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PREFACE 

The closing months of the first decade and a half of independence 
are a particularly appropriate time for a survey of existing and evolv­
ing patterns of government and politics in India. Free India can 
point to substantial achievements in the brief period of its existence, 
and it has laid solidly the foundations for future progress; but it is a 
country with massive problems, and "the most dangerous decades," 
to use Selig Harrison's words, lie ahead. Most of the "tall leaders" 
who led the independence struggle and who presided over India's 
destinies in the post-independence years have passed from the scene. 
Jawaharlal Nehru - the "tallest" of all except Mahatma Gandhi -
still carries on with remarkable vigor and wisdom after a generation 
of heavy responsibilities and dedicated service; but he is in his seventies, 
and new leaders must gradually take over from him and from others 
of his generation who are still active in Indian government and society. 

India has survived long years of colonial rule and short years of 
independence. The threats to its survival as a free nation still come 
from within as well as from without. Its struggle to achieve national 
unity and political integration by democratic means is threatened by 
fissiparous and centrifugal tendencies of many kinds. It is fighting a 
continuing battle against poverty, illiteracy, population pressures, com­
munalism, casteism, linguistic and regional rivalries and differences, and 
authoritarian patterns of social and political conduct. 

For students of politics India is perhaps the most important of all 
the newer countries of the so-called "underdeveloped world." In view 
of its long and complex past, its vast population (larger than all of 
Africa and Latin America combined), and its present position, the 
special importance of India can be generally recognized without doing 
an injustice to any other country. 

For students of comparative government, political behavior, and 
international affairs, as well as for those primarily interested in "the 
politics of the developing areas," India is a particularly significant 
laboratory of political, economic, and social development and change. 
It is a static society in progress, with a political system grounded in 
orthodox and conservative traditions but nevertheless in a process of 
change. In the strictest sense of the term India has perhaps not yet 
evolved a real political system at all; but it has a well-established frame­
work of government and law which is a working reality, although to 
be sure it sometimes operates in peculiar ways and is often strangely 
affected by nonpolitical forces and developments. One should remem­
ber, however, that in India, to a greater degree than in most countries, 
it is difficult to determine what is political and what is nonpolitical. 

viii 



PREFACE ix 

Indian politics must be analyzed from the point of view of specialists 
in many fields of what are usually called the behavioral sciences. It 
cannot be analyzed simply by applying normal standards of Western 
political science. 

This brief volume presents a fairly comprehensive view of the 
evolving Indian political system at a critical period of its development. 
I am well aware of the difficulties of this approach and of my own 
limitations in undertaking it, but I have persevered because of the 
importance of the subject and because of the need for a pioneer study 
of this sort by an American scholar, and I have cherished the hope 
that such a study may stimulate other American scholars to give more 
serious attention to the Indian political scene. Although I have had 
rather extensive experience in India and have for long been a serious 
student of Indian affairs, I recognize all too well that I do not really 
know India in all of its dimensions; but even for Jawaharlal Nehru 
"the discovery of India" has been an endless quest for something which 
continually eludes him. As Arnold Toynbee has observed: "India is 
a whole world in herself; she is a society of the same magnitude as 
our Western society." 

For whatever merit this volume may possess I am particularly 
indebted to many friends whose knowledge of Indian politics and 
society has aroused my lasting envy and admiration. Among these 
friends who know India so well I would single out the following for 
special mention: S. V. Kogekar, Principal of Fergusson College in 
Poona, A. Appadorai, Director of the Indian School of International 
Studies in New Delhi, V. K. N. Menon, Director of the Indian Institu­
tion of Public Administration in New Delhi, and C. J. Chacko, Head 
of the Department of Political Science at Delhi University, where I 
spent a stimulating year as a Visiting Professor; Richard L. Park of 
the University of Michigan, Selig S. Harrison of The New Republic 
(formerly an Associated Press correspondent in India), Amaury de 
Riencourt, a profound student of Indian and other civilizations, and 
W. H. Morris-Jones of Durham University, author of the standard 
work on the Indian Parliament; and my colleagues of the South Asia 
Regional Studies Program at the University of Pennsylvania, partic­
ularly W. Norman Brown, Holden Furber, Richard D. Lambert, and 
Wilfred Malenbaum. 

Professor Malenbaum was kind enough to let me use the manuscript 
of his forthcoming book, Prospects for Indian Developme1lt, to be 
published by Allen & Unwin in London. Dayton D. McKean, Dean 
of the Graduate School at the University of Colorado and editor of 
the series in which this volume appears, and C. Satyapalan, Lecturer 
in Political Science at S. N. College in Quilon in the South Indian 
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State of Kerala, read the entire manuscript and made many helpful 
comments and suggestions. Richard N. Clark of the Houghton Mifllin 
Company, with his usual astuteness, patience, and aplomb, guided the 
manuscript through all the stages leading to publication, and he was 
even able to induce me to cut it substantially because of necessary space 
limitations. Mary Sutherland Perkins typed the entire manuscript, 
and Victor Greene was an invaluable research assistant. 

To all of these individuals, and to many more whose contribution to 
this volume was far greater than anyone else can ever know, I express 
my deepest appreciation. 

A briefer treatment of salient aspects of Indian government and 
politics is presented in five chapters on India which I contributed to 
George McT. Kahin, editor, Major Governments of Asia, published 
by the Cornell University Press in 1958. Although I deliberately re­
frained from consulting these chapters, except on certain points of 
detail, in preparing this longer work, I am happy to record my in­
debtedness to Professor Kahin and to the Cornell University Press for 
the opportunity which they afforded me to undertake a selective in­
troduction to the Indian political scene. Portions of Chapter 2 will also 
appear in another volume, entitled High School Social Studies Perspec­
tives, to be published by Houghton Mifflin. Some of the observations 
in Chapter 8 were first publicly expressed in a lecture at Bryn Mawr 
College in April, 1960, in a symposium on "Problems in Implementing 
Economic Planning in Underdeveloped Areas: India." In preparing 
Chapter 11 I drew freely on several published articles, particularly 
three in Current History (published in the issues of February, 1956, 
March, 1959, and March, 1961). 

In the preparation of this book I was greatly assisted by a grant from 
the Committee on the Advancement of Research at the University of 
Pennsylvania. 

NORMAN D. PALMER 
Leopard Lake 
Berwyn, Pennsylvania 
August 15, 1961 



1 
The Nature of 

Indian Politics 

To a casual Western observer the existing Indian political system 
may seem to be essentially a Western import. Upon closer view, how­
ever, this system begins to lose some of the stamp of undigested foreign 
borrowing, and to assume forms which are more closely related to 
lndia"s peculiar traditions, experience, and needs. Beneath familiar 
forms are unfamiliar practices and attitudes. The Indian political struc­
ture is still in the process of becoming, and its final shape is still not 
so clear as one might first assume. The Indianization of Indian politics 
is still going on. 

In his important study of the Indian Parliament, Professor Morris­
Jones warned that in approaching the study of Indian politics the 
Western student "is well advised to be on his guard. He should not 
assume, for instance, that institutions with familiar names are nec­
essarily performing wholly familiar functions. He should be ready 
to detect political trends and forces in what he will be tempted to 
set aside as non-political movements. He should be prepared to find the 
behaviour of those who hold apparently familiar political positions 
conditioned by considerations which he would not normally associate 
with such places."1 Hence special consideration should be given to 
the nonpolitical factors in India, which often will prove to be more 
potent in shaping Indian political behavior than trends and institutions 
which are clearly political. 

Obviously there are various "levels of politics" in India, as Professor 
Morris-Jones has noted. Because it is less familiar and less immediately 
obvious it is particularly important to recognize what Morris-Jones 

1 W. H. Morris-Jones, Parliament i11 India (Philadelphia, 1957), p. 2. 
1 



2 THE NATURE OF INDIAN POLITICS 

has called "the presence in Indian politics of a manner of political 
thought and behaviour which it is difficult to regard simply as a local 
modification of some aspect of Western politics. It draws its inspira­
tion from religious teachings and represents a development of an 
aspect of Gandhian politics. It leads its own life, alongside and not 
wholly unconnected with the world of 'normal' politics, but largely 
independent of it. It is possible to say that it is not politics at all; 
in that case the Western pattern (of course, with its modifications) is 
left in sole command as the only pattern of political conduct available. 
But it seems more in keeping with the facts to allow that it is politics, 
even if it is of a kind quite distinct from that of modern Europe."2 

Sources of Indian Political Thought ,_. 

At the present time India is engaged in a serious search for its own 
past. To the extent that this search results in excessive glorification 
of the past and an unobjective approach to it, it has a harmful effect, 
not least of all in encouraging ultra-nationalism and a rejection of ideas 
simply because they are not "Indian"; but to the extent that it helps 
Indians to understand and appreciate their own history and traditions, it 
is wholesome. Indians are often criticized as being unhistorically 
minded. In The Soul of India, one of the most penetrating interpreta­
tions of Indian history, Amaury de Riencourt wrote: "The key to 
an understanding of Indian culture lies precisely in this total in­
difference toward history, toward the very process of time."3 This 
m:iy have been true in past decades, when the minds of Indians were 
concentrated on other things, when they were isolated from each 
other, and when local and regional influences predominated; and it 
was generally true during the long period of British dominance. But 
today the Indian people are making a conscious effort to understand 
their past and to evolve political, economic, and social practices and 
institutions which are in keeping with their own genius and traditions 
as well as suitable for modern problems and needs. 

India has a long and rather confused history, and doubtless parts of 
it might well be forgotten; but there are lessons as well as warnings in 
India's past. Over the centuries many people have come into India 
from other places, contiguous or remote, and some of these peoples -
including the Aryans, the Moguls, and the British - have extended 
their control over much of the subcontinent. The golden age of 
Hinduism came many centuries ago, before the beginning of the 
Christian era. The great classics of ancient India - the Vedas, the 
Upanishads, the Ramayana, the Mahabharata, and many others - date 

2 Ibid., p. 37. 
3 Amaury de Riencourt, The Soul of India (New York, 1960), p. 15. 



THE NATURE OF INDIAN POLITICS 3 
from this early period, and they have had a profound influence on 
patterns of thought and behavior through the centuries. 

During the long centuries since the full flowering of Hindu culture 
and philosophy many other influences have entered the main stream 
of Indian political thought. Foremost among these have been the 
impact of Muslim institutions and concepts of administration, which 
were dominant in India for several centuries, notably during the 
apogee of Mogul rule in the sixteenth and seventeenth centuries, and 
of Western ideas and institutions during the past three centuries or 
more and most strongly during the past century. 

"Contemporary Indian political thought, therefore, stems from many 
sources, Eastern and Western, ancient and modern."4 For all the 
efforts of the revivalists of Hindu traditions during the Hindu 
Renaissance of the late nineteenth and early twentieth centuries, and 
for all the present emphasis on the rediscovery of India's past, it is 
difficult to find any continuity between ancient Hindu political thought 
and the political ideas that move modern India, or to appraise the 
relative influence of the many streams of thought that have influenced 
modern India. "Indeed, Indian political thought is probably as diverse 
as that of the West. In view of the antiquity and the richness of Indian 
civilization, this should occasion no surprise. "5 

Leaders and Leadership 

Considerable insight into the nature of a society may be obtained 
from a study of the traditions and types of leadership which have 
characterized it. The leadership principle has been particularly strong 
in India, reinforced by the traditional aspects of Indian life and social 
organization. It is reflected in the great classics of the early Hindu 
period, in the rigidly structured caste system, in the authoritarian 
patterns which have prevailed throughout the centuries, in the long 
experience with foreign conquerors and rulers, in the organization of 
the villages and other units of rural society, in religious practices and 
groupings. 

In modern India leadership has continued to be of surpassing 
importance. Of special importance are the influence of religious 
mystics like Ramakrishna, leaders of the Hindu Renaissance like 
Vivekananda, great literary figures like Tagore, the unique and all­
encompassing leadership of Mahatma Gandhi, the work of the men 
who are trying to carry on the Gandhian spiritual tradition, notably 

4 Norman D. Palmer, "Indian and Western Political Thought: Coales­
cence or Clash?", The American Political Science Review, XLIX (September, 
1955), 755. 

5 Ibid., p. 753. 
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Vinoba Bhave, and the dominant role in the post-Gandhian era of 
Jawaharlal Nehru. 

India has been fortunate in the character and stature of its l<!aders. 
Gandhi, Nehru, Vallabhbhai Patel, and in an earlier generation Tagore, 
Gokhale, and Tilak would rank among the great figures of the past 
century in any country. One of India's outstanding assets has been 
what Dr. Paul Appleby has called "extraordinary national leadcrship."6 

Many of India's leaders could truly be described as charismatic 
leaders. These include persons of such diverse character and per­
sonality and ideals as Bal Gangadhar Tilak, Mahatma Gandhi, Subhas 
Chandra Bose, Vinoba Bhave, Chakravarti Rajagopalachari, and 
Jawaharlal Nehru. Some of these leaders, notably Gandhi and Bhave, 
have also been characterized as "unconventional" political leaders, 
although it is difficult to determine what in the Indian political and 
social environment is conventional and what is unconventional. 

Gandhi. Mahatma Gandhi was a master in using nonpolitical 
methods to achieve political ends. In South Africa he experimented 
with a technique of nonviolent opposition which he called satyagraha 
_ often translated as "soul-force" _ which he professed to have 
borrowed from ancient Indian teachings and from many other sources, 
including the writings of Tolstoy. Upon his return to India he soon 
developed the practice of satyagraha into the most formidable weapon 
the British had ever encountered in the national resistance movement. 
Satyagraha is stm practiced in India, often in ways of which Gandhi 
himself would have disapproved. 

Gandhi also used fasting most effectively as a political weapon. 
This practice, too, is occasionally used in independent India. In 
pecember, 1952, a respected Telegu leader, Potti Sriramulu, fasted 
unto death on the issue of a separate Andhra state, and shortly after 
bis death the Government of India yielded to the demand for this new 
state. In 1956 . the Chief Minister of Bombay State, Morarji Desai, 
went on a fas~ ~n consequence of protests and violence in Ahmedabad 
0 ver the decismn to retain Bombay as a bilingual state, with an 
nJarged area. 

e Gandhi harked back to ancient themes in developing some of his 
distinct_i~e concepts and approaches, in what might be called his 
11onpoht1cal approach to politics. To him satyagraha was an applica­
tion of the concept of ahimsa, meaning nonviolence in more than a 
physical sens~. In_ his own distinctive way Gandhi proclaimed the 
intimate relationship of religion and politics, and he often applied 
ethical concepts to POiitical action. On innumerable occasions he 

6 P_aul H5j)Apple3by, Public Administration in India: Report of a Survey 
(Delhi, 19 ' p. • 



THE NATURE OF INDIAN POLITICS 5 
referred to the B'1agavad Gita as the guide to his political as well as his 
spiritual life. In his A utobiograpl,y he wrote that "there is no other 
God than Truth," and that "my devotion to Truth has drawn me into 
the field of politics; and I can say without the slightest hesitation, and 
yet in all humility, that those who say that religion has nothing to 
do with politics do not know what religion means."7 

In his teachings and actions Gandhi gave a more positive twist to 
the Bhagavad Gita and to such ancient concepts as dharma and 
ahimsa, and in his techniques of satyagraha he seemed to fuse Indian 
and non-Indian concepts into an effective instrument of political 
action; but he taught his fellow-countrymen to be proud of their own 
ideals and traditions and to adopt what was good and useful for them 
from the outside world without being untrue to themselves or to their 
past. "By persuading them to draw their strength and inspiration from 
India and cease being magnetized by the West, the Mahatma im­
pregnated the British-created middle class with Indian ideas and ideals. 
This was his greatest revolution."8 

Another ethical principle Gandhi attempted to apply to politics was 
that of the relationship of ends to means: that no ends, however 
desirable, should be sought by unworthy means. "The basic lesson 
that Mahatma Gandhi taught us," wrote Jawaharlal Nehru in his 
report to the All-Indian Congress Committee when he relinquished the 
office of President of the Congress Party in January, 1955, "was that 
means govern ends and that we should never adopt wrong means even 
for right ends." The leaders of independent India often do not follow 
this lesson (or other lessons Gandhi taught) but they have attempted 
to adhere to it and they often refer to it as a guide to their action in 
the domestic or international fields. 

Gandhi generally remained somewhat aloof from the Indian Na­
tional Congress, but he was the dominant figure in the Indian nation­
alist movement for many years. Many of his acts and teachings which 
seemed to have the least political significance proved to be the most 
astute kind of politics. He never held a party or government position, 
but he was consulted by the British Government and by the leaders 
of the Indian National Congress on almost all crucial issues. 

Gandhi's influence is not particularly manifest in Indian political life 
today, although spokesmen of nearly all political parties and ideologies 
frequently refer to him and pay at least lip service to his teachings. 
Many Indians are distressed because their Government seems to be 
functioning in ways obviously different from those advocated by "the 

7 M. K. Gandhi, An Awobiography, or the Story of My Experiments 
with Truth (2nd edition, Ahmedabad, 1940), p. 615. 

8 Frank Moraes, India Today (New York, 1960), p. 75. 
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Father of the Nation." Nehru, often called Gandhi's political heir, is 
particularly sensitive to charges that he is betraying the principles of 
the man who was his acknowledged master and guide. His defense is 
that the Government is acutely aware of Gandhi's teachings and is 
applying them wherever possible. For example, he often refers to the 
proper relation of ends and means in domestic and foreign policy. But 
Nehru, who is a political realist as well as an idealist, is frank to confess 
that it is not possible to conduct the affairs of a large new nation in the 
complex world of today wholly in accordance with the rather nebulous 
and often conflicting principles of government and society which 
Gandhi enunciated. 

Because independent India is obviously not being run along 
Gandhian lines, many observers, in India and elsewhere, insist that 
the Mahatma has left almost no impact on India today. In a book 
published in 1960 Frank Moraes, one of India's leading journalists, 
wrote: "The imprint of Gandhism, built and maintained over three 
decades, has for all practical purposes vanished within a decade."9 

This conclusion is justified only if it is applied to the more obvious 
aspects of contemporary Indian politics; it is doubtful that it applies to 
the spirit in which Indian politics is in fact being carried on; and 
almost certainly it is not true with respect to Indian life and thought 
generally. Gandhi gave a new cast to modern India. Without him, the 
course of the independence struggle would have been very different; 
without him, independent India would have been a different and less 
distinctive nation. "Many Indians disagree today with parts of his 
philosophy. Now that independence has been won, most Indians 
find it hard or inconvenient to put into practice his concept of non­
violence. But much of modern India would be incomprehensible 
without reference to the profoundly exciting effect of his many­
sided idealism."IO 

9 lbid., pp. 220-221. 
10 Beatrice Pitney Lamb, lntrod11ctio11 to llldia (Washington, D.C., 1960), 

PP·. ! 1-12. In March and April, 1959, the Indian Institute of Public 
Opinion_ conducted an All-India survey of the Gandhian legacy, and it 
summanzed the rather surprising findings of this survey as follows: 

"The extent of awareness of Gandhiji is surprisingly high, being over 90 
per cent in urban areas and as much as 80 per cent in rural areas. On 
the other hand, the extent of this awareness does not imply that there is a 
clear image in the public mind of the Mahatma's many-sided personality, 
or that the image has today a concrete application to practical affairs. To 
the great majority of respondents, he has even ceased to play the role of 
~fa~atma, though in the minds of a small minority - in which women 
sigmficantly have a notable place - he is venerated as an incarnation of 
God. He 1s best known as an outstanding leader of the nationalist move­
ment and as a social reformer. In neither of these is the unique character 
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Bhave, Narayan, and Kripalani. In one way or another all of the 

leaders of independent India were influenced by Gandhi. This in­
fluence is more apparent in the nonpolitical than in the political realm, 
but it is by no means absent in Indian politics. After all, the topmost 
leaders of India today, almost to a man, were followers of Gandhi. 
Many of Gandhi's followers are active in that wide area of Indian 
life in which politics and religion seem to mix in peculiar and pervasive 
ways. Notable among these men are Vinoba Bhave and, in different 
degrees, Jayaprakash Narayan and Acharya Kripalani. 

Bhave, an elderly Gandhian who professes to have no interest in 
politics as such, is nevertheless one of the strongest political forces in 
India today. His Bhoodan Yagna movement is leading what Kripalani 
has called "the greatest revolution since Gandhi." It is a nonviolent 
revolution, an economic program with a moral and spiritual purpose, 
which, as Nehru has said, "reaches the minds and hearts of the 
people." It calls for the sacrificial giving of land and other possessions 
as a means of spiritual regeneration. "Only in India, one feels, could 
there be such a movement. . . . It shows how powerful still is the 
moral force of the Gandhian outlook."11 

Bhave started his movement in 1951 in the Telengana area of what 
was then Hyderabad State, and was largely responsible for changing 
the attitudes of people who only a few years before had participated in 
or otherwise aided armed Communist uprisings. The highest leaders 
of the Government of India visit Bhave from time to time, and they 
go out of their way in showing deference to him. 

Narayan, a leading Indian Socialist, sometimes referred to as a 
possible successor to Nehru, was so profoundly affected by Bhave 
and the Bhoodan movement that he announced his intention of 
abandoning politics to devote his life to this cause. In spite of his 

of his contribution fully realised .... Contrary to the indications of large 
awareness, the range of application of Gandhian doctrines in practice is 
disappointingly small. Even on an issue like foreign policy, the support 
enjoyed by the Prime Minister's policy is not connected with Gandhian 
principles. . .. The survey is limited in scope, but it gives enough of a 
general picture of a wide, though receding, Gandhian impact, without any 
corresponding hard core generating continuing impulses under which 
Gandhian doctrines can renew themselves in every generation." 

For a detailed summary of the results of the survey see "An Analysis 
of the Gandhian Impact on the Indian People," Monthly Public Opinion 
Surveys of the Indian Institute of Public Opinion, Vol. V, Nos. 2 and 3 
(November, December, 1959). 

11 Lady Hartog, India: New Patterns (London, 1955), p. 34. For an 
interesting account of Bhave and the Bhoodan Yagna movement see Hallam 
Tennyson, llldia's Walking Saillt: The Story of Vi11oba Blzave (New York, 
1955). 
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"retirement" he has continued to be influential in the Praja Socialist 
Party and to criticize or to give advice to the Government of India, 
solicited or unsolicited. He has been outspoken in his criticisms of 
the "soft" policies of the Government on the actions of the Chinese 
Communists in Tibet and along the Himalayan frontiers. He has 
advocated closer relations with Pakistan, and he has personally visited 
Pakistan since the Ayub Khan regime came into power. He advocates 
some form of "partyless democracy," although he has never defined 
precisely what he means by this phrase, and he favors "the reconstruc­
tion of Indian polity." Without questioning in any way the sincerity 
of Narayan's dedication to Bhoodan, it may well be that his "retire­
ment" from politics will prove to be the most astute political move 
he has ever made. He is almost the only Indian leader, aside from 
Nehru and Bhave, who has a considerable mass following. 

For many years Kripalani has been a prominent figure in Indian 
politics and society. He held high positions in three political parties. 
He is a former President of the Indian National Congress; he was the 
founder and head of the Kisan Mazdoor Praja Party (KMPP); and he 
served as Chairman of the Praja Socialist Party. He is a powerful 
orator and a brilliant writer. He has long been an independent and 
rather enigmatic political leader. Strongly influenced by the non modern 
aspects of Gandhi's thought, he has been increasingly restless under 
the conditions under which Indian politics have been conducted. In 
1960 he resigned from the P.S.P., partly because he disagreed with 
some of its policies and partly, so he said, because he wanted his 
"freedom" from the demands of day-to-day political activities. In 
his new role Kripalani, like Narayan, will nominally be out of political 
life, but he will almost certainly continue to speak frankly on all 
subjects, political or spiritual, which interest his facile mind. 

Nehru. Since the death of Gandhi more than a decade ago Nehru 
has been without a peer in India. He has been a truly great leader of 
his country and his people, a charismatic leader, to whom millions of 
people have looked for the "gift of grace." Personal contacts are 
of the greatest importance in India, and Nehru, like Gandhi before 
him, has kept in touch with the people and has established a kind of 
mystical relationship with them. India is a land where the belief in 
darshan (the beneficial effect of being in the presence of a great man) 
is strong and pervasive, and Nehru has made the most of this national 
trait. By his example he has sought to win the loyalty of the Indian 
masses, not so much to himself as a leader as to the principles for 
which he sta~ds and to the nation he is trying to build. This is leader­
ship in the highest sense, and India has been fortunate to have a man 
of :Nehru's calibre and orientation at the helm during the formative 
years of nationhood. 
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Consciously or unconsciously, however, Nehru has stifled initiative 

nnd leadership by others by the dominating, even domineering, posi­
tion he has held for so long in Indian public life. S. K. Patil, a strong 
man of the Congress Party who is India·s Minister of Food and 
Agriculture, stated recently, quite bluntly, that while "Nehru is the 
greatest asset we have because he is just like a banyan tree under whose 
shade millions take shelter," nevertheless he is also a liability, "because 
in the shade of that banyan tree, biologically, nothing grows."12 

India today faces a crisis of leadership that raises grave questions 
for the future. The generation of outstanding leaders that piloted 
India to independence along nonviolent lines is fast passing from the 
scene. One by one the giants of yesterday have gone, and those who 
are left are well past the peak of their powers and toward the end 
of their journeys. Nehru, for all his seemingly inexhaustible energy 
and buoyancy, is over seventy years of age, and the question, "After 
Nehru, what?" recurs with growing urgency. In all probability the 
new generation of leaders will be less well educated and much less 
oriented toward the West; possibly they will achieve a new synthesis 
between Indian and Western ways and will find new sources of 
strength in India's traditions and peoples. But they will also be 
responsible for running a huge state in a complicated world, and they 
can hardly do this successfully by finding their political, economic, 
and social views solely in the Bhagavad Gita, in the concepts of 
sarvodaya, and in the Bhoodan Yagna movement. 

Characteristics of Indian Society 

Problems of Social Communication. Indian society is still char­
acterized by a considerable lack of mobility and by the primacy of 
local interests over larger considerations. Distances, geographical and 
social, are great in India. Fewer than 30 per cent of the people are 
literate. Most of the great decisions are made by a small educated 
elite whose members for the most part speak English, are familiar 
with Western thought and institutions, hold most of the important 
positions in business, government, and the professions, and are often 
out of touch with the masses of the Indian people. Mass illiteracy, 
6ocial conservatism, geographical distances, extreme localism and a 
fairly rigid social structure cut off the great majority of the people 
from effective participation in the political life of the country. 

Social communication is difficult in India, and many of the channels 
of communication commonly available in Western countries are 
relatively unimportant in the Indian setting. Illiteracy and regional 
and linguistic differences lessen the influence of such media of mass 
communication as the press and the radio. Informal channels of 

12 Quoted in Time, Dec. 14, 1959, p. 22. 
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communication are especially important. Like China, India seems 
to have a most effective "grapevine" method of transmitting informa­
tion. Personalities are important in Indian life generally, including 
politics. "The primary form of communication with the masses is still 
personal contact. Even the use of posters or of simple pamphlets 
bas been found inadequate both by political parties and by the gov­
ernment. In personal contact the visual impression plays a weighted 
role. . . . Thus visual symbols such as the spinning wheel used by 
Gandhi are potent carriers of a political message. Thus, too, the 
technique of an itinerant leader such as Vinoba Bhave takes on added 
importance. The personality of leaders and their ability to have a direct 
impact on their audience will doubtless continue to play an outsized 
role in Indian politics for some time." 13 

Public Opinion and Pressure Groups. In spite of the mass illiteracy 
and relative lack of social communication, public opinion is potent in 
India, even though the study of it as a political force is still quite 
undeveloped.14 In India, as elsewhere, various publics may be dis­
cerned. The most obvious publics are the uneducated many, whose 
role in influencing public policy is largely negative and general, and 
the elite few, who control the effective channels of access and who 
exercise most of the power. Within each of these publics many sub­
divisions may be found, especially on particular issues. Divisions 
between North and South, between regional and linguistic groups, 
between the literate and the illiterate, between villagers and towns­
people, between communal and caste groups have a profound effect on 
political life and behavior. 

Pressure groups also are to be found in India, although perhaps 
to a lesser degree and in different forms from those in Western states. 
"Three main types of pressure groups may be distinguished in the 
Indian setting: ( 1) special-interest organizations of fairly recent origin 
representing modern bases of social and economic association familiar 
to the Western observer, such as trade unions and business groups, 
social welfare agencies, or youth and women's organizations; (2) 
organizations representing traditional social relationships, such as 
caste and religious groups, and ( 3) organizations representing the 
Gandhian ideological heritage,"15 such as the Sarva Seva Sangh, the 
main agency of the Sarvodaya movement, whose outstanding activity 

13 Gene D. Overstreet and Irene Tinker, "Political Dynamics in India" 
(a paper prepared for the Modern India Project, University of California, 
March, 1957), pp. 10-11. 

14 The most extensive continuing surveys of public opinion in India 
are to be found in the Monthly Public Opinion Surveys of the Indian 
Institute of Public Opinion. 

15 Overstreet and Tinker, "Political Dynamics in India," p. 11. 
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is the Bhoodan Yagna movement of Vinoba Bhave. The exact role of 
these pressure groups is hard to determine, but they obviously exert 
considerable influence on particular issues. 

New Classes. In traditional Hindu society the classes that mattered 
were the high-caste Hindus, notably the Brahmans and the Kshatriyas. 
In Mogul times a new ruling class of Muslims governed the country, 
but they made relatively little impact on the masses of the people, 
who were mostly Hindus. The British became a new ruling aristocracy, 
and they trained and associated with them a group of Western­
educated and Western-oriented Indians, who formed a new class in 
economic and political life, if not so obviously in Indian society 
generally. This Western-educated group split up into various classes. 
Some continued to the end as loyal servants of British rule, while 
others furnished the top leadership of the nationalist movement. 

Gandhi raised up another new class of persons of various castes and 
backgrounds who were more clearly identified with the masses of the 
people and with Indian traditions and outlook. Some of the surviving 
members of this new class have apparently sloughed off the Gandhian 
tradition. Some are trying to continue it. 

A different new class may now be emerging, with deeper roots in 
local and regional society - a class neither as Westernized in educa­
tion or outlook as the new classes which developed in the days of 
British rule nor as devoted to India's past traditions as some of the 
more conservative followers of Gandhi or some of the many thousands 
of sad/Ills and other "holy men .. who presumably devote their lives 
to nonmaterial things.16 This new class - perhaps one should say this 
new generation - may be able to achieve a more satisfactory synthesis 
of the many values, foreign and indigenous, which compete for the 
loyalties of Indians today and which cause that "torment in our minds" 
of which Nehru has spoken. The members of this new class will 
presumably place greater emphasis on constructive service in building 
a new India than on the traditional values of renunciation and sacrifice. 

Consensus and Synthesis. An interesting problem for exploration 
would be the extent to which a genuine political consensus exists in 
India today. The idea of consensus is deeply ingrained in Indian 
traditions and practices.17 It is much more in keeping with traditional 
ways and attitudes than Western concepts such as decision by majority 

1G See Selig S. Harrison, India: The Most Da11gero11s Decades (Princeton, 
N.J., 1960), pp. 77-95. 

17 For rather different views on the importance of the idea of consensus 
in Indian political and social life, see Susanne Hoeber Rudolph, ··consensus 
and Conflict in Indian Politics," World Politics, XIII (April, I 961), 385-
399, and W. H. Morris-Jones, "The Unhappy Utopia - JP in Wonderland," 
The Economic Weekly, June 25, 1960. 
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vote. It has been practiced for centuries in village councils and in 
other groupings at the local level. It has been employed less frequently 
at the higher levels of social and political organization. For all the 
traditional emphasis on consensus and for all the current emphasis 
on India as a unified nation, Indian society today is, as Professor 
Morris-Jones has pointed out, "a fragmented society, a society with 
an absence of a basic consensus." This "'absence of consensus' 
theme," states Professor Morris-Jones, "has been central to an under­
standing of modern Indian politics."18 

Some students of Indian history and politics would insist that a 
remarkable degree of consensus has existed throughout Indian history 
and that this consensus still exists on fundamentals. Historically, it 
arises out of the unifying forces in Indian social and religious life, 
notably Hinduism and the caste system. At the present time it is rein­
forced by the common experience and challenge of building a new 
nation, by the widespread acceptance of the basic decisions which 
have been made regarding the nature of the new state, including the 
decision to build a modern secular and democratic state, and above 
all the decision to establish a "socialist pattern of society." It is also 
reinforced by an almost unparalleled continuity and quality of national 
leadership. Undoubtedly Nehru himself, the chief political spokesman 
for India for a generation and the dominant figure in the Indian scene 
generally since the assassination of Gandhi early in 1948, has been a 
great unifying influence, and has done much to develop a high degree 
of political consensus, even in "a fragmented society." 

Among the finest traditions of Indian society have been those of 
assimilation, tolerance, and synthesis, as illustrated in the two great 
religions (or religio-philosophical systems) which originated in the 
Indian subcontinent, Hinduism and Buddhism. These qualities have 
given a distinctive flavor to Indian life and culture. They help to 
explain how over the centuries India tolerated and to a large degree 
absorbed many different racial groups and cultures. Out of the 
blending of the old and the new, the indigenous and the foreign, a 
distinctively Indian culture has emerged. To be sure, cultures as 
divergent from the mainstream of Hindu culture as those of the 
Muslims and the British were not wholly assimilated, but they did 
merge with the dominant Hindu strain to form that unique synthesis 
which is the stamp of the culture of modern India. 

"The tradition of India," in the view of a profound student of 
Indian history, K. M. Panikkar, "has always been one of synthesis ... 
a singular ability to absorb the culture of others and assimilate it with-

18 W. H. Morris-Jones, "The Exploration of Indian Political Life," Pacific 
Affairs, XXXII (December, 1959), 419. 



THE NATURE OF INDIAN POLITICS 13 
out losing her own identity. It is the synthesis of Aryan and Dravidian 
that laid the basis of Hindu civilization. . . . The prolonged contact 
with Islam had profound significance for every aspect of Indian life:"19 

India later became the "meeting-ground of the East and the West." 
Indeed, as G. K. Gokhale observed in 1911 at the Universal Races 
Conference in London, "whereas the contact of the West with other 
countries had only been external, in India the West had so to say 
entered into the very bone and marrow of the East."20 Arnold Toynbee 
has pointed out that the Western impact on India was more intimate 
than on any other part of Asia, although of all the major Asian civiliza­
tions the dominant civilization of India, the Hindu, is most alien to the 
civilization of the West.21 

The result of "the meeting of East and West" in India is thus 
summarized by Panikkar, in terms of the assimilation-tolerance­
synthesis trilogy: 

... the inheritance that India has stepped into is only partly Hindu 
and Indian. The inheritance from the West is of no less importance 
in many fields. Modern India does not live under the laws of Manu. 
Her mental background and equipment, though largely influenced 
by the persistence of Indian tradition, have been moulded into their 
present shape by over a hu,ndred years of Western education, ex­
tending practically to every field of mental activity. Its social ideals 
are not what Hindu society had for long cherished, but those as­
similated from the West and derived predominantly from the 
teachings of Western social thinkers. . . . In fact it will be no 
exaggeration to say that the New Indian State represents ... ideals 
and principles which are the results of an effective, even if imperfect, 
synthesis between the East and the West.22 

Prospects for Democracy in India 

One of the greatest experiments in human history is going on in 
India today. It is the experiment of many millions of people trying 
to attain a tolerable standard of existence and decent political, 
economic, and social institutions in the face of tremendous obstacles 
from within and from without, and to achieve these goals in a 
democratic way. There are many forces inside India which tend to 
pull her in a different direction. 

The factors which militate against democracy are indeed formidable. 
19 K. M. Panikkar, The State and the Citizen (Bombay, 1956), p. 19. 
20 Quoted in ibid. 
21 Arnold Toynbee, The World and the West (New York and London, 

1953), Chapter Ill ("India and the West"). 
22 Panikkar, The State and the Citizen, p. 18. 
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The Indian political tradition is far more authoritarian than democratic. 
At no time in her long history was India really united. Prior to 194 7 
those who most nearly succeeded in unifying India were foreign 
conquerors, notably the Moguls and the British. The social systems 
which developed in the Indian subcontinent were varied indeed, but 
almost without exception they emphasized the group rather than 
the individual and produced social conflict and immobility. Com­
munalism was a seriously divisive force, especially affecting relations 
between Hindus and Muslims. The caste system of the Hindus, 
whatever its utility and justification in past centuries, became rigid 
and divisive, and those who were outside the pale - the "untouch­
ables" - had hardly any rights at all. 

Today untouchability is legally abolished, and most of the leaders 
of India strongly oppose the excesses of communalism and the caste 
system; but it is nevertheless true that casteism and communalism23 

are still among the most powerful forces in India, and their influence 
is generally divisive and undemocratic. "Caste and community are 
still in everyday life the significant units of social actions with most 
people [of India] .... Casteism and communalism, therefore, continue 
to influence political activity at every stage from the panchayat right 
up to Parliament."24 

It is hard to bring the illiterate masses, living mostly in scattered 
villages, into active participation in the life of the nation; and until this 
is achieved such "democracy" as exists will be imposed from above and 
will be guided by the few. In a country where means as well as ends 
are so important, can the end of democracy be achieved by essentially 
undemocratic means? 

India is still bedeviled by local and regional loyalties. There is 
still little real sense of national unity. For a nation in only the second 
decade of its existence this fact is hardly surprising, but it is an ever­
present danger, one of which Nehru and other Indian leaders are 
acutely aware. The decentralizing tendencies in India are strengthened 
by linguistic and historical differences and by mutual suspicions. On 
the one hand, India is still in search of national unity, and centrifugal 
tendencies are strong; on the other, the Central Government has as­
sumed an increasing amount of authority and power. Thus democracy 

23 Communalism "is the term given in India and Pakistan to the sense 
of insecurity which any community feels and the accompanying action it 
takes_ ~o protect itself and further its own interests. It is applied in different 
locahties to groups differentiated by religion, language, region, historical 
origin, occupation .... It is above all applied to the ill-feeling existing in 
Hindu-Muslim relationships." W. Norman Brown, The United States and 
India and Pakistan (Harvard University Press, 1953 ), pp. 112-113. 

24 "Caste and Politics," The Radical Humanist, XXI (April 28, 1957), 211. 
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is threatened by both centripetal and centrifugal tendencies. India 
lacks a well-developed party system, and as far as the Central Govern­
ment is concerned, it has been almost a one-party state. The situation 
is different in a few of the States, but in most of these exceptional cases 
the opposition that has developed to the point of effectiveness could 
hardly be called wholesome from the democratic point of view. 

Pressures from without as well as from within place India's experi­
ment in democracy in peril. The general world situation, especially 
as it affects Asia, is not conducive to genuine democracy. The new 
nations of Asia need to marshal their limited resources to improve the 
life conditions of their people. They need time to deal with internal 
problems of desperate urgency. But the outside world impinges upon 
them, and makes their task doubly difficult. 

India, with one of the lowest standards of living in the world and 
with a rapidly increasing population, must find ways and means to meet 
the growing demands of more and more people. If her present leaders, 
who have deliberately chosen the democratic way, fail to meet these 
needs, they may be forced to give way to other leaders who will take 
India along authoritarian paths, in the direction of communalism or 
some form of totalitarianism. India needs to grow more food, to find 
ways of providing employment for more people, to deal with the grow­
ing problem of the "educated unemployed" in the towns and cities and 
with the vast amount of underemployment in the countryside, to im­
prove the standards of political life, to identify people generally with 
the effort at national development, to give them a sense of belonging to 
the new nation of which they are citizens. A well-established demo­
cratic system would be severely tested by these problems, and the Indian 
system of democracy has not yet developed deep roots. 

It is therefore easy to give way to doubts and fears about the 
suitability of democracy in the Indian environment. Skeptics and 
prophets of gloom abound, in India and elsewhere. Indians of such 
diverse background as Narayan, Suniti Kumar Chatterji, and C. 
Rajagopalachari have expressed the direst forebodings about India's 
future. Indian newspapers and journals of opinion voice the same 
refrain. Many foreign observers join in the chorus. These doubts 
and fears are effectively expressed in two of the most important of 
the recent books on India by informed and sympathetic foreigners -
Amaury de Riencourt's The Soul of India and Selig S. Harrison's 
India: The Most Dangerous Decades. Both authors are pessimistic 
about the prospects for democracy in India, and even of the prospects 
for India's survival as a nation. They agree that India is in for plenty 
of trouble in "the most dangerous decades" just ahead; that after 
Nehru goes India may split up into regional fragments or come under 
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some form of authoritarian control; that, as de Riencourt puts it, 
"This underlying tendency toward Balkanization is further complicated 
by the most baffling set of social and economic problems likely to 
present themselves anywhere in the world";25 that the center of 
political life is shifting to regional levels; that, while the caste system 
is breaking down in certain respects, conflicts between castes are 
being intensified by party politics, linguistic and regional rivalries, and 
other current developments. 

Fortunately there are many sources of strength in the Indian 
political environment, and many factors working for democracy. The 
fact is that India today is a working democracy-in-being, with perhaps 
the best administrative structure and the most stable government 
anywhere on the mainland of Asia. An American student of public 
administration, who made a detailed survey of the operations of the 
Indian system of government, reached the conclusion that India has 
made "the most significant political effort of the century, certainly, 
and the grandest in dimensions, relative to developed resources, in 
the world's history."20 

In spite of the diversity of India and the many divisive forces 
which have stood in the way of political unification in the past, India 
has shown a basic unity throughout the centuries which has survived 
invasions and wars and many decentralizing tendencies. This fun­
damental unity in the midst of diversity is a phenomenon which many 
astute observers of the Indian scene have sensed and recorded, without 
ever being able to define it precisely. It is a central theme of Nehru's 
fascinating book, The Discovery of India. It is apparently deeply 
rooted in the ancient religious and philosophical outlook of the 
people of India, which has given Indians what G. L. Mehta has called a 
"synthetic outlook." 

In a television interview in London on July 7, 1957, Prime Minister 
Nehru insisted that India did have a democratic tradition, although he 
explained that this tradition in centuries past had been manifest largely 
in villages and other small centers of grass-roots democracy. With 
relatively few exceptions, the prevailing pattern of control in India, 
whether under Hindu rulers or Muslim or British conquerors, was 
authoritarian; but on local levels it is true that Indians have had a long 
schooling in what might be called primitive democracy. This tradition 
should not be exaggerated, as many spokesmen of modern India are 
inclined to do when they write or speak about representative institutions 
in ancient India or when they glorify the role of the panchayats (see 

25 De Riencourt, The Soul of India, p. 357. 
26 Paul H. Appleby, Convocation Address, Nagpur University, December, 

1952. 



THE NATURE OF INDIAN POLITICS 17 
page 150) which are now being revived as a base of the democratic 
system today on the village level. Nevertheless, India can rightly claim 
traditions which are favorable to the growth of democratic ideas and 
practices. 

The British ruled India undemocratically, which is perhaps the only 
way that one people can rule over another, long after they had 
deepened and broadened the institutions of democracy at home; but 
consciously or unconsciously they trained thousands of Indians in the 
arts of government and administration. In fact, their impact was 
so great that the leaders of the Indian nationalist movement adopted 
the parliamentary system of democracy almost as a matter of course. 
The contest was not even close. 

Many of the leaders of the independence struggle, including Gandhi 
and Nehru, had been trained in Britain, had become familiar at first 
hand with the workings of British parliamentary democracy, and had 
been steeped in the ideas of liberal democracy. Hundreds of others 
had had some experience with various forms of legislative or admin­
istrative bodies which were established during the later phases of 
British rule. For a century the educational system in India had been 
patterned along British lines, and those who were exposed to it were 
more familiar with Western institutions and ideas than they were with 
their own heritage. The British contributed to India a sound admin­
istrative structure and concepts of law and order. Directly or indirectly 
they also contributed a sense of liberty under law. 

The prospects for democracy in India have been immeasurably 
heightened by the success of the Indian political experiment during the 
first decade and a half of independence. As has been pointed out, 
India has been fortunate in its leadership. On the whole, the Constitu­
tion is working well. Economic and social changes have for the most 
part been conducive to greater social mobility and to greater participa­
tion by the people in the life of the nation. The Five Year Plans have 
speeded the process of economic development, and some aspects of 
them, such as the Community Development Program and the National 
Extension Service, have had a direct and appreciable impact on millions 
of people. The basic decisions have been made, and the great task 
ahead is to preserve past gains and to make independence meaningful 
for the masses of the people. There is a new spirit in India, a new 
feeling of self-confidence, a new awakening. More and more Indians 
are beginning to feel not only that democracy is the right system for 
India, but that it is becoming well-established and will succeed. 

Obviously a critical period is ahead for India, which will have to 
face this time of crisis under rather unfavorable conditions after its 
"tall" leaders have passed from the scene. Among the unfavorable 
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conditions which are already clearly discernible are the growing 
strength of linguistic and other internal divisive forces, the growing 
doubts of the country's ability to make sufficient progress in economic 
development, the growing disillusionment of influential groups in 
Indian society, and the growing doubts about the relative merits of 
democracy versus authoritarianism in an underdeveloped country. 
The "key to the Indian crisis," in the opinion of A. M. Rosenthal 
of the New York Times, is to be found in the success or failure of 
"the attempt of the Government to match the awakening desires of 
an enormous population and to convince itself and the people that 
they should resist the attractions of what seem to be the swifter 
methods of authoritarianism."27 

The odds against the evolution of a free society in India are very 
great. It is handicapped by its own traditions, its historical experience, 
its limited resources, the poverty of its masses, population pressures, 
and an unfavorable international environment. But there is much in 
India's traditions and experience which has paved the way for 
democratic self-government, and the success of its experiment in 
independence to date and of its development programs arc encouraging 
manifestations of both the will and the capacity to survive as a 
democratic state. Clearly the Indian experiment is still going on and 
the outcome is still uncertain. 

The Indian revolution has been one of the great revolutions of 
modern times, and it is still in process. At the opening of the Nangal­
Hydel canal, in July, 1954, Prime Minister Nehru said: 

We are the children of the revolution of India. Do not imagine 
that the revolution in India was not a revolution because it was a 
peaceful one; it was one of the biggest revolutions in the world. 

That revolution is not over, and we have still to continue it. We 
have finished it in a way in the political sphere. We have to con­
tinue it in the social and economic sphere because we cannot remain 
static. 

27 A. M. Rosenthal, "India's Great Adventure, Ten Years Later," New 
York Times Magazine, Aug. 11, 1957. 



* 2 
Hindus, Moguls, and 

John Company 

Modern India and Pakistan are the product of centuries of evolution 
and experience of the many different racial groups that have either 
amalgamated or coexisted in the subcontinent. Special attention must 
be given to the early Hindu period, for it was then that Hindu culture 
reached its zenith and that Hindu society, institutions, and beliefs were 
largely shaped, and to the British period, for this was the time when 
the impact of Western ideas and institutions had a marked effect on 
the evolution of modern India and Pakistan. 

A Western student of Indian history is constantly baffled by the 
length and complexity of the story, by the strange intermixture of 
legend, religion, and history, by the mystical otherworldliness and 
life negation of the Hindus, by the lack of reliable written records 
until well into the medieval period, by a long series of invasions, by the 
rise and fall of innumerable petty kingdoms, "states," and "republics," 
with little concept of political unity and no actual unity, except to 
a limited degree in a few scattered periods, by the strange patterns of 
life and thought that developed in the subcontinent, and by the general 
lack of a true historical outlook among the Indian people. 

The Indian subcontinent was the center of one of the oldest of 
civilizations. Discoveries in the present century at various places in 
the Indus Valley, notably at Mohenjo-daro, Kot Diji, and Harappa, 
have revealed the existence of an advanced urban culture as early as 
2500 or perhaps even 3000 B.C. Thus the Harappa culture of the Indus 
Valley is apparently as old as the civilizations of the Tigris-Euphrates 
and the Nile Valleys. With the possible exception of China, India 
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has been the center of the oldest continuous civilizations of high level 
anywhere in the world. 

The main periods are three of very unequal length: the Hindu 
period, beginning with or soon after the Aryans came to Imlia nearly 
3,500 years ago and extending until the marked decline of Hi~du 
culture after the tenth or eleventh centuries A.o.; the Muslim period, 
beginning with the first major invasions by Muslims not long after the 
death of Mohammed and reaching both its apex and its age of decline 
under the Moguls; and the British period, lasting about two hundred 
years from the consolidation of British power in the middle of the 
eighteenth century until the British withdrawal in 194 7. The Harappa 
culture of the pre-Hindu period, as we have seen, was also of impor­
tance, and of course the years since independence, even though only an 
instant in historical time, are the most important of all for the student 
of contemporary affairs. 

The Hindu Period 

We may think of the Hindu period as extending roughly ~or 1,500 
years before and after the beginning of the Christian era. The invasion 
of the Indo-Aryan people, apparently from south central Asia, in the 
second millennium B.C. was more of a folk movement than an invasion. 
The Aryans spread out over much of the western and northern part 
of the subcontinent. The Dravidians were forced into the south. Over 
the centuries a good deal of intermixture occurred between Aryans and 
Dravidians, but even today the dominant racial stock of south India 
is Dravidian while that of most of the north and west is Aryan. 

The two great religio-philosophical systems which developed in 
the Indian subcontinent, Hinduism and Buddhism, and also Jainism, 
began to emerge shortly after the coming of the Indo-Aryan peoples. 
Some practices associated with Hinduism apparently existed in pre­
Aryan times, but certainly the effective beginnings of Hinduism, 
including the Vedic literature, the Sanskrit language, the germs of 
the caste system, especially Brahmanism, and certain basic concepts 
and beliefs can be dated from the early Aryan period. 

Hinduism. Hinduism is perhaps more philosophy, or metaphysics, 
than religion in any specific sense, although it may also be used as a 
term to apply to a wide range of religious beliefs and postures, ranging 
from something akin to animism to monotheism, with a strong 
emphasis on pantheism in most instances. Most Hindus do not regard 
themselves as monotheists, although they do recognize Brahma, the 
creator, the source of all things, as one of the holy triad of Hinduism, 
along with Vishnu, the preserver, and Shiva, the destroyer. Vishnu 
appears in many incarnations (avatars), the most popular of which is 
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in the form of Krishna. Shiva, with his many arms, his many fierce 
incarnations, and his terrible consort, Kali, has always exercised an 
irresistible fascination for many Hindus. "The story of Shiva," suggests 
Frank l\foraes, "is symbolic of the emotional and contemplative 
mosaic which enmeshes Hindu thought and character."1 Cults ded­
icated to the worship of Vishnu or Shiva, or their various incarnations, 
have flourished and still flourish in many parts of India. 

Most of the basic beliefs and doctrines of India have their origin 
in Hindu ideology. Among these are the so-called four ends of life: 
artlia, karma, dlwrma, and moksha. It is impossible to give meaningful 
English equivalents of these terms; they symbolize, respectively, 
material gain, the pursuit of love and pleasure, duty, and salvation. 
These concepts have had a central place in Indian thought and action 
- or inaction.2 Other concepts, such as maya, illusion, and ahimsa, 
nonviolence, are inextricably associated with Hinduism, although 
ahimsa, which Gandhi made one of his motivating doctrines, was 
emphasized even more in Buddhism and in Jainism. Ahimsa, in the 
opinion of W. Norman Brown, is "the most dynamic concept of Indian 
ethics since the days of Buddha and Mahavira, 2500 years ago."3 

Hinduism is also associated with more formal systems of philosophy, 
stemming many centuries ago from Brahmanism and from the influence 
of great Hindu philosophers, such as Shankara. The best known of 
all the formal systems of Hindu philosophy are Nyaya, Vaishesika, 
Samkhya, Yoga, Mimamsa, and Vedanta. They have all had a pro­
found impact on Indian thought, and in various ways are still in­
fluential. This is especially true in the case of Yoga and Vedanta. 
Yoga - a word which means union - emphasizes the discipline of the 
body and the mind. Vedanta, stemming from Brahmanism and from 
the Upanishads, was developed into a system known as Advaita 
Vedanta, or nondualist Vedanta, several centuries later by Shankara. 
As Nehru, who professes to be an agnostic, although his traditions are 
Hindu, has stated, "It is this philosophy which represents the dominant 
philosophic outlook of Hinduism today."4 

For a Western student Hinduism offers special problems of under­
standing and interpretation. It is a most complicated and varied 
religious-philosophical-metaphysical creed, ranging all the way from 

1 Frank Moraes, India Today (New York, 1960), p. 4. 
2 See Sources of Indian Tradition, compiled by William Theodore de 

Bary, Stephen Hay, Royal Weiler, and Andrew Yarrow (New York, 1958), 
pp. 205-366. 

3 "Indian National Ideals Today," Mary Keatinge Das Memorial Lecture, 
Columbia University, Nov. 28, 1955. 

4 Jawaharlal Nehru, The Discovery of India (New York, 1946), p. 182. 
See also Sources of Indian Tradition, pp. 300-307. 



22 H I N D U S, M O G U L S , A N D J O H N C O M P A N Y 

ideas which seem to be without form and almost without substance 
to some of the most rigid and systematic of philosophical systems. 
It does not have generally accepted interpreters, and it is one of the 
most tolerant and absorptive of religions or philosophic systems. 
Because Hindus believe that while truth is one, there are many roads 
leading to it, they tend to react negatively to advocates of a proselytiz­
ing religion, like Islam or Christianity. It is particularly hard for West­
erners to grasp the intricacies of Hinduism, whether it is viewed as an 
inchoate body of folk beliefs which seem to matter to masses of the 
Indian people, or as a complicated and subtle pattern of philosophic 
systems, or as the worship of various cults dedicated to Vishnu, Shiva, 
or their incarnations. Yet there is no escaping the importance of Hin­
duism in the Indian experience. As T. Walter Wallbank has pointed 
out, "Hinduism, or the Hindu way of life, is one of the most important 
historical ingredients of modern India."5 

The Caste System. Any study of Hindu society must give special 
attention to the caste system, one of the most rigid social systems ever 
evolved in any part of the world. It emerged in India, along with 
Hinduism itself, many centuries ago, and was chiefly associated with 
the Inda-Aryan invaders. It developed its distinctive features and its 
rigidity over the centuries. It became in fact "the central feature of 
Hindu society .... Throughout the centuries the caste system gave 
Indian society stability, and so partially compensated for the lack of 
large-scale political genius displayed in much of the Hindu period .... 
Caste was in fact the vehicle in which almost everything of permanent 
value in Hinduism was carried."6 

In ancient India four main castes emerged: the Brahmans, the 
highest caste, the scholars and "priests" of Hinduism; the Kshatriyas, 
the nobles and warriors, to which most of the rulers of various 
kingdoms and smaller "states" belonged; the Vaisyas, the merchants 
and traders; and the Sudras, the workers. Members of the three upper 
castes were the "Twice-Born," the elite of Hindu society. In one way 
or another most of the more than 2,000 castes and subcastes in India 
today have stemmed from the four basic castes, but the pattern has 
become hopelessly complicated, at least for the outsider. 

At the bottom of the social scale were the untouchables, people 
without caste, although even among this large group there were grades 
and variations. The untouchables of India became "the largest sub­
ordinate racial group in the world";7 they were subject to all kinds of 
discrimination, and were forbidden to have any but the most rigidly 

5 T. Walter Wallbank A Short History of India and Pakistan (New 
York, 1958), p. 37. ' 

6 Sir Percival Griffiths Modern India (New York, 1957), p. 31. 
7 Louise Ouwerkerk The Untouchables of India (London, 1945), p. 3. 

' 
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circumscribed dealings with caste Hindus. Even today there are some 
50,000,000 untouchables in India. Most of them still live in segregated 
areas, and do menial tasks. In villages, the strongholds of Hindu 
orthodoxy, many of the old taboos still exist. But untouchability is 
now officially illegal, and untouchables have more opportunities than 
they have ever enjoyed in the past. Today a few untouchables occupy 
high positions in government and the professions. Untouchables are 
given special opportunities in schools and certain professions; but 
they are still untouchables, and will so remain until a profound change 
sets in in the minds of the caste Hindus. 

The caste system itself is still a powerful influence in India, although 
it is changing rapidly. Along with the joint family system,8 another 
traditional Hindu institution, it determines the patterns of life of most 
Hindus: how they will live, what they will eat, whom they will marry, 
what professions they will enter, what societal obligations they must 
accept. Gandhi, although strongly opposed to untouchability, saw 
some social values in the caste system; but many of the leaders of 
modern India believe that it has no place in the contemporary world. 
Nehru himself, a high caste Brahman of Kashmiri descent, has stated 
flatly that "in the social organization of today it has no place left," 
and that the "aristocratic approach based on traditionalism" on which 
it was based "has to change completely, for it is wholly opposed to 
modern conditions and the democratic ideal."9 

Buddhism and Jainism. Buddhism, with its emphasis on "the 
noble eightfold path" to nirvana, was an offshoot of Hinduism. 
Siddhartha Gautama, who became known as the Buddha ("the en­
lightened one"), was a Kshatriya, son of a ruler of a territory near 
Nepal, who lived in the sixth and fifth centuries B.c. At the age of 
29 he renounced a life of ease, spent many years as a hermit and 
wanderer, and finally attained "the great enlightenment." Buddhism 

The term "untouchable" has virtually disappeared from the Indian vocab­
ulary, although untouchability has by no means disappeared from Indian 
life. Many Indians seem to feel that when foreigners refer to the "un­
touchables" they reflect a rather disparaging attitude toward India generally. 
The official designation of the untouchables is "Scheduled Castes." Gandhi 
referred to them as "Harijans," meaning "Children of God." 

8 The joint family system is a traditional larger family unit within the 
Hindu caste framework. "Within the caste the traditional unit has been 
the 'joint family,' which consists of a man, his wife (or wives), and all his 
descendants except the married females, living in a common household, the 
earnings of each member being in some measure the property of all. ... 
This system has largely broken down in modern India as the economic 
structure has been changing." W. Norman Brown, The United States and 
India and Pakistan, (Harvard University Press, 1953), pp. 32-33. 

9 Nehru, Discovery of India, p. 532. 
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flourished in India for centuries, reaching its height at the time of the 
Mauryan emperors Asoka and Mahcndra in the third century n.c. 
Eventually it almost died out in the region of its origin, but it spread to 
Tibet, China, Korea, Japan, much of Southeast Asia, and Ceylon, and 
it is still a powerful force in all of these areas today. 

Jainism, another offshoot of Hinduism, was founded, according to 
Jainist tradition, by twenty-four Tirthankanas, of whom Mahavira -
an historical figure who was an older contemporary of the Buddha -
was the last. Jainism emphasizes asceticism and self-discipline. Each 
yati (ascetic) must take five vows: to injure no living thing, to speak 
the truth, to abstain from stealing, to renounce all worldly goods, and 
to practice sexual continence. This ascetic religious system never 
attracted large numbers of followers, but it exercised an influence in 
India far out of keeping with its numbers. Gandhi, for example, was 
profoundly influenced by it. Today there arc perhaps 1,500,000 
Jains in India_ 10 

The Classics of Hinduism. The great classics of Hinduism, as well 
as of Buddhism and Jainism, date from the Hindu period. Most of 
the Hindu literature was written in Sanskrit; most of the Buddhist 
writings were in Pali or Prakrit; most of the Jainist tracts were in 
Prakrit. The best known and most important of Hindu classics are 
the Vedas, the Upanishads, and the epics. The Vedas, the sacred 
scriptures of Hinduism, date back to a time shortly after the coming 
of the Aryans; they were apparently written in Vedic, a parent language 
of Sanskrit. The oldest and most famous of the Vedas is the Rig Veda, 
some one thousand hymns of praise of different gods, often called the 
oldest of all the great works of literature and religion known to man. 
The Upanishads, poetic dialogues on metaphysics, were written after 
the Vedas, and are in part derived from these earlier classics; they 
were the source of the major systems of Hindu philosophy, and there­
fore have been of continuing importance. 

The two great Sanskrit epics are, of course, the Mahabharata and 
the Ramayana, apparently composed sometime between 200 n.c. and 
200 A.D. The Mahabharata is perhaps the world's longest epic, a 
fabulous account of dynastic struggles, with all kinds of subplots and 
moralizing. In the course of the account of a great battle between the 
Pandavas and the Kauravas the philosophical discourse on right action 
and duty which is known as the Bhagavad Gita appears. The 
Bhavagad Gita is perhaps the most famous piece of Hindu literature. 
Every studcnt of Indian civilization should read and try to understand 
this little gem of Hinduism. 

The other great epic, the Ramayana, is far shorter and more unified 
than the Mahabharata. It tells of the adventures of Rama, who allied 

10 See Sources of Indian Tradition, pp. 45-202. 
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himself with Hanuman, king of the monkeys, and fought a mighty war 
in Ceylon. When he was restored to his Indian kingdom, he subjected 
his wife, Sita, to various ordeals to test her virtue. The Ramayana 
has been an inexhaustible source of legends, dramas, and popular 
folk talcs throughout the centuries. 

Hindu Political Thought and Institutions. Most of this ancient 
literature is essentially religious in character, and contains little which 
would normally be classed as political thought; but the Arthasastra and 
Nitisastra literature, notably Kautilya·s Arthasastra and the Manu­
samhita, the laws of Manu, the most influential Hindu legal work, 
and the Santiparvan of the Mahabharata, "provide material which can 
clearly be labeled political thought as distinct from philosophy in 
general." 11 Ancient Indian political thought "deals with many subjects 
which have bulked large in the political theory of the Western world. 
Among these arc the nature and origin of the state, types of states, the 
relation of state and society, the forms of government, the origin of 
kingship, the duties of kings, royal authority and its limitations, power 
politics, diplomacy and administration. Perhaps we should also include 
theories of the state of nature, the social contract, and sovereignty, 
possibly even international law. Conflicting theories of international 
relations can be found in ancient India as well as in the modern world. 
The doctrine of mandala or circle of states was a kind of Hindu theory 
of the balance of power, and the doctrine of sarvabhawna suggests 
modern theories of world federation or a world state."12 There seems 
to be rather general agreement that dharma is the central concept of 
Hindu political thought; indeed, Radhakrishnan has called it the most 
important concept in Indian thought generally. Dharma cannot be 
defined precisely, but it refers to a man's moral obligations or duty. 
"In the context of the dharmashastras (or Hindu Political Science) 
the word dharma came to mean 'the privileges, duties and obligations 
of a man, his standard of conduct as a member of the Aryan com­
munity, as a member of one of the castes, as a person in a particular 
stage of life.' " 13 Thus "dharma is relative to time, place, circumstances, 
sex, age, temperament, vocation." Everyone has his dlzarma. 

Another basic Hindu political concept is that of the saptanga, or 
the "seven limbs" of the state. These are svamin or sovereign, amatya 

11 Norman D. Palmer, "Indian and Western Political Thought: Coales­
cence or Clash?", The American Political Science Review, XLIX (September, 
1955), 755. See also A. S. Altekar, State and Government i11 Ancient 
India (Benares, 1949), pp. 1-3. 

12 Palmer, "Indian and Western Political Thought," p. 755. 
13 K. P. Mukerji, The State (Madras, 1952), p. 327. See Appendix I 

(pp. 321-346), "The Hindu Conception of Dharma." See also Sarvepalli 
Radhakrishnan, Indian Philosophy (New York, 1922), I, 52; and Nehru, 
Discovery of India, p. 77. 
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or minister, janapada or rastra referring to territory with people, durga 
or fortress, kosa or treasury, danda or ba/a meaning sceptre or army, 
and mitra or friends or allies. This doctrine of saptcmga, in the opinion 
of Benoy Kumar Sarkar, "constitutes the basis of all political specula­
tion among the Hindu philosophers."1•1 

The political systems and institutions which emerged in the Hindu 
period were varied and complex. Apparently the prevailing pattern 
was that of monarchy in various forms; rulers, usually Kshatriyas, 
often claimed to rule by right, but they were usually subject to certain 
sanctions, including even a kind of right of rebellion if they abused their 
power. There were some germs of "democratic" practices in ancient 
India, chiefly in the existence of a number of so-called republics, the 
institution of the panchayat (council) in many Indian villages, and 
the recognition of the obligations of the rulers to act in the interests of 
the people; but, in spite of a strong tendency today to claim that 
democracy has always been congenial to the Hindu tradition, there 
was little that could truly be called democratic in ancient India. The 
dominant tradition was authoritarian. 

Ancient India was never brought entirely under a single political 
state. Two great dynasties, the Mauryan from the fourth to the 
second century B.c. and the Gupta from the fourth to the sixth 
centuries A.o., extended their sway over a large part of the subcontinent, 
except the far south; and one later ruler, Harsha, who reigned over an 
important north Indian kingdom for more than fifty years in the 
seventh century, was successful in extending some measure of control 
over a substantial part of the subcontinent. Kautilya, the author of 
the classic of Arthasastra writings, was apparently a minister at the 
court of Chandragupta, the founder of the Mauryan Empire. Kautilya 
has been called "not only a kingmaker, but also ... the greatest Indian 
exponent of the art of government, the duties of kings, ministers, and 
officials, and the methods of diplomacy."15 His Arthasastra is a very 
practical manual of statecraft and administration, which has often 
been compared with Machiavelli's The Prince. The most famous of 
the Mauryan rulers was the great Asoka, who ruled in the third century 
B.c. Asoka, of course, is known as one of the great rulers of history. 
He is particularly renowned because after long campaigns of conquest 
he turned to the arts of peace; he became a devout Buddhist, and 
devoted himself to the welfare of his subjects. The best known of 
Gupta rulers was Chandragupta II, who reigned in the late fourth and 
early fifth centuries A.O. He extended his empire over most of north 

14 Benoy Kumar Sarkar The Political l11stitutio11s and Theories of the 
Hindus (Leipzig, 1922), ~- 167. 

15 J. F. Fleet, Introductory Note in Kautilya's Arthasastra, trans. by R. 
Shamasastry (4th edition, Mysore, 1951) p. v. 
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India, from his great capital at Pataliputra, in what is now Bihar State. 
The Gupta period was the golden age of Hindu culture, as exemplified 
by the dramas and other works of Kalidasa, the cave paintings at 
Ajanta, and the cultural contributions of several great universities, 
the most famous of which was Nalanda, whose scholars later played 
a large part in spreading Indian culture abroad. 

Contacts with China and Southeast Asia. Throughout the centuries 
India has experienced many waves of invasions by peoples of varying 
racial and cultural characteristics who came into the subcontinent 
through the mountain passes in the west-northwest. Some of these 
invasions, such as those by Alexander the Great and by many bands of 
marauders from inner Asia, were brief and left relatively little impact. 
Others, notably those of the Aryan peoples over many decades, had 
a profound effect upon the racial composition and civilization of 
India. All of the major invading groups which remained in India 
mingled with the peoples they found there, and were absorbed into the 
dominant Hindu culture. Thus from its earliest history India was 
affected by developments from outside its borders. 

In the ~arly centuries of the Christian era fairly extensive contacts 
developed with China and with Southeast Asia. Buddhist monks and 
traders traveled by various hazardous overland routes or by equally 
dangerous routes by sea to China, and hundreds of Chinese pilgrims 
and scholars came to India. "It is a striking fact," observes Amaury 
de Ricncourt, "that in all relations between the two Civilizations, the 
Chinese was always the recipient and the Indian the donor."16 

From this time, also, dates the great Indian impact on Southeast 
Asia, so great that it is sometimes referred to as "the Indianization 
of Southeast Asia" and the area itself is often called "Greater India." 
"From the first to the ninth centuries A.D., from the zenith of Indian 
Civilization to its petrifaction, four great waves of colonization hit the 
southeast, every one of them organized by some powerful South 
Indian state." These waves of organized colonization were supple­
mented by the work of Buddhist monks, by a flourishing commerce, 
and by individual settlements. "Since racial admixture between natives 
and Indians was carried out over a number of centuries, a great 
many elements of Indian civilization entered quite naturally into the 
Southeast Asian blood stream and became an organic part of Southeast 
Asia. Between the second and fifth centuries A.D., Indian kingdoms 
were founded in Malaya, Cambodia, Vietnam, Sumatra, Java, Bali, 
and Borneo. Everywhere, Indian influence prevailed over the Chinese, 
and for evident reasons: an undoubted cultural superiority owing to 
much greater philosophic and religious insight (China itself fell under 
the spell of Buddhism), and also to a far more flexible script. Further-

16 Amaury de Riencourt, The Soul of India (New York, 1960), p. 141. 
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more, Indian Civilization respected the political autonomy of its colo­
nies and the cultural freedom of all its units, and, on the whole, worked 
through peaceful penetration." The mighty empires that arose in 
Southeast Asia a few centuries later - including the Sailendra and 
Majapahit Empires and the kingdoms of the Khmcrs and of Champa 
- reflected Indian influence. Today "all over Southeast Asia tremen­
dous ruins are strewn, testifying to the immense influence of Indian 
Civilization." More important, Indian influence, dating back to this 
early period, and accentuated by modern contacts and immigration, 
can be found throughout most of Southeast Asia today, with the ex­
ception of Vietnam, where Chinese influences prcdominatc. 17 

Hindu India in Decline. After the Gupta period Indian influence 
continued in Southeast Asia, but in India itself the great days of the 
Hindu era were over. "The Indian political world went back to its 
anarchic medley of quarreling states and countless dynasties, many of 
which are forever lost to history, because Indians kept no historical 
records and reports from foreign travelers were lacking.'' 18 In the 
north, which had been the center of most of the important Hindu em­
pires, only one empire, that of Harsha in the seventh century, seems to 
have rivaled the mighty empires of the past; and we would know little 
even about the great Harsha had it not been for the fact that the famous 
Chinese pilgrim, Hsuan Tsang, left voluminous records of his work. 
The center of power and of culture shifted to the south, which had 
been the source of the colonizing efforts in Southeast Asia. There im­
portant empires rose, flourished, and declined even after the Gupta 
period. Notable among these were the Pallavas and the Cholas. But 
the general picture was one of near anarchy. "What India lacked was 
political unity and social solidarity. Her leaders counted by hundreds; 
her energy was frittered away in petty squabbles between the various 
states. She may correctly be described during this period as merely a 
geographical expression."10 

To the extent that it was held together at all, Indian society survived 
because of the unifying force of Hinduism as a philosophic and cul­
tural force, and of the caste system, and because of the persistence of 
those institutions of local government which over the centuries had 
provided some element of stability and protection and even of popular 
expression amid the tendencies toward absolutism or anarchy. 

Thus far Hindu India had been able, for all its lack of unity and 
fissiparous tendencies, to absorb foreign invaders and to survive its 
political weaknesses. From the thirteenth century on it was faced with 

17 Ibid., pp. 142 159 161 
18 Ibid., p. 142. ' ' • 
19 Iswari Prasad, quoted in Sir Percival Griffiths The British Impact 011 

llldia (London, 1952), p. 29. ' 
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its greatest internal and external challenges, arising from the unwel­
come necessity of dealing with foreign invaders more powerful than 
any that had yet come into India and that, unlike their many predeces­
sors, could not be absorbed into the basic Hindu life-stream, and from 
the equally unwelcome necessity of making fundamental adaptations 
to the modern world. For a time it seemed that Hindu India might 
disappear under these powerful new and alien pressures. It is a re­
markable tribute to the basic strength and staying power of the ideas 
and institutions that developed in the heyday of the Hindu period that 
Hindu traditions are still strong, indeed predominant, in modern India, 
although the impact of the Muslims and the West is very manifest. 

The Muslim Period 

The Muslim period was of much shorter duration than the long era 
of Hindu ascendancy, and its impact was much less profound; but the 
millions of Muslims in India and Pakistan today- the largest con­
centration of the followers of Islam to be found anywhere in the world 
- look to it as the golden age. It did mark the beginning of a new era 
in Indian history, during which large numbers of Muslim invaders 
came into the subcontinent, established themselves as rulers of most of 
the area, developed a great political and administrative system under 
the Moguls, converted hundreds of thousands of Hindus, and co-existed 
rather than amalgamated with the Hindu majority. 

Islam and Hinduism represented not only two different religions, but 
two different civilizations and ways of life. Muslims came to India as 
invaders and conquerors. In the great days of the Delhi Sultanate and 
even more of the Mogul Empire they were definitely the dominant 
political force in India, as far as overall control was concerned. Their 
impact on local government and institutions even in those parts of the 
subcontinent over which they ruled was slight, and their impact on 
the masses of the people was even less, although many Hindus were 
converted to Islam by force or persuasion. Most of the more than 
100,000,000 Muslims in India and Pakistan today are descendants not 
of Muslim invaders or rulers but of converted Hindus. Thus was in­
troduced the greatest of all the communal problems that have bedeviled 
the subcontinent and that in a sense laid the basis for a separate exist­
ence which eventually culminated in the partition of the subcontinent 
and the formation of the Islamic state of Pakistan. 

Before the Moguls. Followers of the new religion of Islam ap­
peared in Sind as early as the eighth century. In the late tenth and 
early eleventh centuries the great Afghan ruler, Mahmud of Ghazni, 
made many destructive raids into India, and maintained control for 
some time of much of western India. In 1206 an Afghan general 
founded the Delhi Sultanate, which at the height of its power in the 



30 H I N D U S, MO G U LS, A N D J O H N C O M PA N Y 

late thirteenth and early fourteenth centuries ruled over a large part of 
India, except Kashmir and the extreme south. In 1398 Tamerlane or 
Timur, a Mongol conqueror who claimed to be a descendant of 
Genghis Khan, sacked Delhi and ended the Delhi Sultanate; and al­
though the Sultanate was revived in the middle of the fifteenth century 
and lasted for another seventy-five years, it never regained its former 
influence. 

"For five hundred years the Muslims failed to build up a stable polity 
••. and in general the early Muslims in India displayed no more con­
structive political genius than had their Hindu predecessors."2° For a 
time in the fourteenth, fifteenth, and sixteenth centuries the Hindu Em­
pire of Vijayanagar, which at the height of its power controlled nearly 
all of India south of the Krishna River, seemed to present a formidable 
challenge to the growing Muslim power; but the forces of Vijayanagar 
were defeated by Muslim armies in 1565, and the capital of the Empire 
was destroyed. By this time the most powerful of all the Muslim rulers 
were strongly entrenched in the north. In 1526 a descendant of Tamer­
lane, Baber, captured Delhi and founded the Mogul ( or Moghul or 
Mughal) Empire. 

The Moguls. The greatest of the Mogul rulers, Akbar ( 1556-
1605), was a contemporary of Queen Elizabeth of England, and had 
an even longer reign over a much larger empire; in his time the Mogul 
Empire was probably stronger and more important than was England 
under Elizabeth. Next to Asoka, Akbar is the best known of all the 
rulers of India. He fought many wars to consolidate his great empire; 
he developed an effective administrative system; although he was him­
self illiterate, he made his courts at Delhi, Fatehpur Sikri, and Agra 
centers of culture and learning, as well as of architectural magnificence; 
he was remarkably tolerant of all religions, and spokesmen of many 
faiths - Hindus, Parsis, Jains, Jesuits, as well as Muslims - explained 
and defended their beliefs at his court; he even tried, unsuccessfully, to 
develop a new religion, the Din-i-Ilahi, which would be a synthesis of 
Islam and other faiths. 

