs may a,~ y~ attract no large and..a.ct~ve 
body of folloWID"S, his standing is high in many circles. Together wlth 
Bhave, he keeps alive the message of pu9!Y..Jw.d-idealislll-'ftkeadY 

'i 
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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 leadership, 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 arc 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 
Nehru and Narayan. In real political life, however, it is conquered 
daily. 



FURTHER READING 

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 measures of selection. 

I. 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 
culture will enjoy some advantages, the student of comparative 
politics will enjoy others; each needs ideally to acquire the other's 
equipment. 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 Vishnu 
(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, 

'4he Awobiography of an Unknoll'n Indian (1951), P. Tandon, 
vPunjabi Century (1961), several books by S. Ghose and Ved Mehta, 
vface to Face (1957). 

(b) Some 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 Pattem ( 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 (rev. ed., 
1960); in rather more popular surveys s~ch 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. Moreland and A. C. Chatterjee, 
A Short History of India (1953) and R. C. Majumdar, An Aclmnccd 
History of India (2nd ed., 1958). W. T. de llary, Sources of Indian 
Tradition (1958) is a valuable book of readings. Less historical 
presentations arc found in vS. Radhakrishnan, Religion ami Society 
(1947) and The Hindu View of Life (I 928), 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 
through D. Mackenzie Brown, The White Umbrella 0 953), which 
&ives excerpts from Indian writings and brief commentaries, 

·1<.autilya, Arthasastra (Trans. R. Shamasastry, 5th ed., 1956), the 
medieval classic;··u. N. Ghoshal's general survey, History of Hindu 
Political Ideas (Rev. ed., 1959) and 'A. S. Altekar, State aml Gorem­
ment in Ancient India (3rd cd., 1958). 

(e) India's politics can also be reached through the study of 
certain general works on the politics of new states .. E. Kedourie, 
Nationalism 0960),''J. Plamenatz, On Alien Rule anti Self-Gorem­
ment (1960), R. Emerson From Empire to Nation ( 1960) arc excellent 
preparations. Rather br~ader treatment is given in M. Zinkin, Asia 
and the West (1953),'P. w. Thayer (Ed.), Nationalism and Progress in 
Free Asia (1956) and Vera Dean, The Nature of the Non-Western 
Wo:~d (1957). The challenge to our understanding posed by the 
politics of new states is stressed in a number of articles: Kahin, 
Pauk~r and Pye, 'Comparative politics in non-western countries' in 
~men can .Political Science Revie!Y, December 1955; Almond, 
Compar~tlve Political systems' in Journal of Politics, .August 1956; 

Rustow, New horizons for comparative politics' in ··fvorld Politics, 
Jul~ 1;~1; Neumann, 'Comparative politics: a half-century ap­
pra!s.al m Journal of Politics, August 1957; Pyc, 'The non-western 
political process' in Joumal of Politjcs, August 1958; Shils, 'Political 
development in the new states' in t:omparatil•e Studies in Society 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. 



FURTHER READING 
;/ 

219 

(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 Westenz Dominance (1953). A. B. Keith, Speeches and Docu­
ments on Indian Policy, I750-I92I (1922) and, even more, C. H. 
Philips, Tlze EI'Olution of India and Pakistan, I858-I947 (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 
(I 954), P. Moon, Strangers in India (1945), Sir P. Griffiths, The 
British Impact on India (1952) and L. S. S. O'Malley (Ed.), Modem 
India and the West (1941). Most evocative portraits are provided in 
P. WoodrufT(pscud.), 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 i ... B. Keith, Constitutional 
History of India (1936) and R. Coupland, j:c,,m·t on the Constitu­
tional Problem in India (1942-3). Closer views of the administration 
arc given by L. S. S. O'Malley, Indian Cil'il Sen•ice (1931) and 
E. A. H. Blunt, The ICS (1937), whilc''H:. Tinker, The Foundations of 
Local Se/f-Gol·emment 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. 0. Trevelyan, The Competition JVallah (1864); R. 
Carstairs, The Little World of the Indian District Officer (1912); 
J. Chailley, Administratil'C Problems in British India (1910). Examp!es 
of valuable recent research on the nineteenth century include I{. 

