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a sense of realism about what is possible in the near term.
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1999, may determine which of the two historic tenden
prevc"lils in the country.

Ethnic Diversities, Constitutional Designs,
and Public Policies in India

David Stuligross and Ashutosh Varshney

Introduction

This! chapter deals with how India’s constitutional provisions and
public policies have dealt with the nation’s ethnic diversities.? We
concentrate on four such diversities, viewed as critical to nation
building in India: religion, language, caste, and tribe. Nearly 40 per
cent of the country speaks Hindi as its ‘mother tongue’, but 15 other
languages are spoken as a ‘mother tongue’ by at least ten million
people each (Table 15.1). Though having a Hindu majority, India has
several other religions (Table 15.2). There are three meta-categories
of caste: upper, middle, and ex-untouchables (Table 15.3).3 Although
the last two, viewed as historically deprived, constitute a majority by
a hqge margin, the upper castes have on the whole dominated the
hation’s political, social, and economic landscape. Tribes, constitut-
g 8.1 per cent of the population, are the least known but an
Mereasingly important category. Culturally quite distinet from the
?alnstream, they are mostly concentrated in the middle and north-
tgitel‘n part of the nation (Fig. 15.1). On the whole, language and
Casti tend to be geographically concentrated, whereas religion and
are more evenly spread throughout the country.

1
‘“Stiiltlfxin% t.he recent s.hift:v. n socia}l seience discourso,.we \yi}l use th'e tgrm
0N’ e m~ or bloth COHStltL‘ltloll‘al designs as.we]l as pub‘hc policies. B).' ‘institu-
Mitugjq, 1 tan a formal set of fules _apd norms in a polity. These can consist of con
2y, talrules, laws, or public policics.

ey s .
8¢ the term ‘cthnic’ in its broader sense, by which we mean any group
§

rs(:]sa(’;?tliw@ identity, actual or imagi‘ned. W'}}y we should have this larger view

f’ Casté vely aI‘g‘L_lod by Donald Horowitz (1985).

Wit Som 18 QSS&?ntlal.ly a local category, and there are thousands of castes in India.

Qtegorie € qualification they can, however, be grouped together in larger, mcta-
§. The meta-clussification is also known as varna classification.
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TarrLe 15.1: India’s principal languages

Language Spoken by % of India’s Populati,
Hindi 40.0 -0
Bengali 8.3

Telugu 7.9

Marathi 7.5

Tamil 6.3

Urdu 5.1

Gujarati 4.9

Kannada 3.9

Malayalam 3.6

Oriva 3.4

Punjabi 2.8

Assamese 1.6

Other 4.7

Source: Census of India (2001: Table 25). Accessed 22 April 2001,

We ask the following three questions: (1) how did India’s
constitution-makers and founding fathers propose to deal with the
problems of each category, as they went about building a nation?;
(2) what has been the impact of such constitutional provisions,
institutional frames, and public policies?; and (3) could constitu-
tional and public policy engineering have achieved its objectives, or
have some other factors crucially intervened in the processes that
generate the outcomes we observe? _

Our argument is that on linguistic diversity India’s institutional
design has been a great success, but on all other ethnic categories
the record is mixed. We define ‘success’ as the realization of out-
comes that the institutional designs set out to achieve. We WOU{
also like to argue that it could not but have been otherwise. Wbl 2
institutional designs are important, they do not entirely detgrmlf;_
the outcomes we observe, at least in India. Political and soc1al_ Coti-
texts have a great deal to do with the actual consequences of lnith
tutional designs. To resolve political problems associated (‘;‘ -
ethnic diversity, we should indeed seriously consider the gppl]' p
ate institutional designs as we step into the next mlllennluni'n in
we should see them one of several important variables determ
the outcome we seek to achieve.

We start with a necessary background. In the firs
outline the various models that India’s politicians 'hﬂ
concerning the relationship between ethnic diversities &
building, indicating which ones dominated constitution-m
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» political context is changing. I.n the Sccond section, we
Z)vli?fr?s I;}ESLC(Fnstitutional and policy prov1510m;l copcernltngf_each eth.
nic category. In the third section, we assess t‘ e impac (fkconStltu.
tional and bolicy engineering. In the fourth sect}ton tWe ask whethep
institutional and policy variables, t]qough 1mp21 iﬁ : alr‘e evﬁough t,o
explain the outcomes we see 1 India, and arguaf ye S?W‘ ere. We
ost that civil society—not only the npmber of civic institutions
i)?l%galso their qualitative relationships with one aln(v)ﬂ}er—ls also an
important component to an explanation of political violence.

Ethnic Diversities and Nation-building:
Multiple Narratives

g fathers and constitution-makers plan to

id India’s foundin and
glé);’;’ \3i1th the nation’s many diversities? The answer has much to do

with the ideology of India’s freefiom movemen.tl,d t}r}% pl;rcl,(\:ylgf:nltt
tood for, and the kind of nation it sought to build. The (}andhi
f)ecomin;; mass-based under the leadership of Mahatdmdq Gandhi
and later Jawaharlal Nehru during 192047, recognize ¢ ive sities
ntral to India as a nation. The leaders of t’he free 01‘12l mowe
i?e(rzlet had what is now known as the ‘salad bowl’ as opposed 10
¢ i ’ Vi f the nation.* .
mfrlltl?fd?:t gﬁswrriister narrative of nation bulld_mg 1%;23;3::&
called ‘com’posite nationalism’. 1t gu{d.ed.the nationa i
der Gandhi and Nehru and was 1eg1t1m1;ed by the coh 0
Uil tlition after independence. This narrative evokesl.tloens e
:alltion as a family. According to this narrative, all re ;lglplac,e S the
as languages and ethnie groups, would have an equ

: > func-
i in princi -ould dominate the
national family and, 1n Py inciple, none wo 4 je oligious

tioning of the state. This narrative e1np}}£;s§ o S d r}ot
faith or one’s linguistic, caste, or socmd : }?C r%rhts g Wi
determine citizenship in the gouqtry an % be : }%e e .
it. Birth in India and naturalization wou e o
; | )
Inla’I“h) rationale for this narrative came from a rea{igr?gegi of the
o e and history explicitly articulated by tﬁe ;nd syne ret-
s t'urel oment. Ideas of tolerance, pluralism, ety an
I'la;m?}?evnggzlzended have historically defined Indian
ism, 3 d,

pelo¥

:oussion
hi , discuss?
4 For a longer treatment, sce Varshney (1993), on which the

heavily relies.

Ethnic Diversity and Democracy in India 433

cultul"e-B India is not only the birthplace of several religions—
Hinduism, Buddhism, Jainism, and Sikhism—but in its history it
has also repeatedly received, accommodated, and absorbed ‘out-
Siders’: Muslims, Parsis, Jews, and ‘Syrian Christians'—followers of
gt Thomas, arriving as early as the second century, thus reaching
India pbefore Christians reached Europe—and, even earlier, waves of
migrants from south-east Asia and central Europe that arrived so
Jong ago that they are sometimes described as India’s original peo-
les.
P In the process, and partly as a consequence, the founding fathers
argued that syncretistic forms of culture have become part of
India.¢ Apart from syncretism, which means a ‘coming together’ and
merging of cultures, pluralism and tolerance have been the other
features: different communities always found their niche in India
by developing principles of interaction with others while keeping
their identity intact. India’s constitution, as we will see later, is in
large part a formal and institutional expression of this narrative.
Within this narrative, however, the focus of Indian nationalism has
been directed clearly at the individual. India’s early national leaders
were keenly sensitive to the fact that, strong though each may be, the
lines of social and cultural division do not cumulatively reinforce
each other; they tend rather to cut across one another. Depending on
need or gituation, the same individual can choose from a shelf of
markers for political purposes. She may highlight her regional ident-
ity (say, Bengali) or religious marker (say, Muslim) or a casle
(Brahmin) or some other label to serve her purpose. Just as one may
say that India is multicultural, individual Indians also either are, or
Prospectively can be, multicultural (Das Gupta 1988: 147). India’s
hation-builders sought to provide each citizen, whether as an indi-
Vidual or as a member of a politicized ethnic or social community,
®qual access to the offices of state. Such an ideology does not deny the

D;C'OI}:F ’be:?‘tl SOPYC% for t'he secular' nationalist construction is Nehru's The
ches )re(i/“)‘zdziu‘ bynlcxtetlfm, plu}“ahs:m and j[ole.rance are t}:e main themes of
in itselr a(’-a l1ng of India 8 l‘n.stm'.y: Anc.lem, India, like ancient F;hma, was a \fvorld
eneeg p(-)uru; L.ur‘e and a cl\:mzatmn which gave shape to all things. Forellgn 1nﬂu-
o en(‘ie:o(‘ in gnd .often 1.11ﬂuenced that culture fﬂmd were absprbed. Dls}‘upﬂve
S gave rise immediately to an attempt to find 4 synthesis. Some kind of a

eam ) . - HHLelpt - Some

ity “Of unity has occupied the mind of India since the dawn of civilization. That