Mogul administration in the time of Akbar, according to Sir Percival 
Griffiths, had five main characteristics. It was "in origin a foreign 
domination .... Akbar was as much a non-Indian by birth and early 
training as were Clive and Hastings." It was a "complete despotism," 
in which "the emperor's will was law in the most literal sense." It was 
established along military lines, and "even officials employed wholly in 
civil duties were graded in the military hierarchy." Akbar himself said 
that "a monarch should be ever intent on conquest lest his neighbors 
rise against him," and this aim of conquest "necessarily conditioned 
his organisation of the system of ·government." A fifth characteristic 

20 Griffiths, The British Impact on India, p. 30. 
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of the Mogul Empire "was the complete absence of an hereditary aris­
tocracy." This had unfortunate effects when lesser men than Akbar 
were emperors, but in the days of the Great Mogul it "gave Akbar a 
free hand to refashion administration in a scientific manner."21 

Akbar perceived that even he, with all his power and might, had to 
depend upon many people to govern his vast empire, populated mostly 
by non-Muslims. For this reason he made friends with powerful 
Rajputs, who had resisted Muslim inroads for decades, and he en­
listed the services of thousands of Hindus. Some of his wives, chief 
officials, and military commanders were Hindus. Unfortunately his 
successors - Jehangir, Shah Jehan, and Aurangzeb-were lesser 
men, lacking his ability, integrity, prestige, and tolerance. Although 
the Mogul empire reached its greatest extent under Shah Jehan and 
Aurangzeb, it decayed because of internal difficulties caused by in­
efficient rule and religious intolerance and because of the growing 
challenge from the Sikhs and the Marathas. The Sikh religion was 
founded by Nanak, the first guru, shortly before the beginnings of 
Mogul rule, and the tenth and last guru, Govind Singh, was a con­
temporary of Aurangzeb. So was the great Maratha leader, Shivaji, 
who declared his independence of the Mogul empire and from his 
capital in Poona launched a number of expeditions against the Moguls 
and conquered a considerable part of central India. 

The Mogul Empire really came to an end after the death of Aurang­
zeb in 1707, but theoretically it continued until 1862, under a series 
of puppet emperors. Its weaknesses became more and more apparent 
after the strong hand of Akbar was removed. "The Mogul Empire," 
Vincent Smith observed, "like all Asian despotisms, had shallow roots. 
Its existence depended mainly on the personal character of the reigning 
autocrat and on the degree of his military power. It lacked popular 
support, the strength based on patriotic feeling, and on the stability 
founded upon ancient tradition. "22 

The British Period to 1857: 
In the Days of "John Company" 

For the past four and a half centuries and more the people of India 
have been subject to the growing impact of the West, at a time when 
the ancient glories of the subcontinent, save for the brief days of Mogul 
power, were fading and when Asia generally was falling behind the 
West in technological and political development. During this long pe-

21 Griffiths, The British Impact 011 India, pp. 123-127. Griffiths has two 
excellent chapters on Mogul administration (pp. 122-142). See also Sir 
Jadunath Sarkar, Mug/zal Administration (Calcutta, 1935). 

22 Vincent Smith, The Oxford Hi.story of India (2nd edition, London, 
1923), p. 465. 
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riod which a distin°uished Indian scholar-diplomat, K. M. Panikkar, 
has ~alled "the Vas;o da Gama epoch of Asian history," a new India 
emerged under the impact of the West, especially of the British, which 
in turn produced various kinds of Indian responses. 

For some two centuries the Western contacts with India were rela­
tively few and inconsequential, confined largely to the efforts of Portu­
guese, Spanish, French, and British explorers, and trading companies, 
chiefly British and French. 

The Consolidation of British Control in India".' - The most impor­
tant of all the trading companies was the British East India Company. 
Formed in 1600, the Company was at first concerned only with trade 
and commerce, and had only limited contacts with India, chiefly 
through the ports of Calcutta, Madras, and Bombay. Gradually, how­
ever, faced with the necessity of dealing with pirates, protecting its 
interests in India, and competing with other trading companies, the 
Company became involved in political and military activities, which 
in time made it in fact the leading power in India. As early as J 687, 
during the reign of Aurangzeb, the Directors of the Company instructed 
their chief representative in Madras "to establish such a politie of civil 
and military power, and create and secure such a large revenue to 
secure both ... as may be the foundation of a large, well grounded, 
secure English dominion in India for all time to come."23 "In 1715 the 
Company sent an embassy to the Mogul court and wrested from the 
weak ruler extensive privileges throughout the Empire, including the 
right to trade in Bengal free of all duties, to rent additional territory 
around Calcutta, and the right to coin money in Bombay and to circu­
late it throughout India. The firman of 1716-1717 became known as 
the 'Magna Charta' of the Company, the major step in the establishment 
of this new type of politico-commercial power on Indian soil."2•1 

~~en though the central power of the Moguls was weakening, the 
Bntish East India Company did not have a clear field for its expanding 
activities. Other possible successors to the Moguls were also active in 
the early eighteenth century, notably the French, the Muslim rulers of 
the states of Mysore and Hyderabad, the Marathas, and the Sikhs, with 
powerful invaders from Persia and Afghanistan also constituting no 
small threat. One by one, however, the British eliminated or cut down 
the power of their chief rivals. 

The struggle between the British and the French in India in the early 
eighteenth century was a phase of the overall struggle between the two 
powers, which was waged on the European continent, in North Amer-

23 Quoted _in R. C. Majumdar, H. C. Raychaudhuri, and K. Datta, An 
Ad:ianced _History of India (London, 1946), p. 639. 

De R1encourt, The Soul of India, p. 199. 
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ica, and on the high seas, as well as in India. The French East India 
Company, formed by Colbert in 1664, established trading posts in 
Pondicherry, Chandernagore, and elsewhere in Bengal and along the 
Coromandel coast. For a time, under the brilliant and determined 
Dupleix, it threatened to oust the British from South India. This threat 
was finally eliminated by Robert Clive, an official of the British East 
India Company, through a combination of military operations and wily 
diplomacy, during the Indian phase of the Seven Years War, which, 
among other results, ended effective French influence in India. 

Effective control by the Company may be dated from the decisive 
triumph over the French, acknowledged in the Treaty of Paris of 1763, 
and the granting of the diwan - the right of collecting revenues - for 
Bengal, Bihar, and Orissa to the Company by the Mogul emperor in 
1765. The work of Clive was continued by the famous Warren 
Hastings, who was Governor-General from 1774 to 1784, and by Lord 
Wellesley, who may in a sense be regarded as the first true British 
imperialist in India.25 

One of the first acts of Lord Wellesley as Governor-General ( 1798-
1805) was to enter into an alliance with the Nizam of Hyderabad and 
the Peshwa, the Brahman chief minister of the Maratha Confederacy, 
against Tipu Sultan, ruler of Mysore, who was defeated and killed in 
1798. "By the beginning of the nineteenth century British forces were 
maintained in Mysore, Hyderabad and Oudh, and either in this way or 
by direct rule Britain controlled large areas of lndia."26 By brilliant 
campaigns and by profiting from internal conflicts among member 
states of the Maratha Confederacy, Lord Wellesley effectively broke 
the power of the Marathas and forced them to enter into the British 
system of subsidiary alliances. Further campaigns against some Mara­
tha rulers were necessary over a decade later. This time the Marathas 
were finally defeated, the Peshwa was deposed, the main Maratha 
rulers were brought within the orbit of the British alliance system, and 
a great deal of territory was ceded to the British East India Company. 

In the l 840's the Sikhs, who had established firm control and a proud 
military tradition in the Punjab, took the initiative against the British. 
After two Sikh wars they were decisively defeated and the Punjab was 
added to the territories under the direct control of "John Company." In 
1856, during the Governor-Generalship of Lord Dalhousie, the vast 
kingdom of Oudh was also annexed. 

Thus by the middle of the nineteenth century most of India was con­
trolled by the British - either directly by the British East India Com­
pany or indirectly through the system of alliances and resident agents 

25 Griffiths, The British Impact 011 llldia, p. 88. 
26 I bid., p. 90. 
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in a multitude of princely States. Many of the former Indian States 
were annexed by the Company under the doctrine of lapse, especially 
during the Governor-Generalship of Lord Dalhousie. 

"John Company" and the British Government. When the political 
power of the British East India Company was solidly established, the 
British Parliament began to exercise an increasing degree of interest 
and control over its activities, although until 1868 the British Govern­
ment left the major task of governance in India to the Company. The 
Regulating Act of 1773 was the first of a long series of acts of the 
British Parliament which set the limits for the operations of the Com­
pany. The Amending Act of 1781 provided that all dispatches from the 
Company concerning political and certain other matters had to be 
submitted to the British Government. Some of the leading orators in 
the Parliament, in a day of great orators, turned their fire on the Com­
pany- on the alleged patronage, corruption, perfidy, greed, and ill­
gotten gains. Fox called the Company's administration "a system of 
despotism unmatched in all the histories of the world." Burke in 1784 
denounced the Company as "one of the most corrupt and destructive 
tyrannies that probably ever existed in the world." 

Pitt's India Act of 1784 and a series of supplementary measures in 
the decade that followed established a clear chain of control through 
the British Parliament and the Board of Control to the Governor-Gen­
eral and Council of Bengal to the Governors and Councils of the Bom­
bay and Madras Presidencies. Several Charter Acts progressively 
whittled down the other powers of the East India Company. The most 
important of these was the Charter Act of 1833, which put an end to 
the commercial activities of the Company, leaving it as a purely ad­
ministrative body, and which gave more power to the Governor-Gen­
eral and Council. 

The East India Company was in effect the successor to Mogul rule 
in India. Consciously and unconsciously it served as the agent of 
British imperialism in what later became "the brightest jewel in the 
British Crown." Thus its activities profoundly affected the course of 
Indian life and development, for good and for ill. It is impossible even 
to chronicle the many steps which were taken by the various repre­
sentatives of the Company, from Robert Clive and Warren Hastings to 
Lord Dalhousie, over a period of nearly a century; it is even more im­
~ossible to assay the effects of the steps which were taken and of the 
impact ?f "John Company" on the Indian scene. 

Consider, for example, the actions of Lord William Bentinck, who 
was Governor-General from 1828 to 1835. Some of the reforms which 
he sponsored were of a truly spectacular nature, striking directly at 
l?ng-established practices; notable among these reforms were the aboli­
tion of suttee (the practice of widow-burning), the suppression of 
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thuggee (ritual strangling by worshippers of the goddess Kali), and 
efforts to end the practice of female infanticide. Other measures taken 
by Bentinck attracted less attention, but were perhaps equally note­
worthy. These included many administrative reforms, reduction in the 
costs of government, stricter supervision of the Indian States. The 
Charter Act of 1833 was passed while Bentinck was Governor-General. 

Perhaps the most far-reaching of all Lord Bentinck's reforms was 
the decision to adopt English as the medium of instruction in Indian 
education. This represented a great victory of the "Anglicists" over the 
"Orientalists'' in England. Lord Macaulay, then Law Minister in the 
Board of Control for Indian affairs, was the leader in the movement 
to make English the medium of instruction in India and thereby, as 
Macaulay said, to train a class of Indians who would be "Indian in 
blood and color, but English in taste, in opinion, in morals and in intel­
lect," and who would be faithful allies of the British in governing India. 

For more than a century this policy was a brilliant success. Genera­
tion after generation of Westernized Indians served as "clerks" and 
lesser civil servants in British employ, and made it possible for the 
British to run a vast country with remarkably few English troops and 
officials. In the long run, of course, the Westernized Indians, trained in 
English and in Western ways, were the leaders of the movement for 
independence from the British. In a dim way Macaulay foresaw this 
eventuality, but he did not shrink from it. "When it comes," he de­
clared, "it will be the proudest day in English history." 

The long-run significance of this decision has been clearly stated by 
Amaury de Riencourt: 

From 1835 on, European learning through the medium of the 
English language was patronized by the Anglo-Indian government 
and revolutionized the whole educational system of India with 
far-reaching effects on the social and political structure of Indian 
society. The first result, of course, was to widen the great gap 
between the small English-educated classes and the great illiterate 
or vernacular-educated masses. The gap was also widened between 
the Hindu middle classes and the Hindu upper classes, who remained 
faithful to their traditional learning, and the Indian Muslims, who 
remained aloof from Western education altogether .... Yet, for 
all its defects, it is this education and the use of the English tongue 
that gave actual coherent unity to India. If this had not happened, 
if the British, in a more diabolic mood, had concentrated on 
developing the vernaculars, there is no doubt that there would 
not have been one Indian nationalism, but several.27 

The British Impact on India. One of the most important and gen-

27 De Riencourt, The Soul of India, pp. 252, 290. 
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erally unfortunate results of the domination of India by a trading 
company turned imperial ruler, supported by British power, was the 
virtual destruction of the economic institutions on which Indian so­
ciety had been based, including village communities, the system of land­
holding, and cooperative associations and industries. As a result of 
British policies in England and in India and of the prevailing economic 
philosophy in Britain, a flourishing Indian trade and commerce virtually 
collapsed, and the growing middle class collapsed also. The effects on 
the system of landholding were equally disastrous. 

The Permanent Settlement of Bengal and subsequent measures in 
other parts of India interposed a new class of middlemen, who had 
come into existence in Mogul times, between the state and the farmers. 
These middlemen, generally known as zamindars, collected land rev­
enue and paid agreed-upon amounts to the state. In time they became 
in effect hereditary landowners; they dominated the land system of 
most of India for more than a century and a half, until the system 
which they represented was largely ended by acts of the independent 
Government of India and the constituent States. Even today the in­
fluences of the zamindari system are still manifest. The earlier systems 
of landholding and revenue collection have never been fully revived, 
alt~ough some efforts, patterned to some degree after the ancient insti­
tutions, are being made. 

The British impact on India was more profound than that of any of 
the previous invaders since the coming of the Aryans; "through their 
ne~-found political power, they were able to carry out a profound 
social transformation through redistribution of economic power."28 

Modern India reflects the profundity of this impact; but it also reflects 
t~e tremendous staying power of old institutions and traditions, espc-
cia::y in the s~cia_l and religious or philosophical realms. . 

Y the begmnmg of the second half of the nineteenth century 1t 
seemed that the British had established a pattern of control that would 
~ndure. for a long, long time, and that they had brought a new India 
mt~ bemg. But the century that followed began with a major uprising 
agamst the British, witnessed the consolidation and nadir of British rule 
and the rise of an increasingly powerful independence movement, and 
end:d With the independence of India and Pakistan. The British set in 
motion forces which were more powerful than they themselves realized, 
a~~ it is these forces, rather than the British policies and influence, 
w ich really created modern India. 

28 Ibid., p. 209. 
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The British Century 

Approximately a century elapsed between the zenith of the power of 
the British East India Company during the Governor-Generalship of 
Lord Dalhousie (1848-1856) and the end of British rule in India in 
1947. The beginning of this century was highlighted by the "Mutiny" 
of 1857 and the assumption of direct control of India by the British 
Government in the following year. The century ended with the with­
drawal of the British and the independence of two new states in the 
subcontinent, India and Pakistan. The great events of the century were 
the consolidation of British rule, which resulted in the establishment of 
a pattern of colonial administration probably more highly developed 
than that in any other colonial area at any time; the increasing asso­
ciation of Indians in the work of government, below the policy-making 
level; various steps in the direction of self-government, from the Indian 
Councils Act of 186 I to the Government of India Act of 1935; the 
rise of a strong nationalist movement, led by the Indian National Con­
gress and, on the Muslim side, by the Muslim League; and eventually, 
with increasing concessions by the British and increasingly successful 
techniques of resistance by the Indians, under Mahatma Gandhi, the 
last days of British rule in India. 

The century prior to 1947, therefore, witnessed new techniques of 
colonial control and new techniques of resistance to that rule. It may 
properly be called the British century, for the British did govern India 
in this period in a real sense; but while it witnessed the apogee of British 
power in India, it also marked the final phases of the British part of 
the Indian story. The British impact on India, however, did not end 
with independence in 194 7. 

The "Mutiny" and Its Consequences 

In conventional histories of India by British or other foreign writers 
the "Sepoy Mutiny" of 1857 is presented as an uprising of disaffected 
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Indian "Sepoys" (Indian soldiers in British employ), chiefly in a few 
cities and cantonments in north India, caused by the unfortunate inci­
dent of the greased cartridges, which offended Muslims and Hindus 
alike (though for different reasons), limited in scope and operations, 
and suppressed after a few months' desultory fighting without undue 
difficulty. Today, in both India and Pakistan, the "Mutiny" is de­
scribed rather generally as "the War of Independence," and any sugges­
tions that it was not this in fact are usually resented. In The Discovery 
of India, written several years before independence, Nehru himself 
declared: "It was much more than a military mutiny, and it spread 
rapidly and assumed the character of a popular rebellion and a war of 
Indian independence."1 

Unquestionably the "Mutiny" was prompted by causes much more 
deep-seated than revulsion against the use of greased cartridges, and 
it led to many significant results. It was in fact a watershed in modern 
Indian history. According to one perceptive Indian writer it was 
prompted basically by a "revulsion against western influence." "The 
repeated annexation of territories by a foreign power, the spread of 
western modes of education and new ideas of life - all combined re­
vealed to the Hindu mind a consistent effort to substitute a western for 
a Hindu civilisation."2 The British position in India was never the same 
after the "Mutiny," although for a time it seemed that British rule was 
never more firmly entrenched. 

Two of the most immediately significant results were the end of the 
East India Company, and the assumption of direct control by the British 
Government. These momentous changes were incorporated in the Act 
for the Better Government of India, which received the Royal assent on 
August 2, 1858. The main responsibility for the government of India 
was vested in a parliamentary minister, the Secretary of State for India, 
assisted by an advisory Council for India. All the powers of the East 
India Company, and all the military forces of the Company, were 
transferred to the Crown. 

An even older, and once even more powerful, institution also came 
to an end shortly after the "Mutiny." This was the Mogul Empire, 
which theoretically existed until the death of the last of the "emperors," 
Bahadur Shah II, in 1862, although it had of course long been "the 
shade of a shadow of a shade." The British had allowed successors of 
Akbar and Aurangzeb to retain the title of Emperor, but some years 
before the "Mutiny" the British Government decided that after the 
death of Bahadur Shah II "the imperial rank should no longer be rec-

1 Jawaharlal Nehru, The Discovery of India (New York, 1946), p. 324. 
2 S. N. Ray, "The Sepoy Mutiny of 1857," The Radical Humanist, 

XXI (May 12, 1957), 237. 
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ognized." So ended the Mogul Empire. Some twenty years later, how­
ever, a different kind of imperial rank was recognized, with great fan­
fare. By the Royal Titles Bill of 1876, sponsored by Benjamin Disraeli, 
Queen Victoria was made "Empress of India." 

Other consequences of the "Mutiny" were less obvious but perhaps 
even more significant. Actually, many of the new developments in 
India after 1857 were occasioned not so much by the "Mutiny" itself 
as by the changing circumstances, in England, India, and the world as 
a whole, which helped to account for the many significant develop­
ments in British-Indian relations during the "British Century." Cer­
tainly, for various reasons, relations between British and Indians be­
came more distant after 1857, even though British rule was more 
efficient and more extensive and probably more benevolent, and even 
though increasing numbers of Indians were associated with the ad­
ministration of the subcontinent. The British were particularly careful 
that the ratio of British to Indian troops in the British Indian Army 
should never again be such as to make possible another formidable 
uprising. They were careful to keep Indians in lesser positions in ad­
ministration, and to keep them out of policy-making positions. They 
were likewise careful to keep Muslims out of positions of trust and 
responsibility, for they remembered the seemingly uncooperative atti­
tude of Muslims in the past, and they believed that Muslims had been 
involved out of proportion to their numbers in the uprising of 1857. 

The Pattern of British Rule 

During the ninety years of direct rule in India the British developed 
an effective administrative system, patterned after the system evolved 
during the earlier century of "Double Government." There is particular 
value in an understanding of how India was governed by the British, 
because the system developed by the British has been in large measure 
continued by the Indians themselves since independence. 

In the heyday of British rule all of India was controlled either di­
rectly or indirectly by the British authorities. The subcontinent was 
divided into two main parts: British India, and the India of the princely 
States. Since there were 562 of these princely States at the time of 
partition, some as large as major states of Western Europe (notably 
Jammu and Kashmir, Hyderabad, and Mysore), and since they existed 
in all parts of the subcontinent and covered nearly two-fifths of the total 
area, a political map of India prior to partition looked like a piece of 
crazy quiltwork. In each of the princely States the British had a resi­
dent, who was usually the effective source of power, although to the full­
est extent possible every deference was paid to the prerogatives and 
pomp and custom'll1' privileges of the hereditary rulers, especially to 
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major potentates like the Maharajas of Jammu and Kashmir and of 
Mysore or the Nizam of Hyderabad. 

British India was divided into provinces, of which there were eleven 
at the time of independence in 1947. The main centers of British 
rule were in Calcutta, Madras, and Bombay. The Governor-General, 
called also the Viceroy when he was acting on behalf of the British 
Crown, maintained headquarters in Calcutta until the early l 920's, 
when the capital of British India was moved to the new city of New 
Delhi, now the capital of independent India. The Viceroy was responsi­
ble to the Secretary of State for India, who headed the India Office in 
Westminster, and through him to the Cabinet and the British Parlia­
ment. After the establishment of direct telegraph communications be­
tween England and India in 1870, the administration of affairs in India 
was subject to more direct and effective control from London. 

The provinces of British India, which were very large in size and 
which often embraced more people than in most of the independent 
states of the world, were divided for purposes of administration into 
divisions, districts, and subdistricts usually called tahsils or talukas. 
The district was the most important of these administrative units, and 
the officer in charge, usually known simply as the District Officer, but 
sometimes also called the District Magistrate or the Collector, was 
the key man in the whole system of local administration. Most mem­
bers of the Indian Civil Service served for a time as District Officers. 
As the various titles given to him suggest, he had many functions, both 
official and unofficial. Officially, he was charged with the overall tasks 
of administering the affairs of his district, with the preservation of law 
and order, the dispensing of justice, and the collection of revenue. 
He represented the British Government in rural India. Unofficially, 
his duties and symbolic importance were even greater. He was the 
physical embodiment and symbol of the British Raj; he was the man 
to whom the people looked for protection, guidance, and advice.3 

He symbolized the power and splendor of the British Raj, as well as 
the unwelcome aspects of all-powerful and all-pervasive government. 
Of all the British representatives in India he had the closest contacts 
with the Indian masses. In the latter days of the British period more 
and more Indians, usually Indian members of the I.C.S., served as Dis­
trict Officers, thereby gaining valuable experience in the administration 
of their own country. 

-~he British always ruled India with remarkably few administrators, 
military personnel, and others from the home country. Hundreds of 
Englishmen, often of England's most distinguished families, served in 

3 See R. Carstairs, The Little World of an Indian District Officer (London, 
1912). 
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India during the British century and before - as political representa­
tives and advisers, as members of the top ranks in the Indian Civil Serv­
ice, as officers and soldiers in the British Indian Army. These were the 
men who built and maintained an empire, the men of whom Kipling 
wrote, the "guardians·• whom Philip Woodruff has described.4 Their 
services, sufferings, privileged existence, and experiences on the fron­
tiers of empire in India have been told in innumerable memoirs, mono­
graphs, novels, and other writings. Less well-known are the services, 
sacrifices, and contributions of the far larger numbers of Indians who 
helped Britain govern a mighty empire. 

Particularly noteworthy was the Indian Civil Service, the "steel 
frame" of British administration in India, which gained for itself a 
well-deserved reputation as perhaps the finest and most incorruptible 
civil service in the world. Members of the I.C.S., carefully recruited 
and trained, and held up to the highest standards of efficiency and 
integrity, manned most of the key administrative posts in India in 
British days. They were often criticized for developing a spirit of 
elitism and an exaggerated sense of their own importance, but no 
one could deny that they measured up impressively to the responsibili­
ties entrusted to them. 

From its establishment in the eighteenth century until well into the 
twentieth century few Indians were recruited for the I.C.S. As late 
as 1892 only 21 of the 992 members of this Service were Indians; 
in 1903 only 94 out of 1307 I.C.S. Officers were Indians. Toward the 
end of the British period, however, the number of Indians in the I.C.S. 
increased greatly, so that eventually they outnumbered the British 
members. Several hundred non-British I.C.S. Officers were available to 
India at the time of independence, and somewhat less than 200 to 
Pakistan. These men did yeoman service in carrying on the work 
of government and administration in the early stages of nation-building. 
Today the ranks of the former I.C.S. Officers have been thinned by 
death, resignation, and transfer to other duties; but even today those 
former I.C.S. Officers who are still in active service in India or Pakistan 
hold key positions in central and local administration, in diplomacy, and 
in various trouble-shooting roles. They are still the most professional of 
the professionals in the subcontinent. 

Steps Toward Self-Government: From 1861 to 1892 :7 
At the beginning of the British century little thought had been given 

by the British to any future for their Indian empire other than its in-

4 See Philip Woodruff (pseud. of Philip Mason), The Men Who Ruled 
India. Vol. I, The Founders of Modem India (London, 1953). Vol. II, 
The Guardians (London, 1954). See also John Masters, Bugles and a 
Tiger (New York, 1956). 
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definite continuation, and few Indians seemed to be opposed to this ob­
jective. Even though the objective was clear, however, the British 
found it advisable, both for external and internal reasons, to associate 
increasing numbers of Indians with the work of administration and to 
make concessions looking toward greater self-government of the Indian 
realm. Thus the steps toward self-government during the British cen­
tury did much to determine the course and nature of British rule and 
they helped to prepare Indians for the assumption of full political re­
sponsibility in 1947. The fact that this was not the objective in the 
beginning is perhaps of only incidental importance. 

The story of the steps toward self-government during the British 
century is a complicated one, involving a few major landmarks, innu­
merable lesser steps, and a bewildering variety of men, motives, and 
events. The major landmarks were at least six, three in the latter half 
of the nineteenth century which prepared the way for the even greater 
ones in the first half of the twentieth. These were: the Indian Councils 
Act of 1861; the increased attention to local government symbolized by 
and stemming from Lord Ripon's famous Resolution on Local Self Gov­
ernment of 1882; the Indian Councils Act of 1893; the Morley-Minto 
Reforms of 1909; the Montagu-Chelmsford Reforms of I 918 and 
the Government of India Act of 1919; and the Government of India 
Act of 1935. Some knowledge of the nature and significance of these 
major landmarks is essential to an understanding of the government and 
politics of independent India. 

The Indian Councils Act of 1861 enlarged the Council of the 
Governor-General and the Council of the Governor of each Presidency 
(Calcutta, Madras, and Bombay) for purposes of legislation, although 
the Governor-General was empowered to veto any measures proposed 
by the enlarged Council, and the general authority of the British 
Crown and Parliament was strictly preserved. Even before 1858 the 
executive and legislative authority in India was vested in the Governor­
General-in-Council. In 1853 six members were added to the Council 
for legislative purposes. This change has been described as marking 
"the modest beginning of a parliamentary system in India."5 The 
enlarged Council was known as the Legislative Council, although it had 
no independent powers. While it was a limited measure, the broad 
significance of the Act of I 861 should not be overlooked. It estab­
lished the framework within which the Government of India functioned 
in the following decades. A year after its passage three Indians were 
appointed to the Legislative Council as non-official members, the 
first Indians to be associated with the higher councils of the Govern­
ment of India in the British period . 

. 5 R. C. Mazumdar, H. C. Raychaudhuri, and K. Datta, An Advanced 
History of India (London, 1946), p. 849. 
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Before the l 880's "the principle of local self-government had been 

put into practice only in the cities of Calcutta and Bombay, and in 
a few of the towns of the Central Provinces and North-Western Prov­
inces. Elsewhere, although a framework of local administration and 
local taxation existed, control was firmly in the hands of servants of 
the government." Lord Ripon, a liberal-minded Viceroy, was respon­
sible for the famous Resolution on Local Self-Government of May 18, 
1882, which set forth "the general principles which were to govern 
the future development of local representative institutions" in India.0 

The purpose of the resolution was clearly stated: "It is not primarily 
with a view to improvement in administration that this measure is put 
forward and supported," although "in course of time, as local knowl­
edge and local interest are brought to bear more freely upon local 
administration, improved efficiency will follow." Instead, "it is chiefly 
designed as an instrument of political and popular education," and 
as an outlet for the talents and ambitions of the growing numbers of 
educated Indians. The resolution advocated the development of Local 
Boards in subdivisions of districts, both urban and rural, with a 
majority of elected nonofficial members wherever possible. Even 
when these Local Boards were established, however, they were still 
under the supervision on District Boards, which in turn were largely 
controlled by the District Officers, who served as chairmen. 

Shortly after the issuance of the resolution, Local Self-Government 
Acts were passed in several of the provinces of British India to give 
effect to the recommendations in the resolution; but in general progress 
in the direction of genuine local self-government, especially at the 
subdistrict level, was disappointingly slow. Nearly a quarter of a 
century later G. K. Gokhale observed that local government "still 
remains all over the country where it was placed by Lord Ripon a 
quarter of a century ago, and in some places it has even been pushed 
back."7 The Report of the Royal Commission upon Decentralisation in 
1909, which has been called "the watershed in the history of local 
government" in India, made recommendations similar to those of 
the Resolution of 1882, but again the results were disappointing. 

The Indian Councils Act of 1892 was the result of expressions of 
dissatisfaction by the Indian National Congress and liberal spokesmen 
in India and in England over the operations of the Legislative Councils 
as provided for in the Indian Councils Act of 1861. It increased the 

6 Hugh Tinker, The Fo1111datio11s of Local Self-Governme11t in I11dia, 
Pakistan and Burma (London, 1954), pp. 42, 44. For the text of the 
Resolution on Local Self-Government of 1882 see P. Mukhcrji, ed., hzdian 
Constitutio11al Documents (Calcutta, 1918), Vol. I, pp. 638-651. 

7 Collected Speeches of the Hon. G. K. Gokhale (Madras, o.d.), Appeo• 
dix, p. 149. 
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number of members in the Central and provincial Legislative Councils, 
and it provided that the nomination of nonofficial members should 
be on the basis of recommendations by the Calcutta Chamber of 
Commerce and the nonofficial members of the Legislative Councils of 
Madras, Bengal, and Bombay Presidencies, and the North-Western 
Province, in the case of the Governor-General's Council, and by 
local bodies such as the municipalities and chambers of commerce in 
the case of Governors' councils. "In this (indirect) acceptance of 
the principle of election lies the momentous character of the change 
made by the Indian Councils Act of 1892." The Act also enlarged the 
powers of the Legislative Councils. Thus while the Act of 1892 "was 
not meant to mark the beginnings of [a] parliamentary system" in India, 
"nevertheless, it is a definite milestone on the road that led to the 
establishment of parliamentary government later on. " 8 

Steps Toward Self-Government: From 1892 to 1918 

From 1899 to 1905 Lord Curzon, one of the greatest of British 
colonial administrators, was Governor-General of India. A man of 
great energy and organizing skill, he ran the Government of India 
with a firm hand. Even today some of the tangible evidences of his 
great contributions are still manifest. But he was also an imperious 
and autocratic man, and he alienated his superior authorities in 
England and influential elements in Indian society alike. Two of his 
acts provoked widespread resistance in India. These were his attempt 
to strengthen state control and responsibility for university education 
through the Indian Universities Act of 1904, and the partition of 
Bengal in 1905. His successor, Lord Minto, was a man of very 
different type, who cooperated with the Secretary of State for India, 
the famous liberal statesman and author, Lord Morley, in a series of 
reforms. The Morley-Minto Reforms were embodied in the Indian 
Councils Act of 1909 and the rules and regulations promulgated in 
implementation of this Act. They also included the appointment of 
two Indians to the Council of the Secretary of State for India, and of 
the first Indian Law Member of the Viceroy's Executive Council. 

The Indian Councils Act of 1909 greatly expanded the membership 
and functions of the Legislative Councils in India. It also empowered 
the Governor-General to create Executive Councils for the Governors 
in the larger provinces and to enlarge the Executive Councils that 
already existed in Madras and Bombay. Members of the Legislative 
Councils continued to be of three main types: officials, nominated 
nonofficials, and elected nonofficials. The electorates created by the 

8 J. P. Suda, Indian Constitutional Development and National Movement 
(Meerut, 1951), Vol. I, pp. 31-32. 



T H E B R I T I S H C E N T U R Y 47 
regulations under the Act were divided into three main classes: 
general, class, and special.9 

These regulations introduced for the first time the principle of 
communalism into official Indian political life, by providing for 
separate electorates for Muslims. In one sense this was a factor which 
had already existed for a long time, and therefore only the official 
recognition was new; in another sense, it was an additional divisive 
factor in Indian politics, generally accepted by the British authorities 
after 1909, which had all kinds of unfortunate consequences and which 
undoubtedly helped to pave the way for the eventual division of the 
subcontinent and the creation of the Islamic state of Pakistan. In 
October, 1906, in response to a hint conveyed through the Private 
Secretary to the Viceroy, a deputation of leading Muslims, led by 
the Aga Khan, waited upon the Viceroy, Lord Minto, at Simla and 
presented him with a carefully prepared Address. The Address asked 
for separate Muslim electorates, and outlined an elaborate scheme of 
Muslim representation. It based its request on the ground that "the 
position accorded to the Mohammedan community, in any kind of 
representation, direct or indirect, and in all other ways affecting their 
status and influence, should be commensurate not only with their 
numerical strength, but also with their practical importance and the 
value of the contribution which they make to the defence of the 
Empire" and with due regard to "the position they occupied in India 
a little more than a hundred years ago." Lord Minto expressed his 
sympathy with this request, which in effect amounted to an official 
acceptance of the principle of communal representation. 

While the germs of later concessions were embodied in the Indian 
Councils Act of 1909, the intention of its framers and supporters was 
to make certain limited concessions to Indian sentiment without in 
any way affecting the predominant position of the British rulers. In 
a speech in the House of Lords when the Act was being considered, 
Lord Morley said: "If it could be said that this chapter of reforms 
led directly or indirectly to the establishment of a parliamentary system 
in India, I for one would have nothing to do with it." Three years 
later Lord Crew, then Secretary of State for India, confirmed this 
position by asserting that "the experiment of extending a measure of 
self-government practically free from parliamentary control to a 
race not our own is one which cannot be tried." Yet only five years 

0 Of the 27 elected members of the Viceroy's Legislative Council 13 
were to be elected by general electorates, mostly nonofficial members of 
the provincial Legislative Councils, 6 by special landowners' constituencies 
in six provinces, 6 by Muslim constituencies, and 2 by special electorates, 
one each by the Chambers of Commerce of Bombay and Bengal. 
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later, on August 20, 1917, another Secretary of State for India, Edwin 
Samuel Montagu, in an historic pronouncement declared that the 
aim of the British Government was "the progressive rculisation of 
responsible government in India." 

What were the reasons for this significant change in British policy 
and outlook? They are to be found in many developments between 
the years 1909 and 1917, including the dissatisfaction of most Indians 
with the aftermath of the Morley-Minto reforms, the agitation of the 
Indian National Congress and the Home Rule movement, and, above 
all, the consequences of World War I for India. During the war the 
British were particularly concerned with securing the cooperation of 
Indians in the war effort, and the Indians expected and even demanded 
further concessions from the British as the price of such cooperation. 

On August 20, 1917, Mr. Montagu made a statement in the House 
of Commons which became "the basis of all subsequent legislation by 
the British Parliament in relation to India."10 The statement included 
the following significant declaration: 

The policy of His Majesty's Government, with which the Gov­
ernment of India are in complete accord, is that of the increasing 
association of Indians in every branch of the administration and 
the gradual development of self-governing institutions with a view 
to the progressive realisation of responsible government in India 
as an integral part of the British Empire. . . . I would add that 
progress in this policy can only be achieved by stages. The British 
Government and the Government of India, on whom the respon­
sibility lies for the welfare and advancement of the Indian peoples, 
must be the judges of the time and measure of each advance, and 
they must be guided by the co-operation received from those upon 
whom new opportunities of service will thus be conferred and by 
the extent to which it is found that confidence can be reposed in 
their sense of responsibility.11 

The Secretary of State for India also announced that he would soon 
go to India at the head of a mission, for purposes of consultation and 

~~ Suda, Indian Constitutional Development, p. 125. 
Report 011 Indian Constitutional Reforms, 1918 (Montagu-Chelmsford 

Report), p. 1. Since Mr. Montagu made it clear that "the British Govern­
ment and the Government of India ... must be the judges of the time 
and measure of each advance," and that India would remain "an integral 
part of the British Empire," it is obvious that he used the terms "responsible 
government" and "self-governing institutions" in a much more limited 
se~se than they have come to signify in contemporary Western political 
~.cience. _An American political scientist, for example, would use the term 
responsible government" in the sense of answerable and he would equate 

"self-governing institutions" or "self-government" with political independ­
ence. 
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enquiry. After consultations with the Viceroy, Lord Chelmsford, and 
other officials and with some influential Indian spokesmen, investiga­
tions of prevailing conditions in India, and consideration of several 
proposals for reforms, the Montagu mission, on July 8, 1918, issued 
the Report on Indian Constitutional Reforms. The Report was pop­
ularly referred to as the rvlontagu-Chelmsford or the Montford Report. 
It accepted the principle of Montagu·s declaration of August, 1917, 
that the aim should be "the progressive realisation of responsible 
government in India." It laid down four fundamental objectives for 
future constitutional advance: ( I ) "popular control in local bodies 
and the largest possible independence for them of outside control"; 
(2) establishment in the provinces, in which "the earlier steps towards 
the progressive realization of responsible government should be taken," 
of "the largest measure of independence . . . of the Government of 
India which is compatible with the due discharge by the latter of its own 
responsibilities"'; (3) enlargement of the membership and functions of 
the Indian Legislative Council and increase of its representative ele­
ment; and ( 4) relaxation of the control of Parliament and the Secretary 
of State for India over the Government of India and the provincial 
governments.12 

Government of India Act of 1919 ,./ 

On the basis of the Montford Report,· and the recommendations of 
three committees set up to complete its work, the Government of 
India Act of 1919 was drafted. This act is a major landmark along 
the road to self-government in India. It made significant changes in 
the machinery for the government of India, both in London and in 
India. It reduced the number of members of the India Council, a 
group of advisers to the Secretary of State for India, and it provided 
for the transfer of some of the Secretary's functions to a new official, 
to be known as the High Commissioner for India. It also increased 
the degree of Parliamentary control over the administration of Indian 
affairs. In India it radically modified the nature of the central legisla­
tive body, providing for a new legislature of two chambers, a Council 
of State and an Indian Legislative Assembly, to be made more 
representative than the previous unicameral Indian Legislative Council. 
The Council of State was to consist of 60 members, 34 of whom were 
to be elected - 20 by general electorates, 3 by European Chambers 
of Commerce, and 11 by communal electorates: Of the 144 members 
of the Indian Legislative Assembly, 103 were to be elected - 5 l by 
general constituencies, 32 by communal constituencies, and 20 by 
special constituencies. The new central legislature was given a wide 
field of activity, but the Governor-General, still directly responsible 

12 Ibid., p. 123. 
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to the Secretary of State for India and the British Parliament, exercised 
a veto power over any of its enactments. 

Since the federal provisions of the Government of India Act of 
1935 were never put into effect, the central executive and legislature in 
India as determined by the Act of 1919 continued to function until 
the Indian Independence Act of 194 7. 

In the provinces of British India the Government of India Act of 
1919 introduced changes which were so novel in character that they 
are of continuing interest to students of government. These took the 
form of a dual system of government known as "dyarchy. " 1=1 Provincial 
subjects were divided into two classes - the "Reserved" and the 
"Transferred." Reserved subjects, including finance, land revenue, 
justice, and police, remained the responsibility of the Governor, acting 
as the representative of the British Government. Responsibility for 
transferred subjects, including local self-government, education, health, 
and public works, was entrusted to the voters of the provinces, through 
the Legislative Councils, which were enlarged in membership and func­
tions and made more representative of various communities and inter­
ests. Thus "the government of each Governor's Province was divided 
into two parts - the Governor in Council in charge of the 'Reserved 
Departments' and the Governor acting with Ministers in charge of the 
'Transferred Departments' - each part accountable to separate and 
distinct sets of people - the British electors in the one case and the 
provincial voters in the other."J.J 

"Dyarchy was not only a novel but also a clumsy experiment in 
constitution-making," and it is hardly surprising that in the unfavorable 
environment which existed in India in 19 I 9 and after it proved to be 
a failure. "It was a failure in the sense that the objective for the sake 
of which it was introduced was not realized; there was no real transfer 
of power to the people, no genuine responsible government even in the 
limited sphere of transferred subjects. The absence of stable political 
parties, the presence in the legislatures of a large bloc of officials and 
nominated non-officials, and of persons returned from communal and 
special constituencies, the joint purse, the powers of the Governor to 
override the advice given by the ministers, the rights of the services: 
all these factors combined together to prevent the growth of responsible 
government in the provinces."15 

13 ~ee Lionel Curtis, Dyarchy ( Oxford, 1920); A. Appadorai, Dyarchy in 
Practice (London, 1937); and "Kerala Putra" (pseud. of K. M. Panikkar), 
The Working of Dyarchy in l11dia (Bombay, 1928). 

14_ Gurmukh Nihal Singh, Landmarks in Indian Co11stitutional and 
Natw11al Development, Vol. I, 1600 to 1919 (3rd edition, Delhi, 1952), 
pp. 293-294. 

15 Suda, Indian Co11stitlllio11al Development, pp. 173, 181-182. 
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Another consequence of the Montagu-Chelmsford Reforms was the 

improvement of the machinery for cooperation between British India 
and the Indian States. Relations between the British and the rulers 
of the Indian States had gone through many stages in the previous 
century and a half, ranging from noninterference to a policy of 
"subordinate isolation."' While paying considerable deference to the 
princes, the British Government left no doubt that it was the paramount 
power in all of India. Its general position was thus summarized in the 
Montagu-Chelmsford Report: "The States are guaranteed security 
from without: the Paramount Power acts for them in relation to foreign 
powers and other States, and it intervenes when the internal peace of 
their territories is seriously threatened."16 The report recommended 
the creation of a permanent "Council of Princes," with "a small Stand­
ing Committee to which the Viceroy of the Political Department might 
refer." The Government of India Act of 19 I 9 contained no provisions 
regarding the Indian States, but the recommendations of the Montford 
Report were not forgotten. Its proposals were considered at a Con­
ference of the Ruling Princes in January, 19 I 9, and a more definite 
scheme, based on the proposals, and sponsored by the Viceroy and 
the Secretary of State for India, at another Conference of Princes in 
November, 19 I 9. The decision to constitute the Chamber of Princes 
was announced by Royal Proclamation, and the Duke of Connaught 
formally inaugurated the Chamber in February, I 92 I. 

The Simon Commission and the Round Table Conferences 

The Government of India Act of 1919 provided for a review of the 
political situation in India every ten years. Well before that time, in 
November, 1927, the Governor-General, Lord Irwin, announced the 
appointment of an Indian Statutory Commission, under the chairman­
ship of Sir John Simon. Although the Commission, composed 
exclusively of Englishmen, visited India twice, and made every effort 
to discharge its duties faithfully, its work was greatly hampered by 
the hostile reception it received in India. It was boycotted not only by 
the Indian National Congress but also by almost all sections of 
Indian opinion, including the Indian Liberals. Its report was not 
released until May, 1930. By this time the situation in India had 
changed, and few people paid much attention to the Commission's 
recommendations, which included provincial autonomy, with safe· 
guards, and the possibility at some future date of a federal constitution 
which would embrace both British India and the Indian States. 

Doubtless the Simon Report deserved a better fate. R. Coupland 
described it as "the most complete· study of the Indian problem that 

16 Report on Indian Co11stitutio11al Reforms, 1918, p. 190. 
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had yet been made."17 Many of its recommendations were eventually 
incorporated into the Government of India Act of 1935. But C. F. 
Andrews expressed the prevailing view in India when he said that it 
dealt more "with that old India which I knew when I first went out 
nearly thirty years ago, before the national movement had started; 
it shows little understanding of the Young India which we see rising 
to-day on the tide of national upheaval."18 

While trying to justify the exclusion of Indians from membership 
in the Simon Commission, Lord Birkenhead, Secretary of State for 
India, had challenged Indians of varying shades of opinion to pro­
duce an agreed-upon proposal for constitutional reform. Indian 
leaders accepted this challenge, and organized an All-Parties Con­
ference in 1928. This Conference appointed a subcommittee under 
the chairmanship of Motilal Nehru, father of Jawaharlal Nehru, with 
a distinguished membership representing different groups in the Indian 
National Congress, the Liberals, and some Muslims, to draft a 
constitution. The Nehru Report recommended full responsible gov­
ernment for India along the lines of the self-governing Dominions as 
"th_e next immediate step," and left some scope for those who wanted 
~o msist on complete independence as the immediate goaJ. 1!1 Although 
It was endorsed by the All-Parties Conference in August, 1928, it 
e_ncountered considerable opposition in some of the affiliated organiza­
tions. The Muslim League, in particular, was divided in its attitude. 
Some of its members wanted to reject the report completely, on the 
ground that it was slanted in favor of Hindus and did not accept the 
views of the League Even within the Congress some younger mem­
bers, led by Subh;s Chandra Bose and Jawaharlal Nehru, were 
reluct~nt to endorse any recommendation which did not demand com­
plete Independence. After the intervention of Mahatma Gandhi, the 
~~ngress agreed on a resolution promising to "adopt the Constitution if 
It IS accepted in its entirety by the British Parliament on or before the 
31st of December, 1929." Otherwise the Congress announced its in­
tention to organize a campaign of nonviolent noncooperation. 

On October 31, 1929, Lord Irwin issued a proclamation, containing 
the following commitment: "I am authorised on behalf of His Majesty's 
Government to state clearly that in their judgment it is implicit in the 
declaration of 1917 that the natural issue of India's constitutional 
progress • .. is the attainment of Dominion Status." The proclamation 
also announced that a Round Table Conference would be held in 

ChI7 Sec R. Coupland, The Indian Problem (New York, 1944), Vol. I, 
1!pter VIII, "The Simon Report," pp. 97-112. 
19 C. F. Andrews, India and the Simon Report (London, 1930), p. 40. , 

See All Parties Conference, 1928: Report of the Committee Appointed 
by _the Conference to Determine the Principles of the Co11stitutio11 for 
India ( Allahabad, 1928). 
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London soon after the publication of the Simon Report to consider 
the recommendations of that Report and other proposals for Indian 
constitutional reform. 

Events were moving toward a showdown between the Indian 
National Congress and the British Government. At the annual 
session of the Congress in 1930, held in Lahore, Mahatma Gandhi 
moved a resolution which declared: "This Congress . . . declares 
that the word Swaraj in . . . the Congress constitution shall mean 
Complete Independence ... This Congress authorises the All India 
Congress Committee, whenever it deems fit, to launch upon a 
programme of civil disobedience." In March and early April Gandhi 
made his famous salt march, which was the signal to start a massive 
civil disobedience campaign. When the First Round Table Con­
ference met in London in November, 1930, Gandhi and thousands of 
Congress supporters were in jail. Fifty-seven nominated delegates 
from British India and sixteen representing the Indian States attended 
the Conference. Upon its conclusion in mid-January, 1931, the 
British Prime Minister issued a declaration of policy, favoring "the 
advance of India through the new Constitution to full responsibility 
for her own Government," and pledging to take steps to enlist the 
cooperation of those who were engaged in civil disobedience. Shortly 
thereafter the leaders of the movement were released from jail. Gandhi 
thereupon entered into negotiations with Lord Irwin, which Jed in 
March to a settlement known as the Gandhi-Irwin Pact. Gandhi 
agreed to suspend the civil disobedience campaign in return for certain 
concessions from the British. This pact was quite unpopular with 
the younger group in the Congress, but it was ratified at a meeting 
of the Congress in Karachi. 

Gandhi attended the Second Round Table Conference in the latter 
part of 1931, as the sole representative of the Congress. It proved to be 
a trying experience for him; in fact, he himself described it as a "long, 
slow agony." The representatives of the British Government and of 
various communal interests in India joined in postponing consideration 
of basic questions, such as the communal problem, and spent endless 
hours in considering minor matters. Gandhi returned to India in a 
melancholy frame of mind, and found that the situation had dete­
riorated even during his short absence. The British authorities took the 
initiative in preventing a renewal of civil disobedience by arresting 
thousands of Congressmen; by the end of April all of the top leaders 
and nearly 70,000 persons, including more than 5,300 women, were 
in prison. In the autumn Gandhi embarked on his most famous -
and nearly fatal - fast in successful protest against a proposal by the 
British Government to create separate electorates for the untouchables. 
In May, 1933, he was released from prison just as he started another 
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fast. On his release he advised the suspension of the civil disobedience 
campaign, and after another period of imprisonment he recommended 
the abandonment of individual civil disobedience as well. 

In November-December, 1932, while the Congress leaders were in 
prison, a Third Round Table Conference was convened. After this 
session, which was even boycotted by the British Labor Party, the 
British Government issued new proposals for India in a White Paper. 
These proposals were disappointing to Indians. They were made even 

• less satisfactory after the deliberations of a Joint Committee of the 
British Parliament, which considered the Indian problem for eighteen 
months. Out of these deliberations came the Government of India 
Act of 1935, the last and most important of the great landmarks along 
the road to self-government and eventual independence for India. 

Government of India Act of 1935 

Briefly stated, the Act of 1935 may be regarded as a constitution 
for a federal state in India, in which both British India and the Indian 
States would be joined. It abolished dyarchy in the provinces, and 
provided instead for provincial autonomy and full responsible gov­
ernment. It envisioned a kind of dyarchy at the Centre,* with some 
0 ~ the central subjects to be administered by the Governor-General 
with the advice and assistance of his ministers, responsible to the 
Central Legislature, and other subjects to be administered by him 
subject to the overall control of the British Crown. 

The federation provided for in the Act of 1935 was a most peculiar 
one. Since it was never really established, it is impossible to say 
whether it would have been a workable arrangement. However, it ~ 
served as a model for the federal state which India established in 
the Constitution of 1950. There is a striking similarity between the 
?~venunent of India Act of 1935 and the Indian Constitution of 1950. 
t is a remarkable political fact that the major legislative contribution 

0 ~ the British to the government of India, a contribution which was 
~idely criticized and in large part rejected by Indians at the time of 
~ts ~assage, should have been so largely accepted fifteen years later 

Y mdependent India, just free from British rule. 
According to the Act of 1935, the federation of India was to consist 

~f t~e eleven Governor's provinces and the six Chief Commissioner's 
rovmces which constituted British India and those Indian States whose 

~u~ers agreed to accede to it. The federation was to be brought into 
~Ing only when and if the rulers of Indian States representing not less 

an half the total population of the States and entitled to not less than 

"C * In India the Central Government is almost invariably referred to as the 
entre," and this common usage is adopted in this volume. 
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half of the total number of seats alloted to the States in the upper 
chamber of the federal legislature had agreed to join the federation. 

In dealing with four federal subjects, namely foreign relations, 
defense, ecclesiastical affairs, and tribal areas, the Governor-General 
would be responsible only to the Secretary of State for India and the 
British Parliament; he would not be constitutionally bound to consult 
his ministers at all. For the remaining federal subjects he was to act 
after consultation with the Council of Ministers, but in many instances 
even here he was not bound to accept the advice of the ministers. He 
was empowered to appoint the ministers, in consultation with the 
leader of the majority group in the House of Assembly. He could dis­
miss the ministers at his pleasure, although they were also responsible 
to the legislature. He would still have a wide variety of discretionary 
powers and special responsibilities. 

The federal legislature was to consist of the British sovereign, 
represented by the Governor-General, and two Houses to be known 
as the Council of States and the House of Assembly. The Council of 
States was to be composed of 156 representatives of British India, 
150 of whom were to be elected on a class or communal basis, and 
not less than 52 nor more than 104 representatives of the Indian 
States, nominated by the rulers. The House of Assembly was to consist 
of 250 representatives of British India, 105 to be elected from general 
constituencies, and the remainder from class and special constituencies, 
all through a system of indirect election, and not more than 125 
representatives of the Indian States, to be nominated by the rulers. 
The powers of the federal legislature, while extensive, were severely 
limited by the control which the Viceroy, as the representative of the 
British Crown, was to have over it. 

In the provinces the Act of 1935 provided for a considerable meas­
ure of autonomy and responsible government, instead of the system 
of dyarchy introduced by the Government of India Act of 1919. 
The executive of a province was to consist of a Governor and a 
Council of Ministers responsible to a legislature. Six of the provinces 
were to have bicameral legislatures, and the rest a single chamber to be 
known as the Legislative Assembly. Of the 1585 seats provided for 
in the Legislative Assemblies, 959 were general seats (including 151 
reserved for scheduled tribes and classes), 482 were Mohammedan 
seats, and the remainder were reserved for other class and communal 
and special groups. When elections were held for the Legislative 
Assemblies in 1937, some 35,000,000 people, including more than 
6,000,000 women, were given the right to vote - a fivefold increase 
over any previous franchise in India. 

As in any federal constitution, the distribution of powers between 
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the central government and the constituent units of the federation was 
a matter of great interest and delicacy. The Act of I 935 spelled out 
these powers in great detail, and in a most ingenious way. It attempted 
to place all possible subjects of legislation in one of three lists: a 
Federal List, a Provincial List, and a Concurrent List. The 59 subjects 
on the Federal List included defense, external affairs, central finance, 
central communications, and customs. Among the 54 subjects on the 
Provincial List were justice, police, land tenure and acquisition, local 
self-government, public health, education, agriculture, provincial 
finance, and tolls. Both the federal and provincial legislatures were 
empowered to pass legislation relating to any subjects on the Con­
current List, which included 26 subjects, such as criminal and civil 
procedure, control of the professions, and labor matters. 

The Act of 1935 also made certain changes in the "Home" Gov­
ernment of India to conform with the grants of additional political 
power to the proposed new Indian federation and its constituent units. 
A notable change was the abolition of the India Council, which had 
been in existence as an advisory body to the Secretary of State for 
India since 1858. 

Most federations have been formed by agreement among smaller 
political units -and their representatives. The federation envisioned in 
the Government of India Act of 1935 was proposed by the British 
Government, and represented the concessions which that Government 
was willing to make, or felt obliged to make, to public opinion at 
home, to the Indian nationalist leaders, to spokesmen of Indian 
communal groups, and to the rulers of the Indian States. 

In India the Government of India Act of 1935 received a frigid 
reception. If it had been enacted a generation before, it would have 
been hailed as a welcome step along the road to self-government. In 
the temper of the mid-1930's, with the nationalist movement a growing 
force and with new forces in the Indian scene, the Act was regarded as 
wrongly motivated and inadequately conceived. The Indian National 
Congress, the Muslim League, and other parties were hostile to it, 
though for different reasons. Jawaharlal Nehru, in The Discovery of 
India, written in 1944 while he was confined in a British prison, re­
.fleeted the Congress attitude toward the Act: 

This provided for some kind of provincial autonomy and a 
federal structure, but there were so many reservations and checks 
!hat both political and economic power continued to be concentrated 
10 the hands of the British government. Indeed in some ways it 
confirmed and enlarged the powers of an executive responsible 
-solely to that government. The federal structure was so envisaged 
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as to make any real advance impossible, and no loophole was left 
for the representatives of the Indian people to interfere with or 
modify the system of British-controlled administration .... The act 
strengthened the alliance between the British government and the 
princes, landlords, and other reactionary elements in India .... The 
whole complicated structure of government remained as it was.20 

Since the federal provisions of the Act could not be put into effect 
because of the reluctance of the Indian princes, the British Government 
decided to proceed with the implementation of those provisions relating 
to responsible government in the provinces, and it announced that gen­
eral elections would be held early in 1937 for the members of the pro­
vincial legislature. After considerable debate the Congress decided to 
participate in the elections, as did the Muslim League. 

The Congress scored a notable success in the elections, winning 
clear majorities in six provinces, and pluralities in three other prov­
inces. After these electoral successes the Congress leaders announced 
that they would not approve the formation of Congress ministries 
"unless the leader of the Congress party in the Legislature is satisfied 
and able to state publicly that the Governor will not use his special 
powers of interference or set aside the advice of ministers in regard 
to their constitutional activities." Not until June 21, 1937, did the 
Governor-General make a public statement which was regarded as 
satisfactory on this point to the Congress. Soon afterwards Congress 
ministries were formed in eight provinces. The Congress created 
considerable resentment on the part of the Muslim League and certain 
minority groups by deciding against participation in coalition ministries 
in provinces where no party had a clear majority, and by refusing to 
include non-Congressmen in the cabinets in provinces where they 
had a majority. 

On the whole, the Congress ministries made a creditable record 
while they shared the responsibilities of administration in most of 
the provinces of British India. Coupland's evaluation was well­
deserved: "Taken as a whole the record of its Ministers was one 
in which the Congress could take reasonable pride. Its leaders had 
shown that they could act as well as talk, administer as well as agitate, 
and among them and their followers there was a genuine ardour for 
social reform."21 The Congress experience in provincial responsibility, 

20 Nehru, The Discovery of India, pp. 368-369. 
21 R. Coupland, India: A Restatement (London, 1945), pp. 160-162. For 

a detailed analysis of the record of the Congress and non-Congress govern­
ments in the provinces in the period 1937-1939, see Coupland, The Indian 
Problem, Vol. II, pp. 22-157. 



58 T H E B R I T I S H C E N T U R Y 

however, was short-lived. In October, I 939, on instructions from the 
party's high command, all the Congress ministries resigned on the 
war issue, which led to a definite parting of the ways between the main 
wing of the nationalist movement and the British Govcrnment.22 

The Transfer of Power 

Protracted negotiations between British representatives and spokes­
men of the Indian National Congress failed to find a way out of the 
impasse that had developed over fundamentally different approaches to 
the issue of participation in the war. In August, 1940, the Viceroy 
pledged that the British Government, after the war, would agree to 
convene a representative body to frame a new constitution for India, 
and he appealed for such unity in India "as would enable her to make 
the fullest possible contribution in the world struggle against tyranny 
and aggression." The Congress view was that it was impossible to co­
operate in any "world struggle against tyranny and aggression" when 
India was not free and when it was faced with "an arrogant imperialism 
which is indistinguishable from Fascist authoritarianism," to use the 
language of a resolution of the Congress Working Committee in De­
cember, 1941. In the meantime the Muslim League had issued its 
Lahore resolution in 1940, demanding a separate Pakistan, and the 
Indian Communists, after denouncing the "imperialist war," changed 
their position completely, in conformity with the international party 
line, after the Nazi assault on the Soviet Union in June, 1941. 

In March-April, 1942, Sir Stafford Cripps, known as a friend of 
India, came to India to investigate ways and means of giving effect to 
the British offer of August, 1940. In late March he issued some 
general proposals, and in a broadcast on March 30 he said: "Let us 
enter upon this primary task of the defence of India in the now sure 
knowledge that when we emerge from the fire and the travail of war it 
will be to build a free India upon foundations wrought by the Indian 

22 Many Indians at the time and subsequently thought that the resignation 
of the Congress ministries was a serious mistake. V. P. Menon has stated 
this view most forcefully: "Had it [the Congress] not resigned from its 
position of vantage in the provinces the course of Indian history might 
have been very different. By resigning, it showed a lamentable lack of 
foresight and political wisdom. There was little chance of its being put 
out of _office; the British Government would surely have hesitated to incur 
the odmm of dismissing ministries which had the overwhelming support 
of the people. Nor could it have resisted a unanimous demand for a change 
at the Centre, a demand which would have been all the more irresistible 
after th_e en~ry of Japan into the war. In any case, it is clear that, but for 
the res1gnat1on . of the Congress, Jinnah and the Muslim League would 
never have attained the position they did." V. P. Menon, The Transfer of 
Power in India (Princeton, N.J., 1957), p. 152. 
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people themselves." Neither the Congress nor the Muslim League 
would accept his proposals, and Sir Stafford abruptly terminated his 
negotiations and admitted failure. Shortly thereafter the Congress high 
command, following Gandhi's advice, demanded an immediate end to 
British rule, and threatened "a mass struggle on non-violent lines on the 
widest possible scale" if this demand was not met. The reply of the 
British Government was to imprison Gandhi, Nehru, and virtually all 
the important leaders of the Congress, and to declare that the Congress 
committees were unlawful associations. 

At the end of the war, therefore, the prospects for agreement of the 
British and the Congress for the peaceful transfer of power seemed to 
be remote. Yet within two years not only was basic agreement reached 
on objectives but the complicated details for interim arrangements 
and final independence were worked out among all major factions, and 
India and Pakistan began their ventures as independent nations.23 

This remarkable achievement in liquidation and rebirth required a 
high level of statesmanship and forbearance on all sides, especially on 
the part of the new Labor Government and the Parliament in Britain 
and on the part of responsible leaders of Indian opinion in the 
Congress, the Muslim League, and elsewhere. 

In June, I 945, after extended negotiations in India and England, 
the new Viceroy, Lord Wavell, broadcast proposals "to case the present 
political situation and to advance India towards her goal of full 
self-government." He announced his intention to hold a political con­
ference at Simla, to which twenty-one Indian leaders would be 
invited. The Simla Conference did bring together representatives of 
all the major political groups in India, but it did not produce a 
meeting of minds. The Viceroy himself described it as a failure. 
"The Simla Conference," as V. P. Menon has observed, "afforded a 
last opportunity to the forces of nationalism to fight a rear-guard 
action to preserve the integrity of the country, and when the battle 
was lost the waves of communalism quickly engulfed it. Only the 
Hobson·s choice of partition was left."2•1 

Soon after this unhappy event a Labor Government came into 
power in Britain and World War II ended with the surrender of 
Japan. These developments created a more favorable atmosphere for 
determining India"s political future, and also made the need of some 
lasting solution even more urgent. On September I 6, 1945, the 

23 For the details of the developments in 1945-1947 leading to the transfer 
of power, see ibid. and E. W. R. Lumby, The Transfer of Power i11 India, 
1945-7 (New York, 1954). 

24 Menon, The Transfer of Poll'er i11 India, p. 215. Menon devotes an 
entire chapter to the Simla Conference of 1945 (Chapter VIII, pp. 182-
215). 
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Viceroy announced that elections to the central and provincial legisla­
tures would be held during the winter, and that he would "convene 
as soon as possible a constitution-making body." Elections to the 
central Legislative Assembly were held in late 1945, and resulted in 
decisive victories for the Congress and the Muslim League, proving 
that they "were the only parties that counted in the country.":!;; This 
fact was confirmed in elections to provincial legislatures, which were 
held early in 1946. As a result of the provincial elections Congress 
ministries were formed in six provinces. The Muslim League did not 
fare so well, but it did form ministries in Bengal and Sind. 

In January, 1946, a British Parliamentary Delegation of ten members 
visited India, and received a cordial welcome. In March a British 
Cabinet Mission, consisting of Lord Pethick-Lawrence, Secretary of 
State for India, Sir Stafford Cripps, President of the Board of Trade, 
and A. V. Alexander, First Lord of the Admiralty, came to India to 
confer with Indian leaders and to consider various proposals for the 
solution of the "Indian problem." After several meetings with Gandhi, 
Maulana Azad, Jinnah, and other Indian leaders, the members of 
the Mission invited representatives of the Congress and the Muslim 
League to confer with them at Simla. The conference was held in 
May, but served only to dramatize the gulf that existed between the 
Congress and the Muslim League. Since it could not bring the main 
parties into agreement, the Cabinet Mission issued its own proposals. 
Rejecting the demand of the Muslim League for partition, the Mission 
proposed a Union of India, embracing both British India and the 
Indian States, with a Constituent Assembly consisting of representatives 
of the provincial legislatures and divided into three sections. 

After further negotiations both the Congress and the Muslim 
League accepted the Cabinet Mission plan, with many conditions and 
reservations. Later the League, charging that the Mission had "played 
into the hands of the Congress," revoked its acceptance of the plan, 
and raised again the demand for a separate Pakistan. The League did 
participate in the elections for members of the Constituent Assembly, 
and won all but five of the seats alloted to Muslims. The Congress won 
all the general seats save nine. 

The British Gov~rnment decided to go ahead with its interim plans, 
even without the cooperation of the Muslim League. On August 6, 
1946, the Viceroy invited Nehru to form an interim Government. This 
Government was sworn in on September 2nd. In mid-October the 
Muslim League reversed its previous decision, and agreed to participate, 
chiefly in order to prevent the Congress from consolidating its position 
to the detriment of the League's interests. When the Viceroy issued 

25 lbid., p. 226. 
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invitations for the first meeting of the Constituent Assembly, however, 
Jinnah announced that the League would not participate. In spite of 
the League·s refusal, the Constituent Assembly met on December 9th. 
Dr. Rajendra Prasad, later President of the Republic of India, was 
elected President. Nehru immediately introduced an important "Ob­
jectives Resolution," which envisaged the Indian Union as "an inde­
pendent Sovereign Republic." The Congress insisted that the League 
should either participate in the Constituent Assembly, or withdraw its 
representatives from the interim Government. 

Confronted with this dilemma, the British Labor Government made 
a momentous decision. On February 20, 1947, Prime Minister Attlee 
announced in the British Parliament that the Government intended to 
take the necessary steps to transfer power into Indian hands by June, 
I 948. If no agreement had been reached among the Indian parties by 
that time, his Government would then consider whether it would trans­
fer power "as a whole to some form of central Government for British 
India, or in some areas to the existing provincial Governments, or in 
such other way as may seem most reasonable and in the best interests of 
the Indian people." The Prime Minister also announced that Lord 
Mountbatten would go to India as Viceroy, charged with the task of 
implementing the historic decision. This announcement was generally 
hailed in India and in Britain, although in both countries there. were 
those who greeted it with the direst forebodings. In the debate on the 
announcement in the House of Commons, former Prime Minister Win­
ston Churchill made his famous and, fortunately, ill-founded prophecy: 
"In handing over the Government of India to these so-called political 
classes we are handing over to men of straw of whom in a few years 
no trace will remain." 

Lord Mountbatten arrived in India on March 22, 1947. He quickly 
concluded that the date for the transfer of power should be moved up, 
and that the decision between one or two states should be referred to 
the Indians themselves. On June 3 the British Government's new 
plan was announced in London and New Delhi. It provided for the 
handing over of power before the end of the year to one or two 
governments, each to have Dominion Status. In broadcasts over All­
India Radio that evening Nehru, Jinnah, and the Sikh leader Baldev 
Singh joined with the Viceroy in explaining and endorsing the new 
plan, although Nehru, at least, did so with a heavy heart. 

Less than two and a half months elapsed between the announcement 
of the British Government's plan for the final transfer of power and 
the inauguration of the new nations of India and Pakistan. In this 
short time, in an atmosphere of growing tension and under a spirit of 
great urgency, was carried out what Lord Birdwood called "the greatest 
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political and military operation in history."26 "There was so much to 
be done within such a limited time. The verdicts of the provinces 
had to be ascertained; parliamentary legislation had to be hurried 
through; if partition were decided upon, the administrative services 
and armed forces had to be divided, assets and liabilities to be 
apportioned and the boundaries in the disputed areas to be settled -
all these tasks had to be carried through more or less simultancously."27 

When the results of the decisions in the crucial provinces, obtained 
by votes in the legislative assemblies or by referenda or other ways, 
became known, there was no longer any doubt that the subcontinent 
would emerge from its long period of dependence as two nations, not 
one. In effect East Bengal, West Punjab, Sind, Baluchistan and the 
North-West Frontier Province voted for Pakistan. Once this basic 
decision had been confirmed, the Indian Independence Bill was in­
troduced in the House of Commons on July 4. Although it was 
properly labeled by the Secretary of State for India as "a Bill unique 
in the history of legislation in this country," it was passed by the 
House of Commons on July 15 and by the House of Lords on the 
following day, and received the Royal Assent on July 18. On August 
14 the necessary adaptations of the Government of India Act of 1935 
were put into effect by the India (Provisional Constitution) Order, 
194 7 • "By August 15th the rulers of all the States geographically 
contiguous to India, with the exception of Hyderabad, Junagadh and 
one or two States in Kathiawar with Muslim rulers, had signed the 
Instrument of Accession and the Standstill Agreement. The funda­
mental unity of the country having been ensured, India became one 
federation with the provinces and the States as integral parts."28 

India was not one, but two new states. On August 15 both India 
and Pakistan officially became Dominions. In Karachi, the capital 
of the new Islamic state of Pakistan, Jinnah was sworn in as Governor­
General and Liaquat Ali Khan as Prime Minister. In New Delhi, 
Lord Mountbatten, having given up his post as British Viceroy, was 
sworn in as Governor-General of free India, and he in turn swore in 
a new Cabinet, headed by Nehru. The British century was over. The 
destiny of India was henceforth primarily in Indian hands. 

26 Lord Birdwood, India and Pakistan: A Comi11e11t Decides (New York, 
1954), p. 34. 

27 Menon, The Transfer of Power in India, p. 387. 
28 Ibid., p. 413. 



* 4 * 

Toward Independence: 

The Nationalist Movement 

Along with the organizing skill and the military power which enabled 
the British to conquer and to rule India for many decades came the 
ideas which eventually liberated it. "British imperialism in India 
had two contradictory sets of features. In some respects, it had a 
revolutionary character. In others it was reactionary in the extreme. 
But in both its phases, British rule encouraged and provoked the 
rise and development of the nationalist struggle for justice and 
independence." 1 

While the British were consolidating their power in India, they were 
also, unwittingly, laying the bases for Indian independence. Their 
contributions were manifold: political, administrative, legal, economic, 
social, cultural, educational, and psychological. Politically, they as­
sumed effective power in India at a very low period in Indian history, 
when the Mogul dynasty was hardly more than a shell of its former 
self, when the Hindu revivalism under the Marathas had fallen far 
short of its avowed goals, when other Western powers, notably France, 
were rivals for trade and influence in the subcontinent. They gave 
India a greater degree of national unity and solidarity and a better form 
of government than it had ever enjoyed, save perhaps during a few 
periods in the long course of Indian history. Administratively, the 
British developed a pattern of rule which is still followed in its basic 
outlines by free India. This administrative system extended through 
British India, even to the village level, and indirectly it affected the 
princely States as well. By associating Indians in increasing numbers 

1 Santosh Trikha, Political Parties in India (unpublished doctoral disserta­
tion, University of Saugar, Sagar, India, 1955), p. 56. 
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in the administrative services, the British helped to train generations 
of capable administrators. Legally, they gave India something close 
to a uniform code of justice, a revolutionary departure indeed from the 
previous patterns of regional and local "justice" and communal dif­
ferences. They also gave India a concept of liberty under law. 
Economically, they destroyed the base of existence of village India, 
and they undoubtedly "milked" India for British ends, but they 
introduced new forms of land tenure, they tied the country together 
economically as well as politically, they helped to create new economic 
classes and interests, and they developed systems of trade and finance 
which have prevailed to the present day. Socially, they helped to 
ameliorate some of the worst abuses of the strongly intrenched caste 
system, and they created new standards and practices of social be­
havior. Culturally, they brought India into contact with the West, 
and helped India to rediscover its own past as well as the riches of 
other cultures. Educationally, they made great progress in achieving 
the objective recommended by Lord Macaulay in his famous Minute 
of 1835: "to form a class who may be interpreters between us and 
the millions whom we govern; a class of persons, Indian in blood and 
colour, but English in taste, in opinions, in morals, and in intellect."2 

The existing educational system in India is largely constructed along 
British lines, with certain concessions to the advocates of a sarvodaya 
society, the demands of champions of linguistic reforms, the goals of 
free, compulsory education on a mass scale, and the needs of an 
independent state in the modern world. Psychologically, the British 
were themselves victims of a kind of superiority complex which gave 
them great confidence and prestige but which often blinded them to 
the real conditions and attitudes of the Indians whom they ruled. 
Conversely, the Indian reaction to British superiority was a blend of 
inferiority complexes, an aping of their rulers, resentment of foreign 
rule, Hindu or Muslim revivalism, esoteric movements of many kinds, 
and a determination to take their future into their own hands. 

Whatever the British may have contributed to India, and however 
successful they may have been in training many generations of Indians 
to help them rule the subcontinent, there was always a fundamental 
conflict of interests between Britain and India. Briefly stated, the 
British were interested in ruling India primarily for British interests, 
which by a process of rationalization they often interpreted as being 
India's best interests as well; whereas the Indians were primarily 

2 Thomas Babington Macaulay, Prose a11d Poetry (Cambridge, Mass., 
1952), p. 729. See also Sources of /11dian Tradition, compiled by Wm. T. 
de Bary, Stephen Hay, Royal Weiler, and Andrew Yarrow (New· York, 
1958), pp. 596-601. 
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concerned with Indian interests, whether they accepted British rule as 
the best thing for them or whether they espoused the cause of independ­
ence. This basic conflict of interests explains many developments in 
the modern history of India. As Toynbee has pointed out, the 
Western impact on India was closer than that on any other part of 
Asia, but the gulf between Western civilization and the predominant 
Hindu civilization of India was very great.3 The Indian acceptance 
of British rule, except among a relatively few individuals, was always 
a tentative and rather negative one; and the Indian response to this 
rule took many forms. 

Characteristics of Indian Nationalism 

One of the most vigorous Indian responses was the rise of an 
increasingly effective and popular nationalist movement. As an or­
ganized movement, nationalism in India dates from the latter half -
and indeed from the last fifteen years - of the nineteenth century; 
but it had its roots in certain movements and in the work of certain 
individuals of the early nineteenth century. 

To be sure, some Indian writers have claimed a much earlier origin 
for Indian nationalism;1 and there arc indeed many evidences in 
India's past of the existence of conditions and attitudes which have 
entered into the complex phenomenon of modern nationalism. Other 
precursors of nationalism in India might be sought on a regional 
level, for many parts of the subcontinent have traditions of ancient 
power and glory which can easily be fused into a nationalist move­
ment. The Marathas are an outstanding example, for they cherish 
the memory of a great leader - Shivaji, a mighty Maratha chieftain of 
the seventeenth century - and of days of greatness in the late seven­
teenth and early eighteenth century when Maratha power dominated 
a large part of western and central India.5 

Some of the features of Indian nationalism are common to nation­
alist movements and feelings everywhere; others are characteristic 
of Asian nationalism; others are peculiar to India itself. The nationalist 
movement in India was a political movement with strong economic, 

3 Arnold Toynbee, The World a11d the West (London, 1953), Chapter 
Ill, "India and the West." 

4 See Radhakumud Mookerji, Natio11alism in Hindu Culture (London, 
1921), pp. 50, 51, 52. 

5 In 1784 Warren Hastings wrote: "The Marathahs possess, alone of all 
the people of Hindostan and Deccan, a principle of national attachment, 
which is strongly impressed on the minds of all individuals of the nation, 
and would probably unite their chiefs, as in one common cause, if any 
great danger were to threaten the general state." Quoted in Jawaharlal 
Nehru, The Discovery of India (New York, 1946), p. 270. 
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social, and religious aspects. It was essentially a creation of and a 
reaction against foreign rule.. It was a movement of protest which 
eventually became a movement of revolt. Before 1885 it lacked 
effective organization and focus. After that date the Indian National 
Congress was the spearhead of the nationalist movement. 

The first leaders of the Congress were moderates steeped in the 
traditions of Western liberalism. They favored the continuance of 
British rule, and concentrated on relatively mild requests for greater 
participation of Indians in the political life of the country. Shortly 
after the turn of the century the leadership of the Congress was divided 
between moderates and an increasingly influential and vocal group 
of more militant nationalists, sometimes called extremists. These 
new leaders were more critical of British rule and more militant in 
their demands. 