Ballhatchet, Social j'olicy and Social Change in Westerll Indi~, 
I817-I830 (1957), E. Stokes, The English Utilitarians and India 
(I 959), 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 De1•elopmellf and Cultural Change, vol. VIII, pp. 79-93, 
1959, and 'The ini_Jial British impact on India· a case study of the 
Benares region', foumal of Asian Studies, Au~st 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. 

(c) 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 011 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 Gorcmmcnt in India 
(1943). The actual transfer of power is described in outline in 
E. W. R. Lumby, The Tra11.1jer of Power (1954) and in more detail in 
·v. P. Menon, The Transfer of Power in India (1957). (V. P. Menon, 
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 Memory 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 arc several tracks towards its 
understanding. ' 

(a) The nationalist movement was preceded by social and religious 
ferment. The religious beginnings arc discussed in J. N. Farquhar, 
Modem Religious Movements in India (1915) and D. S. Sarma, 
Studies in the Re11aissance of Hinduism in the 19th am/ 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 are 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 Cemury of 
Social Reform in India (1959). One attempt to explain the connections 
is A. R. Desai, Social Backgrow1dofindian Nationalism(rcv. 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 



FURTHER READING 
221 

and Reform in India (1938), \~hile C. F. Andr~ws, T~re Rise a~d 
Growth of the Congress in flulta (1938) deals mamly w1th the ~a Y 
years. The comments of English contemporaries were sometim~s 
illuminating, as in V. Chirol, Indian Unrest (1910), J. R. Macdonal ' 
Tire All"akening of India (1910), E. Bevan, Indian Nationalism (1913~, 
R. Byron, Essay on India (1931), and H. N. Brailsford, Subject Indra 
(1943). 