(’fbeliefablnot conceived as something imposed from outside, a standardization . . .
s T4

o was something deeper and, within its fold, the widest tolerance of belief
oh Stom was practised and very variety acknowledged and even encouraged’

s 10 1989: 62),
prototydt}\a language combining Persian and Hindli, written in Arabic seript—is a
Pleal syneretistic language, developed under Muslim rule in medieval times.
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existence of social communities; it denies the primacy of any 0ne‘ over
the others and creates incentives for the development of politicgy
‘ it i Jaries.
ties that cut across social k?oun( .
colr}lgz)llllrél}ilthe Congress Party, which l(?d the Il‘c'iltIOI'la] movement,
has been the prime representative of this narrative in Indian Pf)lit~
ics. most political parties and currents have on the Whole subscribeg
to ,this view of diversities and the nation. The main challepges to
this narrative have clear implications for how India deals with eth-
ic diversity. o
nlgfigbgr;gmallenge came from what may be cgl]ed Tel}g10u§
nationalism’. It has primarily taken two fo }rlmls% : %Irshrtn an(ti. I?}?du./
i i 1 reed in the first half of the twentieth cen-
Muslim nationalism emerg t B e
tury. Tt led to the birth of Pakistan in 1o .
P‘aki-qtan was simply that Hindus and Muslims were not two dlffer-
ercxt féligious communities but two separate nagloqs. H&rlldli ;1;5109_
i i 7 in India during the s, is
i ‘hich became quite pow erfu! in I .
?llmles [21711:"01: image of the Muslim nationalism that led to Cﬁigtlon Otf’
i ' ion i bedded in a ‘melting po
Pakistan. Its view of the nation 1s embet 1 melting por
i i rdi this narrative, gives India 1is
model. Hinduism, according to AT india its &
incti i i i ‘her religions must assimilate
tinctive national identity, and ot ' ' issimilafe lOLe
1 ¥ i this narrative, 1s originally
du centre. India, according to : :
Ellx?d Ef the Hindus and it is the only 1ar}d which the Hm%uls{ ic;l(rilucell)g
their own. Most of India’s population 18, and has been,mt e
religion—anywhere between 65 per cent and Z 0 per ce O e in
twentieth-century India and 82 per cent today’ _A Eﬁmqrri] e a
Hinduism brings India’s diversity together. IndlaH' 13 v éan ooy
Hindu nation (Golwalkar 1939()1. W}ietger (;)r Irllg‘tcio nlrrilli sut o e cul-
] < 1 A nau nd C D,
legal primacy, they must, according 0, du; !
tugral Fe)md political primacy 1n §hapmg Igdm Sl‘drensggzbeen the chief
As a conception of nation, religious nationalis b has e century
competitor of composite nationalism 1n the We'te  ona
Muslim nationalism was the béte notre qf compqm ‘1151;4 i
during the national movement. Once Muslim nationalists

D, H i ; jonalls
1 * atlon 1

i in nationalists became (.OHlpOSlte n
for Pakistan, du tiona t

< olism. 1€
nationalism. qulei‘

currently
ed to outng

7 In the 1980s, Sikh nationalism, & third type of rdtl'gni;;gm x
decade-long insurgency in the State of Punjab. Sikh ixa 10t as s
It scems Lo have settled for a place in the federal system
independence. o _

h gnme historians disagree. They argue thflt a g;ferent ’
of the last 200—300 years. Before that there were di 3
ity as such. See Romila Thapar (1989).

"9 Most of the percentage Change is Vacu‘n.m}tl
Two-thirds of the Muslim population .o{ Britis
Pakistan shortly after independence in 1947.

jon
. . reatlo
adu identity s at best adcui ent-
ects, but no Hip

n of Pak

ed for by the creatio i gra1;ed

India either lived in ©

jstal
to
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rincipal ideological adversaries. Within months after independ-
ence, in & highly symbolic act, a Hindu nationalist killed Mahatma
Gandhi, the father of the nation, for practising tolerance especially
rowards the Muslims. Since 1947, the Bharatiya Janata Party
(BJP), until 1977 known as the Bharatiya Jan Sangh (BJS), has
peen the principal patron of religious nationalism in politics.

The aim of Hindu nationalists, one should also note, is not only to
emphasize the centrality of Hinduism to India but also to build Hindu
political unity. The Hindus, after all, are a religious majority only in a
manner of speaking. They are divided internally by multiple caste
cleavages. As an ideology, Hindu nationalism is thus opposed to both
composite nationalism and the other principal Indian ideology based
on caste, as described below. On language, its position is not clear-cut.
The reason simply is that its main concern is the relationship between
religion and nation, not language and nation.

A second challenge to the master narrative of secular nationalism
has come from a caste-based narrative.’® This narrative is not
directly opposed to secular nationalism; rather, it challenges the
composite premises of which diversity are politically important and
which should be central to nation-making. Instead of talking about
the nation in general and the placement of religious or linguistic
groups therein, the caste narrative speaks of the deeply hier-
archical and unjust nature of the Hindu social order, where the
lower the caste has historically been in the ritual hierarchy, the
weaker have also been its political rights and the greater its oppres-
sion. An egalitarian restructuring of Hindu society is the chief
g0z al of the caste narrative: caste should not determine whether an
Individual is treated as an inferior or superior human being.

This narrative thus, concentrates on India’s religious majority,
the Hindus. When it speaks of non-Hindu groups, it does so by argu-
Ing that both religious minorities as well as lower Hindu castes suf-
c‘:‘tflfom discri{ni_nation ‘by the higher castes. An alliance of lower
RCEOES . and rel.lglous m‘moritles, therefore, is n_atural. Moreover,
sionrdlng to thls narrative, to n?ake up for centuries Qf caste oppres-
io s, afﬁrmatwg action favouring ‘phe lower F:aste§ n goyernment
justii\nd edu.cathn _shogld be; the primary v.ehlcle of achlevmg social

ainEl On hngulstlc diversity, thlS. narratlve' tgkes no position. Its
intey toncern, Wl?h respect to Hinduism, is intra-religious, not

"Teligious or linguistic.
Dl‘om? ‘lower gaste narrative’ has, by e_tnd large, risen to all-India
Nence of late. It was a south Indian narrative to begin with,

1o
For an account by one of the founders of the narrative, see Lohia (1964).
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used as it was to mobilize the masses in the first half of the tweng;
eth century in south India (Ross Barnet 1967, Hardgrave 1969{
Capitalizing on their aumbers in a democracy, the lower castes O‘f
south India ended the political and social dominance of the
Brahmins in the 1960s and 1970s. In the 1980s and 1990s, this nay.
rative of politics finally spread to the north and the west. By noyw
relying heaving on the opportunity given by democracy to organizé
and express their interests, the lower castes have come of politica}
age in much of India, pressing the polity in new directions ang
achieving significant public policy successes. The changes in, and
the broadening of, India’s affirmative action programme, as it was
originally conceived in the 1950s, has a great deal to do with the rise
of lower castes in politics.

The third challenge focused on how India’s tribal communities
ought to be incorporated into the new Indian nation. Both composite
nationalists and religious nationalists, whether of Hindu or Muslim
stripes, acknowledged that tribal communities occupied, at best,
awkward places in India’s dominant social networks. Composite
nationalists saw tribes people as yet another ingredient for its salad
bowl; Hindu nationalists sought to emphasize the somewhat uncom-
fortable place Vedic Hinduism granted to practitioners of indigenous
animist religions;?! Muslim nationalists sought to generate a para-
llel separatist movement by tribal communities that adopted their
‘gseparate religion, separate state’ narrative. Unlike the other narra-
tives, however, the ‘tribal narrative’ was conducted almost exclu-
sively ‘from above’. Although tribal concerns were an important
topic of many political discussions, very few tribal leaders them-
selves were directly engaged in these debates.

For the purposes of this chapter, the discussion above not 0.111~V
provides the necessary packground of ideas underlying COHStllt,u'
tion-making in India but also suggests how some shifts in politics
and political power, if achieved, may produce very different press
sures, as public policies are re-engineered in changing politlcal COﬂe
texts. The first narrative, composite nationalism, continues tot
the bedrock of the Indian Constitution. Its biggest OpPOI}entS’ ali-
Hindu nationalists, have come to power in India, but only 122 cgia's
tion. They have substantially, though not totally, chang® In

. rato

11 This place has two sources of inspiration. First, the Hindu epi¢ x\?’a]lal:i_‘;l e

includes one story about tribal assimilation into {he Hindu fold: & md;‘nlv‘ er

guru agrees to accept a {ribesperson named Eklavya as his student. l?“t‘ " that

Eklavya agrees to cut off his thumb. Second, Hindu nationalist Phdqb%}iﬂ'sm all
evolved in the late nineteenth century included in the definition of Hu

religions that are indigenous to India, including tribal religions.

qllart
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olitical culture, but they do not yet have the electoral or legislati
pumbers to alter the basic properties of the Constitution, nor d Ve
it appear that they will be able to do so. e

Constitutional amendments require a two-thi li
vote in India and support from %alf of theO St?aizgsq F')I?};:%H(l)intary
party had the ability to deliver these at one point. Dﬁring the 1%1;)%8‘8
the political space became highly pluralized and is likely to rema'b’
so for the foreseeable future. No party is likely to replace t}lln
Congress both at the centre and in the States makingpconstit -
tiopal amendmgnts aimed at changing India’s ofiicial view of diveu_
sities rather difficult. Many of the BJP’s coalition partners : 1”:
Sup.po.rter.s of composite nationalism. If the BJP were to pres d?
assimilationist view of the nation, the coalition would brealfarids tlh‘S
par‘Fy would be thrown out of power. The compulsions of ruline
Ind}a, thus, have pushed the BJP to put its melting-pot view of .
nation on the back burner. grpot view of the