During the period of World War I the moderates and extremists 
cooperated more closely, but shortly thereafter the Congress came 
under the domination of Mahatma Gandhi, who remained the most 
powerful voice in the nationalist movement from that time until the 
achievement of Indian independence. Under Gandhi the Congress, 
which had been largely a movement of intellectuals, with some 
broadening of leadership and support under the extremists, became 
a genuine mass movement. It also embraced more radical elements, 
and included in its ranks socialists of all hues, peasants and workers 
organizations, the Radical Humanists, and even Communists. By 
the l 930's the Congress was flatly demanding complete independence, 
although it was not clear on the timetable for achieving that goal. 
Most of the Congress leaders were in fact surprised when the British 
actually did set a date for independence, and even more surprised 
when the British moved up that date and transferred power completely 
and with considerable grace. 

Nationalism is a complex phenomenon wherever it is encountered, 
but in India it was particularly complex because of the environment 
in which it arose and because of the many forces, internal and external, 
which affected it. In the nineteenth and twentieth centuries India ex­
perienced a great reawakening, produced no doubt by the Western im­
pact upon it, and by the search to find its own identity in a changing 
situation. Nationalism was powerfully stimulated by the work of many 
persons and organizations whose efforts were directed to the redis­
covery and revitalization of the past and to the preservation of basic 
ideals and faiths. Even movements which were essentially nonpolitical 
and even reactionary in their fundamental outlook contributed to the 
development of a nationalist upsurge. A very powerful impetus was 
given by the Ramakrishna movement, inspired by one of the great reli-
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gious mystics of modern India and organized and developed by his 
leading disciple, Vivekananda, who preached that India should under­
take a spiritual conquest of the world. Vivekananda was also associated 
with the Hindu Renaissance of the late nineteenth and early twentieth 
centuries, which contributed in various ways to the growth of na­
tionalism. 

Nationalism eventually permeated all sections of the subcontinent, 
but for some time it was confined largely to British India. Most of the 
early leaders of the nationalist movement were Bcngalis or Marathas. 
Bengal, the homeland of Surcndranath Banerjca, Vivekananda, Auro­
bindo Ghosc, C. R. Das, Rabindranath Tagore, and a host of other 
great leaders of modern India, had a long tradition of both intellectual 
and revolutionary activity. There the contacts with the British were 
longest and closest, for Calcutta was the main center of Biitish rule in 
India throughout most of the British period. The British ruled with 
the cooperation of hundreds of Bcngalis who were trained for admin­
istrative service; but the British never did win over the Bengalis, and 
after the partition of Bengal that province became a head center of 
disaffection and nationalist agitation, sometimes taking extreme forms. 
The experience in Maharashtra was quite different. Although Bombay 
was another center of British power, the Marathas had a proud tradition 
of independence from both Mogul and British control, based on the 
successes which they achieved against Aurungzeb and their continued 
resistance to British encroachments until the early years of the nine­
teenth century. They cherished memories, based in part on chauvin­
istic exaggeration, of the great days when they controlled a large part 
of western India and when they seemed to have a chance to extend their 
influence still farther, at least until the British became the dominant 
power in the subcontinent. Some of the greatest leaders of Indian na­
tionalism, including Pherozshah Mehta, Ranade, Gokhale and Tilak, 
were Maharaslnrians; the last three were all Chitpavan Brahmans. 
This fact is a reminder of the special role of the Brahmans in the 
nationalist movement, although the greatest of all modern Indians, 
Mahatma Gandhi, did not belong to this caste. Gandhi was also neither 
a Bengali nor a Maharashtrian. He was a member of the Vaisya or 
merchant caste and was a Gujerati from Saurashtra. 

The nationalist movement in India was always dominated by Hindus. 
This is certainly not surprising, for the great majority of Indians were 
Hindus. Moreover, under the British the Muslims lost much of their 
former position and influence, and the Hindus benefited more from 
the opportunities opened up by the British to enter the trades, profes­
sions, and governmental and educational service. Muslims were further 
alienated by the many evidences that in the minds of some of the 
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nationalist leaders the struggle for swaraj in its various forms was 
linked with a revival or reaffirmation of Hinduism. Vivekananda 
advocated a revival of Hindu virtues and Tilak gave a strong Hindu 
cast to all of his efforts. Even Gandhi was suspect by many Muslims; 
while he made Hindu-Muslim unity a major plank in his program, 
he spoke of the need for a ram rajya - a Hindu conception of an 
ideal kingly rule; he opposed partition and the establishment of a 
separate Muslim state, and he was, after all, a Hindu. Many Muslims 
were active in the nationalist movement; some, like Maulana Azad, 
held high positions in the Indian National Congress and later in the 
government of independent India. But the majority of the Muslims 
of India remained aloof from the Congress, especially at the beginning 
of its activities, when their great leader, Sir Syed Ahmad Khan, ad­
vised them to have no part in it, and in the years just preceding 
independence, when the Muslim League captured the allegiance of 
most of them. In short, while there was a kind of all-India nationalism, 
at least in the negative sense of opposition to foreign rule and of the 
demand of "India for the Indians," it would be more accurate to refer 
to two types of nationalism in India - Hindu nationalism, headed by 
the Congress, and Muslim nationalism, eventually led by the Muslim 
League. 

The greatest spokesmen of Indian nationalism in its final phases 
constantly sought to promote what Jawaharlal Nehru called a "real 
or Indian nationalism" - "something quite apart from these two 
religious and communal varieties" (Hindu and Muslim) .6 They were 
ardent nationalists in the sense that they wanted freedom for their 
country, freedom from foreign rule, and economic, social, and human 
freedom as well. But they also had a world outlook which was almost 
nonnational, or even antinational. "It is surprising," wrote Nehru in 
The Discovery of India, "how internationally minded we grew in spite 
of our intense nationalism. No other nationalist movement in a 
subject country came anywhere near this."7 Tagore denounced the 
evils of modern nationalism and in one of his best-known poems, 
included in his Nobel Prize~winning volume, Gitanjali, he expressed 
the hope that his country would awake into a "heaven of freedom" 
"where the world has not been broken up into fragments by narrow 
domestic walls." Gandhi declared: "I do want to think in terms of 
the whole world. . . . I want the cultures of all lands to be blown 
about my house as freely as possible." Nehru warned that nationalism 
"is a narrowing creed," and he insisted that "we seek no narrow 

6 Jawaharlal Nehru, Glimpses of World History (4th edition, London, 
1949), p. 720. 

7 Nehru, The Discovery of India, p. 427. 



T H E N A T I O N A L I S T M O V E M E N T 69 
nationalism." All three of these great nationalist leaders were bent 
on freeing India not only from the British yoke but, as Gandhi once 
declared, ''from any yoke whatsoever." Yet all of the nationalist 
leaders of India came gradually to accept the view that political in­
dependence for India was an essential step, if only the first step, toward 
the kind of freedom which they envisaged for their country and their 
people. 

Thus nationalism, both as a negative and as a positive force, did 
much to gain independence for India and to shape the India of today. 
It was a major force in the India of the nineteenth and twentieth 
centuries. In The Discovery of India Nehru wrote: "Nationalism was 
and is inevitable in the India of my day; it is a natural and healthy 
growth. For any subject country national freedom must be the first 
and dominant urge; for India with her intense sense of individuality 
and a past heritage, it was doubly so."8 

Main Stages of the Nationalist Movement 

The story of the nationalist movement in India may be divided 
into five stages, with the terminal dates of each succeeding stage 
being 1885, 1905-1907, 1919-1920, 1934-1935, and 1947, respec­
tively. An analysis of each of these stages will throw some light on 
the historical evolution of the struggle for independence and on the 
characteristics of Indian nationalism. 

I. The Formative Stage, to 1885. Until recently the beginnings 
of the Indian nationalist movement were usually dated from the 
founding of the Indian National Congress in 1885. Now more atten­
tion is being given to the formative period of Indian nationalism, 
prior to 1885. Among the highlights of this period are the manifold 
activities of Raja Ram Mohan Roy in the early nineteenth century; 
the contributions of a number of other liberal reformers, especially 
in Bengal and Maharashtra; the influence of a large number of politico­
religious organizations, such as the Brahmo Samaj and the Arya 
Samaj; British policies such as the introduction of a British pattern of 
education; the beginnings of the association of Indians in the civil 
service; the first Indian Councils Acts; the circumstances leading to the 
transfer of power in India from the British East India Company to 
the British Government itself; the "Mutiny" of 1857 and its after­
math; the growing feelings on the part of certain British and Indian 
leaders of the need for an organization to serve the dual purpose of 
siphoning 10ff mounting Indian unrest and of presenting to the British 
authorities the just grievances of the Indians and their desire for 
greater representation in political and economic affairs; the formation 

8 Ibid., pp. 40-41. 
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of several societies, notably the Calcutta Indian Association, which 
were in effect precursors of the Indian National Congress; and the 
early efforts of many persons, including Surendranath Banerjea and 
Dadabhai Naoroji, who were to become prominent leaders of the 
Congress in its early phases. 

Raja Ram Mohan Roy (1772-1833) is often called not only "the 
Father of Indian Nationalism" but also "the Father of Modern 
India." A man of universal interests and tremendous energy, Ram 
Mohan Roy acquired a remarkable knowledge of both Western and 
Indian civilization. After a successful career in the Bengal Civil 
Service, Roy, retired at the age of 42 to devote his energies to his 
political and other interests. An admirer of the liberal ideas of the 
West and of the teachings of Christ, he also saw much value in the 
lessons of the Vedas and in India's past; but he found many things 
to criticize in both Western and Eastern civilization. He was critical of 
such Indian practices or institutions as the caste system, child marriage, 
and widow-burning. He believed that British rule was a good thing for 
India, and he hoped that his fellow-countrymen would take advantage 
of the opportunities afforded them by the British. He founded and 
edited newspapers in Bengali, English, and Persian, and he established 
several secondary schools. In 1838 he organized the Brahma Samaj 
(Society of God), a society which "was to exercise a deep influence on 
the intellectual, social, and religious life of India,"9 and which has 
been described as "the pioneer of the nationalist movement." 10 

Many other organizations founded well before 1885 contributed 
directly or indirectly to the development of a spirit of nationalism. 
Prominent among these were the British India Society ( 1843), the 
British Indian Association ( 1851), the associations organized in Bom­
bay, Madras, and Calcutta to present representations to the British Gov­
ernment at the time of the renewal of the Charter of the East India 
Company in 1853, and the Arya Samaj, founded in Bombay in 1875 
by Dayananda Saraswati. Dayananda, "the Luther of India," regarded 
the Vedas as infallible, and the Arya Samaj, with its slogan of "Back 
to the Vedas," advocated a kind of militant Hinduism which alienated 
Muslims and many Hindus as well; but many nationalist leaders were 
associated with it, and its contributions to the cause of Indian national­
ism have continued until the present day. 

The "Mutiny" of 1857 also contributed to the growth of Indian 
nationalism, although, as has been noted, it was far from being a 
nationalist uprising. Before 1857, as Dr. R. C. Majumdar, one of 

9 Sources of Indian Tradition, p. 572. 
10 A. R. Desai, Social Background of Indian Nationalism (London, 1948), 

p. 265. 
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India's leading historians, has pointed out, India "had not yet developed 
any general idea of either conscious nationalism or true patriotism."11 

After the "Mutiny·· the nationalist idea was promoted by many individ­
uals and organizations, and within two decades it began to take on 
institutional form. 

The immediate precursor and "true prototype" of the Indian Na­
tional Congress was the Calcutta Indian Association, founded in 
1876. Its leading spirit was Surendranath Banerjea, whose dismissal 
from the Indian Civil Service led him to devote the remainder of a 
long life to "redressing our wrongs and protecting our rights, personal 
and collective:· A powerful orator, Banerjea made three highly 
successful lecture tours in various parts of India - in 1877, 1878, 
and 1884. At the All-India Durbar in Delhi in 1877, convened by 
the Governor-General. Lord Lytton, to celebrate the conferring of 
the title of Empress of India on Queen Victoria, representatives of 
Indian organizations advanced the idea of a national organization of 
Indians to voice the sentiments of the Indian people. This idea 
intrigued Surendranath Banerjea, who attended this Durbar, and 
was apparently taken up by the Calcutta Indian Association. Under 
the auspices of the Association a National Conference was held in 
Calcutta in 1883. This was "the first effort of its kind in India" and 
"must be regarded as the true forerunner of the Congress of 1885."12 

Other Indians who were soon to play a prominent part in the work 
of the Indian National Congress began their active work in the 1870's 
and early 1880-s. By the year 1870 Dadabhai Naoroji, who was later 
known as the grand old man of the Indian nationalist movement and 
who was the first Indian to be elected to the British Parliament, had 
formulated his famous theory of "economic drain" as a result of 
British rule and foreign exploitation. "It was this theory of economic 
drain which may be considered to have laid the foundation for the 
political agitation of Indians from 1885 onwards. " 13 It profoundly 
influenced the thinking of several generations of Indians and it is still 
widely held, even by eminent Indian economists. Before 1885, also, 
Justice Ranade began his life-long work for economic and social 
reforms and "laid the foundations of what later came to be called 
Indian political economy."1•1 Naoroji and Ranade differed in their out­
look and in their policies. Ranade espoused views which appealed 

11 Quoted in the Radical Humanist, XXI (June 30, 1957), 319. 
12 Nandalal Chatterji, "The Forgotten Precursor of the Indian National 

Congress," Joumal of Indian History, XXXVI (April, 1958), 13. 
13 From an unpublished precis of S. D. Javadekar, Ad/11mik Bharat 

(Modem India), a treatise in Marathi, p. 13. See also William R. Smith, 
Nationalism and Reform in /11clia (New Haven, 1938), p. 140. 

14 Precis of Ad/11111ik Bharnt, p. 13. 
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to the moderates in the Indian nationalist movement, whereas Naoroji's 
approach, a more direct and critical one, found favor with the group 
which is often referred to as the extremists. 

The beginnings of Muslim nationalism can also be traced to the 
years prior to 1885. In part this took the form of harking back to 
the great days of Muslim rule in India, when the Moguls were at the 
height of their power. In part it was a reaction against the difficulties 
which the Muslims experienced after the consolidation of British 
rule and particularly after they failed to hold their own with Hindus 
in the economic and political field. They suffered further as a result 
of the "Mutiny," for which the British Government held them in large 
measure responsible. Yet in the years following the "Mutiny," when 
Muslim fortunes and spirits seemed to be at a low ebb, a change in 
their political, if not economic, status set in. 

The leading spirit in this Muslim revival was Sir Syed Ahmad 
Khan (1817-1898), who urged his fellow-Muslims lo overcome "tneir 
superstifionr-ancl bigotry, to cease feeling sorry for themselves, to 
work for their moral and material improvement, and to cling to the 
fundamentals of their faith while at the same time preparing them­
selves more adequately for the demands and needs of the contemporary 
world. Two cardinal points in his creed were cooperation with the 
British and a preservation of Muslim identity against the Hindus. He 
did much to reconcile the Muslims to British rule, and to remove 
British suspicions and contempt of Indian Muslims. He advised the 
Muslims to remain aloof from the Indian National Congress, on the 
ground that it would inevitably come under Hindu domination. In 
the circumstances of India he argued that the Muslims could not 
identify themselves with the Hindus, but must instead seek their 
own salvation along different lines. Sir Syed believed that the best 
way to preserve the Muslim way of life was for the Muslims to 
become better educated. This included education in Western culture 
as well as in the Indian and Islamic past. In 1877 he founded the 
Anglo-Oriental College at Aligarh, which later developed into the 
Muslim University. The Aligarh movement, of which Sir Syed was the 
moving spirit, contributed to the regeneration of the Muslims in India 
and laid the basis for a more active Muslim political movement at a 
later period. 

2. The Indian National Congress: Moderates versus Extremists. 
In 1885 the nationalist movement entered its second and more organ­
ized phase with the founding of the Indian National Congress. From 
that date until 1947 the Congress was the chief voice of Indian 
nationalism. Almost all of the prominent spokesmen of nationalism 
were at one time assocrated with it. 
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The British authorities in India looked with favor upon the new 

organization. One of its chief founders was an Englishman, Allan 
Octavian Hume, and several Englishmen and one Englishwoman 
(Mrs. Annie Besant, the famous theosophist) were Presidents of the 
Congress. Hume conceived of the Congress as a means of channeling 
the growing discontent in the subcontinent in a constructive way. 
Lord Dufferin, then Viceroy in India, gave his blessing to the move­
ment. The object of the Congress was not at first separation from 
Great Britain, but continued association with it; the views of the 
Congress were presented in moderate terms, and they were confined 
largely to requests for administrative reforms and for the greater 
participation of Indians in the British-controlled administration and 
in local and national elective bodies. Surendranath Banerjea, one of 
the early leaders of the Congress, declared as late as 1895: "It is not 
severance that we look forward to - but unification, permanent 
embodiment as an integral part of that great Empire that has given 
the rest of the world the models of free institutions."15 

During the first two decades of its existence the Congress was under 
the direction of Indian liberals who were English-educated and admirers 
of Western ideas and institutions, and it drew its support from a small 
but influential group of the intelligentsia and the commercial classes. 
Among its early leaders were Dadabhai Naoroji (1825-1917), 
Surendranath Banerjea (1848-1926), Justice M. G. Ranade (1842-
190 I ) , and Pherozshah Mehta (I 845-19 I 5) . Toward the end of this 
period the leading figure in the Congress was G. K. Gokhale ( 1866-
1915), a disciple of Ranade, who devoted his life to the public service. 
For some years, until his death in 1915, Gokhale maintained his 
position of leadership of the Congress, save for the years when the 
extremist group in the Congress had the upper hand. In 1885 he 
joined the Deccan Education Society, and he taught for several years 
at Fergusson College in Poona, which the Society established in the 
year in which he became associated with it. In 1905 he founded the 
Servants of India Society, an organization dedicated to the public 
welfare, which Gandhi once tried in vain to enter. Gandhi, however, 
regarded Gokhale as his "political guru." For the last thirteen years 
of his life Gokhale was a member of the Imperial Legislative Council. 
While he believed in cooperation with the British and in a policy of 
gradualism, he did not hesitate to criticize British policies. His annual 
speeches on the imperial budget in the Imperial Legislative Council 

15 From Presidential Address to the Indian National Congress in 1895; 
quoted in Desai, Social Background of Indian Natio11alism, p. 294. See 
The Speeches and Writings of Hon. Surendranath Banerjea (Madras, 1927), 
pp. 93-96. 
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were brilliant exposes of the economic shortcomings of British rule. 
From the 1890's on more and more criticisms of the British were 

voiced in Congress ranks and a number of events occurrcJ which 
tended to create a rift between the Congress and the Government. 
Notable among these events were certain policies of the British author­
ities and the rise of a more extremist group within the Congress. The 
partition of Bengal and several other developments in 1905-1907 
widened the rift and ushered in a more militant phase of Indian 
nationalism. The British authorities tried to curb the activities of the 
Congress, and they warned against the consequences of what they 
regarded as growing radicalism within Congress ranks. Apparently 
they believed that their policies and warnings were bearing fruit in 
a weakening of the Congress. In 1900 Lord Curzon wrote to the 
Secretary of State for India: "The Congress is tottering to its fall, and 
one of my great ambitions while in India is to assist it to a peaceful 
demise." 

While the policy of the British Government toward the Congress 
was hardening, the control of the liberals within the organization 
was being challenged by a younger but very active group of more 
militant nationalists. This group drew its chief support from Bengal, 
Maharashtra, and the Punjab. In Bengal the leaders were Bepin 
Chandra Pal and Aurobindo Ghose, in the Punjab the chief leader was 
Lala Lajpat Rai, and in Maharashtra the more militant school of 
nationalism was led by Bal Gangadhar Tilak. The movement in Bengal 
was strongly colored by the religious mysticism of the great Hindu 
mystic, Ramakrishna, especially as interpreted by his greatest disciple, 
Swami Vivekananda. 

Tilak turned to India's past for inspiration, and he sought to induce 
a spirit of pride and self-respect in his fellow-countrymen. He revived 
the cult of Shivaji (the great Maratha warrior of the seventeenth 
century) and the Ganapati festivals, and used these for political 
purposes. Later, during his years of exile and confinement in Mandalay 
(1908-1914), he wrote a lengthy commentary on the Bhagavad Gita, 
in which he reinterpreted that great Indian classic as preaching a 
philosophy of political and religious action. 

The British journalist, Valentine Chirol, called Tilak "the Father of 
Indian Unrest." Undoubtedly the policies which he championed were 
twisted by more extremist followers into a philosophy of justifiable 
violence, and his own attitude toward the many acts of violence which 
agitated Bengal after 1908 was always rather paradoxical. But he was 
not himself an apostle of violence. He was a spokesman of the 
extremist or nationalist group within the nationalist movement which 
emphasized the political struggle rather than social and economic 
reforms, which distrusted the British rather than believed in the 
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importance of cooperating with the foreign rulers, and which advocated 
stronger pressures than the moderates were willing to endorse. 
"Political rights,·· argued Tilak, "will have to be fought for. The 
Moderates think that these can be won by permission. We think that 
they can be got by strong pressure." He held that the so-called 
extremists were not in fact very extreme. He brought the demand for 
swaraj squarely into the center of the nationalist agitation. In ringing 
words, quoted over and over again throughout India, he declared: 
"Swaraj is my birthright and I will have it." He was perhaps the first 
nationalist leader who had a great appeal to the masses of the people. 
In a sense he foreshadowed the great work of Mahatma Gandhi in 
this respect. He is still referred to today by the name by which he 
was best known during his lifetime: "Lokamanya" - "Honored by 
the People."10 

Tilak anu others in the extremist group preached a kind of Hindu 
revivalism which gave new life to the nationalist movement, but which 
at the same time further alienated many Muslims from the movement. 
The separation of Muslim from Hindu nationalism became more 
marked as a result of the formation of the Muslim League in 1906, 
the famous deputation of r-.fusHn1··spokesi-i1cri, ·1ed by the Aga Khan, 
to the Viceroy in 1906 in order to petition the British authorities for 
separate electorates for Muslims in elections, and the endorsement of 
the principle of separate electorates in the Morley-Minto reforms of 
1909. 

3. The Era of Gokhalc and Tilak. Thus the third period of Indian 
nationalism was ushered in by agitation, extremism, and separatism. At 
the annual session of the Indian National Congress in 1905 a na­
tionalist party was formed within the Congress, under the leadership 
of Tilak, with strong support from Lala Lajpat Rai and B. C. Pal - a 
triumvirate popularly referred to as Lal-Bal-Pal, or the "national 
trinity." At the I 906 Congress session Dadabhai Naoroji, then 80 
years old, exhorted leaders of both moderate and extremist groups to 
work together for the goal of swaraj. But this was not to be. At the 
historic session of the Congress at Surat in 1907 Tilak and Aurobindo 
Ghose led a movement of the extremists to gain control of the Con­
gress; this effort failed, amid scenes of wild disorder, and for several 
years thereafter the control of the Congress remained in the hands of 
the moderates. 

This was a low period in the nationalist movement as a whole. The 
extremists were accused of complicity in various acts of violence, 
and their chief leaders were removed or retired from active political 

10 See M. A. Buch, Rise and Growth of Indian Militant Nationalism 
(Baroda, 1940); D. V. Tahmankar, Lokamanya Tilak (London, 1956); 
Sources of Indian Tradition, pp. 717-724. 
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life. In 1908 Tilak was tried and sentenced to six years of confine­
ment in Mandalay. Lala Lajpat Rai was deported from the Punjab. 
Aurobindo Ghose was imprisoned briefly for alleged complicity in 
the terrorism that was flaring up in Bengal, and after his release he 
was a changed man. In 1910 he abandoned Bengal and his wife, and 
retired to the French possession of Pondicherry, where he spent the 
remaining forty years of his life. 

A very different Bengali voice - that of Rabindranath Tagore -
was heard in protest against the wave of violence in Bengal. In disgust 
at the terrorism in his native province Tagore virtually withdrew from 
political activity. He continued to write stirring poems and other 
works which made him at once one of the greatest apostles of Indian 
nationalism and one of the greatest critics of modern nationalism. 
Later, in the Gandhian era, he again played a more direct role in the 
nationalist movement. 

The position of the extremists, greatly weakened by the arrest or 
retirement of their chief leaders, was made more difficult by British v 

concessions, including the Morler~Mi!_J.to _r_eJor_~_ and the_ abolition 
of the partition of Beogai7oT9fT However, for some five years after 
the return of Tilak from Burma in 1914 the extremists were in the 
ascendancy, although even Tilak seemed to be more moderate than 
in former days. From the time of his return, and particularly from 
1915, when he became more active again and when his great rival, 
Gokhale, died, until his death in 1920 he was the unquestioned leader 
of the nationalist movement. 

During the years of the First World War the movement gained 
strength and cohesion. The I 915 session of the Congress passed a 
compromise resolution which paved the way for Tilak and his 
followers to re-enter the national organization. At the 1916 session 
in Lucknow the reunion of moderates and extremists was consolidated. 
Another important development at the Lucknow Congress was the 
endorsement of the so-called "Lucknow Pact," for cooperation between 
the Congress and the Muslim League. 

As Tilak had observed many years before, "the Extremists of today 
will be Moderates tomorrow." Moderates, extremists, and Muslims 
could unite on the demand for a large measure of self-government 
after the war. The extremists, to be sure, also developed other 
organizations, notably the Home Rule Leagues, in which Tilak and 
Mrs. Annie Besant were particularly active. A campaign of swadeshi17 

17 Swadeshi: a Hindi word derived from Sanskrit, meaning "home­
made." Refers to the "buy home goods movement," a kind of economic 
boycott which the Indian National Congress used effectively in its resistance 
to British rule, especially in the Gandhian era. 
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and of national education was also launched. Some of the liberals 
in the Congress, feeling unhappy with the more radical trend in the 
main nationalist party, seceded and formed the Liberal Federation. 
Within the Congress Tilak formed a Congress Democratic Party to 
agitate for self-government through a policy of "responsive coopera­
tion." 

The British Government made sweeping concessions to Indian 
demands in the Montagu-Chelmsford Reforms of 1918 and the 
Government of India Act of 1919. The National Congress in 1919 
passed a resolution labeling these reforms as "inadequate, unsatisfac­
tory and disappointing," and urging the British Parliament to "take 
early steps to establish full Responsible Government in India in 
accordance with the principles of self-determination." However, the 
resolution also declared that "Pending such introduction, the Congress 
trusts that, so far as may be possible, the people will so work the 
Reforms as to secure an early establishment of full Responsible 
Government." 

Dissatisfaction with the "inadequate, unsatisfactory, and disappoint­
ing" British concessions was deepened by tensions arising from various 
repressive acts and policies of the British authorities. Among these 
were the notorious Rowlatt Acts, the arrest of Mrs. Besant and 
other Congress leaders (Mrs. Besant was elected President of the 
Congress in 1917, while she was still interned), the shooting of 
several hundred Indians in Amritsar in April, I 919, on the orders of 
the British General, Dyer ( the Jallianwala Bagh massacre), and the 
alleged failure of the British to redeem their wartime pledges to 
India. Moreover, the nationalist movement soon was given greater 
depth and a new direction under its greatest leader, Mahatma Gandhi. 

4. The Gandhian Era. In 1915 Mohandas Karamchand Gandhi 
returned to India after twenty years in South Africa. In South Africa, 
where he had gone upon completing several years of study in England 
(where he was admitted to the bar), he developed ideas and a 
philosophy of action which represented his own individualistic blend 
of Western and Indian ideas and practices. Notable among these were 
his concepts of satyagraha, which he often translated loosely as 
"soul-force," his emphasis on the doctrine of ahimsa, or nonviolence, 
and his theories of the relation of ends and means. For some months 
after his return to India he traveled about the country and observed 
conditions at first hand. Then he began to take an active part in the 
independence movement, through the Congress and the Home Rule 
Leagues, and through limited experiments in the technique with 
which his name is forever associated - that of nonviolent non­
cooperation. 
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After the death of Tilak in 1920 Gandhi became the unquestioned 
leader of the nationalist movement, although some other nationalist 
leaders, Hindu as well as Muslim, did not approve of his methods and 
although he sometimes openly disagreed with Congress policies. But 
whether his advice was followed at a given time or not, and whether 
he was in the forefront of the nationalist struggle or in prison or in 
"retirement," he gave the struggle the imprint of his powerful per­
sonality. Gandhi had the courage of his convictions, and he won a 
following among the masses of the people that is unparalleled in the 
long course of Indian history. He gave a new direction and a new 
purpose to the nationalist struggle. It is impossible to exaggerate his 
contributions, not only to the nationalist cause but to the rebirth of 
modem India in far more than a political sense. 

The Congress might have lost much of its momentum if it had not 
come under the influence of a man who was big enough to bring the 
different factions together and to give the movement a mass base, a 
new technique of political action, and a deeper meaning. Gandhi 
taught that swaraj should be the goal, and satyagraha the means, but 
first the people of India should understand the means and be worthy 
of the goal. "The English have not taken India," Gandhi declared; 
"we have given it to them. . . . It is Swaraj when we learn to rule 
ourselves." Again he wrote: "Our noncooperation is a retirement 
within ourselves .... In order to be fit to save others, we must try 
to save ourselves. Indian nationalism is not exclusive, nor aggressive, 
nor destructive. It is health-giving, religious, and therefore human­
itarian."18 

The fourth phase of Indian nationalism, from 1919-1920 to 1934-
1935, witnessed three major campaigns of nonviolent noncooperation 
along the lines recommended by Gandhi. It also saw the end of the 
loose alliance between the Congress and the Muslim League, after the 
Khilafat issue (see page 239) had ceased to have much significance, 
considerable dissatisfaction within the Congress with some of Gandhi's 
techniques, and efforts by the British Government to find another 
formula for making further concessions to India in the light of growing 
nationalist pressures and the unsatisfactory working of the experiment 
in dyarchy under the Government of India Act of 1919. 

Shortly after his return from South Africa, Gandhi gave an effective 
demonstration of his technique of civil disobedience. When he was 
ordered to leave a district in Bihar where he was investigating the 
conditions of workers on indigo plantations, he refused to obey the 

. 18 Quoted in Sources of I11dia11 Tradition, pp. 809, 822. The first statement 
1s from Gandhi's Hind Swaraj, written in 1909, the second from a reply to 
Tag_ore which originally appeared in Gandhi's weekly magazine, Y 01mg 
India. 
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order, was arrested, and pleaded guilly at his trial. So great was the 
outcry over his arrest that he was released without punishment. In 
19 I 9, when the British imposed restrictions upon civil liberties, Gandhi 
asked the people of India to join in a campaign of nonviolent non­
cooperation. This advice wns endorsed by the Indian National Con­
gress in the following year, and was launched in 1921. For a time 
the campaign seemed to go well, even though thousands of Indians 
were imprisoned for their nonviolent resistance; but when some 
Congress followers resorted to violence, Gandhi called off the whole 
campaign, saying that he had made a "Himalayan miscalculation" in 
believing that the people of India were ready for this new form of 
resistance. :Many of the Congressmen who had been imprisoned as 
a result of the campaign, including the young Jawaharlal Nehru, 
disapproved of Gandhi's action, but it was endorsed by the Working 
Committee of the Congress. In March, 1922, shortly after the civil 
disobedience campaign had been suspended, Gandhi was arrested 
on charges of sedition, and sentenced to six years' imprisonment. He 
was released two years later. 

With Gandhi in prison the nationalist struggle lost much of its focus. 
Even after his release in 1924 the controversies inside the Congress 
continued. Communal tensions became more serious, and socialist 
and Communist groups and several working class organizations arose 
outside of the Congress. A number of prominent Congress leaders, 
including C. R. Das, Motilal Nehru (the father of Jawaharlal Nehru), 
and Vithalbhai Patel, formed a Swaraj Party to press for the immediate 
achievement of Dominion status for India. This party was for a time 
given charge of much of the political work of the Congress. Under 
its influence the historic Madras session of the Congress in 1927, for 
the first time, and over Gandhi's objections, passed a resolution 
declaring that independence was the goal of the Congress. In 1928 a 
committee of the Congress, headed by Motilal Nehru, outlined a 
scheme of constitutional government. This report was not approved 
by Gandhi; for different reasons it was attacked from other sources, 
including the Muslims, who objected to its stand against separate 
electorates and who claimed that it was a Hindu document, and a 
group of younger men within the Congress, including Motilal"s son, 
Jawaharlal, and Subhas Chandra Bose, who demanded immediate 
independence as a goal. The Congress session in Lahore in 1930 
adopted a resolution defining swaraj as complete independence, and 
adopting January 26th as "Independence Day." It is no mere coin­
cidence that the Constitution of the Republic of India became effective 
twenty years later on the same day, which is celebrated each year 
in independent India as "Republic Day." 

Gandhi's salt march in 1930 ushered in the second mass campaign 
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of civil disobedience and demonstrated the driving power of his 
techniques of peaceful noncooperation. The Mahatma selected the 
simple act of making salt from the sea, in defiance of British laws, 
because the salt tax affected almost every Indian villager. "As the 
independence movement is essentially for the poorest in the land," 
he explained, "the beginning will be made with this evil." As a result 
of his decision salt, as Nehru said, "suddenly became a mysterious 
word, a word of power." On April 6, 1930, after a 24-day march 
of 240 miles from Ahmedabad to Dandi, Gandhi defied the British 
by taking a small amount of salt from the sea. At first he was not 
arrested, although thousands of his fellow-satyagrahis were; but in early 
May, after he had notified the Viceroy that he intended to lead a 
raid on a government salt depot, he too was taken into custody. Even 
though nearly 100,000 Indians were imprisoned, the civil disobedience 
campaign went on. Thousands of humble people engaged in passive 
resistance activities, and they kept their discipline in spite of lat/zi10 
charges of the police and other forceful measures against them. 

In January, 1931, Gandhi and the members of the Working Com­
mittee of the Congress were released, and two months later Gandhi 
reached an agreement with the Viceroy, Lord Irwin, which led to the 
suspension of the noncooperation campaign and to Gandhi's participa­
tion in the Second Round Table Conference in London in late 1931 
as the sole representative of the Congress. From his point of view 
the conference was a complete failure. Upon his return to Itidia he 
found that many Congress leaders were back in jail. In January, 1933, 
he was again arrested. Shortly thereafter he began a "fast unto death" 
against a British decision to grant separate electorates for untouchables. 
The fast ended a week later when the British Government reversed its 
decision. 

With this dramatic demonstration of the power of satyagra/za a third 
mass movement of civil disobedience gained momentum. By April, 
1933, 120,000 Indians were in jail. In May Gandhi embarked on 
another fast, which soon led to his release. A short time later he 
suspended the noncooperation campaign. This action was criticized by 
many leaders of the Congress, some of whom were becoming dis­
satisfied with the methods which Gandhi was using in shaping the 
nationalist movement. Subhas Chandra Bose and Vithalbhai Patel, 
who were in Europe at the time, declared in a joint statement: "We 
ar~ clearly of the opinion that Mr. Gandhi as a political leader has 
failed. The time has come for a radical reorganization of the Congress 
of a new principle, with a new method, for which a new leader is 

19 A lathi is a wooden stave, six to eight feet long, shod with metal, used 
by the police in India, especially in British days. 
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essential.'' Gandhi resigned his membership in the Congress because 
of the growing criticisms of his leadership. 

5. The Achievement of Independence. Thus the fourth period 
in the history of Indian nationalism ended with the Congress Party 
at a rather low ebb, after spectacular victories in the nonviolent 
noncooperation campaigns, with the British Government capping real 
concessions to Indian demands with the Government of India Act of 
1935. But by this time the nationalist movement, thanks largely to 
Gandhi, had won mass support. It had even stimulated some political 
consciousness in the Indian States. It was no longer directed toward 
an increasing measure of self-government within the British Empire. 
The goal now was complete independence. 

Since the early l 920's, and especially after the return of Jinnah from 
several years' residence in England in 1934, Muslim nationalism had 
been developing apart from the main nationalist movement. Most 
politically conscious Muslims had tended to accept the view of Sir 
Syed Ahmad Khan, that the Muslims of India should remain aloof 
from the Congress and should look to their own interests. The forma­
tion of the Muslim League in 1906 and the granting of separate 
electorates in the Morley-Minto reforms of 1909 tended to emphasize 
the political as well as the social and religious distinctiveness of the 
Indian Muslims. In Mohammad Ali Jinnah they found an able leader. 

Gradually the idea developed that wherever possible the Muslims 
should have a separate political status, within or without the British 
Empire. Much of the credit for this idea goes to the great Muslim 
poet-philosopher of the subcontinent, Muhammad Iqbal. In his 
presidential address at the 1930 session of the Muslim League Iqbal 
said: "I would like to see the Punjab, North-West Frontier Province, 
Sind and Baluchistan, amalgamated into a single state. Self­
government within the British Empire or without the British Empire, 
the formation of a consolidated North-West Indian Muslim State 
appears to me to be the final destiny of the Muslims at least of North­
West India." Iqbal made no suggestions for the parts of Bengal which 
contained a Muslim majority. 

The establishment of Congress governments in most of the provinces 
in 1937 was only one of the developments of the late 1930's which 
strengthened the Muslim League and which led it to demand a separate 
Muslim state. The League Congress in Lahore in 1940 passed an 
historic resolution, placing the League on record for the first time in 
favor of a separate state of Pakistan. Even then the boundaries of 
the proposed new state remained to be defined. 

During World War II the League profited from the favors bestowed 
upon it by the British, because its position regarding the war was, 
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from the British viewpoint, far more sympathetic and cooperative than 
was that of the Congress, which opposed the war effort. While the 
leading Congressmen spent most of the war years in jail, the leaders 
of the Muslim League were able to pursue their ends with little 
competition. After the war the League was in a relatively impregnable 
position, so that Pakistan became in fact the price of independence. 

The leaders of the Congress and the Muslim League differed 
fundamentally regarding the nature of Indian society and the kind 
of political system which should be established with the withdrawal of 
the British. The Congress was dedicated to what later came to be called 
the idea of the secular state, whereas the spokesmen of the League, 
faithful to the principles of Islam, argued that religion and politics 
could not be separated. They also charged that the Congress was a 
Hindu organization in which the Muslims would never be given a fair 
voice. In 1937 Jinnah declared, with reference to the failure of the 
Congress to associate Muslims with their provincial ministries: "On 
the very threshold of what little power and responsibility is given, 
the majority community have clearly shown their hand that Hindustan 
is for the Hindus." Jinnah became an advocate of a theory that had 
been held by other prominent Muslims before him, namely that the 
Muslims of India were not just a minority group but were in fact a 
separate "nation." In his presidential address at the Lahore session 
of the Muslim League in 1940, which adopted the Pakistan resolution, 
Jinnah asserted: "Mussalmans are a nation according to any definition 
of a nation and they must have their homeland, their territory and 
their state." This "two-nations" theory was anathema to the leaders 
of the Congress, and above all to Mahatma Gandhi, who once wrote: 
"The 'two-nations' theory is an untruth ... Hindus and Muslims of 
India are not two nations .... My whole soul rebels against the idea 
that Hinduism and Islam represent two antagonistic cultures and 
doctrines." 

By the time the Muslim League had come out flatly for Pakistan the 
Congress was locked in a basic struggle with the British Government 
over the issue of India's proper role during World War II. When, 
upon the outbreak of the war in Europe in September, 1939, the 
British Government declared that India too was at war with the Axis 
powers, the Congress strongly protested. At this time it was again 
under the strong influence of Mahatma Gandhi. In 1939 Subhas 
Chandra Bose had been elected President of the Congress over a 
candidate supported by Gandhi; but most of the members of the 
Working Committee resigned after this election, and Bose, unable to 
reach an agreement with Gandhi, resigned the presidency. Sub­
sequently he formed the Forward Bloc within the Congress, but soon 
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he Jeft India, to reappear in Nazi Germany and later in Japan and 
Southeast Asia, where he became identified with the puppet Indian 
government established with the support of the Japanese, and with 
the Indian National Army. 

The Congress protest against involvement in World War II was 
contrary to the advice of Nehru and other Congress leaders, but it 
was a reflection of Gandhi"s whole approach. Gandhi argued that 
India could cooperate with the British in a fight for freedom only if 
it were granted freedom immediately. Otherwise it must withhold 
its support. This position of the Congress greatly hampered the 
British and Allied operations in the Asian theater, and led to in­
creasingly strained relations between the British authorities and the 
Congress. The impasse became complete with the passage of the 
"Quit India" resolution in 1942. Most of the Congress leaders spent 
the rest of the months of the war in prison. Gandhi himself was 
released in 1944 because of ill health, but Nehru and most of the 
Congress leaders were kept in confinement until a few weeks before 
V-E Day. 

Independence came to India shortly after World War II. The main 
questions in the immediate postwar period were the time of the 
granting of independence and the circumstances under which it should 
be granted. The nationalist leaders had to prepare themselves to face 
the responsibilities of freedom, rather than to continue to fight the 
British. In 1947 the only alternatives seemed to be partition or con­
tinuance of British rule. Two independent nations came into existence 
on the Indian subcontinent, which had never achieved real unity 
during the entire course of its long history, and which had come 
closest to this unity under foreign rule. 

The winning of independence came about as a result of many 
developments, in India and elsewhere. Certainly the nationalist move­
ment in India placed increasing pressure upon the British. "The 
eventual achievement of Indian independence in 194 7 was the outcome 
of a combination of circumstances - probably the most important 
being the weakening effect of two world wars on Britain's power and 
prestige in Asia - but the presence of a disciplined political organiza­
tion under a revered leader greatly facilitated the transfer of power."20 

Power was transferred to two nations instead of one, because the 
Muslims of India chose not to identify themselves with the main 
nationalist movement. After 1947 the basic problems facing both 
new nations were the consolidation of independence, making that 
independence meaningful, learning how to co-exist with each other, 
and how to exist in the world of the mid-twentieth century. 

20 Sources of Indian Tradition, p. 802. 



* 5 
The Nature of 

the Indian State: 

The Basic Decisions 

India paid a heavy price for independence. In the final stages the 
hopes for freedom were jeopardized not by the opposition of the 
British but by the widening gulf between the Indian National Congress 
and the Muslim League. Because of this communal rift two new 
nations emerged, not one, and unhappily from the beginning of their 
independent existence these new nations were at odds with each 
other. 

Even today, at least in India, many of those who were involved in 
the freedom struggle look back on the months prior to independence 
and wonder whether partition could have been avoided, or what the 
consequences would have been in the Jong run if they had refused to 
pay this price for independence. In a much-discussed book, published 
posthumously, the most famous of all the Muslims who cast their 
lot with India, Maulana Abul Kamal Azad, wrote: "If we had remained 
steadfast and refused to accept partition, I am confident that a safer 
and more glorious future would have awaited us." 1 This would almost 
certainly have delayed India's independence indefinitely, but apparently 
the Maulana, at least in retrospect, would have regarded the postpone­
ment with equanimity. Lord Wavell, the Governor-General prior to 
Lord Mountbatten, had in fact recommended that the British should 
not set a date for their withdrawal, and when the new Labor Prime 

1 Maulana Abu) Kamal Azad, India Wins Freedom (Calcutta, 1959), 
p. 226. 
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Minister, Clement Attlee, did not agree, Lord Wavell resigned. "Look­
ing at the events after ten years," mused Maulana Azad, "I sometimes 
wonder who was right .... Perhaps history will decide that the wiser 
policy would have been to follow Lord Wavell's advice."2 Instead, in 
February, 1947, the British Government announced a de.finite date for 
independence, and then in June, on Lord Mountbatten's advice, moved 
the date up to August 15th of that same year. By this time most of 
the leaders of the Congress had accepted the inevitability of partition, 
although their hearts were heavy. 

Thus the demand for a separate Pakistan, which the Muslim League 
had first officially made in I 940, was granted. In view of the separate 
paths and ways of life of Hindus and Muslims over the centuries, and 
especially in view of the events of the decade prior to independence, 
including the increasing hold of the Muslim League on the Muslims 
of the subcontinent and the growing feeling of most Muslims that 
they would fare badly in a Hindu-dominated state, there was probably, 
in the last days, no choice other than partition. Even if the British had 
stayed on for a longer time, it is doubtful that the Muslim League 
could have been reconciled to a single Indian state, and other 
problems would have arisen as well. 

V. P. Menon has summarized clearly the major considerations 
which led most of the leaders of the Congress to acquiesce in partition: 

The Congress had accepted the division of the country on two 
considerations. In the first place, it was clear from the unyielding . _ 
attitude of the Muslim League that a united India would either be 
delayed or could only be won at the cost of a civil war. Secondly, 
it was hoped that the establishment of a separate Muslim state would 
finally settle the communal problem which had for so long bedevilled 
Indian politics and thwarted all progressive aspirations, that India 
and Pakistan would thereafter live in peaceful relations with each 
other, and that all men of goodwill on either side would be free to 
concentrate on improving the economic conditions of the common 
people.3 

The Aftermath of Partition 

The aftermath of partition was also bitter. Instead of averting a 
communal struggle, the division of the subcontinent occasioned one 
of the major internal disasters of modern times. Hundreds of thousands 
of people on both sides of the new frontiers, especially in the divided 
Punjab, were massacred. The rejoicing over independence soon gave 
way to horror over the murders, riotings, and innumerable lesser acts 
• 2 Ibid., pp. 177-178. 

3 V. P. Menon, The Transfer of Power in India (Princeton, N.J., 1957), 
p. 440. 
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of violence, accompanied by a mass uprooting of people who, aban­
doning most of their worldly possessions, moved from one side of the 
frontier to the other, under hazardous and trying conditions, often 
involving loss of life and harassments of all kinds. By June, 1948, 
some five and a half million Hindus and Sikhs had crossed from West 
Pakistan into India, and about an equal number of Muslims had 
moved the other way. This mass movement of people created a 
major refugee problem, which bas never been fully resolved, especially 
since the movement of refugees has continued in both directions ever 
since, although on a lesser scale. 

Lord Mountbatten and nearly all responsible leaders of the National 
Congress and the Muslim League were confident that the dislocation 
which would inevitably accompany partition could be kept under 
control and that there would be no major acts of violence or undue 
suffering.4 They could not have been more wrong. Even today 
memories of the horrors of the weeks following partition are etched 
into the hearts of those who lived through those trying times. Indians 
certainly did not foresee such a tragedy. At a press conference in 
February, 1959, Nehru said: "When we decided on partition I do 
not think any of us ever thought that there would be this terror of 
mutual killing after partition. It was in a sense to avoid that we 
decided on partition. So we paid a double price for it, first, you 
might say politically, ideologically; second, the actual thing happened 
that we tried to avoid." 

After a few weeks the worst excesses were over, and the new 
Government of India began to bring the situation under control. Thus 
at the very outset it faced and overcame a major crisis. As V. P. 
Menon has recalled: 

The communal holocaust, the two-way exodus of refugees, their 
protection and the rehabilitation of those who had come to India -
all these provided the Government of India, at a time when the 
administrative machinery was already out of joint as a result of 
partition, with a task which was as stupendous as any nation ever 
had to face. If in its initial stages the situation had not been con­
trolled with vigour, the consequences would have brought down the 
Government itself.5 

4 As V. P. Menon wrote, many years later: "It is true that the situation 
was full of fear and foreboding; but we had not expected to be so quickly 
and so thoroughly disillusioned." Menon, The Transfer of Power i11 India, 
pp. 417-418. Maulana Azad records that on May 14, 1947 Lord Mount­
batten told Gandhi: "At least on this one question I shall give you complete 
assurance. I shall see to it that there is no bloodshed and riot." India Wini 
Freedom, p. 190. 

5 Menon, The Trans/ er of Power i11 India, p. 434. 
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Many other developments in the early weeks of independence cast 

a pall over the new state. Among these two may be singled out for 
special mention. In October, 1947, tribal raiders moved into Kashmir, 
and Indian troops were airlifted to Srinagar to drive them back, after 
the hasty last-minute accession of the Hindu Maharaja of Kashmir to 
India. In 1948 India and Pakistan nearly came to the brink of war 
over Kashmir. Although a cease-fire was agreed upon, on January 1, 
1949, through the good offices of the United Nations, the Kashmir 
question has been the major issue in dispute between India and 
Pakistan ever since. 

The second event seemed even more portentous. On January 30, 
1948, while he was conducting a prayer meeting on the lawn of the 
Birla Mansion in New Delhi, Mahatma Gandhi, then 78 years of age, 
was killed by three bullets fired at close range by a member of the 
Rashtriya Swayamsevak Sangh (RSS) from Maharashtra, who 
violently objected to the Mahatma's policy of Hindu-Muslim unity 
and brotherhood. Thus Gandhi was a victim of the very communal 
forces which he had fought for so long. It was in a grim way 
fortunate that his assassin was a communalist Hindu and not a Muslim; 
for if he had been killed by a Muslim, India might have witnessed 
another blood bath far greater in horror than that which had darkened 
the early days of independence. The assassination of "the Father of the 
Nation" so soon after the nation had been born raised grave doubts 
about India's future, and plunged the people of India into the darkest 
despair, mingled with pride in the little man who had been the 
greatest among them and with determination to remain true to his 
teachings. Nehru voiced the feelings of his fellow-countrymen when 
he spoke, in broken tones, over All-India Radio shortly after Gandhi's 
death: 

Friends and comrades, the light has gone out of our lives and 
there is darkness everywhere .... Our beloved leader, Bapu as we 
called him, the Father of the Nati~n, is no more. Perhaps I am 
wrong to say that. . . . For the light that shone in this country 
was no ordinary light. The light that has illumined this country 
for these many many years will illumine this country for many 
more years, and a thousand years later, that light will still be seen 
in this country and the world will see it and it will give solace to 
innumerable hearts. 

In a sense, Gandhi had done his work, although its full fruits will 
not be manifest until and unless many radical changes occur in Indian 
life and thought. In his last months, he was increasingly disturbed 
by the many signs that his teachings were being neglected or even 
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ignored. He was distressed by the orgy of communal fury, which 
ran counter to everything he had fought for, and by all too many 
evidences that those who were in charge of the destinies of the new 
nation, mostly his own disciples, were making compromises and 
following policies of which he could not wholly approve. Gandhi is 
still one of the most living forces in India today, but one may question 
the extent to which modern India, in its political, economic, social, or 
spiritual life, is being true to his high principles and example. 

The Integration of the Indian States 

When Gandhi passed from the Indian scene, the leaders of the new 
Government were engrossed in the many tasks of consolidating 
independence, as well as in problems immediately created by partition, 
such as the rehabilitation of refugees. Foremost among these were the 
integration of the Indian States and the work of constitution-making. 

The Indian Independence Act of 1947 did not propose a solution for 
the problem of the Indian States, but it did terminate the paramountcy 
or suzerainty of the crown over these political units. Legally the States 
thereupon became independent. But it was obviously absurd to think of 
the subcontinent divided into two large new independent nations carved 
out of British India, with one of these nations divided by some thousand 
miles of the territory, and peppered with scores of other "independent 
states," ranging in size from Hyderabad and Jammu and Kashmir to a 
few score areas. 

The position of the British Government and of the Indian National 
Congress on this issue was clear enough. In his speech on the Indian 
Independence Bill in the House of Commons the British Prime 
Minister, Mr. Attlee, said: "It is the hope of His Majesty's Govern­
ment that all the States will in due course find their appropriate place 
with one or the other Dominion within the British Commonwealth." 
On July 15, 1947 the All-India Congress Committee categorically 
rejected the claims of some of the States to independence and the 
theory of paramountcy. Speaking at this meeting of the A.I.C.C. 
Nehru declared that the States had only two alternatives: they could 
join the Indian Union either individually or in groups. "There is no 
third way out of the situation - third way meaning independence or 
special relation to a foreign power." 

Immediately after the plan to partition the subcontinent and to 
grant independence on August 15, 194 7, was announced by the British 
Government, the Interim Government decided to set up a States 
Ministry to handle the problem of the integration of the Indian States. 
Sardar Vallabhbhai Patel was placed in charge of the States Ministry, 
and in the next two years or so this determined and influential man, 
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who also served as Deputy Prime Minister until his death in 1951, by 
a combination of cajolery and firmness not only secured the accession 
of most of the Indian States to the Union of India but also merged and 
integrated many of these States and laid the foundations for their full 
integration into the new Indian nation. "The work accomplished by 
him at the States· Ministry amounts to a silent revolution. The acces­
sion of the States to the Indian Union was secured by peaceful negotia­
tions before August 15, 1947, and in a little over two years after 
independence the political geography of India was rationalised by the 
merger or the consolidation and integration of the States .... India 
was unified as never before in her history .... Sardar Patel may be 
truly described as the architect of Indian unity."6 His top lieutenant 
at the States Ministry, V. P. Menon, many years later wrote a detailed 
account of The Story of the Integration of the Indian States, a book 
which depicts something of the magnitude, the difficulties, and the 
brilliant diplomacy of Sardar Patel's great work.7 

Paters first act as States Minister was to appeal to all the princely 
rulers of Indian States in territories contiguous to the India-Union-to-be 
to accede to the Union in three subjects, foreign relations, defense, 
and communications. Lord Mountbatten, in an address to the Chamber 
of Princes on July 25, 1947, made the same appeal. In a remarkable 
display of cooperation, whatever their misgivings, the Indian Princes 
responded to these appeals. By August 15, 194 7, all but three of the 
Indian States whose territories were geographically contiguous to the 
new State of India had acceded to the Indian Union. The three excep­
tions were significant, particularly since they imposed further strains 
on the already unhappy relations with Pakistan. 

The Muslim ruler of Junagadh, a small state in Kathiawar, near 
the southeastern frontier of West Pakistan, acceded to Pakistan, and 
Pakistan accepted the accession, even though the population of the 
State was predominantly Hindu. Encouraged, no doubt, by outside 
forces, the people of the State forced the ruler to flee, and in November, 
1947, the Muslim Diwan was compelled to invite the Government of 
India to intervene. Junagadh became a part of the Indian Union after 
a plebiscite in February, 1948 showed that this was the wish of the 
overwhelming majority of its people. 

Hyderabad, the largest of the Indian States, with a Muslim ruler and 
a Hindu majority, and entirely surrounded by Indian territory, pre-

6 N. Srinivasan, Democratic Govemment in India (Calcutta, 1954), 
p. 108. 

7 V. P. Menon, The Story of the Integration of the Indian States (New 
York, 1956). See also Government of India, Ministry of States, White 
Paper 011 Indian States (Delhi, 1950). 
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sented an even more difficult problem. Apparently the Nizam of 
Hyderabad, one of the world's richest men, desired to maintain an 
independent status. In November, 1947, he signed a stand-still agree­
ment with the Government of India, but prolonged negotiations failed 
to persuade him to accede to India. In the meantime disorders broke 
out inside the State, encouraged by Communists and by a militant 
Muslim organization known as the Razackers, and raiders from 
Hyderabad made incursions into Indian territory. In September, 1948, 
Indian troops were ordered into Hyderabad, and after three days of 
spasmodic fighting the Nizam capitulated. In November, 1948, he 
agreed to accede to the Indian Union. 

The Maharaja of Kashmir, a Hindu who ruled despotically over a 
Muslim majority, refused to accede either to Pakistan or to India 
prior to August 15, 1947, contrary to the advice of Lord Mountbatten. 
On October 26th he did accede to India, but only because tribal 
invaders, encouraged by Pakistan, had pushed to within a few miles 
of Srinagar, the capital of the State, and because the Government of 
India, to which he appealed for aid, refused, on Lord Mountbatten's 
advice, to send help unless he acceded to India. The next day the Gov­
ernor-General of India, Lord Mountbatten, announced 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 referendum has never been held, much to Pakistan's 
chagrin. India and Pakistan nearly became involved in a war over 
Kashmir in 1948. Since January 1, 1949, a cease-fire has prevailed, 
and the State has been in fact divided along the cease-fire line. 
Repeated efforts by representatives of the United Nations and by the 
U.N. Security Council to work out a plan for the steps leading to a 
plebiscite which would be acceptable to both India and Pakistan have 
failed. India now regards the accession of Kashmir as final and 
irrevocable, and the State is one of the fifteen constituent units of the 
Indian Republic. Pakistan, of course, has refused to accept this claim, 
and it still insists that the future of all of J ammu and Kashmir should 
be determined by a vote of the people. 

The peaceful accession of all of the Indian States in the territories 
embraced in the Indian Union, except Junagadh, Hyderabad, and 
Kashmir, even before independence, averted what could easily have 
been a major political crisis. After accession came the equally difficult 
problem of integration, democratization, and modernization of political 
units which, save for a few enlightened States such as Mysore, were 
notoriously backward and even feudal. This task was largely ac­
complished within two years after independence, again thanks to 
Sardar Patel and his associates in the States Ministry. 
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Out of former British India and the India of the princely States a 

new map of India emerged. Only three Indian States, Hyderabad, 
Jammu and Kashmir, and Mysore, retained their original form. These 
large States, plus 275 smaller States which were merged into five State 
Unions, became the eight Part B States (see page 138) of the Indian 
Union. Two hundred and sixteen States were merged with the Part A 
States. Sixty-one others were merged with Part C States. After the re­
organization of the States in November, I 956, Hyderabad passed out of 
existence as a separate unit, and only Mysore and Jammu and Kashmir 
remained. The boundaries of Mysore were substantially changed, and, 
of course, a large part of Jammu and Kashmir remained on the Paki­
stan side of the cease-fire line. 

Basic Objectives and Decisions 

What was to be the nature of the new Indian state? To what extent 
would it incorporate some of the ideas and institutions of the ancient 
past, and to what extent would it be patterned after British and 
Western models? To what extent would it embody Gandhian ideas 
and ideals? What type of government would be created? Would it 
be a democratic state? If so, what form of democracy would be 
adopted? What would be its orientation in foreign policy? What 
would be its ideology? These and other questions, basic to the very 
nature of the state, were answered either before independence or 
within a short time thereafter. Although they raised fundamental 
problems of government, most of them were resolved quickly, almost 
by default, with very little opposit_ion and with very little support for 
any other alternatives. This is a remarkable fact, reflecting no lack of 
attention to fundamentals but instead a widespread agreement regard­
ing them. Out of the varied experience of the past came a kind of 
political consensus which was most impressive, and rather unexpected. 

The basic aims and objectives of the new state had been clearly and 
positively stated many times prior to independence, and they have 
been reaffirmed on countless occasions since 1947. Jawaharlal Nehru, 
one of the most eloquent and most loquacious of world leaders, with 
a great capacity to voice the sentiments of his people and to enunciate 
basic principles, has often spoken in terms of fundamentals. Two of 
the most significant statements of aims and objectives were the so­
called Objectives Resolution, approved by the Constituent Assembly 
on January 22, 194 7, and the Preamble to the Constitution of 1950. 

At the first meeting of the Constituent Assembly, on December 9, 
1946, Nehru, then head of the Interim Government, moved the 
Objectives Resolution, one of the politically significant documents in 
the history of the independence movement in India. It was especially 
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significant because of the time, the mover, and the contents. In­
troduced in the very first session of the Constituent Assembly, the 
nucleus of the Parliament-to-be, it seemed to symbolize the successful 
conclusion of the struggle for freedom from British rule and the 
beginning of an independent existence, when the leaders and people 
of India had to reassess and reaffirm their basic aims and principles 
and consider seriously the practical problems of government. The 
fact that it was moved by Nehru, the political spokesman of the 
New India, was also of great practical and symbolic significance. The 
nature of the document made it appear to be what it was obviously 
intended to be, namely a statement of the bases on which the new 
Indian state would be established. It contained these declarations: 

This Constituent Assembly declares its firm and solemn resolve 
to proclaim India as an Independent Sovereign Republic and to 
draw up for her future governance a Constitution, 

Wherein all power and authority of the Sovereign Independent 
India, its constituent parts and organs of government are derived 
from the people; 

Wherein shall be guaranteed and secured to all the people of India 
justice, social, economic, and political; equality of status, of op­
portunity, and before the law; freedom of thought, expression, 
belief, faith, worship, vocation, association, and action, subject 
to law and public morality; and 

Wherein adequate safeguards shall be provided for minorities, 
backward and tribal areas, and depressed and other backward 
classes, and 

Whereby this ancient land attain its rightful and honoured place 
in the world and make its full and willing contribution to the 
promotion of world peace and the welfare of mankind. 

The Preamble to the Indian Constitution of 1950 is obviously 
patterned along the lines of the Objectives Resolution of 1947: 

WE, THE PEOPLE OF INDIA, having solemnly resolved to constitute 
India into a SOVEREIGN, DEMOCRATIC REPUBLIC and to secure to all 
its citizens: 
JUSTICE, social, economic and political; 
LIBERTY of thought, expression, belief, faith, and worship; 
EQUALITY of status and of opportunity; and to promote among 
them all 
FRATERNITY assuring the dignity of the individual and the unity of 
the Nation; 
IN OUR CONSTITUENT ASSEMBLY ... DO HEREBY ADOPT, ENACT AND 

GIVE TO OURSELVES THIS CONSTITUTION. 
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Seven of the basic decisions regarding the nature of the new state 

which were made with .due consideration but without significant 
opposition were: ( 1 ) India should be a parliamentary democracy; 
(2) it should be a federal state; (3) it should be a republic; (4) it 
should have a written constitution; (5) it should be a member of the 
Commonwealth; (6) it should be a secular state; and (7) it should 
be a welfare state. 

Parliamentary Democracy in India 

As the time of independence approached there was no doubt that 
the new Indian state would be a democracy, in form if not in spirit. 
Most of the leaders of India, for more than a century, had been 
steeped in the principles of nineteenth-century liberal democracy and 
of twentieth-century socialist democracy. To a certain extent some of 
these leaders - such as Subhas Chandra Bose and even Gandhi him­
self - looked elsewhere for the principles on which the future Indian 
state should be founded, but they could not fashion alternative prin­
ciples which gained widespread acceptance or even understandi"ng. 
Undoubtedly, too, Indian leaders were conditioned to favor parliamen­
tary democracy because of their close associations with the British, 
who over the centuries had evolved the most successful example of 
this form of democracy. 

From the British, educated Indians learned the principles of parlia­
mentary democracy, even though in India British seldom practiced this 
or any other form of democracy. In fact, almost to the last, prominent 
Englishmen denied that they considered a parliamentary system either 
suited to or desirable for India. This was, however, not the prevailing 
opinion. As the date for independence approached, it was generally 
assumed, by both Indians and Englishmen, that India would adopt the 
parliamentary system, and this decision was, in a sense, made long 
before British and Indian spokesmen turned to the task of drafting 
the outlines of the new state. Since then its wisdom has seldom been 
seriously questioned. This is all the more remarkable since the suit­
ability of parliamentary democracy for Asian countries is being ques­
tioned in many quarters, by Asian leaders and by foreign students 
of government alike, and since India's two largest neighbors - Burma 
temporarily and Pakistan for what seems to be a permanent abandon­
ment - deliberately turned away from parliamentary democracy and 
announced that it is unsuited to their needs and aspirations. 

While parliamentary democracy has been under attack in many 
quarters, and has broken down in several Asian countries, the leaders 
of India have repeatedly reaffirmed their dedication to it. Speaking 
in the Lok Sabha on March 28, 1957, Prime Minister Nehru said: 
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We chose this system of parliamentary democracy deliberately; 
we chose it not only because to some extent, we had always thought 
on those lines previously, but because we thought it was in keeping 
with our own old traditions, not the old traditions as they were, 
but adjusted to the new conditions and new surroundings. We 
chose it - let us give credit where credit is due - because we 
approved of its functioning in other countries, more especially in 
the United Kingdom. 

Federalism in India 

For understandable reasons there is a tremendous interest in the 
subject of federalism among students and practitioners of the art of 
government in India. A large new state such as India, faced with the 
problem of establishing a central authority strong enough to govern a 
vast area inhabited by millions of people with different historical and 
linguistic background and interests, almost inevitably has to establish 
some form of federal structure. The Republic of India is a federation, 
although it has many distinctive features which seem to modify the 
essentially federal nature of the state. 

Some students of government, Indian and foreign, describe India as 
a quasi-federal state, and some even regard it as more unitary than 
federal. G. N. Joshi, a leading authority on the Indian Constitution, 
holds that "the Union is not strictly a federal polity but a quasi-federal 
polity with some vital and important elements of unitariness. . . . It is 
designed to work as a federal government in normal times, but as a 
unitary government in times of emergency."8 "It must be remembered," 
states Professor Suda, "that though India is a federation, her constitu­
tion departs from the ideal of a true federation in several vital and 
significant ways. She is not a genuine federation, but a quasi-federation 
having several features of a unitary state."9 Professor Kenneth Wheare, 
a well-known British authority on federalism, classified India as "a 
unitary state with subsidiary federal principles rather than a federal 
state with subsidiary unitary principles."10 However, as Professor 
Charles Alexanclrowicz, Research Professor of Law at Madras Uni­
versity, points out, the application of such "a rigid definition of the 
federal principle to various types of existing federations may deprive 
it of any practical meaning."11 He argues that India is a true federa-

8 G. N. Joshi, The Constillltion of India (3rd edition, London, 1954), 
p. 32. 

9 J. P. Suda, Indian Constitutional Development and National 1Woveme11t 
(Meerut, 1951 ), p. 523. 

10 "India's New Constitution Analyzed," A.L.J., XLVIII, 21; quoted in 
Alan Gledhill, Tire Republic of India (London, 1951), p. 92. 

11 C. H._ Alexandrowicz, "Is India a Federation?", The International and 
Comparative Law Quarterly, Ill (July, 1954), 402. 
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\ion - although, like all other federations, it has distinctive character­
istics - and that it is misleading even to refer to India as a quasi­
federation. It is difficult to determine to what extent these differences 
are merely semantic ones and to what extent they are based on funda­
u1entally different interpretations of the nature of the Indian state. 

In any federation the key questions center around the relative roles 
and powers of the central government and the constituent units. Cen­
tralizing tendencies arc manifest in all federations under modern condi­
tions. In India the central government was deliberately given rather 
extraordinary powers, and since independence these powers have been 
xather freely exercised in a state dedicated to a planned economy and 
beset by regional and linguistic divisions. 

India is an example of an administrative rather than a contractual 
federation. It was imposed from above, not from below. Its interim 
constitution was the Government of India Act of 1935, as amended to 
tit the needs of an independent state. This Act was the brainchild of the 
British authorities, not of the Indians themselves, and was designed to 
establish a highly centralized federation with a fair measure of pro­
vincial autonomy, always subject to the ultimate control of the para­
mount power. Its federal features were never implemented, but their 
influence on the character of the government of independent India is 
manifest. The Indian Constitution of 1950 was modeled in large part 
after the Act of 1935. 

This Constitution contains a number of provisions which seem to 
give the Centre such extraordinary powers as to raise questions re­
garding the federal nature of the Indian state. Article 3 authorizes the 
central Parliament, presumably by a simple majority, to form new 
States or to alter the boundaries of any State, without necessarily 
obtaining the consent of the State or States affected. 4Inder this 
authority the new State of Andhra was carved out of the States of 
Madras and Hyderabad in 1953, and the political map of India, 
especially in the South, was drastically changed by the States Reorgani­
zation Act of 19567 Article 248 vests residuary powers in the Indian 
federation in the Centre, unlike the arrangement in most federations. 
Article 249 provides that if two-thirds of the members of the Council 
of States approve, Parliament may "make laws with respect to any 
matter enumerated in the State List," and specified in a resolution of 
the Council. Article 254 provides that if any law passed by a State 
Legislative Assembly is repugnant to a statute of the federal Parliament, 
the latter shall prevail. Articles 352 to 360 contain the emergency 
provisions which empower the President in effect to suspend the 
Constitution and to take over the administration of a State or States of 
the Indian Union if he is satisfied that there is a threat to the security 
of the nation, or a breakdown of the constitutional machinery of a 
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State or States, or a :financial emergency. Some commentators main­
tain that these emergency provisions, stronger than those to be found 
in any other federal constitution, would transform India from a 
federal to a unitary state during periods of emergency. It is doubtful, 
however, whether the basic character of any state can be changed 
so easily. The essential tests relate to the precise relationships between 
the Centre and the Indian States. 

Many other provisions of the Constitution could be cited in support 
of the view that the Central Government has in fact such extraordinary 
authority as to support the view that India is no more than a quasi­
federation, at best, or that if it is a federation at all, it has many unitary 
features. /Experience since independence has given further evidence of 
the central role of the Government of India in New Delhi. With Nehru 
as the unquestioned leader of the country, and with the Congress Party 
in a virtually unchallenged position at the Centre, if less so in some of 
the States, the powers of the Central Government have been augmented 
by the extraordinary role of a single leader and a single party.I More­
over, the overall initiative and control in the fields of economic plan­
ning and development, social reform, and fiscal administration, not to 
mention the usual dominance of the Centre in foreign policy, defense, 
and communications, in a state dedicated to "the socialist pattern of 
society" have greatly enhanced the power and prestige of the Centre. 
In India there has been, and still is, a tendency to look to government 
for most things, and this usually means the Central Government. 

The Constitution of 1950, obviously copying the Government of 
India Act of 1935, itemizes the powers of the Centre and the States 
in three lists, a Union List, a State List, and a Concurrent List. Subject 
to certain qualifications, which give the Central Government a fairly 
wide area of discretionary authority, the State Legislatures have power 
to make laws respecting any item on the State List, and to share with 
the central Parliament in the supervision and control of subjects on the 
Concurrent List. 

In spite of the many evidences of extreme concentration of authority 
in the Centre - a tendency accentuated by the needs of the welfare 
state and by the general Indian attitude toward government - there are 
also many decentralizing tendencies in the Indian state. Dr. Paul 
Appleby, in his studies of the Indian administrative system, was 
astounded to discover how much the Centre was dependent on the 
States for the actual implementation of major national programs and 
how little real authority the Centre seemed to have in vital areas of 
policy and administration. "In both the Centre and the States," he 
wrote in his report on public administration in India, "prevailing struc­
tures, except in a few fields . . . provide chiefly for 'co-ordination' 
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rather than for administration." His conclusion in this area of mutual 
responsibility and power was a rather startling one: 

It is not too unfair, I think, to say that except for the character 
of its leadership, the new national government of India is given 
less basic resource in power than any other large and important 
nation, while at the same time having rather more sense of need and 
determination to establish programs dealing with matters important 
to the national interest. The administrative trend is evidently to 
go still further, to give over to the states some financial resource now 
in the province of the Centre, to minimize in practice some of the 
marginal or interpretative zones of power, and to retreat before an 
opposition state minister"s charges of "interference" with the states.12 

During the debates on the draft Constitution in the Constituent 
Assembly, Dr. Ambedkar, who was chairman of the drafting com­
mittee, declared that the States of the Union of India "are as sovereign 
in their field which is left to them by the Constitution as the Centre in 
the field which is assigned to it." 13 This statement seems rather mis­
leading, in view of the extraordinary powers given to the Centre in the 
Constitution and the dominant role of the Centre in the years since the 
Constitution went into effect; but, as Dr. Appleby noted, the Centre 
is dependent to an extraordinary degree on the States for the imple­
mentation of many basic decisions and policies, and talk of "decentrali­
zation" is in the air. Moreover, the States are the strongholds of the 
growing opposition to the dominant Congress Party and of the tenden­
cies toward provincialism, regionalism, and Iingualism, strengthened 
by the reorganization of the State boundaries along essentially linguistic 
lines, which constitute major threats to the unity and even to the 
survival of the nation. As Benjamin Schoenfeld has pointed out, "The 
problems which Indian federalism faces stem from the needs of her 
people to have a central government armed with sufficient powers 
needed to solve modern economic and political problems on one hand, 
and the strong sentiments of regionalism found throughout the land."14 

12 Paul H. Appleby, Public Administration in India: Report of a Survey 
(Delhi, 1953), pp. 16-17. 

13 Co11stitue11t Assembly Debates, X, 339. 
14 Benjamin N. Schoenfeld, Federalism i11 India (Washington, D.C., 1960), 

p. 21. "The broad grants of power in the Centre List, the all-inclusive 
character of the Concurrent List, the mechanisms for abrogating state 
control over subjects in the State List, the lack of full legal control over 
municipalities by the states under the constitution, the gravitation of con­
trol under circumstances of emergency and national interest all point to 
the unitary character of Indian Government. The centrifugal character of 
Indian political authority is not inherent in the basic or fundamental nature 
of the constitution, but rather in the policy developed by the national 
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This is a problem with which almost all federal states are necessarily 
concerned, but it seems to be an unusually critical one in the case of 
India. 

The Republic of India 

The Preamble to the Constitution declares that India is a "sovereign 
democratic republic." It became a republic only on January 26, 1950, 
when the Constitution went into effect. From August 15, 1947, until 
that date it functioned on a kind of interim arrangement, under the 
Government of India Act of 1935, the Indian Independence Act, and 
other basic statutes, most of which were originally enacted by the 
British Parliament and then after independence adapted to the needs of 
independent India. During this interval the Head of the Union of 
India, as the federal state was officially known, was a Governor­
General, appointed by the British Sovereign on the advice of the 
Indian Prime Minister. Free India had two Governors-General -
Lord Mountbatten, who was also the last of the British Governors­
General and C. Rajagopalachari, a veteran leader of the Congress Party. 
Lord Mountbatten continued on as Governor-General after India be­
came independent, at the urgent request of Nehru and his associates. 
It is a significant commentary on the attitudes of the leaders of the new 
state toward Britain that Lord Mountbatten should have been asked to 
serve in this capacity, and that he and his Government should have 
agreed to this arrangement. For a time there seemed to be a possi­
bility that Pakistan too would ask him to serve as its Governor-General, 
but the leaders of Pakistan became rather embittered at Lord Mount­
batten, and Mohammed Ali Jinnah decided that he wanted to be 
Pakistan's first Governor-General, instead of Prime Minister. Lord 
Mountbatten's services to independent India until his resignation in 
June, 1948, were great, and were generally recognized and appreciated. 

Rajagopalachari, one of Gandhi's closest associates, was the logical 
choice to be the first Indian Governor-General of the Indian Dominion. 
He held this office until January 26, 1950, when Dr. Rajendra Prasad, 
another old Gandhian, who had been President of the Constituent 
Assembly, was inaugurated as President of the Republic of India. 

While there was little opposition in India in the weeks prior to 
independence to the British proposal that free India should be a 
Dominion, with a Governor-General as Head of the State and repre-

government under a particular administration. When the character of the 
Indian government is viewed in terms of the socialist objectives of the 
planned economy which have been an adopted goal in India, then the 
federal character of that government becomes even more difficult to 
envisage." Ibid., pp. 14-15. 
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sentative of the British Crown, the constitution-makers decided, soon 
after independence, that the new Constitution should make India a 
republic, with an indirectly elected President as Head of State. The 
position and powers of the President of the Republic of India are very 
different from those of the American President, who is the effective as 
well as the nominal head of the executive branch of the government; 
they are in fact more similar to those of the British sovereign. But 
India, a parliamentary democracy, is also a republic, and the Head of 
the State is an Indian, in no way responsible to the British Crown. 