(c) There is a good deal of interesting writing by and about the 
leading figures in the movement. -n. M. Brown, Nationalist Move· 
ment: Indian Political Thought from Ranade to Blravc (1961) gives 
some readings. The following arc by or about the main leaders: 
Dadabhai Naoroji, Pol'erty and rm-Britislr Rule in India (1901), 
R. P. Masani, Dadablrai Naoroji (1939), Gokhale, Speech.es and 
Writings (Eds. Patwardhan and Ambcdkar, vol. I 1962), -n. V. 
Tahmankar, Lokmanya Tilak (1956), S. A. Wolpert, Tilak and 
Goklrale (1962), W. Wedderburn, A. 0. Hume (1913), S. K. Ratcliffe, 
Sir William Wedderbum and tire Indian Reform Mol'e/llent (1923), 
R. Tagore, Nationalism (1917), K. Kripalani, Rabindranath Tagor~ 
(1963), M. Gandhi, An Autobiography and the Story of my Expert· 
ments with Truth (1927), H. A. Jack (Ed.), Tire Gandhi Reader (1956), 
R. Duncan (Ed.), Selected Writings of Mahatma Gandlri (1951), 
B. R. Nanda, Mahatma Gandhi: a Biography (1958), L. Fischer, ~Ire 
Life of Mahatma Gandhi (1950), S. Banerjea A Nation in the Makmg 
(1925), B. R. Nanda, Tire Nelrrus, Motilai and Jawaharlal (1962), 
J. Nehru, An Autobiography (new ed., 1949), M. Brecher, Nehru: a 
Political Biography (1959), A. K. Azad, India Wins Freedom (1959), 
S. C. Bose, Tlze Indian Struggle, 1935-1942 (1952), H. Joye, The 
Springing Tiger: a Study of a Rel'olutionary (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, Modem 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, Jinnalz (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 earlier studies, two which retain a value arc B. 1-1. Baden­
Powell, The Indian Village Community (1896) and L. S. S. O'Malley, 
India's Social Heritage (1934). Modern studies arc usually focussed 
on particular communities but K. Davis, The Population of Inclia 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 arc studies of villages 
and the significance of caste in rural commJ.Initics. Some of the more 
path-breaking contributions have been W. H. and C. V. Wiser, 
Behind Mud Walls I930-1960 (1963), ·w. H. Wiser, /Jindu Jajmcmi 
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 Frolltier (1957) and Tribe Caste am/ Nation (1960), 
McKim Marriott (Ed.), Village India (1955), S. C. Dubc, Indian 
Village (1955), 0. Lewis, Village Life in Northem India (1958) and 
A. C. Mayer, Caste and Kinship in Centra/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; 
I. Karve, The Hindu Society (Mimco., Berkeley, 1960) and Changing 
India: Aspects oJ;_Caste Society (1961) arc more general theoretical 
re-assessments; M. Carstairs The Twice-Bom (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 India (I 955), ·£. Shils, The Intellectual between 
Tradition and Modemity: the Indian Situation (1961), B. N. Nair, The 
Dynamic Brahmin (1959), D. R. Gadgil, Origins of the Modem 
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 'Pacific Affairs, 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-Novem)er 1959, 
'Traditional society 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 1959 (1963). This area 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 useful contributions are 
S.C. Dubc, India's Changing Villages (l958),~Kusum 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 
Joumal of Sociology, vol. IV, no. 1, 1963. Several of the chapters in 
the important volume 'R.. L. Park and I. 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 
note the relevance to his work of some of the explorations in the 
field where economic and social research meet: valuable examples 
are ~R. Braibanti and J. J. Spengler (Eds.), Tradition, Values and 
Socio-Economic De1·elopment (1961), ·T. S. Epstein, Economi~ 
Development and Social Change in South India (1962), N .. V. Sovant 
and V. M. Dandekar (Eds.), Changing India (1961), and D. and A. 
Thorner, Land and Labour in India (1962). 

V. There arc a few general accounts of Indian politics similar in 
scope though not in approach to the present volume: N.D. Palmer, 
Indian Political System (1961), "i-I. Tinker India and Pakistan: 0 

Short Political Guide (1962), V. Dean, New Patterns of DemocracY ill 
India (1959). Chapters on India have been contributed by M. Weiner 
in G. Almond and J. Coleman (Eds.), The Politics of the Dere/oping 
Areas (1960), by'·N. D. Palmer in G. MeT. Kahin (Ed.), Major 
Gov~mments of Asia (1958) and, more briefly, by w. H. Morris-Jones 
in'S. Rose (Ed.), Politics in Southem Asia (1963). The volume 

~ 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 one which 
achieves comprehensiveness. 

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

(a) In the Indian Institute of Public Administration ·s compilation, 
The Organisation of the Govemmelll of India ( 1958), the bare bones 
of the central administration arc 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
tive System (1956), A. D. Gorwala, Report on Public Administration 
(1951). 

(b) There is nothing adequate on state-level machinery and little 
enough on the federal relations between central and state administra­
tions. The student can, however, learn a great deal from a brief 
analysis by a senior civil servant, E. N. Mangat Rai, Ci1·il Adminis­
tration in the Punjab (1963), also from the reflections of a retired 
civil servant, S. G. Barve, With Malice Towards None (1962) and 
those of a former minister, K. Santhanam, Union-State Relations in 
India ( 1960). An important part of federal finance is discussed in the 
latter book, as also in P. P. Agarwal, System of Grants in Aid in 
India (1959). As t~ese authors make plain, it is impossible to con­
sider federal relations without taking up the whole machinery of 
planning. ~ere agai~ there is no adequate study as yet, though there 
is valuable mforrnatton and comment in K. Santhanam, Democratic 
Planning (1961), V. T. Krishnamachari Fundamentals of Planning 
(1962), R. Braibanti and J. J. Spengler' (Eds.), Administration and 
Economic Developmellt in India (1963), as well as in some of the 
articles of D. R. Gadgil to be found in his Economic Policy and 
Development (1955) and Planning and Economic Policy (1961 ). 