Constitutional Provisions and Public Policies
Language

Xﬁfn Indiﬂa gaiped.independence in 1947—indeed, during the half-
face(lilrny pr gcedlng 1nde1)§r}dence—its political institution-bhuilders
e a pair of now familiar challenges. First, they had to make
gné ﬁ:i}gser;be (t)f adpopulation divided by social, religious, political
uistic traditions. Nehru and oth ior ’ :
en : : \ and other senior Congress Part
Woﬁfgse chrle firmly .comnntted to crafting state instit%ltions tlia}tl
Sooia] b;lcei{ e all In(}lans to be represented equitably, regardless of
of mops thgrou.nd. becqnd, they had to make administrative sense
inclur, 1af1 600 semi-sovereign units within the subcontinent
X ditiongt aé Eely au‘Fonomous frontier areas and princely States 1n
ot gh 1(13 provinces governed directly by the British 1“uleré.12
aten whosi btj)rlllieds were addressed in part by creating federal
Arios : . S
cultui‘al oo ies correspond to populations with important
u i : :

aceq t\}i?‘mh fedgrat}ng logic was to be used? The founding fathers
out, Jn ; question 1mm'ediately after independence. As it turne(i
Stern gg;%gqn;) most of India and_ tribe in the seven small north-

s became the key principles. Because language was

12
. Degpi
Pite ¢ g X 1
in gy e R;}u}z}azmmo; perception of a subcontinent wholly united by the British
ad no direct administrati imi in ce in r :
or § ion and limited > | ar
of the subcontinent’s landmass. mifuence fn pearly one-
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the rationale for statehood for. mpst parts 07f }I:‘ndlf’ the federy]
scheme came to be called linguistically bas%d. Eac _State has ity
own official language; celptfl”all‘j government business is conducteq
i i indi or in Enghsh.™ .
mtgirolvnel%}?gllrging majg({)rity of people in th?n: speak one of 15, lan-
guages in their respective States. These '1:) state }anguages are
included on the Eighth Schedule of the .Indllim Qonsmtutlon apd are
the basis of most Indian State bour'ldayles. With the excep_mons. of
Hindi, which is the main language m six States, and' Bengali, wh19h
is the ’main language in two, each of the 15 languages és b%th the mall,.n
language in a single State and is rarely spokgn mf1ts1 et ati State.15
Language was chosen as a boundary arbiter for se\{\?rﬁ reasocrlm_
Although initially critical of language-based Statei,l B e1 ru usT ta
four-step argument to explain how sugh States cou L etp [‘)eop eto
pridge cultural differences: language is 8 prereqlgtljlvebo <,(()1mrmun(i
ication; communication makes mteractmp possl .L, \‘r(za‘e nggr-
deeper interaction leads to gr%ater ;Jnlderigalr;(ilgnfé 7g§)ta1\§;j§r der-
standing leads to peace in modern times 88 t Lajor lan-
‘ J ere simultaneously given a dlreqt stake in th
%Eg{gzian %;(;ltlepri ;:\nd separated from one anlothgr. T;helg itszgl{e bc:trr;(; :}1
- litically legitimized regional subnation 0, |
Zi%iﬁgggg%;ms, byyinstitutional design, cut across religions and

social diversity within the regions.

. .onfused
. . ; v i hat it was not to be confust
13 The choice of the term official la}lguage unphed: th?t al’ language. An official
with the much wider implication carried by the term na 10:11 for ‘ofﬁcial transactions
language in India refers to a designated language approv e’f or | Slitical commun-
f té};]e gtale mainly at the administrative levels and for forma ﬁunication-
(‘)"ltio/n A ﬂagionalvl‘dnguage implies a much V\T]dor range ofl (,01;1‘1i Hh Schedule for
](L“‘ Eiwlish Sanskrit, and Sindhi are also md_uded m .t Tm- Aai additional seven
litica]cor historical reasons. Beyond the 15 official langud?:te”’ 1997: 192-6).
i):nguﬂlges are spoken by more than one million peolﬁlte [B'rrehtemlq 51 census reporte
B e - = onlea 112 al. Ex ante, it was not s0. e . dialect 18
15 Fx post fucto, 15 1ooks natural. o ) language o! s
845 1an\£mge]ss and dialects in India, but the dESlgnfmon 0]f g;;l‘lnglotl:er tongues &*
b gh subjeclive and political. The 1961 census mentioned € o of other rongue’
oth subjective . . arify the meanin . 3
i . 1. but did not clarify . e
eported by Indian citizens, ¢ ! " Loration a
[Cc'l'iiyenq sensitive to the political meamng of language ??U,I“sto Sikhs P"essed forke
onsu trate sically. During the 19508 and beyond, WpPEE f the populatior = ce
:ir\l;ﬂfn? of thi Punjab State boundary such that a{ mﬁjm};}é (;e the main iffere?
revis : )E . ire it. for seript is :
: . - laimed to write 1t, for ¢ ate i
yurumukhi— rather, they clau 3 . and lower-cas . apoke
E:CLiVE‘JCn Gurumukhi and Hindi. In reSpOﬂhg 'Hl?kdusl &?{?1( census that [htygixpiqtic
’ e -eported 1n e o Aipe INgYX
rer sed to the proposed State rep . < og recarding an-
wer ero%«%oe central government has also made po!m(dl 9}‘01; Obot t% enumerati’ ted
Hin 'es: in 1981, the Census Bureau arbitrarily decided not o
o fewer than 10,000 citizens. The num

have U

s W

ages T€
cares ber of languag®

guages spoken by
dropped to 106.
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A political party in Tamil Nadu, or in Gujarat, or in Karnataka
would be hard pressed to come to power in that State without invok-
ing commonly held notions of Tamil, Gujarati, or Kannada cultural

ride. But language groups are also separated because claims sup-
porting Tamil heritage, for example, are meaningless outside the
gtate of Tamil Nadu. Hindus, Muslims, Christians, and castes can
pe found in most States, but not speakers of Tamil, Gujarati, or
Kannada. Political power is gained one region—indeed, one legisla-
tive seat—at a time. Linguistic federal logic added a hurdle to polit-
jcization according to other logics, such as caste or religion.

Language made great sense from a regional perspective, but what
about language communities that do not speak the State’s official
language? Such groups are protected under the Constitution in two
ways. First, Arts 29 and 30 guarantee that all children may receive
primary education in their mother tongue and that the State gov-
ernment may not discriminate against educational institutions on
the basis of the language of instruction. Second, Art. 351 mandates
a Special Officer for linguistic minorities who will serve as a watch-
dog over these communities’ social and cultural rights. Despite
these cultural protections, great pressure for regional assimilation
remains.

From an all-India perspective, too, multiple languages as a basis
of State communication seemed problematic to begin with. For
greater national cohesion, Art. 351 directs the central government
to promote Hindi ‘so that it may serve as a medium of expression for
au the elements of the composite culture of India’, and Art. 343 pro-
vides for the English language only for a period of 15 years
(Government of India 1994). In practice, however, the challenge of
Several official languages was not as intense as the challenge of
Quelling social mobilization that followed attempts to delegitimize
.reg]({nal language groups. To date, the central government has lim-
lte_d its efforts at Hindi evangelism and, every 15 years, Parliament
rem.States English as an official language. Basically, a multilingual
tndla has been accepted as a reality, especially after it became clear

at the linguistic formation of States led to a decline in language-

aa:ed violence. Arguably, the choice to demarcate linguistic States
h 0 reduced the political relevance of other social categories,

Ereby reducing other politically motivated social violence as well.
€ choice of linguistic identities as a basis for statehood in the

of le)ration has had an overwhelmingly positive effect on the ability

elhi to peaccfully mediate many political conflicts, but, as is
\r.from the description above, the choice was not simply an act of
“ighted statesmanship. Many of India’s most violent social

€q
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Timations in the pre- and post-independence periods were
f)rllr(;zlr?izzifil(gizng linguislzic lines. Regipnal lang}lagf guarantees, f(.)r
both education and governmept service, were 1mphemens1;ed only in
response to major riots, particularly in thg 801%% éerfnu tates, The
first linguistic State, Andhra, was c_reat(?d in to ?;N%‘ng riots
inspired by a ‘fast unto death’ by a linguistic promoter.*® Fuel wag
dded to the fire of statehood demands by Several‘ current north-
Zastern States in 1966, when Assam declared an ASSa{ngse only
language policy. In Assam at the time, 1anguag§ an1\(/1[ re{lgmn over-
lapped: Hindus overwhelmingly spoke As_sarlnese, 1111:S ims gei?er_
ally spoke Bengali, and the sme{able triba popuha 19111) Tpo e a
variety of languages. For reasons discussed below, the tsrz 12;1 %mups
successfully lobbied the central gox're.rnment toh re?raw. tg e doun?_
aries around themselves, thulfl _hgutmg both the linguistic and reli-
i i E indus. .
gl(ilr}lsslllllg:eg:eif %ﬁiﬁifn;enqlzrged, the linguistic basis of federalism
was a syn’thesis of principles, pragmatism, anddlearmragirtlht?;ih
experimentation. Though the Songress B 0 S b s the
that language would be the le neiple a8 far B e
1920s, this principle was given cqnc'rete inst1 1(11 1 nal and 2 e on
trative form only following linguistically based so L e
i 3 0s. And the first round of §ucce.bs'u ing :
:)Illﬂgt:si;gég; agr;gelr?x?ed support for additional linguistic States.