A Written Constitution 

While it is true, as Sydney Bailey points out, that "the British Con­
stitution is by _no means wholly unwritten," there is no single written 
document which has the status of organic law and "no marked or clear 
distinction between laws which are not fundamental or constitutional 
and laws which are fundamental or constitutional."15 If India had 
followed the British precedent, it too would have had no written 
constitution. A different decision, however, was made, for reasons 
which seemed to be compelling. The British, departing from their own 
practice, haJ given India a kind of written constitution in the Govern­
ment of India Act of 1935, one of the longest and most involved 
pieces of legislation ever enacted by the British Parliament. This Act, 
supplemented by the Indian Independence Act of 1947, another elabo­
rate legislative measure of the British Parliament, with certain essential 
amending statutes passed by the Constituent Assembly of India, gave 
the Indian Union a kind of constitution from independence until the 
Constitution went into effect on January 26, 1950. 

The leaders of the Congress Party, and the members of the Constitu­
tion drafting committee, were in substantial agreement on India's need 
for a single written Constitution, which should be the organic law of 
the Indian Republic and which would spell out clearly the nature of 
the Republic, the organization and powers and mutual relations of the 
Centre and the States, the fundamental rights of the citizen, the 
directive principles of State policy, and many matters which in more 
established and less divided republics might be left to ordinary law 
or to custom and convention. In a vast country with little tradition of 
unity, with people of different historical, racial, cultural, and religious 
backgrounds, with special problems of communalism, regionalism, 
lingualism, and casteism, and differing social customs and differing 
concepts of law and society, it was deemed necessary to spell out the 
basic principles of the new state in elaborate detail. The resulting 

15 Sydney D. Bailey, British Parliamentary Democracy (Boston, 1958), 
pp. 6, 8. 
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Constitution, drafted in remarkably short time, showed the obvious 
influence of these ideas and of the Government of India Act of 1935.16 

It was, in fact, the longest constitutional document in the world.17 It 
has served India well during the formative years of the Republic. 

India in the Commonwealth 

In deciding to make India a republic the leaders of the new state 
were confronted with the problem of India's continued relationship, 
if any, with the Commonwealth - or the British Commonwealth of 
Nations, as it was then generally called - whose members, all having 
Dominion status, professed loyalty to the British Crown. No precedent 
existed for a republic within the Commonwealth constellation. Some 
of the older Dominions seemed to feel that the Commonwealth should 
remain a smaller and more homogeneous association, and they looked 
askance at the inclusion of peoples of very different racial and cultural 
backgrounds, especially at those with antimonarchist views. Many 
persons in India felt that India should sever all ties with the former 
ruling power. The decision of the leaders of the Congress Party to join 
the Commonwealth surprised many, in India and abroad, for Nehru 
and other Congress spokesmen had often indicated that an independent 
India would break away completely from the nation which had gov­
erned it for so long. 

The happier relations between the Indian leaders and the British 
Government after the end of World War II, and some sober second 
thoughts of the Indian leaders as they faced the imminent problem 
of India's role as an independent state, led to the decision to become 
a Dominion in the Commonwealth, at least for the time being. In Octo­
ber, 1947, when it was already apparent that India would become a re­
public, the question of continued association with the Commonwealth 
was discussed at a Commonwealth Prime Ministers meeting in London, 
and the formula which seemed to be most seriously considered called 
for multiple citizenship with the King of England as "first citizen" in 
each Dominion. Since both India and the other members of the Com­
monwealth wished to find some way to continue the Commonwealth tie 
after the Indian Republic was established, a formula was agreed upon 
at a special meeting of the Commonwealth Prime Ministers, held in 
London in late April, 1949. This formula was announced in an historic 
declaration: 

16 For valuable insights into the work of constitution-making in India, 
see B. N. Rau, India's Constitution in the Making, edited by B. Shiva Rao 
(Madras, 1960). B. N. Rau was Constitutional Adviser to the Constituent 
Assembly. 

17 The official edition of the Indian Constitution runs to more than 250 
pages, with another 64 pages of Contents and Index. • 
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The Government of India have informed the other Governments 

of the Commonwealth of the intention of the Indian people that 
under the new constitution which is about to be adopted India shall 
become a sovereign independent Republic. The Government of 
India have, however, declared and affirmed India's desire to continue 
her full membership of the Commonwealth of Nations and her 
acceptance of the King as the symbol of the free association of its 
independent member nations and as such the Head of the Com­
monwealth. 

The Governments of the other countries of the Commonwealth, 
the basis of whose membership of the Commonwealth is not hereby 
changed, accept and recognize India's continuing membership in 
accordance with the terms of this Declaration. 

Thus by a simple declaration India's continued membership in the 
Commonwealth was assured. The formula worked out at the Com­
monwealth Prime Ministers Conference in 1949 is an important step 
in the evolution of this unique and successful international association. 
It has since been invoked by other Commonwealth members. 

There was some criticism inside India of the decision that the 
Republic of India should remain within the Commonwealth. "Britain's 
past relations with India, her imperialism and power politics and the 
racial discrimination practised in the Dominions were urged against 
India's association with the Commonwealth. It was pointed out that 
there were no affinities of race or religion or of language and culture 
between India and the white members of the Commonwealth to make 
such association natural and that the decision showed a lack of faith 
on the part of India in her strength and destiny."18 It is difficult to 
evaluate the intensity of these views in India. They are frequently 
expressed in the press and on the public platform. They were most 
clearly evident at the time of the Suez crisis of 1956, when Indians 
so strongly disapproved of the British military action in Egypt that 
many questions were raised regarding the wisdom of a continuing 
association with a Western power which would act in such a manner. 
Even before the Suez crisis "almost every single opposition party in the 
country was against India's Commonwealth connexion - a phenom­
enon probably unique in the entire Commonwealth."19 The fact that 
India is on bad terms with another member of the Commonwealth, 
Pakistan, and with a former member, South Africa, also raises doubts 
among Indians of the value of the Commonwealth tie. Nehru and 
other Indian leaders, however, are staunch advocates of continued 

18 N. Srinivasan, Democratic Goremmcnt in India, p. 154. 
19 M. S. Rajan, "India and the Commonwealth, 1954-56," India Quarterly, 

XVI (January-March, 1960), 47. 
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membership in the Commonwealth, which, they argue, in no way 
compromises their independence or freedom of action and which 
involves no commitments of any kind, while at the same time it does 
bring decided advantages to India. 

India as a Secular State 

In a country inhabited by people with such diverse religious back­
ground and beliefs, in which religious factors were interwoven with 
historical experience to a degree hardly equalled in any other part of 
the world, it was necessary for the framers of the Constitution to face 
squarely the question of the role of religion in the new republic. The 
answer was unequivocal: India should be a secular state, in which every 
citizen has the right to practice his own faith, and has the same 
political and social rights as every other citizen, but a state which is 
neutral in matters of religion and is not organized along religious 
lines. 

Nehru has been a leading champion of the concept of the secular 
state. Indeed, the creation of India as a secular state may in time 
come to be accepted as "one of his greatest achievements," to use the 
words of Chester Bowles.20 Nehru has a great aversion to the intrusion 
of religious factors into politics, and he is especially concerned with 
transforming his country from "a caste-ridden society" in which 
communalism constitutes a major threat to all the values that he 
cherishes to "a national State which includes people of all religions 
and shades of opinion and is essentially secular as a State."21 "Religion 
is all right," he has said, "when applied to ethics and morals, but it 
is not good mixed up with politics."22 

This statement seems to be in direct contrast to the views of 
Mahatma Gandhi, whom Nehru himself once described as "essentially 
a man of religion, a Hindu to the innermost depths of his being."23 

In a famous passage in his Autobiography Gandhi wrote: "I can say 
without the slightest hesitation, and yet in all humility, that those 
who say that religion has nothing to do with politics do not know 
what religion means."2•1 Gandhi and Nehru, the master and the 
disciple, approached the problem of the relation between religion and 
politics from very different angles, but essentially their positions were 
not so far apart as far as the nature of the Indian state was concerned. 

2° Chester Bowles Ambassador's Report (New York, 1954), p. 104. 
21 Speech at Alig~rh in 1948; quoted in Donald E. Smith, Nehru and 

Democracy (Calcutta, 1958), p. 147. 
22 Speech in the Lok Sabha, Sept. 17, 19 5 3. 
23 Jawaharlal Nehru, The Discovery of India (New York, 1946), p. 365. 
24 M. K. Gandhi An Autobiography, or The Story of My Experiments 

with Truth (2nd edition, Ahmedabad, 1948), p. 615. 
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Gandhi, a deeply religious man, saw merit and truth in all religions, and 
he "felt that any form of political association based exclusively on 
adherence to a particular religion was worse than undemocratic."25 
Nehru, who professes himself to be an agnostic, said that "I have no 
desire to interfere with any person·s belief"; but he objects strongly 
to any efforts to perpetuate '"a complete structure of society . . . by 
giving it religious sanction and authority," and he desires a State which 
"protects all religions, but does not favour one at the expense of 
others and does not itself adopt any religion as the State religion." 
Hence it is easy to understand why both Gandhi and Nehru, though 
perhaps for different reasons, were so strongly opposed to the whole 
idea of partition, and why Nehru referred to the decision of the 
Constituent Assembly in Karachi, in November, 1953, to make 
Pakistan an Islamic Republic as "a medieval conception, ... totally 
opposed to any democratic conception."26 

Nehru insisted that free India should be a noncommunal, secular 
state. He boasts of the fact that "Our Constitution is based on this 
secular conception and gives freedom to all religions."27 While the 

25 Smith, Nelzru and Democracy, p. 155. 
26 These four statements may be found in the following sources, respec­

tively: ( 1) Nehru, Circular to the Prades/z Congress Committees, August, 
1954; (2) Jawaharlal Nehru, Glimpses of World History (New York, 
1942), p. 736; (3) The Hindu (Madras), July 17, 1951, p. 4; and (4) The 
Hindu, Nov. 16, 1953, p. I. 

27 Nehru, Circular to the Pradeslz Congress Committees, August, 1954. 
"The Government of a country like India," Nehru declared on another 
occasion, "with many religions that have secured great and devoted follow­
ings for generations, can never function satisfactorily in the modern age ex­
cept on a secular basis." Tlze Hindu, Sept. 13, 1950, p. 9. It is difficult to 
determine to what extent the people of India have truly accepted the idea 
of a secular state. As Dr. Ambedkar, India's most famous "untouchable," 
declared in the debates on the draft Constitution in the Constituent As­
sembly: "The religious conceptions in this country are so vast that they 
cover every aspect of life from birth to death. There is nothing which is 
not religious." Constituent Assembly Debates, VII, 781. Professor J. P. 
Suda expressed a point of view which is probably quite widespread among 
the Hindus of India: "By making India a secular state it is not meant that 
the government or the state becomes anti-religious or irreligious or that it 
cannot promote the higher or spiritual values of life. All that the phrase 
means is that the state is absolutely neutral in religious matters .... There 
is ... one great danger lurking in the idea of a secular Indian state. The 
genius of our race has been spiritual . . . ancient India struck the note of 
spiritual greatness and placed before mankind deep and eternal spiritual 
truths. These truths are preserved in the great epics, the Ramaya11 and 
the Mahabharata, and the Bhagll'ad Gita. If the secular Indian Republic 
ignores these great treasure-houses of spiritual knowledge, it would do itself 
great and irreparable injury." Suda, Indian Constitutional Development and 
National Mo1•eme11t, pp. 520, 521-522. 
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word "secular" does not appear in the Constitution, the principles of 
secularism are embodied in it, especially in many Articles in Part III, 
dealing with fundamental rights, and in Article 325, which provided 
for "one general electoral roll for every territorial constituency," 
thus abolishing the separate communal electorates which had existed 
ever since the Morley-Minto Reforms of 1909. 

India as a Welfare State 

Reflecting the basic orientation and desires of most of the leaders 
of modern India, and mindful of the Preamble to the Objectives 
Resolution of December, 1946, the framers of the Indian Constitution 
incorporated many provisions designed to make India a welfare state. 
The basic aims of a welfare state were clearly foreshadowed in the 
Preamble to the Constitution, and in virtually all of Part IV of the Con­
stitution, containing the Directive Principles of State Policy. Article 36 
states: "The State shall strive to promote the welfare of the people by 
securing and protecting as effectively as may be a social order in which 
justice, social, economic and political, shall inform all the institutions of 
the national life." Most of the prominent leaders of Indian political 
life have been and are professed socialists, although it is often difficult 
to determine exactly what socialism means to them. Gandhi's economic 
and social views could hardly be subsumed under the term "socialism," 
although there were undoubtedly many socialist elements in his creed. 
Nehru has regarded himself as a socialist for many years. He has ob­
viously been influenced by Marxist views, but at the same time he has 
not identified himself as a Marxist, and he has often attacked commu­
nism and the Communists. Only a few staunch conservatives, notably 
Vallabhbhai Patel and C. Rajagopalachari, have had much influence in 
the inner circles of the Congress Party. It is perhaps suggestive, how­
ever, that Gandhi had frequent associations with Birla, one of India's 
leading "capitalists," and that there has always been a conservative wing 
in the Congress Party. 

Even most of the so-called conservatives profess support for socialism 
in one form or another. A common statement in almost all circles in 
India - sometimes, it is true, made with tongue in cheek - is: "We are 
all socialists now." Dominant Indian opinion is opposed to capitalism 
and the "acquisitive society" and is unabashedly in favor of a welfare 
state. This goal has been clearly stated on innumerable occasions. One 
of the best known statements was made in a resolution adopted by the 
Congress Party at its annual session at Avadi in January, 1955: 

In order to realise the object of the Congress ... and to further 
the objectives stated in the Preamble and Directive Principles of 
State Policy of the Constitution of India, planning should take 
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place with a view to the establishment of a socialistic pattern of 
society, where the principal means of production are under social 
ownership or control, production is progressively speeded up and 
there is equitable distribution of the national wealth. 

In subsequent years the Congress reafl1rmed the Avadi resolution, 
and endorsed specific suggestions for implementing it. The word 
"socialist"' is usually used, instead of ··socialistic." At its annual 
session at Indore in January, 1957, the Congress amended its Con­
stitution to read that the object of the Congress is the "establishment 
in India by peaceful and legitimate means of a Socialist Co-operative 
Commonwealth." 

These, then, were seven vital decisions regarding the basic nature 
of the Indian state: that India should be a "sovereign democratic 
republic," to use the language of the Preamble to the Constitution, with 
a parliamentary system, a federal structure, a written Constitution, 
associated with the Commonwealth, and dedicated to the conceptions 
of secularism and of the welfare state. All of these decisions were 
made with so little debate and discussion that they may almost be 
regarded as assumptions rather than decisions. It is nevertheless re­
markable that there should have been so marked a political consensus 
on questions which are inherently so controversial and which affected 
sensitive areas of India's political and social anatomy. 

Universal, Direct Suffrage 

Two other major decisions were made only after extensive debate 
and considerable soul-searching, and even today many people, for 
various reasons, entertain doubts of their \'{isdom. The first of these 
decisions was embodied in Article 326 of the Indian Constitution, the 
first words reading as follows: "The elections to the House of the 
People and to the Legislative Assembly of every State shall be on the 
basis of adult suffrage." These innocuous sounding words reflected 
a bold gamble and a radical departure from previous practice. Even 
in the elections for the provincial assemblies which were held in 
1937 under the Government of India Act of 1935t_ only some 
35,000,000 Indians, all but 6,000,000 being males, were eligible to 
vote. Prior to that time the electorate had been only about one-fifth as 
large. Most of the people of India, therefore, had had no previous 
experience in voting. Moreover, all but a small proportion - certainly 
less than 20 per cent - were illiterate. What would be the con­
sequences of giving the vote to every adult person over the age of 
twenty-one, male or female, literate or illiterate? 

Under the conditions prevailing in India, the decision to base the 
Indian democracy on unrestricted, universal, direct adult suffrage 
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was a momentous one, perhaps the boldest decision the framers of the 
Constitution made. It is still too early to determine whether the 
gamble in genuine democracy will pay off, but it may be that the 
future of democracy in India depends on the results of this gamble. 
The Indian experiment in adult suffrage contrasts favorably with the 
limitations on the franchise, including an increasing resort to indirect 
elections, which have been imposed in many other Asian countries 
which profess to be democratic, including the system of "basic democ­
racies" in Pakistan and of "guided democracy" in Indonesia. It remains 
to be seen which approach to democracy will prevail in the Asian scene. 

States Reorganization Along linguistic Lines 

The second decision, which was taken with grave misgivings, against 
the known opposition of Nehru and many other leaders of the Congress 
Party, was the decision to organize the Republic of India essentially 
along linguistic lines. Ironically, this decision was wholly in keeping 
with demands of the Indian National Congress, dating back to 1921 : "In 
stimulating linguistic agitation the Congress Party before independence 
helped to create a monster which now challenges India's existence as a 
single nation and taxes her Government's ability to maintain law and 
order."28 For six years the Government of India resisted mounting de­
mands for the reorganization of the State boundaries to conform more 
closely to linguistic considerations. Actually, in at least fifteen of the 
twenty-eight States of India after independence more than 75 per cent 
of the people spoke a single dominant language, and in Bombay State, 
with two dominant languages, 76 per cent listed either Marathi or 
Gujerati as their mother tongue.20 

But this was not enough to satisfy the champions of linguistic 
regionalism, especially in the South of India. In 1953 the floodgates of 
lingualism were opened,· and the flood began. In December, 1952, 
Patti ~Sriramulu, in a gesture of self-sacrifice which aroused the 
Telegu-speaking people of north Madras State, fasted unto death in 
Madras on the issue of a separate state for his people, and shortly 
afterward the Government of India, against its own desires, promised 
to create a separate State of Andhra. This new State came into exist­
ence in the fall of 1953. 

A few weeks later, still under the pressure of linguistic agitation 
and tensions, the Government appointed a three-man States Re-

28 Marshall Windmiller, "The Politics of States Reorganization in India: 
The Case of Bombay," Far Eastern Survey, XXV (September, 1956), 129. 

29 See "The Effect of the Territorial Reorganization of India in 1956 on 
Linguistic Homogeneity and Concentration," Intellige11ce Report (issued 
by the Office of Intelligence Research, Department of State), No. 7579, 
Sept. 17, 1957., Table 1. 
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organization Commission. The Commission took two years to make 
its report, thus giving time for passions to die down, on the one hand, 
and for advocates of the linguistic principle to state their case and 
organize for later activity, on the other. Bearing in mind that its first 
task was the "preservation and strengthening of the unity and security 
of India," the Commission warned against excessive deference to 
linguistic feelings, for "further emphasis on narrow loyalties by 
equating linguistic regions with political and administrative frontiers 
must diminish the broader sense of the unity of the country." Never­
theless, the Commission recommended new linguistic states for the 
South and it warned that "further deferment of a general reorganiza­
tion will cause dissatisfaction and disappointment."30 It recommended 
some changes in the boundaries of Bombay State, but it did not favor 
the division of Bombay State into two states, in which Marathi and 
Gujerati were generally spoken. This decision was received with 
satisfaction by the Gujeratis, but was strongly objected to by many 
Marathi-speaking people. A Samyukta Maharashtra Samiti (United 
Maharashtra Committee) was formed to press for a separate State of 
Maharashtra, including Vidarbha, a predominantly Marathi-speaking 
section which the Commission proposed to create as a separate State. 

After heated debates the Working Committee of the Congress Party 
endorsed most of the SRC Report, but it proposed an entirely different 
arrangen1ent in Bombay State. It recommended that this State should 
be divided into three States of Maharashtra, Gujerat, and Bombay 
( chiefly the city of Bombay). This recommendation was equally 
unsatisfactory to Maharashtrians, and embarrassed Congress members 
from the Maharashtra area, while giving further impetus to the 
Samyukta Maharashtra S:i.miti and an excellent opportunity for the 
Communists to exploit the anti-Congress feeling in this part of India. 

In the next few months the Working Committee changed its mind, 
and when the States Reorganization Bill was introduced into the 
Parliament, it called for the reorganization of India into fourteen 
States, with a clearly dominant language in each, with the exception 
of Bombay, which was to be enlarged instead of divided, and the 
Punjab, where the main prevailing languages were associated with 
Hindi. Hindi was the dominant language in Uttar Pradesh, Bihar, 
and Madhya Pradesh, and languages related to Hindi, namely 
Rajasthani and Punjabi, were dominant in Rajasthan and the Punjab, 
respectively. Kashmiri prevailed in the Valley of Kashmir, although 
other languages were spoken by large numbers of Kashmiris. Each 
of the other languages officially recognized in the Eighth Schedule of 

30 See Report of the States Reorga11izatio11 Commission (New Delhi, 
1955), pp. 45, 229-237. 
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the Indian Constitution, except Sanskrit, the classical language of 
Aryan India, Marathi and Gujerati, which shared linguistic importance 
in different parts of Bombay, and Urdu, closely related to Hindi, was 
the dominant language in one State, and in only one State. Listed in 
order of numbers of persons speaking each language as a mother 
tongue, the coincidence of language and State was as follows: Telegu -
Andhra Pradesh; Tamil- Madras; Bengali - West Bengal; Kannada 
-Mysore; Malayalam - Kerala; Oriya - Orissa; Assamese - Assam. 

Having in effect conceded the essentially linguistic basis of States 
reorganization, the Indian Government found that its decision was 
generally welcomed in most of the country, but definitely unpopular in 
linguistically frustrated Bombay and the Punjab. The feelings of the 
Marathi- and Gujerati-speaking peoples of still united Bombay were 
expressed in agitations and violence, and in remarkable electoral 
successes of candidates supported by the Mahagujerat Janata Parishad 
in Gujerat and the Samyukta Maharashtra Samiti in Maharashtra in 
the general elections in 1957. 

The demands for separate States of Gujerat and Maharashtra would 
not die down, and at length, on May 1, 1960, the Government of 
India, reflecting the surrender of the Congress Party on this issue, offi­
cially divided Bombay State into these two States, to bring the number 
of Indian States to fifteen. This action in effect signified as complete 
a concession to the linguistic principle as seemed to be possible, except 
perhaps in the Punjab, where the linguistic issue was complicated by 
the fact that the two main languages, Hindi and Punjabi, were 
linguistically similar, and by the added fact that the members of the 
militant Sikh organization the Akali Dal, were demanding a separate 
Sikh State (some even de~anded an independent Sikhistan). 

The entire agitation over linguistic States demonstrated that the 
Congress had opened a Pandora's box indeed when it championed the 
principle of the reorganization of India on a linguistic basis, and it 
stimulated the divisive forces in India to such an extent as to raise 
doubts about the capacity of free India to survive as a unified State 
dedicated to the democratic way.31 Whereas most of the other basic 
decisions regarding the nature of the Indian state have tended to give 
meaning and reality to the concept of a democratic India, the reluctant 
concessions to linguistic demands have revealed the strength of regional 
as against national loyalties~ 

31 These doubts have been effectively expressed and documented in a 
number of excellent books, written by both Indians and non-Indians. See, 
for e:'ample, C. Rajagopalachari, Our Democracy (Madras, 1957); Selig· S. 
Harnson, India: Tire Most Dangerous Decades (Princeton, N.J., 1960); 
and Amaury de Riencourt, The Soul of India (New York, 1960). 



6 
The Central Government 

New Delhi, the capital of India since the early 1920's, is a British­
built city next to historic old Delhi, and it contains many physical and 
intangible reminders of the days of British rule. As the capital of 
independent India, it is expanding rapidly, as the governmental ap­
paratus of the vast new country expands. Some of the buildings 
which house the ministries and other units of government, notably 
the Secretariat buildings, the domed Rashtrapati Bhavan, once the 
residence of the Governor-General and now of the President of India, 
and the vast circular Parliament building nearby, are very British 
and, as some think, rather un-Indian. New Delhi is now full of mod­
ern buildings which accommodate agencies of the Executive branch 
of the Government or other governmental needs. Notable among 
these are some structures which are not used for the Executive 
departments, including the imposing new Supreme Court building and 
the modernistic structures rising in the spacious diplomatic enclave, 
among them the new United States Embassy, perhaps the most dis­
cussed diplomatic structure in the world. Many more functionally 
designed new buildings provide quarters for governmental agencies 
and personnel. 

The Government of India today is a vast, sprawling bureaucracy, 
centered in New Delhi but reaching out to the remotest village. Most 
of the people on the government rolls are lesser government servants, 
who do routine work for very low salaries, and peons, who run errands, 
do odd jobs, sit outside of office doori;, and presumably enhance the 
prestige of the persons for whom they work. At the apex of the 
structure are the top civil servants, mostly members of the Indian 
Administrative Service, with a few active members of the old Indian 
Civil Service in key positions of central or State administration or in 
the diplomatic service, and at the very top the Ministers, the members 

109 



LEGISLATURE 

PARLIAMENT 

RAJYA 
SABHA 

(COUNCIL 
OF 

STATES) 

LOK 
SABHA 
(HOUSE 
OF THE 
PEOPLE) 

UNION 
PUBLIC 
SERVICE 

COMMISSION 

ELECTION 
COMMISSION 

COMPTROLLER 
& 

AUDITOR 
GENERAL 

OF 
INDIA 

MINISTRY 

MINISTRY 
OF "----.. 

TRANSPORT & 
COMMUNICATIONS 

I- 1-z a: 
w 0 
J:IL a. 
~Oz 
~ < w a: 
Q I-

MINISTRY 
OF .._ __ ,r;..."' 

FOOD & AGRICULTURF 

IL 
Ow 
I- a: 
z=> w!:i 
J:::> 
1-U 
~2 
a. Cl w< 
0 

IL 
Ow 
t-"" z=> 
w!:: 
J;C 
t-Z a:w 
<a. 
a.X 
WW 
0 

FINANCE 

IL 
0 
1-w 
Z::> 

J:~ 
t-> a:w 
< a: 
a. 
w 
0 



OF 

UTIVE 

DENT 
ESIDENT 

ME 

INDIA 

PRESIDENT'S 
SECRETARIAT 

_s_T_E_R __ PR~~~R~':.~111l·s 

NET 
COMMITTEES 

NING 
ISSION 

u. 
0 

~a= 
I-< .,,_. 
z 
l: 

COMMISSIONER 
FOR 

SCHEDULED CASTES 
& 

SCHEDULED TRIBES 

0 
1-z ... 
Ww 
:Cw ...... 
""' i;': 
~ 

ATTORNEY 
GENERAL 

FOR INDIA 

JUDICIARY 

SUPREME 
COURT 

OF 
INDIA 



112 THE CENTRAL GOVERNMENT 

of the Parliament, and the judges of the Supreme Court. The head 
of the Indian Union is the President, and the real executive head, at 
least as long as Nehru holds that office, is the Prime Minister. 

The President and Vice President 

The Executive Branch of the Indian Government is headed by 
the President, the Vice President, the Prime Minister and the members 
of the Council of Ministers. Article 53 ( 1 ) of the Indian Constitution 
states: "The executive power of the Union shall be vested in the 
President and shall be exercised by him either directly or through 
officers subordinate to him in accordance with this Constitution." 
The President is chosen by an electoral college composed of the 
elected members of both Houses of the Indian Parliament and of the 
Legislative Assemblies of the States, by a complicated system of 
weighted voting. He is elected for a term of five years, and may be 
removed only by impeachment. He is eligible for re-election. 

The Constitution was deliberately vague in defining the constitutional 
position of the President in relation to his Council of Ministers. On 
the one hand, it contains some provisions which seem definitely to 
assume, as was stated in the debates on the proposed Constitution in 
the Constituent Assembly, that "the President means the Central 
Cabinet responsible to the whole Parliament."1 This would be the 
normal situation in a parliamentary system of responsible government, 
which presumably was the system which the framers of the Indian 
Constitution intended to establish. In practice the President has been 
the head of what Bagehot called "the dignified parts of the Constitu­
tion" and has largely governed through and with the advice of his 
Ministers, who have been responsible to the Parliament. On the 
other hand, the Constitution seems to leave a remarkably wide area 
of discretion to the President and to give him emergency powers which 
could in fact make him far more than a nominal executive head. 

Opinions on the role and powers of the President vary greatly. 
Udaya Narayan Shukla concludes that "the President has very wide 
powers, more than those possessed by either [the] English monarch or 
the American President," and she holds that "the Indian Executive ... 
is perhaps [the] most powerful of all the democratic executives of 
the world."2 R. Ramaswamy, a senior advocate of Bangalore, reflects 
the more widely accepted interpretation when he states: "The Con­
stitution does not define in specific terms the nature of the relationship 

1 Constituent Assembly Debates, IX (Aug. 3, 1949), 150. 
2 Udaya Narayan Shukla Federal Executives with Special Ref ere nee to 

India (unpublished Ph.D. di~sertation Lucknow University, 1956), pp. 296, 
332. ' 



THE CENTRAL GOVERNMENT 113 
between the President and the Council of Ministers. But there are 
clear indications available in the provisions of the Constitution as to 
what the framers of it intended that relationship to be. And if we 
consider all the relevant provisions as an integral whole, the conclu­
sion, I think, seems clear that the constitutional relationship created 
by the new constitution between the President and the Council of 
Ministers will be substantially analogous to the position the King of 
Great Britain occupies vis-ii-vis the British Cabinet. In other words, 
the President of India will be a constitutional head who has only the 
right to be kept informed of and to express his views upon the many 
questions which arise within the Union orbit of activity but who 
cannot override the advice tendered to him by his ministers relative 
to any action he has to take as executive head of the Union."3 

Professor D. N. Banerjee concurs. The President of India, he argues, 
"occupies in the Indian constitutional system the same position as 
the Crown does in the English Constitution."4 

In addition to the normal executive powers, which he exercises on 
the advice of the Prime Minister and the Council of Ministers, the 
President of India has certain legislative powers, such as various kinds 
of veto and the power to issue ordinances while Parliament is not 
sitting, some important financial powers, although his sphere in the 
financial field is quite limited, and some extraordinary emergency 
powers. 

In cases of grave emergency the President is authorized to issue 
a proclamation and to take such measures as he deems necessary, 
within the provisions of the Constitution, to deal with the emergency 
situations. These emergency powers are spelled out in great detail in 
the Constitution (Articles 352-360). The President may assume 
emergency powers in three situations: (1) if a threat to the security 
of India, "whether by war or external aggression or internal disturb­
ance," has arisen; (2) if a situation has developed in a State which 
makes it impossible for the constitutional machinery in that State to 
operate; or (3) if the financial stability or credit of India or any part 
of it is threatened. In each instance the President is nominally sole 
judge of the existence of an emergency, although presumably he will 
act as an agent of the Government and not on his own discretion. 
He must lay each proclamation issued under the emergency provisions 

3 M. Ramaswamy, "The Constitutional Position of the President of the 
Indian Republic," The Canadian Bar Revie~v, June-July, 1950, p. 649. 

4 D. N. Banerjee, "The Growth of Parh~mentary Government in India, 
1919-1950," Parliamentary Affairs, IX (Spnng, 1956), 172. See also D. N. 
Banerjee, "The Indian Presidency," The Political Quarterly, January-March, 
1955. 
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of the Constitution before Parliament, and no proclamation may 
remain in effect for more than two months unless it has been ap­
proved by the Parliament. Even then, no emergency situation may be 
maintained for more than six months at a time, and in no event may 
it be extended beyond a period of three years. 

Many students of Indian government believe that because of the 
emergency powers bestowed upon him under the Constitution, the 
President of India is far more than a nominal head of state. The 
test here, as elsewhere, is whether the President can exercise these 
powers at his own discretion, or whether he acts only on the advice 
of responsible ministers. In practice, in accordance with the intent of 
the framers of the Constitution, the President has used his emergency 
powers only when requested to do so by the Prime Minister. 

These powers have been invoked in five important instances: in the 
Punjab in 1951-52 for a period of ten months, in PEPSU (Patiala 
and East Punjab States Union) in 1953-54 for approximately one 
year, in Andhra in 1954 for four months, in Travancore-Cochin for 
eleven months in 1956-57, and in Kerala (comprising substantially 
the same territorial area as the former State of Travancore-Cochin) 
in 1959-60 for about six months.s A detailed study of each of these 
cases would show that the President's emergency powers are extensive, 
that they have been exercised with firmness but with discretion, that 
they provide real safeguards against the collapse of state administration, 
and that they have not thus far been abused, although the danger of 
abuse is always present. 

Grave reservations have been expressed regarding the emergency 
provisions of the Constitution. During the debates in the Constituent 
Assembly H. V. Karnath declared: "I have ransacked most of the 
constitutions of the democratic countries of the World ... and I can 
find no parallel to this chapter of emergency provisions in any of the 
other constitutions of democratic countries in the world. The closest 
approximation to my mind is reached in the Weimar Constitution of 
the Third Reich which was destroyed by Hitler taking advantage of 
this very provision contained in that constitution."6 C. V. H. Rao has 
expressed the opinion that the "peculiar constitutional provisions 
relating to the President" can be used as "a communist stepping stone 
for [the] establishment of dictatorship" and that "the combination of 
an adventurous Prime Minister and a complacent or unscrupulous 
Presideut" ( or vice versa) "could certainly subvert parliamentary 

5 See Kishore K. Koticha "Presidential Intervention under Article 356 of 
the Constitution of India," J~urnal of the Indian Law Institute, II (October­
December, 1959), 125-133· especially the chart on p. 126. 

6 C • ' 011st1 tue11t Assembly Debates, IX (Aug. 2, 1949), 104. 
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democracy."7 Professor Suda has asserted flatly that "by declaring 
an emergency the President can transform the federal constitution 
into unitary. Such a power of converting a federal into a unitary 
state is not to be found in any other federal constitution."8 

The reasons for including the emergency provisions in the Constitu­
tion are clear. The framers of the Constitution, for all their doubts 
and reservations, felt that the central government of the new and 
weak state which had just come into being had to be given sufficient 
authority to deal with emergency situations arising from internal dis­
orders and divisions or from external dangers. The riots and murders 
and general dislocation which accompanied partition, and the strained 
relations with Pakistan arising from the tension over Kashmir and a 
variety of other unresolved issues, convinced them that such emer­
gencies might indeed arise. 

As G. N. Joshi has suggested, "the actual part which a President 
may play in the decisions" of the Indian Government "will largely 
depend upon the personal equation.''9 India has been very fortunate 
in having for its first President Dr. Rajendra Prasad, a beloved elder 
statesman and old Gandhian, a former President of the Indian National 
Congress and President of the Constituent Assembly from its inception 
in late I 947 until he assumed the office of President of the Indian 
Republic in January, 1950. Dr. Prasad has conceived of his role as a 
unifying and symbolic one. He has not attempted to take advantage 
of the ambiguity of the Constitution or of the emergency powers he 
possesses under the Constitution. He has acted only upon the advice 
of the Prime Minister, although he has not hesitated to express his 
views to the Prime Minister. His relations with Nehru have apparently 
been excellent. Nehru has been the real head of the Indian executive, 
and Dr. Prasad has always deferred to him; but at the same time Nehru 
has gone out of his way to confer with the President and to keep him 
informed, far more than he is required to do under the Constitution. 
Thus a good precedent has been set, although there is still a danger 
of a reversion of roles if a strong-minded President and a weak Prime 
Minister happen to occupy the two top offices. The example of 
Pakistan, where other conventions were established from the beginning, 
suggests that "the personal equation" is indeed an important one. 

The Vice President of the Republic of India is elected for a term of 

7 C. V. H. Rao, "The President and Parliament," in A. B. Lal, ed., 
The Indian Parliament (Allahabad, 1956), p. 226. 

s J. P. Suda, Indian Constitlllional Development and National Movement 
(Meerut, 1951), p. 575. 

9 G. N. Joshi, The Constitution of India (3rd edition, London, 1954), 
p. 123. 
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:five years by the members of both Houses of Parliament. In the event 
of a vacancy in the office of President as a result of death, resignation, 
or removal from office, the Vice President shall act as President, but 
only until a new President is elected, which must be within a period of 
six months following the vacancy in that office. The Vice President is 
also ex officio Chairman of the Council of States. 

Obviously the Vice President of India has rather limited functions 
and almost no real powers, unless he is called upon to act as President; 
but again much depends on the personal equation. India has had a 
most distinguished Vice President, Dr. Sarvepalli Radhakrishnan, one 
of the world's leading philosophers, who has given prestige' and dignity 
to the office. He has presided over the deliberations of the Indian 
Council of States with grace and charm, and often with wit. While 
he has not always observed strict parliamentary procedure, his personal 
influence and prestige have more than compensated for any departures 
from normal practices. He has been a disinterested adviser, confidant, 
and friend to Dr. Prasad and Nehru, and to others in high positions 
in the Government and in Indian life generally. Perhaps this is his 
greatest contribution. 

The Prime Minister and the Council of Ministers 

Consecutive paragraphs of Article 75 of the Indian Constitution 
contain the following provisions regarding the Council of Ministers: 

The Ministers shall hold office during the pleasure of the President. 
The Council of Ministers shall be collectively responsible to the 
House of the People. 

These and other provisions of the Constitution, plus certain ambiguities 
and omissions, have Jed some students of Indian government and 
politics to suggest that there is some confusion as to the precise role 
of the Council of Ministers and as to the relation of its head, the 
Prime Minister, and its members to the President. There is the 
further question of the real degree of responsibility of the Council to 
the Parliament. In the light of the political experience under the 
British and the intent of the framers of the Constitution, however, 
there can be little doubt that the Constitution was designed to provide 
India with a genuine system of parliamentary democracy, in which the 
Council of Ministers would be in fact responsible to the Parliament 
and in which the Prime Minister would be the de facto head of the 
Indian executive. . 

In the actual operations of the Government of India under the 
Constitution the Council of Ministers has functioned with relation 
to the symbolic head of the State, the President, in a manner which 
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has encouraged respect for the high office of the Presidency without 
detracting from the real powers of the responsible executive, but it 
has not been controlled by the Parliament to a degree which would 
seem desirable in a healthy parliamentary system, and it has been 
dominated by the Prime Minister to an extraordinary degree. 

The reason for the dominance of the Prime Minister is obvious, for 
the Prime Minister since independence - and even before under the 
Interim Government - has been Jawaharlal Nehru. Nehru has been 
much more than Prime Minister of India, important as that role has 
been; he has been a leader of the Indian "revolution," which he 
interprets in economic and social as well as in political terms, the 
political heir of Gandhi, the leader of the dominant political organiza­
tion, a charismatic leader par excellence, the very symbol of the new 
India. Important and able men have held ministerial posts, but with the 
exception of Vallabhbhai Patel, who served as Deputy Prime Minister 
until his death in 1951, no one has really shared Nehru's authority. 

The Council of Ministers is composed of Ministers who are members 
of the Cabinet, Ministers who are not members of the Cabinet, known 
as Ministers of State, and Deputy Ministers. The Ministers and 
Deputy Ministers, of course, head the great departments of the 
Indian Government. In 1957, for example, the Government was 
divided into the following ministries and departments: External 
Affairs, Defense, Finance, Home Affairs, Law, Commerce and In­
dustry, Steel, Mines and Fuel, Railways, Transport and Communica­
tion, Labor and Employment, Food and Agriculture, Irrigation and 
Power, Education and Scientific Research, Health, Information and 
Broadcasting, Works, Housing and Supply, Rehabilitation and Minority 
Affairs, and Community Development. Special mention should also 
be made of the separate departments of Parliamentary Affairs and of 
Atomic Energy, and of the Planning Commission, which is concerned 
with one of the most vital aspects of Indian policy, the work of 
economic planning and development. An analysis of the organization 
and functions of each of these ministries and agencies would throw 
much light on the actual scope and work of government in lndia.10 

The Indian Parliament 

In the vast circular Parliament House in New Delhi, with its scores 
of marble columns, the Parliament of India sits. This central law­
making body consists of the President and two Houses. The Upper 

1° For a detailed description of the organization and functions of the 
ministries, departments, and other branches of the Government of India, 
see The Indian Institute of Public Administration, The Organisation of 1/ze 
Government of India (Bombay, 1958). 
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House is known as the Rajya Sabha, or the Council of States, while 
the Lower House is called the Lok Sabha, or the House of the People. 
The relations between the two Houses are roughly comparable to 
those between the British House of Lords and House of Commons. 
The procedures followed in the Indian Parliament are based on those 
in the British Parliament. 

On the other hand, the Indian Parliament has not achieved in the 
political system of India a position of such central importance as has 
the British Parliament in the British parliamentary system. This is due 
to many factors, including the relative lack of experience of the 
Indian Parliament and of most of its members, the absence of deeply 
rooted conventions, the limitations placed upon it under the Constitu­
tion, and its actual subordination to the strong personality of the 
Prime Minister and to the central organs of the Congress Party, which 
has a top-heavy representation in the legislative body. 

The Indian Parliament normally holds two sessions a year. Accord­
ing to the Constitution not more than six months may elapse between 
sittings. 

Council of States. The Council of States is limited in size to 250 
members. Twelve of the members are nominated by the President to 
represent the arts and professions - the Constitution specifically 
mentions "literature, science, art and social service." Not more than 
238 members represent the States. These members are elected by the 
elected members of the State Legislative Assemblies, with the rep­
resentation of each State determined roughly in accordance with pop­
ulation. The Council is not subject to dissolution, but approximately 
one third of its members retire every second year. Some of those 
whose terms expire are, of course, re-elected. As has been noted, the 
presiding officer of the Council, acting in an ex officio capacity, is the 
Vice President of India. When this office is vacant, or when the Vice 
President is absent, a Deputy Chairman, chosen from among the 
members of the Council, presides. 

Presumably the Council of States is a coordinate branch of the 
Indian Parliament, but it is in fact much less influential than the 
House of the People. Professor J. P. Suda calls it "one of the weakest 
second chambers in the world, weake,r than even the House of Lords."11 
As in the British Parliament, all money bills must originate in the 
House of the People, and in case of doubt whether a measure is a 
money bill or not the Speaker of the House alone decides. If the two 
Houses differ on any bill, the differences are resolved in a joint sitting, 
in which each member of each House has one vote. This obviously 
gives the advantage to the House of the People, which is twice the 

11 Suda, Indian Co11stitutio11al Developme11t and National Movement, p. 
604. 
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size of the Council of States. Practically all the members of the 
Cabinet, including Nehru himself, sit in the House of the People, 
although occasionally they may meet with the Council of States. 
The Council does not function effectively as a delaying and revising 
chamber. It seldom suggests revisions in bills sent to it from the 
House of the People, and very few of the suggested revisions are 
adopted by the House. While its members are chosen on a different 
basis from the members of the Lower House, and while presumably 
these members represent the States of the Indian Union, there is little 
difference in age, experience, background, and outlook between mem­
bers of the two Houses. As Morris-Jones has noted, "Composed of men 
similar to those who sit in the House of the People, the Council has, 
not surprisingly, failed to evolve a distinct role for itself."12 

Most democratic states of the world have bicameral legislatures, 
but in many of these states there is growing criticism of the upper 
chamber. In India doubts about the value of the Council of States 
were voiced even during the debates on the draft Constitution in the 
Constituent Assembly. On one occasion Dr. Ambedkar, the famous 
spokesman of the "untouchables" of India who served as chairman of 
the committee which drafted the Constitution, stated: "I cannot say 
that I am very strongly prepossessed in favour of a second chamber. 
To me it is like the Curate"s egg- good only in parts."13 In the 
opinion of Professor M. P. Sharma "the Council of States does not 
seem to have been created with any particular purpose beyond bringing 
the Constitution in line with the prevailing fashion of bicameralism. 
In our country, the credit of second chambers has at no time been high, 
and it will not be surprising if the Council of States lives simply to serve 
as one of the ornamental parts of the Constitution."H Many members 
of the Council have expressed impatience over the limitations imposed 
upon them, and criticism of the Council seems to be growing. It seems 
unlikely, however, that it will be abolished. 

While it is undoubtedly a weak upper chamber, as are most upper 
chambers, the Indian Council of States does serve a number of useful 
functions, although perhaps not as effectively as its advocates expected. 
While it has not functioned well as a delaying and revising chamber, 
which presumably should be one of its major contributions, it has been 
an active body. During the lifetime of India's first Parliament, from 
1952 to 1956, the Council of States, in fifteen sessions, dealt with 
363 bills. One hundred and one bills - 69 Government bills and 32 

12 W. H. Morris-Jones, Parliament in India (Philadelphia, 1957), p. 257. 
This is by far the most thorough and objective study of the Indian Parliament. 

13 Constituent Assembly Debates, VII, 1317. 
1-1 M. P. Sharma, The Govemmellt of the Indian Republic (Allahabad, 

1951), p. 147. 
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private members' bills - originated in the Council. Among these were 
four important social measures - the Hindu Marriage Act, the Hindu 
Minority and Guardianship Act, the Hindu Succession Act, and the 
Hindu Adoptions and Maintenance Act - which formed vital parts 
of the so-called Hindu Code Bill. "The Council of States thus took 
credit for enacting what might perhaps rightly be claimed to be the 
most important social reform measures affecting the vast majority of 
the people of India."15 During the same fifteen sessions of the 
Council no less than 12,733 questions were admitted; 6,572 were 
answered orally, together with 34,839 supplementary questions. 
Twenty-one Governmental resolutions were adopted in the Council. 
Forty-one private members' resolutions were discussed, and four were 
adopted. 

The level of discussion and debate in the Council of States has been 
consistently high. It is a more orderly but no less interesting assembly 
than the House of the People. Some of the speeches of its members, 
such as those of Pandit H. H. Kunzru on the Preventive Detention Act 
in 1952, are worthy of comparison with the best efforts in the House 
of the People, and really probe to fundamentals. Debates on foreign 
affairs are frequently held in the Council, and are usually of a high 
order. This was true of the debates on international developments 
in August, 1954, and on the Sino-Indian border disputes in 1959. 

House of the People. According to the Representation of the 
People Act of 1950, membership in the House of the People was 
fixed at no more than 496 members, with all members except nine, 
at most, to be elected by universal, direct suffrage, and with each 
member to represent at least 75,000 and no more than 500,000 people. 
The President was authorized to nominate one member for the 
Andaman and Nicobar Islands, six members for Jammu and Kashmir 
(until a regularly constituted Legislative Assembly was set up), and 
two members for the Anglo-Indian community, if this community 
received no representation in the regular voting. While the principle 
of separate electorates was not recognized, certain seats were reserved 
for a period of ten years for Scheduled Castes, Scheduled Tribes, and 
the Anglo-Indian community. Membership in the House of the 
People, which officially became known as the Lok Sabha in 1954, is 
now limited to 500. The normal life of the House is five years, 
although it may be dissolved by the President at any time, in accordance 
with the usual practice in a parliamentary system, and its life may be 
extended for no more than one year at a time if the President proclaims 
a national emergency. 

The presiding officer of the Lok Sabha is the Speaker. This im-
15 P. Vijayaraghavan Second Chamber of the Indian Legislature (un­

published Ph.D. dissert~tion, University of Saugar, 1960), p. 187. 
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portant office has been held by two able men, G. V. Mavalankar until 
his death in February, 1956, and then M. Ananthasayanam Ayyangar, 
who had served as Deputy Speaker. Mavalankar was a great Speaker, 
one of the ablest in the Commonwealth countries. He had had many 
years of experience as a presiding officer, and he carried out his duties 
in the Lok Sabha with firmness, efficiency, and studied fairness. He 
was highly respected, not only by the Congress members of the 
House - he had been identified with "the Congress Party - but by the 
opposition M. P.'s as well. Ayyangar is a different kind of person, 
less firm and formidable but in his own way effective. He too had had 
extensive experience as a presiding officer, in the Legislative Assembly 
in his native state of Madras as well as in the Lok Sabha. The present 
Deputy Speaker, Hukam Singh, is a quiet, gentlemanly Sikh, a lawyer 
and judge by profession, who is a former President of the Akali Dal, 
the main Sikh political organization. 

I. Committees of the House. Much of the work of the Lok Sabha is 
done through various committees. From the time of their introduction 
into the Central Legislative Assembly in I 922, until March, I 952, the 
various central legislative bodies which functioned under British rule 
or after independence had a well-developed system of advisory stand­
ing committees. After the first general elections in I 951-52 the 
Nehru government decided that standing committees should be 
abolished. In reply to criticism of this decision the Prime Minister 
"explained that these committees had been formed in quite different 
conditions and that they would now have 'no meaning.' They belonged 
to a different system of institutions from those now in existence, and 
in any case they had proved of little use in recent years."16 

Although standing committees do not exist in name, the House of 
the People does rely upon various kinds of committees for the dis­
charge of much of its day-to-day work. These committees fall into 
three categories: ( 1) general committees concerned primarily with 
the organization and powers of the House, such as the Committee 
on Rules, the Business Advisory Committee, and the Committee on 
Government Assurances; (2) legislative committees, chiefly select 
committees appointed for the consideration of particular bills and 
committees on petitions, resolutions, and subordinate legislation; and 
(3) the finance committees, notably the powerful Committees on 
Public Accounts and on Estimates. 

The Committee on Government Assurances, established in Decem­
ber, 1953, appears to be "a wholly Indian invention." Its terms of 

16 Morris-Jones, Parliament in India, p. 310. See also Norman D. Palmer 
and Irene Tinker, "Decision Making in the Indian Parliament," in Richard 
L. Park and Irene Tinker, eds., Leadership and Political Institutions i11 India 
(Princeton, N.J., 1959), pp. 122-123. 
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reference are sweeping ones: "The functions of the Committee are to 
scrutinise the assurances, promises and undertakings, etc., given by 
Ministers from time to time on the floor of the House and to report 
on (a) the extent to which such assurances have been implemented; 
and (b) where implemented, whether such implementations have taken 
place in the minimum time necessary for the purpose." The rationale 
of this unique committee is thus explained by Professor N. Srinivasan: 

It is common experience that when criticised Governments are 
profuse in their assurances that mistakes pointed out will not be 
repeated, that reparation would be made for any injuries and wrongs 
complained of and that steps would be taken to implement some 
particular policy. But no means or machinery exist in democratic 
countries to enforce the fulfilment of such assurances other than 
the continued interest of private members. The Committee on 
Government Assurances ... is an attempt to provide such machin­
ery.11 

Because there is a considerable body of delegated legislation in India, 
the work of the Committee on Subordinate Legislation, also established 
in December, 1953, is particularly important. The main function of 
the Committee is to study all such delegated legislation and to report 
to the Lok Sabha "whether the powers delegated by Parliament have 
been properly exercised within the framework of the statute delegating 
such powers." 

The Public Accounts Committee not only checks the audit reports 
of the Comptroller and Auditor General and other records and 
operations for technical irregularities, but it also is interested in any 
evidences of waste, corruption, inefficiency, or operational deficiencies 
in the conduct of the nation's financial affairs. It is thus "Parliament's 
watchdog and guardian of the people against official negligence or 
corruption." Its reports are important documents. 

According to the Rules of Procedure of the Lok Sabha the function 
of the Estimates Committee is to "examine such of the estimates as may 
seem fit to the Committee and to report what, if any, economies 
consistent with the policy underlying these estimates may be effected 
therein, and to suggest the form in which the estimates shall be 
presented to Parliament." The Committee has taken a broad view of 
its functions, and has not hesitated to make studies and recommenda­
tions affecting the whole field of administrative organization and policy. 
For this reason its many substantial reports have been more than 
technical studies. Some of these reports, such as the ninth report on 
"Administrative, Financial and Other Reforms," have been major 

17 N. Srinivasan Democratic Govemme11t itz India (Calcutta, 1954 ), 
pp. 260-261. ' 
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contributions to public administration in India. W. H. Morris-Jones 
has called attention to the broader contr.ibutions of the Committee: 

To a very real extent, this type of committee, inspired as it is by 
the idea not simply of economy nor even of efficiency alone but 
also of acting as a check against an oppressive or arbitrary executive, 
achieves a special significance as a substitute for a real Opposition. 
Indeed, it may well be that in an underdeveloped country - in 
which there is a wide measure of agreement not only on goals but 
also on methods - this kind of arrangement may be more suit­
able .... Finally, it must be noted that the Estimates Committee, 
perhaps more than the Public Accounts Committee, performs two 
tasks of quite special importance in India. In the first place, it is 
a most valuable training-ground for members of the House .... In 
the second place, the reports of the Committee have a great educa­
tive value inside the House and also outside. They can help greatly 
to build up that layer of informed public opinion which is so 
urgently needed if the gap between rulers and ruled is to be closed.18 

2. Procedure in the House. Within the broad framework of powers 
and responsibilities specified in the Constitution the Parliament of 
India functions according to rules of procedure which are similar to 
those in the British Parliament. A bill is introduced in the House of 
the People through the usual British procedure of three readings, 
with the first reading largely by title only, the second the stage of 
debate and detailed consideration, and the third a general discussion 
usually leading to a vote, by viva voce or by division. Between the 
first and second readings a bill may be referred to a select committee, 
although in India this practice is usually followed on important bills 
only. In the British Parliament more bills are referred to select 
committees, and consideration by these committees comes after and 
not before the second reading. 

Question time is an important feature of the work of both Houses of 
the Indian Parliament. It takes place every day during a session in 
the Lok Sabha and four days a week in the Rajya Sabha. The 
procedure of the question period is patterned after that followed in 
the British House of Commons. Hundreds, even thousands, of written 
questions are filed with the Speaker at every session, and many more 
oral supplementary questions are entertained. The question period 
is usually the most interesting and lively part of the meetings of the 
Parliament. It puts the Ministers and other governmental spokesmen 
on their merit, and it provides Nehru himself with one of his best 
opportunities for generalship and for discussion of issues of public 
interest. It also gives the opposition members of the Parliament their 

1s Morris-Jones, Parliament in /11dia, pp. 307-308. 
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best opportunity to force the Government, backed by an overwhelming 
majority in the House, to pay some attention to them and to defend 
itself against criticisms. Twice a week in the House, whenever time 
permits, a half hour is allotted late in the afternoon for discussions 
of topics of national importance which have been the subjects of 
questions. 

Most of the bills that are introduced arc, of course, Government 
bills. Very little time is allowed for the introduction of private 
members' bills, and very few of the private bills that arc considered are 
approved. Opposition members may influence legislation by putting 
questions in the question period, by participating in debates on Gov­
ernment bills, and by membership on select committees, finance 
committees and other committees of the House, but they have little 
chance of pushing through any legislation of their own. 

To be officially recognized by the Speaker as an opposition group, 
a party or coalition of parties must have at least fifty members in the 
Lok Sabha. No opposition party has come even close to this figure 
to date, whereas membership in the Congress Party has ranged between 
350 and 400 members in a House of approximately 500. When Dr. 
Shyama Prasad Mookerjee, one of the most powerful parliamentarians 
India has seen, was a member of the Lok Sabha as leader of the Jan 
Sangh, he was recognized as leader of a rightist coalition known as 
the Democratic Nationalist Party, but even this coalition was unable 
to command fifty seats. The Praja Socialist Party has attempted to 
form a Parliamentary coalition in order to gain recognition as an 
official opposition group, but this effort too has not been productive. 
The largest single opposition group in the Lok Sabha in the present 
Parliament is the Communist Party, but this party has fewer than 
thirty members and only a few of its really top leaders, such as S. A. 
Dange, are M.P .'s. 

Powers and Functions of Parliament. The Parliament of India 
has rather extensive powers and performs a variety of important func­
tions. Its main function, of course, is as India's chief lawmaking body. 
Its functions in this respect are limited legally by the federal nature 
of the Indian Republic and by the power of the Supreme Court to 
declare Parliamentary legislation of most types unconstitutional. It 
is further limited in an extra-legal way by the degree of real control 
over it which is exercised by the Prime Minister and the chief organs 
of the Congress Party. It has some constituent powers. It is authorized 
by the Constitution, for example, to alter the boundaries of a State, 
and it has reorganized the Indian States in a major way by ordinary 
legislation. A majority of the total membership in each House may 
amend the Constitution, with the President's assent, except in certain 
vital matters, in which case amendments proposed by the Parliament 
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must receive the assent of at least half of the State legislatures. Since 
the Council of Ministers, i.e., the de facto executive of the Indian 
Republic, is "collectively responsible to the House of the People," "we 
can say that it is the character of the House of the People which will 
determine the character of the government of the day."19 As we 
have seen, the House has control over the nation's finances, and in 
this vital area the Government must therefore obtain the cooperation 
and approval of the House. 

The Indian Parliament is the country's major deliberative body. It is 
here that important problems of domestic and foreign policy are 
debated and passed upon, and while much of the discussion is carried 
on in camera, in the councils of the ruling party and in Parliamentary 
committees, the major issues sooner or later come before the Parlia­
ment for public discussion and debate. In spite of the widespread 
illiteracy and concentration on matters of local concern, increasing 
interest has been shown in the deliberations of the Parliament. When 
any important measure is being discussed, crowds of people try to get 
into the few seats in the gallery of the House of the People or the 
Council of States, the Parliamentary discussions are printed almost 
verbatim in leading newspapers, and the Parliament seems to feel 
stimulated to look upon itself as a true forum for the consideration 
of major issues of national policy. It serves as a means of ventilating 
the grievances of the public. Even though the opposition is weak 
and divided, the value of this function should not be minimized. On 
some occasions, when public opinion seemed to be well ahead of the 
Government, this fact has been most effectively dramatized in the 
Indian Parliament and has eventually had some bearing on Govern­
ment policy. This was the case immediately after the Russian sup­
pression of the uprising in Hungary in 1956, and after the Chinese 
suppression of the revolt in Tibet and the Chinese moves along the 
borders of India in 1959. Generally speaking, however, the opposi­
tion has had little success in changing Government policy. As Dr. 
Lanka Sunderam, a leading Independent M.P., has remarked, "in 
the Lok Sabha there are few recorded instances when Government 
has acceded to the demands of the Opposition, and each such measure 
is something to be cherished."20 

Undoubtedly Parliament serves a most important function by 
providing a training ground for national leaders, and by giving such 
people practical experience in the workings of parliamentary democ­
racy. This is an especially important function in India, where 

19 Suda, lndia11 Co11stit11tio11al Development a11d National Movement, 
p. 602. 

20 Lanka Sunderam, "The Role of An Independent Member," in Lal, ed., 
The !lldia11 Parliament, p. 67. 
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democracy is not deeply rooted, where the responsibilities of in­
dependence are just beginning to be understood, and where relatively 
inexperienced people are charged with vast responsibilities. In the 
first Indian Parliament, from 1952 to 1956, more than 55 per cent 
of the members had had no previous legislative experience.21 The 
members of the second Parliament were even more inexperienced. 

Language is an added problem in the Parliament. Article 1 20 of the 
Constitution states that the business of the Parliament shall be con­
ducted in Hindi or in _English, but it also provided that the Speaker 
could "permit any member who cannot adequately express himself in 
Hindi or in English to address the House in his mother tongue." This 
provided an opportunity for a babel of tongues and for mutual in­
comprehensibility in the proceedings of the Parliament. Most of the 
M.P.'s can speak English or Hindi, or both, but many of those from the 
South and from tribal areas and other parts of the country cannot and 
many of those who can refuse to do so for reasons of local pride or 
aversion to the idea of using a foreign language or a North Indian 
tongue.22 

The conditions under which the Indian M.P.'s have to work impose 
further handicaps. "They are not only inexperienced; they are also 
poorly educated, poorly paid, and usually in straitened circumstances. 
They lack adequate staff assistance, and they receive little help in 
research and preparation of speeches and reports. Moreover, many 
M.P.'s do not even make good use of the facilities at their disposal. 
It is difficult for them to find the time or the opportunity for serious 
reflection or study; their ways of life as well as their living arrange­
ments make them easy prey for hordes of people who may flock about 
them at all hours. Often they are out of touch with their constituents, 
who in any event, if they have any interest in politics at all, are 
probably more interested in their representatives to local bodies and 
the state assemblies than in their representatives in far-off New 
Delhi.''23 

It is difficult to assess the precise role of the Parliament of India in 
the Indian governmental system. It is the chief lawmaking agency, 

21 Morris-Jones, Parliament i11 India, p. 117 (Table V). 
22 Most of the speeches and other statements in the House of the People 

are still made in English, but the use of Hindi is growing. During the five 
sessions of the House from 1952 to 1954 the average number of minutes of 
Hindi reporting per day varied from 34 to 58. Speeches made in Hindi 
are published in Hindi, without English translation, but a Hindi edition 
of th? debates is issued, together with an English edition. The distinguished 
Mushm, Maulana Azad, who was Minister of Education until his death in 
1958, always spoke in Urdu in the House, although he also spoke English 
fluently. See Morris-Jones, Parliament in India, pp. 144-146. 

23 Palmer and Tinker, in Park and Tinker, eds., Leadership and Political 
Institutions in India, pp. 135-136. 
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but it does not really make the basic decisions. Certainly it does not 
yet play the central role which would be expected in a parliamentary 
system. Some critics have maintained that it is "no more than Pandit 
Nehru's durbar," and it is true that the Prime Minister and a handful 
of leading figures in the Congress Party make most of the basic deci­
sions, which the Parliament, if called upon, will almost automatically 
approve. The Congress Parliamentary Party, which has such a pre­
ponderance of strength in both Houses of the Parliament, is clearly 
subordinate to major agencies of the Party, notably the Working 
Committee, and to Nehru himself. 

With all of these limitations, however, the Parliament of India, 
especially the Lok Sabha, has functioned with remarkable effectiveness, 
and it has established itself as an indispensable part of the governmental 
machinery. Nehru has been an active participant in its proceedings, 
and he has paid great deference to it. He has helped to establish 
strong foundations for the continuance of parliamentary rule in India. 
Future Prime Ministers, who will be men of lesser stature and influence, 
will inevitably have to pay even greater attention to the Parliament. 
"There are abundant reasons to believe that, even in the Congress 
Party, the support that the Prime Minister enjoys will be subject to 
the overall consent of Parliament. A major political revolution has 
thus appeared almost as a convention."24 

The Supreme Court of India 

Unlike the United States, India has a single judicial system, not a 
system of dual courts, with the Supreme Court at the head of the 
judicial hierarchy, with High Courts in each of the states, and with 
district courts and other subordinate courts in the local areas of 
government. In framing the judicial provisions of the Constitution, 
special attention was paid to the practice in the United States as well 
as in Great Britain and other countries, and decisions of the Indian 
Supreme Court frequently cite decisions of the Supreme Court of the 
United States.~5 After considerable discussion the framers of the 
Constitution did not adopt a due process of law clause, along the 
Jines of the American model, but at least two articles of the Constitu­
tion use words suggestive of due process. Article 21 declares that "No 
person shall be deprived of his life or personal liberty except according 
to procedure established by law," and Article 31 (1) states that "No 

24 "The Stature of Parliament," The Eastcm Eco110111ist, XXXI (Dec. 5, 
1958), 849. 

2s "In recent times, the influence of American Constitutional Law and 
of American political thought is making itself felt increasingly." K. Lipstein, 
"The Reception of Western Law in India," llltematio11al Social Science 
Bulletin, IX (1957), 95. 
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person shall be deprived of his property save by authority of law." 
In the famous case of Gopalan v. Madras the Supreme Court of India 
rejected a contention that Article 21 was the equivalent of the 
American due process clause, but Justice William 0. Douglas of the 
United States Supreme Court, who has written a brilliant comparative 
analysis of the legal systems of India and the United States, has 
observed: "I discern in Indian judicial decisions a flavor of due 
process when it comes to questions of substantive law.'"26 A prelimin­
ary draft of the Constitution contained a provision specifically relating 
to judicial review, but this was omitted in the final text. There can be 
no question, however, that judicial review is a significant prerogative 
of the Indian judiciary, and that the Supreme Court exercises a wide 
jurisdiction in this area. 

According to the Constitution the Supreme Court of India was to 
consist of a Chief Justice and not more than seven other judges. 
Parliament was authorized to change the number of judges, and has 
done so. The present number is ten, in addition to the Chief Justice. 
The Chief Justice and other judges are appointed by the President of 
India, "after consultation with such of the Judges of the Supreme 
Court and of the High Courts in the States as the President may deem 
necessary," and the Chief Justice "shall always be consulted" in the 
case of appointments of other members of the highest court. 

The Court has three main kinds of jurisdiction: original, appellate, 
and advisory. Its original jurisdiction extends to any dispute ( 1) 
between the Government of India and one or more States; (2) between 
the Government of India and any State or States, on one side, and 
one or more States on the other; and (3) between two or more States. 
Its appellate jurisdiction extends to three types of cases, namely 
constitutional, civil, and criminal. In these types of cases, under 
certain conditions, appeals may be made from any High Court to the 
Supreme Court. The President may refer a question of public im­
portance to the Court for its consideration, and the Court, if it so 
chooses, may submit an advisory opinion to the President. According 
to Professor Charles Alexandrowicz, a leading authority on Indian 
constitutional law, the first advisory opinion of the Indian Supreme 
Court, dealing with the delegation of legislative authority, "after 
Gopalan's case is the second fundamental pronouncement of the 
Court on the Constitution as such."27 

26 William 0. Douglas, We the Judges: Studies in American and Indian 
Constitutional Law from Marshall to Mukherjea (Garden City, N.Y., 
1956), p. 28. 

27 Charles H. Alexandrowicz, Constitutional Developments in India 
(London, 1957), p. 5. For the text of this advisory opinion see Reference 
under Article 143, 14 Supreme Court Journal 527. 
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Located in the splendid new Supreme Court building in New Delhi, 

which also houses a magnificent legal library and the Indian Law 
Institute, an important legal research agency, the Supreme Court of 
India has won an enviable place for itself in the Indian constitutional 
system. It has invariably been composed of able judges, and its deci­
sions have been of real importance. This is true in spite of the fact that 
its sphere of competence can be, and has been, limited by the Indian 
Parliament and is restricted in certain other ways under the Constitu­
tion. Many of its most important judgments on constitutional issues 
have related to the interpretation of Article 14, guaranteeing equality 
before the law, Article 19, guaranteeing important freedoms to the 
individual, and Article 31, regarding property rights. The Preventive 
Detention Act, first enacted in 1950, and renewed subsequently, has 
given rise to a number of cases which have come before the Supreme 
Court. The best known of these cases was that of Gopa/an v. Madras.28 

A. K. Gopalan, then the leader of the Communists in the House of 
the People, was arrested and confined under this Act, and he brought 
legal action for release on the ground that he had been deprived of his 
rights as a citizen under Articles 14 and 19. The Supreme Court, in 
a historic decision, which Professor Alexandrowicz has called "the 
first great pronouncement of the Supreme Court of India on the 
Constitution generally,"'29 denied Gopalan's claim and upheld the 
Government's action. 

Article 31 of the Constitution provided for compensation for any 
property "acquired for public purposes," but it apparently gave the 
Parliament full authority to fix the amount of the compensation. Soon 
after the Constitution went into effect, various questions arose regard­
ing the propriety and legal authority for land reform programs enacted 
by some of the States, with the strong encouragement of the federal 
Government. The Constitution (First Amendment) Act of 1951 
modified and clarified Article 31 by stating clearly that no law for 
the acquisition of property by any State should be declared void on 
the ground that it was inconsistent with Article 31. A number of 
Supreme Court cases upheld the claims of former land-holders that 
their property had been taken from them without just compensation. 
Nehru maintained that the Supreme Court should not attempt to act 
as a "third House of Parliament," and the Government pushed through 
the Constitution (Fourth Amendment) Act in 1955 providing that 
the question of the reasonableness of the compensation was no longer 
justiciable. Many Indian and foreign students of Indian constitutional 
law have criticized this amendment, but others have argued that the 
amendment was necessary to clarify the intent of the framers of 

28 1950 Supreme Court Journal 174-311. 
29 Alexandrowicz, Co11stitutio11a/ Developments i11 India, p. 5. 
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Article 31 and to insure that important measures of social reform are 
not blocked by judicial decisions.30 

The Public Services 

In one respect, at least, India was probably more fortunate than any 
other formerly dependent territory which has achieved independence. 
It inherited from the British period an elaborate and well-organized 
administrative structure and a variety of Imperial Services, manned 
by well-trained men. At the head of these services was the Indian Civil 
Service, the "steel frame" of the British Indian administrative system. 
Even today, although their ranks, never numerous, have been 
decimated by death, resignation, and assignment to other duties, and 
although all of the British I.C.S. Officers save one or two have gone, 
former I.C.S. Officers hold many of the administrative posts of highest 
responsibility and prestige, both in the Centre and in the States. 

The successor to the I.C.S. is the Indian Administrative Service, 
which has more members and far less prestige than the old Indian 
Civil Service. Its members are recruited from among the most 
promising young Indians who hold a university degree, through a 
system of examinations; they are carefully trained at an in-service 
training school, now located in Mussoorie; they serve an apprentice­
ship at the Centre and in the States, including at least one assignment 
with a District Officer and with increasing frequency with officials of 
the Community Development Program. After their probationary period 
they then receive more responsible assignments. 

The Public Services of India consist of two broad groups, the 
Defense Forces and the Civil Services. The Constitution says nothing 
about the recruitment, training, or conditions of service of members 
of the armed forces; but many of the officers appointed to the 
National Defense Academy, the Military College, the Indian Air Force 

30 In his Tagore Law Lectures at the University of Calcutta in July, 1955, 
Justice Douglas said: "Whatever the cause, the 1955 amendment casts a 
shadow over every private factory, plant, or other individual enterprise in 
India. The legislature may now appropriate it at any price it desires -
substantial or nominal. There is no review of the reasonableness of the 
amount of compensation. The result can be just compensation or confisca­
tion - dependent wholly on the mood of the Parliament." D~uglas, We 
the Judges, p. 296. Professor Alexandrowicz holds a different view: "It is 
difficult for the reader of the Fourth Constitutional Amendment Act to 
escape _the conclusion that it simply aims at restoring to some extent what 
was laid down by the Constituent Assembly but changed by judicial 
interpretation. . . . The Constitution has in fact not been changed much 
but rather redrafted in order to reflect better the original intentions of the 
constitution-makers." Alexandrowicz, Co11stitutio11al Developments i,z llldia, 
p. 94. 



THE CENTRAL GOVERNMENT 131 
Flying College, and to the commissioned ranks of the Indian Navy 
are appointed in consultation with the Union Public Service Com­
mission, after examinations conducted by the Commission. 

The Civil Services may be divided into three main categories: the 
All-India Services, the Union Services, and the State Public Services. 
Although the Parliament is authorized by the Constitution to create 
other All-India Services, provided at least two-thirds of the members 
of the Council of States approve a resolution to this effect, the only 
All-India Services are those specified in Article 312 of the Constitution, 
namely the Indian Administrative Service and the Indian Police 
Service. Union Services include services in various administrative 
departments of the Government of India, such as the Foreign Service, 
the Audits and Accounts Service, the Customs and Excise Service, the 
Defence Accounts Service, the Railway Accounts Service, the Income 
Tax Service, and the Postal Service. There are also several engineering 
and ministerial services. Members of the State Public Services are 
usually appointed by the Governor on the recommendation of the 
State Public Service Commission. Some of the highest posts in State 
administration, such as Divisional Commissioners, District Magistrates, 
Inspectors General of Police and Superintendents of Police may be 
filled by officers of the I.AS. or the Indian Police Service. 

Responsible for the main task of recruitment, training, and main­
taining high standards in the Indian Civil Services is the Union Public 
Service Commission. This body is the direct successor to the Public 
Service Commission which was established in 1926, as provided for in 
the Government of India Act of I 919 and as recommended by a Royal 
Commission on the Superior Civil Service in India (the Lee Commis­
sion). Public Service Commissions had also been set up in the nine­
teenth century, especially after 1853, when the British East India 
Company was deprived of its right to make nominations to the 
Covenanted Civil Service and a system of competitive examinations 
was first introduced. It is therefore not surprising that the Union 
Public Service Commission of independent India should follow pro­
cedures similar to those which had been developed in the British 
period under the supervision of similar bodies. 

The Constitution of India provided for the establishment of a 
Union Public Service Commission, consisting of an unspecified number 
of members to be appointed by the President, and of a Public Service 
Commission in each State, whose members were to be named by the 
Governor. There are now eight members of the Union Public Serv­
ice Commission, including the Chairman. Each member is appointed 
for a six-year term or until he reaches the age of 65, the compulsory 
retirement age. He is not eligible for reappointment. To maintain the 
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complete integrity of the Commission, the Constitution states that when 
be ceases to hold office the Chairman of the Union Public Service 
Commission "shall be ineligible for further employment either under 
the Government of India or under the Government of a State," and 
that other members of the Union Commission shall be similarly 
ineligible for any office except that of Chairman of the Union or of 
a State Public Service Commission. 

The Commission is an independent statutory body. Its relations 
with the Government of India are coordinated through the Ministry 
of Home Affairs, but it deals directly with other ministries and depart­
ments. It has a Secretariat of over 500 members, and its office is 
organized into five branches.31 

Article 320 of the Constitution specifies a wide variety of duties 
and functions for the Union Public Service Commission. It is charged 
with the conduct of examinations for appointment to the services of 
the Union and of the States; if requested by two or more States, it 
shall assist those States "in framing and operating schemes for joint 
recruitment for any services for which candidates possessing special 
qualifications are required"; it shall be consulted "on all matters 
relating to methods of recruitment to civil services and for civil posts," 
on principles to be followed in making appointments, promotions and 
transfers from one service to another, and on all disciplinary matters 
and claims affecting members of the civil services; it shall advise on 
any matter which the President may refer to it; it may be, and in fact 
bas been, given additional functions by the Parliament; and it shall 
submit an annual report to the President, who shall present it to the 
Parliament, together with a statement of his reasons for not accepting 
the advice of the Commission, if such cases have arisP-n. Almost 
invariably the advice and recommendations of the Commission have 
been accepted. 

India was fortunate indeed to inherit an administrative system which 
was characterized by high standards of integrity and efficiency and 
which gave an increasing number of Indians experience in the conduct 
of administrative affairs; but, as Dr. Paul Appleby has observed, this 
system was "designed to serve the relatively simple interests of an 
occupying power,"32 and it was not adequate, either in structure or 
in spirit, for the administration of a vast new country in the interests 
of the people of that country and not of a foreign power. The major 
weaknesses of the Indian administrative system are rather generally 

:H See Indian Institute of Public Administration, The Organisation of the 
Government of India, pp. 357-367. 

32 Paul H. Appleby, Public Administration in India: Report of a Survey 
(Delhi, 1953), p. 40. 
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recognized. They have been pointed out repeatedly by Indian students 
and practitioners of administration, notably A. D. Gorwala,33 and by 
foreign observers, including Dr. Paul Appleby, an American specialist 
in administration who, at the request of the Government of India, 
made two detailed surveys of public administration in India and 
submitted two much-discussed reports. These weaknesses are those 
of structure and of orientation. 

Dr. Appleby, a friendly critic who rated the Government of India 
"among the dozen or so most advanced governments of the world," 
stated that his "major over-all concerns" related to constitutional 
structure, which provides "chiefly for 'co-ordination' rather than for 
administration," to "the related but more extended diffusion of ad­
ministrative responsibility," a very major and pervasive weakness, and 
to "flexibility and future adequacy in administrative conceptions, 
terminology, structure and practices."3•1 He found that "administra­
tion" in India was conceived much too narrowly and formally and 
was "largely negative." He concluded that for all its merits the Indian 
administrative system was not adequate for the tasks ahead, and he 
recommended many fundamental changes. "The great achievements 
of recent years," he stated in his second report in 1956, "have been 
beyond the capacity of the Indian administrative system. By working 
key personnel very excessive hours, by giving special attention to a 
very disproportionate number of transactions, by stubborn persistence 
of programmatic officials in the face of frustration, great results have 
been achieved. There is an early limit, however, to what may be 
done in this fashion. It puts too much reliance on a very small number 
of individuals, whereas for a much larger achievement reliance must 
be on a greatly improved organizational performance of systematic 
character. "35 

One of the features of the Indian civil services which is constantly 
baffling to foreigners who are not familiar with the traditions and 
practices of these services is the remarkably limited number of per­
sonnel in the top ranks. One would think that a nation of over 
400,000,000 people, engaged in the major work of nation-building 
and development, would require the services of hundreds of thousands 
of highly trained administrative personnel in its higher services. 
Instead, the really top civil servants can be numbered in the hundreds. 