(c) It is no longer easy to separate district (and other local) 
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administration from community development (mentioned above) 
and democratic decentralization or Panchayat Raj (see below). How· 
ever, more purely administrative studies are N. B. Desai, Report of 
the Administratirc Sun'£')' of Sural District (1958), S. S. Khera, 
District Administration in India (1960) and K. S. Desai, Problems of 
Administration in Two Indian Villag£'s (1961). 

(d) The bureaucratic structure and personnel arc discussed in 
several of the works listed above (especially Chanda and Braibanti· 
Spengler), but special studies include N. C. Roy, The Civil Sen•ice 
in India (1958), R. Dwarkadas, The Role of tile Higher Cil'il Sen•ice 
in India (1958). Bureaucracy and Political Del·elopmelll (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 public 
enterprise. An early report on this subject was A. D. Gorwala's On 
tile Ef]icie111 Conduct of State Enterprises (1951), and there is a good 
deal on India in A. H. Hanson, Public Emerprise and Economic 
De1·e/opment (1959). The main study, however, is V. V. Ramanad· 
han, The Structure of Public Enterprise in India (I 961). 

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 
life generally arc 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, Tile Political Mind of India 
(1952), gives a valuable survey of the state of affairs at the time of the 
first general elections; R. Kothari, 'Form and substance in Indian 
politics' in Economic Weekly, April-May 1961, provides a broad and 
stimulating view. 

(b) Good studies of particular parties are ci: D. Overstreet and 
M. Windmiller, Communism in India (1959), "M. R. Masani, Tl~e 
Communist Party of India (1954),"1. A. Curran, Militant Hinduism Ill 
Indian Politics (1951). On Congress there are three useful papers by 
Susanne Rudolph, Tile All-India Congress Committee, The Action 
Arm of the Congress: tile Pradesh Congress Committee and The 
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Working Committee (Mass. Institute of Technology, Mime~., I ?55), 
nd more recently an article by M. Franda, 'The orgamsat1onal 

~evelopment of India's Congress Party' in Pacific AfJ:tirs, Fall 1962. 
Other articles of note include L. Rudolph, 'Urban life and popular 
radicalism' in Joumal of Asian Studies, May 1961, on the DMK. 
and H. L. Erdman, 'India's Swatantra Party' in Pacific Affairs, 
vol. 36, no. 4. 

(c) It is of course important to sec the activities of parties in the 
wider context of attitudes and demands, and here linguistic and 
regional loyalties are important. An excellent study is M. Weiner, 
The Politics of Scarcity (1962), while the regional question has been 
set out in Joan Bondurant, Regionalism versus Provincialism (1958) 
and developed arrestingly in S. S. Harrison, India: the Most 
Dangerous Decades (1960). 

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

(a) D. D. Basu, Commellfary oll the Constitutioll of India (3rd cd., 
1955) is the standard full-length lawyer's commentary, but M. V. 
Pylee, Constitutional Govemmellt ill India (1960) is comprehensive 
and less technical, while C. H. Alexandrowicz, Constitutional 
Developmel/ls in l!u/ia (1957) is the most valuable analysis of the 
main provisions. B. Rau, India's Constitution in the Making (2nd 
rev. ed., 1963) docs 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 give~An mainly conventional manner; the 
more Interesting of these are N. Srinivasan, Democratic Gorcmmellf 
in India (1954) and ·K. V. Rao, Parlim~u;utary Democracy of India 
(1961). A useful close-up of one state is A. J. Dastur and U. Mehta, 
Congr.e.ss Rule in Bombay, 1952-1956 (1958). 