Religion

1 eligions ble 15.2), Hindu-
h India is a land of multlple' Iel.lglonb'(Ta o
rl{‘/[hlf:;?igm relations dominated the thlnl'{lng ‘of its fguno(ilietli ial, € cte
titution-makers. The reasons were hxstonc%ﬂ and poli 2 oy In
3 1the most traumatic period of India’s twen.tleth-cenugri/kiskt s
11%47 qs the British left, India was partitlongd ar;d P;rtition e
b n’as a Muslim homeland in the subcon.tlr.len(.1 o one
o ied by between 250,000 and a million deat ® S million
accompf‘n1 tly how many. Moreover, anywhere betweenborder. Nt
knzl“g bmxiaﬁio}l people migTated across either S'lde of E)hfethe 700 mil
E.irlll Muslims, however, became citizens of Pakl,Sta.Ih. " equire 4 the
iiion Muslimé in the undivided India of 1947, 65 m1ll10

.ince. It
.5 provine
- ; f Madras P - h-
. . -a-speaking portion ¢ . of nelg
16 Andhra was comprised of the Andhra-sp %1}1 -a-speaking portion s
lvod into Andhra Pradesh in 1956, when the AndBr&aPeS oy, wa e Sim
(k}: . V'?w Tlyderabad was added. That portion, known als(;) ztl];On of a vioien 1\ll(;m to
ﬁ?“gtmofba Violent communist secessionist strulggle ;m d the Telengan? probiolent.
s : . i 1ce , v
. i stic statchood effectively redu e nOD
ecessionist one. Linguistic sta ! . rand larg
bec’i;;il(z:ring level, where it has remained-—unresolved but by
asi evel,

W, . . . - .
¢ as Necessary especially to Muslim anxieties, but they did not want

Ethnic Diversity and Democracy in India 441

citizenship of Pakistan. About 35 million Muslims stayed behind,
pecoming citizens of India, whether because they wished to or
pecause they were too poor to migrate. Numbering 110 million
today, constituting 12 per cent of the population, and scattered over
most of India,'” the Muslims are India’s largest religious minority.

Table 15.2: India’s religious profile

Religious group % of population

Hindus 82.0
of whom

a) Caste Hindus 67.2
b) Scheduled castes 14.8
Muslims 12.1
Christians 2.3
Sikhs 2.0
Buddhists and Jains 1.2
Others 0.4

Source: Census of India (2001: Table 23). Accessed 22 April 2001.

On religion, India’s constitution-makers were faced with four big
issues: (1) what the relationship should be between religion and the
state; (2) whether religious communities should continue to have
‘separate electorates’ and reservations in government posts, as they
did under the British; (3) whether they should have their religiously
given personal laws or a unified body of civil code for marriage,
d.ivorce, property inheritance, and so forth; and (4) whether reli-
glous minorities should continue to have educational institutions.

_ Looking at the relationship between religion and nation-building
n post-independence India through the prism of the movement for
Pakistan in the pre-independence period, the constitution-makers
Struck a middle ground between what they called the ‘divide and

r‘flle’ policies of the British and a genuine concern for the protection
g_ the religious identity of minorities. Their aim was to give minori-

'8 a stake in the new nation, allay their fears of identity loss, and

énd the communal, Hindu-Muslim, viclence that had so rocked

N 1 . - .
dia before independence. Constitution-makers saw a response

(i)vciraft a response that would end up deepening the Hindu-Muslim

n de instead of bridging it. This principle led to the following
SWers to the questions above:

17
For how the Muslims are geographically spread, see Weiner (1989: Ch. 2).
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1. The state would not have an official religion and 1V'vo.uldlallow
religious freedom, including frgedom to propagate' religion,s by
the state would not be secular in the Frgnch-Amerlcan sense. The
state would reserve the right to interfere In religious matters, bu.t it
would do so with equidistance. Instead of a radical ‘Separation
between the state and church, the state would pra@me. neutral
involvement, that is, interfering if necessary but not d1splaymg
favouritism towards any religion.'® ' . -

9 The British system of separate constituencies for rellglqus

communities would be abolished altogether, to be replaced by joint
constituencies where all citizens would vote_and all could contest
for power. The only exception was made with res.pecju to the ex-
untouchables and tribes, for whom the Const1tutlon created
‘reserved’, though not ‘separate’, constituencies. In theS(; rglserved
constituencies, all would vote but only the ex-untouchable atr}lld
tribal people could run for office. Separate constltuepc.lg& de
constitution-makers argued, were an expression of th(;zl dlvé iﬁ:m-
rule polcy. They were the primary (Rt 0 onstiuencies oy
a separate Pakistan emerged, or in rate cone constituéndes
the Muslims could vote and contest for 'of ce. Su ' ies
- 1stitutional incentives for Muslim politicians not to app

Egeagi(iig;b,ti‘;gtoed Hindu-Muslim divisions, obstructﬁd tlrl;e (tez)lotlllile-
tion of commen and composite negig}ilhoii}l ?321 ls?Vitseecl;?og o e
) ent Hindu-Muslim riots an ce : e
fc{)elgr?try. Similarly, religiously based qgotas in g(’?}}ff;gnszzisjions
another British practice, were a}so dle'andEd.l't' e ® Hodoom-
stemmed from the belief that l'E‘hglOllSly driven pOfl lgi’ionalism, o
munalism’ in India, was the biggest enemy od nto N eemmine
nation-building. All attempts Were.t'o bfe nia teral selities an
electoral incentives for the use of religion in eiecto

ublic policy. ‘

p ;) Ré)ligioisly prescribed persoqal laws woulch?; H:? Jowe b & pos-
as the communities themselves wished to kegp - ﬁrst-best being
ture was, however, seen as a second-best pohcy,t the Bre oy regard
the evolution of a common civil code for the entire

g a
; 7as resented 2
less of religious differences. The first-best ideal wa pely pI‘eSCrlbe

lowed so long

o . '
‘directive principle of state policy (Art. 44), normﬁg— e hwas given
for the future but not legally required. The selco’ 4
the status of a legally enforceable fundamental rignt.
al 1 3l . ]'
18 This principle is enshrined in Art. 95(1) of the (Constitution mith (1963

i r 18
19 The best guide to the constitutional debates over this matte

20 For a fuller discussion, see Verma (1997).
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4. Minority educational institutions would survive if religious
minorities thought they were necessary for the protection of rel-
igious _or cultural identity. The state, moreover, would provide
gnancial assistance to such institutions.

The objective of these provisions was both to create a deeper
sense of common nationhood and to allay minority fears of a loss of
;dentity. It was also expected that this approach would promote

peace and end communal rioting, a big concern after the carnage at
the time of India’s partition.

Caste

of all Indian social categories, caste has befuddled the observers
most. A brief description of what caste has historically meant would
therefore be in order.

Caste, simply put, has been a defining principle of Hindu social
order. In its pristine purity going back centuries, the Hindus devel-
oped a hierarchy based on birth, and birth also became the basis of
professional specialization. Born to a particular caste, a person had
little choice but to practise the profession assigned to that caste.
The Hindu social order was, thus, an ascriptive division of labour, to
which notions of pollution and purity were also added. Some pro-
fessions—cleaning, working with hides, alcohol-making, and so
on—were considered ‘polluting’ and the castes assigned to them
also deemed ‘polluting’. Other professions—scholarship, priesthood,
business, war-making—were deemed superior and reserved for the
higher castes.

The social order was, broadly speaking, tripartite. At the top were
the priests and scholars, the Brahiimins; the warriors, the Kshatrivas;
and the businessmen, the Vaishyvas. Peasants, artisans, and service-
Men constituted the middle, the Sudras.?! And the third category, the
Untouchables, stood at the bottom and their jobs, according to tradi-
amn, consisted of cleaning all forms of waste, crafts based on hides
hl(} other ‘polluting’ materials, and production of crude forms of alco-
el ach ca;te_, needless to add, had different social and economic
a(%d'tts‘ and privileges: the lower the caste, the fewer the privileges. In

1Uon to the untouchables, the middle castes were also subjected
Social condescension and discrimination by the upper castes.

2
ig eOVEr time, some rich landed castes, initially viewed as peasants, achieved a
I °T taste status because their landholdings gave them considerable social and

e tca Power. They were called ‘dominant castes” not ritually high but powerful
0 ]andholdings.
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The description of some of these caste categories has changeq
3 ’ \ b

now. The term ‘upper caste has more or less always covered the f Y
category: Brahmins, Kshatriyas, and Vaishyas. At independenrst
untouchability was outlawed, and the third category—the ce,
untouchables—came to be known as ‘gcheduled castes’. There \::-
political consensus among the constitution-makers that the scheds
uled castes had been victims of centuries of prejudice and discrim:
ination. The middle category was also given a new name after
independence: the ‘other backward castes’ (OBCs). While it was rec-
ognized that the OBCs had suffered at the hands of the upper
castes, there was no consensus on whether the discrimination prac-
tised against them by the upper castes was as vicious and debilitat-
ing as that against the scheduled castes.

Tt was also believed that the OBCs, a large meta-category, had
numbers on their side. The upper castes at this point are estimated
to be about 16 per cent of India’s population, the scheduled castes
about 15 per cent, and the OBCs 44 per cent (Table 15.3). The OBCs
could clearly use their numbers to influence the distribution of
political power in a democracy. Finally, since the case that the OBCs
had suffered historically from upper-caster discrimination was
ambiguous, 1t was left to the States to formulate affirmative action
programmes for them. The central government did not believe that
the rationale for a nationwide affirmative action policy was strobg.