33 A. D. Gorwala, Report 011 Public Admi11istratio11 (Delhi, 1951), a 
report prepared for the Planning Commission. 

34 Appleby, Public Administration in llldia, pp. 8-9. 
35 Paul H. Appleby, Re-exami11atio11 of India's Administrative System 

with Special Reference to Administration of Government's Industrial and 
Commercial E11terprises (Delhi, 1956), p. 2. 
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Most university graduates in India aspire to careers in these top 
services, which have great prestige and which offer positions of relative 
security and at least a comparatively good standard of living in a 
country where other positions are hard to obtain; but few of the many 
thousands of Indian university-trained people who try to get into the 
higher civil services are successful. Each year only a handful of persons 
are taken into the Indian Administrative Service. The result is a 
great deal of frustration among the educated young Indians and a 
dearth of top administrative talent in the services. While "big gov­
ernment" suggests the evils of an inflated and entrenched bureaucracy, 
the fact is that the Government of India is a big government and must 
become even bigger if it is to discharge the many tasks imposed upon 
it in the crucial years ahead. For this reason Dr. Appleby warned 
in his second report: 

It is of the highest importance here that all leaders, in party, 
parliament and private life understand that the government must 
grow rapidly in size - in numbers employed and in annual costs -
and that this growth will be greater than, not less than, the estimate 
it is thought acceptable to publish .... The needs will be great in 
both the private and the public sectors, but the public need will be 
central and primary, limiting the capacity of the government to 
grow, and therefore limiting its capacity to achieve. In such a 
condition anything pretending to be precise forward planning is 
futile and unnecessary except as such planning is done in terms of 
enlarging the capacity to produce such personnel to an expanding 
maximum.36 

In view of the legacy .of the past and the tremendous demands that 
are now placed upon it, it is hardly surprising that, as Dr. Appleby 
pointed out, "the great achievements of recent years have been beyond 
the capacity of the Indian administrative system." This same observa­
tion could be made about the Government of India generally, including 
the Parliament, the Ministers, and the top leadership everywhere. The 
Government has significant achievements to its credit: it has carried 
on the affairs of the new nation through a difficult decade and a half; 
it has launched ambitious programs of economic development and 
social reform; it has maintained its authority and prestige in the face 
of many divisive forces; it has won respect for India abroad; it has 
been a working democracy-in-being, and it has given hope to those 
who want India to move forward in the democratic way. But it 
has yet to prove that it can gear itself adequately to the tremendou!! 
tasks of nation-building. 

36 Ibid., p. 10. 
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State and Local 

Government 

As the capital of a vast nation of more than 400,000,000 people, 
the city of New Delhi naturally occupies a uniquely conspicuous and 
important place in Indian political life. But New Delhi is not India. 
In many respects, like the capital cities of most states, it is quite 
unrepresentative of the country of which it is the capital. It is the 
seat of administration and government, but it not the "real India." 

That "real India" is to be found in the countryside, and particularly 
in the more than 550,000 villages where some 80 per cent of the 
people live. It is to be found in the districts, the major administrative 
units of rural India. It is to be found in the great cities - the old 
Presidential municipalities of Bombay, Madras, and Calcutta; the 
capitals of the former princely States such as Hyderabad and Mysore 
and Jaipur; industrial centers such as Kanpur and Ahmedabad and 
Jamshedpur; the capitals of India States today, such as Lucknow and 
Patna; the holy cities of the Hindus, such as Banaras (Varanasi) and 
Allahabad and Hardwar and Nasik and Puri, and of other faiths, such 
as Amritsar, the holy city of the Sikhs. Except for a cosmopolitan city 
like Bombay, this "real India" is less modern, less affected by Western 
ways, more influenced by caste and tradition, than is New Delhi. To 
the great majority of Indians, mostly illiterate, mostly tradition-bound, 
and mostly living in villages, New Delhi is far away, in a mental as 
well as a geographical sense. In fact, to most Indians the very concept 
of India as a nation is still one that has not been really grasped, and 
all efforts to inculcate this concept beat against walls of provincialism, 
casteism, regionalism, and lingualism, and hardly penetrate the little 
world in which most Indians dwell. 

135 
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However much New Delhi may dominate the country, administra­
tively and politically speaking, it must work in large measure with and 
through the various units of State and local government, which have 
more direct contacts with the masses of the people. In spite of the 
many unfederal features of the Indian federal system, these units of 
local government are by no means unimportant, or simply agencies of 
the national governmental apparatus. 

We have already noted the conflicting trends toward centralization 
and toward decentralization in Indian politics and administration. We 
have described the anomaly of a strong central government, made 
even stronger by the authoritarian traditions of India's political past, 
by the dominance of the Congress Party and the leadership of that 
Party, by the imperatives of the planned society, and by the general 
centralizing trends of modern times. This government as noted by ob­
servers such as Dr. Paul Appleby, is extraordinarily dependent on the 
States and on units of local government and often appears to function 
more as a coordinating body than as a central authority. The long hand 
of the Centre extends into every village and district in the country. It is 
extended not only for the things which the Indian people in the past 
have associated - and to a large degree still associate - with govern­
ment, such as taxes, police administration, and law and order, but also 
to help to provide the more positive services of a welfare state to 
peoples whose standards of life must be revolutionized before they can 
be regarded as really tolerable. At the same time the people are more 
familiar with local officials and local governmental units, which deal 
more directly with problems with which they are most concerned. 

In a developing country such as India the problems of government 
and of administration are exceedingly complex. These problems are 
both old and new. They include the usual tasks of government -
administration, taxation, protection, public services, justice, and the 
like - and also the new and enlarged tasks of a country seeking 
not only to raise minimum standards of livelihood in a most distressful 
land but also to implement ambitious programs of economic devel­
opment and social welfare. These enlarged tasks fall partly upon more 
or less conventional forms of government and administration, pat­
terned largely after institutions with which the people of India have 
been familiar for decades or even for centuries; they also fall upon 
new institutions, such as Community Development and National 
Extension Service blocks, or upon revitalized institutions of ancient 
origin, such as village panclzayats, which are charged with vital aspects 
of national planning and development. 

In this chapter we shall describe the more conventional forms of 
State and local government in India, with due attention to the ways in 
which these forms are being affected by or associated with the new 
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efforts in the development and welfare fields. In Chapter 8 we shall 
focus our attention on new patterns of government and administration, 
now in effect or seriously proposed, which are being associated with 
and which may in time partially supplant the more conventional 
forms. 

The States 

The major subdivisions of the Republic of India today are the 
fifteen States: Assam, Andhra Pradesh, Bihar, Gujerat, Jammu and 
Kashmir, Kerala, Madhya Pradesh, Madras, Maharashtra, Mysore, 
Orissa, the Punjab, Rajasthan, Uttar Pradesh, and West Bengal. It 
is possible that the N aga areas of northeastern India, which are now 
administered directly by the Central Government through the Gov­
ernor of Assam, may be created as a sixteenth State. Outside of 
the State boundaries are the Protectorate of Sikkim, and six centrally 
administered territories: Delhi, Himachal Pradesh, Manipur, Tripura, 
the Andaman and Nicobar Islands, and the Laccadive, Minicoy, and 
Aminidivi Islands. The major subdivisions of the State are the districts, 
of which there are more than 250 in India. Within the districts, 
some of which are divided into talukas or tahsils, the most important 
subdivision is the village, the basic unit of Indian rural administration, 
as well as of Indian life. The cities of India are under separate 
municipal administration. 

Federal-State Relations. As in any federal state, special attention 
should be given to the relations between the Central Government 
in India and the States. As has been pointed out, the Constitution 
lists many items on the Concurrent List. In dealing with these items 
a high degree of cooperation between the Centre and the States is 
obviously essential. An equally high degree of cooperation is like­
wise required in financial administration, in joint federal-State planning 
and in the coordination of programming and execution, in govern­
mental services, and in many other fields of activity. Large numbers 
of joint federal-State projects are being implemented, and these require 
the effective cooperation of the States. Various kinds of relationships 
between the Centre and the States should be examined, particularly 
political, administrative, legal and constitutional relationships. This 
is an important field of study, which has not been sufficiently explored. 

In the Central Government the Ministry of Home Affairs is charged 
with direct responsibility for administrative, financial, and economic 
problems of States, and the Minister for Home Affairs is chairman of 
each of the five Zonal Councils which were provided for in the States 
Reorganization Act ·of 1956; but every Ministry and every other 
branch of the Central Government has some responsibilities relating 
to the States. Their responsibilities extend even to matters which are 
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on the State List, such as the vital one of education, and their activities 
are often far more than advisory and coordinating. 

In 1954 the Government of India announced the establishment of 
a central Council of Local Self-Government, an advisory body with 
the Central Minister for Health as Chairman and with State Ministers 
for Local Self-Government and certain heads of village panc/zayats as 
members. According to the official announcement, "the Council will 
consider and recommend broad lines of policy, make proposals for 
legislation laying down patterns of development for the country as a 
whole, and examine the whole field of possible cooperation in local 
self-government matters. " 1 

Organization of the States, 1947-1956. We have already described 
the process by which the more than 500 Indian princely States were 
integrated with the Union of India, most of them even before in­
dependence on August 15, 194 7, and the process by which these 
States were subsequently reorganized and for the most part con­
solidated with each other and with the territories of the Indian Union 
which formerly comprised British India. These major tasks were 
carried out by the Ministry of States, created in July, 1947, under 
the brilliant and forceful direction of Vallabhbhai Patel until his 
death in 1951. By that time most of the work of integration and 
consolidation was over, although much still remained to be done in 
the area of "democratization." In January, 1955, the Ministry of 
States was merged with the Ministry of Home Affairs. Three of the 
former princely States - Hyderabad, Mysore, and Jammu and 
Kashmir - were kept intact:a:ncrthey became Part B States in the 
"Republic of India when the Constitution went into effect on January 
20, 1950. The other five Part B States - Madhya Bharat, Patiala and 
East Punjab States Union (PEPSU), Rajasthan, Saurashtra, and 
Travancore-Cochin - were formed by joining together other former 
princely States, large and small. 

In addition to the eight Part B States, the Constitution of 1950 
provided for nine Part A States - Assam, Bihar, Bombay, Madhya 
Pradesh, Madras, Orissa, the Punjab, United Provinces, and West 
Bengal - corresponding to ten Provinces of British India, and ten Part 
C. States -Ajmer, Bhopal, Bilaspur, Cooch-Behar, Coorg, Delhi, 
Himachal Pradesh, Kutch, Manipur, and Tripura. The list was amended 
almost immediately to change the name of the United Provinces to 
Uttar Pradesh, to omit Cooch-Bihar from the list of Part C States, and 
to add Vindhya Pradesh to this list. The Andaman and Nicobar Islands 
were listed in a Part D category. In 1953 the number of States was in­
creased to twenty-eight, when a separate State of Andhra was created 
out of the upper part of Madras State. 

1 lndiagram, No. 543, Sept. 24, 1954. 
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Part A and Part B States were regarded roughly as of equal status 

(Jammu and Kashmir was in a rather different status, because of the 
disagreement with Pakistan over this territory), but Part C States were 
definitely of lesser status, and were in fact administered by the President 
of India, through a Chief Commissioner or Lieutenant Governor. 
Executive power in Part A States was exercised by a Governor, 
appointed by the President of India; in Part B States the executive head 
- except in Jammu and Kashmir2 - was known as a Rakpramukh. 

The Reorganization of the States. Thus the Union of India - the 
Republic of India after 1950 - was a federation of unequal parts, 
unlike most federations. This arrangement was changed, however, in 
the States Reorganization Act of 19 5 6 and in the Constitution ( Seventh 
Amendment) Act of 1956, both of which went into effect on November 
1, 1956. 

The circumstances leading to the political reorganization of India 
have already been described.3 The reorganization was occasioned 
largely by the growing agitation for the creation of linguistic states, 
and the new map of India is organized mainly on a linguistic basis. 
The only major exceptions to the linguistic basis of reorganization, 
after November 1, 1956, were the States of Bombay, which was 
enlarged and not divided, and the Punjab, where the linguistic situation 
was complicated by other factors. After the reorganization the Indian 
Republic consisted of fourteen States of equal legal status - the 
distinction between Part A, Part B, and Part C States disappeared -
and six Union Territories - Delhi, Himachal Pradesh, Manipur, 
Tripura, the Andaman and Nicobar Islands, and the Laccadive, 
Minicoy, and Amindivi Islands -which are centrally administered. 

On May 1, 1960, yielding at long last to the continuing agitation 
among both the Marathi- and the Gujerati-speaking peoples of Bombay 
State, the Government of India divided Bombay into the two States of 
Gujerat, with a temporary capital at Ahmedabad, and Maharashtra, 
with its capital in the city of Bombay. This brought the number of 
Indian States to fifteen. In size these states vary from Madhya 
Pradesh and Rajasthan, each about 130,000 square miles in area, to 
Kerala, covering less than 10,000 square miles, and in population 
from Uttar Pradesh, whose population of approximately 70,000,000 
is greater than all but seven nations of the world, to Jammu and 
Kashmir, which has fewer than 5,000,000 people. 

2 In the latter part of 1952 the son of the former Maharaja of Kashmir, 
the Yuvraj Karen Singh, was elected as head of the State of Jammu and 
Kashmir by the Constituent Assembly of that State, under the title of 
Sadar-i-Riyasat. 

3 See above, pp. 106-108. See also Regionalism versus Provincialism: 
A Study i11 Problems of Indian Natio11al Unity, Indian Press Digests Mon• 
ograph Series No. 4 (Berkeley, Calif., December, 1958). 
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Zonal Councils. The States Reorganization Act of 1956 grouped 
the new States into five Zonal Councils. The Punjab, Rajasthan, 
Jammu and Kashmir, and the Union Territories of Delhi and Himachal 
Pradesh formed the Northern Zone; Uttar Pradesh and Madhya 
Pradesh were associated in the Central Zone; Bihar, West Bengal, 
Orissa, Assam, and the Union Territories of Manipur and Tripura 
comprised the Eastern Zone; Bombay and Mysore formed the Western 
Zone; and Andhra Pradesh, Madras, and Kerala were grouped together 
in the Southern Zone. The Zonal Councils arc advisory bodies; they 
"discuss and make recommendations to the Centre with regard to 
matters of common interest in the field . of economic and social 
planning, border disputes, linguistic minorities, inter-State transport 
and any matter arising out of the reorganization of States."·1 The 
central Minister for Home Affairs is chairman of each Zonal Council, 
whose other members are the Chief Ministers of the member States, 
who act as Vice-Chairmen by rotation for a period of one year, and two 
other Ministers of the States. Each Union Territory associated with the 
Councils is represented by not more than two members, one of whom 
is the Lieutenant Governor or the Chief Commissioner. A member 
of the Planning Commission, the Chief Secretaries of the States, and 
the Development Commissioners or other officers deputed by the 
States act as advisers to the Councils. 

The Zonal Councils could be a means of developing a healthy type 
of regionalism in the Indian Republic, and important agencies of 
coordination between the Centre and the States. "A review of the work 
of the Zonal Councils show that its [sic] principal role has been to 
carry out the program of the Centre in a given policy developed in 
the nation's capital. Thus the Zonal Councils have discussed the ways 
and means of implementing the policy of the Centre in matters of food 
policy, conservation, savings, and water conservation. They have 
also discussed regional problems affecting the member states including 
such problems as official state and national languages, border disputes, 
watershed development, regional hydroelectric power resources, food 
distribution, and police protection. Provision has also been made for 
the holding of joint meetings of two or more Zonal Councils wherever 
two or more regions face common problems."5 In all probability 
the Councils will prove to be useful agencies, chiefly for implementing 
national plans and objectives, without making much of an impact on 
the government of the country. 

4 ~'The New Map of India," The Hindu Weekly, Nov. 5, 1956. 
5 Benjamin N. Schoenfeld, Federalism in India (Washington, D.C., 

1960), pp. 17-18. For a rather different interpretation, stressing the im­
por~anee of the Zonal Councils, see Regionalism versus Provincialism, 
Indian Press Digests Monograph Series No. 4. 
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The Executive in the States. • In structure, if not in power, the 

government of each State-is very similar to the Central Government 
of India. Parliamentary government exists in the States as well as in 
the Centre. Executive power is vested nominally in the Governor, 
appointed by the President of the Indian Republic. The Governor 
has a considerable amount of discretionary and other power, but he 
exercises this largely as an agent either of the Central Government 
or of the Ministry in power in the State. He is usually a distinguished 
elder statesman, who can discharge his rather perfunctory duties with 
dignity and who is in a position to exercise what Gandhi called an 
"all-pervading moral influence." Some Governors, such as C. M. 
Trevedi in Andhra Pradesh and Sri Prakasa in Madras, have shown 
how useful a permanent executive, above the battle, can be in times 
of political instability and crisis. Not all of the Governors are or have 
been Hindus; among the persons who have given distinguished service 
in the post of Governor are Professor Gurmukh Nihal Singh, a Sikh, 
as Governor of Rajasthan, Dr. Zakir Husain, one of India's leading 
Muslims, as Governor of Bihar, and Dr. H. C. Mookerjee, a Christian, 
who was Governor of West Bengal. Some students of Indian politics 
have recommended the abolition of the office of Governor, on the 
ground that such an official serves no useful purpose and is merely a 
drain on the treasury; but the predominant opinion, reinforced by the 
experience in the States since independence, is that there is a need 
for such a dignitary in each of the Indian States.6 

The real executive in the States is the Chief Minister, corresponding 
to the Prime Minister at the Centre. He is appointed by the Governor, 
but is responsible to the State Legislative Assembly. Some of the 
most influential of Indian political leaders have served as Chief 
Ministers, and some promising younger men first gained national 
recognition in this position. A few years ago five of the best known 
political leaders of India held the post of Chief Minister: Pandit Pant 
in Uttar Pradesh, C. Rajagopalachari in Madras, Dr. B. C. Roy in 
West Bengal, Ravi Shankar Shukla in Madhya Pradesh, and Morarji 
Desai in Bombay. They were often referred to as "Nehru's five war 
lords." Today only one of them - Dr. B. C. Roy- is still a Chief 
Minister, and he will soon be an octogenarian. Pandit Shukla and 
Pandit Pant are dead, Morarji Desai is Finance Minister in the 
Central Government, and Rajagopalachari, now in his eighties, after 
another period of retirement, has emerged as the leader of the new 
right-wing Swatantra Party. Two Chief Ministers- U. N. Dhebar 
from Saurashtra and N. Sanjiva Reddy from Andhra Pradesh - have 
in recent years moved from this position to the presidency of the 

6 See J. P. Suda, llldia11 Co11stit11tio11al Development and National 
Movement (Mccrut, 1951), pp. 624-628. 
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Congress Party. Among the younger Chief Ministers who have 
attracted considerable national attention are Y. B. Chavan, formerly 
Chief Minister of Bombay State and now Chief Minister of the new 
State of Maharashtra, and Damodaram Sanjiviah, the youngest Chief 
Minister, who succeeded Sanjiva Reddy in Andhra Pradesh, who has 
attracted attention largely because he is the first Harijan (untouchable) 
ever to become a Chief Minister. 

The cabinet of a State is the Council of Ministers, headed by the 
Chief Minister. Members are appointed by the Governor on the 
advice of the Chief Minister. Article 164 (2) of the Indian Constitu­
tion provides: "The Council of Ministers shall be collectively respon­
sible to the Legislative Assembly of the State." In most States the 
size of the Council ranges from ten to twelve members, but there 
is no constitutional limitation in this respect. The members head 
the most important departments of the State government, but as in the 
Central Government some department heads may not have cabinet 
rank. "Finance, general administration, home, food, civil supplies, 
education, agriculture, forests, medical, health and sanitation, local 
self-government, public works, legislative, justice, industries and labour, 
police, jails, excise, registration, information, co-operation, devel­
opment, are the more important departments found in every State."7 

State Legislatures. The Constitution of India provided that in 
each State there should be a Legislative Assembly, chosen by direct 
election, and consisting of not less than sixty nor more than five 
hundred members, and that in the States of Bihar, Bombay, Madras, 
Punjab, Uttar Pradesh, and West Bengal there should also be an 
Upper House, known as the Legislative Council, chosen by a com­
plicated system of indirect election and nomination, and not exceeding 
one-fourth of the total number of members of the Legislative As­
sembly in each of these States, but in no event having less than forty 
members. One third of its members are elected by local authorities 
such as District Boards, Municipal Councils, and other public bodies 
specified by Parliament; one-twelfth by university graduates of at 
least three years' standing; one-twelfth by teachers of at least three 
years' experience in educational institutions not lower than secondary 
schools; one-third by members of the Legislative Assembly from 
outside its own membership; and one-sixth are nominated by the 
Governor from among persons who have "special knowledge or 
practical experience" in such fields as "literature, science, art, co­
operative movement or social service." Like the Central Government, 
those States which have a bicameral legislature have a weak second 
chamber. Since the Legislative Councils have very limited powers 
and functions, they are naturally the targets of criticism and attack, 

7 Ibid., p. 629. 
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although they have in a sense benefited from a degree of anonymity 
which the central Council of States has not enjoyed. "The Legislative 
Councils are not intended to be a check upon the Lower Houses but 
are merely revising and ventilating chambers representative of a 
variety of interests and experience. "8 

The number of members in the Legislative Assemblies of the States, 
the source of real authority on most matters on the State level, is 
prescribed in the Representation of the People Act of 1951, with 
certain later amendments. Since there is one electoral roll for elections 
to the House of the People and to the State Legislative Assemblies, 
each Assembly constituency is an equal unit of a Lok Sabha con­
stituency. Each member of an Assembly represents no more than 
75,000 voters. Most of the constituencies are single-member districts, 
but nearly 600 of them return two members and one returns three. 
Some seats are reserved in most States for Scheduled Castes and 
Scheduled Tribes. The size of the Legislative Assemblies varies 
greatly, from slightly more than 100 members in Assam and Kerala 
to over 400 in Uttar Pradesh. 

The Constitution contains fairly detailed provisions regarding the 
powers and duties of State Legislatures, the officers (a Speaker and 
Deputy Speaker preside over a Legislative Assembly, and a Chairman 
and Deputy Chairman over a Legislative Council), the conduct of 
business, the disqualifications of members, privileges of members, 
legislative procedure, procedure in financial matters, and general rules 
of procedure. The procedures laid down in the Constitution are 
similar to those for the Union Parliament. Article 210 specifies that 
"business in the Legislature of a State shall be transacted in the 
official language or languages of the State or in Hindi or in English." 
In practice, most of the proceedings in State legislative bodies_ are 
now conducted in the prevailing language of the area. 

In the State Legislative Assemblies many of the future leaders of 
the Indian nation are receiving valuable training and experience. 
Many of these men arc different kinds of politicians from the Western­
educated elite which thus far has dominated the political life of the 
country. As has been noted," they are less Westernized, less polished, 
less at home in English or in the world outside the boundaries of their 
States, more influenced by considerations of caste and local interests and 
traditions, but nonetheless probably more representative of the "real 
lndia."9 It remains to be seen how many o"f these men who move to the 
Centre will be able to keep their ties and roots in their home constitu-

8 N. Srinivasan, Democratic Government i11 India (Calcutta, 1954), 
p. 306. 

9 See W. H. Morris-Jones, "The Exploration of Indian Political Life," 
Pacific Affairs, XXXII (December, 1959), 419. 
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encies, and how many of them will keep their heads and measure up to 
the needs of the nation as a whole as they embark warily on the na­
tional, and perhaps even the international, scene. 

The Judiciary in the States. The highest court in each State is a 
High Court, consisting of a Chief Justice and "such other Judges as the 
President may from time to time deem it necessary to appoint." The 
Chief Justice and the other judges are appointed by the President of 
the Indian Republic. "The jurisdiction of the High Court extends to all 
cases under State or federal laws. The extent of its jurisdiction is 
determined by Parliament in relation to matters in the Union and 
Concurrent Lists and by the State Legislatures in respect of matters 
in the State and Concurrent Lists, subject to the provisions of the 
Constitution .... Its jurisdiction extends to civil, criminal and revenue 
cases and is both original and appellate."10 Article 227 of the Con­
stitution stipulates that "Every High Court shall have superintendence 
over all courts and tribunals throughout the territories in relation to 
which it exercises jurisdiction." District judges are appointed by the 
Governor of the State in consultation with the High Court. 

The High Courts of the Indian States are second in importance 
only to the Supreme Court of India in the unified judicial system that 
exists throughout the country. They set the tone of judicial practice 
in the States, since they constitute the highest courts of record and 
since they exercise supervision over all lower courts and other judicial 
agencies and representatives. Some of the outstanding legal minds of 
India have been or are Chief Justices or Judges of High Courts, and 
many more have been celebrated Advocates of the High Courts. 

The Districts 

District Officers. In most of the States of India the district is the 
major political subdivision. This is of course a direct inheritance from 
the days of British rule, when the District Officer - variously called 
the Collector or Deputy Commissioner or District Magistrate - was 
the kingpin of the administrative system. He is still the most im­
portant governmental official in rural India, and his functions have in 
fact increased; but he is a very different person from the District 
Officer of British days, who was constantly on the move in his district, 
in direct touch with the people, the symbol of the kind of benevolent 
paternalism which existed rather generally in much of the subcontinent 
in the latter years of British rule. Most of the I.C.S. officers, British 
or Indian, served much of their apprenticeship in government and 
administration as District Officers.11 

10 Srinivasan, Democratic Government in India, p. 316. 
~1.see Sir Percival Griffiths, The British Impact 011 India (London, 1952); 

Philip Woodruff (pseud. for Phifip Mason), The Guardians, Vol. II of 
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Today most of the District Officers are members of the Indian 

Administrative Service, less qualified, on the whole, than the old 
I.C.S. group, less closely in touch with the people, and much less 
looked up to by the people under their supervision.12 Their functions 
and responsibilities, however, are in some respects even greater than 
those of the District Officers in the British period. Since 1955 they 
have been given general responsibility for all development efforts in 
their districts. This formidable addition to their responsibilities makes 
sense administratively, for it provides for needed coordination between 
the usual functions of administration and justice and the new efforts 
in economic development and social welfare; but it calls for skill and 
imagination beyond that which most District Officers can reasonably 
be expected to possess, especially in the light of their background and 
orientation, and it saddles them with such a variety of duties that 
they can hardly be expected to discharge any of them adequately. 
There is much truth in the observation of Hugh Tinker: "The District 
Officer is the bottleneck of the government process: loaded with new 
duties, compelled to fill a quasi-political role (like the French prefect) 
yet still burdened with all his former responsibilities, he is now 
expected to coordinate and inspire development. . . . The District 
Officer remains the keystone of the development structure but has 
been unable to make this his principal concern."13 

District Boards. In 1951 there were 186 District Boards in the 
267 Districts of India. These Boards, like the District Officers, were 
an inheritance from the British, but, unlike the District Officers, they 
seldom played the role in rural administration that was expected by 
their creators. They were composed of members elected on the basis 
of adult franchise, and also of nominated non-official and official 
members. They had elected chairmen and vice-chairmen. Their con­
stitution, powers, and functions were laid down in a series of local 
self-government acts, often dating back to the nineteenth century. 

The Men Who Ruled India (New York, 1954); R. Carstairs, The Little 
World of a11 Indian District Officer (London, 1912); and Hugh Tinker, 
"Authority and Community in Village India," Pacific Affairs, XXXII 
(December, 1959), 370. 

12 "Today it is probably true to say that the senior district official is more 
aloof, and out of touch with the general public than was his British 
predecessor .... Much of the British Indian Civil Service tradition has been 
adopted by the Indian administrators of today, but the legendary British 
District Officers have bred no Indian successors. . . . The young Indian 
administrator is well endowed with a sense of public service, but in an 
abstract rather than a personal sense. His approach is inclined to be 
clinical. ... He rejects the relationship of squire and villein which many 
British officials seemed to cultivate, but he has no new pattern to adopt." 
Tinker, "Authority and Community in Village India," pp. 369-371. 

13 lhid., p. 364. 
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Their main functions were in the fields of education and communica­
tions (meaning chiefly roads). They had very limited financial re­
sources. It was hoped, as the Governor of a province of British India 
said in 1922, that "these bodies . . . will be an admirable school to 
give the people that training in administration and in business methods 
and in responsibility which they need to fit them for eventual complete 
Self-Government." 14 

When "complete Self-Government" came the Boards were con­
tinued, but they did not fit in well with the new patterns of administra­
tion. In 1957 Professor Bhaskaran of Madras University wrote: "The 
district board is, therefore, at present an elective agency, with responsi­
bility for public works, health and education activities which are not so 
expensive or so technical as to be taken over by the state government, 
and for the provision of the barest local government amenities in areas 
which do not have a panchayat."15 Four years previously Chetkar Jha 
predicted: "The District Boards will be completely useless in years to 
come. They are likely to succumb to the twin influences of growing pro­
vincialisation of some of their more important services and the more 
ambitious plan of Gram Panchayats."16 The Balvantray Mehta Report, 
issued in late 1957, referred to "the gradual eclipse of district boards 
from the social polity."17 

Most of the States have adopted the recommendations of the 
Mehta Report for a three-tier system of panchayats - village 
panchayats, panchayat samitis, and zila parishads - and the former 
district boards have been abolished, or have in effect survived, as 
Professor Bhaskaran foresaw, "only as supervisory bodies." Many of 
their former functions have been taken over by the States, and others 
have been transferred to the village panchayats or to other new 
agencies, such as panchayat samitis or development blocks. 

Subdivisions of Districts. The famous Resolution on Local Self­
Government, issued with the approval of Lord Ripon in 1882, stated: 
"The Governor-General in Council considers it is very important that 
the area of jurisdiction allotted to each Board should in no case be too 
large. If the plan is to succeed at all, it will be necessary to secure 

14 Quoted in Chetkar Jha, Indian Local Self-Govemme11t (Patna, 1953), 
p. 146. 

15 Harold Zink, Arne Wahlstrand, Feliciano Benvenuti, and R. Bhaskaran, 
Rural Local Government i11 Sweden, Italy and India: A Comparative Swdy 
(London: Stevens & Sons 1957) p. 65. 

16 ' ' Jha, Indian Local Self-Government, p. 171. 
17 Report of the Team for the Study of Community Projects and National 

Extension Service (Balvantray G. Mehta, Leader), (New Delhi, 1957), II, 
12. This report, in three volumes, was prepared for the Committee on Plan 
Projects, Government of India, after months of investigation. Hereafter 
referred to as the Balvantray Mehta Report. 
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among the members both local interest and local knowledge." The 
Resolution, then, envisaged local boards having jurisdiction over areas 
much smaller than districts. Such boards were set up in many parts 
of British India, in subdivisions of districts which were usually called 
tahsils or talukas. Some districts are still subdivided into such sub­
divisions, but today they arc declining in numbers and in importance. 
Some of the tahsil officials, the tahsildars or the mam/atdars, are 
assigned responsibilities in administering development blocks, in addi­
tion to their regular duties, but it is difficult to associate officials in a 
dying pattern of administration with new patterns of development. 
The community development block may prove to be a major new 
unit in rural government. The main units of rural government, how­
ever, are still the district and the village. "Experience has demonstrated 
that between the village or neighbourhood and the district there is no in­
termediate area that provides a basis for a sense of community."18 

The Villages 

Thus we come to the village, the hope and despair of India today. 
As Gandhi often pointed out, India lives in its villages, and unless 
village life can be revitalized the nation as a whole can hardly come 
alive. The average Indian village is still a most depressing place, 
particularly for any one who has lived anywhere else. It is a little world 
of its own. "In a sense each village in India is its own private world, 
connected in many cases only in an ephemeral way to neighboring 
villages, the state, and the nation."19 One of the major objectives of 
the Five Year Plans, and particularly of the Community Development 
Program, is to enlist the cooperation of the Indian villager in the 
work of national development and to improve the quality of his 
living as well as his living conditions. Only limited progress is being 
made in either direction, although in time a revolution may indeed 
sweep the Indian countryside. If this is to come, the villagers them­
selves must develop a greater sense of participation in the development 
efforts. Thus far they have been more or less passive recipients of 
efforts from on high. They need a more vigorous and enlightened 
leadership. This leadership, as Hugh Tinker has perceived, "would be 
strengthened if the flight of the educated to the towns could be 
reversed .... But nothing about the village of today makes it any more 
attractive to the educated; it is still a place to get away from."20 

18 Tinker, "Authority and Community in Village India," p. 369. 
19 Richard L. Park, "Administrative Coordination and Economic Devel­

opment in the Districts of India," an unpublished paper prepared for the 
Joint Seminar on Commonwealth Studies, Duke University, February 29, 
1960, p. 6. 

20 Tinker, "Authority and Community in Village India," p. 374. 
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In the past the affairs of the village were supervised in a general 
way by the District Officers and various other officials of the District, 
and also of the tahsil or taluka, such as the tahsildar or 111a111/atdar, 
as well as by police officials. Almost every village was in direct 
charge of a headman or patil, usually a person whose authority was 
derived more from hereditary sources than from legal position. Other 
officials usually included a village accountant, often known as the 
patwari, and a village policeman, sometime hardly more than a glorified 
clzowkidar or watchman. 

The Panchayat. The most discussed institution in the Indian 
village, or groups of villages, at the present time is the panchayat. 
"The word panchayat describes form, not purpose - a technique of 
seeking agreement through consultation, hallowed, according to tradi­
tion by divine sanction: panclz men parameswar. This technique 
was mainly employed in social or economic organisms . . . but it 
was also extensively used for the arbitration of both caste and village 
disputes."21 Panchayat means a council of five, and it usually refers 
to a village council - which may or may not have five members -
which has a great deal to say about the life of the people of the 
village, in social and religious as well as in economic and political 
matters. Officially speaking, the panchayat is today the lowest - and 
in a sense the most basic - unit of self-government in India. 

The panchayat is an institution which existed and which apparently 
played a rather significant role in many parts of ancient India. Some 
Indian writers are inclined to glorify this role, and to speak of the 
ancient panchayats as "little village republics" - consciously or un­
consciously parroting a much-quoted statement of Sir Charles Metcalfe 
in 1832- and as the seedbeds for a democratic tradition in India. 
Such writers are inclined to see an organic link between the panchayats 
of centuries ago, and the panchayats which exist in a growing number 
of villages today. Actually the link is a tenuous one, for the panchayat 
almost died out as an institution in Indian village life. Hugh Tinker 
insists that "while the panchayat is an ancient institution of unique 
prestige, it provides no precedent for the village council of today."22 

There is a vast literature on panchayats, much of which would 
partially substantiate and partially refute the validity of Professor 
Tinker's conclusion.23 

The British made some efforts to revive the panchayat, but with 
21 lb,d., p. 357. 
22 lbid., p. 358. 
23 ~ee, for example, D. Malaviya, Village Panchayats in India (New 

Delhi, 1956); R. L. Khanna, Panchayat Raj in India (Chandigarh, 1956); 
A. V. Raman Rao, Structure and Working of Village Panchayats: A Survey 
Based 011 Case Studies in Bombay and Madras, Poona, Gokhale Institute of 
Politics and Economics, Publication No. 28, 1954. 



STATE AND LOCAL GOVERNMENT 151 

indifferent success. The Report of the Royal Commission on Decen- • 
tralization in 1909 stated: "It is most desirable alike in the interests of 
decentralization and in order to associate the people with the task 
of administration that an attempt should be made to constitute and 
develope [sic] village panchayats for the administration of local affairs." 
Gandhi attached great importance to the panclzayat: "The greater 
the power of the panchayats," he said, "the better for the people." 
"To Gandhi perfect panchayat democracy was synonymous with Ram 
Rajya,"24 the kind of India to which he aspired. Although this was 
one matter on which the British authorities and the leaders of the 
Indian National Congress seemed to agree, the Simon Commission in 
1930 was compelled to report that the panclzayat movement had not 
made much progress. 

When India became independent in 1947 perhaps one-third of the 
villages of India had panchayats, and many of these were in far from 
flourishing condition. The Congress Government has made a deter­
mined effort to promote the creation of panclzayats and to make them 
effective units of local government. Article 40 of the Constitution of 
1950 declared: "The State shall take steps to organise village panclz­
ayats and to endow them with such powers and authority as may be 
necessary to enable them to function as units of self-government." 
Although this Article appears in Part IV of the Constitution, listing 
"Directive Principles of State Policy" which are not legally enforce­
able, all of the States have enacted legislation in the spirit of this 
constitutional provision, giving legal status to panchayats, and the 
central Parliament has passed a number of acts designed to promote the 
panchayat system. The plan now is not only to spread panchayats 
throughout the villages of India but to make these bodies the main 
agencies for village administration and cooperation in the Community 
Development Program and in other phases of the development efforts. 
The overall objectives are clearly stated in a resolution of the Village 
Panchay_at Committee of the Congress Party: "For the achievement of 
the objectives laid down in the Constitution, the village· panchayats 
should serve not only as units of Local Self-Government but also as 
effective institutions for securing social justice and fostering corporate 
life resulting in fuller employment."25 

At the beginning of the First Five Year Plan, according to informa­
tion made available by the Planning Commission, some 83,000 
panchayats existed in Indian villages. By March 31, 1954, the 
number had risen to 98,250, covering more than half of the villages 
of the country. It is hoped that by the end of the Third Five Year 
Plan, in 1966, all or nearly all of the villages will be embraced in 

24 Khanna, Panchayat Raj in India, p. 9. 
25 Quoted in ibid., p. 206. 
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the panchayat system, as well as being full participants in the Com­
munity Development Program. Thus an ancient institution, which 
centuries ago served different needs in a different society, is being 
revived and remodeled to serve the needs of a modern welfare state. 

Many different kinds of bodies called panclwyats have existed, and 
many still exist, in India. There are little panchayats, in small villages, 
and large panchayats, representing a number of villages.20 There is 
the large, multi-purpose panchayat, the panchayat raj. There are 
panchayats with primarily judicial functions, such as the gram, adalati, 
and nyaya panc/zayats. There are statutory pmzclzayats that are legally 
recognized units of local self-government, and informal panchayats 
that often have greater status and prestige among the villagers. These 
two types of panchayats may exist in the same village; one is readily 
identifiable and legally constituted, whereas the other, more closely re­
lated to "the power structure of the village," may be difficult to analyze, 
or even to identify. "The statutory panchayats that have been estab­
lished by law since the 1930's, and increasingly since 193 7, do not take 
into account the informal panclzayat system that has been relatively 
effective as a stabilizing element in village India's past. Officials may 
assume that the statutory body has supplanted the informal; but the 
facts seem to indicate that the two co-exist, with the statutory body 
more often than not being manipulated simply as the recording office 
for decisions actually made informally (and, incidentally, illegally) by 
the older, officially unrecognized, panchayat system."27 

The revival of the panchayats, their extension to most of the villages 
of India, their legal recognition as basic administrative units of gov­
ernment, and their association with the Community Development Pro­
gram and other efforts at rural uplift, are significant new departures in 
Indian politics and administration, and they may indeed mark the 
revitalization of rural India and the beginnings of a true popular 
awakening. If the Indian village comes to life, and if the villager really 
gains a sense of participation in a cooperative enterprise of social re-

26 "Little panchayats constituted for small villages are generally swayed 
by narrower considerations and sometimes dominated by caste interests 
which are toned down in a bigger body, comprising a number of villages 
in~abited by practically all castes. Membership in such a body infuses a 
wider outlook and a sense of responsibility which transcends narrow and 
parochial considerations." Balvantray Mehta Report, II, 3. "The trend 
towards_ a larger unit appears to predominate .... According to the Fifth 
Evalua11on Report, the average population of each pa11chayat circle in a 
sample survey was 2 600." Tinker "Authority and Community in Village 
India," PP- 361, footnote 26. Se; also Fifth Evaluation Report of the 
Programme Evaluation Organisation, Planning Commission, Government 
of India (New Delhi, 1958). 

27 Park, "Administrative Coordination and Economic Development in the 
Districts of India," p. 9. 
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juvenation and nation-building, then a revolution will truly have come 
to the Indian countryside, and to India as a whole. In this gigantic 
enterprise the panchayat could play a central role. 

There is little evidence to date, however, that these hopes are being 
realized. Panchayats are being introduced into most of the villages 
of India, but most of them are not functioning satisfactorily. In late 
1957 the Balvantray Mehta team reported that "the available informa­
tion indicates that possibly not more than 10 per cent of the total 
number of panchayats are functioning effectively." Some of the reasons 
for this poor and disappointing record are suggested in the Report: 
"The number of panchayats which are torn by factions or in which 
squabbles are rampant is large"; "panchayat elections have resulted 
in creating or aggravating factional rivalries in about one-third of 
the villages in which there was a contest"; "caste becomes a political 
division of society at the same time it is losing its position as a ritual 
division"; "the economically weaker sections have as yet little voice in 
the affairs of the panchayat."28 

If imposed upon a village by statute the panchayat may find little 
acceptance among the villagers themselves. If it fits in with local 
customs and practices, it is likely to reflect the social conservatism of 
the village, its caste and factional composition, its mental isolationism. 
In either case the panchayat is hardly a suitable instrument for social, 
economic, and political change. Its relations to representatives and 
agencies of the "new look" in economic and social development - the 
village level worker (the Gram Sevak), the development block, etc. -
are still undetermined, and apparently vary greatly from area to area. 
If the three-tier system of panchayats proposed by the Balvantray Mehta 
team, and already being put into effect in many of the Indian States, 
proves to be practical, the village panchayat, linked with the panc/zayat 
samiti and the zila parisad, which are in a sense larger panchayats, may 
still play the administrative and social role envisioned for it by those 
who are planning the new India. 

The Cities 

Between one-fifth and one-sixth of the people of India live in urban 
areas. In 1951 there were 72 cities in India of over 100,000 popula­
tion. Five had over 1,000,000 people; these were Calcutta, Bombay, 
Madras, Delhi-New Delhi, and Hyderabad. More than 5,500,000 
people now live in the metropolitan areas of Calcutta and over 
4,000,000 in Bombay; Delhi, New Delhi, and Madras have around 
2,000,000 each; the population of Ahmedabad exceeds 1,000,000, 
and Bangalore and Kanpur are nearly as large. 

There is a considerable similarity in the pattern of municipal gov-
2s Ba/van tray Mehta Report, II, 1, 2, 7, 18. 
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ernment throughout India. Large cities have corporations, smaller 
cities of 10,000 population or more are municipalities, and smaller 
and less developed urban areas are either Notified Areas or Town 
Areas. The cities of India are generally under the supervision and 
control of the State Governments, although under the State Munic­
ipality Acts and under the charters granted by the States they have 
a considerable measure of autonomy. 

In a special category are the old Presidency municipalities of 
Calcutta, Bombay, and Madras. These cities have been Corporations 
for many years.29 After independence this status was redefined by 
special legislation in the States in which they are located, and they 
were associated more closely with the evolving pattern of municipal 
government under general State supervision. All three great Corpora­
tions are governed by a Municipal Council, ranging in size from 
slightly more than 80 members in the cases of Calcutta and Madras 
to nearly 125 members in the case of Bombay City. These members 
are elected by adult franchise. They in turn choose a President or 
Mayor. Each Corporation also has a Municipal Commissioner, ap­
pointed by the State government, who is the chief executive officer. 

The government of most of the other Corporations of India is 
modelled along similar lines. In most cases the members of the 
Municipal Council range between 20 and 100. In some States a few 
Council members are appointed or co-opted or otherwise nominated, 
but the trend is toward Councils made up only of elected members. 
Smaller municipalities are also usually governed by Municipal Councils, 
with less autonomy and fewer financial resources. 

The functions of Indian municipalities are spelled out in State munic­
ipality acts and other measures. Some are obligatory, while others 
are optional. "Important obligatory functions relate to the construc­
tion and maintenance of roads, conservancy, lighting, abatement of 
public nuisances, regulation of dangerous and offensive trades, water­
supply, drainage, hospitals and dispensaries, vaccination, public mar­
kets, sanitation, education and fire protection, etc." Optional functions 
"generally relate to laying out new streets, reclamation of unhealthy 
localities, acquisition of land, public parks, gardens, museums, lunatic 
asylums, rest-houses, poor houses, dairies, baths, public utilities like 
water, electricity and transport, fairs and exhibitions."30 Many 
additional functions may also be given to municipalities, although 
some authorities advise against this. 

20 Madras since I 688 and Calcutta and Bombay since 1726. See Hugh 
Tinker, The Fou11dati01;s of Local Self-Govemmellt in India, Pakistan and 
Bz';ta (London, 1954), pp. 25-26. 

Jha, Indian Local Self-Government, pp. 40-41. 
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It is clear that Indian municipalities are overburdened with functions 

and poorly equipped to undertake even essential duties. The reasons for 
this state of affairs are many, but for the most part they revolve around 
inadequacy of funds and problems of personnel. Indian municipalities 
have authority to levy a wide range of rates and taxes. Other sources 
of income are fees, grants-in-aid, and loans. Taxation is by far the chief 
source of income. There are usually two general taxes, both on prop­
erty - a tax on owners of property and a tax on occupiers of property. 
Water rates are another important source of tax revenue. The total 
amount of money available to municipalities, however, is very small in 
relation to the functions and services they are expected to perform. An 
even more serious problem is the low standard of performance and 
even of integrity in municipal administration. Chetkar Jha has sug­
gested that four factors are primarily responsible for this unfortunate 
state of affairs: ( 1) "the absorption of the elected personnel in adminis­
trative details"; (2) the "absence of a proper division of responsibility 
between the whole council and committees"; ( 3) the "absence of an 
honest and competent staff"; and ( 4) the "absence of a right system of 
financial administration. "31 

Substantial parts of the area covered by some Indian cities, and 
some of the functions normally devolving on municipal authorities, 
may be vested in the control of semi-autonomous bodies, usually 
created by special State legislation or under the supervision of a 
Central Government agency. Among these semi-autonomous bodies 
are improvement trusts, for city planning and development, and port 
trusts in the port cities. Cantonments may cover large areas within 
city limits, and these areas, so important in British days, are of course 
under the control of the defense authorities, with only limited respon­
sibility to the municipal administrations. 

Is the Machinery of State and Local 
Government Adequate? 

Even a brief survey of State and local government in India suggests 
the importance of giving due attention to this subject, and some of 
the anomalies that arise from what Selig Harrison has called the 
peculiar "imbalance of the Union."32 Most of our attention has been 
focused on the Central Government, which of course speaks for India 
as a whole in world affairs and which in many respects dominates the 
country in an administrative and political sense. On the other hand, 
as we have seen, there are many signs that the Centre is dependent, 

31 J bid., p. 66. 
32 Selig S. Harrison, India: The Most Dangerous Decades (Princeton, 

N.J., 1960), p. 303. 
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to a degree almost unprecedented in other federations, upon the 
State and local authorities, and upon the people generally, for the 
implementation of its basic plans and policies and in some respects 
seems to function more in a coordinating than in a governing capacity. 
The strong tendencies toward centralization in India are for the most 
part self-evident and self-explanatory; the equally strong trends toward 
decentralization and toward regionalism and localism arc perhaps less 
self-evident and self-explanatory, but they seem to be growing rather 
than diminishing. To the masses of the Indian people New Delhi is 
far away, and they are inclined to be suspicious of what goes on in 
British-built piles of this "un-Indian" city. But they arc often interested 
in what goes on in the States, sometimes to a greater extent than in their 
own local affairs; "public interest in state politics is keener than in 
national or local politics, and keener and more sustained in local politics 
than in national politics.":!3 

Administratively speaking, State governments are functioning effec­
tively. Politically, the record is more spotty. Now that the fight for 
essentially linguistic States has been fought and won - an outstanding 
and rare instance of the victory of regional and local pressures over the 
wishes of the top leaders of the Government and the Congress Party­
it is hoped that within their new boundaries the Indian States can prove 
to be effective units; but many scars remain from this historic battle, 
which was in a sense a victory of emotion over reason, of regional and 
local pressures over administrative stability. 

Some kind of incipient revolution seems to be going on in the 
Indian countryside, as the impact of the twentieth century and of the 
"revolution of rising expectations" meets the barriers of social con­
servatism and localism, and as the efforts at national planning and 
development gradually penetrate the areas where the masses of the 
Indian people live. This incipient revolution raises questions of the 
suitability of old patterns of administration, such as those in the district 
involving the District Officers and the District Boards, in the 
talukas and tahsils, and in the villages. Moreover, new agencies are 
being introduced into rural India, and old ones are being revived 
and adapted to new needs. Many of the new agencies are basic in­
gredients of the Community Development Program and other aspects 
of development planning and social welfare programs under the Five 
Year Plans. They have introduced new units, such as the development 
block, and new types of government servants, notably the Gram Sevak, 
the village level worker, and the Block Development Officers, into the 
district, the taluka, and the village. 

. 33 Zink, Wihlstrand, Benvenuti, and Bhaskaran, Rural Local Government 
m Sweden, Italy and India, p. 112. 
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In the villages themselves the old customs and patterns endure, along 

with the old prejudices and superstitions; but the villagers are in­
evitably affected by such direct onslaughts on their time-honored ways 
as the attacks on untouchability and the caste system as a whole and 
the efforts to associate them with larger units of government and 
administration and to give them a feeling of participation in a nation­
wide effort at development and change. In this connection the emphasis 
on the revival and adaptation of the panchayats, and their spread 
to virtually every village, or groups of villages, throughout India, has 
great significance, both politically and psychologically. Unhappily, 
many of these changes are not working well, and one wonders whether, 
even if they can in time "catch fire," the results will be as revolu­
tionary as the times seem to demand. 

In the Indian municipalities, which are more immediately respon­
sive to social and political changes - and which in fact do much to 
bring about these changes - the agencies of government and ad­
ministration are fairly well established, although they are subject to 
many kinds of criticism and do not seem to be functioning very 
effectively. The great cities of India are centers of life and movement; 
however unrepresentative they may be of the "real India," they 
exert an almost fatal attraction on the more enterprising villagers. In 
a sense, almost every Indian, whether he lives in Calcutta or Bombay 
or Delhi or Lucknow, or in a remote and tiny village, is a villager at 
heart; almost certainly he has roots in a village, and thinks of this 
village as his home. Thus there are special, and often not fully 
perceived, links between rural and urban India. This condition may 
be one of the factors which give to India a greater basic unity than 
those who are so disturbed by the obvious divisions and diversities 
are accustomed to see. 

While much depends on greater vitality in local and municipal 
administration than now exists, the general patterns of administration 
and the special powers of the States and the Central Government tend 
to stifle these basic units of local government. "District boards, urban 
municipalities and village panchayats are not subject to the jurisdiction 
of each other, but are rather independent units, each directly controlled 
by the state government through a hierarchy of civil servants headed 
by a state official called a director or inspector who reports to the 
secretary of the Local Government Ministry" in the State. "The tradi­
tion of centralism in the country makes the local body more a kind of 
administrative agent of the state government, subject to the same con­
ditions of discipline as its paid employees, rather than a governmental 
authority with some exclusive jurisdiction or initiative of its own." This 
administrative dominance is accentuated by the financial limitations 
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under which almost all local bodies have to operate. To some extent 
the States of India suffer under the same limitations. "All local bodies 
have only one-third of the income of the state governments and all state 
governments together have less than three-fourths of the resources of 
the central government."3·1 

The great changes that are occurring in India today impose new 
demands on the instrumentalities and officials of State and local 
administration. Old agencies are being forced to take on additional 
duties and responsibilities, and new agencies are being created. All 
kinds of problems of coordination and overlapping jurisdiction arise 
from this evolving situation. Can the organs of State and local govern­
ment, which have not been functioning very well in discharging their 
regular duties and responsibilities, be adapted to meet the new needs 
and opportunities? Certainly if a new India is to be created, it will 
have to have its roots in the village and districts and cities, and here 
the local bodies and State governments will either be agencies of change 
or bottlenecks too narrow to permit the entrance of vitalizing forces 
into those areas where most of the people of India dwell. 

34 Ibid., pp. 80, 81, 95. 



* 8 * 

The Politics of Planning 

"India ... has embarked on an experiment in democratic planning 
which is perhaps larger and more complex than any in the modern 
world. Some have called it a fateful experiment. . . . What is on 
trial . . . is, in the last analysis, whether democracy can solve the 
problems of mass poverty. It is a trial perhaps never before made in 
such an atmosphere of urgency."1 The stakes in India's great experi­
ment are high. They are much more than economic stakes; indeed, 
they are essentially the stakes of human and national survival. 

Approaches to Planning 

As in every great experiment, the chances for success or failure of 
India's efforts cannot be evaluated realistically. India is at once one 
of the most depressing and one of the most exciting countries in the 
world, and it is easy to find grounds for either pessimism or optimism, 
depending partly on what one happens to see and even more on what he 
is looking for or expects to see. 

How is India's "experiment in democratic planning" progressing? 
The sober answer is that it is not progressing well - at least not well 
enough. As India's planners settle down to a more realistic basis for the 
formulation and implementation of the development programs, the gap 
between needs and fulfilment grows ever larger. India has to accom­
plish so much to "break through the barrier," to use Nehru's words, to 
sound economic growth, and it is in fact having great difficulty in mak­
ing relatively modest gains. Because of the low living conditions of its 
people and the pressure of a growing population, it has, to paraphrase 
the words of the Red Queen, to run so fast in order to stay where it is, 
and staying where it is is not enough. Its modest successes - modest 
in relation to need and not in relation to available resources - contrast 

1 Planning Commission, Government of India, The New India: Progress 
Through Democracy (New York, 1958), pp. 2, 4. 
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unfavorably with the apparently more spectacular rates of Jevelopment 
of Communist China, and thus raise questions in many minus, in India 
and elsewhere, whether the path to economic progress in underde­
veloped lands leads inescapably to totalitarianism. 

"There seems to be general agreement," noted a team of American 
agricultural specialists, who visited India in early 1959 at the request of 
the Union Ministries of Food and Agriculture and Community Devel­
opment and Co-operation, under the sponsorship of the Ford Founda­
tion, "that the major problems in India lie not so much in basic idea 
or philosophy of the programmes but in implementation."':! This may 
be true with respect to those articulate Indians who have helped to 
shape the development programs, and there is particular value in 
concentrating at this time on problems of implementation. But one 
should not forget that there is as yet no basic agreement in India even 
on ideas, objectives, and philosophy. What kind of India do the people 
of India want? What are the objectives of Indian society? India, it 
may be said, has not yet made peace with the twentieth century. It 
is not even certain that Indians wish to do so. Do they want to 
modernize? Do they really want fundamental changes? How real 
is the Indian "revolution"? There is clearly what may be called an 
"inner struggle" in India, at various levels, involving conflicting view­
points, often in the same minds, on fundamentals. 

Many Indians do not accept the basic approach of those who are 
governing India today. They may favor other ways of social and 
political organization and polity. Some favor the Gandhian way, 
from which, they insist, Nehru and his associates in the present 
Government of India have departed. This would involve a conscious 
effort to resist many of the consequences of modernization, to create a 
simple sarvodaya society with a maximum of decentralization and an 
emphasis on satisfying basic human wants, not on creating new wants. 
Others favor some kind of communal approach, with a return to tradi­
tional ways, perhaps seeking the establishment of a kind of Hindu Raj 
in more or less modem dress. Still others favor the Communist way, 
perhaps on the China model, with such adaptations as would be 
necessary to fit the Indian scene. Others speak vaguely of a partyless 
democracy, quite different from any Western form. 

Even within the ranks of those who support the broad lines of 
policy laid down by the leaders of the Government of India, there 
are many political differences regarding major aspects of national 
planning. These concern such questions as the relative merits of 

2 Report on India's Food Crisis and Steps to Meet It, by the Agricultural 
Production Team sponsored by the Ford Foundation (New Delhi, April, 
1959). This report was issued by the Ministry of Food and Agriculture of 
the Government of India. 
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small-scale and large-scale industries, the relative emphasis on agricul­
tural and industrial development, the relative value of public and 
private investment, the relative role of the public and private sectors, 
the role of foreign capital, the desirability or undesirability of foreign 
aid, and many other basic issues. 

Before considering some of the problems of implementing India's 
development efforts, we should examine briefly the economic philos­
ophy which motivates India's leaders. 

The "Socialist Pattern of Society." The proclaimed objective of 
the Government of India is the establishment of a "socialist pattern 
of society." This objective has been proclaimed in one way or another 
for many years. It was stated quite specifically in a famous resolution 
adopted at the Annual Session of the Congress Party at Avadi in Janu­
ary, 1955, which declared that "planning should take place with the 
view to the establishment of a socialistic pattern of society, where the 
principal means of production are under social ownership and control, 
production is progressively speeded up and there is equitable distribu­
tion of the national wealth." 

The term, "socialist pattern of society" - the word "socialistic" 
in the Avadi resolution was soon replaced by "socialist" - expresses 
India's concept of the welfare state. It is a rather nebulous concept, 
which has never been rigidly defined. It seems to embrace a mild 
degree of Marxism, a considerable amount of Gandhism, including 
emphasis on nonviolent means and peaceful change, and ideas of 
social and economic equalitarianism.3 Nehru and other Indian leaders 
boast that their whole approach is pragmatic, and nowhere does this 
seem to be more true than in the approach to economic planning. 
"What do we mean when we say 'socialist pattern' of life?", asked 
Nehru when he presented the Second Five Year Plan to the Indian 
Parliament; "surely we mean a society in which there is social cohesion 
without classes, equality of opportunity and the possibility for everyone 
to have a good life." The text of the Second Plan itself was hardly more 
specific: "The accent of the socialist pattern is on the attainment of 
positive goals; the raising of living standards; the enlargements of 
opportunities for all, the promotion of enterprise among the disadvan­
taged classes and the creation of a sense of partnership among all sec­
tions of the community."4 

There has always been an irritating and baffling vagueness about 
most varieties of socialism that have flourished in the Indian scene. 
No socialist party has been able to formulate a specific statement of its 

3 See Indian Approaches to a Socialist Society, Indian Press Digests Mono­
graph Series No. 2 (Berkeley, Calif., 1956). 

4 Planning Commission, Government of India, Second Five Year Pla11 
(New Delhi, 1956), p. 24. 
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ideological and economic views, and the ideas which are subsumed 
under the term, "socialist pattern of society," would surely be ac­
cepted by many who do not regard themselves as socialisls at all. In 
India almost everyone thinks of himself as a socialist, and believes that 
the path of democratic socialism is the only path to true democracy. 
Yet it is certainly true, as Professor William Lockwood has observed, 
that India "preaches more socialism than it practices," and that many 
critics of the "socialist pattern of society•· arc alienated by the term and 
not by the goals which it embraces.5 

In some respects India is one of the- least socialist of countries. 
"India has, in fact," states Professor J. K. Galbraith, "superimposed 
a smallish socialized sector atop what, no doubt, is the world's greatest 
example of functioning anarchy."6 Most of the instruments of produc­
tion are still in private hands, and most of the income is produced by 
the private sector. Yet many of the leaders of India hold socialist 
views, are distrustful of the profit motive, suspect private businessmen, 
and favor the growing intervention of the state in the economic life 
of the country. 

A summary of the First Five Year Plan, issued by the Planning 
Commission in December, 1952, when the Plan was "finalised," 
contained the following statement: "In a planned economy, the dis­
tinction between the public and the private sector is one of emphasis. 
The two sectors are and must function as parts of a single organism." 
The summary also stated: "Private enterprise functions largely within 
the conditions created by the State. •·7 According to spokesmen of the 
Government of India these conditions are favorable to the "private 
sector," and to foreign private investment. In support of their claim 
they point to the Industrial Policy Resolutions, issued by the Gov­
ernment in 1948 and again in I 956, and to the major role which is 
assigned to the private sector in the Five Year Plans. During the 
course of the First Five Year Plan (1951-1956) about as much was 
invested in the private sector as in the public sector, including con­
tributions of both federal and state governments and foreign grants 
and loans. The total in each case was approximately four billion 
dollars. The Second Five Year Plan ( 1956-1961), as revised, called 
for an expenditure of somewhat over ten billion dollars in the public 
sector, divided about equally between the central government and the 
States, and of half that amount in the private sector. Actually, the 

5 William W. Lockwood, "'The Socialistic Society': India and Japan," 
Foreign Affairs, XXXVII (October, 1958), 130. 

6 J. K. Galbraith, "Rival Economic Theories in India," Foreig11 Affairs, 
XXXVI (July, 1958), 590. 

7 Planning Commission Government of India, The First Five Year Pla11 
(New Delhi, 1952), p. 9. ' 
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amounts expended in each sector fell short of planned objectives by 
some 20 per cent. The Third Five Year Plan (1961-1966) envisages 
an investment in the public sector of over fifteen billion dollars, and in 
the private sector of $8.4 billion. 

The Government is placing a great deal of emphasis on various kinds 
of cooperatives, which presumably would tend to give India the 
character of a mixed economy rather than of a wholly socialist society. 
In a famous resolution adopted at the Nagpur session of the Congress 
Party in January, 1959, the Congress went on record in favor of 
service cooperatives and village cooperatives. The exact outlines of 
the kinds of cooperatives which arc envisioned have not yet been made 
clear, and the Congress Party and the Government have been notably 
slow in pushing this new departure in the Indian political and social 
environment. At a public meeting in Bhopal in November, I 960, 
Nehru declared that he hoped to sec a cooperative society, as well as a 
panchayat and a school, in every Indian village, for in his opinion all 
three were "absolutely necessary for the all-round progress of Rural 
Areas and for making people stand on their own legs." 

Foreign businessmen who have been engaged in making loans or 
in carrying on business operations in India have often spoken of the 
different views of the role of the private sector and of the opportunities 
for private enterprise which are reflected by influential people in India. 
Nehru himself has often criticized Indian private businessmen, some­
times with good reason, and he has made no secret of his belief that 
the great tasks of national development in a country like India must be 
carried out under strict control of the state. 

While it is still true that well over 90 per cent of the total gross 
national product is contributed by the private sector, this percentage 
is bound to decrease as the steel mills, the multi-purpose river valley 
projects, and other major projects in the public sector begin to operate. 
In any event, the private sector will continue to be circumscribed by 
Government orientation and policies and it will be expected to develop 
in ways which will contribute most directly to the overall development 
program. Frank Moraes has clearly perceived the future trend: 

What the Indian Government aims at is a mix~ economy I 
combining the three elements of public enterprise, private enterprise, 
and tn-between cooperative enterpris~n the lines of Scandinavian 
countries such as Sweden. In this type of mixed economy the 
balance must inevitably be tilted in favor of the government, with 
the area of the private sector progressively shrinking. . . . The 
likelihood is that as the Plans develop, the private sector's share 
will progressively decrease. 8 

8 Frank Moraes, India Today (New York, 1960), p. 183. 
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Democratic Planning. "The central objective of planning in India," 
stated the Planning Commission at the beginning of the First Five Year 
Plan, "is to raise the standard of living of the people and to open out to 
them opportunities for a richer and more varied life." Nehru believes 
that this "central objective" can only be achieved in the democratic way. 
"We have definitely accepted the democratic process, .. he told delegates 
to the annual session of the Congress Party in 1957, "because we think 
that in the final analysis it promotes the growth of human beings and 
of society." 

At a time when various patterns of authoritarianism seem to be the 
prevailing political forms in most of the underdeveloped countries, the 
conscious and strong dedication of India to the democratic way is a 
source of inspiration and hope. If India can show, not only that de­
mocracy is compatible with planning on a large scale, but that demo­
cratic planning can provide masses of people with a richer and more 
varied life without the appalling human costs of totalitarianism, the 
prospects for democracy in the world as a whole will be vastly brighter. 
If India fails in its great experiment in democratic planning, its failure 
will be a blow to hopes for freedom everywhere. 

Objectives of the Five Year Plans 

India has had considerable experience in economic planning, and 
has shown a marked aptitude for it. Even before independence a 
series of economic plans had been drawn up, by the British Govern­
ment, by the Indian National Congress, or by private business organiza­
tions or individuals. As early as 1938 the Indian National Congress 
appointed a Planning Committee. India now has had a decade of 
experience in coordinated economic planning since independence; 
it has in fact carried economic planning farther than perhaps any 
other non-totalitarian country. 

In spite of all the delays, cut-backs, and frustrations, India's record 
in economic planning has been impressive. In 1956 Dr. Paul Appleby, 
after a second look at India's administrative system, expressed the 
view that "India has solved better than any other country known to 
this writer the problem of national planning. " 9 

The planned progress for the two decades, 1956-1976, is indicated 
in the following table prepared by the Planning Commission. 10 

9 Paul H. Appleby, Re-examination of India's Administrative System with 
Special Reference to Administration of Government's Industrial and Com· 
mercial Enterprises (New Delhi, 1956 ), p. 31. This report was issued by the 
Organisation & Methods Division of the Cabinet Secretariat, Government of 
India. 

10 This chart is taken from India News, Jan. 26, 1959, p. 5. It is adapted 
from a table which was published in The New India, p. 29. 
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Twenty Years of Growth: 1956-76 

National Income 
(in millions of dollars) 

Total Net Investment 
(in millions of dollars) 
(Total for entire Plan period) 

Rate of Investment 
(as percentage of national income) 

Population (millions) 
Capital-output Ratio 

( over the Plan period) 
Per Capita Income (in dollars) 

National Income 
(in millions of dollars) 

Total Net Investment 
(in millions of dollars) 
(Total for entire Plan period) 

Rate of Investment 
( as percentage of national income) 

Population (millions) 
Capital-output Ratio 

(over the Plan period) 
Per Capita Income (in dollars) 

(All at 1952-53 

AT THE END OF 

2nd 1st 
Plan 

1955-56 

22,680 

6,510 

7.3 
384 

1.8: 1 
59.01 

Plan 
1960-61 

28,308 

13,020 

10.7 
408 

2.3: 1 
69.51 

AT THE END OF 

3rd 
Plan 

1965-66 

36,246 

20,790 

13.7 
434 

2.6:1 
83.16 

4th 5th % Increase 
Plan Plan 1956 to 

1970-71 1975-76 1976 

45,528 57,267 152.5 

31,080 43,470 576.7 

16.0 17.0 132.9 
465 500 30.2 

3.4: 1 3.7: 1 
97.88 114.66 93.9 

Prices) 

These figures suggest an impressive planning effort; but even if they 
are translated into reality, India will still be a poor and underdeveloped 
country. The per capita income will be only about $115 by 1975-76, 
an amount already exceeded in some thirty underdeveloped countries; 
and since the estimates of population are clearly too low, the per capita 
income will probably be even less than $115 fifteen years hence. 

In an address to the All-Indian Congress Committee in January, 
1957, Prime Minister Nehru said: "If in the course of these five years, 
we achieve what we have laid down in our Second Five Year Plan, 
it will be a great victory - one of the greatest that India has won .... 
We will have crossed that dangerous barrier which separates an 
underdeveloped country from a developing country, and once we 
have done that, it will be easier and faster going." The full objectives 
of the Second Plan were not realized, but even if they had been 
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India would still have been on the wrong side of "that dangerous 
barrier which separates an underdeveloped country from a developing 
country." An announced objective of the Third Plan is the rapid 
advancement of the national economy to a stage when it can become 
"self-sustaining"; but again it is doubtful that even a full realization 
of the planned targets would bring India to the level of self-sustaining 
growth. In fact, unless the goals set for 1975-76 arc substantially 
exceeded, India will probably not be able to cross "that dangerous 
barrier" to which Nehru referred in another fifteen years. I I 

In the opinion of Walt W. Rostow, whose concept of "the stages of 
economic growth" has attracted worldwide attention, India may 
already be considered to be in its "take-off' period; if so, it is in a 
very early stage. It has not yet reached the stage of real self-sustaining 
growth, and, unless the economic progress can be stepped up it offers 
little prospect of reaching this stage for the foreseeable future. Wilfred 
Malenbaum has calJed attention to the gap "between plan and per­
formance in the case of India's first two five-year programs," and he 
has insisted that "if India's development outlook is to be favorable, 
there must be changes either in the type of plan or in the degree of 
accomplishment- or perhaps, both in some measure." 12 

The broad objective of the First Five Year Plan was "to lay the 

11 In November, 1960, two prominent Indian officials predicted that if the 
targets which have been set for their country by the economic planners are 
realized, India would reach the "take-off point to self-sustaining growth" in 
approximately ten years. Addressing the Economic Club in New York on 
November 15th Ambassador B. K. Nehru, India's Commissioner General 
for Economic Affairs, said that if India's development efforts were successful, 
"we should at the end of ten years be in a stage of development where, 
though we will still remain incredibly poor, it will not be necessary for us 
any further to rely on Government-to-Government assistance for our con­
tinued growth at a satisfactory rate." Quoted in Indiagram, No. 47, Nov. 25, 
1960. On the same day, at a Ministerial Meeting of the Colombo Plan Con­
ference in Tokyo, Shrimati Tarakeshwari Sinha, Union Deputy Minister of 
Finance, said that "a beginning has already been made in setting India on 
the path of self-sustaining growth," and that "India would be able to develop 
without any extraordinary.form of external assistance within the next ten or 
eleven years." Quoted in ibid. Ambassador Nehru estimated that a sum of 
approximately 50 billion dollars would have to be invested in the Indian 
economy in the next decade if these still modest goals were to be attained. 
He thought that "in spite of our extreme poverty, and in spite of all the 
limitations of a Democratic System, where sacrifices have to be made by 
consent and cannot be imposed, we will be able to produce from within the 
country no less than $40 billion." This would call for foreign assistance at 
the rate of about one billion dollars a year for at least ten years. 

12 Wilfred Malenbaum, "Leadership Tasks in India's Economy," a paper 
prepared for a Seminar at the Commonwealth Studies Center, Duke Uni­
versity, April, 1960, pp. 1, 8-9. 
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foundations on which a more progressive and diversified economy 
could be built up." More than two-thirds of the total expenditure in 
the public sector of somewhat over four billion dollars were devoted to 
agriculture and community development, irrigation and power projects, 
and transport and communications. Less than IO per cent went for 
industrial development. In general, the goals of the J;:irst Plan were 
met, and in some instances they were substantially e,oceeded. The 
principal objective of the S~ Plan was "to secure a more rapid 
growth of the national economy and to increase the country·s produc­
tive potential in a way that will make possible accelerated development 
in succeeding plan periods." Four objectives were enunciated as of 
prime importance: ( i1' a "sizeable increase" in national income; (zr"" 
"rapid industrialisation with particular emphasis on the development 
of basic and heavy industries"; (~ "a large expansion of employment 
opportunities"; and ( 4 Y"rcduction of inequalities in income and 
wealth and a more even distribution of economic power."' 

The Second Plan ran into serious difficulties and midway in the 
Plan period the targets had to be reduced. It is estimated that when 
the Second Plan was completed in late March, I 961, it fell short of 
its targets by about 30 per cent. The unemployment picture was darker 
at the end of the Plan than at the beginning, and not much progress 
had been made in reducing "inequalities in income and wealth." 
Because of a series of unforeseen circumstances, India's need for 
foreign exchange during the Second Plan period was greater than 
was anticipated - for example, serious droughts forced India to use 
precious foreign exchange to import far more food than was planned -
and greater reliance than was intended had to be placed on international 
financial assistance and deficit financing. The expenditures in the 
public sector during the period of the Second Plan were nevertheless 
more than twice as great as during the First Plan. 

While the targets set in the Third Plan are more than double those of 
the Second, they do not envisage the kind of "accelerated development" 
that was apparently contemplated when India embarked on "the diffi­
cult and tremendous journey" of economic growth in the Second Plan. 
A report issued by the Government of India in July, 1960, stated that 
the total investment contemplated under the Third Plan was $23.625 
billion, of which $15.225 billion would be expended in the public sector 
and $8.4 billion in the private sector. The report estimated the total 
foreign exchange requirements during the period of the Third Plan as 
$6.3 billion. It also indicated a much greater concentration on industrial 
development than in the ·first two Plans. Of the total investment in the 
public sector of more than $15 billion, 56.9 per cent would go to in­
dustry, 23.1 per cent to agriculture, community development, and ir-
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rigation, and 17.2 per cent to social scrviccs. 13 The final version of the 
Third Plan, presented to Parliament in August, I 961, raised the es­
timated cost of the Plan to $24.3 billion. This was accompanied by a 
startling official estimate that the population of India was expected to 
increase by 187,000,000 in the next fifteen years; and the Plan itself 
contained the solemn warning that the objective of stabilized population 
growth "must be at the very center of planned development." 

Political Problems and Aspects of Planning 

Any political scientist who seeks to understand the mainsprings of 
actions and the major trends and developments in post-independence 
India must give special attention to the politics of planning; and he 
will have to turn to specialists in other disciplines for interpretation of 
matters of fundamental importance to the experiment in national 
planning. Some important problems - such as financing, foreign ex­
change, foreign assistance, savings, investment, and tax policies, food 
production, unemployment and underemployment, the most effective 
means of mobilizing scarce resources - can best be treated by the 
economist. Others - such as planning and social change, population 
problems, questions of status and structure, problems of communalism, 
caste, and factions - belong more in the domains of the anthropologist 
and the sociologist. All of these problems are of interest to the political 
scientist, for they all have political implications, and they can be dealt 
with satisfactorily only with the right kind of political policies and 
leadership. 

Three major clusters of political problems - or problems with 
major political aspects - in relation to the development efforts may 
be singled out for special attention. These are problems arising from 
the inadequacies of the Indian administrative system, from the nature 
·of the Indian political system, and from the difficulties of enlisting 
the cooperation of the people in the work of economic development 
and national revitalization. Here we shall confine our discussion to 
these three major clusters of political problems, although obviously 
many other basic problems facing India today have major political 
aspects and directly affect the development program. One thinks 
immediately of such problems as unemployment and underemploy­
ment, food production, population growth, divisive tendencies in Indian 

13 See "Indian 5-Year Plan Needs 4.6 Billion in Foreign Aid," dispatch 
from New Delhi, July 5, 1960, in the New York Times, July 6, 1960. Ac­
tually t~e total foreign exchange requirements during the period of the Third 
Plan will ~un to about $7 billion; nearly $5.5 billion will be needed to 
finance proJ~cts under the Plan, over $1 billion for repayment of foreign ex­
change ~red1ts advanced over the past ten years, and some 630 million to 
meet private sector requirements for foreign exchange. 
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life - regional, linguistic, caste and other divisions - and pressures 
impinging upon India from the outside. 