(b) W. H. Morris-Jones, Parliament ill India (1957), is the full­
scale study of the national legislature. A. B. Lal (Ed.), The Indian 
Par/iamellf (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, 



FURTHER READING 227 

Background to Indian Law (1946), and the best brief accounts of the 
system of law arc M. C. Sctalvad, The Common 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
til'e Action in India (1956). A crisp treatment 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, Prerelltire Detelltion in India (1962). Also relevant 
though more general in approach is the collection of seminar papers, 
Congress of Cultural Freedom, Represelltatil'e Gorernment 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 r. N. D. 
Anderson (Ed.), Changing Law in Developing Countries (1963). The 
handling of caste disputes by the courts is excellently treated in 
M. Galantcr, 'Law and caste in modern India' in Asian Sun•ey, 
Nov. 1963. 

(d) The electoral part of the framework of politics is less well 
covered. Apart from the official reports (sec below), there are, how­
ever, Margaret Fisher and Joan Bondurant, The Indian Experience 
with Democratic Elections (1956), The Third General Elections: 
Studies in Voting Behm•iour (reprinted in 1963 from Economic 
Weekly, July-Sept. 1962), and A. H. Somjee, Voting Behaviour ill all 
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), 
is a general study but based to a considerable extent on Indian 
material. \ti. 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, 'Zilla 
Parishad elections in Maharashtra' in Asian Survey, March 1963. 
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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. de Bary and 
others, Sources of Indian Tradition (1958) and a collection of more 
recent writing is in K. P. Karunakaran (Ed.), Modem Indian 
Political Tradition (1964). 

(b) Gandhi's thought (see also Ill (d) above) is a necessary base 
line and its quintessence is found more 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 Rothcrmund, 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 arc found in his Politics, Power and Parties ( 1960). 

(c) 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 Society (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. Bhavc, 
Bhoodan Yajna (1954), K. Santhanam, Satyagraha am/ the State 
(1960), Sampurnanand, Individual and State (2nd cd., 1957) and 
Indian Socialism (1961), S. Narayan, Socialistic Pattem 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 arc given in H. Tennyson, India's Walking 
Saint (1955) and J. J. Lanza del Vasto, Gandhi to Vinoba (1956). 
Several socialist tendencies arc sketched in Margaret Fisher and 
Joan Bondurant, Indian 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 Southem Asia 
(1963), Susanne Rudolph, 'Consensus and conflict in Indian 
politics' in World Politics, April 1961, Phyllis Rolnick, 'Political 
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l. h. I d' , . A . S Nov. 1962, ~nal 
ideology: rea tty and myt m_ n m m _stan _un•ey, of poliUC 
'Charity, trusteeship and socml change m Indta: a studY 
ideology' in JVor/d Politics, April 1962. 

. 0 official 
x. The Government of India is a great author and Indt\ance for 

reports and documents arc of exceptional value and in1P0 r 
the student. . 01entarY: 

(a) Regular or standard publications include: (i) Parha ts and 
Lok Sabha Debates; Reports of Estimates, Public Accou~ffairs; 
other Committees; Who's Who; Journal of ParliamentarY ri'PtiVC 

. 1 I R . . . s· pesc .t 
(ii) Go:ernmcn_t ?f I_ndm: .- mw~ eports ~f Mtmstrt~ • ndbook OJ 

Memmrs of Mmtstncs; Allocatwn of Busmess Rules, }/a. ·stratil'C 
Rules and Regulations for the All-India sen•ices; Adm~:-ganisa· 
Directory of the Gol·crmne111 of India; Annual Reports of the 1 ]J.eports 
tion ami Methods Dil•ision of tlze Cabinet Secretariat; Annuad Tribes; 
of the Commissioner for Scheduled Castes and Schedule . . . (iii) 