The first States to respond to the discretionary provisions were
a1l south Indian. Benefiting from a history of mobilization, the
OBCs had already organized themselves in the south prior to inde-

pendence. As a consequence, they could apply strong pressure o

Table 15.3: India’s caste composition
Religious group '7(70fpopul(at1on
16.1

Upper castes

‘Other backward castes’ 43.7

gcheduled castes 14.9

Scheduled tribes 8.1
17.2

Non-Hindu minorities
ge figures calt
es. They are, however
{he upper castes
re no longer
placed in

Since no caste census has been taken since 1931, the

be seen as best guesses, not exact estimat
sufficient to show the overall magnitudes. Also,
in this calculation include the dominant castes that a
considered deprived, even though they were ritually not
the upper category (see n. 21).

Source: Government of India (1980: 56).
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gouthern State governments. Sinc
gtate govern_ment jobs have beencgetiix}gg (f)’(;,r C(l)(gg:olg Qﬁ)erscent o
Kar.nata.ka; in Tamil Nadu, OBC reservation Was‘ 25 ff e of
beglg ]?:Ethua?dhwas increased to over 50 per cent later'p 1611" I(:(eelll"glgo
0 ent; i ] ,
zzst' quota has been 40 per cent; and in Andhra Pradesh, 25 per
In the e'arl_y 1990s, the OBCs were finally added to the federal li
of beneficiaries pf affirmative action as well. Reserved t de e o7
Ee:- crelr;t :tf p(lilbhctgector jobs and seats in government—ﬁ(;nfllcg-lclairr(fsfi7
utio education, a policy initiati ¥ .
upheld as consistent with theyspirit oi’ltvlfe t(}llc?ngtlilgtei?rf ZZCOMt has
The rise of the cgste—based narrative in north Indian : litics pr
pelled the change in policy. Political parties based amorF OtlhlcT wor
castes rose .to prominence in the 1980s and 1990s Ing attern
roughly similar to what happened in south India betvlfeen ?tjlhpaltﬁgern
and 19605, the OBCs in north India used their electoral cel ‘? o
ZZiacglii themsﬁelves hc;rizontally, breaking their vertical doeu 0;510
dence uptpel castes.? Once having achieved electoral weip ht
y successfully pushed for an enlargement of affirmativ on
Eél(i%'rs;n;?des bleyond the scheduled castes—and tribes. Aboui g(():tl(z‘?
cent of g,n Ser;ar Ji)}kl)s and seats in government-funded educatioﬁal
pstitutions ‘ Z us reserved now on the grounds that past dis-
e nation Ilm ermines the ability of some castes to compete. Onl
g g half is fully competitive. e

Tribe

Scholars : i

b, f)eiggn?(ﬂlw‘_‘mak’ers have never agreed on a definition of a
cheen Cor trlb'e’, let alone the appropriate relationship
the et orrjfnunmes and the Indian state. Most commonly
the tribespeco 1%mt y”}zie}s'been conceived as an amalgam of otherneisi
induony, thgv ) }d 1t10nally do not practice high-tradition Veéli(;
ed ar hot fnt 1e (not Mushm, npt economically or ritually strati-
Al surrou s }:grdted into the ‘modern economy or civilization’

1997, Indeedk them. Each of these attributes is contested (Beteill
thejy el iu , in 1991, as many scheduled tribes people repo i cel

tra itionag]r on as Hindu, Muslim, or Christian as report dptlknle'
religion; and more reported their state’s ofﬁcp ) e

ial language

22
Fo
affy T an overview of . .
Mo iew of the issues involv . .
2 Mative ssues involved, see Beteille (1992). For a comparison of

E\CL. TP Y 2
ton programmes in the US and India, see Weiner (1989: Ch. 6)
iner (1989: Ch. 6).

Ryq ;O how hori . .
dolpy (1967 ;onzontal and vertical caste mobilizations differ, see Rudolph and
: » BC an
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as their mother-tongue as repmfted their customary language 24 The
Commission for Scheduled Tribes and Sgh_eduled Castes h.a?” on
occasion, expressed frustration at the futility of such deﬁnmonal
ex’?‘lﬁésﬁc.)mmission’s basic appl."o.ach, like that of the centyy) and
State governments and the Brl_tl.sh Raj before them, hg}s been t;,
devise lists rather than definitions. Those commumtle‘s whoge
names appear on the schedule of tribes, which varies by State, are
scheduled tribes; those whose names do no‘; appear are not. The
lists are only occasionally contested and, with .the exception of g
substantial amendment in 197 6, have remained quite S_tabI.e
(Galanter 1984: 135).2° From a political perspectwg, once a tribe is
placed on the schedule, that tribe’s particular soma% ar‘ld cultura]
attributes become politically irrelevant. Scheduled tribespeople are
set in competition with one another for concyete’governmelntal
resources designated to benefit ‘phe schedu_led tr}bes in ge(rilefra . )

Some features of the institutional ?ela’tlonshlps dgv1se ir t i
tribes are worth noting. First, sig ‘tribal gtates, a‘ll .1;)1 11,10rt .-egts
India, are drawn around territories that mclgdg tri fa .tI.Ila‘]OI'I.I}]’
populations.?6 This means simply that a majority o1 c; %lz)incso I; :
these states is tribal, but it shdouldé)f Itloted that no single tri

1 ajority in any Indian State. ) e _
pmSSe?csogzle, Iilzl.]sonsef north-eastern States,z“ consutl%tlonaégril(r:l;?y
dated Autonomous District Councils (ADLS) ensure mua ericats
small but geographically concentrated tribal popul?;cg)éls .
both developmental choices and legal protections. / htsk o Todicia
ited rights of taxation and legi§lat10n as well a; rig e
and developmental administration. They make their o

‘ascinati i abha tribe.
24 Census of India (1991: Schedule D). A (ascinating qexamplte 1th iﬁﬁ;ssam and
whaose ?obulation was divided first by a cartographer’s pez;g)leccan,w e who
Meghalaya and later by migration to West Ben.gak In the lM. ,-ha[g:va, and West
idéltiﬁed themselves as Rabha tribespeople in Assam, r-‘]'e%qngdages '« their
Bengal respectively returned Assamese, Bodo, and Bengali ¢ i
=3 SHE s | e
: y (Singh 1993: 12J. N overstates
mg't"h%log(:\lféiegﬁﬁ tr?bes are included on the scl.ledule. Thm_ nun{}ge; :t\ate lists and
umber of tﬁnfwl communitics because the list is a (:tnnpgsate 01;;,-;; o ognized &
. ‘ibes g ulations that cross State boundaries anc¢ ?
several tribes have pop e e o
scheduled tribes in several States lSmgh 94: 4). 97, Teipura 1972
et Nagaland (1963), Manipur (1972), Megh‘a]aya 1 ’qlqo,diffel‘ﬁ’nd-‘
Mizm{a;ﬁ (1987), and Arunachal Pradesh (l987»{15‘311!211(1”(;&;}1&0 Tripura
fority 0 ations in Manipur and Tripura. c nly
unites a majority of the p}?pula'tt]onh in zllzilltlgctlll in[ 1972, emigration, 111?1({‘en5u5
ibal-majority State when it was . 972, emigrall s (C
gﬁ,}lﬁiﬁ] Muslims, has reduced the tribal population to minority
- ia 1991: Table SC/ST-1(F)). 7 7 . .
szlfdl\l’lleéhalaya Tripura, Mizoram, Arunachal Pradesh, and Assam

was &
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their own courts, and use money they collect on developmenta] pro-
jects designed by them. ADCs established in 1952 evolved into the

resent States of Meghalaya, Mizoram, and Arunachal Pradesh;
each of these States, as well as Assam and Tripura, contains ADCs
within its boundaries today (Stuligross 1999: Ch. 3). The north-east
ADC experience has shaped political actions elsewhere in India. In
recent years, autonomous areas based on the ADC model have been
created for the Nepali portion of West Bengal, the tribal portion of
Bihar, and the Buddhist areq of Kashmir,2s

In addition to the federal arrangements for tribes, the Indian
Constitution allows for several other means of tribal incorporation.
The most important consociational device is the reservation system.
Tribespeople comprise 8.1 per cent of India’s population; they are
guaranteed 8.1 per cent of higher education admissions, 8.1 per cent
of government jobs at all levels, and 8.1 per cent of Parliament and
State assembly scats. Central positions are guaranteed on g
national basis, while State posttions are guaranteed in proportion
to the tribal population in each State.