Problems of Administrative Reorganization and Reform. After a 
searching examination of the Indian administrative system, Dr. Paul 
Appleby rated the Government of India as one of the most advanced 
governments, perhaps the most advanced, in any underdeveloped na­
tion. Yet Dr. Appleby pointed out that "the very system that justified 
classifying the Indian government among the few that are most 
advanced was conceived in pre-revolutionary terms," and he indicated 
that the administrative structure which had been developed impres­
sively in British days has grave defects for a large developing nation. 
The administrative system, he found, was too rigid and too author­
itarian; instead of being geared for action responsibilities, it put a 
premium on excessive attention to detail and unwillingness to make 
decisions or to accept responsibility. "There are too many forms of 
class, rank and prerogative consciousness, too much insistence on 
too-uniform concentration of communication in formal channels, _too 
much cross-reference including too many reviews of administrative 
papers by legal officers, too much control of detail, too much pre­
occupation with 'saving' rupees and too little with larger effec­
tiveness."H "Perhaps nowhere else," he asserted, "have so many 
systematic barriers been erected to prevent the accomplishment of that 
which it has been determined should be done." At the outset of the 
Second Five Year Plan he warned that "full success of the Plan ... 
turns rather exclusively on administrative reform to make the gov­
ernment as an organism equal to its identified goals." If India wished 
to realize broad goals it must have an administrative structure and 
administrative outlook which would be adequate for the task. "Will the 
people and the Parliament," he asked, "be sufficiently willing to pay 
enough and to give through delegation sufficient scope for the discre­
tion and wisdom providing the kind of public service of performance 
necessary for administrative effectiveness?"15 

Most students of public administration, Indian and foreign, who 
have examined India's administrative system and outlook in the light 
of present and future needs have voiced similar criticisms of the 
existing system and have advanced various proposals for administra­
tive reform.16 Now that India has embarked on "that difficult and 

14 Paul H. Appleby, Public Administration in India: Report of a Survey 
(New Delhi, 1953), pp. 8, 9, 21. This report was issued by the Cabinet 
Secretariat, Government of India. 

15 Appleby, Re-examination of India's Administrative System, pp. 17, 49. 
16 In his fascinating book on the Etawah project in India, Albert Mayer 

states: "But by far the most doubtful and maybe baflling problem is this: 
that while within our project we have developed something which works 
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tremendous journey" of economic development and nation-building, 
it must gear its administrative machinery for the task and it must 
develop an administrative climate which will be conducive to planned 
change, carried out efficiently and, let us hope, in a democratic way. 

If such an administrative climate is to be developed, special atten­
tion must be given to the planning process and the organization of 
planning, to the organization of local government and its adaptation 
to development activities, to the administration of the Community 
Development Program and the National Extension Service, and to 
efforts to revive the panclzayats as basic units of local government and 
administration and to develop a system of village cooperatives. All of 
these involve fundamental problems of administrative reorganization 
and reform. _ _ • 

The Planning Commission. The central agency for planning in 
India is the Planning Commission. Established early in 1950, shortly 
after the Constitution of India entered into effect, and working under 
the general guidance of the provision in the Constitution for promoting 
the general welfare by securing political, economic, and social justice, 
the tasks of the Planning Commission are "to assess the nation's 
resources, draw up a plan to use them with proper priorities and 
allocation, determine the conditions, machinery and adjustments 
needed to make the plan succeed; appraise the progress of the plan 
from time to time and make any recommendations necessary to 
facilitate it. "17 

The Chairman of the Commission is the Prime Minister himself. 
There are seven other members including a Deputy Chairman and 
the Ministers for Planning, Defense, and Finance, and an excellent 
staff of about 250 persons. The staff and the Commission work closely 
with the Parliament, the Finance Ministry, the Cabinet Secretariat, 
and the State governments. Once a plan is formulated, it is submitted 

within itself, unlocking some new strengths, it exists within an over-all ad­
ministrative system where its direct methods and unlocked action are still 
unknown. Our system is basically alien to theirs, which is very much a sys­
tem of checks and balances, delays, refinements, and decisions passing 
through many hands. In the routine administrative system, a sense of prob­
lem and urgency are second-hand. We hitherto existed within it by dint of 
strenuous special effort and high-level attention to pry things open - efforts 
and ,'.1ltention which cannot be expected to continue when such enterprises 
m_ulnply." Albert Mayer and Associates, with McKim Marriott and 
Richard L. Park, Pilot Proiect, India (University of California Press, 1958), 
P- ~2 •. ~ee also D. R. Gadgil, "Prospects for the Second Five Year Plan 
Penod, India Quarterly, XIII (January-March, 1957), 5-23. 

17 Tlze New India, p. 66. See Chapter V, "How India Plans," pp. 64-75. 
For ~ detai!ed description of the organization of the Planning Commission 
and its affiliated agencies see the Indian Institute of Public Administration, 
The Organisation of tlze Government of llldia (Bombay, 1958), pp. 342-353. 



THE PO LIT IC S OF PLANNING 171 
to the National Development Council composed of the Chief Ministers 
of the States and the members of the Planning Commission. Nehru is 
also Chairman of the National Development Council, which is playing 
an increasingly significant role in national planning. 

The Planning Commission has advisers on program administration 
in the States, who help in the evaluation of the progress of the plans 
and in making recommendations for more effective implementation. 
Through its Research Programmes Committee the Commission benefits 
from, and occasionally sponsors, studies and reports by a large number 
of private and public organizations and institutes, including various 
ministries, Indian universities, the Indian Statistical Institute, the 
Central Statistical Organization, State statistical bureaus, the National 
Sample Survey, the Agricultural Credit Department of the Reserve 
Bank, the National Council of Applied Economic Research, the 
International Bank for Reconstruction and Development and other 
United Nations agencies, and the Ford Foundation. 

Within the Planning Commission's framework the Programme 
Evaluation Organization issues frequent reports on the progress of the 
rural development programs. An important supplement to the reports 
of the Programme Evaluation Organization was the three-volume 
report in late 1957 of the Balvantray Mehta Committee, appointed 
by the Committee on Plan Projects to study the Community Devel­
opment Program and the National Extension Service. The Home 
Minister is Chairman of the Committee on Plan Projects, and the 
other members are the Ministers of Finance and Planning and two 
Chief Ministers of States nominated by the Prime Minister. In addi­
tion to the Balvantray Mehta Committee, the Committee on Plan 
Projects has set up study teams on "Irrigation and Power" and on 
"Building Projects." To associate officials and non-officials of the 
country with the work of national planning, and to enlist the coopera­
tion of the people generally, a Co-ordination Committee for Public 
Co-operation was established in 1952, with the Chairman and Deputy 
Chairman of the Planning Commission as the chief officers. ''The 
Committee represents the top leadership of various groups in the 
country and is primarily concerned with matters of general policy 
and direction in relation to public co-operation."18 

The Planning Commission is an advisory body, not a line agency. 
The administration and implementation of the development program 
is the responsibility of the Centre and the States. There is no doubt, 
however, that the Planning Commission has extraordinary influence 
in India, and that it carries on many activities which are more than 
advisory in nature. While there is widespread agreement that the 
Commission has functioned in an impressive way, it bas been criticized 

ts I bid., p. 353. 



172 T H E P O L I T I C S O F P L A N N I N G 

for exceeding its functions and for failure to enlist the cooperation 
of local governmental units and officials am.I of the people generally. 
K. M. Munshi, a veteran Indian political leader. stated flatly at a 
public meeting in New Delhi in 1959: "Parliament, in fact, docs not 
govern the country .... The nominated super-cabinet, the Planning 
Commission, does the supervision, control and direction of the Gov­
ernment of India, and owes no responsibility to Parliament.'" 10 

One of the sharpest criticisms of the Planning Commission was 
voiced by an eminent Indian economist, Professor D. R. Gadgil, 
Director of the Gokhale Institute of Economics and Politics at Poona. 
In a lecture at the Harold Laski Institute of Political Science in 
Ahmedabad in 1958 Professor Gadgil stated: 

The main functions set down in the 1950 resolution establishing 
the Planning Commission were to assess resources, formulate the 
plan, define its stages, appraise progress and make related recom­
mendations on policy and administration. Examination of events 
since 1955 shows that barring the theoretical formulation, the 
Planning Commission has failed in almost every respect .... The 
root of the failure lies in the process by which the Planning Com­
mission, essentially only an Advisory body, has come to mix itself 
with the actual process of the formation of public policies even 
in matters other than development. . . . It is the power complex 
of the Planning Commission or its members, their natural desire 
to exercise power and patronage like Ministers that are chiefly 
responsible for the neglect by the Commission of its main functions 
and for a needless extension of its activities over many irrelevant 
fields. The misdirection has been helped largely by membership of 
the Prime Minister and the Finance Minister of the Planning Com­
mission which appears to have invested the Planning Commission 
and its decisions with an unnatural kind of prestige and importance.20 

Nehru has admitted that the Planning Commission has not per-
formed all of its many functions satisfactorily, but he has denied 
all charges that the Commission was becoming a kind of super-cabinet, 
without detracting in any way from the important role which it is 
playing in the whole field of national planning. "Essentially," he 
pointed out in a statement in the Rajya Sabha on September 6, 1960, 
"it had advisory functions but it might be that in certain circumstances 
its advice was too important to be by-passed." 

19 Quoted in "The Super-Cabinet," The Radical Humanist, XXIII (Dec. 6, 
1959), 571. 

20 D. R. Gadgil, Indian Planning and the Planning Commission 
(Ahmedabad, 1958). For a more favorable commentary on the role and 
work of the Planning Commission see Appleby, Re-examination of India's 
Administrative System, pp. 31-32. 
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Balvantray Mehta Report and Panchayati Raj. The Balvantray 

Mehta Committee, after a comprehensive study of local government in 
rural areas, strongly recommended the democratic decentralization of 
Indian administration. It proposed a three-tier system of local govern­
ment, with extensive responsibilities for community development, to be 
vested in three locally-elected bodies: a directly-elected panchayat at 
the village level, a panchayat samiti (assembly) within each develop­
ment block, and a zila parishad (district committee) at the district level, 
composed of the chairmen of the panchayat samitis within the district.21 

This system is generally referred to as panchayati raj (government by 
panchayats). 

The Balvantray Mehta Report has had a profound impact on Indian 
thinking about rural administration and democratic reorganization, 
and it has already Jed to the introduction of panchayati raj in Rajasthan, 
Andhra, Mysore, Madras, Kerala, Assam, and other Indian states. "In­
deed, with the exceptions of Bombay and West Bengal, all Indian states 
seem to be moving towards a similar form of administrative reorganiza­
tion. "22 It is still too early to evaluate the prospects of success for these 
new experiments in democratic decentralization. Potentially, they are 
of the greatest significance, and if, by happy chance, they should prove 
to be generally successful, they might go far toward "rooting democracy 
firmly in India." However, it would be wise to suspend judgment on the 
outcome of these latest experiments until they have been tested over a 
longer period of time. 

Some observers have predicted that this new three-tier system of 
local government will greatly reduce the powers and influence of the 
District Collectors, and that the Collectors, the symbol and embodi­
ment of governmental authority in the past, may even be on the way 

21 See Report of the Team for the Study of Community Projects and 
National Exte11sio11 Service (Balvantray G. Mehta, Leader), New Delhi, 
Committee on Plan Projects, Government of India, 1957. Vols. I and II 
(November, 1957); Vol. III (Parts I and II) (December, 1957). 

22 Richard L. Park, "Administrative Coordination and Economic Devel­
opment in the Districts of India," a paper prepared for a Seminar at the 
Commonwealth Studies Center, Duke University, February, 1960, p. 25. 
See also P. K. Chaudhuri, "Decentralisation or Delegation of Power? The 
Rajasthan Panchayat Samitis and Zila Parishad Act, 1959," The Economic 
Weekly (Bombay), Oct. 3, 1959; "Panchayat Raj in Madras," The Hindu 
Weekly Review, Dec. 7, 1959, p. 13; "Decentralisation: The Report and 
After," Link (New Delhi), Nov. 15, 1959, pp. 20-21; P. C. Chaudhuri, "A 
Year of Panchayati Raj," The Economic Weekly, Twelfth Annual Number, 
XIII (Feb. 4, 1961), 137-142; Rajni Kothari, "Panchayati Raj: a Reassess­
ment," The Economic Weekly, XIII (May 13, 1961), 754-760; and "India 
to Spur Rural Democracy as Key to Swifter Development," dispatch from 
Paul Grimes from New Delhi, dated July 10, 1961, in New York Times, 
July 11, 1961. 
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out. The views of Richard L. Park on this point arc most interesting: 
"Will this alteration of older patterns of administration really take 
hold, and will the samitis and parishads be able to integrate piecemeal 
plans into coordinated programs, or will the ubiquitous Collector, sure 
of his skills, simply manipulate the new bodies as he controlled district 
and municipal boards in the past? We do not know as yet, but the 
signs are strong that the Collectorate is fading away in its power as 
the people try their hands at the coordinating tasks. " 23 In all probabil­
ity, however, the Collector will be around for a long time; in fact, 
his services will be necessary until and unless the development block, 
"a new unit of action and administration," becomes an integrated 
"social system," as two American observers of India's development 
efforts have predicted,24 until and unless the pa11chayats, the pa11chayat 
samitis, and the zi/a parislzads really perform the functions envisioned 
for them by the Balvantray Mehta Committee. 

The Community Development Program and National Extension 
Service. On October 2, 1952, the anniversary of Mahatma Gandhi's 
birthday, the Community Development Program was officially launched 
in India. This Program has been the most publicized aspect of India's 
development efforts. Less public attention was attracted by the 
inauguration of the National Extension Service in 1953, but this 
..:ame to be "regarded as one of the most significant achievements of 
the First Plan years."25 In 1955 Nehru himself said: "I think that 
the most significant development of these years has been in the 
domain of Community Projects and the National Extension Service .... 
It means a social revolution in our ways of life and work which is 
creeping gradually but surely over the vast land of India."26 

Under the general supervision of a Central Committee and a 
Central Ministry for Community Development, and similar committees 
and ministries in each of the States, the community projects are multi­
purpose efforts in rural areas. Groups of roughly a hundred villages 
are associated in "development blocks," the basic units of development. 
By the end of the First Five Year Plan 1200 blocks - about one-fourth 
of which were intensive Community Development blocks, with the 
larger number being less intensive National Extension Service blocks -
had been established, reaching about one-fourth of the people of 
rural India. • The goal was to cover all of India by the end of the 

23 Park, "Administrative Coordination and Economic Development," p. 28. 
24 How~rd W. Beers and Douglas Ensminger, "The Development Block 

as a Social System?", The /11dia11 Journal of Public Administration, V 
(~pril-June, 1959), 135-152. 

- 5 The New India, p. 170 . 
. 26 Address at the Fourth Development Commissioners' Conference, 

Simla, May, 1955; quoted in The New India, pp. 178-179. 
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Second Plan, but because of unforeseen difficulties this goal has been 
postponed for two to three years. By the end of the Third Five Year 
Plan in 1966 it is hoped that all of the villages of India will be 
integrated into the intensive Community Development scheme. 

The Community Development Program is at once one of the most 
exciting and one of the most discouraging features of economic and 
social planning in India. In spite of glowing reports of substantial and 
indeed revolutionary progress in this field, the program has bogged 
down badly, and its entire future is in jeopardy. It has been very 
difficult to enlist the participation of the people in the program, or 
to give them a sense of real identity with it, and these have been the 
basic objectives of the entire effort. It has been difficult to recruit and 
train properly qualified persons to serve in the key positions of block 
development officers and village level workers (Gram Sevak). It has 
been difficult to provide the proper co-ordination and direction for 
the program, whether on the national and State levels or in the districts. 
The Balvantry Mehta Report made devastating criticisms of the pro­
gram, and its recommendations for democratic decentralization of 
administration in India in effect proposed a different structure of or­
ganization and popular participation in rural India. 

Most recent reports on the Community Development Program 
and the National Extension Service have been quite critical and 
discouraging. The seventh evaluation report of the Programme Evalua-· 
tion Organization of the Planning Commission, issued in the summer 
of 1960, stated that there were "lights and shades in the picture of 
the C. D. Programme in actual operation. The shades, however, 
predominate and one gathers the impression of an inadequately 
co-ordinated endeavour, governmental rather than popular in char­
acter and sustained more by hope than achievement."27 

S. K. Dey, Minister for Community Development, has recalled that 
"the slogan which was inscribed on the banner of the pioneers" of the 
Community Development Program was "Destination Man." "The 
implications were never clearly analysed, . . but it was generally un­
derstood that the focus was on human growth and not on material 
development." For all the shortcomings of the Community Develop­
ment Program, Dey believes that the fundamental approach is sound, 
and that there are grounds for hope: "Happily, there arc some 
still in India whose faith in community development remains un­
dimmed. They are to be found in all walks of life. . . . They have 
been privileged to see the first faint stirrings of the human spirit 
which can be evoked under sensitive ministration. . . . The human 
factor will still remain crucial. . . . There can be sustained response 

27 Quoted in "Crucial Factors in Community Development," The Radical 
Humanist, XXlV (July 24, 1960), 355. 
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only when people feel the urge within themselves. Community devel­
opment is the only way in which that urge can be awakened."28 

Panchayats and Village Cooperatives. In addition to its efforts to 
spread the Community Development Program and the National Exten­
sion Service all over India the Government is also placing a great deal 
of emphasis, at the grass roots level, on the widespread organization 
of village panclzayats and village cooperatives, with extensive respon­
sibilities for development work and certain other activities. Speaking 
at Ernakulam in Kerala on January 18, I 960, Prime Minister Nehru 
said that the steps which the Government of India was taking all over 
the country to give powers to pa11chayats aml to establish village 
cooperatives were of revolutionary importance as a means of bringing 
masses of people into the administrative structure in rural areas and 
thereby of laying the bases of real democratic self-government. 

The efforts of the Government of India to implement Article 40 
of the Constitution, which called for the creation of village panchayats 
"as units of self-government," have already been described. These 
efforts have been impressive. They have led all the States to pass 
panclzayat acts, and panchayats have been established for more than 
half of the villages of India; but there are ample grounds for Hugh 
Tinker's conclusion that "in general, the panchayat experiment has 
shown the same discouraging refusal to 'get ofI the ground' as before 
independence." Professor Tinker is doubtless justified in believing that 
"their poor performance stems directly from the circumstances of rural 
life."29 Indian villages are still relatively static social groups, riddled 
by factional and caste divisions, tradition-bound and resistant to 
change, suspicious of government in any form, desirous of resisting all 
alien influences. It is possible, nevertheless, that panchayats may 
provide the vehicles for associating villagers with national development, 
and people with government. 

The cooperative movement has been strong in India for more than 
half a century, especially since the passage of the Cooperative Credit 
Society Act of 1904. "In 1919 cooperation became a subject for 
action by the States, under the control of an elected Minister .... By 
1950-5 I, the eve of the First Plan, there were 181,000 cooperative 
societies," mostly rural credit societies.30 The First Five Year Plan 
called the cooperative form of organization "an indispensable instru­
ment of planned economic activity in a democracy." Thousands of 
cooperatives have been formed since the First Plan was inaugurated. 

28 S. K. Dey, "The Crisis in Community Development," The Radical 
Humanist, XXIV (Jan. 10, 1960), 17-18, 24. 

29 High Tinker, "Authority and Community in Village India," Pacific 
Affairs, XXXII (December, 1959), 361. 

30 The New India, pp. 202-203. 
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At its sixty-fourth annual meeting, held at Nagpur in January, 1959, 
the Indian National Congress endorsed a far-reaching resolution 
regarding cooperatives, which declared: 

The future agrarian pattern should be that of cooperative joint 
farming in which the land shall be pooled for joint cultivation, 
the farmers continuing to retam their property rights and getting 
a share from the common produce in proportion to their land. 
Further those who actually work on the land, whether they own 
the land or not will get a share in proportion to the work put in 
by them on joint farms .... As a first step prior to the institution 
of joint farming, service cooperatives should be completed within 
a period of three years; even within this period, however, wherever 
possible and when generally agreed to by the farmers, joint cultiva­
tion may be started. 

Nehru himself attaches great importance to this resolution, and he 
envisages village cooperatives as a means of economic organization of 
village India, comparable in importance to the panclzayats as the 
main units of political organization. "We should cover every village 
as a co-operative," he has said. "We are launching out, in this way, in 
new directions outside the scope of our old administrative apparatus 
and we want to give far greater power to panchayats and to the village 
co-operatives than they have today, knowing that they may misuse it, 
make mistakes, and the like. "31 

The Nagpur Resolution of 1959 for greater emphasis on village 
cooperatives has provoked a great deal of criticism and opposition 
within India. The Swatantra Party was formed largely to fight the tend­
encies toward the abolition of private property and the collectivist 
tendencies which were ascribed to it. Nehru has indignantly denied the 
sweeping charges of the leaders of the Swantantra Party and of others 
who oppose the Nagpur Resolution approach, and he has undertaken a 
campaign of national education regarding the real objectives of the 
Resolution and the role of village cooperatives in the New India 
which he is trying to create; but while he has had some success in 
arousing popular interest and in counteracting some of the extreme 
charges against the program for village cooperatives on a massive scale, 
the objectives of the Nagpur Resolution remain largely unfulfilled. It 
is significant that the resolutions of the annual sessions of the Congress 
and of the A.I.C.C. in 1960 and 1961 contained only passing references 
to these objectives. 

Problems of Centralization and Decentralization. In implementing 

31 "Towards a Dynamic Administration," address at the Indian Institute 
of Public Administration, New Delhi, April 25, 1959; in The Indian Journal 
of Public Ad111i11istratio11, V (April-June, 1959), 131-132. 
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economic planning in India the political system itself, with its evolving 
patterns and its great dependence on personal leadership, presents 
a number of serious problems. Among these are the tendencies toward 
centralization, on the one hand, and toward decentralization, on the 
other, in a rather peculiar federal system, and the problem of leader­
ship at all levels. 

In all democratic countries the increasing concentration of power, 
authority, and functions is a matter of deep concern. This is true even 
in federal states, where presumably the constituent units of the 
federation have special authority as well. In India the concentration 
of authority seems to be particularly obvious. There is today a strong 
and pervasive tendency to look to the Central Government whenever 
difficulties arise in the "private sector'' or in the States or in local units 
of government. The dominant position of the Congress Party and of 
Nehru in the country generally has reinforced this tendency. More­
over, there is widespread acceptance of the view that without strong 
direction from the Centre India cannot hope to deal effectively with its 
vast problems, carry out its comprehensive experiment in national 
planning, and establish a "socialist pattern of society." 

In October, 1959, the Union Minister of Industries, Manubhai Shah, 
went so far as to state publicly that "the Centre is becoming a steam 
roller and the States appear to be in a pitiable position." Shah insisted 
that the Government of India was not responsible for this trend. "It 
is not that the Central Government wanted to corner as much power 
and authority for itself. The social and economic compulsions are 
creating a situation which the Government of India has to accept willy­
nilly."32 Critics of the Government and the Congress Party would 
share Shah's alarm over the growing centralization of power, but they 
would probably blame the Government, and even more the Congress 
Party, for this trend. 

As has been noted, Dr. Paul Appleby is concerned not so much with 
the growing power of the Central Government in India as with what 
he regards as "its extraordinary national dependence upon the States 
for a large part of its administration."33 "No other large and important 
national government," in his opinion, "is so dependent as India on 
theoretically subordinate but actually rather distinct units responsible 
to a different political control, for so much of the administration of 
what are recognized as national programs of great importance to the 
nation."34 Few observers would go as far as Appleby in this regard, but 
the experience to date with the implementation of the development 

32 Quoted in "Devolution of Power & Democracy," The Radical Humanist, 
XXIII (Nov. 1, 1959), 511. 

33 Appleby, Re-examination of India's Administrative System," p. 47, 
34 Appleby, Public Administration in India, p. 21. 
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programs has indicated that his concern is justified. Generally speak­
ing, the States have not provided the resources or carried out the tasks 
assigned to them in the Five Year Plans, and the Central Government 
has been unable to hold them to greater accountability. 

Authority is also concentrated in the States at the expense of local 
units of government and at the expense of individual initiative and 
autonomy. This may be due, as Shah stated, to "reluctance to take 
responsibility at the lower level," but, whatever the cause, it calls 
attention to one of the most serious failings in India's development 
efforts. The Balvantray Mehta Report, as has been indicated, recom­
mended a reversal of the tendency to centralization, and the adoption, 
as a deliberate policy of the Government, of a program of decentraliza­
tion, designed to give real substance and vitality to local units of 
government and to enlist the cooperation of the people more effectively, 
in ways that are meaningful to them. 

Leadership and National Development. Leadership is important 
in any country, and particularly so in an underdeveloped country which 
has recently embarked on an independent existence. When the masses 
of the people are still relatively inert and when the tasks of nation­
building are so gigantic, a large measure of paternalism is probably 
essential. In the development field, as in all other areas of national 
endeavor, India has benefited greatly from the quality and orientation 
of its top leaders. 

Here as els~where Nehru has played the leading role. Although 
he is in no sense an economist, he has assumed direct supervision 
and control over India's whole development effort. The economic 
philosophy motivating the development planning, the priorities as­
signed in the Five Year Plans, and many of the unique features of 
the Plans are determined in large measure by him. He has done far 
more than any one else to explain the Plans to the people and to 
mobilize popular support, to the extent that it has been mobilized, 
behind the great experiment in nation-building. 

Nehru is an active chairman of the Planning Commission and of 
the National Development Council, which from time to time reviews 
the progress of the national plans and makes recommendations to the 
Central and State Governments. The Ministers for Finance, Planning, 
and Defense also are members of both bodies. Unusually able men 
have served in these posts. 

India has no dearth of trained and competent economists, and 
many of ·the best of them have served on the staff of the Planning 
Commission, on the Programme Evaluation Organisation, on study 
teams appointed by the Committee on Plan Projects, or in other 
capacities. Thus Indian economists have had a major share in the 
development of the Five Year Plans. Of particular importance has 
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been the role of Professor P. C. Mahalanobis, Director of the Indian 
Statistical Institute in Calcutta. He has served as chief adviser on 
planning to the Prime Minister, and has been one of India"s chief 
planners. He is now a member of the Planning Commission. In his 
several capacities he has had a great influence - some of his critics 
would say too great an influence - on India"s approach to planning, 
in determining long-range planning goals, and in the actual formulation 
of at least the Second Five Year Plan. 

For the implementation of the national plans the Central Govern­
ment inevitably has to rely to a great extent on State and local units of 
government. All too often the leadership at State and local levels 
has been lacking in understanding, initiative, and imagination. This 
has greatly handicapped the development efforts. Although some of 
the ablest of the Congress Party leaders have devoted most of their 
time to the affairs of their States, and although the Chief Ministers of all 
the States are members of the National Development Council and the 
Zonal Councils and participate in the work of planning and develop­
ment in many other ways, the States have in fact been bottlenecks, as 
far as the implementation of the Five Year Plans has been concerned. 

In the districts the District Officers or Collectors have generally 
been able men, but they have invariably been civil servants and at 
best benevolent paternalists rather than leaders of the people. In the 
villages leadership has been largely on a factional or caste basis. 
Generally speaking, neither the District Collector nor the village head­
man has been an effective leader, except in a paternal and custodial 
sense. New types of leaders in rural India are needed for the implemen­
tation of the experiments in the regeneration of the country which are 
the warp and the woof of the development programs. One of the main 
problems in implementing the Community Development and National 
Extension Service programs has been that of finding the right kind of 
leaders to serve as block development officers and village level workers, 
and even more of finding the kinds of leaders in the villages who can 
and will respond to the challenge of the new programs and who can 
enlist the participation of the people in them. 

Problems of Popular Participation and Identification. Underlying 
all the problems of implementing economic planning in India is how to 
secure the active cooperation of the people and identify them with 
the great effort in "the building up of India, taking this country and 
its millions of people forward." The eventual success or failure of 
India's total national effort may revolve around this problem. It is at 
once the most challenging and the most discouraging aspect of the 
entire development effort. "The participation of the people is of the 
very essence of the programme," stated the Planning Commission in 
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a summary of the First Five Year Plan. "Unless people feel that the 
program is theirs and value it as a practical contribution to their own 
welfare, no substantial results will be gained."35 

To what extent have popular participation and identification been 
achieved? Optimistic observers, including most Government spokes­
men, have often referred to the great revolution that is under way 
throughout India as the plans progress, to the "awakening of the 
countryside." "The revolutionary character" of the development 
programs, according to a popular work on The New India, issued 
under the aegis of the Planning Commission, "lies precisely in that 
it has succeeded in awakening this participation and organizing it on a 
national scale."36 Few candid observers of the Indian scene can find 
impressive evidence of widespread awakening or mass identification.37 

It is probably too much to expect that the people of India, living in 
mental and geographical isolation in a stratified society, accustomed 
to having decisions imposed on them from above, without any ex­
perience in effective cooperation in national efforts, would respond 
to another and greater program which has come to them from the 
far-away centers of power in New Delhi. With the possible exception 
of the mass response to Gandhi's appeals and teachings, and to a 
more limited degree to Vinoba Bhave's Bhoodan Yagna movement, 
no movement has "succeeded in awakening" widespread popular 
participation and "organizing it on a national scale." Thus India's 
planners today are confronted with an inescapable dilemma: they 
have almost no prospects of securing effective popular initiative and 
participation in national development programs, yet their programs 
cannot possibly succeed without such initiative and participation. 

35 Planning Commission, Government of India, First Five Year Pla11 (New 
Delhi, 1952), p. 223. 

36 Tire New India, p. 171. 
37 The seventh report of the Programme Evaluation Organisation of the 

Planning Commission contained the following observation: "Peoples' at­
titudes and reactions in most of the Community Development Blocks are 
not yet generally favourable to the success and growth of the Community 
Development Programme. The majority of the villages do not regard it as 
their own programme and seem· to rely mainly on the Government for 
effecting the development of rural areas. The basic philosophy and ap­
proach of the Community Development Programme are, therefore, in­
adequately subscribed to by the people." 
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The Party SYstem 

Experience with Political Parties in Asia 

With the possible exceptions of Japan, the Philippines, and Israel, 
no effective democratic party system in the Western sense has emerged 
anywhere in Asia. The very idea of parties is strange and even 
unacceptable to many Asians; it conforms neither with their traditional 
ways of looking at things and of doing things nor with their concepts 
of how political life in their countries should be organized to meet the 
needs of a changing, yet basically static, society. As they look at the 
present state and activities of political parties in most Western 
countries, they are not impressed; and they reason that if parties are 
functioning so unsatisfactorily in the countries of the West, where the 
tradition of parties is deeply rooted and where literate and economically 
fortunate peoples have had long experience with party systems, it would 
be folly to expect that parties could be successfully grafted onto the 
institutions of Asian peoples. 

Only a few Asian political parties date back to the nineteenth 
century; most of them arose as "umbrella" organizations in the latter 
days of the struggle for independence from the ruling colonial powers, 
and then carried on as the dominant parties after independence. "An 
independence movement," as Richard L. Park has observed, "is not 
the best breeding ground for political parties in the Western sense. 
In the search for unity in opposition to the ruling imperial power, the 
Asian nationalist movements exerted every effort to bring all factions 
together into one independence-bound organization. . . . After in­
dependence, as was natural, these movements tended to break down, 
with groups of minority views leaving the parent body to form new 
political groupings."! Generally speaking, these dominant political 

1 Richard L. Park, "Problems of Political Development," in Philip W. 
Thayer, ed., Nationalism and Progress in Free Asia (Baltimore: The Johns 
Hopkins Press, 1956), p. 103. 
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groupings, which were both more and less than political parties, 
performed a useful service, not only in the independence struggle but 
in the years of trial and difficulty which followed its success. 

In some respects new countries with a dominant national political 
organization fared better than those in which the pattern of political 
activity was more diffuse. There may be considerable merit in Professor 
Park's contention that "a well-organized political party system might 
have hindered the relative stability .... Much of the success of the 
legislative and planning programs in these countries can be traced to 
the large, disciplined majorities held by the party in power in the 
respective parliaments. The hard test of parliamentary government, of 
course, will come when this situation no longer prevails."2 

In most Asian countries which adopted the parliamentary system, at 
least in form, the hard test has already come. In some, as in Pakistan, 
the leaders now in power have turned away from the system itself; in 
others, as in Burma, after a transitory period of military rule a second 
test of parliamentary democracy is being made; in still others, as in 
Indonesia, parties still exist, but largely on sufferance, and they occupy 
a subordinate place in the new national front system of "guided 
democracy." Most of the umbrella organizations that headed the 
independence movements have either disappeared or have fallen on 
evil days. The Muslim League in Pakistan virtually disintegrated by 
1954, and although it seemed to be experiencing a mild revival just 
prior to the "revolution" of October, 1958, it is today, along with all 
other political parties, one of the unlamented casualties of the new 
order in Pakistan. The Indonesian Nationalist Party is still one of 
the three or four most important political organizations in Indonesia, 
but today it is associated, along with all other parties, in a subordinate 
capacity with Sukarno's "guided democracy." The AFPFL in Burma, 
the party of Aung San and then of U Nu, split up into two factions, a 
"clean" AFPFL, headed by U Nu, and a "stable" AFPFL, headed by 
Ba Swe and Kyaw Nyein. The Kuomintang has long since been 
superseded by the Communists on the Chinese mainland. Only in India 
does the party of independence still dominate the political life of the 
country, and, as we shall see, the Congress Party of today is a far 
cry from the Indian National Congress of the Gandhian era, and its 
future, after Nehru goes, is very much in doubt. 

The Nature of Political Parties in India 

Since the Congress Party has fared better than any other Asian 
nationalist-movement-turned-political-party, the "hard test of parlia­
mentary government," to use Professor Park's phrase, has been post-

2 Ibid., p. 104. 
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poned. There are manifold signs, however, that the "hard test" is at 
band; they are to be found in growing criticisms of the Congress, in 
the internal divisions, which, while not new, arc becoming more 
serious, in the admitted failings of its leadership, especially on State and 
local levels, in the growing political opposition to it in the States and 
municipalities and local areas, in the dissatisfaction with its economic 
and social achievements, in the rise of regional and linguistic and 
communal pressures which challenge the basic tenets of nation.al unity 
and the secular state, in the failure of the Congress to train a new 
generation of leaders to replace the "tall leaders,·· most of whom are 
well along in years, and in the inevitable crises which will beset the 
party when the tallest of all the "tall leaders," Nehru himself, now 
in his early seventies, passes from the scene. 

For all these reasons India can no longer be correctly described as 
a "one-party state"; but there is still some truth to such a characteriza­
tion as far as the national scene is concerned. In spite of growing 
criticisms and dissatisfactions, the Congress is still as dominant on 
the national scene as it ever was, in terms of its hold on the Govern­
ment of the country if not on the loyalty of the citizens. v1n the second 
general elections the Congress polled an even higher percentage of the 
popular vote than it did in the first, and it increased its already top­
heavy membership in the Lok Sabha. After the 1957 elections the Con­
gress had 365 seats in the Lok Sabha, whereas the next largest party­
the Communists - had 30, and the entire non-Congress membership, 
including Independents, numbered only about 135 ........ 

This lop-sided dominance of the Congress Party may have provided 
the kind of political stability which India needed in the early years 
of independence, as Professor Park has suggested, but it has thus far 
prevented a healthy party system from emerging. .,. The situation is 
made even worse by the weakness of the Praja Socialist Party and 
other Socialist parties, which presumably could provide the nucleus 
of an effective democratic opposition, and by the challenge of the 
Communist Party, which would use the ballot box and its representa­
tion in the Parliament to destroy the institutions of democracy, and of 
communal groups with political representation, which in their own 
way are equally determined enemies of secular democracy."" 

Another major barrier to the development of a healthy party 
system in India is posed by those who do not believe in parties at all. 
This group includes many people who are influential in Indian political 
life and many more who are influential in Indian society. Many of 
these people look upon parties as undesirable organizations, and 
they would substitute for them other means for permitting popular 
expression and for implementing the peoples' will. vOften they derive 
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their ideas from Gandhi, and from the Mahatma's ideas of the 
sarvodaya society. Such ideas are being propagated today by two 
of the most influential people on the Indian scene, both long-time 
followers of Gandhi, Acharya Vinoba Bhave, in his Bhoodan Yagna 
movement, and Jayaprakash Nayayan, through his support of the 
Bhoodan movement and through his frequent writings and public 
pronouncements on political matters. v Jayaprakash, or J. P. - as 
everyone calls him - advocates a "partyless democracy." He has 
written and spoken in favor of such a system on many occasions, but 
he has never been able to formulate a specific statement of precisely 
what a system of "partyless democracy" would involve, how it Would 
differ from a democratic system in which parties existed, and how it 
would meet the needs of a vast nation trying to cope with the problems 
of the modern world and to develop the basis for a healthy national 
life.3 Many Indians feel, as did M. N. Roy, and as do his followers, 
the Radical Humanists, that the people are too backward to become 
politically conscious and discriminating members of any party; hence, 
a different approach to the participation of the individual in social 
and political life is held to be necessary.4 

Although many Indians profess to believe in "partyless democracy," 
parties have mushroomed in great profusion in the years since in­
dependence. Most of the major parties originated within, anct not 
outside, the Indian National Congress; among them were the Congress 
Socialist Party, which became the !!_ucleu.s. of the ~!aJ_!l ~ocialist fl arty, 
and even the Communist Party, which was not expelled froil) the 
Congress until 1945.---Prominent leaders of the major opposition Parties 
were once active workers in the Congress ranks. Scores of so-called 
parties contested the general elections of 1951-52 and 1957. In the 
present Lok Sabha some twenty-five parties are represented, although 
only the Congress has any significant representation, and only two 
other parties, the Communists and the PSP, have more than fifteen 
members. I Most parties are really local or at most regional groupings, 

3 See, for example, Jayaprakash Narayan, "Towards a Fuller Democracy," 
The Radical H11ma11ist, XXII (June 15 and 22, 1958), 281-282, 288, 295-
296. In the latter part of 1959 Narayan circulated a paper entitled "A Plea 
for Reconstruction of Indian Polity," in which he elaborated briefly on his 
ideas on partyless politics. He has been working for the past two years or 
more on a book, in which he will develop his thesis of partyless government. 

4 The pages of The Radical H11ma11ist, the organ of the Radical Humanist 
movement, frequently contain articles on this theme. See, for example, 
M. N. Roy, "Opening of a New Chapter in Indian History,'' The Radical 
Humanist, May 25, 1958, and Ellen Roy, "Indian Party Politics," The 
Radical H11ma11ist, July 24, 1955. See also M. N. Roy, Power, Parties and 
Politics (Calcutta, 1960). 
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often hardly more than the followers of some leader. Such groupings 
spring up and disappear quickly, or merge with similar groups, or move 
in and out of "electoral arrangements," sometimes of a weird char­
acter. In India, as elsewhere, politics makes strange bedfellows. 

In a statement issued on March 18, 1953, in connection with his 
talks with Jayaprakash Narayan regarding the bases of closer coopera­
tion between the Congress and the PSP, Prime Minister Nehru made 
an interesting comment on the party situation in India: 

The parties, as they exist in India today, apart from the Congress, 
may be divided into four groups. There are certain political parties 
with an economic ideology. There is the Communist Party with 
the allied organisations. There are the various communal parties 
under different names but essentially following a narrow communal 
ideology, and there are a number of local parties and groups having 
only a provincial or even narrower appeal.5 

It will be convenient to discuss the political parties of India with 
Nehru's classification in mind. In the first group will be included the 
major political parties which not only have an economic ideology -
for presumably most of the parties profess some economic 
tenets - but also those parties which are truly dedicated to the pres­
ervation of a democratic secular state. Thus the Congress itself 
belongs in this category, along with the PSP and the Socialist Party, 
and probably the new Swatantra Party as well. 

The Congress Party 

We have already traced the evolution of the Indian National 
Congress from its founding in 1885 until its emergence as the dominant 
political party in an independent India. Three main periods in the 
history of the Congress prior to 1947 may be discerned. During the 
first period, from 1885 to about 1907, the objective of the Congress was 
not independence for India but cooperation with the British and mild 
pressure on the foreign rulers to give greater political representation 
to Indians. In these years the Congress was under the control of 
Western-educated moderates, men like Dadabhai Naoroji, Surendranath 
Banerjea, Pherozshah Mehta, and especially G. K. Gokhale. From 
about 1907 until the end of World War I the Congress was split 
between the moderates and the more extreme and militant elements, 
led by Bal Gangadhar Tilak, Aurobindo Ghose (until he retired from 
politics), Bepin Chandra Pal, and Lala Lajpat Rai. Tilak and his 
associates raised the cry of swaraj and swades/zi, advocated resistance 
to the British instead of cooperation with them, and harked back to the 
ancient Hindu past for their ideology and inspiration. The extremists 

5 The Hi11d11sta11 Times, March 19, 1953. 
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introduced new vigor into the nationalist movement, and attracted 
a larger following than the moderates ever could. 

With the death of Gokhale in 1915 and of Tilak in 1920, with new 
forces entering the Indian scene, and above all with the entry of 
Gandhi into the political life of the country, after a long sojourn in 
South Africa, the Gandhian period of the nationalist movement began. 
Under the influence of Gandhi the Congress adopted new techniques 
of nonviolent noncooperation or civil disobedience which gave a new 
kind of militancy to the national movement and brought it nearer to 
the masses. The new militancy was reflected in various civil dis­
obedience campaigns and in the noncooperation of the Congress with 
the British during the period of World War II, because the British 
would not grant immediately the demands for swaraj, which by the 
late thirties had come to mean complete independence. 

With better organization, more widespread popular support, and 
the magic influence of Mahatma Gandhi, the Congress became a truly 
national movement. As long as it was the main organization for 
independence, it could include in its ranks people of very diverse 
backgrounds and interests, and it could function as an umbrella 
organization without serious political indigestion. There were,'however, 
marked divergencies within the top leadership of the Congress. In the 
Gandhian era a kind of right wing and left wing split developed. The 
right wing was led by more conservatively inclined Congressmen, such 
as Motilal Nehru and Vallabhbhai Patel, while the left wing was led 
by younger spokesmen of such diverse viewpoints as Subhas Chandra 
Bose (who later left the Congress to form his own party, the Forward 
Bloc, and then collaborated with the Nazis and the Japanese during 
World War II), Jawaharlal Nehru, more radically minded than his 
father, especially before he assumed the responsibilities of political 
office, and Jayaprakash Narayan, a founder of the Congress Socialist 
Party and still one of the most influential Socialists in India. Over all 
of these divergent groupings and all of these individuals of such differ­
ent viewpoints was Gandhi, a kind of super-leader who was at times not 
even officially a member of the Congress at all, whose views were sui 
generis, not easily categorized as either left or right wing. In some re­
spects Gandhi was more conservative than most conservatives, and in 
others he was more radical than most radicals. Thus it was not surpris­
ing that, as Robert Crane has written, "From the time of the first civil 
disobedience campaign the internal history of the Congress was the 
reconciliation of a multitude of special interests and different points 
of view.''6 

6 Robert I. Crane, "Leadership of the Congress Party," in Richard L. 
Park and Irene Tinker, eds., Leadership and Political !11stitutions i11 J,zdia 
(Princeton, N.J., 1959), p. 181. 
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After independence the Congress had to play a very different role. 
It ceased to be a national movement, a unifying omnibus organization 
which could embrace almost any Indian who wanted his country to be 
free, and became instead a political party, which was at the same time 
the government of independent India and a social and propaganda 
agency. This inevitably meant that it could no longer command the 
support of many of its former followers, and that its internal divisions 
and factions could- no longer be sublimated in the interests of the 
national struggle. Even after August, 1947, however, it retained some 
of its former mystique and influence. It was still the party of Gandhi 
and of ~ehru, the organization that had led India to freedom, and 
it still tried to be all things to all men. Gandhi suggested that since 
its main objective had been achieved the Congress should disband and 
should be reformed as a Lok Sevak Sangh, a kind of social service 
organization. He did not think that it should continue "as a propaganda 
vehicle and parliamentary machine." His advice, of course, was not 
followed, and his assassination so soon after independence removed 
from the scene the most unifying influence of all. Many former 
members of the Congress left, either individually or in groups; some 
were expelled, or were forced out by changes in Congress policy. 

With Gandhi's death, Nehru emerged as clearly the leading figure 
on the Indian stage. Only Vallabhbhai Patel, much· more conserva­
tively inclined, could hold his own with Nehru, who dominated the 
party, t_he government, and Indian political life generally. As long as 
Patel was alive, Nehru had a top co-worker with great administrative 
aEilitt_ ~~d iron will. Although the two men disagreed on many points, 
they com-plemented each other too effectively to lead to a final parting 
of the ways. In any event, Gandhi's death made their cooperation for 
the governance of the new nation all the more necessary. The 
Nehru-P,tel_ duumvirate was a most effective one. Since Patel's 
deat~ in:1951_'.no one of equal stature has emerged, either to challenge 
or to buttress Nehru's role. . 

The most serious challenoe to Nehru's control of the Congress came 
in 1950, when Purshottamd:s Tandon, a representative of the conserva­
tive wing in the Congress, with more than a marked flavor of com­
munalism, was elected President of the Congress, with the support of 
Patel, 0 ~er Acharya Kripalani, who was backed by Nehru. Nehru 
made this a test of his position in the party, much as Gandhi had done 
when Subhas Chandra Bose was elected President of the Congress, 
against his wishes, in 1936. By resigning from the Congress Working 
Committee Nehru forced Tandon to resign the Congress presidency­
as Bose had in effect been forced to do in 1937. Since 1951 Nehru's 
position in the party bas remained supreme, although from time to 
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time some of his associates have complai_ned publicly of his policies, or 
his dictatorial methods, or his faii"ure to groom a successor, or the 
stifling effect of his overall dominance of the party; 

After the Tandon crisis Nehru himself assumed the post of President 
of the Congress, ·a position which he h_ad Previously held more than 
twenty years before (in succession to his father, Motilal Nehru) . .ll~. 
held this position for some four ytars, although he repeatedly stated 
that iri his judgment the offices of Congress President and Prime Minis­
ter sould not be held by the same man. When he finally yielded the 
party presidency, it was to a hand-picked successor, U. N. Dhebar, 
who was not at all prominent in the higher circles of the party or of the 
Government. In 19~ Dhebar was succeeded by Indira Gandhi, 
Nehru's daughter, hostess, and inseparable companion. Although her 
father stated that he was not happy with this arrangement, he obviously 
did little to prevent it. Mrs. Gandhi's successor in 1959 was N. Sanjiva 
Reddy, a relatively young and inexperienced Chief Minister of Andhra 
Pradesh, who was not a leader of national reputation. Thus whether 
he has held the position of Congress President or not, Nehru has been 
the unquestioned leader of the Party as well as of the nation. 

The Congress Party is the only political group in the nation with a -k. 

truly all-India organization. Its lowest organizational unit is the local 
committee in a village or town or city ward. The line of oroanization 

. 0 

extends from the local committee to other committees in larger sub-
divisions of the States, to the Pradesh (State) Committees, and from 
the Pradesh Committees to the central party apparatus, headed by the 
All-India Congress Committee and the Working Committee. Theo­
retically the annual sessions of the Congress, usually held in January, 
are the supreme policy-making bodies, but in practice, while they are 
highly publicized and bring together the top leaders of the party and 
thousands of party representatives, they are something in the nature 
of party rallies.7 The delegates and others who attend listen to in­
terminable speeches by Nehru and other party leaders and to numerous 
reports from party committees, and they endorse, usually without much 
debate, large numbers of resolutions, formulated or at least approved 
by the,'Party" s high command. 

Another important central agency of the Party is the Congress Par­
liamentary Party, which has its own offices and organization. Since 

7 For details regarding the organization of the Congress see three 
mimeographed papers by Susanne Rudolph, issued by the Center for Inter­
national Stndie~. 11/lassachusetts Institute of Technology, in 1955. The 
titles of these papers are: The Action Arm of the Indian National Congress: 
The Pradesh Congress Committee; The All-India Congress Committee and 
the Annual Congress Session; The Working Committee of the India11 
Congress Party: Its Forms, Organization, and Personnel. 
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the Congress is so dominant in the Parliament, many of the major de­
cisions are taken not so much on the floor of the Lok Sabha as in the 
closed meetings of the members of the Congress Parliamentary Party; 
but the decisions invariably reflect the more basic decisions that have 
been made by Nehru, with the support of the Working Committee of 
the Party and/ or the AICC. Furthermore, Nehru and many other top 
leaders of the Party are also members of the .. Congress Parliamentary 
Party. The whole question of the relationship between the Congress 
Parliamentary Party and the regular agencies of the party machinery 
deserves more detailed investigation.8 It is in a sense a phase of the 
larger question of the relationship between the Government of India 
and the Congress Party, a relationship which is bound to change with 
the passing-oTNehru and with the growing importance of the Indian 
Parliament. At the present time it would certainly seem that the Party 
is more influential than the Government, and that most of the basic 
decisions ar~ made in the higher agencies of the Party. To the extent 
that the decisions are made by Nehru himself, it is difficult to determine 
whether he is acting as Prime Minister or as party leader or as Lord 
High Everything. He wears many hats and sits in many seats, but 
whatever hat he wears or whatever seat he occupies, he is India's su­
preme decision-maker.9 

The AICC is a fairly sizable body, elected by the Pradesh Congress 
Co!Ilmittees, and consisting of orie-cighth of the members of each of 
these Committees. It meets irre$U._larly, tis'iially more than once a year. 
The Working Committee, asmaller body which meets more frequently, 
is the most important agency in the Congress structure. Most of the 
~,k.~d_er~ of the party are members of the Working Committee. It is 
composed of the President of the Congress and .twenty,members chosen 
by the President , .. from the members of the AICC. Very often it in­
cludes memoers of the Congress Parliamentary Party, and members of 
the Cabinet. Nehru who of cou~se is always a member, relies heavily 
uponthi;,,Cornrnitte~ for advice and support. The b~sic policies of the 
Congress, and tlJerefore of the country, are usually formui'ated· or''ap- • 
pro~ed 1n the W'arlcu(if Committe~ before they are placed before the 
agencies of the Party which technically have a larger policy-making 
authority, the AICC and the annual session. Thus the Working Corn-

s See W. H. Morris-Jones, Parliament in India (Philadelphia, 1957), 
pp. 185-199; and Norman D. Palmer and Irene Tinker, "Decision Making 
in the Indian Parliament," in Park and Tinker, eds., Leadership and Political 
Institutions in India, pp. 129-134. I 9 "The major decisions in India have not been made at the parliamentary 
level nor by the party in power but by a small group within that party. 
In t?e case of the Congress this is the Working Committee, which is 
dominated, ... not by the Congress president but by the prime minister." 
Frank Moraes, India Today (New York, 1960), p. 163. 
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mittee is not only the executive of the Congress but is a kind of shadow. 
cabinet, with more real power and influence than the regular Cabinet: 
• For a political organization which has dominated the political life of 
the country, the Congress has a rather small membership - only about ; : • 
6,000,000 "primary" members and fewer than I 00,000 "active" mem­
bers. An active member, according to the Party Constitution, must 
"wear khadi, be a teetotaller, oppose untouchability, favor equality of 
opportunity, believe in intercommunal unity, perform 'constructive' 
activity, pay Rs. 1 annually and collect another Rs. 10 for Congress." 
Any one who accepts the objectives of the Congress and who pays a 
few naye paise annually as a membership fee may become a "primary" 
member. 

Considering the tieterogeneous character of the Congress from its 
inception, it is hardly surprising that its stated objectives are rather 
nebulous and compre~ensive. Undoubtedly the Congress as a party has 
tried, consciously or unconsciously, to preserve a good deal of ,t_he na1 

• tional character and catholicjty of views which it possessed when it' 
was· a national ri10vement for independencb.'L Economically, its ideology 
is rather clear, but this reflects the prevailing orientation in Indian ,, 
thinking and practice generally toward a high degree of State initiative 
and control. Even here, however, the Congress reflects its mixed herit­
age and the varied strands of thought which are subsumed under the 
Indian varieties of socialism. The economic ideology of the Congress 
has been evolved from thre'e or four main currents of modern Indian 
thought. These include the Gandhian ideal of the sarvodaya society,,.­
with emphasis on service, social welfare, decentralization, cottage in­
dustries, and village self:sufficiency; the ·continuance· of a system of free 

• enterprise, even in a "socialist" state, which is reflected· i~ the fact that 
well over 9b per cent of the productivity of the country is contributed 
by the "private sector"; socialist ideas of state ownership and control of/ 
the instruments of production; and a variety of other socialist views, -
Marxist or non-Marxist in character. The main trend, however, with 
certain lip service to Gandhian ideals, has been toward the welfare state, 
with a strong sociaHst flavor. Long before the A~i resolution of 1955 
the Congress was in favor of "the socialist pattern of society," although 
there was never complete agreement on the precise outlines and pre­
requisites for the "socialist pattern." Under Nehru's leadership the 
Congress has followed a mark~dly left-of-c;entre course, with consider­
able concessions to the "private sector," on the one hand, and with - -···- - - ,,,,. 
occasional experiments which are more reminiscent of an authoritarian 
than of a democratic state, on the other. 

This socialist bent of the Congress has tended to undermine the 
parties which call themselves socialist, including the Praja Socialist 
Party, and the G6mmunists, who find that they alienate possible sup-
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porters by too extreme policies and by too obvious kow-towing to the 
international party line and who hope to increase their power through 
the ballot box and through the espousal of a form of "socialism" of 
their own. There is much truth in Nehru"s claim, made in 1958, that 
"The broad approach of the average Congressman was all along so­
cialistic. Some of our Provincial Congress Committees passed resolu­
tions precisely in terms of socialism even twenty-seven years ago." 
Hence, to the consternation of both the Socialist and Communist par­
ties, the Congress is as closely identified with "socialism" as they are. 
"The socialist party of India is not the Communist Party or the Socialist 
Party but the Congress Party; it cornered socialism decades ago. The 
great socialist efforts in India since independence - !he Five-Year 
Plans and the development programs - were conceived and carried 
out, or are being carried out, by the Congress." 10 

If the most obvious fact about the Indian political scene today is the 
continued dominance of the Congress Party, the next most important, 
if not next most obvious, fact is that all is not well with the Congress, • 
that it is losing the support of the intellectuals and is losing touch with 
the masses of the people. 

Even with a comfortable majority in Parliament and in most of 
the State Assemblies, the Congress holds the reins of power in 
nervous hands to-day. A sense of what Mr. Nehru has called 
"inner failure" seems to have overtaken it. On the one hand ugly 
manifestations of ambition and,..power-lust, love of ostentation in 
public life, hankering after office, personal rivalries - all these 
point to the lack of integrity and idealism in most Congressmen 
to-day, and thus lower it in the estimate of the people. Factionsf 
inside the organisation, rivalries among various caste and communal 
groups, sectional pressures have all been contributing to its internal 
weakness and consequent decay. . . . Everywhere a process of 
disintegration has set in, resulting from the scramble for the loaves 
annnshes-bf office. On the other hand, pre-occupation with these 
petty1eal6usfos • and rivalries makes it impossible for the party 
to give attention to the more urgent task before it - which is to 
provide the people with an emotional and intellectual leadership. 
Consequently it has no grip over the situation to-day. New forces. 
have arisen in the country, social and intellectual - there are new 
problems and new tasks; but Congressmen with their mentality and 
outlook of the pre-independence days are failing to live up to them.11 

10 George Bailey, "Pandit Nehru's One-Party Democracy," The Reporter, 
Nov. 13, 1958, p. 31. 

11 "The Ballot Box: A Pointer," The Radical Humanist, XXI (May 19, 
1957), 247. 
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Criticism of this sort has been heard very often in recent years, and 
some of the severest criticisms have been made by Congressmen them­
selves. No one has been more outspoken than Nehru. In 1957 he told 
the Congress M.P.'s: "The Congress Party is weak and getting 
weaker .... Our strong point is the past. Unless we get out of our 
present rut, the Congress Party is doomed." A few months later, at a 
meeting of the AICC, he put his finger on one of the most serious weak­
nesses of the party when he declared that "if the Congress was losing 
respect and regard in the eyes of the people and getting a bad name, 
it Was because of the inefficient functioning of the Congress Committees 
at the city, district and provincial levels." On another occasion he said: 
"We started mass movements 34 years ago .... Another type of move­
ment comes and· we are left behind .... we become out of date. The 
speed of youth, mind and body goes from us organisationally and we 
go on struggling, trying to catch up with something which is ahead of 
us." "The Congress," said its leading spokesman, now comprises 
people who "repeat phrases and ideas, and have lost the capacity to 
think afresh.'' Hence they were haunted by a sense of "inner failure." '._' 

-The Congress has been in power so long that it almost inevitably has 
become sluggish. Moreover, it is blamed for everything that goes 
wrong or that is disliked, for whatever reason. It has been put on the 
defensive on a number of issues of domestic and foreign policy - the 
failure of the Second Five Year Plan to achieve its original objectives, 
the 4.~~..Qqin_!!ng I"esults of the Community Development Program, the 
slow rates of growth and industrial progress as compared with Com- . 
munist China, the handling of the linguistic states issue, the rather.? 
hesitant policy of the Government of India in response to the 
Chinese moves in Tibe_t and along India"s Himalayan frontiers. Some J. 
of this criticism is hardly justified, and partakes of the usual kind of 
criticism of the "ins" by the "outs"; but there can be no doubt that 
the Congress is itself responsible for much of its loss of support and 
prestige. This loss is not so obvious at the Centre, but it is very obvious 
in some of the States and on local levels. In the general elections of 
1957 its showing on the national level was even better than in 1951-52, 
but it lost a total of more than 200 seats in State Assemblies, and it suf­
fered greatly in Bombay State, usually one of its strongholds, where it 
ran afoul of the coalition tactics of the opposition parties and of the 
agitation for separate States of Maharashtra and Gujerat. In several 
municipal elections since 1957 the Congress has fared rather badly. 
There are growing evidences that it is losing support among members 
of the middle class and industrial workers, as well as among the masses 
of the people in the countryside. As long as Nehru is around, this loss 
of support will probably not prove to be too serious, but once his unify-
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ing influence and great prestige are no longer available the Congress 
may well be in for rough times. Nehru, now in his seventies, cannot 
carry for many more years the heavy burdens which he has borne for 
more than a generation. Hence the questions which irritate him so 
much are often asked nevertheless: After Nehru, who? After Nehru, 
what? 

In the opinion of Frank Moraes, "a group rather than an individual 
will in all likelihood direct the government after Nehru's demission." 
Moraes predicts that one of two groups will come to power: a con­
servative group headed by Dr. Rajendra Prasad, Morarji Desai,, and 
S. K. Patil, with Desai as the most likely successor to Nehru as Prime 
Miffister but with the possibility that a "dark horse" like Lal Bahadur 
Shastri, Pandit Pant's successor as Home Minister, who is eight years 
Younger than Desai, might be chosen; or a coalition of a left-wing 
Congress group and the Socialists, probably with Jayaprakash Narayan 
as Prime Minister, with the support of men like Asoka Mehta and 
Kripafani and the moral encouragement of Bhave. Moraes believes that 
the latter is the more likely possibility, and that it would probably lead 
!0 a split of the Congress into two parties, "thereby," he thinks, "foster­
mg the growth of a stable party system in the country."12 

While no obvious successor to Nehru is in sight, there is no dearth of 
able leaders who might fill the office of Prime Minister with distinction, 
once they are out from under the encompassing mantle of Nehru's 
great prestige. "There are a good many able young men in the top 
echelons of the party . . . who are, as it were, being groomed en 
masse for leadership. These men are unknown to the general public 
either within or outside India - obscured by and all but inaudible 
behind the strongest 'cult of personality' in the world today. But they 
are there."13 

Th~ more important question is "After Nehru, what?" Can the 
Congress Party hold together and retain its nationwide strength when 
its great leader goes? If the Party loses its hold on the Indian scene, 
~hat will take its place - !Ae.1_11ocratically oriented political organiza­
tion, or a nondemocratic organization of either a communalist or 
Commun!§Iorfontation? Will the new nation be able to hold together 
and"" continue its major efforts in economic development and social 
uplift if Congress loses its hold and no strong successor replaces it? 

It is much too soon to write off the Congress as a losing cause. In 
the past the party has weathered many crises, and it may be able to 
regain something of its former vigor and resiliency. As The Eastern 
Economist pointed out in July, 1960, "it would be foolish to ignore 

12 Moraes, India Today, pp. 222-231. 
13 George Bailey, "Pandit Nehru's One-Party Democracy," p. 32. 
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the fact that Congress leadership, weak and disorderly as it often 
appears, has a remarkable capacity of rising to the occasion in times 
of stress." 1•1 

The future of democracy in India does not necessarily depend upon 
the continuance in power of the Congress Party - indeed some would 
argue that the prospects for democracy will be slight as long as a 
single party is all-powerful. But in view of the gravity of the problems 
facing the country and the lack of any effective democratic opposition, 
there are grounds for apprehension as well as for hope in the passing 
of the organization which has been the main channel of political 
activity in India for more than three-quarters of a century .. "One of 
the ironies of the Indian political scene is that an effective democratic 
opposition seems to be out of the question as long as the Congress exists 
in its present form, while at the same time the disintegration of the 
Congress might have adverse effects on the entire prospects for 
democracy in India."15 

Socialist Parties 

Between the Congress Party, which has proclaimed its dedication 
to "the socialist pattern of society", and the Communist Party, which 
espouses its own brand of socialism, the Praja Socialist Party, the major 
Soc_ialist pa~ty outsid~ of th~ _Congress, is trying to find a more influ­
ential place m the Indian political arena. Jn these efforts it is experienc­
ing serious difficulties. "Inconsistencies and indecisiveness are still ap­
parent among the leaders over certain matters of ideology, par­
liamentary strategy, and pr~gram. They are unable to agree on whether 
or not the party needs an 1deology, what constitutes an ideology, and 
whether it should be Marxian, Gandhian, some synthesis of both, or 
a pragmatic search for a new doctrine of democratic socialism relevant 
to India .... The party's crises have been those of the national leader­
ship: the party's inability to communicate effectively with the secondary 
echelons and the membership concerning the changes desired in 
ideology, organization, and strategy; its failure to assess correctly and 
adhere consistently to a given role in Indian politics; and its failure to 
maintain its own cohesion in the face of public adversity and party 
rebellion."16 • 

Three stages in the history of organized Socialist parties in India may 

14 The Eastern Economist, July 15, 1960. 
15 Norman D. Palmer, "Political Parties in India," in George McT. Kahin, 

ed. Major Governments of Asia (Ithaca, N.Y., 1958), pp. 313-314. 
ia Thomas A. Rusch, "Dynamics of Socialist Leadership in India," in 

Park and Tinker, eds., Leadership and Political Institutions in India, pp. 
204, 208. 
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be distinguished: ( 1) from 1934 to 1948, when the Congress Socialist 
Party functioned within the Congress organization; (2) from 1948 
to 1952, when the independent Socialist Party, composed largely of 
former members of the Congress Socialist Party, tried unsuccessfully 
to develop the basis of an effective democratic opposition to the 
Congress; and (3) since 1952, a period of further coalescence and 
further splits, with the PSP as the most important Socialist party. 

Ideologically speaking, the leaders of Indian socialism were from 
the beginning, as Thomas A. Rusch has observed, "divided by three 
amorphous and overlapping tendencies: Marxism, social democracy 
of the Br~tish Labor Party type, and a democratic socialism tempered 
by Gandhian concepts and the use of nonviolent civil disobedience 
techniques for nationalist and class struggle." In 1934 a small group 
of young Congress members, mostly from North India, organized 
the Congress Socialist Party within the Congress. "Though a major­
ity ... were non-Marxists, the most influential were the Marxists."17 

Neither Gandhi nor Nehru was identified with this group, but both of 
them showed a great deal of sympathy with its aims and objectives. 
Gandhi, in particular, tried to act as a moderator between the members 
of the Congress Socialist Party and the more conservatively-inclined 
Congressmen, led by Vallabhbhai Patel. The Socialist leaders refused 
to participate in Congress ministries which functioned in most of the 
Provinces of British India in 1937-39, and in the Constituent Assembly 
which was elected in 1946. In 1947 the word "Congress" was dropped 
from the name of the party-within-a-party, and the decision was made 
to recruit non-Congressmen as members. 

In 1948, after Gandhi's assassination, the Patel group in the Con­
gress was instrumental in securing a resolution of the AICC which 
outlawed political parties within the Congress ranks. This action forced 
the Socialists to choose between giving up their organized status within 
the Congress or to leave the parent organization. The latter course 
was decided upon at the Nasik congress in March 1948 and for the 
first time a significant independent Socialist Part~ cam~ into being. 
Some of the former supporters stayed within the Congress, while 
others went over to the Communists. 

The Socialist Party proclaimed t~e ideological goal of a "democratic 
socialist" society. "The organization~l goal ·was to fashion a dem­
ocratically structured mass membership party controlled and financed 
by its members." A s~ern test of the success of its popular appeal came 
in the first general elections, and the resu_lts Were disappointing. "In 
place of the expected second-rank stat~s m India's legislative bodies, 
the socialists achieved only third place 10 terms of seats won, though 

17 Ibid., p. 189. 
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they were second in terms of popular votes. They were forced to accept 
the defeat of all their national leaders and the election of only one 
fourth of the seats anticipated." 18 

One of the results of the post-mortems that followed the elections 
of 1951-52 was the merger of the Socialist Party with the Kisan 
Mazdoor Praja Party, which had been formed by dissatisfied Congress­
men led by Acharya Kripalani just before the elections and which had 
fared even more badly than the Socialists in the voting. "The KMPP 
was interested in practical parliamentary activity and Gandhian 
village constructive work, thereby complementing the Socialist Party 
leadership's interest in urban trade union, intellectual and agitational 
activities."19 The new party was called the Praja Socialist Party. In 
the spring of 1943 its best-known member, Jayaprakash. Narayan, 
held a series of talks and exchanged some correspondence with Nehru, 
at the Prime Minister's request, with the object of exploring possible 
bases of cooperation between the Congress and the PSP. These ex­
chanoes did not lead to any specific agreement, but they aroused wide­
spre;d interest and speculation. 

The PSP experienced the same difficulties and differences as had 
all previous Socialist parties. It suffered two blows in 1954, when 
Acharya Narendra Deva, a highly respected elder statesman who 
as chairman helped to hold the party together, died and when its 
best-known leader, Jayaprakash Narayan, announced his retirement 
from active politics. The top leaders differed publicly over the proper 
relationship between the Party's high command and the Socialist 
ministry which in 1954-55 held power precariously as a· minority 
government in the State of Travancore-Cochin (now Kerala). 

Not surprisingly, the PSP showed less strength in the second 
general elections in 1957 than had the Socialist Party and the KMPP 
in the first general elections five years before; but it did not fare as 
badly as was generally predicted, and since 1957 it has scored some 
limited electoral successes in by-elections and local elections. 

Of the outstanding leaders of the Congress Socialist Party at the 
time of its founding in 1934, three - Jayaprakash Narayan, Asoka 
Mehta, and Rammanohar Lohia - are still. prominently identified 
with Socialist parties today; but they differ on many questions of theory 
and practice, and each has taken an individualistic path that has not 
made for Socialist unity. ~~ 1954, as has been noted, Jayaprakash 
announced that he was retmng from politics, and would devote the 
rest of his life to the Bhoodan Yagna moven1ent Heh b k . . • as een remar ' -
ably active in pohttcs and remarkably outspoken on 1. • al 1-po 1tic ques ions 

ts Ibid., pp. 200, 202. 
19 Jbid., p. 203. 



198 T H E P A RT Y S Y ST EM 

for one who has presumably turned his back on politics, but it remains 
to be seen whether from his semi-detached position he will move away 
from or toward a more active role in political life. He is still regarded 
as a possible successor to Nehru. He is the one Socialist leader who 
seems to command a mass following. "Publicly, he is still the symbol of 
the party and speaks for it, whether in an official capacity or not." The 
slender, bearded Asoka Mehta, one of the leading Socialist theoreti­
cians, is a man of great integrity and dedication who is very in­
fluential in the inner circles of the Socialist movement and who is 
an unusually able parliamentarian, but he does not have a mass appeal 
and his views are so close to those of the Congress left wing that 
many observers have predicted that he might lead the right-wing 
members of the PSP back into the Congress Party. Rammanohar 
Lohia deviated so emphatically from the position of the majority of 
the leaders of the PSP that in 1955 he was expelled, and proceeded 
to form his own Socialist Party. In 1960 Acharya Kripalani, another 
important former leader and its first chairman, resigned from the 
PSP and presumably now is following a more independent course in 
Indian political and social life. 

The older leadership of the independent Socialist movement in India 
has long since been weakened by deaths, defections, and ideological 
and personal differences. "Party leadership," as Thomas Rauch has 
pointed out, "is shifting its focus of action away from the non­
parliamentary, agitational, and intellectual leaders of previous phases 
in favor of a growing group of practical, parliamentary men who are 
beginning to wield more influence."20 The PSP is not even holding 
its own in national and State elections, except in a few States; but it 
has not disintegrated, and in time, with better organization, better 
financing, more coherent programs, and a greater identifiability, the 
new and emerging leaders may be in a position to take advantage of 
any weakening of the Congress after Nehru goes. They must build 
for the future, for in the past no independent Socialist political 
organization has been able to make much of an impact by itself. 

The Swatantra Party 

In 1959 the first democratically oriented conservative party of 
any importance in India came into being. • The decision to organize 
it was taken at a meeting in Madras in early June, and the new party, 
named the Swatantra (Freedom) Party, was formally inaugurated at 
a convention in Bombay in August. The formation of the new party, 
it was reported, was hastened because of the opposition to the resolu­
tion in favor of farming cooperatives adopted by the Congress Party 

20 Rusch, "Dynamics of Socialist Leadership in India," p. 208, 
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at its annual meeting in Nagpur ii! the previous January. A report of 
the conclusions arrived at in the course of the June meeting in Madras 
contained the following statement of the new party's aims and beliefs: 

We are of the opinion that social justice and welfare can be 
reached more certainly and properly in other ways than through 
techniques of so-called Socialism. . . • Social justice and welfare 
should not be brought about by violence or State compulsion ... but 
must be brought into being by the spread of the doctrine of trustee­
ship as suggested by Gandhiji. . . . The educational activities of 
government, direct and indirect, should be such as to emphasize 
the moral obligations of those who possess wealth to hold it in 
trust for society, and a doctrine of life based on that moral obliga­
tion as distinguished from seeking to establish a socialistic structure 
based on legislative sanctions involving expropriation and loss_ of 
incentive for the individual to work and increasing dependellce on 
the State and its officials in every walk of life.21 " 

The Swatantra Party is conservative in its economic and social 
views, very anti-Communist, and is opposed to many of the policies 
and to the socialist orientation of the Congress. It emphasizes the 
freedom of the individual, the importance of private enterprise, the 
ancient concept of dharma, and the principle of trusteeship, in the 
Gandhian sense. In foreign affairs it favors cooperation with Pakistan 
in the defense of the subcontinent. 

One of the main promoters of the Swatantra Party was M. R. 
Masani, once a prominent founder-member of the Congress Socialist 
Party who has been critical of Congress and Socialist policies for many 
years. Masani has an important public relations position with the 
Tata industrial enterprises, the best known of all private concerns in 
India. A smooth, polished, Western-educated man of the world, he 
was elected to the Lok Sabha in the general elections of 1957 as a 
candidate of the leading tribal party, the Jharkand Party! The 
President of the Swatantra Party is Professor N. G. Ranga, a peasant 
leader from Madras, who was once General Secretary of the Indian 
National Congress. Another prominent member of the new party is 
K. M. Munshi, a distinguished scholar-politician, at one time a leading 
figure in the Congress Party and a former Governor of Uttar Pradesh. 

But the stellar attraction in the Swatantra Party is Chakravarti 
Rajagopalachari - fortunately known as just C. R. or Rajaj1 _:,: who 
was an intimate associate of Gandhi and the first - and last - Indian 
Governor-General of the Dominion of India. He is now a wizened old 

21 Quoted in Ellen Roy, "A Closer Look at the Swatantra Party," The 
Radical Humanist, Feb. 14, 1960, pp. 77-78. 
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man in his eighties, but there is still magic in his name. "C. R. is acutely 
aware of his messianic role. He speaks to people as a biblical leader 
come to his people."22 "After Gandhi is dead," he has said, "we have 
socialism. Socialism is now preached boldly because there is no Gandhi 
to answer it. I say the same things as Gandhi said .... If Gandhi had 
been alive or Vallabhbhai Patel had been alive I would not have had 
to do all this work."23 He charges that the Congress has "in effect ac­
cepted communistic principles." In particular he regards the experi­
ment in cooperative farming announced in the Nagpur resolution of the 
Congress in 1959 as "the royal road to communism." The Swatantra 
Party, he proclaims, is "dedicated to saving India from the dangers of 
totalitarianism. ••24 

The party to which Rajaji has given his blessing and which brought 
him out of retirement into active political life once more has attracted 
a great deal of attention, and it has gained the support of influential 
businessmen and others who have little taste for socialism or who 
welcome the appearance of a noncommunal conservative opposition 
and alternative to the Congress. It has also, paradoxically, been 
welcomed by many who are more liberally inclined, who are attracted 
by the appeals of the new party to the Gandhian tradition or to ancient 
Indian ideals, or who for any other reason are not satisfied with existing 
Indian political parties. Jayaprakash Narayan has welcomed the 
Swatantra Party as a "balancing factor between conservatism and 
raclicalism," and he has appeared on the same platform with Swatantra 
leaders, although he says he has no intention of joining the new 
party. The party hopes to gain the moral support, at least, of Vinoba 
Bhave. Even Nehru has professed to be happy over the formation 
of the Swatantra Party, and he was most cordial to Rajaji when the 
venerable statesman came to Delhi in the spring of 1960 to promote 
the interests of the new movement; but Nehru has also denounced 
Swatantra as "a reactionary party, drawing into its fold various types 
of vested interests," and he has declared that if India "follows the 
policies of the Swatantra Party, India will be doomed." 

The Swatantra Party has already attracted more support than most 
political observers predicted, and it will probably be around for some 
time. It may well become the nucleus for a conservative opposition 
to existing policies of the Government. If the Congress Party itself 
should ever split up into c~:mservative and socialist wings, the Swatantra 

22 Suyash Chander Malik, "The Mixed Potion of Swatantra," The Radical 
Huma!list, May 22, 1960, p. 251. 

23 Address at Kakinda, Feb. 28, 1960; quoted in ibid., pp. 251-252. 
24 Quoted in Ashwini Kumari, "Indian Statesman, Friend of Gandhi, 

Forms Party to Challenge Congress," The Washington Post, Aug. 29, 1960. 
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Party might win the support of many conservative Congressmen, or it 
might merge with this group to form a really effective conservative 
party. It may serve as a catalytic agent, presaging a realignment of 
Indian political groupings. In view of the growing radicalisation of 
Indian politics, however, it is doubtful that any political organization 
openly opposed to socialism in any form will gather much momentum. 

Communal Parties 

"Communalism" is a term that is frequently used in any description 
of Indian politics and society. It refers to the strong ethnocentrism 
which characterizes many Indian social, religious, caste, ethnic, racial, 
linguistic, and other groups, and to the frictions which often develop 
within and between these groups. To Nehru and other advocates of 
communal harmony and the secular state communalism is one of the 
greatest evils in Indian society today. The greatest of all communal 
problems over the years has been the flindu-Muslim problem, and 
communalism is often used with reference to this main problem. A 
great variety of communal organizations exist in India. These "rep­
resent homogeneous political units only in the sense that each is 
concerned with the prerogatives of a single segment of Indian society­
they are pressure groups seeking to secure for the cultural unit they 
represent a larger measure of prestige, power, wealth, and pre­
dominance of cultural patterns."25 

The most important of the many Hindu communal organizations is 
the Rashtriya Swayamsevak Sangh (RSS). This RSS has great political 
influence, but it is not a political party. Rather it "is a tightly knit, 
disciplined, hierarchical organization seeking to incorporate larger 
and larger segments of the public within its ranks. Its primary aim is to 
establish within its own group a model of a revitalized Hindu society 
and eventually to secure the adoption of this cultural form in the whole 
country."26 It is organized along semi-military and hierarchical lines. 
The basic units are the cells. Deliberative councils composed of 
elected and appointed members exist on State levels and at the Centre. 
:he inner core consists of a group of Organizers who devote their 
lives to the service of the RSS. At the apex is the leader, known as the 
Sar Sanghcbalak, a lifetime post which is passed along from one Sar 
Sanghchalak to another. Only two men have held this post, the 
founder of the RSS, Dr. Kesbav Hedgewar, and his successor, Madhav 
Rao Golwalkar. 