M·,ortlles, 
Annual Reports of the Commissioner for Linguistic 11 (also 
Government of India (Planning Commission): Fil'e ]'ear plall~lans; 
draft outlines and summaries); Progress Reports on the f the 
Annual El·aluation Reports and certain special reports 0 'fJS ill 

E 1 · o · · , · td Groll Programme va uatton rgamzatton, e.g. LeaderstllP at 960). 
a S. Indian Village ( 1955) and Some Successful Panchayats (1 . 11 of 

. 1 d d · C stifUil0 
(b) Specta ocun~:nts an reports mclude: The ~n. (1947); 

India, as amended; Report of the Celltral Pay Conumsston ·nces 
··White Paper on Hyderabad (1948); 'Report of the Linguistic pro VI 011 
Commission of tlze Constituent Assef!tbly (1948); "While ~ap:r,, of 
Communist Violence in India (1949); Repgrt on the F.eorgat!'sa~ates 
the Machinery of Govemment (l949)~eport of the Jndt_an States 
Finances,- Enquiry Committee (1949); White Paper 011 In~tan 195o); 
(1950); Report of the University Education CommisstOil ( of 

,.·Report of the Local Finance Enquiry Committee (1951); ]J.epo'}:ess 
the Finance Commis..sions (1952, 1957, 1961)· Report of the . '.011 . ( ' C 1/111/SSI CommissiOn 1954); Report of the States Reorganisatioll 01 . of 
( 1955); 'Reports of the Election Commission 011 the general elect tollS nd 
1951-2 (1955) and 1957 (1959), on bye-elections (periodicallY~/the 
on mid-term general elections in particular states; "Report 0't -01• 

" Taxa I • 
Railway Corruption Enquiry <;:pmmittee (1955); Report of the 'com· 
Enquiry Committee J.l955); Report of the Backward Classes . .011 
missio11 (1955-6); 'Report of the Official Language Commtsst 
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(1956);'Community Development Ministry, Local SclfGcm:rmllellt 
Administration in the States of India (1956) and Critical Analysis of 
India's Community De1•elopment Programme (by C. C. Taylor) 
(1956); 'Planning Commission Committee on Plan Projects, Report 
of the Team for the Stu;f! of Community Projects and National 
Extension Service (1957); Report of the Commillc•e of Parliamelll on 
the Official Language (1958); ~eport (14th) of the Law Commission 
011 the Reform of Judicial Administration (1958); Report of the 
Commission of Enquiry on Emoluments and Conditions of Serrice of 
Central Go!•emmelll Employees (1957-9); Planning Commission, 
Report on Indian and State Administratire Sen•ices and the Proqlems 
of District Administration (by V. T. Krishnamachari) (1962); ~Report 
of the Commillee on Emotional Integration (1962); Report of tlze 
Study Team on Nyaya [Judicial] Panclzayats (1962); Report of tlze 
Punjab Commissi?2. (1962); Planning Commission, Progress of Land 
Reforms (1963); Community Development Ministry, Evolution of 
the Community Development Programme in India (1963) and ·R.eport 
of tlze Study Team on Panclzayati Raj Finances (1963); Report of a 
Committee on Corruption in Public Life (1964). 