The Constitution also mandates three direct institutional link-
ages of tribes to the State and central governments. The Fifth
Schedule of the Constitution mandates a Tribal Advisory Council
(TAC) in every State outside north east India. The TAC was
designed to advise both the governor and the chief minister regard-
ing tribal and regional developmental issues, Moreover, Article 339
mandates a commission that would regularly report on the welfare
and administration of policies affecting the scheduled tribes. Third,
Article 164 mandates a State ministry of tribal welfare for Madhya

radesh, Orissa, and Bihar, the central Indian States with the
agest tribal populations, 29
us, the institutional arrangements for the incorporation of
a’s tribal population into the polity are comprehensive, Where
Tbespeople tomprise a majority of a State’s population, parties
T

Jl’:rk}hese councils are called the Deu‘jeeling Autonomous Area Council, t}}e
regpectlfifld , Autonomous_ Alea Coul_wll, agd the Ladakh Autonomous Council,
Videg JV@L\«. Thes'e.councds n tu.rn, like their north-eastern predecessors, have pro-

bolitical legitimacy to previonsly unrecognized cultural groups and a political
g""@rlilé rough which sz‘atehoo@ Flcmands can be \'_oiced. In August 2000 the central
Jhark 1C‘I?t rodemarked India’s _ state boundz}rles to create three new slates:
a and Hormerly southern Bihar), Chhattisgarh (eastern Madhya Pradesh),
ily &OHEHST'anc.hal tnorthwestern Uttar Pradesh). The rest of this section draws heav-

2 tuligross 11999 Ch. 5).

theirAH States with more than 3% tribal populations added

of 5« a _miDl‘SLrati\fe structures following the 1967 central gov

Ingj

a tribal component to
ernment introduction

bal Sub-Plan’ to the national budget.
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that appeal directly to tribal sentiments can and do win elecyj
to the State assembly and dircetly influence their own Socia) ao
economic development. Where tribes are a minority, they aye fug
anteed not only limited representation and economic Opportunith
but also a direct lobbying link to the State government and Congt;
tutionally mandated device—the commissioner’s reportsxwit;
which to press their case. As we shall see below, the plan hag been,
implemented imperfectly.

What Have Been the Consequences?

Language

Linguistic federalism is one of India’s great successes in its exper;-
ments with multicultural nationalism. Language riots, endemic i
India in the 1950s and 1960s, have for all practical purposes disap-
peared from the political scene after the formation of linguistic States.
Regional, linguistically based cultures have gained legitimacy in the
Indian state as regional cultures. Indeed, they have been thriving and
no significant political force favours any longer the imposition of a sin-
gle language—it used to be Hindi—all over the country.

This has led to pressures for assimilation within States, which
have been countered by constitutional and other institutional struc-
tures designed to safeguard India’s multicultural heritage. It has
also inhibited political action on the basis of groups whose popula-
tions cross State boundaries. Religion and tribe are the most
notable among such prospective political groupings; caste, on tbe
other hand, is at its most meaningful both socially and politlcally n
relatively small territories. Political entrepreneurs have used eﬁcv
of these three categorics to mobilize their constituencies, yet t &
have for the most part had to work within the institutional incen
tives and constraints inherent in federal states.

Religion

o , n-
On religion, the results are mixed. Religious minorities hav elrjn;sti‘
tained their religious identity in India; minority educatlonat 0
tutions continue to flourish; and their personal laws have I;O 6. 10
disturbed by the state.?0 Moreover, especially for the Mustint Qnit"
30 [ the famous Shah Bano case in the mid-1980s, the state had an Oppol‘t‘; the
to intervene in Muslim personal laws. The Supreme Court did intel‘yen;\ (1997):
executive, after some vacillation, restored the status guo ante. See Vern
Varshney (1993).
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Separatist political party, paralleling the pre-partition Muslim
cague, has ‘re-em‘erged. Most Muslims have voted for multi-
eligious parties or, in States where Muslim parties have been suc-
pesstul, they have been on the whole moderate and involved in the
e and take of democratic politics. This was an important objec-
qve of the de(;ision to go for joint constituencies and, conversely, a
reason the British-style separate constituencies were abolished.
However, riots have continued to erupt. On the whole, Hindu-
Muslim riots may be concentrated only in some cities, but, even
though locally concentrated, the overall level of violence has been
quite high, especially in the 1980s and 1990s. If ending communal
riots was one of the key objectives of abolishing separate electorates
for Muslims, that objective of institutional engineering remains
unrealized. We return to this theme in the fourth section.

Caste

On caste, too, the record is mixed. Affirmative action was originally
envisioned as a temporary measure, necessary only for a decade,
perhaps two. It has, however, become deeply embedded in politics
and has often been highly contentious. Nearly five decades after the
promulgation of the Constitution, affirmative action programmes
are not only alive and well but have also been enlarged to include
more and more castes.

The success story has to do with the empowerment of lower
tastes. A substantive objective of affirmative action programmes
Was to empower the weak by giving them state protection to begin
With, while hoping they would come into their own eventually.

fmarkable progress towards that goal has been made, thoug‘h

fre remains considerable room for the greater empowerment of

N eX-unﬁouchables and the lower castes.
et g;;;thls has happe_ned mz"ikes for an interesting story. The indir-

Tmai‘tsr of afﬁrmatlve action have been most important. India’s
Sectoy I“Li ?tcmon, concerns only govler.nmcnt Jjobs, not the private
only 2-0 n .1513'.)2, of thg nearly SOQ million people in the workforce,
Public enclé {on were in the public sector., Affirmative action in the
fthe de’ fn could directly have benefited only a small proportion

prived.
ti s‘i";does one assess the impact,’direct and indirect, of reserva-
. qg(i.Ve}‘nment Jjobs and educational institutions? This question
additiokp It into two parts: (1) affirmative action for the OBCs—in

. 110 the scheduled castes—which has taken the form of quo-

in ) e
Much of south India since the 1950s; and (2) affirmative action
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for the scheduled castes, implemented all over India since the 19505,
to which the OBCs have heen added outside the south onJy aftey
1990. Clearly, it is far too early to evaluate thg 1m£)act of afﬁrmative
action for the OBCs beyond southern India. For Fhe S?hedule q
castes, however, our empirical judgements can be natlonal. in scope,
No detailed caste-wise breakdown of State bureauc}rames in the
South is available, but the reason partly is that there is 00 Mystery
left about the results. It is widely knm\:n that BrahnnAns ?imply
migrated out of south India as the ‘OB(J qqotas were instituted
Once access to government jobs, their tradl’gonal stropghold, was
substantially reduced, some Brahmins Went into the private sector,
becoming businessmen for the ﬁrst t1m§, but a large ngm.ber
migrated to Delhi, Bombay, the Um'ted Kingdom, and the Uniteq
States. Indeed, so large was the ﬁ1_ght ;_md 50 capable were the
Brahmins of getting jobs that their migration 'to, and rise in,
Bombay led to a serious anti-southern movement in the late .19605
and early 1970s (Katzenstein 1979). By now, bureaugrames of
southern states have become remarkably, thqugh not er;tu*ely, non-
Brahmin.?! Moreover, though systematic empirical studies have not
it 1 i ized that southern States
been undertaken, it is also widely recognized tl : | Stat
are governed better than north Indlaq Stapes like Bihar an : atr
Pradesh. Large-scale affirmative act.10n in bureaucrgtlch rwrutlh
ment does not appear to have undermined governance 11} t ed souon:
The confidence all of this has given to southern OBCb}s teI}l:ave
strated by the fact that it is possible today for OBC partilcta}sle \(: have
Brahmin leaders once again, for the lower castes know 3
arri olitically and socially. . ‘
lr;j:te Clllsp now trul?,n to the impact of reservations for.t.hG.a bc};?(liz(lﬁg
castes. Kanshi Ram, the leading scheduled-caste pohtlclanh or the
today, argues that affirmative action has ‘noyv done ;no(;legs Lo the
scheduled castes’, noting that in th_e state pf U‘ttar_ ! rf:; 4 az"e from
500 officers in the elite Indian Adml‘mstrat.lve Segx'lce,KanSIli Ram
the scheduled castes. However, aff‘ir.matlve :ElCthﬂ, A e who
adds, is ‘useful for a cripple but a positive handicap fos b*oshould oW
Want’s to run on his own two feet’. The'schedul(?d ca? eiure of polit-
focus on winning power through elections, for ‘the Laéjqition i
ical power will automatically transff)rm the Coél-lgzzl L hus.in @
bureaucratic elite’ (Mendelsohn and Vicziany 199 t . I;OW to play
new sign of political conﬁden(;e3 he says that 1{115 If{rlns bolitics are
the game of democratic politics more equally.

o universit®”

¢ i i ¢ i ing in many America
31 And the faculties of science and engineering lﬂdl.‘]( érqhmills!
as well as softwarce companies, have a lot of south Indian Bra
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remised upon the assumption that non-elected institutions do not
trump the elected institutions; rather, capturing elected institu-
tions will transform the bureaucracy and police much more funda-
mentally.

Between independence and the 1980s, the scheduled castes had
primarily supported the Congress Party in India. Though the lead-
ers of the Congress Party typically came from the upper castes, they
were able to garner scheduled caste support partly because the
Congress Party was the first architect of the affirmative action pro-
gramme and partly because traditional patron-client relationships
in villages were on the whole alive and robust.

In 1984, a new political party of the scheduled castes—the
Bahujan Samaj Party (BSP)—was launched, Receiving 4.0 per cent,
4.7 per cent, and 4.3 per cent of India’s vote in the 1996, 1998, and
1999 national elections respectively, the BSP may not vet be a pow-
erful force in national Parliament but, viewed in terms of share of
the national vote, it has become the fourth largest party in India,
following the Congress, the B.J P, and the Communist Party Marxist
(CPM).>* More importantly, the BSP has developed a substantial
political presence in almost all north Indian states. In Uttar
Pradesh, India’s largest State, the party has been twice in power,
though each time briefly and with the support of other parties. By
1996, the BSP had started receiving as much as 20 per cent of the
Uttar Pradesh vote, crippling the once-mighty Congress in its
citadel of great historic strength. In the 1996, 1998, and 1999
Dational elections, the Congress polled less than BSP’s vote in Uttar
Pradesh. Well until the mid-1980s, such scenarios for the Congress
I Uttar Pradesh were altogether inconceivable.