The RSS is a militant Hindu organization that is much more 

25 Richard D. Lambert, "Hindu Communal Groups in Indian Politics," in 
Park and Tinker, eds., Leadership and Political lnstit11tio11s in India, p. 211. 

26 Ibid., p. 215. 
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influential and much better disciplined than any Hindu communal 
political party. It has given various kinds of encouragement and 
support to Hindu parties, especially to the Hindu Mahasabha. Only 
three of these parties, the Hindu Mahasabha, the Ram Rajya Parishad, 
and the Bharatiya Jan Sangh, have had any political importance, and 
of these only the Jan Sangh has polled enough votes to be recognized 
as a national party. The Hindu Mahasabha and the RSS, under the 
leadership of Dr. Shyama Prasad Mookerjee and Golwalkar, respec­
tively, prospered in the mid-1940's, when the Congress leaders were in 
jail and when the Muslim League, supported by various more militant 
Muslim organizations, was also gaining strength. After Gandhi's 
assassination in January, 1948, by a Maharashtrian Brahman who had 
had some affiliation with both Hindu communal organizations, the RSS 
was outlawed for several months, and the Mahasabha, still under 
Mookerjee's leadership, suspended political activity until the furor had 
died down. The Ram Rajya Parishad has some strength in Rajasthan 
and in a few other North Indian States. It is the most reactionary of 
the Hindu communal parties. Its goal is "an Indian India." 

The Jan Sangh was formed in 1951 by Dr. Shyama Prasad 
Mookerjee, who left the Hindu Mahasabha after Gandhi's murder 
and who for a time held a post in the Cabinet of the Central 
Government. Dr. Mookerjee insisted that the Jan Sangh was not a 
communal party at all. It "drew its support from refugees, remnants 
of former princely power, others favoring a stronger policy toward 
Pakistan, and various groups with conservative economic interests,"27 

and it was also associa'ied with the RSS. Dr. Mookerjee seemed to be 
working for a coalition of conservatively-oriented parties in the Indian 
Parliament, with the Jan Sangh as the central co-ordinating group. As 
long as he was alive, he exerted a powerful influence on Indian politics, 
far beyond the electoral strength of the Jan Sangh. He was one of 
the ablest parliamentarians and orators of modern India. After he 
died in Srinagar in June, 1953, the prospects of an anti-Congress 
rightist coalition faded, and the Jan Sangh became • almost leaderless. 
Nevertheless, it is the most important of the Hindu communal parties. 

None of these parties has fared well on the national scene. In 
the first general elections the Hindu Mahasabha won four seats in the 
House of the People, and the Jan Sangh and the Ram Rajya Parishad 
each won three. Only the Jan Sangh polled more than three per cent 
of the total popular vote, and thereby gained recognition as a national 
party. In the 1957 general elections the Hindu Mahasabha elected only 
two members to the Lok Sabha and the Ram Rajya Parishad was not 
able to return a single representative. Both parties also suffered losses 
in the elections to State Assemblies, winning only eight and twenty-two 

27 Ibid., p. 222. 
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seats, respectively, mostly in Madhya Pradesh and Rajasthan. The Jan 
Sangh, however, for all its troubles of leadership and organization, 
increased its representation in the Lok Sabha from three to four seats 
and in State Assemblies from thirty-four to forty-six. Since 1957 it has 
been surprisingly successful in some municipal elections, especially in 
Uttar Pradesh, normally a Congress stronghold. 

"The strength of the Hindu communal organizations, however, lies 
outside the elective assemblies. . . . Their importance comes from 
the catalytic function that they play in exacerbating tensions and 
divisive forces already present in the society."28 As such they are 
major threa~_ to_ the J.!11ity pf India, for they operate largely beneath the 
surface and they have roots deep in traditional Indian society. 

Many non-Hindu communal groups have some political influence in 
India, usually in opposition to lfindu communalism; but since they are 
largely concentrated in certain local, State, or at most regional areas of 
the country, they will be considered under the heading of local and 
regional parties. 

The Communist Party of India 

Before independence the Communist Party of India never made 
much headway in its efforts to infiltrate the nationalist movement 
or to appeal to the masses of the people. Since 1947 it has passed 
through a number of tactical phases, usually in delayed response to 
shifts in the international Communist line, and it has experienced its 
share of successes and failures.20 By following essentially neo-Maoist 
tactics since the early 1950's, by emphasizing the policy of collabora­
tion with socialist and even with "bourgeois" groups, and by professing 
a policy of constitutionalism and relying on the ballot box to gain 
political strength, the CPI has won numerous electoral victories. It 
has also suffered some serious electoral reverses, notably in Andhra in 
1955. Many Indians are understandably concerned because the leading 
opposition to the Congress in the Lok Sabha is a nondemocratic party 
which is linked with a political conspiracy - a party which is trying to 
use the methods and freedoms of democracy to destroy both democracy 
and freedom. 

Communists now sit in all or nearly all of the State Legislative 

2s Ibid., p. 224. 
20 For the history of the Communist Party of India and its relations with 

the international Communist movement and with the Soviet Union, see the 
following excellent studies: M. R. Masani, The Communist Party of India: 
A Short History (London, 1954); John H. Kautsky, Moscow and the Com­
munist Party of India: A Study i11 Postwar Evolution of Communist Strategy 
(Cambridge, Mass., and New York, 1956); Gene D. Overstreet and Ma~shall 
Windmiller, Communism i11 India (Berkeley, Calif., 1958); and David N. 
Drube, Soviet Russia and Indian Communism (New York, 1959). 
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Assemblies, and they are particularly strong in West Bengal, Andhra, 
and Kerala. In Kerala a Communist Government was in power from 
April, 1957, to July, 1959 - the first significant experience which 
any non-Communist state has had with a Communist regime in office 
in one of its constituent units. While the party has appreciable 
strength at the Centre, its roots are in the States and local areas of the 
country, where it is playing down international and ideological issues 
and basing its appeal on local and regional interests and grievances. 

Of all the Communist parties of the world the CPI is one of the most 
undisciplined and mixed up. The Indian Communists, in the opinion 
of the late Ellen Roy, wife of the most famous of all Indian Commu­
nists, M. N. Roy, "are no different from other Communists, except that 
they have to their. credit probably more mistakes, more turnabouts and 
somersaults than Communists elsewhere."30 The party has had a 
number of able leaders, but it has been weakened by personal and 
ideological differences, and no single leader has emerged. 

It has been customary to think of the leadership of the CPI as 
divided into three factions crudely labeled "rightist," "leftist" and 
"centrist." The rightist faction, led by former General Secretary 
P. C. Joshi, has favored close cooperation with other left-wing 
parties at _all levels, primary emphasis on legal tactics and a moderate 
attitude toward the Nehru Government. The leftist faction, pre· 
sumably led by B. T. Ranadive (also a former General Secretary), 
has attacked the leadership of other left-wing parties and tried to 
lure away their rank and file members. It has supported extra­
legal tactics and has a noticeable penchant for violent forms of 
~truggle. Its attitude toward the Nehru Government has been one·· 
of uncompromising opposition. 

In inner-Party debate each of these two factions charges the 
other with the usual deviations of Communist literature - the 
leftists accuse the rightists of "reformism" and the rightists accuse 
the leftists of "left sectarian!sm." The centrist group, led by the 
present General Secretary, AJoy Ghosh, has functioned as a peace­
maker between the other two and has attempted to keep CPI policy 
in line with world Communist strategy as expressed by the pro­
nouncements of Soviet statesmen and theoreticians. 

It should be emphasized, however, that these factional groupings 
are by no means clear-cut, for Party members may take a leftist 
position on one issue and a rightist position on another.31 

Generally speaking, the major shifts in the position of the CPI 

30 Ellen Roy, "Indian Party Politics," The Radical Humanist, July 24, 
1955, p. 356. 

31 Marshall Windmiller, "Indian Communism and the New Soviet Line," 
Pacific Affairs, XXIX (December, 1956), 350. 
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have been from a leftist to a rightist to a leftist and then to a Maoist or 
neo-Maoist strategy. These shifts have been occasioned largely by 
directives from Moscow, conveyed in various ways: by direct orders, 
by CPI leaders who have visited Moscow, through the Comintern 
while that organization was in existence, for many years through the 
British Communist Party and through individual representatives of that 
Party, such as Harry Pollitt or R. Palme Dutt, and through other 
channels. In recent years the instructions have apparently come, 
often after long delays, directly from Moscow, although there_ is some 
evidence that some directives have come via Peking. 

The major problems of strategy confronting the CPI have been to 
decide who is the principal enemy, what classes should be accepted 
as allies, what kinds of alliance should be formed with those classes, 
what should be the attitude toward the Congress Party and toward 
Nehru himself, what position should be taken toward Communist 
China - a question which has caused considerable soul-searching and 
bitter intra-party debates since the Chinese Communist suppression 
of the revolt in Tibet and the moves along India's Himalayan 
frontiers. The rightist strategy regards imperialism and feudalism as 
the main enemies, and favors a "united front from above," that is, 
alliance with labor and bourgeoisie groups and anti-imperialist parties. 
The leftist strategy regards capitalism and the bourgeoisie as the main 
enemies, and favors a "united front from below," by alliances with 
workers, peasants, and petty bourgeoisie. The Maoist or neo-Maoist 
strategy combines both "right" and "left" strategies by directing its 
attack against imperialism and feudalism but also by seeking to form 
a united front "from below."32 

The CPI has generally conformed to the international party line, 
although often only after considerable delay and internal feuding. The 
Party followed the "left" strategy laid down at the Sixth World Con­
gress of the Comintern in I 928. It avoided alignment with the Indian 
National Congress and had considerable success in infiltrating the All­
India Trade Union Congress. In 1935, after some delay, it changed 
to a "right" strategy in accordance with the decisions of the Seventh 
World Congress of the Comintern, and it followed the Comintern 
directives "to work within the National Congress and the national 
revolutionary organizations affiliated with it, maintaining at the same 
time their complete independence and organizational independence." 
It had little success in influencing the top leadership of the Congress, 
but it did manage to place some of its representatives on the Executive 
Committee of the Congress Socialist Party. 

32 For a brilliant analysis of the strategies followed by the international 
Communist movement at different periods see Kautsky, Moscow and the 
Communist Party of India, Chapters 1 and 7. 
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After the outbreak of World War II the CPI reverted to a "left" 
strategy, denouncing the British as warmongers and branding the war 
as "the great imperialist war"; but when the Nazis attacked the Soviet 
Union in June.,_ 1941, the CPI followed the example of Communist 
parties everywhere and executed a speedy flip-flop in its policy. 
Resuming a "right" strategy, it n·ow supported the war effort. This 
action revealed how fundamentally the Party diverged from the main­
stream of Indian nationalism. While it regained its legal status - which 
it had lost in 1929 - it became increasingly alienated from the Con­
gress and the Indian people at large. After the war it was expelled 
from the Congress. It has never fully recovered from the stigma of its 
wartime gyrations of policy, and from its belated support of the British 
war effort, at a time when the Congress was refusing to cooperate with 
the British on any terms short of immediate independence. 

Until 1947 the CPI followed what has been described as "a be­
wildered 'right' course," but by 1946 it was obvious that the dominant 
group in the Party, led by the General Secretary, P. C. Joshi, was 
under considerable pressure from a group within the party led by 
B. T. Ranadive to change to a more militant course. A series of events 
and statements in 1947 and 1948 indicated a hardening of Soviet and 
international Communist policy, and this shift in the international 
party line led the CPI to change over to a "left" strategy. Ranadive 
became General Secretary, and the most militant period in the history 
of the CPI began. The Party denounced Nehru as "a representative 
of the bourgeoisie, which is now collaborating with imperialism," 
organized guerrilla units in various parts of the country, and launched 
a wave of terrorism and strikes. The scenes of greatest violence were 
in the Telengana district of the State of Hyderabad (now a part of 
Andhra Pradesh), where for some months peasant uprisings, which had 
started even before 1948, threatened to develop into incipient civil war 
under the encouragement of the Communists. It was at this time and 
in this place, incidentally, that a follower of Gandhi and in a sense 
the Mahatma's "spiritual heir," Vinoba Bhave, launched a crusade of 
sacrificial land-giving which soon developed into the Bhoodan Yagna 
movement. This movement helped to divert support from the Com­
munists, although from time to time the Communists have tried to 
use it for their own ends. 

Their experience in Telengana convinced the Communists of Andhra 
that the "Chinese elements of strategy," notably guerrilla warfare and 
reliance on the peasantry, were the most suitable for India. At about 
the same time, however, Ranadive was criticizing Mao Tse-tung, 
whom he called "a reformist and reactionary." This was in direct 
violation of the Moscow line. An editorial in the Cominform publica­
tion in January, 1950, asked all colonial and dependent countries to 
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espouse the Chinese way. In June, 1950, Ranadive was replaced as 
General Secretary by C. Rajeshwar Rao of Andhra, an advocate of 
the "Chinese path." 

Abandoning its policy of violence and unsparing criticism of Nehru 
and the Congress Party, the CPI entered the general elections of 
1951-52 as an organized political group, and it received enough votes 
to gain recognition as a national party. Although it got less than half 
the votes polled by the Socialist and KMPP parties, by concentrating 
its efforts in areas where it had the greatest strength it emerged as the 
major opposition group to the Congress in the House of the People, 
and it scored some notable successes in elections to the Legislative 
~s~emblies in Madras, Hyderabad, and Travancore-Cochin. It cap­
italized on and encouraged the agitation for a separate Telegu-speaking 
State of Andhra, and when this State was created in 1953 it gained a 
strong representation in the Legislative Assembly. For a time it hoped 
~o be able to oust the Congress Ministry, but in elections in Andhra 
m M~rch, 1955, it suffered an overwhelming reverse. This reverse was 
due m Part to internal dissension within the Communist ranks in 
Andhra and in the top circles of the CPI, and to effective tactics of the 
;ongress and other opposition parties; but it was also due in part to the 

New Look" in the Soviet Union following the death of Stalin, which 
was ~eflected in increasing emphasis on Soviet-Indian friendship and in 
pubhc endorsements of India's neutralist policy. 

After the Andhra debacle the CPI attempted to reconcile the n~w 
Communist line toward Indian foreign policy with its own opposition 
to the Government's domestic policies. A resolution passed by the 
Ce~tral Committee in June, 1955, declared: "Although the foreign 
policy of the Government of India has undergone a welcome change 
in recent years, no such change has taken place in the internal policies. 
These policies, on the contrary, continue to be in the main reactionary 
and undemocratic." Ajoy Ghosh, who became General Secretary of 
the CPI in 1951, attended the historic Twentieth -Congress of the 
CPSU in Moscow in the spring of 1956. His contacts with the leaders 
of international communism strengthened his support of the group in 
the CPI which favored an alliance between the Party and "that section 
of the national bourgeoisie which is still opposing imperialism." In 
spite of the opposition of the Ranadive group in the CPI, which 
advocated a tougher line generally, the Fourth Congress of the CPI, 
held in Palghat in April, 1956, adopted "the strategy of lending support 
to the Government's domestic and foreign policies while striving to 
build up a united front in co-operation with all other opposition 
groups." This strategy was effectively employed in the second general 
elections in February-March, 1957, in which the CPI, by electoral 
coalitions and other means, more than doubled its strength in the 



208 T H E P A R T Y S Y S T E M 

country, won spectacular successes in Kerala, West Bengal, and 
Bombay, and obtained representation in every Legislative Assembly. 

In Kerala the Communists won more seats than the Congress, and, in 
April, 1957, with the support of five Independents, were able to form 
the first Communist government in any major non-Communist state. 
This Communist regime, a unique experiment which attracted world­
wide attention, lasted until July 31, 1959, when, under conditions of 
increasing disorder, the Central Government stepped in and President's 
rule was proclaimed.33 While it was therefore far from being a 
pronounced success, it could claim that its work was hampered by the 
obstructionist tactics of those opposed to it. 

In April, 1958, at an Extraordinary Party Congress in the holy 
city of the Sikhs, Amritsar, the CPI adopted a new program and a 
new constitution, designed to put the party into power by parliamentary 
means. The preamble to the new party constitution clearly affirmed 
the means by which the CPI hoped to achieve its main goal: "The 
Communist Party of India strives to unite and lead all patriotic and 
democratic forces in the country in the struggle for defence and 
consolidation of national freedom." All references to the inevitability 
of revolution and the dictatorship of the proletariat were dropped, 
although the preamble stated that the CPI "works out its policies 
by applying the theory of Marxism-Leninism to the realities of the 
Indian situation," and "organises itself in accordance with the prin­
ciples of democratic centralism." 

In the revised party organization the main organs were the All-India 
Party Congress, "the supreme organ of the Party for the whole coun­
try," which "shall be convened by the National Council ordinarily once 
every two years"; the National Council of 101 members - the suc­
cessor to the Central Committee - to be elected by the Party Congress; 
the Central Executive Committee - formerly the Political Bureau -
which now consists of 25 members; the Central Control Commission, 
elected by the Party Congress; and the Secretariat, headed by the 
General Secretary. Similar organs exist on State, district, and local 
levels. The "primary unit of the Party" is the Party Branch, divided 
into Groups, with the General Body as "the highest organ of the 
primary unit." The constitution emphasized the necessity for "strict 
adherence to Party discipline," but it also provided for "inner-Party 
discussion" as "a regular feature of Party life." 

33 See Marshall Windmiller, "Constitutional Communism in India," 
Pacific Affairs, XXXI (March, 1958), 22-35; Benjamin N. Schoenfeld, 
"Kerala in Crisis," Pacific Affairs, XXXII (September, 1959), 236-248; 
Gene D. Overstreet, "The Communists and India," Foreign Policy B11llcti11, 
Nov. 1, 1959, pp. 29-31; and Selig S. Harrison, India: The Most Dangerous 
Decades (Princeton, N.J., 1960), pp. 193-199. 
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Since 1958 the CPI has lost considerable prestige and support. In 
part this has been due to a renewal of internal dissensions, involving 
personal rivalries and differences regarding strategy and tactics, but 
the main reasons have apparently been the failure - or at least the 
frustration - of the Communist regime in Kerala and, even more 
important, the actions of the Chinese Communists in Tibet and along 
India's Himalayan frontiers - actions which have provoked great 
indignation and apprehension in India and which have confronted the 
CPI with some grave dilemmas. The top leadership of the CPI was 
openly divided on the proper approach to adopt with reference to the 
aggressive Chinese Communist moves. The militant wing apparently 
favored public support of these moves, even though this position 
would clearly be unpopular in India; another group seemed to favor 
complete endorsement of the position taken by the Government of 
India; whereas a third sought some compromise position, which 
would not involve strong criticism of the actions of the leading Asian 
Communist state and which would stress the importance of resolving 
all Sino-Indian differences by negotiation. The third group seemed to 
prevail at a meeting of the National Council of the CPI in Meerut in 
November, 1959. The Council was reported as having expressed 
"complete lack of faith in the slogan of Left Unity adopted at 
Amritsar," and as having advocated "closer links with the democratic 
forces working within the Congress under Mr. Nehru's leadership."34 

Nehru's firm stand in his talks with the Premier of Communist 
China, Chou Enlai, on border issues and other developments in late 
1959 and early 1960 created further differences within the leadership 
of the CPI. The extremists within the Party, still led by Ranadive, 
expressed concern over India's growing dependence on Western 
economic aid, while a more moderate group, led by E. M. S. 
Namboodiripad, former Chief Minister of Kerala and. now Chairman 
of the CPI, and S. A. Dange, long a prominent figure of the Party 
and the leader of the Communist group in the Lok Sabha, supported 
the Government's approach to economic planning and argued that 
Western aid was balanced in part by the assistance from the Soviet 
Union and the Communist states of Eastern Europe. 

Thus the CPI entered the 1960's in the same confused state that 
had characterized it from the beginning, with the handicaps of divided 
leadership, the a1?_s~nce of a single dominant leader, the stigma of 
the "failure" of the Communist government in Kerala, the dilemmas 
created by the Chinese moves in Tibet and along the Sino-Indian 
borders, and what seemed to be a growing recognition in the country 
as a whole that the Communist tactics of working within the democratic 

34 "CPI Disillusioned with Left Unity?", The Radical Humanist, Nov. 22, 
1959. 
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system were "Trojan horse" tactics at best. It was still following a 
policy of apparent cooperation with the Congress at the Centre and 
strong opposition to the Congress at State and local levels, where 
questions of national and international moment were of less importance 
than more immediate issues. As Marshall Windmiller has pointed out, 
the CPI believes, perhaps quite rightly, "that real power exists primarily 
at the state level and that control of a mass following either in a 
particular region or in a trade union organization is more important 
than holding national office.'"35 If the Congress organization on the 
local levels continues to deteriorate while that of the CPI becomes 
more solidly entrenched, the future prospects for communism in India 
may be much brighter than they appear at the present time. 

Regional and Local Parties 

Only the four parties which are officially recognized as national 
parties - the Congress, the Communist Party, the PSP, and the Jan 
Sangh - are truly all-India parties, and of these only the Congress 
has strength in all parts of the country. On State and local levels a 
very different picture emerges. In addition to the national parties a 
plethora of other so-called parties exists. Some of these are of great 
significance in the localized areas of strength; some, indeed, can give 
the Congress stiff competition in these areas. They usually are built 
around a few leading personalities and emphasize communal, caste, or 
sectional interests and loyalties. Special mention may be made of 
other communal parties, other left-wing socialist parties, tribal parties, 
certain electoral coalitions, and a major conservative party in Orissa. 

The communal parties or organizations which have been discussed at 
some length - the RSS, the Jan Sangh, the Hindu Mahasabha, and the 
Ram Rajya Parishad - are orthodox Hindu groupings, with a strong 
Brahman influence. There are many other communal groupings, some 
representing or largely supported by lower-caste Hindus or even by 
untouchables and others which are non-Hindu in character. The 
leading party of India's untouchables is the Scheduled Castes Federa­
tion. This party has been in existence for many years. Its leader, 
until his death in 1957, was Dr. B. R. Ambedkar, the most famous of 
India's untouchables. Its main strength has been among the Mahar 
untouchables of Maharashtra. It has had a small representation in 
both the Lok Sabha and the Rajya Sabha, but it has never been a 
truly national party. Its aim is to gain for India's untouchables a 
status equal to or at least approaching that of the caste Hindus, 
socially, economically, and politically. Obviously, however, it will 
be a long time before the nearly 60,000,000 untouchables of India 
will be able to emerge from the lowly position to which their ancestors 

35 Windmiller, "Indian Communism and the New Soviet Line," p. 361. 
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were confined for centuries by the rigidities of the Hindu caste system. 
In the Tamil-speaking areas of South India - chiefly in the State 

of Madras - the Dravidian movement has won considerable popular 
support. This movement "is essentially a social protest of the Tamil 
masses against Brahmans and even elite non-Brahmans at the top of the 
caste hierarchy" and "a channel for protest against alleged north Indian 
economic imperialism. Indeed, as an alliance of aggrieved Tamil castes, 
the movement typifies the political potential of regional caste groups 
united behind a catch-all slogan against a 'foreign' scapegoat." It has 
taken political expression in the "Blackshirt" movement, "composed of 
two kindred groups, the Dravida Kazagham or Dravidian Federation, 
and the Dravida Munnetra Kazagham or Dravidian Progressive Federa­
tion." The Dravida Kazagham was founded in 19.45 by E. V. Rama­
swami Naicker, whom his followers know as Periyar or Great Sage. 
Naicker left the Indian National Congress in 1922, and for the next two 
decades and more he supported the efforts of the Justice Party in ob­
taining greater non-Brahman representation in governmental agencies 
and in schools. Now in his eighties, he has been forced to take a back 
seat in favor of a former lieutenant, C. N. Annadurai, who seceded 
from the Dravida Kazagham in 1949 and founded the Dravida Mun­
netra Kazagham. At times both Naicker and Annadurai flirted with the 
Communists, and even entered into electoral alliances with them, but 
in the 1957 general elections the DMK had considerable strength of 
its own, and the Communists, without DMK support, fared badly in 
Tamilnad. The anti-Brahman, even anti-Hindu, and anti-North and 
anti-Aryan position of the DMK, and its demand for a separate 
Dravidistan, appeal powerfully to the non-Brahman people of 
Tamilnad. "Dravidian propagandist A. S. Venu has explicitly claimed 
that it is the Dravidistan demand which gives his movement its unique 
position in Tamilnad, relegating other anti-Congress parties to in­
significance. "36 

The most important of the non-Hindu communal parties is the 
Shiromani Akali Dal, the major Sikh political - and social - organ­
ization. Its best known leader is Master Tara Singh, one of the most 
colorful personalities in India today. Master Tara Singh often follows 
his own penchants, and members of the Akali Dal do not always walk 
in his meandering path. This major Sikh party is of course ·strongest in 
the Punjab, where most of the Sikhs of India live. It has a few members 
in the Indian Parliament. The Deputy Speaker of the Lok Sabha is a 
former President of the party. It represents the claims of the Sikhs for a 
separate Sikh state and it champions their claims for an honored role 
in the country as a whole. 

After partition most of the Muslims who remained in the Union of 
30 Harrison, India: The Most Dangerous Decades, pp. 122, 124, 188. 
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India, including most of those who had supported the Muslim League 
for many years, left the League and entered into other political 
groupings. In Pakistan the League was the dominant party for some 
years, occupying a position comparable to the Congress Party in India; 
but in India it ceased to have any great political significance. There is 
still, however, an all-Indian Muslim League, and it still has some strength 
in the South, chiefly in parts of Madras and in the northern part of 
Kerala. It attracted some prominence in the elections in Kerala in 
the spring of 1960, for it entered an electoral coalition against the 
Communists, and was in fact the third most important group in the 
coalition, after the Congress and the PSP • 

Many extreme left-wing socialist parties exist in India. Some of these 
are hardly distinguishable from Communist-front and fellow-traveler 
organizations, but others are able to preserve a distinction between their 
socialism and the Communist variety. Foremost among these groups 
is the Peasants' and Workers' Party, which has some strength in the 
West and South of India, mainly in Maharashtra. 

Best known of the many tribal parties is the Jharkhand Party, which 
draws its main support from tribal groups in the State of Bihar. Its 
President is Jaipal Singh, himself a tribal from Bihar, who holds an 
M.A. with honors from Oxford. The first Indian to win an Oxford 
Blue, captain of a world champion Indian hockey team, formerly a 
Senior Headmaster at Achimota College in the Gold Coast (now 
Ghana), Vice-Principal of Rajkumar College in Raipur (a college for 
princes), a member of the cabinet of the Maharaja of Bikaner, one 
of the best-dressed men in India and one of its finest orators, and a 
member of the Lok Sabha, Jaipal Singh has devoted his talents and 
energies in recent years to the cause of the scheduled tribes of India. 
For some years he was President of the All-India Adivasis Mahasabha, 
and he has served in the same capacity with the Jharkhand Party, 
which he founded in 1945. 

Along the borders of India and Burma, in the frontier areas of 
eastern Assam, live several thousand Naga tribesmen. The Naga areas 
are directly administered by the Central Government of India, and 
the Governor of Assam is designated as its representative in dealings 
with the Nagas. The Nagas do not have any well-organized political 
parties, but they do have some organizations which assert their claims 
either for complete independence or for a separate Naga state in 
the Indian Republic. In 1960 it was announced that the Indian Gov­
ernment had accepted in principle the demand for a separate Naga 
state as one of the constituent units of the Republic of India. 

Innumerable electoral coalitions and arrangements were entered 
into by minor parties - and sometimes even by major parties as 
well - in each of the two nation-wide general elections, and in 
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almost all of the other elections that have been held in India. Most 
of these are arrangements of convenience, and do not survive long 
after the voting occurs. The most common form is an election 
arrangement among parties to the left or right of the Congress for 
the purpose of defeating Congress candidates and electing agreed-upon 
candidates instead. Occasionally the Congress itself has entered into 
such agreements, as in the Andhra elections in 1955 and in the Kerala 
elections in 1960, in each case to defeat a strong challenge by the 
Communists through the use of the ballot box. 

Two unusually important and durable coalitions came into existence 
in what was then Bombay State shortly before the general elections 
in 1957, for the express purpose of supporting the demands for 
separate linguistic states in Maharashtra and Gujerat and of defeating 
the Congress candidates by opposing them with a single slate. In 
Maharashtra the coalition was known as the Samyukta Maharashtra 
Samiti, and in Gujerat as the Mahagujerat Janata Parishad. Each 
coalition was a strange one indeed, uniting for the time being and for 
a clearly understood purpose political parties and groups as widely 
divergent as Hindu communal parties, the PSP, the Peasants' and 
Workers' Party, and the CPI. Each elected some members of the Lok 
Sabha and each scored striking successes in elections to the Bombay 
Legislative Assembly. Needless to say, the CPI benefited particularly 
from these electoral arrangements. Thanks to the coalition support, 
and to astute bargaining and pressures in selecting and placing its 
candidates, it elected several members to the Lok Sabha - one, the 
well-known veteran Communist, S. A. Dange, from a constituency in 
Bombay City by the largest plurality of any candidate for the Lok 
Sabha in all of India - and it increased its representation in the 
State Assembly from one to eighteen. Both of these coalitions refused 
to accept the decision of the Congre_ss Party not fo divide Bombay State, 
but instead to preserve and enlarge it, and by their successful tactics 
and unremitting agitation they were undoubtedly instrumental in 
forcing Nehru, the Congress high command, and the Indian Govern­
ment to reverse their decision and to create, in May, 1960, the separate 
states of Maharashtra and Gujerat. Now that this major piece of 
political surgery has been accomplished, the raison d'etre of the two 
highly successful electoral arrangements in former Bombay State seems 
to have disappeared. Possibly they will find other grounds for con­
tinuing the peculiar associations which have proved to be so effective 
in the past and which have presented the Congress with a major 
challenge in a part of the country which has been one of its chief 
strongholds. 

In Orissa the Congress Party is faced with formidable opposition 
from the Ganatantra Parishad, a conservative coalition dominated 



214 THE PARTY SYSTEM 

by landlords and Maharajas. This coalition has won almost as many 
seats in the Legislative Assembly of Orissa as has the Congress. It is 
an outstanding example of a party which has great appeal in one Indian 
State and no significance at all in any other area. 

What Future for Political Parties in India? 

The general outlines of the party system in India are relatively 
clear, although they present some very contradictory tendencies. A 
healthy party system has not emerged, and there seems little likelihood 
that it will emerge in the forseeablc future. The Congress Party has 
remained so dominant nationally that India is often described as a 
one-party state. It has nearly four-fifths of the membership in the 
Lok Sabha, and the largest opposition party, the CPI, can muster only 
about thirty members. On the state and local levels, however, a very 
different picture emerges. In many States the Congress is faced with 
really formidable opposition, and, more important, in villages and 
other local areas it is losing a great deal of "grass roots" support. Selig 
Harrison has called attention to the paradox of a party which seems 
to be as strongly entrenched at the Centre as it ever was and which, 
at the same time, seems to be losing ground in the States and districts 
and villages of India: 

The possibility of divergence on a multiplying scale between the 
national party in power and an assortment of ruling state parties 
now looms unmistakably on the Indian political horizon. Not only 
did more regional political groupings, and more potent ones, emerge 
in 1957, but their emergence occurred at the expense of national 
parties. Thus the great issue before Indian leaders is whether the 
present Constitution, drafted at a time when a national party system 
seemed to be in the making, will be adequate to a new time in which 
the interplay of national parties makes way for the new contest 
between the central power and regionally based political forces.37 

Political scientists throughout the world are divided in their opinions 
of the importance of parties in a democracy, but the fact remains that 
parties do exist, and play vital roles, in all modern democratic states, 
and indeed in most states, whatever their ideological orientation. If 
India is to survive as a state moving generally in the democratic direc­
tion, it must evolve a healthier party system or develop some effective 
alternatives to parties, i. e., a system of "partyless politics" which 
Jayaprakash Narayan and others believe to be both possible and 
necessary. 

37 Ibid., p. 246. 
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Elections and 

Electoral Procedures 

Since most of the people of India not only had had no experience 
in the electoral process, but also were illiterate and in other respects 
seemingly unprepared to play a responsible role as free citizens in· a 
democratic society," the decision of the Constituent Assembly and the 
Government of India to give every adult Indian, male or female, the 
privilege of the franchise, under a system of universal and direct 
suffrage, was, as has been noted, a truly momentous one. It was, as 
the Election Commission later characterized it, "an act of faith - faith 
in the common man of India and in his practical common sense."1 

' 
India's "Act of Faith" 

Part XV (Articles 324--,32~) of the Indian Constitution dealt with 
the subject of elections. It provided for adult suffrage, giving the 
vote to every citizen of India who was not less than 21 years of age, 
except those who were mentally unsound or who had been found 
guilty of criminal or corrupt practices; it decreed that there should be 
"one general electoral roll for every territorial constituency for 
election to either-House of Parliament or to the House or either House 
of the Legislature of a State"; it created an Election Commission 
charged with "the superintendence, direction and control of the 
preparation of the electoral rolls" and with the conduct of all elec­
tions to Parliament, to the State Legislatures, and to the offices of 
President and Vice-President of the Indian Union; and it empowered 
the central Parliament and the State Legislatures, within their respective 
spheres, to make provision "with respect to all matters relating 

1 Government of India, Election Commission, Report on the First 
General Electio11s in India, 1951-52 (New Delhi, 1955), I, 10. 
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to ... elections to either House of Parliament or to the House or 
either House of the Legislature of a State including preparation 
of electoral rolls, the delimitation of constituencies and all other 
matters necessary for securing the due constitution of such House or 
Houses." 

Under the Government of India Act of 1935, which was in effect 
India's constitution until it was superseded by the Constitution of 
1950, separate electorates or reserved seats were provided for no 
fewer than fifteen different categories of voters. The question of 
separate electorates had been a highly controversial one for many years, 
especially after the British granted the Muslim requests for a separate 
status in elections as early as 1909. Gandhi and the leaders of the 
Indian National Congress generally were opposed to separate elec· 
torates, in principle and in practice. The framers of the Indian Consti• 
tution would have none of them. Article 325 of the Constitution stated 
that "no person shall be eligible for inclusion ... in any special electoral 
roll ... on grounds only of religion, race, caste, sex or any of them.'' 
Articles 330 and 332, however, provided for reserved scats in the House 
of the People and in every State Assembly in Part A and Part B States 
for "Scheduled Castes," meaning untouchables, and "Scheduled Tribes." 
These seats were to be filled by representatives of these "backward" 
groups, but not by a system of separate electorates. Instead, all voters 
in the constituencies affected were to vote for these representatives. 
Hence, in such constituencies two members - or three, in at least one 
Lok Sabha constituency - are elected by all the eligible voters who 
exercise their franchise. 

The only other special arrangement for particular groups in the 
Constitution related to the Anglo-Indian community. Article 331 
empowered the President of the Union of India, if he decided that this 
community was not adequately represented in the House of the People, 
to nominate not more than two members to the House. 

According to the Constitution, both the provisions for reserved 
seats for Scheduled Castes and Tribes and for the nomination of 
representatives of the Anglo-Indian community were to "cease to 
have effect" after ten years. They have, however, been renewed for 
another ten-year period. 

Because of this "act of faith" India became the great testing ground 
of the adaptability and workability of universal adult suffrage in free 
and secret elections in underdeveloped countries, whose peoples are 
mostly illiterate, tradition-bound, unaccustomed to the idea as well as 
the practice of voting, and unfamiliar with the ways and tenets of 
democracy. In most of the newly independent countries universal 
suffrage has not been given a fair test, if it has been tried at all, and 
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even in cases where reasonably free elections have been held, the results 
have seldom been encouraging.2 

In India the principle of giving every adult Indian the ballot was 
accepted in the Constituent Assembly with remarkably little opposi­
tion. During the campaign preceding the first general elections in 
1951-52 Prime Minister Nehru made a passing observation that 
perhaps indirect elections would have been more suited to India's 
needs and conditions, but attempts to read disillusionment with the 
system of direct elections in the Prime Minister's offhand remark 
were discouraged by Nehru himself, who claimed that his comment 
had been misinterpreted. Second thoughts on the wisdom of the 
decision in favor of direct, secret elections have doubtless been 
occasioned by the unhappy experience with such elections in neighbor­
ing Asian countries and, above all, by the considerable success of the 
Indian Communists in their efforts to use the ballot box for their own 
ends, which are clearly not in consonance with the basic goals of 
democratic India. There has, however, been relatively little open 
objection in India to the principle of direct elections, and the Indian 
experience with elections in the years following the adoption of the 
Constitution has on the whole been an encouraging one. 

Two nationwide general elections - the world's largest democratic 
elections - have been held, and a third is scheduled for early 1962. 
While there were many examples of minor violations and a great deal 
of evidence of a lack of understanding of the purposes and procedures 
of voting, the two general elections that have been held were impressive 
demonstrations of the ability of a largely illiterate people to exercise 
the franchise wisely. The conduct and results of the several State 
elections that have been held since 1950 have not always been so 
satisfactory or encouraging, but these too have usually been carried 
out without major incidents or acts of violence. 

Preparations for First General Elections 

In April, 1950, the Constituent Assembly, still functioning as the 
Indian Parliament, passed the first electoral law, dealing with the 
registration and qualifications of the voters. Even before that date 
the Election Commission, headed by the able Sukumar Sen as Chief 
Election Commissioner, began to prepare for the first general elec­
tions. This was in itself a tremendous task, and there was considerable 
urgency about it, especially since the elections were originally scheduled 
for the spring of 1950. They were actually held in the winter of 1951-
52. By that time over 173 million voters had been registered by more 
than 1,600 registrars, mainly on the basis of a house-to-house canvass 

2 See T. E. Smith, Electio11s i11 Developing Countries (New York, 1960). 
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throughout the country. There were special problems arising from 
linguistic complications, the difficulty of obtaining accurate names in a 
country where varying practices arc followed in this respect and 
where many people are known by the same designation, the ambiguous 
status of hundreds of thousands of refugees from Pakistan, and the 
virtual impossibility of obtaining reliable information in ''backward'' 
areas. In the preliminary rolls some 4,000,000 women were registered 
simply as the "wife of-" or "daughter of-." When the registration 
officials, upon instructions from Sukumar Sen, tried to get the proper 
names of these women, 2,800,000 of them refused to give such in· 
formation, and were accordingly struck off the rolls. 

Another difficult task was the delimitation of the constituencies. 
This was accomplished only after lengthy deliberation and debate, 
chiefly because the Election Commission had to work with advisory 
committees, each consisting of seven members of Parliament. Even­
tually 3,772 constituencies were demarcated, 489 for the Lok Sabha 
and 3,283 for the State Assemblies. In the Part A and Part B States 
each M.P. would therefore represent some 720,000 persons. For 
administrative convenience each Lok Sabha constituency in a State 
contained the same number of State Legislative constituencies. In 
addition to the general scats, 477 scats were assigned to Scheduled 
Castes and 192 to Scheduled Tribes, on the basis of population, thus 
creating a number of double-member constituencies. 

In order to make the procedures of voting as simple as possible and 
to instruct the voters in these procedures, a great deal of advance 
preparation was obviously necessary. Because of the shortage of elec­
tion officials and some special problems of geography and climate, the 
voting was scheduled at different times in different places, extending 
over a period of some four months, from October 25, 1951, to 
February 21, 1952, although most of the voters went to the polls in 
January, 1952. Only government employees, including thousands of 
teachers, were used as election officials. Some 900,000 officials were 
required to supervise the actual voting. 

To obviate some of the problems created by the illiteracy of perhaps 
80 per cent of the voters, the use of symbols and the multiple ballot 
box scheme were employed. Each of the many parties was assigned 
a symbol, either by the national Election Commission or by a State 
Election Commission. Fourteen of the larger parties were recognized 
as national parties, and each was assigned a symbol for its exclusive use 
throughout the country. The symbols could not have special political or 
religious significance; thus no party was allowed to use a picture of 
Gandhi, or a cow, or the charka wheel (which appears on the Indian 
flag), or a hammer and sickle. Some of the parties, however, benefited 
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greatly from the symbols assigned to them. The Congress Party, for 
example, obtained approval for a pair of bullocks as its symbol, and 
this suggested all kinds of favorable connotations. Many Indians 
could be persuaded that they should certainly not vote against bullocks, 
which symbolized the source of their livelihood, their main source of 
power and transportation, and perhaps even their religious faith as 
well. While the Communists could not use the hammer and sickle, 
they did obtain approval for a sickle and an ear of corn, a very 
appealing symbol to the Indian farmer. 

Since at least 80 parties contested the elections (including in­
dividually oriented groups the figure was over 190), since each polling 
booth had to contain as many ballot boxes as there were candidates 
of different parties, some 2,600,000 ballot boxes were required, and 
620,000,000 ballot papers were printed. It was estimated that the 
paper which was required for election purposes amounted to 170 tons. 
More than 200,000 polling booths and stations were set up in every 
part of the country. This large number was necessary because of the 
decisions that each polling station could effectively accommodate a 
relatively small number of voters - approximately 1,000 - and that 
there should be a polling station or booth within walking distance of 
virtually every eligible vote-r.3 This latter decision posed major 
problems of logistics, especially in areas where distances were great 
and voters were few. Voters came to the polls on foot, by bullock 
carts, on bicycles, by public conveyance, and by almost every con­
ceivable means of transportation. Parties and candidates were for­
bidden to provide any form of transportation to the voters, for obvious 
reasons. 

The First General Elections, 1951-52 

India's first general elections were held for 489 seats in the House of 
the People (for twelve of these seats Congress candidates ran un­
opposed) and for approximately 3,300 seats in State Legislative 
Assemblies.4 Nearly 17,500 candidates ran - or perhaps one should 

3 At one polling booth in Orissa no voters at all showed up on election 
day. The officials at the booth reported that the only visitors had been an 
elephant and two panthers! "The Indian Experience with Democratic Elec­
tions: Results and Procedures (1951-1956)," Jndia11 Press Digests Mono• 
graph Series, No. 3 (December, 1956), p. 5. 

4 For details regarding India's first general elections see ibid; Government 
of India, Election Commission, Report 011 the First General Elections i11 
India, 1951-52 (2 vols., New Delhi, 1955); S. V. Kogekar and Richard L. 
Park, eds., Reports 011 the Indian General Elections, 1951-52 (Bombay, 
1956); Edward R. O'Connor, India and Democracy - A Study of the 
1951-52 General Elections and Their Political Impact (unpublished doctoral 
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say stood - for these seats. More than one-third of these ran as 
Independents; only 240 were women. The Congress contested every 
constituency, but it was the only party to do so. The Socialists entered 
candidates in some 1,500 constituencies, which proved to be unwise 
in view of their relatively limited resources and their lack of support 
in many of the constituencies which they contested. The Communist 
Party concentrated its efforts in some 500 constituencies where its 
strength was greatest, and as a result it was more successful in electing 
its candidates than were the Socialists, even though its popular vote 
was well below the total votes cast for Socialist Party candidates. 

Quite understandably, campaigning in India was characterized by 
a variety of familiar techniques, such as speeches and meetings, 
ceaseless travel by the candidates, more or less effective party organiza­
tion for campaign purposes, handshaking and house-to-house canvass­
ing, extensive use of placards and posters, partisan appeals and profuse 
promises. Certain techniques of campaigning extensively employed in 
Western countries were either not available or were used quite spar­
ingly. The radio, for example, was not a significant factor in the cam­
paign, and of course India had no television. Parties were not allowed 
to use the facilities of All-India Radio, the only radio network in the 
country. The radio was used to instruct voters in voting procedures 
and to urge them to exercise their privilege and right of the franchise. 
The election manifestoes of the parties were read over the radio from 
time to time. Some of the parties and candidates were quite ingenious 
in developing novel election techniques, and in reaching voters in re­
mote areas. Many of the placards and posters reflected real ingenuity; 
they usually appealed to local pride or prejudice. In cities, towns, and 
even in many villages loudspeakers mounted on jeeps blared forth the 
messages of particular parties and candidates in an almost unceasing 
babel of sound. Truckloads of shouting young people, most of whom 
were obviously well below the voting age, cruised through the streets 
and along the highways. Mobs followed candidates through the streets 
or massed outside of party headquarters. Even elephants and camels 
were used in electioneering work. 

It is difficult to isolate the real issues in the election. In a sense 
there were no real national issues, except those arising from dif-

~isserta!ion, Notre Dame University, 1954); Irene Tinker and Mil Walker, 
The First General Elections in· India and Indonesia," Far Eastern Survey, 

XXV, (July, 1956), 97-110; Richard L. Park, "Indian Election Results," Far 
Eastern Survey, XXI (May 7, 1952), 61-70; Taya Zinklin, "The Indian 
General Elections," The World Today, VIII (May, 1952), pp. 181-192, and 
Ela Sen, "The Indian General Election and After," The Asiatic Review, 
XLVIII (April, 1952), 115-125. Many of the comments on the first 
general elections are based on first-hand investigations and impressions of 
the author, who was in India in 1952-53. 
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ferences in party allegiance or support of different personalities. 
Broadly speaking, in the voting for members of the House of the 
People, the voters were either voting for or against the Congress. 
Naturally the magic of Nehru's name, and the memories of Gandhi, 
were great sources of strength for the Congress; whereas the Congress 
was vulnerable because over the years it had alienated many people 
for one reason or another, or because, as the party in power, it could be 
blamed by almost anyone who was frustrated or unhappy with his lot 
in life. Very often the issues in the campaign were described as those 
of food and freedom. In the elections for members of the State 
Assemblies local issues and grievances were predominant. These varied 
from State to State, and indeed from constituency to constituency. 

On the whole, India's first nationwide elections went off well, and 
were an encouraging demonstration that masses of voters, mostly 
illiterate, could act with dignity and with a fair measure of judgment in 
selecting those who would represent them in the central Parliament and 
the State Assemblies. The actual process of voting was simplified as 
much as possible, but even then it was a new and strange experience for 
most of the voters - an experience at once frightening and exhilarating. 
Very often long lines queued in front of the polling places, usually 
divided into two lines, one for men, the other for women. This division 
was almost invariably the case in rural areas. In the cities, however, 
single lines were common, and in almost every instance people of 
many different religions and castes, including even the lowly untouch­
ables, stood in the same line together. After having his name checked 
on the election roll and receiving a ballot, and after an official placed a 
drop of indelible ink on his hand, to ensure against anyone's voting 
more than once, the voter normally cast a ballot in a curtained area 
for a candidate for the State Assembly, and then received another 
ballot, which he thereupon cast for his choice for the House of the 
People. In double-member constituencies the voter cast two votes in 
each instance instead of one. This was a source of some confusion, 
and accounted for many of the 1,635,000 votes which were invalidated. 
Many other voters left their ballots on top of the ballot boxes, or on the 
floor in the booth, instead of dropping them into the ballot boxes, and 
hence their votes too were thrown out as invalid. 

Most of the people took their electoral responsibilities seriously. 
The turnout of voters was impressive, except in a few parts of the 
country, as in most of Rajasthan. Of the 176,000,000 eligible voters, 
88,600,000, or slightly more than 50 per cent, actually voted, and 
nearly 106,000,000 valid votes were cast. 

It is of course impossible to determine what considerations motivated 
the Indian people in their exercise of their new democratic privilege 
of the franchise. Undoubtedly bloc voting, on a village, caste, associa-
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tion, or sectional basis, was fairly widespread. Apparently many 
villagers, in particular, voted as the headman or the village elders 
instructed them to do, and many women voted in accordance with 
their husbands' instructions. Doubtless many voted for the symbols 
rather than for the parties. This often led to invalid practices, such 
as the extreme example of a man who wanted to vote for the tree -
the symbol of the Socialist Party - and who took his ballot out of 
the polling place and deposited it atop a tree. Some voters, especially 
women, appeared to regard the process of voting as a ritual or as a 
religious ceremony. Occasionally they worshipped the ballot box, and 
left some kind of offering beside it, or on top of it, or even in it. On the 
whole, however, the people, with some diffidence and hesitation, 
followed the proper procedures, and seemed to vote with discretion. 
The numerous cases of invalid voting, and the few cases of attempted 
use of fraudulent methods, such as impersonation or voting more than 
once, were exceptions to the generally efficient conduct of the election. 
For this considerable credit must go to the Election Commission for the 
careful preparations which it made for the elections, and to the army 
of nearly a million election officials and police who supervised the 
actual voting, but the main credit must go to the people themselves, 
who rose to the occasion in a truly impressive way. 

The results of the elections for members of the House of the People 
were as follows: 5 

Seats Seats Total % of Total 
Party Co11tested Wo11 Vote Vote 

Congress Party 479 362 47,588,000 45.0 
Socialist Party 255 12 11,129,000 10.5 
KMPP 137 9 6,147,000 5.8 
Bharatiya Jan Sangh 94 3 3,180,000 3.0 
CPI and Allies 70 27 5,723,000 5.4 
Ram Rajya Parishad 57 3 2,014,000 1.9 
Scheduled Castes 

Federation 32 2 2,438,000 2.3 
Hindu Mahasabha 30 4 954,000 0.9 
Other Parties 194 30 11,023,000 10.4 
Independents 453 37 15,792,000 14.9 

Thus the Congress Party, while polling less than half the votes cast 
for members of the House of the People, won nearly 75 per cent of 
the seats, and continued to be dominant at the Centre. The next largest 
group consisted of the 27 Communists and their allies. While the So-

5 These figures are based chiefly on "Election Results in India, 1951-
1952," Appendix II, in W. Norman Brown, The U11ited States a11d India and • 
Pakistan (Cambridge, Mass., 1953), pp. 285-290. The statistics of the 
first general elections vary slightly in different reports. The most voluminous 
compilation is contained in Vol. II of the Election Commission's Report 011 

the First General Elections in India. 
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cialist Party polled about twice as many votes as the Communists, it 
won only 12 sea•.s. The reasons for this have already been suggested: 
the Socialists spread themselves too thin, whereas the Communists con­
centrated on fewer constituencies where they had appreciable strength. 
No other party got enough members to be of any real significance, 
although two others, the KMPP (which shortly after the elections 
merged with the Socialists to form the Praja Socialist Party) and the 
Jan Sangh, received more than 3 per cent of the total vote and therefore 
retained their status as recognized national parties. Large numbers of 
Independents contested the election, and while many of these were 
among the nearly 9,200 candidates for Parliament and the State 
Assemblies who forfeited their deposits because they did not receive 
one-sixth of the total votes cast in their constituencies, 37 Independents 
were elected to the House of the People. 

For the State Assemblies the results were not markedly different, 
except in a few States. In total votes cast the Congress fared almost 
as well in the States as on the national level, gaining nearly 45 per 
cent of the total votes and about 2,250 of the approximately 3,300 
scats. The Socialists and KMPP together won 205 seats. No other 
party had much success on an all-India level, although the CPI won 
62 seats in the Madras Assembly, 34 seats in the Assembly of 
Travancore-Cochin, 28 in the West Bengal Assembly, and a few seats 
in other State Assemblies. The Congress won a clear majority of 
seats in all of the States except Orissa, where the Ganatantra Parishad 
scored some successes, in PEPSU (Patiala and East Punjab States 
Union), where Sikh political groups were strong, in Travancore­
Cochin, where the Communists scored heavily, and in Madras, where 
Communists in the Andhra area and pro-Dravidian groups in Tamiland 
represented a formidable opposition. In Rajasthan the Congress had a 
bare majority, and in West Bengal the Congress majority was achieved 
largely by solid support in the rural areas, against the strong Com­
munist opposition in the city of Calcutta. 

Despite many gloomy predictions, the prospects for democracy in 
India seemed brighter after the general elections than they had before. 
The elections were a major event in India's experience as an in­
dependent state, and the fact that they were run off in good order, 
over a period of several weeks, and that so many of the eligible voters 
had actually participated augured well for the future. 

Leaders of the Congress Party were alarmed, and rightly so, because, 
in spite of their overwhelming successes in electing candidates to both 
the House of the People and the State Assemblies, less than half of 
the voters had cast their ballots for Congress candidates, and there 
were disturbing signs of a trend away from the Congress in many 
parts of the country. Particularly disturbing, also, were the signs that 
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the CPI had considerable support, and that on local levels many 
political groups or alliances which championed ideas inimical to the 
unity of the nation had attracted so many votes. An encouraging result 
was that the Hindu communalist parties had on the whole fared so 
badly. The large number of Independents who were successful in 
their campaigns indicated that many thousands of Indian voters were 
unwilling to throw their support to any party. 

State Elections and States Reorganization, 1954-56 

Between 1952 and 1955 by-elections were held in many parts of 
India for seats in both the House of the People and State Assemblies 
which had been vacated because of death or resignation or other 
reasons, and important elections were held in three of the States - in 
PEPSU and Travancore-Cochin in 1954, and in Andhra in 1955. All 
three State elections were necessitated by the failure of the Congress 
Party to maintain a working majority in the State Assembly. In 
PEPSU and Andhra the situation had become so unstable that 
President's rule, under the emergency provisions of the Constitution of 
India, had been imposed. 

In PEPSU the State-wide elections held early in 1954 helped to 
clarify the atmosphere, for the Congress won a clear majority of seats 
in the State Assembly, and the new Congress Ministry proved to be 
both more efficient and more honest than the Congress Government 
that had ruled uneasily before President's rule was proclaimed. 

In the elections in Travancore-Cochin in 1952 the Congress won only 
45 of the 117 seats, and the Congress Ministry found itself unable to 
function effectively in the face of the opposition of the Communists 
and other left-wing groups in a State where economic conditions were 
among the worst in India. Unlike the outcome in PEPSU, the elec­
tions of 1954 in Travancore-Cochin did nothing to clear the political 
·atmosphere. Even though top Congress leaders toured the State -
Nehru himself spent six days there, and was well received - the 
Congress was unable to increase its membership in the State Assembly. 

• The opposition leftist parties agreed to run only one candidate in each 
constituency against the Congress candidate, so that straight contests 
were fought in all of the constituencies. Of the 117 legislative seats 
the Congress won 45, the Communists 29, and the PSP 18. Since 
the Congress Party could not carry on by itself, and since the last 
thing it wanted was a Communist government in the State, it reluc­
tantly threw its support to the PSP, which thereupon organized a 
government under its leader, P. T. Pillai, a former Congress Chief 
Minister, who had no love for his former party. The minority gov­
ernment of the PSP continued in office, if not in power, until the 
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spring of 1956, when President's rule was imposed. This was the 
situation in Kerala - as the former State of Travancore-Cochin, with 
slightly different boundaries, was called after the States' reorganization 
went into effect in November, 1956- at the time of the second 
general elections a year later, which brought into office the first 
Communist government in any Indian State. 

When the new State of Andhra was created in October, 1953, a 
Congress government was installed, even though the Congress did 
not have a majority in the State Assembly. In November, 1954, the 
Communists, who held almost as many seats in the Assembly as did 
the Congress, was able to bring down the Congress Ministry, but it 
was not given a chance to form a government itself. Instead, the 
Central Government assumed direct control, under President's rule, 
until new elections could be held. There seemed to be _every prospect 
that Andhra would become India's first Communist-ruled State. It 
had long been a center of Communist strength. This time, however, 
the Congress mobilized its biggest guns, and did not underestimate the 
gravity of the challenge. It had considerable success in working 
with minor parties and independent candidates to form a united front 
against the Communists. 

The result was the most exciting and most hotly contested electoral 
contest in the history of independent India. The voting took place 
over a five-day period in late February, 1955, and the outcome was 
an overwhelming debacle for the Communists. The Congress and its 
allies gained a decisive majority of 196 seats in the new State As­
sembly, while the Communists were reduced to a feeble minority. 
Even the leader and deputy leader of the Communist Party in Andhra 
were defeated.0 Since 1955 the Communists have never regained 
the political strength in Telegu-speaking areas which they had in the 
troubled years when the new State of Andhra was born. 

Before the second general elections were held a major feat of political 
surgery was carried out in India by the reorganization of the Indian 
States, and the reduction of their number from 29 to 14. This re­
organization became effective on November 1, 1956, only a few weeks 
before the second elections were scheduled to be held. After the 
Congress Ministry yielded on the issue of the creation of a new State 
of Andhra, thus giving the Telegu-speaking peoples a State of their 
own, the linguistic demands in other areas could hardly be denied. 

G For a summary of the results of the Andhra elections of 1955, see 
A. M. Rosenthal, "India Reds Routed in Andhra Voting," dispatch from 
New Delhi, March 2, 1955, in the New York Times, March 3, 1955. For 
background information, see Selig S. Harrison, India: The Most Dangerous 
Decades (Princeton, N.J., 1960), pp. 237-245. 
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Once Nehru and his associates were convinced that this was the case, 
they tried to evolve some pattern of reorganization which would be 
generally acceptable to the linguistically oriented peoples of the South, 
in particular, without destroying the bases of Indian unity; and they 
were anxious to effect the unavoidable reorganization soon enough 
so that it would not interfere with the second general elections or 
with the prospects of the Congress Party in those elections. In this 
effort they were largely successful. Linguistic issues· were not decisive 
factors in the general elections, with the notable exception of Bombay 
State and to a lesser degree of the Punjab - the only parts of India, 
be it noted, where linguistic demands had not been largely satisfied by 
the reorganization of the States. 

-~ Second General Elections, 1957 

Whereas the first general elections were extended over a period of 
nearly four months, with most of the voting in January, 1952, the 
second general elections were confined - except for a few remote 
areas where special problems existed - to a period of three weeks, 
from February 24 to March 14, 1957.7 With the experience of the 
first nationwide elections, many by-elections, and three State elections 
behind it, the Election Commission was able to prepare for the second 
general elections with greater ease an<l dispatch than for the first 
all-Indian elections, even though the number of eligible voters had 
increased by nearly 20,000,000. The 2,600,000 ballot boxes which 
had been assembled for the first general elections were available for 
the second, so that only an additional 500,000 were required. Nearly 
one million government officials, including teachers and police, were 
needed to supervise the voting, but many of those who were recruited 
for the task had served in l 951-52 and thus were generally familiar 
this time with their duties. It was still a gigantic task, however, to 

7 For the background of the second general elections see S. L. Poplai, 
ed., National Politics and 1957 Elections in India (Delhi, 1957); note 
especially the excellent bibliography which is included as Appendix "C" 
(pp. 169-172). For the details of the second general elections see John R. 
Roach, "India's 1957 Elections," Far Eastem Survey, XXVI (May, 1957), 
65-78; Bodh Raj Sharma, "Some Reflections on the Second General Elections 
in India," The llldian Jouma/ of Political Science, XIX (January-March, 
1958), 73-77; "India's Second General Elections," The World Today, XIII 
(June, 1957), 232-241; Phillips Talbot, "The Second General Elections: 
Voting in the States," a report, dated Bombay, April 28, 1957, issued by 
the American Universities Field Staff; "Analysis of Election Results," 
India News, April 15, 1957. The author was in India during the entire 
period of the second general elections. Some of the comments and impres· 
sions which are summarized here are based on notes which he made during 
and immediately after the elections. 
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hold "the world's largest election," and the Election Commission and 
all of the people who were involved had their hands full. 

In 1957 the Indian people voted with more confidence and, presum­
ably, with greater understanding and judgment than they had in 
1951-52. Many of the fears and suspicions which had kept thousands 
of eligible voters from registering properly, or from casting valid 
ballots, were removed by 1957. Most of the women who had refused 
to give their own names now understood why this personal concession 
was necessary, and were at last convinced that this was not a betrayal 
of confidence to which their husbands alone should be privy. Voters 
who had previously placed ballots outside instead of inside the 
ballot boxes or who had stuffed the boxes with flowers or grass as 
votary offeri~gs, now generally understood what the boxes symbolized 
and where they were expected to deposit their ballots. 

To be sure, there were still a fair number of cases of attempted 
impersonation and other irregularities, and more of misunderstanding. 
One voter, for example, started to weep when the drop of indelible 
ink was placed on his hand at the polling booth, for he thought he had 
been "vaccinated." A woman would not cast her vote when the 
polling officials could not show her "the burning lamp," which was 
the symbol of the Jan Sangh Party. As in 1951-52, many instances 
could be cited of quixotic voting behavior, and of strange methods of 
deciding for whom to vote. 

Even more than in 1951-52 the second general election was an 
election without issues, as far as national politics was concerned. 
Except for the communalist parties and the Communists, most of the 
parties which had any pretensions to functioning on a nationwide 
basis were agreed on basic approaches to national and international 
issues, and the regional and local parties had little interest in such 
issues. Most of the voters and parties were concerned with local issues 
and grievances, and on this level a number of issues did exist. Some 
of these centered more on differences in personalities than on issues, but 
a number of rather influential local parties or alliances, such as the 
Ganatantra Parishad in Orissa, the Dravida Munnetra Kazagham in 
Madras, and, above all, the Samyukta Maharashtra Samiti and the 
Mahagujerat Parishad in Bombay, took positions which were opposed 
to the official policies of the Congress in certain fundamental respects. 
Writing shortly after the second elections an American political 
scientist who had observed the elections remarked: 

The campaign was rich in cliches and rigorous in avoiding issues . 
. . . In India this is, at least in part, the result of a general attitude 
which seems to prevail where government, administration and public 
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policy are concerned. The attitude is one of uncritical, unexamined 
acceptance of the correctness of the decis~ons_ of th_ose wh_o_ go~­
ern. . . . (There is1 a certain lack of reality m lmltan politics m 
that the public concern with politics is rarely with anything 
fundamental.8 

As in 1951-52, electoral alliances and arrangements were formed 
in a few States, often composed of heterogeneous clements whose only 
apparent bond of unity was the desire to defeat Congress candidates. 
The most elaborate of these alliances were those in West Bengal and in 
Bombay State. In West Bengal there were no fewer than three separate 
electoral arrangements: ( l) the United Election Committee, composed 
of the five main leftist parties, the Communists, the PSP, the Revolu­
tionary Socialists, the Forward Bloc, and the Marxist Forward Bloc; 
(2) the United Left Front, composed of eight other small leftist parties; 
and (3) the United Democratic People's Front, composed of a coalition 
within a coalition called the National Democratic Party (the Hindu 
Mahasabha, the Jan Sangh, and the Ram Rajya Parishad), plus a 
section of the Revolutionary Communist Party of India and some 
dissident Congressmen. 

Shortly before the voting was held in Bombay State The Times of 
India predicted confidently: "National and economic issues rather than 
regional or linguistic appeals will sway the vote with the great mass of 
the electorate in the new composite State of Bombay in the coming 
general elections." No prediction could have been more wrong. As 
Phillips Talbot observed, "The voters of Bombay entered this election 
campaign in the wake of an unprecedented, protracted emotional jag 
over group loyalties based on regional cultures and languages."9 On 
the linguistic issue virtually all the opposition parties in Maharashtra 
joined in a united front called the Samyukta Maharashtra Samiti; and 
in the Gujerat section of Bombay State some of the parties joined in a 
looser and less inclusive anti-Congress arrangement which was called 
the Mahagujerat Janata Parishad. 

Within some of the parties considerable divergence of opinion 
developed over the wisdom and desirability of entering into electoral 
arrangements with other groups which were hardly ideological bed­
fellows. In the Punjab, where linguistic and religious issues were fairly 
significant, the major Sikh political organization, the Akali Dal, agreed 
to support Congress candidates. The best-known leader of the Akali 
Dal, Master Tara Singh, repudiated this agreement on the eve of the 

8 Roach, "India's 1957 Elections," p. 76. 
9 Talbot, "The Second General Elections: Voting in the States"; and 

Poplai, ed., National Politics and 1957 Elections i11 India, p. 19. 
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voting, but most of the members of his party refused to follow his 
advice. A heated debate raged within the top circles of the PSP 
regarding the question of entering into electoral arrangements with 
the Communists. Jayaprakash Narayan favored such arrangements, 
on the ground that this was the only way to build up an effective 
opposition to the Congress. Ashoka Mehta, however, was strongly 
opposed, on the ground that entering into alliances with the Com­
munists was playing into the hands of a group which was basically 
opposed to the democratic system. The compromise which the PSP 
reached was strictly a pragmatic one. The Party took a stand in 
opposition to these arrangements with the Communists, but also 
authorized them in certain cases, if the local leaders deemed them to 
be necessary. As a result, in some States, notably in Bombay State, 
the PSP did join with the Communists and often with other parties in 
anti-Congress arrangements. 

The second general elections did not change the political complexion 
of India, either on the national or on the State levels; but some of the 
results were unexpected and even startling. The Congress gained a 
few seats in the Lok Sabha, as the House of the People was then 
called, but lost 300 to 400 seats in the State Legislative Assemblies. 
Its heaviest losses in popular votes as well as in seats in the Assemblies 
were in Kerala and Uttar Pradesh. In Bombay, Bihar and West Bengal 
it also lost a number of Assembly seats, even though its percentage of 
the popular vote increased. So effective were the coalition tactics of 
the opposition, and so strong was the anti-Congress feeling on the 
linguistic issue, that six State ministers and three Central Ministers -
the Labor Minister, the Minister for Legal Affairs, and the Deputy 
Minister for Rehabilitation - were defeated in Maharashtra and 
Gujerat. N. V. Gadgil, a veteran Congress leader and former Cabinet 
minister, was beaten in the city of Poona. The Congress markedly 
increased its percentage of the total vote in Assam, Madras, the 
Punjab, and Rajasthan, as well as in West Bengal and the Telegana 
district of Andhra. It still retained a clear majority in every Indian 
State, except in Kerala and Orissa. 

The CPI retained about the same number of members in the Lok 
Sabha, but greatly increased its percentage of the total vote and won 
substantially more seats in the State Assemblies. It won striking 
successes in Kerala, West Bengal, and Bombay. In Uttar Pradesh it 
increased its strength from one in 1952 to nine, and it placed at least 
one member in every other State Assembly. In Kerala its popular vote 
was less than that of the Congress, but it won 60 seats as compared 
with 43 for the Congress, and with the help of five Independents whom 
it had supported it had a narrow majority in the Kerala Assembly. 
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Soon after the results of the election were known, the Communists were 
invited to form a Government in Kerala, with E. M. S. Namboodiripad 
as Chief Minister. 

The PSP received a considerably lower percentage of the popular 
vote than had the Socialists and the KMPP in 1951-52. but it retained 
the same number of seats in the Lok Sabha. It lost a few scats in the 
elections for members of the State Assemblies, despite some un­
expected gains in West Bengal. The Hindu Mahasabha lost two of its 
four seats in the Lok Sabha; its President, N. C. Chatterjee, and its 
General Secretary, V. G. Deshpande, were defeated. The Ram Rajya 
Parishad was unable to elect a single candidate to the national Parlia­
ment, and it placed very few in any of the State Assemblies. The 
number of Independents in the Lok Sabha was also Jess than before. 

In their own localities, and only there, a number of local parties or 
groupings scored impressive victories. Notable among these were the 
Ganatantra Parishad in Orissa, the Dravida Munnetra Kazhagam in 
Madras, the Jharkhand Party in Bihar, and, as has been noted, the 
Samyukta Maharashtra Samiti and the Mahagujerat Parishad in the 
Maharashtra and Gujerat sections of Bombay State, respectively. 

In December, 1957, the Election Commission released provisional 
figures of the results of the second general elections earlier in the same 
year. The total number of eligible voters was announced as 
199,5 I 9,188, and the number of valid votes cast as 120,822,487. As in 
1951-52, about half of the eligible voters cast their ballots. Two votes 
were cast by voters in the 91 double-member Lok Sabha constituencies 
and in the 584 double-member State Assembly constituencies. For 
the elections to the Lok Sabha the announced results were as follows: 10 

Party 
Seats 
Wo11 

Total 
Vote 

% of Total 
Vote 

Congress Party 369 57,579,948 47 .66 
PSP 21 12,508.754 I 0.35 
CPI 27 10,753,995 8.90 
Bharatiya Jan Sangh 4 7,193.267 5.96 
Independents and Other Parties 73 32,786,523 27.11 

Speculating on the results of the second general elections a writer 
in the Radical Humanist found two tendencies which stood out above 
all others: 

First, the prestige and strength of the Congress is steadily declining. 
It has lost its hold in urban-industrial areas, and more particularly 
over the middle class .... Secondly, there is no powerful democratic 
alternative to the Congress. The P .S.P. does not show the vigour 
10 "General Elections, 1957: Provisional Polling Figures," India News, 

Dec. 15, 1957. 
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and confidence of rising opposition. It cannot hope to compete with 
the C.P.I. in discipline and organization, in militancy and skilful 
utilising of the mass moods .... Meanwhile the "shift in the mass 
mood toward radicalisation" will continue, and the C.P .I. with its 
militant organisation, effective techniques of manipulating mass­
psychology and an alluring radical programme appears on the 
horizon of the Indian political scene as the most potent threat to 
democracy and freedom .... The C.P.I. is therefore the only 
party which has emerged out of the elections with confidence in 
its own strength, and that its strength is steadily growing is evident 
from the facts. . .. If the elections have any lesson to offer, it is 
that the future of democracy in this country is dark, because 
appreciation of its values is lamentably lacking.11 

Caste and Politics 

Another rather alarming trend, strongly illustrated in the second 
general elections, was the mounting evidence that the tactics of the 
political parties and the general nature of election campaigns were 
accentuating, rather than minimizing, caste and communal differences 
and prejudices. A great deal of attention is given to caste and com­
munal considerations by India's politicians, including, in spite of their 
professions to the contrary, the political tacticians of the Congress and 
of the CPI. The politics of Andhra, for example, can be explained to 
a considerable degree on caste lines. Generally speaking, the two 
largest non-Brahman caste groups in Andhra, the Kammas and the 
Reddis, while they were united in uemanding a separate Andhra 
State, "emerged as rivals for the limited political and economic spoils 
that were available to them in the multilingual confusion of Madras 
caste groups."12 The Kammas controlled the Communist Party in 
Andhra, while the Reddis dominated the Congress organization in that 
State. The rivalry of these two landowning castes or subcastes is a 
longstanding one. In the Gujerat and Maharashtra sections of Bombay 
State during the second general elections the two great anti-Congress 
electoral alliances paid a great deal of attention to caste considerations, 
and the Congress itself was not far behind in this respect. 

It may seem anomalous that the Communists should also be caste­
minded, but in India they certainly have been. Kerala provides con­
vincing proof of this fact. "The . success of the Kerala Communist 
Party as the first regional Communist Party in India to capture control 
of a state government," observes Selig Harrison, "can be explained, 

11 "The Ballot Box: A Pointer," The Radical Humanist, XXI (May 19, 
1957), 248. 

12 Harrison, India: The Most Dangerous Decades, p. 111. 
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above all, by its ability to manipulate politically strategic caste lobbies 
within linguistic boundaries ... as in Andhra, the Kerala Communists 
were able to transform economic despair into a legislative majority 
because their footing on regional caste ground, notably among the 
numerous Ezhavas, provided the necessary margin of bloc strength 
in the necessary number of constituencies."13 

Reflecting on the role of caste in Indian politics, Harrison wrote: 

Political competition in a representative system was bound to 
give casteism "a new lease on life," as Vinoba Bhave put it, if only 
because the single-member constituency inherently favors - barring 
gerrymandering - any social group in any country which happens 
to live in close proximity in a particular locality. The political role 
of caste is widely conceded in the Indian press. and invariably, the 
most perplexing election surprises become crystal-clear when the 
caste factors in a constituency come to light. But the strength of 
caste in Indian political life is not the diffused strength of scattered 
local caste factions, each organized to elect its own single member 4 

of a state assembly or Parliament. It is because caste lobbies func­
tion coherently on the basis of entire linguistic regions ... that caste 
assumed such irrepressible importancc. 1•1 

The Election in Kerala in 1960 

The main event in India's electoral history between the second and 
third general elections was the election in Kerala in February, 1960. 
With the possible exception of the election in Andhra in 1955, this was 
the most bitterly contested and the most highly publicized State 
election in the history of independent India. In July, 1959, after a 
long period of indecision and because of reports of growing troubles 
in the State, the Government of India intervened in the deteriorating 
situation, and the Communist government of Kerala was superseded 
by President's rule, until new elections could be held. Determined not 
to be outmaneuvered this time by the Communists, the Congress took 
the initiative in forming a Triple Alliance with the PSP and the Muslim 
League (which still had some strength in that part of India), and 
it conducted a vigorous electoral campaign, with Nehru and other 
top leaders participating. As a result of these tactics, of the changing 
views of the voters regarding the Communists, and other more basic 
factors, the Triple Alliance emerged with 94 of the 127 seats in the 
Kerala Assembly. The Congress alone won 63 seats, while the PSP 
won 20, and the Muslim League 11. Before the voting the Congress 

13 Ibid., p. 193. 
14 /bid., p. 109. 
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had 43 seats and the PSP had 9. Communist membership in the 
Assembly plummeted from 60 to 26 (plus three Communist-supported 
Independents) .15 

With some justification the results of the Kerala election of February, 
1960, were widely hailed as a resounding Communist setback, and 
the changed composition of the State Assembly seemed to justify this 
interpretation. A more careful examination of the results, and espe­
cially of the general situation in Kerala, would lead to a less optimistic 
view. The Communists in Kerala actually increased their popular vote 
substantially over the figures in 1957; in fact, their popular vote was 
even greater than that of the Congress. The substantially improved 
position of the Congress in Kerala, therefore, could not be attributed 
to any lessening of support for the Communists, or any marked increase 
of support for the Congress, but rather to more effective electoral 
tactics on the part of the Congress and to certain other relatively 
ephemeral factors. The coalition government which has been in 
power in Kerala since the elections, with the Congress, of course, the 
main element in the coalition, has experienced considerable difficulties, 
and it is quite possible that any serious failure in government and 
administration by a Congress or Congress-dominated Ministry might 
give the Communists a second chance in Kerala. 

India's Experience with Elections: An Appraisal 

Measured by one of the severest tests - the holding of free, direct, 
general elections - democracy in India has worked. Some very 
serious abuses have come to light, however, both on the procedural 
and on the substantive side. 

Procedurally speaking, the nomination procedures, the use of the 
multiple ballot box technique, the delays in disposing of cases of 
alleged election frauds, and other matters have raised serious problems. 
Steps have been taken, however, to deal more efficiently with them. 
After the second general elections, for example, the Election Commis­
sion announced that in every future election, as far as possible - with 
some concessions to the more backward areas - ballot papers would 
be substituted for the multiple ballot boxes. The ballot papers will 
contain the names of all contesting candidates in each constituency, 
along with facsimiles of their respective symbols. A voter will mark 
his ballot in secret, but will insert it in a ballot box within the view 

15 "Final Tally and Party Positions in Kerala Elections," Indiagram, 
Feb. 19, 1960. For an account of the conditions in Kerala which led to 
the overthrow of the Communist Government in July, ·1959, and to the 
elections in that State in February, 1960, see Benjamin N. Schoenfeld, 
"Kerala in Crisis," Pacific Affairs, XXXII (September, 1959), 235-248. 
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of the presiding officer and others in the polling station. This procedure 
will be quicker, less complicated, and less expensive, and it will remove 
many difficulties which have been experienced in previous elections, 
such as tampering with the ballot boxes, the failure of some voters to 
insert their ballot papers into the boxes, the carrying away of ballot 
papers instead of inserting them in the boxes, and other practices arising 
out of deliberate fraud or ignorance. It will speed up not only the 
voting on election day but also the counting of the ballots afterward. 
On the other hand, this procedure, obviously patterned after the 
prevailing election practices in \Ves_tern democracies, may be too 
sophisticated for the masses of the Indian electorate to understand. 