XI. Among other bodies which have produced useful publications 
may be listed: (a) State Governments: e.g., Government of Mahar­
ashtra •. ,Report of tlze Committee on Democratic Decentralisation 
(1961); Government of Rajasthan, Report oftlze Panchayat Elections, 
1960 (1961) and Report on the Working of Panclzayati Raj (1962); 
also, a few states have published Administration Enquiry Committee 
Reports: Bengal (1945), Bombay (1948), Kcrala (1958); (b) The 
Indian Institute of Public Administration: e.g., H. K. Paranjape, 
industrial Managemem Pool (1962), ·v. K. Narasimhan, Tlze 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 Public Services (1957); (c) The National 
Institute of Community Development: e.g., H. yv. Beers, Relation­
ship among Workers in C.D. Blocks (1962); (d) 'fhe Association of 
Voluntary Agencies for Rural Development: e.g., Report of a Study 
Team Oil Democratic decentralisation in Rajasthan (1961); (e) The 
Gokhale Institute of Economics and Politics: e.g., the series of Kale 
Memorial Lectures; (f) Akhil Bharat Sarva Seva Sangh: e.g., Report 
Oil the Koraput Gramdans (1960). 
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The pub! icat ion activity of the political parties is somewhat uneven 
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 Bulletill 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 Del"elopmellt of the Congress 
Constitutioll (1958). Special organs of the Congress have provided 
useful reports: e.g. Congress Party in Parliament, Official Language 
Colltrorersy Set at Rest (n.d.); "Reports of the Congress Planning 
Sub-Committee; Report of the Congress Village Pa11chayat Com­
mittee ( 1954); Report of the Congress Agraria11 Reforms Committee 
(1949). 

XII. As already indicated, much of the more interesting work 
appears in journals and periodicals. 

(a) There is no serious periodical publication outside India 
exclusively devoted to Indian politics but articles on the subject 
appear in "loumal of Asian Studies, 'Asian Sun•ey, P~cific Affairs, 
Joumal of Commonwealth Political Studies, 'u-'or/d Politics, Political 
Studies, Parlim~zentary Affairs, Political Quarterly, Europea11 Joumal 
of Sociology, Economic De\"elopmellt a11d Cultural Change,:Compara-
til•e Studies in Society and HistOIJ'. . 

{b) Indian publications include (i) information summaries: Asiall 
Recorder (Delhi, weekly), Indian Recorder and Digest (previously 
Indian Affairs Record, Delhi, monthly), 1ndian Information (Delhi, 
Official, fortnightly), Joumal of Parliamentary Information (Delhi, 
half-yearly); (ii) academic journals: l11dian Joumal of Political 
Science, Indiall Joumal of Public Administration (which has pub­
lished useful special issues on particular subjects such as planning 
administration in July-Sept. 1961), l11dia Quarterly, 'fntemational 
Studies, :Joumal of the India11 Law Institute, 'Indiall Yearbook of 
Intemational Affairs; (iii) general 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 Opi11ion Sun•ey (Indian Institute of Public 
Opinion organ, monthly), Seminar tmonthly, Delhi, each issue on a 



232 THE GOVERNMENT AND POLITICS OF INDIA 

particular topic), Tlzouglzt (Delhi, weekly), Modem Reriew (Calcutta, 
monthly); (iv) political organs: A ICC Economic Reriew (Congress), 
New Age (Communist), Janata, Vigil and New Socialist (Socialist), 
S~rarajya (Swatantra), Organiser (RSS), Opinion (independent con­
servative); (v) newspapers: Hindu (Madras), Himlustcm Times 
(Delhi), Statesman (Calcutta), each producing also an airmail 
overseas weekly edition; (vi) reference volumes: india: a RC'fi•rence 
Annual (Ministry of Information), Times of india Directory and 
Yearbook. 

XIII. Further bibliographical aid can be obtained from: P. 
Wilson, Tlze Govemment and Politics of india and Pakistan, i885-
i955: a bibliography of works inwestem/anguagC's ( 1956); F. Carnell, 
Tlze Politics of the New States: a select annotated hibliography with 
special reference to tlze Commonwealth (1961); /Maureen Patterson 
and R. B. Inden, South Asia: a11 illlroductory Bibliography (1962); 

·B. S. Cohn, The Del'elopmem and impact of British Administration in 
India: a bibliographical essay (1961); Library of Congress, Sou them 
A:~i~ Accessions List (monthly); J. S. Sharma, four descriptive 
bJ~hographies on Mahatma Gandhi (1955), Jawalwrlal Nehru (1955), 
Vm~ba and Blzoodan (1956) and indian National Congress (1959); 
Ind/Qn National Bibliography (1957-); International Political Science 
Abstracts. 
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