How did the BSP break the dependence of the scheduled castes on
e Congress? New research shows that the BSP’s success was built
Upon two factors, 33 First, affirmative action for the scheduled castes
3sled to the emergence of a middle class among them. The new mid-
€class is almost entirely made up of government officers and clerks.
ESpite experiencing upward mobility, these officers have continued
% face social discrimination. Endured silently earlier, such discrimi-

11 has by now led to a firm resolve to fight for res pect and dignity.

32
tieg 5F{O\Nﬂvor, the num.ber' qfseats the BSP wins is not as high as some smaller par-
eoér UChV as the Samajwadi Party and Telegu Desam Party, for its vote is not as
ay Aphically concentrated,
for . € analysis here is based on new research conducted by Kanchan Chundra
thy rT doctor;{l dissertation at Harvard Univgrsity. The first publication based on
mﬁthozsear?h 18 Chandra (2000). The a11~a'1y51s below relies heavily on Chandra’s
QIOgICaHy well-grounded and empirically thorough research.
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Second, the scheduled castes within the Congres

resentational blockage’. Upper caste DOliticialsl Se x

district committees of the Congress. Scheduled Cadominated

Perienceq g 4
ste leade ot

mere tokens and symbols in the party structure. §j TS Were
1990s, such meagre rewards of clientelism haVe'b elélrfe the ear}
considereq

larrlgﬁly 1nsufﬁ_(:1ent by the newly mobile scheduled castes.
e new middle class eventually took over as local B
Their strategy was to argue that humiliation, rather th SP leaderg,
deprivation, was the main problem of the schedule dan €Conomie
greater political representation, instead of material adv;aites; and
the principal solution. The scheduled castes had to be h:ﬁage' was
mobilized, had to have a party of their own, and win assembfom'auy
ey the new middle class, the BSP took off in much of north
India and developed a large group of cadres. north

In short, the most telling evidence of the impact of affirmative
action on the scheduled castes 1s indirect, not direct. Only a small
proportion of the scheduled castes has, and could have, benefited
from the quotas in government jobs, given how small the proportion
of public sector jobs in India’s labour market is. But the small mid-
dle class created by affirmative action led to the birth of new com-
munity leaders and a new political awakening, both in tandem
producing a vibrant and strong political presence of scheduled

castes in Indian electoral politics.

Tribe

North-east India, where India’s tribes have a big gongentratlotx_l.
tinues to be a political ‘hot spot’. Reports of ethnic violence O o
stripe—Hindu-Muslim, Hindu-Tribal, Tribal—Trlba_l—j-appegs st
larly in the newspaper headlines. However, tWo posmw? [:10ia -

be made about political development In porth-east ‘nedt;‘e
cince the 194771 period. the level of violence bas SUthlh o4 forme"
dously: notable pauses occurred at each stage of sta e'n depe t
tion. Second, violence in the first 25 years of India ihle cond
history was directed toward secession; \’lf?lence mn grouPSin )
years has been directed toward inclusion. V.lrt p compeﬁﬁon ]
horth-east buy into the idea of India: their violen

over the terms of incorporation.

con-

n of tl‘iba

In central India, the other regio tal be

J : AT £ en
tribal population has failed to recewve dtf"?lt%pé}; g0 becau™™
linguistic States; or perhaps it only Seellntb'onal and de
other groups that have faced representatt Libal ©

1 T ¢ Aapal system
challenges within India’s federal systent
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,1 tively concentrated geographically. Cartographers might have
e a StaFe poundary around a central Indian region that con-
’iue da majority tribal populzu‘:lon at the time of Independence;
P o State woul'd have bgen of comparable size to many existing,
states- This region was instead divided among West Bengal
S, Utt.ar PradQSh, Madhya Pliadesh, and Orissa.?* Meaningfui
Pﬁicipatlon of. the central qulan tribal population in Indian

nance continues to be elusive, but the scattering of this popu-
on AMONE five States has hampered tribal mobilization for either
gutional or conc'rete developmental benefits.??

her, the pon-federal aigects of tribal incorporation have been
jess than fglly 1mp1ementec.1. r1."1“1bal Advisory Councils have failed
“aggre551vely promote tribal issues, for two reasons. First, chief
‘imsterS——the elected hez_ids'of government at the State lével—
ok advantage of an_amblgulty in the Constitution’s language to
y;k.e themselves chairpersons of the TAC in their State. 'I?he chief
ministers, then, set the agenda of the council. Thus, a council that
ws demgr}ed to be a check on the chief minister’s’ authority ha
ame to reinforce that authority. Second, the council is co y y

scheduled trib i e

;;_ ::teder | schedulc i es;zgople. Such representation is guaranteed
reservations system, and, to be sur ri

meelected to national Parlia ] : B
meele itional Parliament and State assembly in proporti
.:.:fagcg?pmulatlont. E}fery citizen who lives in a ‘schedule(? triIl))eréj)(;ln

a . - B
membors of t}ifevscé heedmi 5115 w‘or her preferred candidate, but only
 nency, Thr ule tr ibes may run for office from that con-

; esls (o non.,t;jb z;raotrlﬁef.people are pompeting for votes and
I'M ad led 1o Considerr)'alf)lll a 1ons‘ otften' t1p' the electoral balance.
Oher aspects  1oerer oy e non-radicalization of tribal leaders.

i polity s L u ional mcorporatlon of tribespeople into the
Mcation, oo en incompletely implemented. Employment and
"y ations have been severely under-

~ at the cnmplave ot . y under filled and, to the
b 0y, wage 1o \)}7 1 ent quota is filled, it is filled overwhelmingly

Mes an ScheduledeTsfiglie national Commissioner for Scheduled
0;1;: . es produced reports on nearly an annual
b 1 ) nsus

Cen .
505, Sus was 3

oy
. !shampered

pOlit.CS el A i 1 ’ 1 porte:

a5, come ]‘ 'FO plﬁ V. Blhr. r’s tribal popul‘dti()n rep rt d

3 N th‘:‘ prop(nl onin 1951 was 4 1% QUO edin S Ul“"l‘()\‘S
= =} -

also by a str ic di
v a strategic dile : ¢ 0
deman at th oDy 2 o o y 117ennna. a demand for a new State requirces
i dfor mrearar de hf ate does not—cannot—represent sub-state inter-
ot nalizatigy, alonc;\t? opmental benefits requires working with that same
M, . Uonalj g this strategic line weakens ilities bilize of
Test of thsizs and deVelopmontaTists e ootz o
khy section draws heavi : i
‘ nd Lo raws eavily from David Stuligross (1999), especi
e Making of a Politicized Region’. 7 e
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asis from 1957 to 1986, and these reports provideq
Statistical and qualitative data tbat criticized governmi&e;l):,ﬁigg
vis-a-vis the tribal population. Smcp 1986, however, ng Tepors: ha;;
been published. Thg Con_nmissiqn still exists and reports have bee;a
prepared, but a series of sho_rt—hved SOVErnments over the cousrse of
the 1990s has made 1t possible for the fprmal presentation csf the
report to be stalled repeatedly. Finally, tribal ministries are ug and
running in most States and bot'h central and State governynents
include ‘tribal sub-plans’ in .thelr budget calculations. Howe~ver, a
strongly held perception persists that, alt.hough the tribal bud.get is
spent in tribal arecas, r}on—trmfﬂ populations benefit disproperrtion-
ately from such expenditures.”” o ' N
In central India, as peaceful, institutionalized political discourse
continues to fail to generate d'evel.opmental. benefits, tribal
communities sporadically engage 1n violent pglltlcal expre ssions
directed against the institutions that were designed, but failed, to
serve them. Violence against bureaucratic headquarters, poli-ce sta-f
tions, railways, and transportation 1nfr'a§tru_cture is a means o
essine their demand for genuine political inclusion. In parts of
em})lles%r;isa and Madhya Pradesh, the concrete demand is for
fgdj;;vingétaite boundaries .in a way that will ensure a greater pro-
i ib: ves. .
pof)t;lo?h(:%f (E)ﬁ?eil }r](;[;lr((f Si?;is individual tribespeé)pli.tar?Tl t::iaksmi
. ’ . ~ * M r : n 1 er :
their tribal identities m.faxjour of altern.e:s\t;g eﬂll e('fr mg’ther s 2
majority now report their State language as e g
5 SR .onverted to another religion, xnerall
substantial mmorltlesha.ve'cm}\ er s o of e trilonl vie.
either Hinduism or Christianity. In ete d,t ey o itional. tribal
lence of recent years has been perpe7r10 4 by Tor other veasons.
communities against those who, for develop

. . Similarly much

. . tribal past. ® ; )
\ ted aspects of their [ nst recey ¢ tribal
have rejected = F]) has been perpetrated againsf o at i s
‘anti-Christian’ violence have also €OM\-erte

i i ‘ho

converts to (Christianity by other tribals W
to Hinduism. ‘ }
In short, institutional debﬁ

i ] r i av

hensive and wide-ranging, .
extent to which institutional o ity » tribal_ politie bl
depended, in significant part, on theq‘ : thé institutlons O eelve

izftion Yét we must keep In mind that't

. h -

3 ia’s tribes, though .ompre-

e fortlg(eiel:l entirely sucCeSqy]. The

ebr'lgctiveé have been rediyzed has
J : £

mter\’le}\s in tribal

4 extensiV

€
. o :
arly throug! data 18 B more dif-
a7 ot .ame through clearly tht' + Hard S g .
ons 'p?I}‘i(;ePt‘O()l{;iL§111§lld Madhya Pradeshin 1933 conducted)m 9\\1 strongly
regions of Bl abl., Th}; :);ﬂy ~tudy to address the 188 Cingh (1984)-
ficult to come by. y S 3

ingh an
1 i arce i ee Siny h @
%UI)DOI'EGC] the continuing p 21 C .pthTl- S =]
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were compromises among proponents of three competing national
narratives. A ‘failure’ to retain a politically autonomous tribal cul-
ture and psyche—to the extent that such ever existed—is simulta-
neously a ‘success’ at gencrating institutional incentives toward
assimilation and national cohesion.