The limited experience with ballot papers to date, especially in the 
Kerala elections of 1960, has been rather encouraging. They will be 
oiven a more thorough testing in the third general elections, in 1962. 
0 Many of the substantive problems arising from India's electoral 
experience have been mentioned, such as the multitude of problems 
stemming from the illiteracy anu inexperience of the oruinary Indian 
voter, his predilection for voting in acc~,r~b.ncc wi.th i.nstrncti.ons from 
some recogni.1.el\ authority, often bascu on caste or communal ties, 
his almost exclusive concentration on local issues, the deliberate tactics 
of most of the parties to capitalize on caste and other divisions in 
Indian society, and the basic problem of obtaining some kind of 
national consensus out of the congeries of regional, local, caste, and 
communal groupings that constitute India today. 



11 * 

Foreign Relations 

In power-political terms India today is a rather weak state, but it is 
obviously playing a large role in world affairs. The explanation for 
this paradoxical situation is to be sought in the uniqueness of India's 
position and outlook. Economically and militarily India is far from 
being a major power, and it faces serious political and social problems 
which threaten its national unity and its cultural cohesiveness; but at the 
same time it has great present influence and even greater potential 
power. It is the most populous of the non-Communist nations of the 
world. It is the largest and probably the most important of the 
underdeveloped countries in an age when "the revolution of rising 
expectations" in underdeveloped areas is one of the most potent forces 
in international relations. It is still perhaps the single most influential 
member of the Asian-African Group in the United Nations, although 
its relative influence has declined with the emergence of many new 
states and the rise of other centers of influence and power in Asia and 
Africa. Its past connections with Great Britain and its present associa­
tions through the Commonwealth and the sterling area give India an 
added importance in world affairs. 

India is the leading nation in the "uncommitted world," a position 
which gives it a far greater influence than it would have if it were 
closely associated with either of the great "power blocs." Thus the 
importance of India in world affairs is enhanced by the nature of the 
existing world struggle and by India's unique and somewhat detached 
position with respect to that struggle. 

Its foreign policy has been variously described as one of "neutrality," 
"nonalignment," or "independence." Most Indian spokesmen prefer 
to describe India's foreign policy as an independent one, a policy based 
on the consideration of each issue on its own merits.1 Indians like 

t In the first statement which he made when he became Member for 
External Affairs in the Interim Government in September, 1946, Nehru 
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to feel that their past traditions of tolerance, the influence of their 
great leader, Mahatma Gandhi, and their policy of nonalignment or 
independence place them in a favorable position to play a mediating 
and conciliatory role in international relations, to contribute to the 
lessening of international tensions and to the development of a "climate 
of peace." Without claiming any special moral superiority over other 
peoples, most Indians seem to feel that their country can contribute 
greatly to improving the standards of diplomatic behavior and to 
"sweetening" international relations. Hence India conceives that it 
bas an active role to play in the world; and there arc indeed few 
issues of importance on which it docs not express an opinion or ad­
vance a recommendation. 

Factors Shaping India's Foreign Policy 

In a basic sense the foreign policy of India is determined by precisely 
the same factors that shape the foreign policy of any country. Some 
of these factors are tangible, such as geographic and economic and 
demographic factors, while others are intangible, such as morale and 

said: "In the sphere of foreign affairs. India will follow an independent 
policy, keeping away from power politics of groupings aligned against the 
other." In an address to the United Nations General Assembly, on October 
17, 1960, V. K. Krishna Menon, Nehru's chief adviser on foreign policy, 
declared: "We are not a neutral country .... We want it understood that 
we do not welcome this appellation of being called a neutral, or neutralist, 
whatever it means .... We are not neutral in regard to war or peace. We 
are not neutral in regard to domination by imperialist or other countries. 
We are not neutral with regard to ethical values. We arc not neutral with 
regard to the greatest economic and social problems that may arise. 
Neutrality is a concept that arises only in war. . . . Even that expression 
'positive neutrality' is a contradiction in terms. There can no more be 
positive neutrality than there can be a vegetarian tiger. Therefore, our 
position is that we arc an unaligned and uncommitted nation in relation to 
the cold war .... We do not belong to one camp or another." Fifteenth 
Session, General Assembly, United Nations, Provisio11al Verbatim Record 
of the Nine H1111dred a11d Sixth Plenary l\-feeti11g, 17 October, 1960 
(A/PV.906, 17 October 1960), pp. 44-46. M. S. Rajan argues that even 
though Nehru and other Ind_ian spokesmen frequently call India, as did 
Krishna Menon, "an unaligned and uncommitted nation," the only proper 
adjective to use in describing India's foreign policy is "independent." 
"Indian Foreign Policy in Action, 1954-56," India Quarterly, XVI (July­
September, 1960), 229. In his biography of Nehru, Michael Brecher has 
an illuminating comment on this subject: "The term to describe Indian 
foreign policy has undergone frequent change. It began with ·neutrality' 
or 'dynamic neutrality', later became 'neutralism' and then 'non-alignment'. 
Nehru pr~fers the phrase 'positive policy for peace', he told the author in 
New Delhi on 13 June I 956." Michael Brecher, Neflrn: A Political Biography 
(London: Oxford University Press, 1959), p. 563, n. 2. 
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leadership. In India's case three factors deserve special emphasis, 
namely geographical and strategic position, historical experience, in­
volving traditional patterns and foreign impact, and domestic forces 
and pressures. 

A glance at a map will be a sufficient reminder that India occupies 
a position of great geographic and strategic importance, in a local, 
regional, and global sense.2 In 1903 Lord Curzon, then Governor­
General of India, predicted that the geographical position of India 
would more and more push it into the forefront of international 
affairs. In 1948 Nehru spoke of India as the pivotal center of South, 
Southeast, and Western Asia. 

Flanked by the world's highest mountains on the north and by the 
Indian Ocean and its vast reaches, the Arabian Sea and the Bay of 
Bengal, on the south, east, and west, the western frontiers of India 
border on West Pakistan while to the east Indian territory almost 
surrounds East Pakistan and extends to the frontiers of Burma. India 
has something like 3,500 miles of seacoast and 8,200 miles of land 
frontier, if all the borders with Pakistan are included. Because of its 
strained relations with its sister nation of the subcontinent, India is 
faced with a security problem in its own front yard; yet ironically 
Pakistan has sometimes been called India's first line of defense, for 
India has to rely largely upon Pakistan for the defense of those parts 
of the subcontinent in the Northwest Frontier area which were the 
traditional avenues of entry by one invader after another across the 
centuries. Recent activities of the Chinese Communists have reminded 
India that it has other security problems along its Himalayan frontier. 
Including Nepal, Sikkim, and Bhutan, as well as Ladakh and the 
Northeast Frontier area within India's strategic frontiers, India has 
more than 1,500 miles of frontier with Communist China - the 
longest frontier of any non-Communist state with a Communist state; 
and in the northern part of Kashmir it is separated from Soviet 
territory by only a few miles. India has a vital security interest in 
Nepal and Bhutan, and many of its policies attest to this fact. Sikkim, 
between Nepal and Bhutan, is a protectorate of India.3 

India is also deeply concerned with the control of the Indian Ocean 
region, but for the moment at least it has no major fears from this 
quarter. While the Indian Navy is weak, effective control of the Indian 
Ocean is in the hands of states with which India is on friendly terms. 

2 See P. P. Karan, "India's Role in Geopolitics," India Quarterly, IX 
(April-June, 1953), 160-169; K. l\L Panikkar, India and the l11dia11 Ocean 
(London, I 945). 

3 See Leo E. Rose, "Sino-Indian Rivalry and the Himalayan Border 
States," Orbis, V (Summer, 1961), pp. 199-215. 



238 F O R E I G N R E LAT I O N 5 

The long, rich, and complicated historical experience of the Indian 
people has done much to condition Indian attitudes and outlook. Some 
knowledge of this experience, extending over many centuries, is essen­
tial for an understanding of the contemporary Indian scene as well as of 
India's past. In analyzing India's behavior in foreign as well as in 
domestic affairs, it is well to remember, as Nehru wrote in The Dis­
covery of India, that "we are very old, and trackless centuries whisper 
in our ears."-1 

The predominant civilization of India has always been the Hindu, 
although in more recent centuries the Muslims and later the British 
have made a great impact. Some of the characteristics aml practices of 
Hindu civilization have a very noticcah\c influence on \ndian attitudes 
and policies today. Among these may be mentioned a kind of other-
worldy attitude toward life and an emphasis on nonmaterial factors, 
and a spirit of tolerance, detachment, mediation, and compromise 
which perhaps is best exemplified in Buddhism, which is, after all, an 
offshoot of Hinduism. 

The British remained in India for more than three hundred years, 
and for well over a century, through direct and indirect rule, they 
were in effective control of virtually the entire subcontinent. While 
much can be said about British contributions to India, and while 
Indians reacted favorably to the way in which the British left in 1947, 
the many decades of Western "imperialism" left deep scars. They 
account in large measure for the sensitivity of independent India to 
any evidences, real or imagined, of imperialism and colonialism, of 
racial superiority and discrimination, of Western manipulation, of dis­
regard of the interests and wishes of the newly independent nations of 
Asia and Africa. 

It would be interesting to speculate on the extent to which India"s 
present policy of nonalignment and its emphasis on the "middle way'" 
in world affairs can be traced to ancient roots. Or are they rather 
attributable to the teachings and example of Gandhi? Or can they be 
explained largely by the practical assessment of India's present leaders 
of the wisest course for India to follow in world affairs? 

Foreign Policy of the Indian National Congress 
Before Independence 

In the position taken by the Indian National Congress on many 
issues of international import during the sixty-two years of its existence 
prior to independence may be found the immediate roots of the foreign 
policy of independent India. This is particularly true after World 
War I, when the Congress became more articulate and outspoken in 
its views, when Mahatma Gandhi gave a unique twist to the work 

4 Jawaharlal Nehru, The Discovery of India (New York, 1946), p. 144. 



F O R E I G N R E L A T I O N S 239 

of the Congress, and when the organization developed a kind of foreign 
office of its own, with Nehru in charge. 

A study of the resolutions passed by the Indian National Congress 
will reveal that the Congress took a deep interest in certain external 
questions from its inception, and that it based its position on certain 
fundamental principles which still shape the foreign policy of India 
today.5 A resolution passed at the first session of the Congress in 
1885 deprecated the annexation of Upper Burma by the British. In 
1892 the Congress objected to "the military activity going on beyond 
the natural lines of the defences of this country, in pursuance of 
the Imperial policy of Great Britain in its relation with some of the 
Great Powers of Europe." Increasingly the Congress objected to the 
use of India as a base for political maneuvering or military moves 
against surrounding areas such as Tibet, Burma, Afghanistan, and 
Persia. A rcsol ution of 1904 asserted that an expedition to Tibet was 
"but part of a general forward policy, which ... threatens to involve 
India in foreign entanglements." "This resolution," states Dr. N. V. 
Rajkumar, a "Foreign Secretary" of the Indian National Congress 
who compiled the major resolutions of the Congress relating to foreign 
affairs, "was perhaps the earliest expression of India's dislike of getting 
involved in unnecessary foreign entanglements and favouring a neutral 
stand on matters that did not concern her." 

During World War I the Congress passed several resolutions of 
loyalty to the British and of support for the use of Indian troops in 
the war effort. After the War it began to take a more active interest 
and a more independent line on foreign issues. It was intensely 
interested in the Khilafat question.6 In 1920 it sent "a message of 
sympathy to the Irish people in their struggle for independence." The 
meeting of the All-India Congress Committee in Delhi in 1921 was 
"a landmark in the history of India's foreign relations." For the first 
time the Congress passed a general resolution on foreign policy, which 
included the statement that •'the present Government of India in no 

5 All of the Congress resolutions cited in this section are given in full 
in N. V. Rajkumar, ed., The Background of India's Foreign Policy (New 
Delhi, 1952). 

6 In 1920 "a new issue blazed across the Indian horizon and stirred the 
emotions of the Muslim community - the Khilafat agitation. It was a 
curious but none the less significant political phenomenon, with highly 
charged spiritual overtones relating to the Khaliphate, the highest religious 
office in the Islamic world. The defeat of Turkey in the first world war 
caused genuine disquiet among many Indian Muslims. More particularly, 
the Allied decision to dismember the Ottoman Empire and to disband the 
office of Khaliph aroused anger and hostility .... The result was the creation 
of a powerful politico-religious movement. ... More important, this episode 
led to an alliance between the Congress and the Muslims .... Gandhi 
correctly perceived the measure of Muslim feeling." Brecher, Nehru, p. 67. 



240 F O R E I G N R E L A T I O N S 

way represent Indian opinion." "This resolution,'' explains Rajkumar, 
"is important in as much as it was the first significant declaration on 
the part of nationalist India that its interests in the field of foreign 
policy were diametrically opposed to those of Britain. It further laid 
down the bases of an independent India's foreign policy. An analysis 
of this historic declaration would show that the fundamental principles 
guiding Free India's foreign policy today can be traced back to it." 
The Congress Session in Madras in I 927 passed a resolution of protest 
against the use of Indian troops in China, Mesopotamia, and Persia 
and deplored the "extensive war preparations which the British Gov­
ernment is carrying on in India." Nearly thirty years later Nehru 
stated that the foundations of India's foreign policy had been laid 
down at the Madras session of the Congress in 1927. 

A resolution of the Congress in 1925 authorized the AICC to open 
a Foreign Department under it "to look after the interests of Indians 
abroad and to carry on educative propaganda in the country regarding 
their position in the British Empire and foreign countries." Three 
years later, after another reminder from the annual session of the 
Congress, the AICC did set up a Foreign Department, with Jawaharlal 
Nehru at its head. From that time to the present day Nehru has been 
the major voice of India in foreign affairs. This is a record un­
paralleled among the leading democratic statesmen of the twentieth 
century. It helps to explain the remarkable consistency in Indian 
foreign policy, and serves as a reminder that that policy had evolved in 
most of its fundamentals well before 194 7. 

The 1928 Congress session at Calcutta sent its greetings to the 
peoples of Egypt, Syria, Palestine, and Iraq "in their struggle for 
emancipation from the grip of Western imperialism" and authorized 
the appointment of a representative to the Second World Congress 
of the League Against Imperialism, to be held in 1929. "These resolu­
tions," states Rajkumar, "gave the first indication that India's national 
leaders were thinking in terms of a Pan-Asian movement to resist 
European imperialism." 

In many resolutions in the late 1930's the Congress condemned the 
aggressive acts of the Nazis and Fascists, but it also declared that it 
would not be a party to "imperialist war." At the Tripura session in 
1939 the Congress strongly disapproved of British foreign policy 
and dissociated itself from it. "In the opinion of the Congress, it is 
urgently necessary for India to direct her own foreign policy as an 
independent nation, thereby keeping aloof from both imperialism and 
fascism, and pursuing her path of peace and freedom." When the 
war came the Working Committee of the Congress, in a lengthy 
resolution, stated the attitude of the Congress toward the war: "The 
issue of war and peace for India must be decided by the Indian 
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people .... Their sympathy is entirely on the side of democracy and 
freedom. But India cannot associate herself in a war said to be for 
democratic freedom when that very freedom is denied to her." The 
Congress ministries in the provinces resigned in protest against British 
policy, and the Congress refused to support the war effort. Under 
the influence of Gandhi organized non-violence was advocated as an 
alternative to war. The "Quit India" resolution of August marked the 
final parting of the ways, and thereafter, as Rajkumar notes, "the 
Congress went into the wilderness for the duration of the war." 

With the release of most of its leaders early in 1945, the Congress 
resumed its demands for Indian independence and it spoke out strongly 
for the freedom of all countries and "the elimination of all traces of 
imperialist control by whatever name it may be called." While it 
welcomed the formation of the United Nations, from the outset it 
expressed certain major points of dissatisfaction with the kind of 
organization that had been formed. A resolution of the Working 
Committee of the Congress in July, 1945, raised two major objections: 
one against the dominant role of the Great Powers in the new organiza­
tion to the extent that "they are placed above and beyond the law 
they have themselves helped in framing," with the consequence that 
"the position allotted to the smaller nations in the Charter is one 
lacking all effectiveness," the other against the "vague and unsatisfac­
tory" declaration in the Charter regarding non-self-governing ter­
ritories, instead of "a full and frank recognition of national independ­
ence." In subsequent resolutions in 1945 and 1946 the Working 
Committee voiced apprehensions regarding the consequences of the 
atomic bomb and the growing tensions in international relations, 
"resulting in open recrimination between the Great Powers and 
attempts on their part to secure or hold on to colonial areas and vantage 
points and create satellite states." The Congress was especially con­
cerned over the many evidences that "the imperialist powers are again 
engaged in the old contest for dominion over others." It demanded the 
end of foreign domination over the countries of Asia and Africa, and 
it expressed its strong sympathy and support for the independence 
movements in Indonesia, Indo-China, and elsewhere. It was particularly 
insistent on the early granting of independence for India. A resolu­
tion of the Working Committee in March, 1946, declared: "India 
still remains the crux of the problem of Asian freedom and on the 
independence of India depends the freedom of many countries and 
the peace of the world." 

Basic Principles of India's Foreign Policy 

Shortly after India became an independent nation, the Congress 
called attention to the importance of the freedom struggle in shaping 
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the foreign policy of free India, and it stated the basic principles of 
that policy: 

The foreign policy of India must necessarily be based on the 
principles that have guided the Congress in past years. The prin­
ciples are the promotion of world peace, the freedom of all nations, 
racial equality and the ending of imperialism and colonialism. In 
particular, the Congress is interested in the freedom of the nations 
and peoples of Asia and Africa who have suffered under various 
forms of colonialism for many generations. 

Thus the foreign policy of India today can be explained in large 
part by the historical experience and attitudes of the Indian people, 
and is rooted in the policies which were established by the Indian 
National Congress during the long years of the independence struggle. 
"It is well to remember," said Nehru in 1955, "that our foreign policy 
is not a sudden growth but a natural outcome of our thinking for 
many years past." In a famous letter to the Presidents of the Pradesh 
Congress Committees in July, I 954, Nehru stated that India's foreign 
policy 

must be in keeping with the traditional background and temper of 
the country. . .. What is our background, leaving out the distant 
past, although it is important? This background has been condi­
tioned by our struggle for freedom under Gandhiji's leadership 
which taught us peaceful methods and tolerance; friendship with 
other nations but at the same time independence of action. In­
evitably it was opposed to colqnialism or domination of one country 
by another. It was based on democracy and freedom of the in­
dividual and social progress aiming at a society where there was 
no exploitation by one class over another and where present in­
equalities, social or economic, were gradually removed. The basis 
of the action was always peaceful. Our present foreign policy 
flows from that background and naturally works for world peace 
and avoidance of war. 

In developing these principles Nehru placed particular emphasis on 
"nonalignment with the great power groups," on opposition to colonial­
ism, and on the necessity of peaceful co-existence and of creating 
a climate of peace. "Peace," he argued, "can only be preserved by 
methods of peace. A war-like approach to peace is a contradiction 
in terms .... Peace cannot live in an atmosphere of constant prepara­
tion for war and threat of war.'.' 

Concluding his letter Nehru stated: "The major fact is that we are 
following not a passive or merely neutral policy, but a dynamic policy 
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which is based on certain definite principles and objectives as well as 
certain methods. We try not to forget the means in search for our 
ends .... It must be recognized ... that any policy that is realistic 
must take into consideration the profound changes in the relationships 
of forces in Asia and the world." 

In an address at Columbia University on October 17, 1949, Nehru 
summed up the main objectives of Indian foreign policy in a single 
sentence. 'The main objectives of that policy are: the pursuit of 
peace, not through alignment with any major power or group of powers 
but through an independent approach to each controversial or disputed 
issue, the liberation of subject peoples, the maintenance of freedom, 
both national and individual, the elimination of racial discrimination 
and the elimination of want, disease and ignorance, which afilict the 
greater part of the world's population." 

The Panchshccl. Nehru and other Indian spokesmen have attached 
great importance to the enunciation and endorsement of rather 
nebulous principles of peace, especially the Pa11c/1 Shila, or Panchsheel. 
The now-famous five principles of peace were first enunciated in 
specific form in the Sino-Indian treaty on Tibet in April, 1954, and 
were restated in the joint declaration issued by Nehru and Chou 
En-Iai at the end of the visit of the Chinese Premier to India in June 
of the same year. Since then they have been referred to in many 
subsequent joint statements and pronouncements by Indian spokesmen, 
and they have come to be symbolic of India's views and approaches in 
world affairs. The words Panch Shila are derived from Sanskrit, and 
mean the five foundations or the five principles. Nehru heard the 
words "in an entirely different context" when he was in Indonesia in 
1955, and he immediately suggested that they would be "a suitable 
description of the five principles of international behaviour to which 
we had subseribed."7 

As stated in the Sino-Indian Treaty and the Nehru-Chou En-lai 
declaration of 1954, the five principles were: ( 1) mutual respect for 

7 A remarkable explanation of the origin and development of the idea 
of the Pa11c/z Shila or Parzchs/zeel was given by Nehru in a letter to Professor 
Russell H. Fifield of the University of Michigan, dated June 4, 1957. The 
text of this letter is printed in Russell H. Fifield, The Diplomacy of South­
east Asia: 1945-1958 (New York, 1958), pp.510-511. Nehru first used the 
term Panel, Shila at a State banquet given to him by the Prime Minister of 
Indonesia in Djakarta, on September 23, 1954. Apparently "the credit for 
calling these principles, for the first time in public, as Pancha Si/a (or the 
five bases of conduct which India had consistently preached and attempted 
to follow in her international relations) should go to K. M. Panikkar, who 
used it in a broadcast talk over the All India Radio on 28 July 1954. He 
was' commenting on the Nehru-Chou joint statement." M. S. Rajan, "Indian 
Foreign Policy in Action, 1954-56," p. 224, n. 77. 
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each other's territorial integrity and sovereignty; (2) nonaggression; 
(3) noninterference in each other·s internal affairs; ( 4) equality and 
mutual benefit; and (5) peaceful co-existence. While even Nehru 
himself has admitted that "there is nothing wonderful about the 
Panchshee/" and that "no one could disagree with them," they have 
real meaning for him. In his view they are deeply rooted in Indian 
tradition and experience, and they have a definite bearing on India's 
desire to maintain an independent position in world affairs and at the 
same time to cooperate with other nations in the interests of world 
peace. At a civic reception in Calcutta for Bulganin and Khrushchev on 
November 30, 1955, the Indian Prime Minister explained the relation­
ship of the Panchsheel to India's foreign policy: 

India does not propose to join any camp or alliance. But we wish 
to cooperate with all in the quest for peace and security and human 
betterment. . . . Peaceful coexistence is not a new idea for us in 
India. It has been our way of life and is as old as our thought and 
culture .... From this it has naturally followed that we should keep 
ourselves free from military and like alliances and have not joined 
any of the great power groups that dominate the world today. It 
is in no spirit of pride or arrogance that we pursue our independent 
policy. We could not do otherwise unless we were false to every­
thing India has stood for in the past and stands for today. We 
welcome association and friendship with all and the flow of thought 
and ideas of all kinds, but we reserve the right to choose our own 
path. That is the essence of "Panch Shila." ... These principles 
form the basis of our relations with other nations. If Panch Shila 
were fully and sincerely accepted by all countries, then peace would 
be assured to everyone and cooperation would follow. 

Spokesmen of all nations tend to be rather nebulous when attempting 
to enunciate .principles of foreign policy, and they inevitably open 
themselves to the criticisms that they do not seem to have clear-cut 
policies and that the actual policies of their countries bear little relation 
to their professions. Indian spokesmen are often subject to this kind 
of criticism. But while their words are vague, and perhaps at times 
a bit irritating and naive, many of India's foreign policies are quite 
specific and realistic. This is especially the case with regard to those 
issues, like colonialism and racialism, on which Indians feel deeply, 
and to those issues which are of most immediate concern to them. 

Relations with Pakistan 

Many of these issues center around India's unsatisfactory relations 
with its neighbor in the subcontinent, Pakistan. Indeed, as A. M. 
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Rosenthal has stated, "a good part of India's foreign policy is based 
on Pakistan. " 8 Pakistan is at once India's "first line of defense" and 
close~i: neighbor, and at the same time the source or the object of India's 
deepest concerns in foreign affairs. In fact, in view of the past rela­
tionships of the people who now inhabit the two countries and in 
view of their inescapable intimacy, the relations between India and 
Pakistan might well be treated as aspects of domestic rather than of 
foreign policies. 

In their attitudes toward each other India and Pakistan are hand­
icapped by a communal past, the tragedy of partition, and a long 
series of issues which have caused friction between them since in­
dependence. Feelings of suspicion and distrust have been exacerbated 
by differences on a long list of specific issues, notably settlement of 
property claims of persons who were forced to move from one country 
to the other and abandon much of their property in so doing, disposi­
tion of stores and assets after partition, trade relations,· exchange and 
currency difficulties, differing attitudes and policies in foreign affairs, 
the canal waters dispute, and the Kashmir question. 

Of the many specific issues in dispute between India and Pakistan 
the most vexing have been those relating to canal waters and to 
Kashmir. In 1960, after years of intermittent negotiation, India and 
Pakistan, through the good offices of the International Bank for 
Reconstruction and Development ( the World ~ank), reached an 
agreement on the use of the waters of the Indus River system; but the 
Kashmir question seems to be as far from solution as ever, and it 
remains the major issue in Inda-Pakistan relations. 

The Canal \Vaters Question. Whereas most of East Pakistan has 
too much water and experiences frequent and devastating floods, large 
parts of West Pakistan get too little water and are dependent on the 
rather uncertain supplies which are made available through some\half 
dozen of the rivers which make up the Indus River system, the vital 
artery of West Pakistan. Three of these rivers - the Jhelum, the 
Chenab, and the Indus itself_ rise either in Tibet or in remote parts 
of Kashmir, but three others_ the Beas, the Ravi, and the Sutlej -
flow through northwest India into West Pakistan, and can therefore be 
diverted for India's uses. "Rainfall is scanty in the plains area, and 
without the rivers and the irrigation system, the plains of the Indus 
basin would be desert. But, with the system of irrigation developed 
over the last hundred years, the rivers support a population of about 
40 million people in Pakistan and about 10 million in India - ap-

8 A. M. Rosenthal, "India Sees Her Role as Power for Peace," dispatch 
from New Delhi, dated Sept. 22, 1956; in the New York Times, Sept. 23, 
1956. 
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proximately one-tenth of the combined population of the two 
countries. "9 

As a consequence of partition the question of the use of the waters 
of these rivers, whose annual flow is twice. that of the Nile, became 
crucial for Pakistan, • but for some years no progress was made in 
resolving this life-or-death issue. In 1951 David Lilienthal, former 
Chairman of the Tennessee Valley Authority,~~ggested a solution, 
involving the working out of a comprehensive engineering plan for the 
use of the waters of the Indus River system and financial assistance by 
the World Bank. In March, 1952, both India and Pakistan accepted 
an offer of good offices from the President of the Bank. Representa­
!ives of !he t~o countries negotiated intermittently for many months, 
m_ Washmgton and elsewhere,10 but not until the spring of 1959 was 
agreeme11t ~eached on the main issues in dispute. The drafting of the 
treaty r~quired further negotiations, oyer a period of a year and a half. 
~inally, o~ Septe~ber 19, 1960, the ·Indus Waters Treaty was signed 
m Kar!!~.lu by Prime Minister Nehru, President Mohammad Ayub 
~han, and W. A. B. Iliff, Vice-President of the World Bank. Subject 
to certain exceptions, the treaty ~loc~teg_ th_<! wate~_~_Qf_ !!ie eastern 
rivers - the Ravi, the Beas, and the Sutlej - for the use of India, and 

·of the three w;stern rivers:__ the lnd°us:-7.be Jhelum-=._and the; Chena6 -
fp_r _the- use Q.f Pikigan. ~j_J_llultaneo._!!sly an international financial 
agreement was signed by representatives of Australia, Canada, West 
Ge_~many, New Zealand, Pakistan, the United Kingdom, the United 
States, and the World Bank. This agreement created the Indus Basin 
Development Fund of about $900 million to finance the construction of 
irrigation and other works in Pakistan provided for in the Indus Waters 
Treaty. Approximately $640 million is to be supplied by the participat­
ing governments, $174 million by India under the Indus Waters 
Treaty, and $80 million by a World Bank loan to Pakistan. 

The Kashmir Question. Prime Minister Nehru hailed the signing 
of these agreements as "a unique occasion," and he expressed the hope 
"that this will bring prosperity to a vast number of the people on 
both sides and will increase the goodwill and friendship for India and 
Pakistan." Many people in India and elsewhere hoped that the agree­
ment on the canal waters issue, and the improved relations between 
India and Pakistan which this symbolized, might make it possible for 
the two countries to reach some amicable understanding regarding 
the even more complicated and much more highly publicized question 
of Kashmir. 

9 "Indus Waters Treaty," Pakistan News Digest, VIII (Oct. 1, 1960), 6. 
10 See Eugene Black "The Indus: A Moral for Nations," New York 

Times Magazine, Dec. 11, 1960. Mr. Black is President of the World Bank. 
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Here the disagreements between India and Pakistan have been 

complete, from the beginning of the dispute shortly after the two 
countries began their independent existence.11 They have not even 
been able to agree on the facts of the dispute, not to mention the proper 
interpretation of these facts. The Indian position is based on the 
"fact" of the accession of the Maharaja of Kashmir to India in 1947, 
the "fact" of Pakistani aggression in Kashmir, the "fact" of the 
manifest desire of the post-partition governments of that part of 
Kashmir on the Indian side of the cease-fire line to associate Kashmir 
with India. Indian spokesmen point out that India brought the question 
before the Security Council of the United Nations early in 1948, and 
they criticize the Security Council, and especially the United States and -
Britain which are permanent members, for allowing Pakistan to befog 
the issue and for taking an unduly critical position with regard to the 
Indian claims ever since. They have been maintaining for some years, 
certainly since 1952, that "the accession of Kashmir to India is complete 
in law and in fact," and they seem to imply that, in spite of the con­
trary views of Pakistan, the Security Council, and vocal segments of 
world public opinion, the Kashmir issue is in fact settled. Presumably 
they are wiliing to settle for effective Indian control of the Valley of 
Kashmir and of other parts of the former princely State on the Indian 
side of the cease-fire line, while at the same time they have not 
abandoned at least their theoretical claims to all of Jammu and 
Kashmir. 

When Pakistanis call attention to India's pledge to hold a plebiscite 
in Kashmir as soon as conditions had settled down, in order to deter­
mine the wishes of the inhabitants as to their political future, Indians 
argue that this "pledge" was contingent on certain preconditions 
that have not been realized, that the offer was not a standing one, 
and that a plebiscite is no longer feasible or desirable in the light of 
developments during the past twelve years. They also maintain that 
the present gove~t in Kashmir represent~), and 
that a plebiscite would only tend to raise old issues and divisions and 
might produce communal ten~i_ons between Hindus and Muslims, Jlill 
onl~K9shmir but tbroughuuL India. To the Pakistani contention 
that the majority of the people, who are Muslims, are living in a police 
state and would much prefer to be a part of Pakistan, Indians empha-

11 For details of the complicated developments in and relating to Kashmir 
since 1947 see Michael Brecher, The Struggle for Kashmir (New York, 
1953); Josef Korbel, Danger in Kashmir (Princeton, N.J., 1954); Lord 
Birdwood, Two Nations and Kashmir (London, 1956); and J.B. Das Gupta, 
lndo-Pakistan Relations, 1947-1955 (Amsterdam, 1958), Chapters III and 
IV. 
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size the concept of the secular state and point to the many millions of 
Muslims who are living peacefully within the Republic of India. 

,Since India will probably never agree to hold a plebiscite in Kashmir 
and since Pakistan is not strong enough to force India to hold such 
a. plebiscite, the situation in Kashmir will in all probability remain 
as it is at present, a festering sore as far as Pakistan is concerned and 
a settled issue from the Indian point of view. Basic agreement and a 
general improvement in relations of India and Pakistan might make the 
Kashmir question less of a thorn in Indo-Pakistan relations, but, on the 
other hand, one might argue that a general improvement in these 
relations will be impossible until agreement is reached on Kashmir. 

In the meantime, the Kashmir dispute is perhaps the major issue 
exacerbating lndo-Pakistan relations, and it is one of the major issues 
in dispute between two non-Communist nations. The fact that India 
and Pakistan have so much in common, geographically, historically, 
racially, and culturally, that they are fellow-members of the Com­
monwealth, the Colombo Plan group, the "Colombo Powers," and 
other associations, and that their mutual suspicion and hostility impose 
additional burdens upon them at a time when they need to devote all 
their limited resources to purposes of national development, makes 
the present state of their relations all the more tragic. Moreover, the 
existence of a major dispute between two of the most important nations 
along the periphery of the Communist-dominated world, involving 
a strategically important territory deep in Asia and close to both 
Russian and Chinese territories, creates a situation of weakness in an 
already vulnerable part of the world. The dispute also raises em­
barrassing problems for Western states, particularly Britain and the 
United States, which would like to be on close terms with both India 
·and Pakistan. This goal is made more difficult by the inclination of 
both of these South Asian countries to test the attitudes of other 
states by the position which they take on the Kashmir issue and by the 
dissatisfaction which both have expressed, for different reasons, with 
the position taken by the United Nations, and especially by Britain 
and the United States, on Kashmir. 

Relations with Other Non-Communist 
States of Asia 

India is also especially concerned with its relations with other near 
neighbors, which, in spite of certain sources of friction, are much 
happier than its relations with Pakistan. Quite understandably, India 
has shown a special interest in the Himalayan states of Nepal and 
Bhutan, which lie between it and Tibet, now under the direct control 
of Communist China, and which form a part of India's strategic 
Himalayan frontier. Indian troops have from time to time entered 



FOREIGN RELATIONS 249 

Nepal, and Indian advisers have been conspicuous in that country. 
India has been rather jealous of any other countries which have shown 
a special interest in Nepal. This jealousy and concern were manifest 
toward Britain and the United States, and they are now directed toward 
Communist China and the Soviet Union. Nehru's rather arduous 
visit to Bhutan in late 1958 was evidence of the gradual and partial 
emergence of that isolated state into the modern world and of India's 
special ties with Bhutan, at a time when India is troubled over the 
possibility of penetration of the area from the north by agents of the 
Chinese Communists. 

Leaders of India and Ceylon have worked hard to accentuate the 
positive in the relations of their two countries, but these relations 
have been strained by the differences arising from the treatment of 
the Tamil-speaking people of Ceylon, some of whom emigrated from 
India long ago while others arc relatively recent arrivals whose status 
is still uncertain. 

Geographic and historical tics with Burma have always been close. 
Until 1935, in fact, Burma was associated with India, under the 
general supervision of the British Viceroy. Burma achieved independ­
ence a few months after India, but unlike the larger state it chose 
to opt out of the Commonwealth. Economic and political bonds 
between free India and Burma have been numerous, and the natural 
friendship of the two countries has been deepened by the personal 
friendship of Nehru and U Nu, who has been Prime Minister of Burma 
during most of the years since independence. Major differences have 
arisen over Burmese treatment of the large Indian minorities in Burma. 
Burmans resent the privileged position which many Indians have 
managed to achieve in the economic life of Burma, and India has 
shown a special concern for persons of Indian origin in Burma, even 
though it has urged these people to give their primary loyalties to the 
state in which they live and work. The attitude of India toward 
persons of Indian origin in Ceylon and Burma is typical of its general 
attitude towards the millions of Indians overseas, in many parts of the 
world. 

India has shown a special interest in the other countries of Southeast 
Asia, where in the past Indian cultural and.political influence has been 
so strong. It has supported the independence struggles in Indonesia 
and Indochina. Its relations with Thailand and the Philippines have 
been less cordial and less close. It has muted its conventional views 
on colonialism in Malaya and Singapore, where large numbers of 
Indians live in plural societies composed largely of Chinese and 
Malays. 

In the Far East and the Middle East, too, India has special interests 
and concerns. India, China, and Japan form what is sometimes called 
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the Asian triangle. It is clear that the relative evolution and mutual 
relations of these three most important Asian states are of special 
significance in world affairs. Communist China exercises an almost 
hypnotic influence on India, which does not even recognize the 
existence of the Nationalist regime on Formosa and which is a leading 
champion of Communist China in the councils of the nations. The 
visit of the President of India to Japan in late 1958 was symbolic of 
the growing awareness of the two most important non-Communist 
states of Asia of each other. Actually relations between India and 
Japan have been rather distant, and their growing contacts are some­
what affected by rivalries in trade and in influence in Southeast Asia 
and other parts of the continent. 

India has been generally more successful than its Muslim neighbor, 
Pakistan, in its relations with the Muslim states of the Middle East. 
Possibly its special interest in Afghanistan and its special efforts to 
cultivate the spokesmen of Arab nationalism, including Nasser himself, 
are prompted in part by a desire to counteract Pakistani influence in 
this part of the world; but these attitudes may also be explained by 
other basic considerations of Indian foreign policy. 

The U.S. News and World Report once carried a bold headline on 
its outside front cover: "NEHRU DOESN'T SPEAK FOR ASIA." The state­
ment was attributed to former Senator William F. Know land of 
California. On this point, if on few others, the Prime Minister of 
India might well agree with the former Senator from California, 
for he has often disclaimed any desire to be regarded as "the voice of 
Asia" or any interest on the part of India in becoming a leader of 
Asian countries. Whatever his motives, however, he has repeatedly 
spoken as a champion of Asian views and attitudes, and he has been 
by no means averse to taking the initiative in any aspects of inter­
national relations of particular concern to Asia. Again and again 
he has criticized the Western powers for their past and present policies 
regarding Asia, and he has warned that the rest of the world should 
recognize that great changes have occurred in Asia and that Asia will 
have to be reckoned with in the future. 

·India sponsored two of the major Asian conferences in the postwar 
period, namely the Asian Relations Conference in 1947 and the con­
ference on Indonesia in 1949, and it was one of the sponsors of the 
greatest of all Asian conferences, that at Bandung in April, 1955. While 
in a sense Chou En-lai and not Nehru was the "star" of the Bandung 
Conference, the Indian Prime Minister was certainly one of the major 
luminaries at this meeting, which was hailed in India as marking a new 
era for Asia in world affairs. India has been in fact a leader in most of 
the Asian associations in which she has participated - the "Colombo 
Powers," the Colombo Plan countries, the Economic Commission for 
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Asia and the Far East, and many other more specialized organizations 
- and she was the prime mover in the loose association of Asian and 
African members of the United Nations which is now referred to as the 
Asian-African or the Afro-Asian Group. 

Relations with Communist C_hina 

Because of the vast size, large and rapidly expanding populations, 
economic growth and unlimited potentials of the two Asian giants, 
the relations between India and China will do much to shape the 
future of Asia and indeed of the world. The Communist leaders of 
China and the democratic leaders of India are trying to deal with 
essentially similar problems of political unity and stability, economic 
development, and social uplift in fundamentally different ways, and 
much will depend on their comparative success or failure. If China 
under communism makes great economic progress and is able to 
demonstrate convincingly that Communist techniques, however ruth­
less, do produce results in terms of individual living standards and 
national strength, while at the same time the Indian experiment in 
economic and political development and social change does not 
produce sufficiently convincing results, the prospects for democracy 
in Asia and in the world will be dim indeed, whereas the attractive 
power of the Asian brand of communism centering in Peking will 
vastly increase. In this sense there is, in spite of all the protestations 
in India to the contrary, a fundamental rivalry between democratic 
India and Communist China, with very high stakes at issue. The 
leaders of India are probably well aware of this basic test, but at the 
same time they appear to believe that they are on the right path, and 
that an increasingly powerful India can co-exist with an increasingly 
powerful China, whatever the differences in the ideological outlook of 
the Chinese leaders or whatever their success in progress through 
"brute reason" and regimentation. 

Until 1959 official relations between India and China were generally 
close and friendly, and there were few major disagreements between 
them. Nehru and his associates were markedly conciliatory in their 
approach to Communist China - "nobody on earth," observed Vincent 
Sheean, "has tried harder to make friends with the Chinese than 
Jawaharlal has"12 - and public opinion generally was favorably 
disposed toward the Communist regime in China. The actions of the 
Chinese Communists in Tibet and along the Inda-Chinese borders in 
1959 hit India like an icy blast from the high Himalayas, and seemed 
to provoke a marked change in public moods and attitudes, as well as in 

12 Vincent Sheean, Nehru: The Years of Power (New York: Random 
House, 1960), p. 185. For a brief summary of Indo-Chinese relations in 
recent years see Brecher, Nehru, pp. 588-592. 
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ffi • l 1· I • ill • h the Chinese o crn po icy. t 1s st too early to determme whet er 
actions and the Indian reactions to them foreshadowed a basic change 
in lndo-Chinese relations, or in Indian foreign policy as a whole. . t 

India has been the leading champion of the claims of Commum~. 
China for admission to the United Nations and for its "rightful pl~~e 
in world affairs. It has been outspokenly critical of the China poh~ies 
of the United States, which, in its view, have been mainly respo~sibl~ 
for propping up "the so-called Kuomintang regime on Formosa a~ 
for keeping the Communist Government of China out of the U d 
Nehru and other Indian leaders have visited China since 1949• an 
have been warmly welcomed, while Chou En-lai and other lea~er~ 
of Communist China have visited India and have usuaIIY receive 
equally warm receptions. The one outstanding case of a rather co~! 
reception in India of a leading Chinese Communist official came in 

April, 1960, when Chou En-lai visited New Delhi to discus~ current 
disagreements with Nehru. Contacts between India and China have 
been increasing, on both official and unofficial levels (if any contacts 
with a Communist state can truly be described as "unofficial")· As 
has been indicated, the statement of the famous "five principles of 
peace" - the Panchsheel - was first made in a Sino-Indian treaty on 
Tibet and in the Nehru-Chou En-lai declaration of J 954; and spokes­
men of Communist China have often referred to these principles. 

Until 1959, at least, the prevailing climate of opinion in India was 
markedly sympathetic toward the "New China." Chinese Communist 
literature was available in India, in large quantities and at very low 
prices. A number of Indian organizations helped to promote the 
favorable climate regarding China. The great majority of members of 
these organizations were non-Communists who were nevertheless so 
favorably disposed toward the New China that they tended to become 
Chinese apologists and defenders; or perhaps it would be fairer to 
state that they were so impressed with the apparent progress of China 
under Communist control and so indignant at what they regarded as 
insulting treatment by outside powers of a fellow-Asian nation that they 
tended to accept a roseate picture of actual conditions in the New 
China and to overlook the human and social costs of whatever progress 
was being made. 

Most of the books on Communist China published in India have 
been written by admirers of the new regime. A few books by trained 
observers who have seen something of China both before and after 
the Communist takeover have, however, been sharply critical. 

For all the professions of friendship and brotherhood, it is not 
difficult to find evidences of open differences and fundamental rivalry 
between the two great Asian states. Undoubtedly the low point in 
Si.no-Indian relations prior to 1959 came in the fall of 1950, when 
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Chinese Communist troops moved into Tibet. India's protest against 
this action Jed to an exchange of blunt notes, without giving India a~Y 
satisfaction. Nehru himself admitted in the House of the People 10 

early December that the events in Tibet had come as a "surprise" and 
a "shock" to him. Two years later another low point in Sino-Indian 
relations was reached when an Indian formula to resolve the prisoner 
exchange issue in Korea, which was introduced in the Political Com­
mittee of the General Assembly of the United Nations in early 
November, 1952, and approved by the Committee in December, was 
scathingly rejected by the U.S.S.R. and Communist China. The Chinese 
note of rejection labeled the proposal as "unfair" and "illegal," as 
couched in "sly terms to deceive world opinion" and to "facilitate" the 
forcible retention of the war prisoners in Korea. The Indian delegation, 
the note declared, had "already entered the Anglo-American camp." 

Even before 1959 the presence of Chinese Communist forces along 
the. borders of India, and of Nepal and Bhutan, which India regards 
as falling within its security zone, and the increased Chinese activities 
along the Himalayan frontier were viewed by India with many mis­
givings. India repeatedly protested to the Chinese Government because 
Chinese maps still showed parts of Assam and Kashmir as belonging 
to China. The battle of the maps was an indication of India's great 
sensitivity to any real or alleged violations of her northern territories 
and of her acute security consciousness. 

In 1959 relations with China took a sudden and unexpected turn for 
the worse, and cast doubts on the whole course of India's foreign 
policy. In March a widespread rebellion in Tibet against the Chinese 
was ruthlessly suppressed by Chinese Communist troops. Shortly 
afterward the young Dalai Lama himself, and some 13,000 other 
Tibetans, escaped from Tibet and arrived in India. Nehru responded 
rather mildly to Chinese Communist charges that Indian "expansionists" 
and "interventionists"' were behind the revolt in Tibet, that the "com­
mand center" of the rebels was in the Indian border town of 
Kalimpong, and that the Dalai Lama was being held in India "under 
duress"'; but he did not deny asylum to the Tibetan spiritual leader, and 
he gradually adopted a stronger line toward the Chinese regime. 

In August the occupation of the frontier post of Longju in lndia"s 
Northeast Frontier Agency by Chinese Communist troops, which 
was followed by a whole series of border incidents, aroused strong 
anti-Chinese feelings in India, and strong criticisms of the foreign 
policy of India, especially toward China.13 Nehru called the Chinese 
occupation of Longju a "clear case of aggression," and he announced 

13 For an account of the Sino-Indian border dispute in late 1959 and the 
Indian reactions to it sec l11dia11 Affairs Record (New Delhi), V (December, 
1959), 279-288. 
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his firm intention "to defend our borders and to strengthen them and 
thus to protect the integrity of India"; but be also recalled the long 
friendship between India and China, and he indicated that "the door is 
always open to accommodation." When Parliament met in November 
Nehru defended himself vigorously against criticisms that he did not 
take the Chinese challenge seriously enough. On November 27th, 
speaking in the Lok Sabha, he said: 

In fact, if I may say so, it became for me one of those peak 
events of history when a plunge has to be taken in some direction 
which may have powerful and far-reaching effects not only on our 
country but on Asia and even the world .... We arc dealing ... not 
with a small or casual matter but with a matter of the utmost 
significance to the present and future of India and Asia .... It has 
made tremendous differences . . . not only to the Government's 
present relations with China but also to what may happen in the 
future. 14 

At about the same time, in a note to Chou En-lai, Nehru declared 
that "the cause of the recent troubles is action taken from your side 
of the border," and he warned the Chinese Premier that "the relations 
between our two countries are likely to grow worse." He left no 
doubt of his unhappiness over recent Chinese actions. He stated 
flatly that India would not only defend its own borders, but would 
regard "any aggression" against Nepal or Bhutan as aggression against 
India. 

In the fall of 1959 the Government of India issued two White Papers 
on the crisis with China, consisting of the texts of the exchanges of 
notes and memoranda with China over border issues and related 
matters. Two more White Papers were issued in 1960, in March and 
November. These White Papers clearly revealed that the Indian Gov­
ernment had protested in the strongest terms against the Chinese viola­
tions of the Sino-Indian frontiers, and that, as Nehru said in the Lok 
Sabha in April, 1960, after talks with Chou En-lai, India and China 
"always came up against the hard rock of a different set of facts." 
These differences were highlighted in two very divergent reports, re­
leased in December, 1960, after several weeks of negotiations between 
Indian and Chinese representatives. 15 

How serious is this current crisis in Sino-Indian relations? Has it 
resulted in a complete reversal of opinion and mood, as well as of 
policy, in India toward the Communist regime in China? How has it 

14 Quoted in Tire Hindu (Madras), Nov. 28, 1959. 
15 Report of the OOicials of tire Governments of India and tire People's 

Republic of China 011 the Boundary Question (New Delhi, 1961). 
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affected Indian foreign policy generally? Many observers in India 
and in the West are convinced that the crisis is a watershed in the 
history of India"s foreign relations and orientation. Vincent Sheean, 
a sympathetic Western observer who has had close contacts with 
Gandhi as well as with Nehru and many other leaders of modern India 
and who knows India well, expressed this view eloquently in his recent 
biography of Nehru: 

A bitterness has been created which obliterates other distinctions 
and unites those who otherwise have few points of agreement. 
Jawaharlal's incredible skill, his immense prestige and the love 
the people bear him have all been hard pressed these last months 
because he alone, very often, seems to stand for peace with China 
at almost any cost. When he is forced to speak out against the 
pretensions of Peking (particularly on boundaries) he is cheered 
to the echo; and when he advises moderation, patience and restraint, 
his own followers are restive and ill at ease. It has been a develop­
ment fraught with misery, and the end is not yet. 

Politically speaking, the India-China relationship of the late 
summer and autumn of 1959 seems very nearly to dominate the 
mind of India. It certainly dominates every other consideration in 
foreign affairs. . . . The passionate resentment against China which 
inhabits the very air of India today is a political reality of the 
greatest importance. It flows in upon almost every other considera­
tion, even the most distant; it pervades the intellectual and emotional 
climate of the hour. It has required every resource of Nehru's 
personal supremacy to ride out this storm without disaster, and it 
casts the chilliest and most somber fog over the future. 16 

Other observers, on the other hand, believe that the shock effects 
of the Chinese actions in 1959 have already begun to wear off, and 
that Nehru's policies, which have been less forceful than vocal segments 
of Indian public opinion have demanded, have been justified. Nehru 
himself has insisted that, far from revealing the "failure" of the basic 
approach of India in world affairs, the crisis with China has provided 
a fresh opportunity to demonstrate the fundamental soundness and 
"rightness" of that policy. In recent months he has repeatedly re­
affirmed the intention of the Government of India to continue to follow 
an "independent" foreign policy, and he has rejected all suggestions 
that India should reorient its policy and should cooperate more closely 
with other non-Communist countries, including Pakistan, in mutual 
defense measures and other matters of policy. 

In all probability Indian attitudes toward China can never be the 
same as they were before 1959; but this does not mean that the 

16 Sheean, Nehru, pp. 186-187. 
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attitudes have fundamentally changed, or that as a result of the 
Chinese actions Indian foreign policy is likely to change in its fun­
damentals. The answer to the question of the future relations between 
the two Asian giants seems to rest in Peking; for most Indians still 
want to be friends with China, if the Chinese regime will not make 
this impossible. 

Attitudes Toward the Soviet Union 
and Communism 

Indians are favorably disposed toward China not because but in 
spite of the Communist orientation of its leadership. The same com­
ment may be made about Indian attitudes toward the Soviet Union, 
the head center of world communism. Indians arc not very familiar 
with what is happening in the Soviet Union, and, as in China, they 
are inclined to ignore the seamier aspects of the Soviet experiment in 
Russia. They are profoundly impressed by Russia's obvious economic 
progress. Within the short span of less than half a century an under­
developed country has risen to the position of one of the two greatest 
industrial and military powers in the world, far overshadowing such 
once-great powers as Britain and France. Many Indians think that 
the Soviet experience offers a model for them to follow. They are 
also impressed by the apparent absence of racial and color conscious­
ness in the multinational U.S.S.R., and by the treatment of minority 
groups; by the flattering attention which the Russian Communists pay 
to Asia and Asians; by the Soviet encouragement of their independence 
struggles and their opposition to imperialism, "capitalism," and racial­
ism; and by the Soviet propaganda "offensives" in the era of the "new 
look" - peace "offensives," economic "offensives," anti-imperial and 
anti-capitalist "offensives," and cultural "offensives." They do not 
accept the thesis of a Soviet-Communist threat, nor do they recognize 
the existence of a Soviet form of imperialism. 

Until Stalin's death in 1953 - an event which was officially mourned 
in India - India's relations-with the Soviet Union were confined almost 
exclusively to the official level; but in the more open and relaxed 
period of the "new look" India has been wooed more directly and 
more ardently by the Soviet suitor and the Indian response has been 
quite cordial. The visit of Bulganin and Khrushchev to India in 
December, 1955, was a high point in the new cordiality. The top 
Russian leaders used Indian platforms to attack Western policies, as 
well as to support Indian views; and Nehru shared the platform with 
them on several occasions, although he reaffirmed in the presence of 
the Soviet leaders the determination of India to follow a policy of 
nonalignment. The Soviet Union gained a great deal of good will in 
India by a public espousal of the Indian position on Kashmir and 
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Goa, two issues dear to the heart of official and unofficial India. 
Large numbers of Indians go regularly to the Soviet Union for educa­
tional, professional, or official reasons, and cultural missions are often 
sent from one country to the other. India has concluded a number of 
trade agreements with Russia, and Russia has extended economic 
assistance to India on liberal loan terms. Perhaps the major Soviet 
effort at economic assistance in the non-Communist world is the 
assistance which is being given in loans, materials, and technicians to 
building a steel mill at Bhilai in Madhya Pradesh.17 

As long as India holds out successfully against Communist pressures 
from the outside and from within it will be a major barrier to what 
John Gunther has called "the Communist gamble for the world." In 
this sense, then, India is a major opponent of the Communist world. 
Western critics, however, argue that India is showing altogether too 
much sympathy for the Communists; that it is "neutral" on the Com­
munist side; that it is a great source of weakness and not of strength 
against the Communist drive; that India often becomes an apologist 
for the Communists; that Nehru himself often plays the Communist 
game and lends an air of respectability and gives acceptance to the 
Communists and to Communist policies. It is probably true, as A. M. 
Rosenthal has contended, that "the total effects of Indian foreign 
policy must be more pleasing to Moscow and Peking than to Washing­
ton and London.'' 18 Even if this is the case, however, Indians do not 
plead guilty to the charge of "guilt by association." 

In many basic ways the Indian view of the national and world 
situation differs fundamentally from the prevailing view in either 
Washington or Moscow. 10 To most Indians communism, if it is 
regarded as a threat at all, is only one, and by no means the most 
dangerous, of the many dangers and problems that beset them; and 
quite naturally they give priority to the dangers and problems which 
seem most pressing to them. Notable among these are communalism 
colonialism, and racism. In an oft-quoted statement in the cours~ 
of an address in the Rajya Sabha (the Indian Council of States) in 
August, 1954, Nehru declared: "We talk about the crisis of our time 
and many people do it in different ways. Probably in the United 

17 See Wilfred Malenbaum, East and West in India's Development ( 
report prepared for the National Planning Association, 1959), pp. 38-44~ 
Joseph S. Berliner, Soviet Economic Aid (New York, 1958), especially 
Chapter VIII ("Greeks Bearing Gifts?"); G. N. S. Raghavan, India and 
Russia (a report prepared for the Center for International Studies 
Massachusetts Institute of Technology, 1957). ' 

18 Rosenthal, "India Sees Her Role as Power for Peace." 
111 See Rajan, "Indian Foreign Policy in Action, 1954-56," pp. 229-236. 

N. D. Palmer, "India's Outlook on Foreign Affairs," Current History' 
XXX (February, 1956), 65-72. ' 
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States the crisis of the time is supposed to be communism versus 
anti-communism. Maybe so to some extent. Well, the crisis of the 
time in Asia is colonialism versus anti-colonialism." 

Indian Interests in Africa 

As the largest and probably the most influential of the newly 
independent states of the so-called underdeveloped world, India regards 
itself as a champion of other peoples struggling to attain political 
independence and to raise their standards of life. For this reason, 
among many others, it has shown a special concern for developments 
in Africa as well as in Asia. Its spokesmen have taken a leading part 
in the discussions of the Moroccan, Tunisian, and Algerian questions 
in the General Assembly of the United Nations. In the Trusteeship 
Council the Indian representatives have been particularly assiduous 
in scrutinizing the reports of the trust powers and in considering 
petitions of native peoples and reports of visiting missions; and they 
have urged the trust powers to prepare the trust territories under their 
supervision for independence in the near future and to set definite 
dates for independence. 20 

Indians rejoiced when Ghana became independent and associated 
itself with the Commonwealth. The seventeen-day official visit to 
India in December, 1958, of the Prime Minister of Ghana, Dr. Kwame 
Nkrumah, attracted widespread interest in India. His visit, stated 
an Indian reporter, "has started a process which may vitally affect 
Afro-Asian politics." The warm reception which Dr. Nkrumah re­
ceived was hailed by Nehru as "an expression of India's greeting to 
the new awakening in Africa." 

The Indian Prime Minister, at a civic reception for Dr. Nkrumah 
in the historic Red Fort in Delhi, urged the Indian community in 
Africa to develop friendship and good will toward the African people 
and to conduct themselves in a manner that would reflect credit on 
India. Relatively few persons of Indian origin live in Ghana, but 
several hundred thousand live in East and South Africa. India has 
always taken a special interest in Indians overseas, while at the same 
time its leaders have advised the Indians living in other countries to 
identify themselves with the countries in which they are living. 

Gandhi spent many years in South Africa, and he first developed 
there his techniques of satyagraha in his efforts to defend his fellow­
Indians from all kinds of oppression and discrimination by the ruling 
whites in that part of Africa. India has seen to it that the question of 

20 See India and the United Nations, a report of a Study Group of the 
Indian Council of World Affairs (New York, 1957), Chapters 4 and 5; 
Ross N. Berkes and Mohinder S. Bedi, The Diplomacy of India (Stanford, 
Calif., 1958), pp. 175-196. 
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"the treatment of persons of Indian origin in the Union of South 
Africa" has been almost continually on the agenda of the UN General 
Assembly. In spite of the protests of the Union of South Africa, the 
General Assembly has passed resolution after resolution in support of 
the Indian views on this question. Because of this issue relations 
between India and South Africa, once fellow-members of the Com­
monwealth, could hardly be worse. Even without the presence of 
many thousands of persons of Indian origin in the Union, India would 
be a leading critic of the policies of apartheid in South Africa; but 
the large numbers of Indians there and the Jong history of past 
mistreatment and continuing discrimination of these people give India 
very special reasons for her continuing hostility to the present South 
African regime. 

India, Britain, and the Commonwealth ' 

In spite of bitter memories of the past and strong anti-imperial 
sentiments and policies, the prevailing Indian attitudes toward Britain 
and toward Englishmen are remarkably good. India has benefited from 
its continued associations with Britain in the sterling area and the 
Colombo Plan organization. It chose to remain in the Commonwealth, 
and an Englishman, Lord Mountbatten, was the first Governor-General 
of the Indian Dominion. Even after India became a Republic in 
January, 1950, it maintained its membership in the Commonwealth, 
under a formula worked out at a Commonwealth conference in the 
preceding year. Under this formula the sovereign of England ceased to 
be at the same time the emperor of India, but the Republic of India 
recognized the English sovereign as the symbolic head of the Com­
monwealth. 

It may seem ironical that India should belong to an association which 
numbers among its members the Western nation which ruled India 
for so many decades and the neighboring nation in the subcontinent 
with which India is on rather uneasy terms; but the advantages of 
remaining within the Commonwealth are many, and in the new 
Commonwealth, heavily focused on Asia, India has a prominent 
place.21 

In India itself, as has been noted, there was a good deal of oppositio 
to the continuance of the Commonwealth tie, but it is difficult to ass n 
the various strands of unofficial Indian opinion on this question. e~ 

21 See James W. Mahoney, India in the Comm_o11wealth (unpublished 
doctoral dissertation, Fletcher School of Law and D1plomacy, 1956); M S 
Rajan, "India and the Commonwealth," India Q11a_rte~/y, ~I (Janu~_: 
March, 1960), 31-50; B. N. Rau, India's Co11st1t11t1011 m the Makin 
(Bombay, 1960), Chapters 22 and 23; Brecher, Nehru, pp. 579-581 S g 
also above, pp. 100-102. • ee 
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real crisis developed in the latter part of 1956, as a consequence of 
the British military action in Egypt and the vigorous Indian opposition 
to it. This action "led to a widespread and strong disapproval in India 
of the Commonwealth connexion. . . . And such was the state of 
public feeling in India at the time that even the governing Congress 
Party would have probably supported the demand" for leaving the 
Commonwealth "but for the well-known and strong views of the Prime 
Minister on the subject. The Government was firmly opposed to any 
such precipitate action, though ... even Mr. Nehru was compelled to 
state publicly that they did not consider the connexion so sacrosanct 
or irrevocable that it could not be terminated at any time in the 
future."22 

Curiously enough, the widespread criticism in India of the Com­
monwealth tie which followed Britain's actions in the Suez Canal 
area in 1956 - actions which were taken without consultation with 
any Commonwealth Government - led to a deeper understanding and 
perhaps even a more general support in India of the Commonwealth 
association. 

The significant result of this reappraisal was not merely a re­
affirmation of India's continued membership of the Common­
wealth - which was perhaps never seriously in doubt - but the 
fact that it was done after a public debate which clarified or under­
lined the real nature of the Commonwealth and the reasons for 
India's membership in it in the minds of millions of Indian people. 
Such a public discussion on the Commonwealth issue was un­
precedented in Indian public life - even compared to the 1949 
debate on continuing Commonwealth membership after becoming 
a Republic. Henceforth, it could be said with some assurance that 
the approval of the Commonwealth connexion in India was very 
much more broad-based than it had ever been, especially outside 
official circles, and a connexion that only a greater calamity than 
that of British military action against Egypt could compel the 
Government of India to terminate.23 

Relations with the United States 

Prior to independence very few Americans had direct contact with 
India, and most of these were traders, missionaries, and consular 
officials.24 Americans took considerable interest in the Indian struggle 
for independence. This interest was enhanced by occasional visits to 

22 Rajan, "India and the Commonwealth," pp. 32, 36-37, 47. 
23 Ibid., p. 32. 
24 See E. R. Schmidt, American Relations with South Asia, 1900-1940 

(unpublished doctoral dissertation, University of Pennsylvania, 1955). 
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the United States of outstanding Indian leaders, notably Vivekananda 
in the 1890"s and Rabindranath Tagore on five occasions between 1912 
and 1930. Gandhi captured the hearts and imagination of the 
American people, as he did of people in many other parts of the world. 
Nehru was well-known in America well before 1947, although he did 
not visit the United States until 1949. The American image of India 
was a mixed one, formed by conflicting impressions of Gandhi and 
Maharajas, the Taj Mahal and the burning ghats at Benares, glamor 
and the terrible economic and social conditions pictured so vividly in 
Katherine Mayo·s best-selling shocker, Mother India.25 The Indian 
image of America was equally mixed, reflecting a confused kalei­
doscope of pictures of vast material progress and exploitative capital­
ism, of the Declaration of Independence and Abraham Lincoln and 
racial discrimination in the South and imperialism in Latin America, 
of gratitude for the American interest in India's independence struggle 
and resentment at the picture of Indian life presented in Mother India. 

As long as India was under British control the official policy of the 
United States was largely a stand-offish one. This became less true 
during World War II. Thousands of American Gl's were stationed in 
India - most of them in rather undesirable places such as Karachi 
and Calcutta and the jungles of Assam - and the Roosevelt ad­
ministration, convinced that the tough British policy toward the Indian 
National Congress was interfering with the objectives of the combined 
war effort in Asia and was sowing the seeds of later troubles, showed 
enough interest in the situation in India to alarm the British and 
to gain the lasting appreciation of the Indian leaders and people. 
The Johnson and Phillips mission to India during the war were warmly 
welcomed by the Indians and frigidly tolerated by the British, and 
Roosevelt's mild suggestion to Churchill for greater concessions to 
India provoked indignant reactions from the man who later said that 
he had not become His Majesty·s First Minister to preside over the 
liquidation of the British Empire.26 

Since the end of the war Indians and Americans have got to know 
each other better, on both official and unofficial levels, at a time when 
both countries have occupied a conspicuous place in world affairs.27 

25 See Harold R. Isaacs, Scratches 011 Our Mi11ds: America11 Images of 
China and India (New York, 1958), pp. 239-378. 

26 See ibid., p. 300. 
27 For commentaries on Inda-American relations since World War JI 

see L. K. Rosinger, India a11d the U11ited States: Political and Economic 
Relations (New York, 1950); Phillips Talbot and S. L. Poplai, India and 
America (New York, 1958); Selig S. Harrison, ed., llldia and the United 
States (New York, 1961); N. D. Palmer, "Ups and Downs in Indo-American 
Relations," T/ze Annals of the American Academy of Political and Social 
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These closer contacts have not erased the great areas of ignorance 
and misunderstanding of the past; they have even added new tensions 
arising from differences in approaches and in policies. But fun­
damentally the relations between India and the United States have been 
good, based as they are on shared objectives and on mutual friendship 
and respect. "Our two republics," said Nehru in a radio and television 
address to the American people in December, 1956, during his second 
visit to the United States, "share a common faith in democratic in­
stitutions and the democratic way of life, and arc dedicated to the 
cause of peace and freedom." "What is important," he stated nearly a 
year later, "is the basic approach between one country and another. 
In regard to that I am quite convinced that the basic approach of 
India and the United States, in spite of often hard criticism on either 
side, is a friendly approach, is an appreciative approach, an approach 
with a desire to understand and improve relations with each other." 
The most thorough study of Indian-American relations that has yet 
been made - based on two years of discussions by thirty-four Indian 
and American specialists and written by an Indian and an American -
reached this conclusion: "Despite the differences of approach and of 
policy that have so far troubled Indian-American relations and that 
may for some time continue to do so, this study has shown that the 
mutual interests of India and the United States far outweigh the 
differences, that it is strongly in the interests of both India and 
the United States for the two countries to cooperate effectively on im­
portant world problems, and that the mutual advantage of cooperation 
is being increasingly recognized in both countries as their policy 
interests touch at a growing number of points."28 

In the January, 1954 issue of Foreign Affairs an Indian writer who 
signed himself simply as "P," later identified as the well-known scholar­
diplomat, K. M. Panikkar, warned that "there is a growing difference 
between South Asian opinion and the United States in matters affecting 
world policy." On three issues, in particular, the differences are great 
and disturbing. These issues are: (1) approaches to peace, (2) the 
seriousness and reality of the Soviet-Communist threat, and ( 3) policies 
toward Communist China.29 

Science, CCXCIV (July, 1954), 113-123; "The United States and India," 
Current History, XXVIII (January, 1955), 43-50; "India and the United 
States: Maturing Relations," Current History, XXXVI (March, 1959), 
129-134. 

28 Talbot and Poplai, India and America, p. 193. 
29 "P," "Middle Ground Between America and Russia: An Indian View," 

Foreign Affairs, XXXII (January, 1954 ), 259-269. See also Taya Zinkin, 
"Indian Foreign Policy: An Interpretation of Attitudes," World Politics, 
VU (January, 1955), 179-208. 
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~mericans arc just as interested in _peace as Indians, although rna~~ 
Indians do not appear to accept this assumption. Reluctantly, a 
only after sincere efforts to cooperate with the Soviet Union, the 
United States has been forced to conclude that in this dangerous 
world it must keep its defenses strong and must negotiate from strength 
and not from weakness. It has therefore placed emphasis upon national 
security and collective security arrangements, of which NATO is t~e 
outstanding example. This policy has been viewed with real alarm in 
India. Nehru has repeatedly criticized the reliance on collec~ive 
security arrangements, which in his judgment have created "insecunty, 
uncertainty, and instability," and have heightened rather than lessened 
international tensions. He has been particularly critical of SEATO, 
which he insists has "no reality" and which has increased the danger of 
Asian involvement in the power struggle between the two rival giants 
of the contemporary world. He has been quite bitter about Pakistan's 
adherence to SEA TO, on the ground that this has brought the cold 
war to the very gates of India. In 1954 he said that there were "two 
approaches to the question of war and peace": to consider war 
inevitable and to prepare for it; or the course he chose to follow, to 
consider that war "must be avoided if not at all costs, almost at all 
costs." Thus Indian spokesmen arc fearful that the security policies of 
the United States tend to increase the danger of nuclear war and mutual 
destruction, and they therefore question the basic approach of the 
United States to the problem of war and peace. "The great difference 
between America and India," wrote the veteran Indian leader and 
former Governor-General of India, C. Rajagopalachari, in the Hindu­
stan Times of March 3, 1955, "is that the means America is adopting 
for establishing peace on earth do not appeal to India." 

Few Americans need to be convinced of the reality and seriousness 
of the Soviet-Communist threat; most Indians seem either not to 
recognize this threat at all or to assign it a relatively low priority in 
their list of present problems and dangers. This difference in view­
point helps to explain many of the differences in the foreign policies 
of the United States and India. It springs from a basic difference in 
both internal and external position, as well as in general outlook. India 
is a relatively weak nation, beset by a multitude of internal problems 
which arc so pressing that they tax the resources of the country and 
the energies of its leaders. It cannot afford to antagonize the Com­
munist giants of the Soviet Union and China. The United States is the 
most powerful nation of the non-Communist world, and therefore is 
inescapably the major bulwark of defense of that world against the 
further encroachments of the Soviet Union or of international com­
munism. It is quite natural, therefore, that the United States should 
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be more directly concerned than India with the problem of resisting 
the Soviet-Communist pressures and should be inclined, out of sheer 
necessity, to give less attention to other and perhaps in the long 
run more important problems of international life. 

India and the United States have been poles apart in their attitudes 
toward Communist China. India is the leading advocate of a con­
ciliatory approach to the regime which now controls the destinies of 
more than one-fifth of the human race, and it favors the full 
acceptance of that regime in the councils of the nations. The United 
States, on the other hand, is the leading advocate of the nonrecognition 
of Communist China, and the leading supporter of the Nationalist 
Government of China, which India does not recognize at all. Indian 
leaders are outspoken in their criticism of United States China policy, 
which they regard as based on an inexcusable refusal to face "the facts 
of life" and as being in effect a barrier to international cooperation 
and virtually an insult to a fellow-Asian people. Actually India is 
more apprehensive than it will admit regarding Communist China's 
internal and external policies, whereas opinion in the United States 
regarding the China policy is much more divided and much more 
flexible than official pronouncements would suggest. In view of the 
harder Indian attitude toward Communist China since early 1959 and 
the more flexible attitude of the United States under the Kennedy ad­
ministration, the differences between the two countries over China 
policy seem to be less serious than they have been in the past. 

Against a background of general agreement on objectives and 
fundamentals of national policy and of frequent disagreements 
and misunderstandings on specific issues, relations between the United 
States and India have, as Robert Trumbull once stated, gone up and 
down like a yo-yo in the postwar years. At all times there has been a 
strong undercurrent of common interests and mutual good will, but 
this has often b~en te!11pered by mutual recriminations and mutual 
criticisms regar_dmg. both the general approach to foreign policy and 
regarding spec~~c issues. Many influential Americans have been 

utspokenly critical of India's "neutralist" orientation, which they 
? terpret as neutralism in favor of the Communists, and of Nehru 
~mself. Nehru's chief foreign policy spokesman, V. K. Krishna 
Menon, has been o~e of the least popular of ~~reign diplomats in the 
United States. Indians have been equally critical of America's cold 
war mentality and _approach to world problems, and they have been 
appalled by the views of such prominent American politicians as 
former Senator Knowland, and highly critical of the late American 
Secretary of State, John Foster Dulle_s. On the other hand, bot~ 
countries have been well served by their ambassadors. Special credit 
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for improvement in Indo-American relations should go to Chester 
Bowles, who during his service of eighteen months as American 
Ambassador to lmlia endeared himself to the Indian people in _a 
unique way, and to G. L. Mehta and M. C. Chagla, who during thetr 
service as Indian Ambassadors to the United States were indefatigable 
in making contacts with Americans of all walks of life and in interpret­
ing their country to Americans. 

Late in 1949 Nehru made his first "voyage of discovery" to the 
United States. Unfortunately it was more of a voyage of disenchant­
ment, for himself and for his American hosts. "By any standards 
this first visit to America was a failure. Nehru came away empty­
handed. American leaders were not over-impressed with him, primarily 
because of his refusal to 'stand up and be counted.' And be was 
decidedly unhappy at his cxperience.''30 His second visit, however, 
seven years later, was another story. India and the United States had 
learned to understand each other better, and Indian reactions to the 
United States stand on the Anglo-French-Israeli military intervention in 
Suez a few weeks before had been most favorable. Nehru was warmly 
received in New York, Washington, and wherever he went, and he 
made a very favorable impression upon American officials and, 
through the medium of television, upon the American people generally. 

Three years later President Eisenhower, on the first visit which an 
American President had ever made to Asia while in office, returned the 
visit of the Indian Prime Minister. He came at an opportune time, 
while the Indian Government and people were still smarting from the 
actions of the Chinese Communists in Tibet and along the India­
China borders; but while it was generally expected that "Ike" would 
be warmly welcomed, Indians still speak wonderingly of the nature of 
the reception which he actually received. New Delhi, accustomed to 
welcoming world leaders of all types and orientation, staged a welcome 
which was described as exceeding any other in modern Indian history. 
In Delhi the American President addressed perhaps the largest crowd 
that had ever assembled in the shadow of the nation's capital. Nehru 
and Eisenhower seemed to get along famously, and the Eisenhower 
smile, very much in evidence, was infectious. Eisenhower himself 
was profoundly moved by his experience in India. Undoubtedly his 
visit marked a high point in lndo-American relations. 

The ups and downs in Indo-American relations can be traced in 
reactions to specific issues. Indians responded very favorably to such 
American acts or policies as the substantial wheat loan to India at a 
time of dire need in 1951 (although India's gratitude was somewhat 
lessened by the. long debate on the wheat loan question in the United 

30 Brecher, Nehru, pp. 419-420. 
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States Congress and by some of the critical comments that were made 
during that debate) , the American policies in the Suez crisis in 19 5 6, 
the warm reception extended to Nehru when he visited the United 
States in late 195 6, and the substantial American economic assistance 
to India in recent years. On the other hand, Indians reacted very 
unfavorably to a variety of American acts and policies, notably 
American arms aid to Pakistan, the American sponsorship of various 
security arrangements, notably SEATO, and the whole gamut of 
America's China policy. India has been generally unhappy with the 
position of the United States on the Kashmir question, with the 
sending of American troops to Lebanon in 1958, and with many 
evidences of racial discrimination in the United States. 

As the two countries have become more accustomed to their new 
position in world affairs and to the realities of international life, and 
as they have got to know each other better, there have been many 
evidences of a growing appreciation of each other's problems and 
aspirations and of maturing relations. Tangible evidence of the deep 
interest in India's struggle to deal with its basic economic and social 
problems and to survive as a democratic state was afforded by the 
economic assistance which the United States bas extended to free 
India. The amount of that assistance now exceeds two billion dollars, 
including the 1951 wheat loan, development assistance loans, technical 
assistance grants, and the provision of substantial quantities of surplus 
agricultural commodities under Public Law 480. Sympathetic 
American reactions to India's needs for foreign assistance in financing 
its Five Year Plans have also been reflected in a growing appreciation 
of what President John F. Kennedy described as "our stake in the 
survival of free government in India." "A strong, democratic India," 
declared John Sherman Cooper, former U.S. Ambassador to India, 
in 1957, "is in accord with our national security, and is in harmony with 
our goal of sovereign, democratic nations." India and the United 
States are both vital bastions of the free world, and a growing apprecia­
tion of the things which both countries have in common bas ushered 
in a new and more promising era in Indo-American relations. 
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