Institutional Designs in Perspective

That political institutions and public policies matter is beyond
doubt. But can they explain the outcomes we observe? Let us show
how other factors intervene by concentrating on Hindu-Muslim
riots. We will argue that the whole panoply of institutional inter-
ventions—joint constituencies, separate personal laws, Muslim
educational institutions—has failed to achieve an important objec-
tive, namely, stemming communal violence by encouraging greater
integration. As argued at length elsewhere, the rhythms and con-
centrations of Hindu-Muslim riots have depended on civic, not insti-
tutional, factors.? Moreover, the relationship between civil society
and political institutions is on the whole indeterminate.

By ‘civil society’, we refer to that space which (1) exists between
the family on the one hand and the state on the other, (2) makes
interconnections hetween individuals or families possible, and (3) is
independent of the state. Business associations, professional organ-
izations, reading clubs, film clubs, sports clubs, festival organiza-
tions, NGOs, trade unions, and cadre-based political parties are
some of the examples of civil society organizations. Unlike institu-
tional designs—electoral rules, personal laws, and public policies—
that tend to be national or at the very least State-based in their
Coverage, civic factors tend to have locally varying texture and
Intensity. In specific cities and towns, Hindus and Muslims may be
Integrated in civie life, but that may not be true of the entire state
Or the nation. Where they are integrated, riots do not on the whole
take place; where they are not, riots erupt.

Generally speaking—and this is true beyond India—communal
T ethnic violence tends to be locally concentrated. Short of nation-
Wide civil wars. it tends not to be evenly spread across a country.

ockets of violence and stretches of peace often coexist.

Consider the patterns of Hindu-Muslim violence in India. First,

e Share of villages in communal rioting has been remarkably small.

Uring 1950-95. rural India accounted for a mere 3.6 per cent of

55 This entire section is based on Ashutosh Varshney (20001,
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the country’s deaths in communal violence. Hmd.ul-unshm violence
is, primarily, an urban phenomenon. Second, within urban In_dia,
Hindu-Muslim riots are highly locally concentrated. Elg_ht Cities
account for a hugely disproportionate share of communal violence jp
the country: a little over half of all urban deaths, and 49 per cent of
all deaths, in Hindu-Muslim violence. As a group,.however, they rep.
resent a mere 18 per cent of India’s urban population and about' 5 per
cent of the country’s total population, both urb‘ap and rm"al. Eighty.-
two per cent of urban population hgs not b.een. riot-prone’.

Thus, India’s Hindu-Muslim vlolgnce Ls_CLty-sp_eczﬁc, not State-
specific. State—and national—pol/ﬁtws‘ or l/rL..S'l‘.Ltutl.Of.LS pr.‘ovzde the
context within which the local mechan.Lsn’z,S linked z.uzth violence get
activated. To understand the causes of communal violence, we must
i sti local mechanisms.
lngiftilcgifkg}lgiieaCI‘oss communities gonstitute thesg mechanisms.
The key lies in realizing that sugh. links tgnd tq 'd?ﬂ?r loc'al‘lty }(;r
regionally. Electoral institutions—joint constituencies, irst piagl the
post—or public policies with respect to M}{lshms—peé'sol}lla' ?’Ysi
minority educational institutions—dol not differ loc?lly. fuc 11115 ; I?d
tions or policies thus cannot explalr} _the patterns 0 pelace1 and
violence. National factors are, by deﬁmicmn, constant aL[E[O]? Ocathod-
tings. To explain variation with what is constant ‘Wf).lé eogixt o
ologically fallacious. National—le\{el factors may provy : eb F?the o
the violence, but unless they are joined with locallvama es they
not constitute the cause of locally concentra.ted violence. ¢ eivie links

Of course, one should not overstate the importance (; e el
and dismiss the existing institutiongl arguments as e? lrz e or
vant. The level of analysis is a key 1ssue her‘*e. Be:\caubeti};e Dolity i
electoral institutions are typically .system—vylde—an‘ ?Féxllélltal‘v o
either federal or unitary, consociational OI'llbe.l“'dl, vlf:u \lriolence S
presidential—institutional factors can explain \: t_'ifl T instity-
given country on the whole goes up or down onf(:, ﬁhe  arison i
tions are introduced, or older ones.abr'ogaped..l O help ful
at a national level, such system-wide institutions ¢

in our understanding. . ‘ .
to%é?onsider an cxample already given. Deg}nte.edﬁl}e
linguistic reorganization of Indian federalism 1n

anxieties: &
1950s an
gu1St1C

3 - 7 gl 1ill
1960s significantly reduced the level of violence betweet Seate of

. o a :
groups in India (Weiner 1989). Eac_h linguistic gt ?;llgdgt(l)lte | xieties
its own in the federal polity, which in turn dlénll'lélb the olitica
and fears of most language groupS.OCompar? wl é Todon. Jangud
sion and rioting associated with it in the 1950s an

has by now become a minor issue in Indian politics.
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In contrast, triggered by language issues, Tamil-Sinhalese rela-
tions in Sri Lanka moved from bad to worse after the late 1950s (for
a brief overview, see Daniel 1997: Ch. 2). It is suggested that, unlike
India, the absence of federalism made Sri Lankan conflict more and
increasingly violent.®® Much of the Tamil minority is concentrated
in the northern part of the country and could therefore have found
a limited measure of self-governance, provided by federalism, a
moderating force. However, the political elite of the Sinhalese
majority continued to insist on a unitary political system, offering
federalism far too late as a solution to the political aspirations of the
Tamil minority.

In other words, when we compare national-level aggregation of
ethnic violence in India and Sri Lanka,*? a hypothesis based on the
effects of a federal versus unitary polity is likely to go very far. But
if we were to move from national-level variation in violence to one
within a nation, an explanation that invoked system-wide institu-
tional factors would be quite inadequate. Such a hypothesis would
not be able to explain, for example, why ethnic riots in Sri Lanka
were concentrated repeatedly in some parts of the island, when they
did erupt. To explain the latter, we have to rely on factors that vary
locally or regionally.

Being highly local in its intensity and texture, civil society begins to
explain how connections between groups provide a city, town, or
region with, as it were, an immune system that can take exogenous
shocks—or ‘viruses’—emerging from outside. Conversely, the absence
of such links makes a city or town highly vulnerable to such shocks.
Local-level factors can not be read off the system-wide institutions.
They have a life of their own, and may, depending on what is at issue,
be more decisive.

If civie factors were not so spatially differentiated and were also
tonstant through time, they would play roughly the same role as
System-wide political institutions. That is why in societies where
ClVlclorganizations are repressed by the state and no autonomous
Public space for human organization and deliberation exists, almost
We entire society can go up in flames when the state begins to
Weaken. Alternatively, the entire society may look very peaceful
ﬂuten the state is strong. A totalital."ian polity, opposed to
sllsonomous non-state spaces, is thus typically a clay-footed colos-

» 88 80 many states of the former Soviet bloc discovered after the

39 i o ) ] .
40 Tamil activists in Sri Lanka have often made this argument.

on] his'is not to say that language was the only issue in Tamil-Sinhalese conflict,
Y that it was very important and could have been handled through federalism.
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late 1980s. Civil society, if present and especially if vibrant, can pro.
vide self-regulating mechanisms, even when the state runs intg 5
CrlISrllz'ia’s repeated encounters with ethnic violence of all kindg__
religious, linguistic, caste—and its equally freque_nt returr} from the
brink have a great deal to do witb the_self—regqlatlon that its largely
integrated and cross-cutting civil society provides. Local structureg
of resistance and recuperation, as well as local knowledge ahout
how to fix ethnic relations, have ensured that even the worst
moments—1947-8 and 1999—3—do not degenerate into an all-(?ut
collapse of the country into ethnic‘warfare. A Rwanda, a Burundji, a
Yugoslavia are not possible in India unless the state, for an exogen-
ous reason such as a long-protragte(ti' war, kills all autonomous
8 itizen activity and organization. _
Sp’?‘(c:)e:o;ifude, constitug;onal or policy engineering undoubtedly hgs
partial validity in explaining outcomes of peace and Vlolencehm
India, but a large part of the explanation f(.)r.wha’p we Obs'e-ivf 35
to come from the character and pattern of civil soc1e'ty, v.vh1tc. E{l Oi
to be locally or regionally differentiated, whereas mSt;ﬁ 1on<;0n
policy factors have been common across States or the whole nation.
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